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For the fist time a young teacher enters a class indepesidently, no longer sent by the
{ training college to prove his efficiency. The cass before him is like a mirror of mankind,

! so mdtiferm, so full of contradictions, so inaccessible. He feels: *These hoys — I have

not sought them out; 1 have been put here and have 1o accept them as they are — but
- not as they now are in this meinent, no, as they really are, as they can become. Buv how
can 1 find ont what is in them and what can I do 10 make it take shape?” And the-boys
do not make things easy for him. They are noisy, they cause trouble, they stare at him

[ with impudent curiosity. He is at once tempted to cheele this or that touble-maker, 1o

/ issue orders, 1o makie compulsory the rules of decent behaviowr, to say No, to say Ne 1o

everything rising against him from heneath: he is at once tempted to start from beneath,

And if one starts from bencath one perhaps never arrives abore, but everything comes

/ down. Bur then his eyes meet a face which strikes him, It is not a beavtiful face nor
o particularly intelligent; but it is a real face, or rather, the chaos preceding the cosyos of a
/ teal face. On it he reads a question which is something differént from the general

euriosity: "Who are you? De you know something that concerns me ? Do you bring me
something ? What do you bring ?” : '

Martin Buber

- To our children
Sarah, Loretta, Mark and John

who must learn during their lives _
to discern continuities and cope with change. e
b .

- N
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Culture and The Schools Commission in
Educationsl R‘gngvval

" J.V.D'Cruzand P.J. Sheeh’ian o ’

The five years 1973-78 have been years of -mazingly rapld change on the.
Australian educational scene. Although there were some substantial
developments in the years prior to 1972, our story starts with the election of
the Labor Government on 2 December 1972 and-the_appointment of the
Interim Committee £t the Australian Schools Commission 10 days later. This

" committee reported in May 1973, the Schools Commission was establlshed in

December 1978 and large sums of additional commonwealth money ﬂow~d\
into Australian schools from 1 January- 1974.! The program was initially
directed -at bringing about a sharp increase in resources available to schools,
especially those with low resource use, although there were'a number of other’
educational programs. As this program continued during 1974~76, many
other developments were: occurring, concurrently, For cxamplc, there was
increasing devolution of responsibility to individual schools in most state

" systems, while most Catholic schools were becoming more and more linked

in centralized systems, and debate- intensified about., teaching méthods,
curriculum content and other matters, With.the continuing movement into
higher education, partly motivated by the individual’s pursuit of higher

‘occupational status, the educational credegtials required for any particular job

conti~ued to increase, Most importantly, from mid-1974, the ¢conomic
situation deteriorated rapidly, leading to rising unemployment, particularly

ameng early school-leavers, and to a tendency on the part of potential school- .

leavers to use the schools as a refuge from unemploymcnt By the 1975-76 -
Budget, the Government-was anxious to contain expenditure and this concern -
increased with the zlection of a Liberal-Country Party Government in late
1975. As a cgnsequence, the volume of commonwealth expenditure on
schools will be only marginally higher in 1979 than jn 1975. But even so, the
Schools Commission will disburse over $700 million in 1979 (by comparison
with commonwealth spending on schools of $99 million in 1971~72) and"
has various programs designed to bring about change in Australian schools.
“This volume aiws,to present an evaluation of the many facets of this

* ambitious renewal program and is a considerably enlarged edition of a volume
published with the same title, under our editorship, in 1975. The curfent -

volume has four sections. Part 1. prov:des an analysis and assessment of the .

report of 1 the Interim Committee for the Australian Schools Commission (the -

Karmel report) and nine of the 11 essays are reproduced unchanged from the
fitst edition. To complete the assessment of the Karmel report, we have
included in thls section two 1mpor}2nt ‘articles by Professor P. W. Musgtave

»
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and by.Mr Doug White, which are reprinted with permission from the
cAustralian fournal of Education and  drena respectively.” Part 17 considers
developinents subsequent to the establishment of the Australian Schoois
Comniission and evaluates some of the programs implemented by the

* Commission over the 197378 period. Of the five essays included in this

scction, shree are entirely new, while thosé by Dt Merv Turner and by
L o . . . . "~ . - .
Professor Brian Crittenden are ‘expanded versions of articles appearing in

“dArena and the Awstralian Journalof Education respectively and are published

with permission. We are grateful to the editors of Arena and to the publishers”
of the Australian Jourpal of Education, the Australian Council for-Educational
Rescarch, for permission to publish inaterial appearing in these journals.
Part 1Ii conrains an attempt by the editors to survey some of the mairi issucs
facing Australian schools five years after the initiatinn of the renewal program,
while Part IV contains an extensive biblidgraphy of writings relating to the
Australian Schools Commission, prepared by Ms Denise Jepson of La Trobe
Univenity. We would also like to express our appreciation; for the editorial
assistance given to us in the preparation of this volume, to Mr Don Maguire, -
Ms Jenny Lord and Mrs Jean Noel from the Australian Council for
Educatonal Research and to Ms Lyn Yates of the School of Education, La
Trbbe University i : - '

¢
v

‘A TURNING POINT IN EDUCATIONAL STRATEGY

Five years after the beginning of the renewal program, a multitude’ of issucs
remain unsettled. Manyeof these are discussed throughout this volume and
some of the ones we see as most important are surveyed in the final chaprer. In
this introduction we would like to make some comments on two related issues
of gverriding significance, — firstly, the state of the debate about educational

renewal in Australia and of the renewal process itself, and.secondly, problems

and posibilities in the role of the Schools Commission in the changing pattern
of qgucational policy. . . S

Two facts dominate any consideration of the state of the educatiomal -~

" rénewal protess in Australia in 1978, One is that, after drangatic increases in

commonwealth funds provided to schools in 1974 and 1975 and large

increases in state government finance for schools«in the three years to .

¥976-77, the indications are that the volgue of funds: available for schools
from both levels of government had stabiﬁ?cd by 1978 and 1979. For 1976
the Commonwealth Governmerit-allocated' the same level of real recurrent |
resources to schools as'in 1975 and reduced the volume of capital expendirure,
for 1977 the Government provided total funds two per cent higher in real
terms than in 1976, while in 1978 there was no change in the volume of
expenditure but provision for a one per cent increase has beeit made ini the
guidelines for 1979 announced by the Minister for Education on 9 June. 1973,
Between 1973~74 and 1976-77 total expenditure by the State Governmeénts

- on. schools {excluding’ spending of Commonwealth Special Purpose Grants)

N
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increased by’ 87 per ceny,; nnp])ing an increase in real terts of about 20 per
cent. Bur at the Premiers Conference on 22 June 1978, the States were
severely squeezed, total commonwealth payments to the States for 1978-79
increasing by only seme five per cent,.in  spite of an mpc&’cd rate of inflation
of seven to cight per cent. Thus the -p(.nod of substantial increases in the
volume of state government resources being devoted to schodls must have
come o an end and, givén the policies of the present Commonwealth
Govertzent towards expenditure and towards the budget deficit, continued
# financial (rugality by all levels of g bovunmgnt seems inevitable. In short, the
financial azpect of the renewal program, in the shape of. r1p1d increases in the
- volume of resou: ces devoted to schools, is over.

The second relevant fact is that, after five years oi intense activity in the
educationa} field, -there remains considerable uncase about the health and
direction of Australian cducation. Indeed,’ ‘in its April 1978 report, the Schools
Commission goes so far as to spcak of ‘uncertainty and ambiguity.about
authority, goals and processes’ which ‘none, whether administrators of systems
and schools, _teachers, parents or the Commission itself, can stand aside and
allow . . . to continue’.? This continuing sensc of uncase reflects many factors
of course — the re-thifiking prompted by the ‘fundamental chanbc in the pase

five years in Australia’s economic circumstances and the rise in youth *

unemployvinent, changing social attitudes and the continuing clash between
progressive and traditionalist models of socicty and of education, and so on.
But as we argue below, some major part of it would scem to be ascribable to
the nature of the rencewal prograni® which has been attempted in Australizh

Jéducation over the past five years. < « e

CHANGI-'\IG EMPHASES IN THE RENEWAL PROGRAM

It is evident that any assessment of the orientations of the Schoolﬁ Cominission
* cannot be divorced from those of its predecessor, the Interim Commjttt.c In
11978, the Commission is still attempting to carry out the basic strategy forthe
renewal of Amtralmn schools which was initially sketched by the Interim
Committee in 1948, nlthou&,h emphases are changing with changing

circumstances. In the main, the Interim Comxmttgcs strategy involved a

Concern in three general arcas .~ firstly, a concern over inadequate levels of
resources in most schools and over equity in resource standards bctwun
schools: secondly, a concern over processes of dccmon—makmb tlurdly. :

concern over the purpose and content of schooling. These concerns hav«, ® -

become the three successive major thrusts of the Schools Cotnmission's swn
strategy for renewal. From 1973 to 1977, the Commission’s efforts were
concentrated in trying to increase the resource standards of schools in general,
with positive discrimination in favour of those in most need. In 1978, the
Gommission reports thas, with some qualification, these resoutce targets have
‘been reached and, as argucd above, the era of significant increases iy overall
resoutce. levels in schools is over. A sccond and current, pha\f." oi 'thc

R
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. Commission’s work is cvident in a new emphasis in the 1978 report; the
second thrust is directed towards facilitating participatory 'accision-making
processes in identifying directions of needed change and improvement and in
proposing appropriate action.® This participatory model had in fact originally
surfaced in Chapter 2 of the Interim Committee’s report. And just as the
participatory clement had budded in the earlier reports®, -before blossoming in
the 1978 report, one sees another, and third, thrust in the strategy which
budded in the carlier report® and: was alluded to in the 1978 report.” Tlhis
third phase, which looks like blossoming at some future time, is curriculum

~ development and, in particular, the development of a core curriculum. Indeed

" in the 1978 report, the Commiission says that ‘curriculim development and

interpretations of . meaningful learning will become a major focus at the
— nationa] level in the coming period’.® ' :

This general pattern of three successive thrusts in the renewal strategy — the
concern initially,being mainly with resource levels, moving gradually to more
cmphasis on the nature of decision-making processes in schools and school
systems and only very receitly to more emphasis on aspects of content and
quality in education — raises obvious questions about the logical coherence of
the- wholg strategy. Faced w/ith discontent in the community about the quality
of education in.Australiz_m schools, it is sensible to rapidly increase the
resources availablé to schools only if one has reason to\believe that the

. additional resources will be devoted-to achieving certain specified and quality-
oriented goals in schools. It is hard to see hovv the Commission ¢ould have had
such reasons without attempting to articulate, and obtain some\comimunity
consensus about, the éducatior.al goals to which the program was, directed.

And inits latest report, when the stress is substantially on participatory

decision-making processes, the Commission regularly retreats from substantive

issues about the content and practice of education to the form of the decision-

inaking process. e ' o ' i
Examples of this retreat from substantive issues about the content and

practice of cducation can be drawn from the key Chapter 1 Jof the

. Commission’s April 1978 report. In paragraph-1.1, the Commission mentions

.some of the social and cultural changes which have taken place in recent

decades’and argues that this raises questions such as “What is knowledge for?’

and about’ the traditional justification for selection of the content of the
curriculum.. In paragraph 1.2, the Commission raentions.some gf the questions  +
posed by the change in the economic situation, .by the ‘rise ip .youth
unemployment .and by increasing credentialism. It comments that ‘what
useful response the schools might make to this situation or indeed its relevance™
for education in general is by.no means clear’. These are certainly fundamental
sets of issues, but after being raised they are not discussed at all, in either this -

chapter or in the report asa whole. The chapter “n fact is devoted to the *

" movement towards greater devolutioh of decision-making. However desirable
this miaximizing of the democratic process of decision-making may be, there is
surely no reason for thinking' that adequate national approaches-to either of

O
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7. these sets of issues will eraerge from a move to more participatory processes
alone. In respect of such issues, it is hard to escape the conviction that the -
Commission has abdicated from a vital leadership role.
The Report of the Interim Committee had argued for a common curriculum
. .- that would promote-basic-skills-for-participation'in'society, an introduction to
*+  ‘a variety-of leisure pursuits’ and a core element in the curriculum geared to
‘the: acquisition of skills and knowledge, initiation into the cultural heritage,
A the valuing of rationality and the broadening of opportunities to respond to
- and participate in artistic endeavours’.? The 1978 report of the Commission
‘now serves notice that ‘Curriculum dcvclopmcnt' and interpretations of
meaningful learning will become a major focus at national level in the coming
period with the Curriculum Development Centre'.' THis report also indicates
that ever time the Commission hopes to move the, balance of its funding away
from the simple provision of resources'towards the support of projects which
attempt to adapt schools to individual and social nceds ‘within a framework
which ‘accepts the importance of knowledge, skills and understandings in
. tnabling péople int controlling their own futures’.!" These are only the
"~ _barest hints Qf:y'w)'hat.-i\ means to work up an ¢ducational framework withina -
‘cultural perspective and what such a framework might include, but it is to be
hoped that they indicate that the Commission i§ now prepared to seriously
i approach the many substantive issues of the goals and content of education and.
- _of the quality of educational processes which cry out for attention. in the-
Australian context. After five Vears.of concentration on resource levels and on
the form of decision-making processes, we’believe that Australian education
urgently needs leadership on issues of quality and content. The next scction of
this introduction makes some suggestions about the direction that leadership
might take. . . S by

CULTURE AND CONTENT IN EDUCATION

_As indicated above, the history of the renewal process shows a disturbing "
. tendency to.veer towards the externals of the educational situation, whicther in
terms.of a concentration on resource provision or on the chiaracter of decision-
making processés or in some other way. Given this tendency, some recent signs -
. suggesting that the thitd phase, which focuses on curriculum development,
could be also diluted by a concentration on matters. of form rather than of
substancé are disconcerting:. For example, in relation tosthe question of a core
g curriculum, there is a danger that this may be reduced to the specification of a
basic grid of skills which education should seek to provide. To take another
_example, in the 1978 reports the Commission raises the issue of how
. secondary schools should adjust to changed economic circumstances, and give
two alternatives: we might revert to early selection so as to move some
studénts jnto special work programs for the poorly qualified or we might put
greater emphasisiin scho6ls on knowle'dgc of job ‘options and actual work
N conditions.!? Both of these examples — the skills approach to core curriculum

. _ ot ) T, A . 7'
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J.VLD'CRUZ & P.J. SHEEHAN

and the alternatives about the response to a new labour market situation —
seetn to us to be disastrously superficial responscs to fundamental issues.
A new un[;h:m\ on quality and content in the.renewal prograin must go

‘back-te-basic issues-about the goals we séek i schools. 'While there are Cl(.d'ly

differenices within the community in this arca, at an appropriate level of
generality and compn.h«.nswuuss the differences may be less destructive than
often feared. All human societies possess as a matter of necessity a cultural
basis, including somé shared ideas and patterns of thought, a set of social
relationships and- functional social structures involving both work and
communication between” individual and groups, and some value systems,
whiich impose patterns of relative importance and acceptability on thought and
action. All socicties also possess some neans of introducing cach new
generation into their culture, be it a simple comnbination of informal
instruction and learning by living inl a cormmunal situation or the rdanv«.ly
complex” processes used in contt.mporary mdustrial socicty, ranging from
learning in the nuclear family situation, from the niedia and in communities
such as. churches and clubs to many years of attendanée at formal education .
institutions. Education as initiation:into the living culture of a community has
many important aspects, of which we would stress five here. :
I In"this discussion, the culture of the human comnunity is to be defined as
‘the, patterns of shared ideas, feclings, values, relationships and meanings
which arecomimon to that human ¢comunity. In any community some

such patterns must have continuity: it is necessary for ‘the existence of a |

society.or a culture that some patterns extend beyond the present moment ¢
and have sume extension in time. These ideas, goals and meanings are also
loi.,icnllv more fundamental than the' institutions and structures in a
society,  for \tructun.s exist to serve certain PUrposcs or to express. a glvc
perceived meaning and the structures which best serve that purpose or
express that meaning may change at any time. Culture in this sense must
be transmiteed -through education, while it is also the source of critieal
ideas about education. From this perspective our objections to an entircly
school-based curriculum would be twofold: firstly, those who have the
responsibility in the school to autonomously determine curriculum may
not accept this conception of education, so that for this reason the school
“will fail to initiate the students'into the culture; secondly, given that there
is no proclaimed consensus within the society, shared in cominon by all
the schools, .about the crucial elements of culture, then even if schools
shiare this view, of education; they may; fail to initiate their students into a
common culture. That is, given the lack of explicit consensus about the
central clements of a common culture, the ‘cultures” into which schools
‘initiate their students may touch only at random, if at all.
2 The forms of understanding which any individual needs are as wide as life
" itselfs they include that which is necessary to know and to-Some extent
control the world (work, ctc.), that which is necessary to know and live
with other human beings and to recognize the tension between the needs

R
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' CULTURE ANI) THE SCHOOLS COMMISSION

of self and of society, that which is necessary to enjoy omeselt in a
satisfying way and above, all that which is necessary to give some meaning
to life. These types. of understanding will be. developed and systematized
to various degrees in various cultures, but they will fuevitably play some
role in each person’s life. »

3 Work, in the sense of regular activity contributing to the society's
functioning, would scem to be integral to any society. Hence, preparation
for work is part of any initiation into a culture and work is, or ought to
be. the individual’s personal commitment to the productive endeavours of
that culture. This perspective implies that preparation -for work -can

neither be left out of nor dominate education and that work iselt is one of-

“the things to be understood in relation to the whole socicty. It also implies

that there need be no basic contlict between education and the promotion
of skills of literacy, numeracy and rational analysis, aithotigh these must
_be seen as instrumental to achieving the widcr purpose of initiation into
culturally shared meanings. Further, this view implies thatlabour should
1ot be separated from an undersranding of its personal and social purposes.
4 No culture can treat every activity as of ¢qual importance, nor regard
every possibleaction as equally acceptable. Inevitably, priorities are set up
and preferences are established between different actions, in terms of the
pcrccivc& meanings of, and goals for, life in the culture, Thus initiation
into ‘value systems and into moral judgments is an essential feature of
education. . : :

5 One of the fundamehtal commitments of our culture is to enhancing the
individual's ability to assess rcasons’ for competing claims and to

" an impogant feature of education as initiation into our culture is learning
the ability to distarice oneself from any given aspect of the culture; to step
back to assess and pass judgment on that aspect of the culture. This act of
distancing is_based . on the normative framework -one secks. on the
possession of relevant knowledge and on developed skills of reasoning.,

(Crises in a society put pressure on such a conception of educution, for
‘example by leading to a potentially unbalanced heightening of. emphasis on
one aspect or another. At the present time in‘Australia, the problems generated
by the economic situation and by high levels of unemployment of youth-are
leading to demands for direct work training to have a greater role’in the

~schools or for schools to place greater emphasis on job education. It is

“undoubtedly true that recent economic trends necessitate a fundamental re-

"thinking of the position of preparation for work in Australian education but it

is crucial that such a re-thinking take, place instead of a simple automatic

- " reaction in favour of greater emphasis on work-oriented programs. For
example, with appropriate planning it may be possible to develop work
experience programs which, as well as providing students with information E

about jobs, are also educative in a broader socio-cultural sense, which lead

< - :
aQ

- . ) 9

Ea developing alternative moral and cognitive perspectives. Consequently, -



)-..Y:,PZEBH_Z & P.J. SHEEHAN

students to reflect on the world of work and drive them back into the -
reflective educational process in search of farther understanding and skills.

" Similarly, the growing cultural diversity of Australla and the breakdown of
many of the sources of unity.within Western culture are leadmg to growing
" emphasis on content-neutral skills. One expression of this is the view that a
core curriculum can be defined and developed in terms of a grid of necessary
skills alone, without any reference to forms of knowledge or the value systems ¢
in which these skills might be imbedded. Again, this move to.dominant
emphasis on skills seems to us to be a way of dodglng the central i issues, by
talsmg up one aspect of education to a central-position, Initiation into a culture

is' inevitably initiation into at least some of the thoughts, attitudes, values, " ..

feelings and behaviour of that culture and the acquiring of abilities involved
in thought, feeling and action must be mamly developed through grappling
with some of the content of that culture. To talk only of skills does not resolve
problems arising from uncertalnty or differences.in the community about what
content should be taught; it invoives a substitution of a technical arrangernent
for that direction and coherence which in ‘othef times would flow from shared
cultural meanings; and it simply involves 1gno;mg the fact. that some content
will be taught and learnt in each educational s situation. =

The ‘approach to education hinted at here may not be acccptable to all
Australians. Our central pomt however, is that the Schools Commission can
no longer avoid - :

1. thinking senously about general issues conccrmng the. nature and quallty
‘of education in Australia;

*2 seeking the views of various sections of the. Australian commumty on .
these issues, tempered by an analysis of the: major streams of continuity in
Australian culture; and

8 basing its renewal program on an expllcldy formulated view of what it
seeks to aCthVC in terms of the quallty and content of Austrahan

~~schooling: =~ . ’

" This need not bc a recxpe for mere abstract theonzmg Thus, the project to .
develop a core curriculum, if founded on an analysis of. the intellectyal,.,
practical and value aspects f our cominon culture rather than on the search

for a gnd of skills, could, in our ‘view, make a major contribution to.

1mprovmg the quality of Australian education. Many of the Schools

Commission programs, such as.the Disadvantaged Schools Progrags~the

Innovations Program and the move to greater devolution of authority the

school could be usefully included and expanded in the context of a content-

based strategy. And the problem of youth unemployment cries out for a

general re-thinking of the relationship of education and work in Australia and

for specific programs based on'the results of that re-thinking.

"THE FUTURE OF THE SCHOOLS COMMISSION

“With the end of the period of dramatf® incceases in the volume of finance

|
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available” for education, the role of a Schools Commission which based its
renewal program. mainly on such financial increments is far from clear. And as .-
the Commission docs not have administravive responsibility in relation to any
+ “school systems, there is a limit to what-it can do to promote greater devolution
of decision-making in cducation. Whenone -adds the point that some of
its recent financing proposals have not met with widespread acceptance either
in the community or in the Government, it is clear that the future of the
¢ Schools Commission, as a‘body seeking _rcncwal in Australian schools, is.in
doubt. While we argue (as above) for significant changes in the approaches
and emphases of the Commission, we would regard any major. truncation of
the Commission as a most retrograde step for Australian education. In the late
1970s coni:m about the quality and direction of Ausiralian schooling is
¢ven more widespread in the community than it was in 1972, in spite of the -
big increases in cggpcnditure which have taken place in the intervening period.
. Gevernments would be seriously in esror, inour view, if they used this face
together with financial stringency as reasons fot killing the renewal program, * .+,
% perhaps by reducing the Commission to a purely financial body. Rather, what )
' . this fact shows is that there is an urgent need.in Australia for a body to think '
and consult abqut the nature and guality of education in Australia and o0 '
_ develop. policies based on the results “of this thought and consultation. The
Schools Commission, in conjunction with the Curriculum Development

. - Centre, could fulfil such a role.
) Notes . . . e . o

-1- The major reports of the Schools Commissién referred to in this introduction are: B ]
" Australia. (1973). Schools in Australia. Report of the Interim Committee for the Austrafian_Schools N
EN © " "Commission. (Chairman, P. Karmel). Canberra: AGPS. . )
: Australia. Schools Comnission. (1975). Report for the Triennium 1976-78. (Chairmezn, K.
M¢ZKinnon). Canberra: AGPS. . - )
Australia. Schopls Commission. (1978). Report for the Triennium 1978—81. (Chairman, K.
McKinﬁ’op). Canberra: AGPS, !

i " For a comprehenslve guide to references relating to the Schools Commission, see below,
T ;“—'"_’"_Di"n'fw'jepﬁﬁ."ThTKisthlﬁﬁ’S‘éhbﬁls"Comm‘i)ﬁ&f;‘A‘Bibliogmphy'TChap(cr-'l‘7'uf‘(his ——
: “olurne. . : )

,2 Australia. Schuols Commission. (1978). op. cit., para. 1.27.
"3 ibid.. para, 1.24. . .-
S 4 Australia. (1973). op. cit., Chapter 2. .
5 loc. cit. See alsd Australia. Schools Commission. (1975). op. cit., Chapter 11.
N 6 Australia. (1973). op. cit., paras 2.21. 3.23. : N
7 Australia. Schools Commission. (1978). op. cit., paras 7.17,9.9. " . ©

3

8 Joc.cit. . !
9 Australia. (1973). op. cit.. para, 2.21.
10 Australia. Schools Commission. (1978). op. cit.. para. 7.17. The Curriculum Development
Centre (CDC) was formally established by a separate Act of Parliament in 1975, inter alia, to
devise and develop schoal curricula and other educational material. Since its foundation. the
T -7 CDC has initi;m:rs~l various curriculum projects, including the Core Curriculum and Values
" Education Project. Inquiries about the CDC. may be directed to — The Director (Dr ~
! . ~ Malcolm Skilbeck), Curriculum Development Centre, P.O. Box 632. Manuka, ACT, 2603. v
: 11 ibid.. para. 2.76. ~ - e . :

12 ibid.. para, 1.3. : ) ‘ _
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1. Arguments and Assumptions of the Karmel
- Report: A Critique

Brian Crittenden : ,‘

it would be unfair to treat the Kannel report as though it were a° ngoroualy
argued philosophical account of educational tlltor) In a remarkably short

ume, the m«.mb«.rs Ot the committee rcsponnb]c k)r thc rcport pn.p:m.d a.

broad range of detailed proposals for a new and large-scale initiative by thc
Federal Govermment in the financing: of primary and secondary schools in’
Australia. As the terms of reference show, this was the precise scope of their

task. However, as the members of the Committee themselves realized, thcv~
.could hardly procced intelligently to this task without some reflection on the -

nature of education and what.the role of the primary and secondary ‘schools .-

should be.! They acknowledged that policy on the allocation “of resources
would inevitably have repercussions for futare educational pmcncc2 But,
quite correctly, thcv did not want the curremt of influence to run in. this

\dlrcunon th(.)' agrud that issues-of educational vahie should shapc the

financial decisions. As a consequence, the n.port does show sulsltl\'lt) to-the

- underlving, concgptual and noriative, questions of educational tluorv

However, due pechaps to the exigent political circumstances, the' report doés

unot make any contributioirof, its own to the undcrst:mdm;3 of these quouons. .

O
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For the most parr, its theoretical v\c\'vns %ducanon are derived from a variety
of familiar sources {for uamplg. the: Plowden_Repott). and’ are usually
expressed in a very compressed fashion without being drawn_together into a

___carefully -developed synthesis,_ Although"the_members oL-thc?f‘mmmc-\

erve praise for stating explicitly the educational assumptions that underlic
their- ﬁn.mcml proposals, the fact “remains that the ¢ducational theory
embodiced i gu: report hardly. goesbeyond the statgment of assumptions. I'do

not intend to,suggest that, in the circumstances, the. Committee should have

“been expected to_go much’ further-=T3 alrhough given the ‘tendency for

financial policies to call the educational tune,,it is rcgrcttablc that there was

" not more time for a crmcal uammanon of. thc assump“tlom What 1 wish to

stress-in the present context is that, while there are significant philosophical
assumptions and' implications in the Karmel réport, the document, juself does
not engage in any sustained theoretical argument. The comments that follow
ar¢ made in awarcness of the report’s immediate ¢oncern with. financial
proposals and the pu.ccmcal character of its cduc_auonal theory.

0 . i~ 3

THE NATURE OF EDUCATION
Although thc rcport ‘gives conxlduablc attention to the socio-cconomic

- e 17
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consequences of schooling, it T also clearly interested in the quality of what

“schools do in the name of education. In fact, at a number of points in the

report, an appeal is made to a minimum acceptable level -of educational

attainment in our society as a criterion of differeptial financial grants. While .

thcre is no systematic account of what education is thought to be about, at least

part of the picture can be constructed from elements scattcn.d throughout the

réport. . :

Followmg its terms of refcrence, the report 1s, of course, focused on’ the
systematic process of education that is conducted in the pr;mary ;md secondary
schools. In-the generality of its comments, it seems to-be assuming that most
---people- have a fairly clear and commonly, -shared- 1dca—of—what educanon~———~——-—--—-
includes in the context of these institutions. S

Without attempting to work ot the many mternal tensons that are

involved, the report tries to find a place for most of the conflicting
interpretations of the role of the school at the present time. The school is to.be -
‘an ‘instrument of socialization and a crucial dgent in promoting socxal and °
- economic Lqualxty At the same time, schooling ‘should Be an enjoyablc.
experience for its own’sake, the values dictated’by the marketplace should be

, resisted, and the activities of education should be rcgardcd as congtituents in ~ ~

the quality of human life. The school must be responsive to thé needs and —

*interests of the. 1nd1v1dual and the group (both the Jocal commumty and the -7~
nation). But it ‘also has certain special functions: ‘the acquisition of skills and - /. )
. knowledge, initiation into the cultural heritage, the valuing of rauonahty and

~ the broadening of opportunities to respond’ to and participate -in artistic :
endeavours’.} In performing these finctions,.the school must not, however,~ .
1gnorc ‘the 1mportancc of conﬁdcnt, sclf mmatcd lcarmng and of cnauve

vy - “ T

rcsponsg . : N '

' While a‘l these elemcnts may have a legmmate pl..cc in a thc.ory of
education, the question 1s how they are t6'be intér-related, what pnormcs are :
—to-shape-the -overall pattern’ Dcspxte an ample.sprinkling of progréssive, and :- e
even radical, educational rhetoric, it seems that the.report really wants o, -% ..
interpret the role of the school primarily in terms of those spcclil functions’ -
quoted above: It claims, for example, that a distinct institution is. rcquxred for
“the transmission’ of ‘more abstract sophlsucated skills’®, and that.this is the
unique. and specific function of the'school. I believe that the" report is correct -
in intérpreting the main purpose of the school in this way. However, given this -
mtcrpretauon, it would thén be necessary to examine several other questions. o
For 'examiple, one would have to consider various pracnces and institutional - .
arrangements that claim tobe alternatives to the school, in which the specific B
functlons of the school might have some place but would not be the main
terest. It would also be impottant to explore the relauonship between means _
. and>ends in the practice of education, and to examine in partlcular how .- D
proposals\for educational reform or innovation relate to each. For instance; the'” :
claim that s¢hools should respond to the felt needs and interests of children. has
subtly changcﬁ\ the recent history of education from being a prescription for

18
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ARGUMENTS AND ,ASSUMP’ILIONS OF THE KARMEL REPORT
[ s ‘

thé manner and means of schoollng to being mterprctcd as the determinant of
its ends. : S~
The distinction and connection betwesn the means and ends of schooling is
of special importance  for the: argument of the report because it strongly
- encourages a diversity of practices aimed at achieving 2 common outcome.In .
the present context, I wish to refer specxﬁcally to the report’s emphasis on.a
common curriculum and educational,achievement. This is a crucial elementin

- the general structure of the argument developed through the report; although,

as-we shall sce later, when the report comes > the point of dccxdmg the

' criteria for differential grants, it shifts to other ground. Here, again, the report

lacks' specificity, It claims that for the period .of compulsory atiendance all

" “schools should aim at the same educational outcome.” It seems to have in mind

three main aspects: (1) basic skills for-participation in society and for later re-
_entry, if desired, to further formal education; (2) a comprchcnswc core -

curriculum . (presumablyincluding the range of learning activities already

referred to as ‘the. special, functlon of the school); and (8) an introduction to

‘a variety of leisure- pursuxts (se€ paragraphs 3.98 and 9. 7) But there is no

concrete illustration of what these. -aspects include. To suggest such criteria as,
. whit is necessary for ‘full participation in our society’ or ‘what is appropnatc -
to ‘the social. and individual, needs- of Australians at this point in time’ is not
very helpful.® Not oniy must-we decide what the necds rcally are, but which -
ones the school should be expected to satisfy. : S

In addition to its references to a common curriculum and cducauonal .
‘outcome, thc rcpoﬁrt also emphasizes the objective of equality in this common-
ottcome. I 'shall return to the réport’s policy on equality of opportunity latu.
Here, the pomt is that the report envisages a ‘more Cqual basic achievement™®
~or-at leasta ‘common minimum standard~.%But there is no clear indicatiorin
the report of just. what the standard of basic achievemeng; to which everyone - -
in the society should be enabled more or less equally to attain, is supposed-to-
. “be. At one point, the report mentions ‘capacity for indépendent thinking’as .-
' something everyone should acquire.!! This leaves unanswered the questlon at .
what level the. capacity for mdepcndent thought constitutes a ‘common
minimum standard’.!? In summary, the report’s view is that ‘up to a certain
level of performance’ there should be no difference in the educational ends to
be achieyed.'? It specifiesno criteria for identifying or elaborarmg this level of
performancc S -

In this firsg. sectlon on the gcncral nature of Lducatlon, I have been
commenting on” aspects of the topic that are addressed in the report. 1tsclf I -
‘shall close by drawing attention briefly 10 some significant omissions.

I The report uses ‘school’, ‘schéoling’; and ‘education’ without attempting
< to map out the differences and connections among these concepts..In__

‘ ; referring to the school ai a social institution (or physical place), we should -
distinguish what counts as schoolmg front among the many activities that
the school does or can engage in (as we have scen, the report in fact,

_ applies ~this dlstlpctlon). The task of determining what bclongs to
- ) ’ - ) ‘v 19 .
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schooling involves normative as well as, dcscriptivc‘critg:ria. Itis also
necessary to mark out schooling as an educational process from activities
" that belong to edacation in a much,broader sense, and to take account of
the du=} use of *education” in referring: to both a process and an outcorne.
2 The report takes for granted the present practice of compulsory school
attendance. Although it supports the development of opportunitics for
edteation: at any stage in life, it sees the practice of continuous schoolmb
of children and adolescents for 12 years (or longer with the growing
populanty of pre-schools) as being desirable. It believes that ‘schools «
- should offer a sufficiently relevant and attractive program to encourage
students to stay to the end of the secondary schooling’.'* The report
favours a break from schooling at the end of the secondary stage; Biit does
* not consider the arguments of Paul Goodman and others for a radical
reduction in the years ‘of compulsory school dttendance and the
development of a variety of alternatives to continuous schoohng, durmg
adolescence. -
3 While the report discounts the ﬂ-nslblllty of prov1d1n!, adcquatdy for o
education without a distinct institution for this ¢ purposc, it does not give
+ attention to another and quite different sense of dcschoohng namcly,
“the disestablishment of the school in the general social and economic
order of our society. The analoqu‘wluch Tllich has made popular, is, of
course, between the role of the schigol system in contemporary industrial
society and the established church in the Middle. Ages. The failiire. to
discuss this issie is significant in view of the report’s endorsement of the
part played by the school in promoting social and economic equality. The
authdts of the report “could reply that their task was to make
" recommendations for immediate action, taking account of thé actual
« . situation. While this is so, and ‘while: there may puhaps be good reasons
why thc school should continue to be one of thie main’avenues of socio-
cconomic advancement, the fact remains that the policy of funding
suggested by, the report reinforces the ‘establishment’ rolé of the school.

. SCHOOL AND COMMUNITY T ) L.
»

Although the report provides a ‘blueprint for a®massive cxpansion of the
Commonwealth Government's activities in rélation to primary and secondary

schools, its” authors warmly support decentralized administration, local
* initiative and decision-making, and'a close mutual involvemeng'of cach school
.and its immediate community. It is not impossible, of course, to work out a :

satisfactory balance between central and local authorities. The procedure of .
‘thc report itself provides.one illustration. It has decided. 'what' the major
- priority areas are to be. but has left the detailed dgcisions of ailocation within
~each -arca to- “people- actively aslociated with planning and operating the

schools’.'* How close this brings the decision to the local schools depends on
~ whether the schools are already part of an admln.stratlvc system, and on the,

“size of such a 5ystgm. :

..“ _- ' o . 23‘ KU -- ;
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ARGUMENTS AND ASSUMPTIONS OF THE KARMEL REPORT

A confusing, and perhaps inconsistent, aspect of what the report says about
responsibility for d(.cision-'nakin;: is that in certain places it seems to adopt a
contemporary radical view on the virtual autonomy.of cach local community
to determine the appropriate form of education for its members (see, for
example, pp. 10-11. 112). 1 do not believe the report as-a whole gives
grounds for the suspicion that it is knowingly promoting this ideal of local
autonomy in order to provoke the breakdown of intermediate levels of school .
organizativns ia Australia and thus make the local school and its community

Q
the more casy vietim of mampulatlon by the censral government.'® However, |

I'belicve that thie report is uncritical and misleading ir employing the language
of grass~roots comunity control of education. It is uncritical because. it fails
to vxamine the relativist consequences there may be for the interpretation of ™

knowledge and education if local group autonomy is taken seriously, or the -

largely illusory character of independent, self-contained local eommittees in
* the highly | industrial and urban Australian society, or the tyranny and cultural

nagrowness, that a genuinely independent community .can* lmposc on 1ts
“members through its own form of decanon. .

The report ds misleading bccausc it clcarly dacsnot—believe__in_ th(—
educational autonomy of local communities. In the first place, as we have
already seen, it favours a fairy substantlal core curriculum for all schools, In
the second place, it explicitly refers to aspects of centralized administration

.even in the context of talking about local control. Thus, it claims rhat with the

devolving of authority, ‘overall plannmg of the scale and distribution of
resousces becomes more necessary’ in order. to avoid ‘gross incqualities
between r%xons. whether they be States: or smaller arcas™.1? It also suggsts

that certain services, such as facilities for the comuwmg Lducauon oft<.1chcrs. '
“will need to be organized cu]tra”\ to serve all schools .

‘Whatever the original intentions of the report, it ‘would be a dangerous
situation,, both from: a political and ‘educational point of view, if the
dum.nsions of decision-making in* education _were reduced to . the
Commonwealth Govérnment on the one hand and a vast multitud¢ of Tocal
communities on the other, No doubt, the state educational bureaucracies 1ced

o bé dismantled. But individual schools themselves and the large numt.cr of
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groups in the society that have a'legitimate interest in their conduct would *

probably best be served if schools were organized in' relatively independent’
rggional groups._ In this way. schools would at least- have some protection
against both the whims of local. communities and the power of State and
chcral Governmcnts. - . :

DIVERSITY — ‘ .

.° .
The report expresses strong approvél of diversity and c¥perimentation in the
forms of schooling. However, it also builds in a ‘number of inportant ”

qualifications. Firstlys as we have seen. the report restricts dwcrsxty during the
* perigd of compulsery-school attcndancc to_the means of schoolmg It expects -

-

s
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. L . /

that, for the most part, all schools will bedrying to realize the same educational
outcomes. 1 believe that the report is correct in strcssing a common range of .
dlsuncthlyducanonal objectives and in encouraging a diversity of teaching .
and lcarninf; procedures for achieving these ob_]ecnves It is deficient, .
. however, in that it does not reflect a careful examination of this policy of -
diverse means. for a common end. In the first paragraph on diversity (2.10),.
“for example, the report seems to be saying that the purpose of schools is to
satisfy present social and individual needs (an end that could vary substantially
from onc individual or group in Australia to another), and that for this reason
a diversity of procedures is desirable. This line of argument is clearly not .
consistent with the report’s emphasis on common educational outcomes. If we
.believe that there are certain educational attainments that are desirable for all -
members of our socicety, then cléarly the point of procedural diversity is to
take account of differences in ablllms, initial ‘interests, attitudes, * social
.conditions and so on, that affect a person’s chances for such attainments. Once’
" diversity in the practices of schooling is tied to - .common adugational ,
objectives, there are pbvious limitations on the range of practices that ¢an be T
-justified. Given che report’s interest in cquality of cducauonal achuvcmcn
the restraints on diversity must be even greater. .
On this question' of means and ends in education, the basic problem in the
_report is that it scéms to treat the rclauonshlp ds a purely contingent oge. Ing:
fact, however, educational®methods are, to a sxgmﬂcant degree, logwh .
continuous with thé educational outcomes. If a person is to reach an adequate. N
level of vompetence in thinking critically about art or politics or the scientific '
cxplanations of natural phenomena, the processes-of teaching and learning by
which he comes to this stagé must also bc informed by the relevantcriteria of | ’
critical thought, . :
A sccond front“on which the report hedges its policy of dwcrslty is in
relation to the development of non-government s schook. While, in general, it :
- encairages the co-existence of a variety of alternatives to the government R
system, it gives precedence to the principle of cquality over diversity in-
-+ dealing with what it describes as *high standard non-government schools’.'? 1
shall copsider this decision in the context of the final section, But it is also clear g-
“that the proliferation of alternative schools that'reccive government grants will
- be constrained for the sake of economic cfficiency dnd in order to ensure that
‘the strength and representativeness’ of the public system is not diluted.2® The
arguments (cducational as well as economic) for certain standards that must be <l
“met by any group wxshmg to cstablish a publlcly funded-school are well
~known, However, it is by no means obvious why thc report adopts  the
condition that the present strength and representativeness’ of the government” * . .
schools should be mainitained. It is difficult to see how it can consistently hold
this view and at the same time encourage the development of a-wide varicty of
- - governnient and non-government schools. For if the freedom to diversify is
genuine, then any ¢xpansion of alternatives to the public system must diminish
the strength, and probably the representativeness, of that system. o

P
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. « EQUALITY AND EQUAL OPP'ORTUNITY

‘The conceptual and moral questions about equallty'a equal opportunity are
- touched on very lightly. by the report. As often happens in the discussion ‘of
“these thetnes, the report mixes together el¢ments of liberal and egalitarian |
interpretations of equality as a. social value It gives a- generally accurate
summary of the liberal view?!, whichin ‘effect treats theissue of human
equality in:terms of equal opportunity.- Incidentally, I do not think this view .
necessarlly assumes, as.\thc—-&epﬁrt claims, that there is. roughly the same -
. proportion of academically gifted 4nd1v1dﬁals in edch social group. Allowing
that the report itself makes this assumption, it,seems to incorporate much of the j‘~ ~
liberal interpretation of equality as equality of opportunity, at least as far-as
individuals are concerned. In relation to, higher education, for example, its
objective seems to be. that, through the school and other social agencies, *
: env:ronmental differences that affect ‘an mdlvrdua.ls “chance of " scholastic.
¢+ success would'be coiintér-balancéd sq:that cach one’s, level of .attainment, -
would depend preddmmantly on- native capacity. In thisideal ‘scheme “of .
"things, given, the assumption about the distribution of academic ablllty among
social groups, such groups would come to be’ represented. among: university
. students-in the same proportion as in the total populationiand the average
Z~* . achievement in cach grpup would be equal? Although equallty is in this'sense a _
consequence of ap '?ymg +the principle - of equal opportunity, it should be + - _".:;
‘noticed that‘lt s s ctly statistical and .depends on the truth of the above
assumpnon L i

e L gy . -

~ But the report also scems to lean to .vards a dlstlnctly egalltarun ‘
interpretation of equality. It speaks in terms of tquality among individuals § in,
their actual educational<achievement rather than simply in their opportunm s ~
. .+ . for cducation. The position which the repore itself finally takes is not enti ‘Fy '
clear.'It points out (in paragraph 3.22) the dangers ¢ ofa slmple-mmded eﬂ%rt\
to achieve equal average outdomes among all social groups. But, as we sawin"
the first'section, it docs envisage a common fange of cducational objectives for.
the period of compulsory schooling: which presumably would be attained ina
roughly €qual way by cveryone. It seems, therefore, to favour'a pollcy of -
“~ . . unequal treatment, both in the allocation of funds and the methods ofteachmé
o and learning, in’order to achieve an equal outcome -—.a favoured egaluar;an
' approach. However, in various statements of the report itself, and in what it"
actually proposes, it comés finally to endorse a somewhat different policy. I .
the’ firse place, it treats equality of outcome ir” schoolmg as the way of
. promonng ‘equal opportunity for all children ‘to participate more fully in thc~
: socrety as valued and respected members of it’.22 As the report itself notes, itis"
“‘to this 'limited . exteént’* that the committee, accepts the .goal “of equal
outcomes." But, of course, it has now subordinated equal outcome at the end.
. of schooling. to equality of opportunity i the life- of the adult society,
~ Sccondly, the differential grants recommended by the report are intended to -
. w5 - bring about overall equality in the COndmons,of schooling at least in relanon to ¢+
- s . L3 . N . '
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! .
the aspects included by },p report in its formula. The Lbahtanan ideal of equal
outcomes would requirdsystematic mn.quahty in the conditions of schooling.

l)upnv its references to cquality of achievigment over a range of coramon
cducational objectives, 1 believe that the report is really more intent on
<Estiring that, as far as possible, éveryone in our socicty would attain by the
" end” of the périod-of compulsory schooling a minimum desirable level of
. cYucation in relagion to the common objectives. The realization of this ideal,
which scems to e a thoroughly defensible one, in no way implies equality of
outcome among individuals. If I have interpreted the real intent of thn. report
correctly, it is misléading for it to talk about the schools promoting *a morg,
-equal basic achievement betweer children’.?* The ObJLCthL would be mofg
accurately stated “as an adepmn. not an cqual, educational outcome tor

s every bod\' T

Y

L4

Apayt from not knowmg what' the report -would- take to bn. a minimum
. dusirable standard of education, [ have lingering doubts about how broadly it
- interprets the educational ends that are'to be common to all. In‘a last word on
comthon educational objectives, the report refers to the ditficulty of striking a
~ balance bietween achieving them and at the same time paying due regard to the
uniqueness of each child. It believes the balance can be ettected if cach child’s
achicvement “is related to a previous level of mastery, and if the range of
ducational activitics open is wide'.25 Given these conditiotis, the extent of the .
comnmon curriculum is likely to be very restricted. Despite the report’s earlier
" emphasis on a spbstantial range oFcommon educational ends (to be'achieved in
many ditferent ways), it finally scems to leave the door opt.n for a narrow’
interpretation of the ‘fundamental skills® for pamcxpannb in socicty. and
\lmnng its culture. ’

* DISADVANTAGE . S i

Cloul) related to this issuc of cominon cducational objectivey is-the, qugstion
of how the report understands the, concept of dmdvanmbu In the course of a
fevw-paragraphs, it alludes te what has become a complex and Lontrovn.r\ml
arca zf social theory. The main passages are in paragraphs 13.7(c). 9.4-9.5,
and 9.12<9. 13,110 thé first of these parabraphs. the report refers-to the claim -
that the failure of certain social groups to do well at school is due to the bias of
sehovls and teachers in favour of middle-class cultural values. In refation to this
and other claims (for L\ampln.. stercotyped teacher ‘expectations), the report
_enigmatically concludes: ‘some of these allegations are both contentipus and
* difficult to test; others are more firmly established’. One canindt tell from the
“ context whether of to what extent the authors of thc'ruport belicve that the

_schools are instruments of ‘middle-class values. In any casc, it seems ‘thagghe -

only indication of what precisely these values are is given in the: final sentence
of “the paragraph ‘emphasizing verbal and abstract skills and ‘down- gradmg
action and experience-as ways of knowing'. This particdlar charbn. against the
\ . *, L .
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schools is ascribed by the report to ‘more radical critics’. Are wescorrect in
assuming that the report does not agree? '

Whatever view the authors of the report may in fact hold, there are dangers
in talking loosely about middle-class values and applying this class label to the
practice of schooling. At tbL very-least, it is important zo distinguish values
that jre unique to a group in socicty’(in the sense that they constitute defining
characteristics of the group) and values that have general human currency but
that happen at a given timne to be highly prized by only one section of a socicty
or the members of one culture. Without this distiviction weare dh the slippery
relativist slope and it is difficult to see where the landslide would end. We
would have to extend the language of -cluss and cultural bias to the value of
critical inquiry, polmcal freedom, science,- mathemnatics, the sanitation
measures that have dramatically reduced disease in this century, and so on. The
position of the ‘radical critics’ referred to above would be nothing more than

_ an expression of feeling for one set of class biases rather than another.

In the later sections of the report, the authors point out that th(.y are
interpreting ‘disadvantage’ strictly in terms of material poverty.?® While the
children of the poor, for various reasons, suffer- serious educational
deficiencies, the report emphasizes that this does not imply that poor families
are-‘culturally or socially deprived in any general sense’.?” What they lack are
power, the material resources to combat adv«.rsit) and ‘the kind of«.xp«.ri«.ncc'
which is helpful to success in school and society”.?® What this implies is that

“the culture of the school-and the kind of education that is valued there reflect,
or are compatlblc with, the values of the socio-cconomically advantaged
groups in our socicty, while being alien to the-cultural values of the poor. The:
report seems unwilling to suggest that the poor, as well as other classes in the
“society, lack humanly desirable knowledge and skills which under suitable
conditions they, might acquire through schooling. Hence, in order to be
consistent, the réport can defend its policy of additional resources fori'the
schooling of thé. poor only on the pragmatic ground that the way to socio-
cconpmic advancement in our society depends on success in the kind of
education that is rewarded in our society and typically valued in our-schools= =~
This view is stated prllcltly at the end of paragraph 9.12. But then, this does
not seem to be consistent with what the report has satd about the distinctive
role of the school in transmitting the ‘more abstract sophisticated skills® and the

wsirability of a common cutriculum that. embraces the main forms of - -

knowlcdgc and art. Ccrtalnly it is not consistent with the report’s emphasis on

the liférime opportumm.s for engaging in the process of education, not simply.

as a mneans to socio-cconomic advantage, but'2s worthwhile in itself and for

the dimensions of quality.it contributes to one’s life.

'Ehc b(.m.ral pohcy advocated ‘by-the_report ‘in relation’ to thc school and
socio-cconomic . disadvantage reflects' a pmorl\a x@h«.r of ]argcly
empirical questions, about which there has Been much debate. ‘Soitie-of these
questions will no doubt be discussed by other authors in this volume. One of
the most important relates to the d‘fccnv«.m.ss ot the school, acting mainly on

ERIC

Aruitoxt provided by Eic:



O

ERIC

Aruitoxt provided by Eic:

B.S. CRITTENDEN

]
its own initiative, to offset the educationally hostile influences that may exist
in a child’s home and neighbourhood. Perhaps schools could be'more effective
than thc) have in fact been. But the majorlty of evidence is fairly pessimistic,
and the report goes along with this view. On several occasions, it stresses the
limited potential of the school as an instrument of social reform unless it works
in close co-operation with other agencies (see, for example, paragraphs 2.17,

" 8.19, 5.2, 9.8, 9.10). The authors of the report agree that the problcms of

.

disadvantage (i.c. poverty) require a comprehensive pl~n of social action in
which the school would simply have a part. Yet they fec. -hat, until such a.
plan is effected, it is worthwhile to provxdc additional ﬁnanc :al resources for

“schools i in areas ofpovcrty

A curious feature of the report’s argument at_this pomt is that it seems
prepared to grant, in the face of substantial evidence, that.a compensatory
schooling program will make no apprcclablc difference to the conditions of
social and economic disadvantage.? Yet it fecls that the policy can be justified
on‘two other grounds: firstly, granted that children have to spend 10 or more
years of their lives at school, they should have the opportunity to. do what they
find interesting in surroundings that are as pleasant as possitle; and secondly,
there -is the chance that with additional funds. schools may bé able to break
dowh the alicnation with the local community that usually exists in
disadvantaged areas.®® While these objcctlvcs may justify special funds for
disadvantaged schools, the fact remains that most of the report’s case fof
differential treatment is argued in terms of the contribution that schooling can
make to breaking the cyclé of social and economic disadvantaize.

There is an irony in the report’s preoccupation’ with disadvantage identified
as material poverty. On the one hand, while poverty and educational
disadvantage are no doubt closely related, there i is good reason to suppose that
many. children of the more afflucnt groups in our society also suffer from-
educational, as distinct from socio-cconomic, disadvantage, both in their home
environments and in their schools. On the other hand, if the main objective is
to remedy poverty rather than the deficiencies of our education, the weight of
evidence ténds to show that the school is not a very efféctive instrument..
Perhaps the report should havs examined the evidence for the view that simple
income transfers are more effective in alleviating poverty than additional
prcndlturc on education. In any case, before a decision can be made on the
effectiveness of schooling in combatting poverty in Australia, it is necessary to
know in some detail wllat the local causes ofpovcrt) are. v

NEEDS AND PRIORITIES:

It js understandable that the report does not discuss the concept of need in a

general way. However, it would have been useful for it to note the maifi

senses in which ‘nced’ may be used. In some contexts, it is cquivalént to

‘want’, in others it has the sensc of a moral ‘cught’, in others it refers to a -

condition or' means w1thout which something that is desired or dcsxrablt
&
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" cannot be achlcv«.d Thc report is largely concérned with *need” in the third of
these senses., As it points out, we cannot determine the needs of a school
without reference to the purposes that schools are supposed to serve. The
report also notes that-what counts in practice as necessary rather than merely
desirable is likely, to reflect the level of a society’s wealth.

A primary task of the committee was to make proposals for financial
assistance to schogls according to their needs. Hence, the report gives its main
attention to determining the most appropriate criteria on which the var)mg
needs of schools can be assessed. The mgthod finally adoptt.d by the report is to
take as the standard the average cost of resources used in govermnent school
systems of Australia. The relative need of a school or system is then assessed by
comparing the costlof its resources with the standard. Without attempting tow
debate the iustiﬁcation of this procedure; I wish to point out that it does not
seem to flow on from the general argument developed in thetreport to this
stage. As we have seen, the report argues that everyone in our socicty should
be cnabled to achieve a minimum desirable standard in a common range of
educational activitiesi To this end, it ‘urges a varicty of procedures and
proposes a program of differential financial assistance from the Common-.
wealth Governmerit. | However, the formula . that is adopted does not

-reflect criteria of a minimum educational achievement or- the condition that
there should be certain qommon outcomes, nor does it contain any reference to
-purposes that the school is supposed to serve (which according to thc report

. itslf, we mustknow if we are to assess what virious schools need). .

Assuming that all and only those iters included in the catalogue of resources
are significantly related to the quality of education in the school, we still do
not know, as the report a\cknowlcdgcs, that the quality- of the resources is the
same from one school to another or the rclative bearing of ¢ach item on the
quality of cducation. But we- also do’ not -know that the educational
achi¢ventent of most students in the averagt’ government school reaches the -
minimum_desirable standard, whatever it may be. If their achievement
happens to be more or less, the report’s formula, while it mlght be defended
ona pnncxplc of fairness| does not accurately express the report’s own statcd
intentions.

ﬂlthough the report e mtlu one. of its sections ‘concept of priority’, the
main question it deals with is\who decides on the priorities when' there are |
many nceds competing for limited resources. As we saw inan carlier section,
the committce has designated a\number of general priority areas, leaving the
detailed “application of fuhds tq those who are-more directly involved. In
general, the areas chosen by the report reflect accurat«.ly its terms of reference
and its basic objective of cmovx\ng sharp disparities in resources avallablc 1o,
schools. .

ln its justification of the priogjty areas, it scems’ to me that the n.port
somewhat arbitrarily balances its concern for equality and quality. The
dominant tendency of its argument is for a differential allocation of publlc
furids in order to ensure, as far as|possibie, a minimum dt.slr:lblc quallt) of

. . . N 1
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education Jor every member of our socigty. One would expect that issues of
cquality would be instrumental to achieving this minimum ‘level of
educational quallty It is not clear also why the report diszards the criteria of
relative need in relation to the priority areas it calls teacher devclopment and
innovation. At this pomt it shifts from a concern for an improvement of
educational quality on an individual basis to aii improvement in the society as
a whole. The report obscures the matter further by suggesting that innovation
is.the priority area thasis justificd primarily for the sake of quality®!, the main
purpose of the others, presumably, being to promote equality. But 'if the
report does in fact accept this simplistic division of labour between the interests
of quality and "cquality, it should ‘at least place teacher development,
particularly in the absence of any criteria of relative need,-as%h contribution to
quality in educarion. Whether.the objective is the overall quality of ¢ducation
in the socicty or the enlargement of individual opporturities for a* higher
quality of education, the continual upgrading of the tcach«.rs own general and
professional education is probably the most crucial priority’arca. 52 :

Insofar as innovation (the report’s own candidate for advancmg the quality
of cducation) refers to systematic large-scale. research projects, there is some
chance thata: sxgmficant cantribution might be made. However, much more -
would need to be said than the report could reasonably bc -expected to say
about the nature of educational rescarch, the involvement of teachers i the
process. the machinery for relating rescarch to pohcy-ma]\mg and to practice,
and so on,*?

‘I am less optimistic about the chances of the small—scalc projects making
much difference to the quahry of education. The report uses the currently
fashionable word ‘innovation®. It defines it as ‘the crearion of change by the
introduction of something new’.3% As it stands. this account is madcquatc If -
-we are talking about innovation that is cduc:monally worthwhile, it is obvious
that not any wigvelty will do. It must sarisfy criteria of epistemic and moral
value and of“educational significance. The report refers to the evaluation of
innovatory projects in paragraph 12.7. However, it is not clear what kind of
assessment is to be made of proposals or of the progress reports that authors are
to submit from time to time.? In terms of a person’s oWn criteria, he may
correctly cfaim that his project is succeerBing, yet the success may hot be of
much educational ngmficancc At the very least, the practical difficulties of
accountablllt) in the report’s scheme must be severe. If the use of public funds

“in this way to encourage people to ‘try things out” leads to no substantial gains
in the quahty of cducation, it may nevertheless help to promote other
worthwhile outcomes of the kind mentioned by the report in paragraph 12.9.

# - But, given the competition among various needs both within education and

celsewhere ‘in the society, the question remains whcther our society -has the
financial resoitrees for such largesse. :

.

PARENTS AND THE RIGHT OF CHOICE IN EDUCATION
The policy adopted by the report-on the relationship between parents’ choice
28
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- in education and the allocation-of public funds reflects several key aspects of its
general argumént. The report states that the commitree “values the right of
parents to cducate their children outside government schools’.*® However, it
. claims that, if parents choose a school whose cducational standard is at present
“clearly above the minintum desirablelével, théy should-not be provided with
. public assistance to help them make their choice. The report argues for this |
view in the.following way. Because the amount of resourcés is limited, there
must be priorities in the spending”of public funds on cducation. There are
many schools (both government and non-governmient) below the desirable
standard. Until these schools"havc been raised-to ;his-st_z}ndard," they should. '
reccive all the funds available for public expenditure on education.
" In the Australian context, it scems o e that this conclusion is not justified.
It would perhaps be a different matter if all parents contributed directly to the
cost of their children's education and-all public funds spent on schools or as
subsidics to parents took account of relative needs and differences in family
incomes. Bur in our society, free schooling is provided from public funds for
any parents who, regardiess of their capacity to pay. choose the governmient
: school system. In this situation, one cannot consistently. grant that all parents
have a right of choice in the schooling of their children, yet deny thatthey are
entitled to expect that a fair estimate of the cost of educating a child in the
governmnent system should be applied to the education of their own children,
if they choose an alternative to that system. There are several factors that scem,
to be ignored in the report’s argument. : ? L
1 There are government schools — fully supported by public funds — that
% are now above the minimuin desirable standard of education. A particular -
anomaly of this situation is that théte can be wealthy parents who happily
send their children to a high quality government school at public expense,
while parents of average income who choose a non-government school of
comparable quality have no right, in the words of the report, ‘to public
assistatice to facilitate this choice’.3? .

9 The report links. the achievement of a desirable’ level of education for
¢veryone to the period of compulsory schooling. But in arguing for
prioritics because of the shortage of financial resources, it does not

_ consider whether the final non-compulsory years of secondary schooling’

2 in the government systém should be fully supported from public funds, In
this respect, an interesting dévelopment since the writing of the report
was the introduct—ion by the Commonwealth Government of free tuition
in all public institutions of tertiary education. ™ . S

3 The repoit itself claimé that ‘cvery member of the society has an

v entitlement to a period of education at public expense’.*® It is not clear
‘ how it can then consisteritly argue that there should be no public funds
spent on certain schools. - : .
{ thiuk it would have been fairer and more compatible with the policy of | '
diversity and freedom of choice that thé report scems to eucoutage if it had
supported some form of a voucher system.*® Of course. as-we saw carlier, the

.. [
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report’s enthusiasm for ~diversity is tempered by its commitment to
maintaining the ‘strength and representativeness’ of the government schools.

In focusing attention en what I take to be weaknesses in the educational and
social theory of the report, 1 am not neceséarily questioning the value of its
practical proposals. Althiough they may not achieve just what the authors cf
the report intend, I believe that in general their implementation  will

. substantially improve the material conditions of schooling for a large number

of Australian children. In the exposition of its theory, the report is subject to a
hazard that is common to documents of its kind: When a group of people try
to speak as one voice on such a controversial and.complex topic as education;
there is bound to ‘be curiotis compromise and ambiguity. At several crucial
points in the report, one is reminded of the predicament of a distinguished
person during the politico-religious controversy in Australia a few years ago:
‘Tam not on one side or the other, and Fam not sitting on the fence'.

It might be claimed that what really counts is not thé stated theory but'the

theory that is in fact implicit'in the practical recommendations of the report.
From one point of vigw, this claim is‘obviously true. However, [ have taken

- the authors at their word whei they say that financial decisions in education

should be guided by criteria of educational theory and value, and 1 have tried

~fo draw attention to important aspects of the report in which its statement of -

theory is vague or ambiguous or inconsistent, either within itself or with its

" practical conclusions. If there are these deficiencies, they will'inévitably affect

the administration of the economic program and the kind of influence it
exercises on the practice of education. I do not wish to imply that it is possible
to unite the tonflicting claims of cquality, diversity, and quality, for example,
in a perfeetly harmonious system. However, 1-believe a ‘more satisfactory
synthesis than we find in th+ report can be achieved. This might be one of the
research priorities that the Australian Schools-Commission should encourage,

As the Karmel report itself acknowlédgcs, ‘in the longer run, cousideration of
. + . . .
. the purposes and values of Australian education is of greater importance than ,

+ thortte iom of tesounciet 10
Zlﬂ) S ortJt.rm accretion of resources .

.
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16 “This scems to be the charge that Doug White makes against the report. (See Chapter 3 of this
volume.) He is clearly opposed to the version of progressive gducation based -on group
mliri\m and believes ({m the report supports this version because it leads to a fragmented and
casily manipulated society. ' : :
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96 This move simply shifts. the question of meaning to the concept of poverty. Even-when
poverty is interpreted in purc?y cconomic terms. it may bé measured in various ways: for
example. in relation to the actual pattern of incomes in the socicty (such as incomes falling
below a certain proportion of the national average). or on the basis of what is thought to
constitute 2 minimum desirable standard of living. 1f one takes the first approach (a version of
which scems to be adopted by the report). many of the poor in Australia would be among the
teasonably wellFo-do in many other countries, The second approach is also relative. to sonie
extent, to the gencral material conditions of a society. However, in a country such as

Australiait could give a quite different view of poverty trom that of the first method. -

27 ibid.: 93. -

+ 28 loc. cit. : .
29 ibid.: 95. : o )

31 ibid.: 126. I :
32 f chis claim is cotrec. it raises serious questions about the possibility of improving the quality
_ of* education in a socicty bent on encouraging cveryonc to spend more and more time
engaged indfomml education (i.e.. systematic learning in a more or less structured course of
udics. under the puidance of teachers. in a distinct.institution). How will the State of
Victoria. for cx:mp%c. with its three and 2 half million people. find crough cgmperent teachers.
over the next few years to saff its centres of carly childhood education. - its primar and
secondary schools. its four universities, and its multitude of colleges and institutes now [‘;usi]y
 turning themselves into wini-universities? We need to take a much more parsimonious view
of the kind of cducation that depends on schooling (éspecially in distinct institutions). and
enlarge the opportunitics for on-the-job training and continuing informal sclf-cducarion.
At oue point. the report suggests that the school might be the nucleus of a community
. centre (paragraph 2.20). If we arc to break away from the tendency to school- and juvenile-
fixation in our socicty. we need a more inclusive, more flexible. concept of a cultura) centre.
The school might well be associated. but given the cuhural needs and interests of adults. there
is no reason why it should be the nucleus:

3% A curious omission in the report’s comments on research s any specific referdnce to university )

departments or Schools of Education. Here we already have a large number of people
professionally trained and committed o research in education. - .

34 1bid.: 126. . S '

35 Many-of the projects in the recent list of grants for the innovations program (in Victoria.
SP/29) do not seem to be jnnovative or concerned with testing the educational effectivencss
of certain materials, procedures, etc. In“many cascs. funds are tequired for the implethentation

. of existing practices, and usually the aim is to engage in an activity. not to evaluate it (for

example. niaking films; providing a sccretarial course at Year 12, establishing an information- -

centre on migrant courses, running a holiday activity centre). = . -
37 ibid.: 36, TEc Universal Declaration of Human' Rights (1948) states that "parents have a
prior right to choose the kind of education that shall be given to their children’. (Article 26).
37 Australia, (1973). op.cit.: 12 - '
- 38 ibid.: )5, . - ) ” .
39 Au ¢xly version of the scheme was proposéd by Milton Friedman in "The Role of die
‘Government in Education’. Economics and“the Public Interest. R. A. Solo (Ed.). New Jersey:
Rutgers.Univenity Press. 1955, Chapeer 9. .
40 Australia, (1973). op. cit.: 5.~ .
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-was under the fullgaze of the public,ghgoixgh“p»ar]iamcnt.,/,Thc,invc’stigation,.,
" and the consequent legislation ” were debated, and the relevant minister's

o . ; . "

2. Changing Sociefy: Some Underlying - ¢
- Assumptions of The Karmel Report*
P. W. Musgréve{ o | R '

If administrators and politicians are going to play God with other pcoplc.s'.livcs .

. . . they oughe at least to get clear what the divine intention is to be.?
g : w .

PLANNING SOCIAL CHANGE THROUGH EDUCATION

Mcdiacval monarchs may have had god-like powers to change their whole .

kingdotns, but they rarcly'scem to have pursued consistent long-term policics

of social inprovement. Indeed, such policies may only be born of an economic .
“surplus and, hence, may have grown more possible - with the birth of

capitalism. Certainly, for one reason or another, theorizing about social

* Ehange bezaime more cominon in Europe after the late cighteenth century. A

crucial figur¢ was Jéremy ‘Bentham, whose method of social planning was

somewhat pithily-summed up in the words ‘investigate; legislate, .administer’.

This prescription was behind the ninc-tccgth century plethora Sf royal

commissions in Britain and Australia — and in thos¢ days royal commissions -
" .were not a means of shelving problems, but usua]ly led to action.

The natural successors of Bentham, though with an evolutionary socialist
rather than laissez-faire aim, were the Webbs, whose offspring, the Fabians®,

~still model their political method upon the Bentharmite prescription. These

two traditions of reform aimed not to change total sccieties tomorrow, but to

! .. . - . .
move more slowly by giving attention to one sector of society after another.

The conditions of /labbur in factories, of prisons, atd of éducation all
underwent change in Britain, and to some cxtent in Australia, in this ‘way
before 1900. The important point to notice is that at each stage. this process

administration wasfsubscqucntly openly evaluated.”

‘During this century two administrative innovations have affected the means

" of achieving ‘sectoral social -change, particularly in cducation. The first

>

occurred symbolically at the turn of the’century, when in Britain by the 1899,

. . A L ! . . .
. Education Act a system of Consultative Committees ‘was set up. — to, be

renamed  Central {Advisory Councils by the Act of 1944. This systern
generated such famous reports as the Hadow, Speris, Crowther, Newsom and
Plowden chorts.‘i A statutory body of .experts, working in a part-time
capacity with. the ;support of a small secretariat, reports to the responsiBle

minister on scctora] issues. Such a body can be critical of the status quo and

*Reprinted trom the .'ist/iun Journal of Education, 19 (1):1-14 by permission of the Auscralian
Council for Educational Rescarch. . .
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recomnmend changes, although the minister need not act on the suggestions.

The point to note is that the body is advisory, not executive. Since the 1950s, -
however, the urgency of the social pathologies -of ‘capitalist society,
particularly in the USA, have prompted the second innovation, namely the

- creation of expert bodies with considerable independence who themselves  °

uhdertake all three processes of the Benthamite prescription for sectoral social
change. Examples in the USA are .the: Povcrty Program and, in- the
cducational ficld, Head Start.

The overall results of Head Start and similar large-scale programs have,
however,” keen disappointing in comparison with smaller experimental
projects. Partly this is duc to the problems 1mp11c1t in large-scale operations
and partly ‘to the dlfﬁculty of recruiting an even quality of keen .staff

. throughout such massive programs. But in addition, there are important
differences from the Benthamite prescriptions. Firstly, such programs rarely
rest on specific new research, but usually on past academic work that may not
be quite relevant and that is often of poor qualify and even has very debatable
implications — one may here cite the Jensen controversy. Secondly, many of
thése programs arc*not closely planned, so that dcvelopmmt depends upon
local issues or even pcrsonal whims. Thirdly, since aims are vague,

lécomparamc evaluation is almost impossible; the history of the evaluation of

I4¢ad Start is a warning to all of this difficuley.?

The aims of any sectoral social change are not only important because they

., are crucial for evaluation. They also indicate the beliefs of the planners about

“ where they see socicty to be today and where they want it to be tomorrow..
Behind the aims ‘which anyone holds for education, or any other scctor of
society, aré¢ a-set’of conscious or unconscious assumptions of an idco]ogical
nature. Underlying these assumptions will be a model of man, that is, a view
about such issues as whether man makes his world or is made by it; whether
man’s _ capabilitics are more influenced by genetic or environmental

.circumstances, and, perhaps most important of all, about whether man is -

innately- good ot bad. This model of man will strongly influence the model of

-society that is held, that is, the vision of the good society towards which
planning ‘is aimed. Both these models will be worked out in such social
organizations as: educational systems and in schools. In very ovcrsxmpllﬂcd
terins, a planner who believes in’ orlglna] sin will probably aim for a more
traditional Lducauonal system than one who bc]lCVLS that man, is innately
good.

During the pmod from 1945 to 1965 broadly the pcnod of attcmptcd
post-war reconstruction, planners put their model of society prior to their
mod-1 »i man. This was'the age when economists spoke of human capital’ and
educational planners sought to increase the supply ofhi ighly trained or skilled

v

‘labeur. During this.same period, “sociologists, " basifig themselves on a long -

English academic tradition, developed the political arith ?of soctal class’

- chances: Largely as a result, plannérs suggested crganizingschools so that
educational opportunities would be equalized. During the mid-1960s a major

w
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ideological shift occurred, the cause and nature of which is still unclear. This
was characterized by a movement to give priority to'models of man over
models of socicty. In this view, men must no longer be fitted to society; rather
socicty must change to meet the personal needs of individuals. Two good
indices, - albeit interdépendent, of this ideological tendency, which may be
called radical individualism, are the rise of the ‘hippies’ and the recent student

-movements. These changes have been felt in Australia as elsewhere; yet it is

remarkable that, when in 1973 the Labor Party set out to change what was

$een to be the massive. neglect of education by the Liberals during their 20

years of power, their initiative was in character (though not necessarily in

“thetoric) fundamentally - that of the 1950s and 1960s, and not of the more

recent era of radical individualisin. This can be seen if we exmine Stfiools in

. Australia, the Report of the Interim Committee- for the Australian Schools
Comnmission, published in May 1973, more usually known as the Karmel .
‘report. This document forms the basis of the government’s educational policy = - - -~

-~ as itaffects schools during 1974-5. Aftera'detailed examination of this report” .

‘as a case study of planning cducational change, the discussion returns to the
~-general problem of the means of 'achievinga sectoral social change, more

'

/"
» e -

. THE KARMEL R.EPORT AND EDUCATIONAL CHANGE -

i

Model of society o l
The characteristically Australian demand for ‘fair go's’ has been particularly
influential in past educational planning. Fairness has been e

confincd to public schooling, and has been interpreted there as an equal and, in the

main, unifonn provision throughout the State for which each education authority
is responsible (3.3).6 :

. Certainly up to 1914 if not 1945, ‘fair go's’ applied on the whole only to
© what was then known as clementary education and not to secondary
schooling._ Educational concepts are, -however, redefined by successive -

gencrations and this definition which was common throughout the world, was
based on the aim of giving an equal share of the available resources to all.

C 0 After 1945, in Britain, equality was interpreted in a meritocratic manner so

- that planners aimed to give equal opportunities to those of equal measured

capabilitics. This definition was less powerful in Ausgralia than'in Britain, but
in Victoria the-existence of schools like Melbourne and University High
indicated an embryonic meritocratic system. More recently, cquality in

" education has come to be defined in terms that would ‘once have been scen as

inegalitarian. ‘More equal outcomes from sEhooling require unequal treatment
of children’ (3.19). The index of equality here is no longérinpiit, but output;

- to, use the concept associated With the Plowden Report, ‘positive
_ discrimination” has become the policy for the planners.’ . .
Another facet of equality relates to the plurality of recognized social-

groupings within Australian society. Ethnic groups, both white and black, and

34
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different religious denominations are seen to have equal rights to exist. Rather

. oddly. one social category. for which many in the last five years have claimed

" equality, namely women;, receives less mention in this connection in the;report
and is not included at all in the definition of disadvantage in the Schools -
Commission Act that dircctly tesulted from the report.® This view of socicty
ay pluralistalong specific dimensions extends to the continued toleration of
non-government schools, which are largely religious in 6rigin. ‘Any variation
from this position would, in the Committee’s view, require a policy decision
on the part of the Australian Government’ (7.14). - ’

In the vision of socicty assumed by the report, schools appear as “less -
aficnated from their communitics than is now generally the case in
disadvantaged arcas’ (9.9). Community involyement and devolution of
decisions to schools arc considered o be“cractal . aims for plauning.

_ Contemporary Australian society is seen as o_vcr—scgmcntcd.‘.Thcrc is a
connection here with the assumption of cquality in a plursl society. Many
‘communitics’, whatever they may be?, are to be given equality and power
over.their schools. Clearly there is'a difficult tension here, since the cure for
excessive segmentation is the encouragement of an identification with existing
segments, The question of overall cultural, rather than sub-cultural, unity may -
have been begged.!® ¢ S : : '

" The model of socicty which the report assumes to be worthwhile for
Australia‘in the 1980s would scem to be onc marked by equality within a.
social system very similar to that existing at présent, by the toleration of a
wide variety of social groupings, including different religious groups, and bya " -
firm-rootedness in local communities. i o :

Model of the individual

‘A wide range of $iffesences exists among individual children’ (10.1) .. Cthe 7
. final outcome [of] developed ability ... is the result of continuous .and
compleéx ‘interaction between .. . genetic and environmental contributions’ -
-~ " (3.18). Because, of this view, attention must be given to achieving equal
outcomes by planning for such categories as slow-learners and bright children.
Above all, the assumption is that, since many of the differences in children on .
P entering school can be attributed to a structural, faceoy which is taken for .
granted, namely the unequal distribution of incorfes in s cicty, n
there are good reasons for “attempting -to compensate t0 some extent through =
. schooling for unequal outof-school situations in order to ensure that the chilg's .
- overall condition of upbringing is as frec-of restriction due to the circumstances of
his.family as public action through the schools can make it (2.7).  ©
- However, the psychological model of man assumed governs the range of
strategies of attack available. A genetic view of ability coristrains the limits of .-
compensation in a ‘way that neither an environmentalist view,nor an appeal to
the hidden curriculum of the school does. The report’s support for ‘complex
interaction’ has it all ways, but .its use of the difficule word ‘compensate’,
despite ‘a relatively lengthy discussion (9.10-9.12), dcmarrld_s sPox'xie
¢ T (I : v S ' .
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Compensatory educaion has been questioned on a number of grounds.
Recently Jencks has comprehensiyely revievied much of the relevant literature
and confidently asserted “that since the school can do little to offset the
inequality born in the ynequal structure of capitalist society,Sttention should
-be switched frem atempting to reform the school to the more radical
altemative of changing the structure of incomes. On this view oyr only aim in
schools should be to make them a joyful experience for their pupils.!! As the
report puts it, ‘schooling . - - {or all children ought to be enjoyable and fruitful
in’ itself” (9.8). However. even if Jencks' use of statistics is beyond_question,
and that is not an easily answered matter, he sdll allows some, to me quite

" “large; effects to the schools. _

Recent sociological discussion of this concept has focused on- the_hidden
values implicit in the whole idea of compensatory education. Deficits.are to be
made up, but against’ which criteria are they to be meastired? Usually the aim
is to match standards~gssociated with successful pupils who are séen to be
middle- rather than working-class and mem
than of the migrant ot the black, culcures. ) .

Language hascome 1o b seen as central to any discussion of compensatory
educhtion. The work of. Bernstein in-London in the 19605 has led many
people to sce compenstion largely in terms of a shift for disad vantaged
chilfiren from a restricyed 10 30 elaborated linguistic code. Such a view has
beep increasingly questioned, however, following Labov's analysis, in a paper
entftled ‘The Logic of Nonstandard English’, in which he demonstrates that
black English in the-USA can be seen as a language in its own right.!? Yet the

cxamination before an analysisis made of the report’s adwministrative model for

~abjlity to operate only in such alanguage in contemporary American society s

a jocial disadvantage even though it is possible to write, as two American.

anthropologists have done, ‘A disadvantage created by a difference is not the
 safne thing as a deficit! ™ Such disadvantages are a part of contemporary social

igality so that in the ‘framework of the Karmel report countervailing action
.. must be aken. - S ) .

In a more absolute sepse, Bernstein has written, “The intreduction of the
child to the univeraligic meanings of public reforms of thought is not
“lcompensatory cducation” it is education."* Thus, if a code other than an
aborated one does not allow entry ¢o full meaning, then the child should be
aught elaborated “code. Jn such”instantes, even ifa claim is made that one is
nercly making an al€mative. availible, a value judgment is operating that

bers of.the "Australian’, rather

b

, puts onc mode of thoughe sbove another, and, since the correlation between .
_;speaking restricted code and being a'memberof the working class, though ot

¢ perfectpis high, the merital slip to agsuming the middle-class culture superior

there is cvidence to support the view tharTower-class children Jearn more

effectively under conditions of extrinsic motivation ‘while middle-class
_ children respond to imtrinsic motivation.'6 Thus, the positon,is reached that,
: . 5 .

.8 -
|

—ren

- - to the culture of the working class is casy, though.unfortunate.'s I addition, |

w



oo . - CHANGING SOCIETY.

.

. . i

i : . .

, Whenbver a model of man is assumed thar gives great weight to social

;m . . . - . . . . 1 Y

+ ¥ circumstancgs in the genesis of individual differences, ‘compensatory
+ education’ is a valid concept and may have to be undertaken differently for

different social groups in any one society. . . .

s

THe administrative model for change

.
’ Aldrough comgaissions, usually.ro manage some economic function, have been
- appointed in Australia before, the repdrt is firmly in the tradition of the post-
war ‘era, in that a Schools Commission is to be established, backed by a
» secretariat (13.11) and “consisting of full- and part-time experts, whose
" members- T T - o

should be abl® to conduct its proccedings on the meritg of the business before it,
with its members not bound to any particular point of view on specific questions
(13.6).7 R :

Such a body O .
cannot thange socicty directly, bur . Nits infigénce must come through
. - recommendations for financial assistance'to school. ahd school systems, and thus
through the resources madé avaijable to sch‘ools (5.2). . . : '

- Y

)

Indeed, the minister should have power to act on ‘the recommendation of the
- Conimission, if the Commission thinks re-alldcation is desirable in thc‘]ighr of
applications made by non-government schools'*(7.20). The experts™can be
“seen to have wide powers over the manner in which resources for change.are

channelled to the schools in both the government and non-government

4 Systerns.

At this point comparison cahl be made with experience’in the USA. Ofie of
the key problems in implementing programs thére has been frendency o rely
overmuch on arguments from rationality and to ignore ' she political
dimension, whetlier in Washington or at the level of the local ward." Yet in

=77 7 Australia, the central Schools Commissior is seen as channelling resources to -

States through regional boards (13.8) in such a way thar ‘the direction of "
developments should be determined by those involved in"and having close
knowledge of ‘particular ‘schools- and particular comtaunities’ (9.37). The

direction of change is, then, largely ar the mercy of local politics. The report .

. rightly comments that ‘the traditional process of change in Australian edu-
s cation:... [has} been characterized by the imposition qf new policies from-
*_ above onschools across-the-board’ (12.2), so that projects have been
ineffectual, .. . [in part] because the people most affected have been made to feel
that they are merely reacting-to'a_particular policy or procedure instead’of being
actively engaged in formuldring it (12.4). : ' .

'

¢ - Yet the more that faith is pinned on the local community, the more nece?sary
will it be for-the gods to leave their Cgnberran heavens and descend into the
carthly political arena, though the politics played, at least in theory, if rarely-in
practice, need not be along the dimensions of party.
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" the actual programs recommended. . L .
" The attempt to0 make. ‘the overall circumstances of childeen’s education as

P.W.MUSGRAVE  © S

K

Directions of chénge o _‘,w‘_"‘ ) , ;
The models of socicty and of man implicit in the report lead logically to.
rcqqmm'cndatéons rclatin;‘:“'éspccially‘to cquality, plural groups and local
involvement, Yet the report, whilst speaking of ‘the planning of the strategic
development of education on a national scale, as distinct from its centralized
administration’, can nevertheless claim that : S C

the Commission should concern itself more with providing incentives for; the -

schools to move in one direction or another, than with delincating a particular

model of precisé developmient {13.2). ' :
This pitture. of a Comlmission serving as the administrative mechanism for
change without any policy which, provides direction is belied, however, by

nearly equal as possible’ (14.3) is largely to be supported by four major
programs costing $407 million out of the $467 million recommended for L
expenditure during 1974-5 (14.10). These programs relate to geperal
recurrent grants 1o schools, general buildings grants, libraries, and grants to

disadvantaged schools. One crucial assumption hete is thyt, although diversity,

" “education in much the sanfc

38

Often recommended using the rhetoric of altérnativéschooling (c.g. ‘ways 0,
which enable a hundred flowers to bloom rather than to wither’ (2.10)) is o

. .be encouraged, schools are central to the purpose of education. ((One can - -
- -almost say that the report has successtully co-opted the rhetoric of community

participation and altcrnati?/education to the contemporary structure of
way as industry has taken ovér jeans and pop
wmusic.) A ' ‘ - : :
.Betause the Committee believes that schools have distinctive functions for which = .
. o other institution in society is specifically résponsible, it is consideted important .
‘that these functions be not ‘only retained but exercised with increasing success
(2.21). : " " -
Oddly, perhaps, no use is made of an argument provided by Jencks thar
* if all elemnentary schools were closed down, so that growing up became an endless
sunumes ... The cognitive gap between rich and poor and between black and
white would . ., be far greater than it is now.1? . :
Indeed, it is to these groups in our plural society to which the report directs a
much-of the argument and many of its reccommendations: As already noted,
necds are related.to certain disadvantagéd groups. The-Scheécls Commission
Act, 1973, defines disadvantage in terms of students who are : .
members of'a community which for social, economic, ethniic, geographic, cultural,
lingual or ‘any similar teason [have] a lower than average ability to take advantage
of educational facilities.2 ‘ o .

“Yet, no extended consideration is given to.the content of education for each .

social group. Indced, the whole report is strangely silent about the curriculum’, -

which is surely within its terms of reference as one of the ‘appropriate -’ 5
measures to assist in meeting . .. needs’ (1,1). But-the curriculum is either . :
discussed briefly in terms of the attitudes'developed as a result of ‘the quality of
relationships between and among pupils and teachers’ (5.4) or as a matter for

47 -
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teachers’ cholcc, often b(.th.n alternatives that curriculum dcvclopm«.nt ona
national scale would |provide]” (12.13). The notion that Midwinter evolved
in the Liverpool E.P.A. is ignored, His object was to teach dlsadvantagcd
pupils to live critically in their environment. Such children must exist in poor
conditions for the time being, but need not accept their situation. 2! Such a
curriculum is dedicated to changifig the social structure from thc grassroots

upwards. It is fundamentally Fabian in aim, and in the spirit of radical

. individualism optimistically assumes that man can ‘and will do something to

change lyts environment rather than pessimistically allow it to mould him.

The Karmel report argues very strongly for mvolvement by the community
m the school. "Eliis position is supported for three different reasons, namely as
‘a. means both of - cxt«.ndmg [the “school’s] educational ‘influence and of
runfo:cmg pup1| motivation’ and of bringing teachers and parents closer
together (2.19). The Committee acknowledges the ‘antipathy’ toward$-and”

apathy about direct commumty patticipation in the governance of schooling ™™ °

(2.19), and that ‘mutual suspicion . .. between administration and teachers’

. might inhibit ‘the devolution of authorlty (5. 6). Yet it pressed for some new
“and participatory version of the d(.mocratlc myth without ever making cl«.ar

whether it meant citizen partlcxparlon or ‘interest-oriented participation’.*?

Initial results from a current investigation in Melbourne provide evxdcncc
casting doubt on the public’s willingness to participate in any general way.?

By and largc, decisions about education are seen as belonging to teachers who
are defined as the experts. Furthermore, if those in a locality are to be involved

in running the schools, they must: be given real decisions to, make. In this

connection y L1 Victorian Government would appear to be acting wiscly in
making mdaeyfvailable to schools, if they will take the responsibility to use:

it. for such plrrposcs as the improvement of local opportunities for leisure..

“To make schools more open to parents might have a similar effect to the
um:nsxon of the welfare state in the UK, where the middle class have proved
inore competent to use the available opportunities than have the working
class. Participation may. become more common amongst the middle class.
Indeed, it might also be true that the middle class use open and mnovatory
schools nore than the working cl:(Ss

MetHod oféhange

Some problems and potential conflicts may be discerned as undcrlylng the
methods by which the suggested changes are to be achieved. Experts are to
define the probl«.ms and both suggest cures and prov1dc resources for change.’
Yet ‘the d»«.vclopmcnt "of grass-roots initiatives is basic to the success of the
enterprise’ (9.39). This situation implies the probability both of tension
between commumt) and experts, and the possibility that what the experts

~warit.may not in fact be accomplished. Additionally, some ‘would say that,
_when the community does not want to follow the prescriptions of the cxperts,

they havc the right to refuse to change their present ¢ducational circumstancese

€
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in the dlrLcuon desired by the expergs. Indeed, this is what happuu.d in the

E.P.A. at Dundee in Scotland where some teachers opposed the suggestion of
the experts for changes on the grounds that children would be better off under
the present educational regime than under that proposed.?*

lmplicit in iucal participation in the making of educational decisions is a
measure of devolution of power from the centre to ‘those workmg in or with
the.schools — teachers, pupils, parents and the local community’ (14.3). The
point. has already been made that many parents dhd others do not want to
participate in such activities. Many others, again, on our evidénce collected in
an inner city area in MelbSurne, feel that at the moment they do not have the
competence to take part in what they sce as very complicated - decisions.
Furthermore, those in power in the educational system can, cither consciously _
or by unconscxously preserving their currcnt attitudes which are unfavourablc
to ‘opening’ schools, hinder this policy.? '

Recognizing the crucial importance of teachers’ amtud«.s when thc aim is to
change some aspects of the educaticnal” system, the rcport advocates the
establishment of ‘Education - Centres’ which ‘would serve an important
function in stimulating initiatives from the profession . . . and in improving the

‘quality of teaching’ (11.18). Righily the ¢mphasis is put upon in-service
training initiated by teachers themseives as being more . likely to lead to

“~changes in behaviour than that rgsultmg from courses imposed from ‘above.
Thus, while the Committec realized that ‘the effectiveness of innovation . ., is
_dependent on the extent to which the people concerned.perceive a problcm
"(12.4), they gave little attention to publicizing p0551blc or successful changés,
though they recognized that Regional Boards would ‘serve as a “vehicle both
for promulgating thé views of the Commission and for communicating idcas
and proposals to the Commnssxon (13.7). Thls could partlcularly bé the case
for curricular change.

Furthérmore, publicity for successful innovation can act as a reward to the
school or teachers concerned. Nowhere does the report consider the wider
system of sanctions® working for .change .and against those who persist in
existing methods. The only sanction really suggested is the - admittedly
- powerful one of money. There is, however, an extensive armoury of positivc
and negative sanctions available to those administering schools to use in order
to influence t(.achcrs Promotion, for example, may be dependent upon
change. Visits to-other countries, States or suburbs can follow or precede
changes. Resources, such as materials or even extra staff, may flow from offers
to innovate| However, probably the creation of a certain type of professional
esteem wil} {most cfficiently facilitate changc. since no true teacher would thcn »

Under suqh ideal circumstances, more publicity would negatively sanction-

tardy teachers and reward those who pioneered worthwhile new.methods.

oo ) .. . . )
*The word ‘sanction” is used here purely in its technical sense and carries no moral overtone. |
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PLANNING SOCIAL CHANGE THROUGH EDUCATION IN
CONTEMPORARY AUSTRALIA

D(.spm. their disclaimer, the writers of th(. Karmd report have displayed a

- view of the ‘divine intention’, though, perhaps, the theology upon which it

rests iy arguabl«. Soine, who believe in v<.ry dlfﬁ.r«.nt gods, criticize the report

R as supportivé of the present socxa] syst«.m , but the majority in my view

. would agree with its ‘intention’, In view of my assumption about the majonty
" view, what is at issue here is the method of achieving this ‘inténtion’. Jencks, -

may be right to conclude quite uneguivocally that ‘equalizing educational

opportunity would do very little to make adults more equal®, but much

‘evidence shows that education can meet other worthwhile -aims, such as

making people more literate and numerate than now-is the case. Allowing that

the Labor Government, purely on political grounds, had -to spend and to

legitimate the expenditure of much on education carly in 1973, one must ask

how the results of this expéenditure will be @waluated in 1976 when the next

planning period must begin, or in 1979 when the Kannel program should be’

complete. The excuse formerly available to those workmg in education that

resources are scarce will no longer be possible. Unless major différences in the

schools are visible to all, the conclusion of the public, those who pay and

whose children are our students, must be that tcach«.rs, those who tram

teachers, and administrators are ummagmanv«. and/or mcfﬁcxcnt.

The.approach favoured by the report appears to rely gr«.atly on pr«.rts at a]l
levels of administration, The' writers of the report might answer that they have. -
pr«.ss«.d for community action and for devolution to the schools, but
communities, wherever they still exist, seem slow to react and in fact the
innovatory mmaths of the schools ‘are subject to administrative scrutiny
before resources can be made available or ar¢ vetoed. What control is there to
prevent those in power in the Schools Commission or at state level using their
position to further a polmcal position only supported by a small group of

' intellectuals? If we are to be in the hands of professional planners what code of
i professional cthics is there to prevent what Moynihan has called ‘malpractice

with respect to the community’?2?

'

Under the Benthamite prescription, administration was expert, but was also

open to the political process. Under a systern such as that exemplified by the
« Schools Commission, thz manner of allocating resources between competing -

uses and the monitoring of the program both at central and regional levels can

ouly be seen through a glass darkly. In American cities the political machine

; took over the anti-poverty programs.:In Australia there would scem to be a

2» . good.chance that the planning of sociai change through our cducational
system will be taken over by the administrative system.. The Australian:=
educational burcaucracies were possibly beginning to wither under the attacks
of radical individualism, but they have now found a new purposc..

Furthermore, the new task is of the type for which any burcaucracy is ideally’
adapted, namely the division of . material résources bctw'ccn competing:

o
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applicants. Power returns to the administrator to be exercised on a typé of
-decision in which burcaucracies can exhibit great cfﬁcuncy

lu many ways it is odd that politics have been forgotten in the report, since a s
pluralist socicty is envisaged in which community groups have some power. If
attitudes can be changed so that such pluralities do take part in educational
decisions, then the: political problems of our socicty must be immensely"'more
numerous and in addition probably more difficult in that, as has recently been
séen in. the ease of Aborlgmcs, thc appeal to the spiritvof commumty often
involves ethnic antagon;sm.

It is the over-reliance on material resources and the under-umphasns on’
general political acuvnty shown in the report that indicates one possnblc future
new ‘divine intention’, upulally after the main sins of omission of prior ages
have been atoned for. There is a need, particularly in a society like Australia
where local government is not highly developed and has little or no part to
play in relation to educational decision-making, to initiate a continucus and
high standard debate over education at national, state and local levels. Then
there will be a ferment amongst the public and amongst professionals so that -
the experts will be forced to render account for their policies and their actions.

It would se¢ém that a large number of action research projects throughout
Australia and in every type of educational institution might cause just such a
ferment. Research never meant muchi to the doctor in the hospital or to the
industrialist in the. factory till he*saw results that improved his cfﬁcuncy
Research*will never mean much to the practising teacher till he sees it suvmg
his nceds in the school. Projects gencraied by teachers and open to the view, to
the praise and criticism of other practitioners and public alike-could serve this

,g‘. end,;-Evaluation of what is attempted would, unlike in the present largc-scalc
“programns, be built into the method. used. Such evaluation, though rigorous,’
uced not be strictly scientific in nature, butcould be pragmatic and even
tetrospective. Evaluated action is not the'same as éxperimental method.

The problems examined would presumably be those of local interest so. that
the mvoleant of local citizens ‘would go-hand in hand with devolution to s
- the school. Because there are many localities with dlffcrmg problems, there
would mcvntably be many diverse small programs, though in some cases links
would be po.sible between those studying similar problems, for.example,
those concerned with. migrants or with -the possibility that the most S
academically able might be retarded ‘in order to reduce the range of %

-+ difference’ (3.22). Such co-operation could be carried out not only by experts
or teachers but also by interested and involved local laymen.- S

This diversity of approach would, furthermore, match the contemporary .~ .
variety of educational theory. There—is/as yet no one answer to most '
educational problems. Each thworetical approach demands a differing way of.
‘tackling the problem. The collection of the results from .many diverse
prograins might enable us to coine to a somewhat fuller knowledge of -
cducational theory. - i ’

Earlier, an |mportant pomt concerning most compensatory aC[lvlty was

-
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made, namy that values Cru.p in unsuspcctcd All such action assumes the
right to intervene, usually within what is normally the provincé of the famlly
We are not slow to criticize the changes wrought in so-called primitive

socicties by colonial powers or by missionaries. Yet neither are we slow to

. plan how to compensate for what we see as the poor familial background of

the working-class or migrant child or, for that matter, of the illiterate middle~ -
class child. However, since we areta culturally diverse society, the educational
needs or demands of each group will be different and this fact supports the plea
for diversity made above. It equally indicates that any vestiges of. the old-
definition of equality must go. Schools, will grow to be more and more
different and this must no longcr be szen as meaning that they are more and
more uncqual. Yet even in saying this we must remernber that seeing equality
more in terms of diversity could - casily come to be an ideological
ratiohalization for supportihg much that today is scen as unfair.*® '

Above all, the.results of this action rescarch must be public. Indeed, in the.
first pollcy statement from the new Schools Commission there should be a

* publicity program. Money should be available to finance educational pagesin

all local and state newspapers, 3nd they should be. prepared locally, not
syndicated. A national educational monthly might be subsidizéd. In fact, the
single step that might, at least cost, bring: mere worthwhile change to
Australian schools than any other, could be if the Schools Commission were to
state that no finance was available to any State for any program whatever
unless all vacant - teaching ‘and ' administrative positions were publlcly
advertised, possibly on a nation-wide scale, though this raises industrial issues .
of formidable complexity, especially in relation to transferability of pensions.

Apart.from the dynamic cffect upon the principle of appointment by seniority,

the: payinent for sucH advertising would, as with The Times Educational
Supplement, finance. 3 worthwhile national journal, thereby substantially

' raising the level ofgducatlonal debate throughout thc country.

In a footnote to a recent academic paper, Chazan has, half joking, offered us

the formula; Frustration=Aspiration/Achievement.3! Thé present program of

the report, marked by an uncertain divine intention and somewhat weak in
theology, - will probably rfaise: aspiration more than achievement) thereby
increasing frustration, both overall and, perhaps worse, . possibly between
communities within Australia, The aim must be to seck a fizmer theology and
in my view, a vast program of well-publicized action research might move us
in that direction whilst also ensuring that very varied achicvement, paralleling
very varied educational need, much- more nearly matched “the differing
aspirations of the many plural groupings in Australia, Some frustration would
undoubtedly remain, but it would be a more¢ informed fecling and those
concerned, having felt ‘the rewards of successful educational experiment,
would be more willing and able to procccd further along “the Fabian path of
educational change. A socicty operating in this way in one important social
sector would be more capable of generalizing the method to other spherts.

, | y - 43 =




- ‘Notes

& e . . . . .
1 The author is grateful w his colleague, A. D, Spaull, for 3 number of valuable comnients on -
an carlicr drafe of this paper. : . . . T
.2 Moyiihan, D. P. (1968). Muximum Feasible Understanding. New York: Free Press.
3 As D. White has pointéd out, Professor Karmel himself admits to being a Fabian (The Age, 19
June 1973), SeeChapeer 3 of this volume. )
4 For an account sec Smith, M. S. and Bisscll. J. S. (1970). 'Report analysis: the impact of Head
Start’, Harvard Educational Reviciv, 40:51-104, .
5 op.cit. . . .
6 Throughout the rest of this paper the report Schools in Australia is cited by referring to the
K ‘chapter aiid paragraph umber in the original document. . L } :
7 Sce Evetts, J. (1970). *Equality of educational opportunity: the recent history of concept’,
" British Joumal of Sociolugy, 21:425-430. : . . : .

8 Schools Commission Act, No, 213 of 1973, 3 (1), : ¢ R

9 See’Musgrave, P. W. (1973). 'The relationship between school and community: a
reconsideration’, Community Development Journal, 8:167—178. . ‘ : :

10 In a Marxist analysis a rather similar point would be made in terms of arguments against
"group solipsism’. Sce Chapter 3 of this volume, :

11 Jencks, C., Smith, M., Acland, H., Bane, M. J.. Cohen, D.. Gintis, H., Heyns, B, and
Michelson. S. (1972). Inequality: A Reassessment of the Effect of Family and Schooling in Amrfit&"
New York: Basic Books. - - .

* 12 Sce Labov, W. (1969). Monagrapl Series on Languages and Linguistics. 22:1~3 1. Georgetown
_“University Institute of Languages and Linguistics. "

13 Bararz, S. 8. and |. C.-(1970). "Early childhood intervention in the social science base of

» institutional racism’, Harvard Educational Review, 40 (36). : )

14 Berngein, B. (1970). 'Education canpot compensate for society’. In Rubinstein, D. and

Stoneman, C. (Eds) Education for Democracy. Harmondsworth: Penguin Books, p. 115.

15 There may well be differences in the way these codes operate in Australia. See Davis, D.F.
Speaking and writing: a_study of some social psychological correlates of skill in and
preference for the use of oral and- written language. Unpublished PhD  thesis, Monash
University, 1973, : . “ .

Sce, for example, Havighurst, R. (1970). "Minority subcultures and the: Law of Effect’,

dAmerican Psychologist, 25:3 1322, o . . )

17 Evenin Po{.;nd an educational comimission, though ostensibly only with-advisory powers, has -
recenly’ been established; sec Smolicz, J. . (1974). "Some impressions of Polish sociology”.” ‘

. Australian and Neéw Zealand Journal of Sociology, 10:19~20. : )

18 M:n'lris. P. and Rein. M. (1967). Dilemmas of Secial Reform. London: Routledge .and Kegan
Paul. : . R .

19 Jericks, C., ct al,, op. cit.:87-8. This argunient might be deduced fram much other evidence
on 'the threshold effect’ of education, see, e.g., Langton, K. P. and Jennings, M. K. (1968).
~'Political socialization and the high school civics curriculum in the United States’, American
Dolitical Science Review, 62:852-61, : )

20 Schools Commision Act, No, 218 of 1973,3 (1), . :

21 ‘Midwinter, E. (1972). Priority Education, Harmondsworth: Penguin Books.

22 Bacharach, P. and Baratz, M. S. (1970). Power and Povety: Theory and Practice. New York:
Oxford U.P.. pp. 201-13 (espec. 202-6). o

" 28 For a preliminary report of this work sec Fitzgerald, R, T., Musgrave, P. W. and Pettit, D. :
W. (1974). *School and neighbourhood: a case study’, Australian Education Review, 7 (1 and «
2), espee. Ch. 3. ' e "

24 Town. 5. W. (1978). "Action rescarch and social policy: some recent British experience’,
Sociological Review, 21:582. C ) . : :

25 Recently the Victorian Education Department allocated more money to Advisory Councils
ostensibly so that they had a larger say in the running of the secondary schools. However, the
letter announcing this-increased grant also advised Councils to allocate these greater resources
between themselves and the principal in the same proportions as they had done previously.
Not surprisinglychis is wHat some principals seem to have recommended, thereby preserving

. the status quo and their own power. : . ’ .

26 For the care with which appeals to professionalism should be made see Johnson, L. (1974).71s -

_ it really important that teaching Ec a professnon?’, Australian and New Zealand Jourmal of

Sociology, 10:38-41. R : . o

27 Sec Chapter 3 in this volume, |

.

-

6

Y T

ERIC

Aruitoxt provided by Eic:



28 Jencks, C., op. cit.: 255,
29 Muynihan, D: P., op. zit.: 201,
30 Se¢e Chapter 3in this vulume.

31 Chazan, L...(i968}. "Participatiun uf the poor: sectiun 202 (a) (8). Organizatiuss undu the
. Ecunumlc Oppurtunity Act of 1964°, Yalr Luw_]uum.xl 75:627.

A e

o

ERIC

Aruitoxt provided by Eic:



O

ERIC

Aruitoxt provided by Eic:

,

=2

v

3. Create Your Own Compllance.
.The Karmel Prospect"‘ L

Doug Whlte

A currcntly p0pular. educational radicalism and the desires of the Australian

government are in a-process of convergence. Involvement, participation and
%clf-management, all key features of much radical education, are becoming
also chatacteristic of official policies, particularly as expressed in the report to”’
the Australian - Schools Commission (the Karmel report).! On closeri
examination, it can be seen that the relaxation of older stereotyped pattesns is
on terms, and within a framework, which arc not made by those who take
part; exceptin a local and immediate sensc. However, the Karmel report’is no

_mgre propaganda exercise; the changcs suggested. and favourcd are profound.

This report, and some other initiatives of the Labor Government, hint at a state
in search of a grass-roots movement, or of a social system attempting to

surround” itself with a communlty Certainly ‘it appears that ‘many of the

policies advocated by radicals in education — community schools, open

. education, closer relationships betwcen school and extérnal social envifonment

" — will now be officially sponsored. Fundamental to one tendency in radical .

thought is a belief in ‘group subjectivity, the belief that groups of people

gathered: togéther can create their own realities. "It is this which allows |
governments to build popular involvement for their own reasons;.for such
group participation of itself does not lead to an undcrstandmg of the social and . .
cultural process as a’whole. While people participate in, even control, their;
localities, central contr.;i remains the firmer for being more obscured. To date,

the Karmel report has been beést known for its recommendations on financial-

aid. Such a limitation of discussion is unfortunate, for the-report is a blucprmt v

. for social and, cultural cngmeermg on a scalc not seer: in Australia since the

' days of planned settlements. - . . '

THEMES IN THE KARMEL REPORT

.

The school as a cor‘nmuni.ty

The, Interim Committee of the Schools, Commission, (chalrcd by Professor
Peter Karmcl) produced a report which it 3ys is‘a unanimous one, a surprising -
statcmcnt given the radical character of some of its statements, For example, -

~ Schools can build ‘within themselves a community where both education and
pcoplc are valued, and where the influences of the market place do not dictate the
price. placed upon individual talents. Participation in such a caring community
‘which’sets out to build-social relationships through its m:.thod of tcachmg and

*Reprinted, with revisions by the author from Arena 32/33: 35—48.

.
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lcarmng can, by rcducmg thc alu.n:mon ofthc mdmdual be a regenerating force

in society.?
Many radical critics of LdUCﬂtlon have madc similar statements, but with some..
-*differences. The mention of ‘regenerating society’ does not usually figure in
the statements of radxcals But a more important characteristic of the Karmel
report statement is the deintellectualization of community, There aré . vist
differences between the laiguage of the Martin chort of 1964 (thc notorious
‘human capital’ report) and that of Karmel’s committee. The Karmel report °
appears to go to considerable lengths to avoid such terms as human capital; -
efficiency is carefully stated only when the discussion is of the distribution of
resources and of: organization, and the language prcfcrud is of human talent, -
relationships, participation 'and individuality. Yet it is hardly likely that an
approacn to schooling which says so little of mtellectuallty would bc

. acceptablc if earlier work had not been done todevalue the notion.

"One of the possible sources of community is that of the community of
scholars, and for all the elitism which has come to sutround that phrasc, a.
partial truth- of the social formation of ideas exists within it. Most of what
reality remained in the term as a description of univérsities was destroyed by
thee onslaught of central control in the distribution of finauce by the Australian
Universities Comunission. Universities have come to accept the permanence of
political institutions and their dei)endcncc upon them, and the function of the

" claboration of ideas and techniques for the execution- of policies made
elsewhere. Schools are now to be brought intg line, with a three-stage model -

of control.devéloping; state-appointed committees outline the general policies,
academics do the work of elaborating these into workable and ideologically
acccptablc schemes, schools do the job..Unlike some_previous: forms. of .
control, in this scheme_ everyone has a responsxblc task, and control over their **."
work. The response - of univetsity departments. of education to. the Karmel .
report is an illustration; criticism has been slight, if existent, and drowned by
the noise of meetings arranged to gather in a sharc of the funds for she kinds-of
research and-development wanted. <The: universities have accepted that they. *
are to be a source of technical expertise”in carrying through a policy made by.
others. Likewise the schools are not $o do with developing intellectuality, if by K
this is meant an independence of posjtion and an understanding not-prescribed
by limits which are known to others but not to the learner. The universities,

by previous government action and their own complicity, have largely
become state agencies. The schools are to socialize the young, and mor¢
effectively’ than in the past by co-operating w1th othcr agcncxcs already
engaged in the process.

Howevet education in formal mstltunoqs. separated from both the home and the
world of work, has proved to be an inadequate means of changing patterns of -
social stratification or of ‘initiating all \young people ‘into socicty. Unless our
.conception of education broadens to,enab L school to forge closer links with o¢her
socializing agencies, the possibility. bf-pfoviding equal %ﬂ‘c Chanas,for‘ children”
from all types of social background)s’ is severely limited.® T

" The use of| the notlon of equality will be dlscusscd latcr. thc function of the
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schonl (and life) as a socializing process, like the use of alicnation (in the

previous quetation) as-a synonym for unsocialized, is typical of the report.

While socialization is not towards the present in an absolutely unchanged

_ form, thé structures are in basic form chose of today, and the changes are to be

" gradual, and brought about by the initiative of those in positions of authority.
- . Professor Karmel is, as he declares, a Fabian,* ’

LS

Decentralization and diversity

The Karmel report comes out for decentralization and local responsibility. For
example, ' -

- ~The Commitce favours less rather than more cemralized control over the
operation of schools. Responsibility should be devolved as far as possible upon the
people involved in the actual task of schooling, in consultation ‘with the parents of

thé pupils whom they teach and, at senior levels, with the students themselves,®

There are some qualifications to this policy™of decentralization. The money
will be distributed from central agencies. The argument for this central.. L
istribution is based upon equality of provision, and efficiency in the use of |
relources, which require that “certain services need to be organized centrally!.
The\eport cn'coufages'divc:‘sityi.inp single pattern is necessarily the best.
- Beger ways will not necessarily be the same for all” children or for all teachers.
'Thi\s\is an important reason for bringing fcs{:onsibi]it)‘ back into the school and for

allow'g}g it to be exercised in ways which enable a hundred flowers to bloom
rather than to wither, g o

Consistent. with the idea of diversity, mnotion of uniformity of standards,
. academically, iy opposed. In rejecting the idea that equality of sicial groups
~means that cqual\percentages of girls, boys, the working class, the middle class,
~ blacks, whites etcN\should gain access to a higher education, the Committee
: reports: T . i K :

. “The doctrinaire pursgit of equal average outcomes for all social groups could
become so expensive™as to be unacceptable in tersmis of alternatives forgone. It
could ‘also have undesitable aspects of its own: it admits only one criterion of -
excellence — an academic one — and assumes that everyone should value the ‘/
same thing. A further dangy is that outcomes might be obtained by retarding the . *
most-academically able in ordgto reduce the range of difference.’ tL T

There is a strong hint here that_the members of the Committee are more e

. knowledgeable than they let on. The only danger.they point out is that the

academically able may be rcstgictcd\which_suggcsts' that the Commitgee puts

more attention on that criterion than\jt wants others to do. The hedging is

extremely sensible,” for who but the” academically able and politically

acceptable could write such a report, to Yell others that they should be happy

~on other dimensions. But naturally such _a\lca'dcrship will want to perpétuate -

itself; it could scarcely conceive of any other Way in which the whole could be N

envisaged or. managed. After all, it is still } ¢ccessary to engage in talent

2selection. Similarly, there is somethjng other th\.m that. which appears in the
way ‘diversity’ is used by the Kacmelians. DivéRs‘ity appeats to mean the
acceptance of present differences. Th zfrgurgcnt which tells us that diversity is -
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essentially a good thmg is @ cover or ajusnﬁc:mon for the acaptancc of the
differentials associated "with the éducation of various social* groups, when these
differences have something to do with one group exploiting another. The-
appeal of the cquality of diversity is used to justify and extend donunauon just’
as alienation means non-socialization.

Hundreds of radicals will applaud the statement that

The school does not exist to grade students for employers or for institutes of hi tg,hu
learning. Nor should it regard hlghu education as theonly avenue to a li
dignity and worth® .

"The radicals may not be as much in agr«.cm«.nt that there need be no changc in
the present social organization as implied in the statement, exceprghat perhaps -

the present must be rethought in terms which give all bits-of.it" their own
dignity and worth. The changes planmd by thi Committee are in the meaning -
of life rather than in any other reality. To do this, a socially constructed rcahty
must be made, bur if it is not made by changing anything clse, it must be
manufactured. The process of manufacture of a new conception of life is
different from the dissernination *of propoganda, even to the extent of an

“intensive Goebbels-like effort; it is alsp different from those previous historical
cfforts which involve the rewriting -of history. To construct a different social -

rcality, the rchtionships between persons must be changed; what is envisaged
in the report is the manufacture of certain relationships, which change "the

appearance of reahity, though words like apparance and rcahty already

become slippery to the grasp. But the chaiige in appearance is within tht,
manufictured célls of a'structure which is itself unchanged. - .

< The diversity and ‘decentralization of control favoured by the Comniittee

~-are- premissed upon an ‘acceptance’ of thé present structures.  One way of
lookmg at the report, and some other initiatives of the Labor Governimient, isas™

- the state and th&ALP in.search-of. and artificially fostcrmg‘ a grass-roots

community.” Other, t, parts ‘'of the world have the reversé, with.a moribund or
formal commumty \or l(fcahty mecting apparatus being revised, cither as a.
result of radical activity or government initiative: éven in the case of Sweden,
where a good deal of 5tatc“‘act1v1ty exists in the production of a centrally
managed  participatory” soculy, it is said that there are some clements of
localized, if paternalist, community from the past which could be used.? In
Australia these are rare; Scherer has pointed to the exceptional case of Broken-
Hill, where community activity by trade-unions is strong ‘but exists within the
confities of *an - aceeptance - of’owrm‘s’mp ‘of the mines, and. since the’

“mineowners live elsewhere. the union influence and control of <.v<.ryday life

leaves the true controllers untouched. 1° In similar fashion, the arguments in the

“Karmel report for diversity and decentralization are prcdlcat«.d and dependent

upon the acceptance of present structures. The transition is-from l;nd-down
structures, which come to be seen as oppressive, to a self- aid group -made
reality, which obscures the continued existence of these structurcs Money

allocations will be made, it is recommended, to achieve this.

Attitudes. which are (equally) accepting, but not necessarily approving of.
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individuals and socia] groups irrespective of their life styles or accomplishments,
and teachers who' beljeve in the capacity for change in all children, cannot be-
bought.! : :

But this proviso followsthe statement: - | '

Humian and .physica| resources do not of themselves wnsute a high quality
education. Marey esserrial ingredients of good schooling, notably auitudinal and

- urganizational ones, ¢annot be bought with dollars, But the development of

curricular more releyant 10 the requirements of particutar children and to the

_ problems "and challenges ©f the real world, of closer school-community -
- welationships and of active parental interest which is a Frc—rcqunsxte for increasing
1

nancial backing . of new

school eftectiveness, ‘can a ll?f facilitared by - the
approaches to ways and means. L

-y The funds available: are genergus by Australian standards. Some will be
. distributed through the present channels, some through new regional bodies.
Funds are also available for'special -projects of an innovatory kind and will
come from a Canberra committee,

Application for financial support would be invited from individuals and grOqu,
not only of teachers but from the community, o as to provide an opportunity for
changesto come from beyond present institutional frameworks. '3

The overall picure is of diVszi'W within control, a kind of cultural pluralism
grafted into the existing structures,” with innovations planned or approved
centrally. In one hit che.report, thould its recommendations on the scale of
. finance be accepred, weould Wipe our, for the time at least, the old economic-
‘based militancy and would. incorporate much of the remainder of radical
... thought, No longer will simple economic demands, or partial cultiral reforms -
** be in opposition to the government policy, nor shake the control over lives
that hidden authority eyerts. The Karmel committec is a.vanguard, one mighe
___.say, of a.new.consolidaion of authority.-To oppose:it; groups of people who
sce that the sotial and cultural process asa whole are.necessary, The radical
education movement, in' the fostn which. it has taken for the past five or so
years, is over; reaction jn the form of progressiveness is in the ascendance, and
counter meanings and actions require a period of working out. The
tomponents of radical thought which have provided the opportunity for the
new reaction to elaborate astrategy need some examination. But we have not’
yet finished with Karmel. oo '

Equaliiy, community and contro]

Qne.way of sceing the consistency and the change within educatjon over the
last ceritiry is in the use of ‘equality” — the pursuit of equality has long been
said to be. a justification and ‘purpose of state intervention i education.
Sometimes the in.troductidg;i‘f compulsory and free education in each of the
colonies js.still seen as a victdry for democratic and liberal thought, as was said
at the time of its inr,roducti()"-\“h\l Australia, by contrast with England,' writes'
Alan Barcan, ‘the lower classes already had or were achieving a major share of
economic and political power."¥ A democratic ‘hue became apparent in
. Australiant education, assome of thase in power thought it desirable to place a
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- hiberal“education before the people. The state acted e provide equality of
effective education, particularly in rural areas, “The {cforining" spirit. .of -

_ colonial democracy also applied itself in the -1870s and Y 880s to providing
~. - greater equality of educational opportunity.”'® An historkan of Queensland
" education has expressed the view that'thc@1875 Educatipn ‘Act for Tee,
- compulsory, and sccular education ‘embodied virtually all\the progressive
i prinziples of education of the day’.!® The arguments of the time in that State
‘ seém to have Been similar to those clsewhers, particularly the difficulty - of.
providing cducation equally over the terrifory of the State withdfit céntralized
ontrol, and the inefficiency of the churghes in doing so. In Western A ustralia,
~~" frec uition, the provision of government schools, and compulsory\attendance
produced the same kind of equality by 1899.!7 Education, M'ossc‘ni_n notes,

+

“played a role in ‘consolidation in ‘Western Australia, which way" a~litele

_ different from that in the other States, in the assimilation of ‘the children: of

*sandgroper and t'othersider elements’®, reconciling: carlier animosities and

hence the breaking down..of Western Australias isolation.from the\other

colonies. This other function of education, that of consolidation, contains the

clue which’ suggests that the liberal talk of equality was alloyed with somé
other purpose; if not, why compulsion? C o 5

' Liberal and democratic thetoric accompanied. the passage of stat¢ education

= acts throughout Australia, and is echoed in the work of some of the historians

‘of the period. Austin puts more importance upon efficiency. : \\
In every colony, theoretical and practical considerations combined to convince the,

; legislatures that the State should see to the education of its children, and thae the.y

- \ State alone was capable of doing this, for neither the local communitics, ior the \

7.~ + Churches, nor the existing boards of education appeared ta be capable of

discharging this national duty.!? S

The people nay have believed in equal “opportunity for. all, and liberal. Ay
thoughe ‘recruited the'state as the active agent to assist the individual in pursuit
of his fair cl"ance to make good”.2® Political leaders had a different-objectivé in-
= * . mind, that jof a unificd socicty, according to Hyams and Bessant. ‘Social
+. - cohesion in/a community in which the newéomer predominated was to them a-
“vital aim. "' Sectarian hostility ‘was a barrier in the fuest for a unified colonial
society. Deénis Grundy, who writes with moré concern for the interests of the
Catholic minority, .arfgues that centralized state school systems bring about
institutiorialized powers-amounting to coercion.?? Catholi¢ schools survived,
Jbut as a poverty stricken and embattled segment. Other initiatives, particularly
of the local groups concerned with the establishment of technical schools, were

more effectively suppressed or discouraged.. State action, accompanied by a

labour movement belief in statism .and an _4nti-Catholic ide8logy, laid v -
. foundation for popular oppression of the one4ubstantial minority-which stood
e outside a monolithic . pro-~British nationalism,” allowing" an outpost of
‘ potentially anti-imperialist fz¢ling to be exploited by right-wing ideologues.
Its conscquences today are:the DLP, and, for example, the association swith

reactionary political groups of a potentially humane ‘position of the Rightto
Life inovement. - -

-
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. con51deratlon of cducatlo71 as a meafis of acless to well-paid and influential

. WHITE

Equality of education from the 1970s until quite recently was an equality of
provision for those pr«.part.d to accept the hegemony of the state in_this field,
and a means of suppression of those outside. Equality, in so far as there was

“any, was available only at the more <.1<.m<.ntary levels of cducatlon, and the

EY

churches continued to dominate secondary education. Equality was a rhetoric
covering: dominance, inequality and, possibly, efficiency. The use of education
as a means of establishing national unity is still with us, although the particular

- ways of attempting this have changed. Likewise cquality has been given new

content, t(.stlfymg that the appeal of the notion of equal ultr) into adult
rdatlonshlps remains.

A century ago, cquality. where it was applicable, applied onl‘y to the
provision of minimal cducational services for workmg-cl:m and rural groups.
Secondary educatiGi Temained for-long the province of church schools, and’
therefore of those able to afford fees. Importantly, state secondary schools
appeat to have developed first in. the countryside where a class mix and
scattered population meant that there were fewer opportunities for the
cHl‘]dr«.n“’of those. who in the cities would have been able to make use of
private schools. State secondary-schools expanded in number gradually, but it

was uot until after the Second World War that a different dcﬁnmon of

equality developed.

Tom' Roper's book, The Myth oquuahry“ marks the popular c«.l«.bratlon of
the new: d(.ﬁnmon, although attention to the 1n<.qua11t) had been. drawn
darlier by groups such as the ACER?* and" the Martin Committee.?* Equality
now became a name for a concern that not all had equal access to higher
¢ducation, and therefore to the desirable jobs. From one side, this meant access
to a.mirage of social mobility, and from” another an end to wastage and
dnefficient  selection” of. talcnt The change” in popular thought to a

" positions reduced the stability of class-based attitudes,at first noticeable in the

decline of " traditional working-¢lass polmcs But such an instability -is
dangerous over larger . diniensions  of saciety; neiv limits are not being
manufactured, and & Labor Government is merely the harb)ngc.r of an
attempted new consolidation which will be carried , through by futurc
governnients irrespective of party.

The dichotomies of classes were unaffected by this provmon of cducatlonal
facilitics by the state. The constancy-of the class structures did not require

intervention of a manipulatory kind of the théught structures of the young,

b(.yond the general acceptance of the notions of the 1nd<.p<.nd<.nc<. of the state
e mam Temeamesaeeees Ll 5 R PRV [ TP o SR o U0 (RIS SV
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expectations of moblllty are unreal, and from the point of view ofsocxal order,

dangerous. The Karmel report plays down such aspects as talent selection‘and

upward social mobility in education. without abolishing them. Equalxty s

now seen as equality of diversity, witha removal of the more obvicus signs of

financial inequality in this diversity. The attempt to'level school provisions has
been most noticed in newspaper publxcxty The section of the report which led
to the policy of varying,, :hc amount ofaxd to fee-paying schools says: _
"In respect of recurrent’ fesotirces, a ‘school is classified as inneed of assistance for
additional resources if the quantity of recurrent resources per pupil used within it
is less than some acceptable standagd. A corollary of this/definition is that one
school is regarded as needing more assistance than” another if the quantity of
resources per pupil used in the former is stnaller than that used in the later.??
This policy is a revival of the long existing theme that the state will act to
¢nsure equality of access to public resources, and extdnds to the sccondary
school what in the 1870s was made the policy for pnmar) schools. The state
in the nineteenth century, however, excluded certain giotips from this
participation, notably the Catholic Irish. Those who Have built their political
power and career on this exclusion have opposed this'mode of allocation of ]
funds. But for the first time, savage and open reaction to them has come from
official Catholic circles, in this case from Father Martm, director of the

Catholic Education Office in Melbourne,

. Itsabsurd to sce this whole mater as a’cunning pl?) on the part-of the preseiit
7Government which will pave the way for the dLm157 of Catholic schools. This is a
eypical féirploy-vhich-is oftenwused. 2 / .

The report, however, does nothing, as it could d(é nothing, about 1ncqualny,
~except in the.allocation of tax. money. The govcrnmcnt policy is now to
_extend equality in one direction, to have no grodps excluded from the area.of

operation of the state, and tointroduce the theme of equality of diversity. In

doing this, the report draws on the theory, and program advocated by -

* Christopher jcncks arid others.?® The equality comes across not as a right to,

obrain resources, Or access to powér, or to socxally favoured jobs. Equality is

access to enjoyment and pamcxpaul

. /' "
Schoolmg is 4 significant segment of life \Vthh for all children o ‘Lht to be
enjovable and fruitful in itself, not mperely a preparation-for lec to come.

N

Some schoois might evolve through successful interaction with their communities
into new ‘open’ institutions, less al¥ snated from. their communities than is now
generally the case in dlsadvantagr.d areas,™

Such a proposition supposes that the community does not exist as part of a -

social structure, but as'a local group wlich has no links. with othcr B tips, or

it it has these links, that they are of no 1 p(')rtancc. There is an analogv in the
notion of workers’ control of a factory

Often this means participation, not
ownership. But cven where it does mpan owncrs}‘np, nothing neeessarily
changns, for those who now own the "factory are/ still linked with others
through the market? and still ‘produce thi:|commodities demanded within a

total system which they have had no. say it makm It is posublc of course to

\' . ' \ e }
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develop a program of action, including workers’ control, which raises these
issues; but that requires a program in which new meanings of production"and
exchange, and widely extended relationships between workers in one placc
and another, are developed. Workers' control lacks the wider” meaning
associated with class. and may intrdiduce parochialism under the guise of
liberation. The concentration on ow irshlp does not automancally raise these
questions. In the schools, the emphasis on community is justeas likely to avoid
- or obscure the questions of why the dommunity exists, its relationship to the
wider society, its part in the total social process.

The cdifice of community which is elaborated in the Karmel report is in a
way imposed by the ALP governed state.” Its popular roots are in the
Austra]lan version of the liberal welfare state, which looks after the pcoplc in
its care. Yet something reaching a good deal further than the provision of

. schools, pensions, child endowment and the like is embodied in this report,

and in certain other policies of the Government. What is being planned is the
participation of the people, the development of a culture by the state. That
culture is fragmented and groupy, enveloping and localized. It is class as
culture, -an attempt to develop a two-level socicty with managers and
managed. possible because of the continued existence of the framework which
has long existed; but that framework still exists, and cannot be ovérthrown
withotit its accompanying cultute. If the plan succeeds, the culture and the
society become co-terminous, in a manner which has not existed in earfier -
capitalism. Nor can it be overthrown in the manner propos«.d by most carlier
models of the overthrow of capitalism; for one thing, it is the culture which
must be understood and chang«.d not merely the structure. While the roots of
the present development ‘lic in the needs of the modern capitalist social
structure. and use the tradition, of state reliance and liberal-welfare attitudes |
towards the state, they are also dependent upon the popular counter-culture
J\movements, It is no accident that the Karmel report contains much of the
Janbuagc of alternative cducanon \\
I
%ADICAL EDUCATIONAL THOUGHT AFTER KARMEL
Tbc transition of socialist, radical, or critical thouglit neeessary in the working
odt of educational programs is large. The arguments around more money for
schools have been wiped out, or can only be seen “as minor. The Catholic
. solidarity has been destroyed. Already the arguments regarding talent selection
and ‘human capital formation have begun to look a little old-fashioned. There
are tiot many now who 'will raise with such crudity the view expressed
recently. by a former senior officer of the Australian Council for Educational
Rucar(h that

Om\oi the functions (of an education systh) is to, harness the best resources
available in a country to solve the problems being presented to us as we.enter the
21st LLn[ur)

That function remains, but we shall hear it less often expressed; just as we will
hear Jess of \hc gross national product, economic development and the like,
S

\

\

A\ 57



O

ERIC

Aruitoxt provided by Eic:

. 7
CREATE YOUR OWN COMTILIANCE

L

and more of commumty, participation, ccology; the way in which we are
managed changes, in a fashion which at the prescnt time has a.basic appeal to

' many.

The Whitlam Government has disoriented many on the left because it has
apparently adopted many of the policies which the radical left has developed
over the past few years, and yet there exists an uneasiness that the government
could well do something else with these policies. In fact the Australian
Government has more than adopted the policies, it has adopted, at least in
some arcas of its practice, a style which suggests a new mode of capitalist
operation. That it s able to incorporate many of the ideas of radicals suggests

" that these were not in reality the working out of the alternate society that they

at times have been thought to be. In education, the freer school, the
community school, the school program more related to the outside. social -
environment, the participation of parents, and the independence of the
teachers from employing authorities have all been shown to be capable of
inclusion ‘in an official statc document. The characteristics of such programs
need some examination.

A typical modern school program tends to stress the relationship between
the persons in the school, the interests of the children, and tlhc non-school
experience: An older, ‘traditional’ school stresses the learning of theories and
facts derived from long-established disciplines. In thé traditional school, the.
theories are made to appear to have an objective truth, as if they were not the

_productions of men engaged in particular social formations and particular .

forms of interaction with nature. In this sense, school children are. tied,
unknowingly, into a set of meanings which were not made by them and

- which' make them potentially at the service of others. This education has its

own contradictions, however, in that the students arc somictimes enabled to
enter'a wider world than that provided by neighbourhood environments or
scgments of a pamcu]ar class. An education of this kind is necessary to 2
capitalism which .in its continual revolution of the micans of production
extends this to the shaking upof the humanfactors of production, dragging
people from their backgrounds into more flexible and skilled usages. The

~

opposition to traditional education has taken at least two directions, one an’,

attempt to make more conscious the nature of the manner in which ideas ar

formed, and of the relationship between those and cther social progesses; )
other to resist th¢ domination of established theorics by emphasizing personal
expericnce. The emphasis'on personal experience leaves untouched the
meanings which are used to interpret and generate that experience. A group of
children in-a progressive school may not be dominated by the structure and
established theories of the institution and the teacher; they will be dominated
by an experience and habits of thought coming uncxammcd from thé past and
the agencies of the media.

In a more cxtreme form progressive education of this kind produccs, and is
based upon, a group solipsism. Previously solipsism has been thought of as
zacrting the primacy of individual subjectivity as a criterion of reality. The

1
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new solipsisin, -however, emphasizes the world of the sm. !' group: the
individual sub}ccnvnv is seen as circumscribed by a reality of limited range;
because—thére is no principle accounting for the interconnection of this
inultitude of micro-worlds they can appear as self-made. The solipsism of the

small group then can have it both ways: by drawing upon the experience of:

self~determined expression characteristic of-the primary group it co-ordinates
‘individualisin’ and the old solipsism. By emphasizing the predominarice of the”
small group it sets the real ‘objective’ frame within which' free individuals

. make their small- worlds. Effectively two traditions are reconciled, but the

essence of solipsism is rerained as a philosophical rationalization of a status quo.

A world is constructed which is as good as any other world, and has no
neasure of reality outside its own construction. The production of group-
made worlds of this kind is an ideology which suits a class society in which the
fundamental structure is obscured, and the existence ‘of mation-wide
relationships—based-on—ufeelifg of Tohidanty (such as those of the working
class), have been broken. Such an ideology, largely drawn from that of the
recent version of the counter-culture, is appropriate to a manipulated society

- which is perceived as a self-managed one.

The arguments against such solipsism — the chief theoretician of solipsisin is
Bcrbcr” and it comnes into education theoretically through such writérs as
Glasser** — are of several varieties. Lenin's arguinents with the solipsism
‘widespread among intellectuals in Russia after the defeat of the 1905
revolution and the decline of the working-class movement were based-on the -
objective reality of natural ph(.nom(.n:i.“5 The rise of solipsism there coincided
with the decline of a widespread action-based association between people
engaged in a reconstruction of the world, and such movements are therselves
an argument against solipsism, for they pose the existence of individual or
small-group constructions of the world against a ‘more widely based .one.
Another kind of argument -is that there are bio-cultural bases for the
association between persons which prevent any form of association being
. possible, an argument which is the subject of attack fruin womnen's liberation
and gay liberation. A further form of criticisin.of the present sollpslsm is to be
found in the examination of the historically and socmll) derived meanings and
institutions which in fact govern our present experience, and which must be
overthrown if our lives are to be changed. This is merely to say that the
solipsist viewis untrue, and those who act by it in'the hope that they form
their own' lives within ‘the niches of the unexamined present are in truth
governed by the present. Obviously a fuller treatment of the social and
phllosoplncal found:mom of that apparent radicalism which assicrs dommanon
is nzcessary. " ‘

What is to be donc in the present circumstances? Any change of a
worthwhile, revolutionary nature requires the elaboration of alternate ways of
“looking at socicty and human activity, a movement which in the daily actions
of its membiers lives potuma.l‘, and more and more ronsciously, by
alternative and opposing meanings, and some kind of conflict, confusion or

‘A
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division of those in power. There is nothing new in that statement; the )
fecurring argument'is about the nature of those who work out the alternative
meanings and their relationship with those who are potentially the members of .
the movement. At times the movement in its actions restates the categories by
which people live; the dinger of a division of labour between thiose who act
and those who formulate is that the ‘vanguard® becomes an incipient new class.
Yet a movement which is confined, as the, radical-education’ moveuient is
> increasingly becoming, to working within conceptions” acceptable and-
favourable to state manipulation achieves nothing. The kind of ‘program
. which is proposed T)y the Karmel Committee opens up, even asks for, action
; and involvement. If thought is given to the limits imposed tpon this action,
' and more far-reaching attempts planned, the Whitlam Government’s plans
nay_be_merely_a_part-of a-process-towardsfurtherchange. But whiat 15 needed ;
is a more thoroughgoing criticism and claboration of alternatives than
*progressive education nowadays has within it.
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4. The Needs of Ed_ucation in Australian Schoéls
_]. P. Keeves

Any renewal program. for education in Australia of the kind which the
Schools Commission is attempting to provide must be based either implicitly
or explicitly on some conception of the deficiencies of the educational system
it sets out to improve. While the report of the Interim Committée for the
Australian $cliools Commission appears.at times to be concerned primarily
with lack_of finance for education and the unavailability of resources, the
Committec at many points in the report sought to link the provision of

" resources with the intellectual development of the students and the professlonal

dcvelopment of the teachers in the schools.!

This article seeks to identify the conception which the Committee held of

the deficiencies in Australian schools and to compa’re their views with earlier
statements prepared by the States. In particular, since a substantial proportion
of the pregrami of the Ausmalian Schools Commission has been directed

- towards remedying deficiencies in schools where disadvantage occuts, this

article ‘examines the approach which the Committee took towards the
problems of such schools. Alternative procedures are discussed for the
identification of disadvantaged schools and corroborative evidence is presented
using Austraiian data for the stance taken by the Committee. I is, however,

argued that there is a need to identify cases of schools and students’ within’

schools where minimum standards of competence for'life in a modern
democratic and industrial society are not being achieved. This goal of
attaining ‘minimum “standards of competence, pamcularly for students from

disadvantaged environments, should not be overlooked in the. clamour for *

‘ bcttcr physxcal tac11mcs and better won(mg conditions for teachers.

Prior to the preparanon of the report by the Interim Committee, assessments
of the needs of education in Australia had been undertaken at the direction of

the Australian Education Council whicl: comprised the Ministers of Education

3

in all the States and the Comamonwealth oftAustralia. In 1960 the Council

‘issued a statement of the needs of Australian education which was later revised

to incorporate further statistical material and was re-issued in 1963.7 The
Council was concerned with the marked disparity between what it saw as the
needs of education and what the State Governments were able to provide. The
Council’s evidence showed the following serious deficiencies: .
1 schools are short of qualified teachers;
2 many teachers are madequatcly trained and quallﬁed for the job they are
asked to doy’

3 Statesare ﬁndmg it difficult to provide the new accommodation needed;
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4 there is a large accumulanon of makeshift, substandard and obsolete
school accommotlation; .

5 equipment-and supplies of all kinds are required in mcreasmg quantmes
Al(hough the funds available to ‘the State Education Departments had,-in the’
years prior to 1960, increased annually, it was argued that the-needs were
urgent and that, unless adequate finance were available, the consequences for
Australia as a whole would be serious.

Following the 'Unesco Seminar on planning for educatron in Australia in
1968, the Australian Education Council early in the next year decided that
each State should undertzke a survey of its educational needs for a period of
five years. A summary statement was pubhshed in 1970 under the title
Nation-wide Survey of Educatisnal Needs. The survey revealed a deficiency of -

" more thant $1400 million between what was regarded as desirable for

expenditure on education in Australia over the following five years, and what
was estimated as likely to be available. The survey calculated what it believed
were the necessary capital and recurrent costs of education over the five-year
period and made detailed assessments under 11 categorles of expenditure: (1)
administrative structure, (2) teaching staff, (3) ancillary staff, (4) buxldmgs.“
(5) land, (6) equipment, (7) pra=service education of teachers, (8) in-service
education, (9 ).scholarshlps (10) provision of textbooks, and (11) transport.

- However, it is important to note that the statements prepared by the Aus-

tralian Education Council appear to have focused exclusively on the needs of

*the government-sponsored =vstems of primary and secondary education andto
“ have failed to comsider the needs of the non-govermnent schools.

Subsequently, no action was taken by the Commonwealth Government of
Australia durmg the years 1970, and 1972 to mee: the needs revealed by this ©
survey . .

’ THE REPORT OF THE INTER!M COMMITTEE

.. The Interith Committec for the Austrahan Schools Commrssron was appointed

in late 1972 and was required by its terms of reference-to examine the position -
and immediate” financial needs of both government and non-government
primary and secondary schools in the States and Territories. This Committee

.had access to the documents of the Nation-wid: Survey of Educational Needs, by

then three years out of date. In reporting on conditions in Australian schools,
the Interim Committee examined the growth in school enrolments-and the

_ growth of the teachlng service over the past derade, current sizes of schools

and the proportions enrollcd in schools of different sizes, changes in pupil-
teacher ratios in recent years and the current distribution of enrolraents by
class size,sthe quahﬁcatlons of teachers, the provision of ancillary staff, and the
opportunitics available for the education of physxcally and mentally.
handicapped children. In addition, it reported on trends in the financing of

.schooling in both the public and private sectors of education.

There were, however, other aspects of the provision for education that wére
found to be dlfﬁcult to measure in the limited time available for .the

.
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preparation of a report. Consequently, the Committee decided to spend «
several weeks visiting schools throughout Australia and to report.on their -
observations. The impressions they gained from their visits were clear and 10
‘ brief- descriptions which they presented of schools in different” situaticns
provided telling cvidence of contrasts both between and within different
school systems. The following paragraph summarized the views of the .
-Committee: o v —_— N
Members of the Committee were impressed by the magnitude. of the need for
upgrading and replacement in older schools, both government and non-
government, by the lack of facilities necessary for broadening the curriculum, by
the generally low level of provision of ancillary and specialist staff and by the wide
o differences existing in the innovative capacities of teach#rs and principals. While
there are high spots in all systéms and types of school, and these ﬁcar 110 necessary
relationship to the quality of physizal provision, the Committee was left in no
doubt, both on the basis of information supplied and on the basis of its own
‘observations, that there was a general need for improved resources and a higher
level of educational service among Australian schools, and a special need for iclp
to schools catering for handicapped children and pupils from disadvantaged groups
in the population.t . c N . e
The Committee did not attempt to lay down specifications for the servicing -
of schools in terms of the desirable numbers of teachers and amounts of
cquipment, arguing a case for fostering new and different combinations in the
allocation of resources-than had existed in the past. However, to show
acceptable target standards in more concrete terms they provided one example
of the many altcrnati‘ifc"ﬁé_ttcrns for using available resources. These are listed
below in condensed and re-arranged form because by comparing them with
urrent practices it is possible to identify more clearly some of the nceds which
“thic'Interim Committee believed to exist in Australian schools.
.1 Al teachers should have available one working weck annually or its
equivalent for professional enrichment purposes. N
2 Relieving staff should be provided immediately a teacher is absent from
duty. ) _ . :
3 Recognized administrative duties by  teachers in school should occupy-
about 10 per cent of staff wqrking hours. _ »
4 One field consuleant should be provided for every 60 teachers in sérvice.
5 New teachers should have a 10 per cent reduction in work load during.
5  their first year of service. . )
+. 6 Maximum sizes of cliss groups should be 32 students at primary and
Junior secondary levels, and 25 students in senior secondary forms. .
* .7 Primary classroom teachers should be released from direct classroom . -
Do duties by specialist teachers for two hours per ‘week. °
. -8 Ancillary staff and the amount of equipmentyshould be increased 100 per
' : cent for primary.schools and 75 per cent fo%ondary schools above the
‘-, 1972 level.” -
It is important, however, to emphasize that the statement above illustrated
. rather than defined the nature of the recurrent resources fo be provided for’

2

—

schools. SR _ o .
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With respect to general grants for buildingsand for, capital expenditure, the
Interiin Committec itself did not attempt to define standards; it recommended
t}u. establishment of a national building research centre to undertake a roleasa
clcannghoucc for information across Australia, to carry out rescarch into
bunldmg materials and school design, and to suppo'rt a building standards
group The Schools Commission has since prepared a draft statement on
building standards and has recently established a &técrmg Committee with
tepredentatives from the State Education Departments to assess current needs
for physical facilities.? Nevertheless, this would swim to fall short of the
recommiendations made by the Interim Committee for research into school
buildings and the definition of standards for such buxldllngs

In the preparation of the report Schools in Australia, the Interim Committee
would appear to_have concentrated its attention on the need for a minimum
quantity and quallty of resources in schools. It made efforts to assess the nature
of the most effective resources required by schools and|to recommend ways in
which perceived deficiencies might be remedied. While the possibility of
assessing need for particular kinds of outcomes from schools, or the need for
resources in regard to their effectiveness in attaining desired goals was rejected
because of lack of adequate data, the Committee does appear to have had an
underlying concern for promoting the intellectual development of children in
the schoals. However, documents issued by the Schools Commission since its-
citablishment do not scem o give the” same pnortlty to cognitive and

intellectual dwdopmcnt being more concerned with fssues of social -equitys.

tolerable social diversity and mdlvxdual worth than with educational
questions. 10

THE lDENTIFICAﬁéN OF DISADVANTAGED SCHOOLS

The Interim Comunittee recognized that some schools rcqumd greater than
average provision of resources if they were to serve the! students within them
effectively. It argued that such schools were best identified using a-complex
index of socio=cconomic level, and work was undertaken by its support staff to
develop such a measure using.data from the 1971 Population Census -of

Australia. The unit of analysis employed was the collectors” district and the.

attributes examined - were: occupation, housing, schooling, employment,
migration, residential inobility, family- structure, ahmcxty and religion.
Unfortunately only a very brief account of the work carried out has been

released,  which' is insufficient to allow a jeritical |assessment  of -the -

meaningfulness and validity of the procedures actually employed.!' The
measures derived from the socio-cconomic scales were vsed to identify the
relative’extent of disadvantage in different States and different regions, and to

identify schools serving collectors districts and neighbourhoods-where- there -

was expected to be a relatively high levet of disadvantage. The extent*of
disadvantage assessed by these measures of sceio~cconomic level was employed

in the allocation of nioney ‘to the States to prov1d<. programs which would

(omp«.nsat«. for dlsadvantag«.
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As evidence for the validity of the scales, a brief statement was made which
indicated that measures on the socio-economic scale for schools in one region
correlated positively with ratings on a five-point scale of the-‘educational
standing’ of localitics served by the schools.? This evidence would appear to
show that the views .of the raters on the educational standing of a locality,
however this may be defined, is related to the measures on the scale, but which
is to be-prefirred for thL 1du1t1ﬁc:mon of dlsadvantagcd‘schools remains in
doubt.

As persons in the State Educatxon Departinents came to use the raukmgs of
schools on the socio-cconomic scale assessing disadvantage, shey became
dissatisfied with the information they were given. It was argucd that the scale

was relatively crude, even if it was developed using highly sophisticated

techniques, that it was partly obsolete because it used census data which had
been collected two years @ carlier, and that it.gave evidence which conflicted
with personal judgmemt for schools on the margins between being
disadvantaged and of normal standing. Consequently, while the scale
developed is considered to be satisfactoty for the allocation ofmoncy< to States
and school’ systems. it has been largtry rejected for the purposc of identifying
individual schools in ncnd : .

ALTERNATIVE INDICATORS OF DISADVANTAGED
SCHOOLS : ,

The proposnls of thc Interim Comtnittee with regard to dlsadvantnde schools
were similar in purpose to those made, b) the Plowden Committee in Britain
for the identification of ‘educational priority areas’.'* However, in providing_
assistance to schools in particular areas, different techniques for identifying
such schuols have been employed in Australia and Britain. The Plowden

Comimitree suggested that in the identificarion ofdlsadvautagcd schools, a trial *
list of ug,ht possible factors involving occupation; family size, receipts-of -

benefits from the state; overcrowding of houses, poor attendance,. and
proportion of retarded children, immigrant children, and incomplete families
", should be used.'* Subsequently, investigations werg conducted by the staff of

the Inner London Education Authority to determine an index for schools
b\astd tnainly on these factors. but swhich also included teacher turnover and’

pupll turnover as tentative variables. Attempts.to construct an index’were not
pxmcularly successful, largelybecause of a lack ofknowlndgc about the nature
of dg\pnvauon arising from multiple factors.'® :
In\Australia, the Supplementdiry Grants Committee of the Vlctorlan
Education Departnient, having perhaps the greatest amount ofdcp.lvatlon and
“the hl‘ghcﬁt proportior. of disadvantaged schools in the country, undertook a

- research 'study to examine a School Priority Index within the constraints of the , .
_time available and lack of information on variables that might be considered

for an 1udc\x 16 Four factors were employed in addition to the ranking of a
“school o ‘the list of disadvantaged schools prepared by the Schools
Commnslon These factors-were: N . N
- . ) el
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" Table 1. Correlation between School Priority |Index. Factors and

Mean Judgement Ratings in a Sample of Victorian Schools.

N == 30 Schools 2 3 .4 5 6 7

1 Commonwealth Ranking 023 052 012 0.2 064 025 .
2 Soclo-Economlic Level - 0,24{\ 0.65 031 077 0.51
3 Migrants . .. 0,09 002 057 0.34
4 Indlgents . T 0.24 069 . 0.52
5 Teacher Turnover 053 0.11
© Summated Rating - " o 0.55
7

,Judgement’ Rating . , ' 1.00

L socio-economic level: the average occupational rating of the fathers:of the
students within a_school; . o

2 migrants:. the percentage of migrant students (from non-English-speaking
homes) in a school; v . ' S

3 indigents: the percentage of students in the school receiving extra financial

-, assistance from-the Education Department; o

4 teacher turnover: the percentage of teachers at the school in 1973 who were

. still at the school in 1974,

- The ranking provided by the Schools Commission was included to enstre that

characteristics of the neighbourhood served by the school were incorporated |

into the index. s -t )
“To investigate the strength of this index among schogls which were being

considered ‘for ‘the allocation of grants, on the basis of the, extent of the

disadvantage existing within them, a sample of 30 such schools was studied.

" The five factors listed above were examined in relation to ‘judgment’ ratings

.‘ The In

of the degree of disadvantage in the schools assigned by inspectors, special
scrvices advisers, - field consuitanits and . teachers. Table 1 records the

corrclatibns: between the five factors and the mean judgment ratings of the

—————

assessors.!” The relatively low correlation between the judgment rating and -

the comimonwealth ranking throws some doubt on the strength of ¢his index,
and 'the much higher correlations between this rating and the laverage socio-
ceconomic level of tlic school and the indigents in the school suggests the
greatar utilivg of these meéasures. In addition, the summated rating, while only
correlating 0.55. with the judlgment rating, would appear to be a strong

muist be made.

ALTERNATIVE APPR%CHES TO IDENTIFYING NEEDS

N

crim Committee in making its recommendations believed that a direct.

* contender for an.effective index of the extent of disadvantage existing withina
" particular school when used across the range within which discriminations

approach was impracticable for grappling with some of the needs of education

in_Australia. Consequently,-it concentrated its attention on the need for a
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minimum quantity and quality of resources in the schools. Morcover, as we
* have seen, it recognized that students from communitics suffering socio-

- in their resources and in the oppo':tunitics thcy' offered to their students. The
® identification of schools in which the educational deficiences are most acute is
not simple, particularly when financial assistance Js. limited and must be
allocated"to those in greatest nced. As a result each of the six States would
. appear’to have gone about its task of combating need in disadvantaged schools
in a different way. cach being influenced by its own perceptions of its arcas of

. greatest need S
In the next section’ of this ‘article. an alternative approach-to thé
. _ identification of e nceds of schools and their students is considered. This
approach takes as its starting point the central goals of education, examines

situations in ‘which ‘these goals are not being achieved. < .
The report of the Interim Committer acknowledged that: ‘ Y

An important function of education jn dcmocracﬁ is to broaden opportunities, for,
participation in the mainstream of'socicty throug
¢ skills and credentials.'

14

"Yet it also recognized the difficulties which arise in attempting to define
goals.”? Nevertheless, to speak of the deficiencies of an educational system
.implies spelling out a. full account of the aims and purposes of education
against which such deficiencies might be seen to exist. However, the Schools
Commission does not appear to have recognized the need for the preparation

- absence of such a statement, it is necessary to identify those outcomes of
-educatiuri that are commonly regarded to be of greatest importance. ‘ _
An overseas visitor to Australia, R. W. B. Jackson, writing a little over a
decade ago on the nceds of Australian education reminded Australian
_educators and parents that: ' ) : '
; , The primary function of the scheol, and one which alone it can perforni, is to
— " Erovidc intellectual development, i.e.. to give a good general education, using

communication. and in development of understanding of our fellow-man and of

the woria in which we live. This always.has had. and always will have, top

priority in the scale of values of the state schools.? - ]
More recently J. S. Coleman in the United States has also argued cogently that
the schools cannot do all the things being demanded of them. ‘» :

- Schools are Ercp;rcd'to do what they have done all along: teach young people
' intellectual things, both by giving them information and $iving them intellectual

A eools, such as literacy, mathematics and forcign languages.” .

, " forgss of schooling and alternative goals of education, that the schools exist to
provide for intellectual learning, then- it is not inappropriate to examine the
deficiencies of schools in terms of the intellectual outcomes of education which
they pfocurc. In the absence of a detailed s_tatcmcr:\ of essential educational

- : : ) n “ i 67
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cconomic disadvantage attended schools which had serious inadequacies both

factors which influence the attainment of these goals and attempts to identify-
L SN

the development|of ncccssary\
. i \

\

\ -

presently or in the future of a detailed statement of aims and goals. In the

oth academic and non-academic means. in the fundamental skills of

I i is accepted, at some risk of unpopulatity when many seek alternative
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_outcomnes and an alsessment of the capacitiez‘ of schools to obtain these goals, it
is necessary - to isolaté." inadequacies  within| the educational system | by
comparing schools and forms of education, with tcépcct to, specific outh'm_cs
of attaimnent and aéhiéﬁ/i:t;ncnt. If there is a shoi{fa“ within a school or within

-+ a school systemn in the performance of its students, then deficiencies exist, aud

‘ways aud means must be sought to attempt to remedy these deficiencies. This

. article now turns to assess some of the cvidt.:acé; for deficiencies in Australian /
cducation by looking comparatively at the outcivaes of education obtained by
various groups. From an examination of the differences between schools and
school systemns in their procurement of specific léchicational outcomes, 'we get

some view of the location of deficiencies within Australian education. Such a i
perspective of inquiry would appear to e absent from both the Report of the

. . N . N v . . .
Interim Committee for the Australian Schoals Commission and the undertakings

which the Commission since its establishnent }mlL sought &0 promote.

The definition and 1neasurement of educatioral ourceses js a complex task.
Nevertheless, it is unsound to abamon svestgal wn into the educational
outcomes gained by students in a schoud systém beceuse of the difficultics
associated with the enterprise, even if the sty of usch an investigation musy,, [ *
sometimes be examined with caution, \ _ L

N

' | | .
DISPARITIES IN EDUCATIONAL 4CHEEVEMENT AND f
ATTAINMENT =~ 1 :

S

The evidence presented in this article has been detived from the only s:u.d*,-;l .
which has been carried out so far to examine the educational achievement o{
students in all States of Australia and in schools Jf'all sypes. The testing for thi
inquiry took place in 1970. The Australian aspects of the study have beesy
described by Rosier®®, and an account- of the {nternationial aspects has beeh
given by Comber and Keeves.?® Two tests of dducational achievement werg
r - used, a short word knowledge test and an extinsive test of achievement ih
science, The testing took place at two levels: thel1$-year-old level, which was
the'last stage at which all members of an age cdhort were still at school, anill
. the pre-university or terminal secondary school stage. At both levels the target
‘population consisted of all students at sch'ool,! whether or not they wer
currently studying science. The samples of schoals were drawn for cach Statd
separately, with a probability. proportional tb size, and were stratified
according to type of school and inetropolitan or country region. From within
cach school, 25 students were selected for testing.|At the analysis stage the data
for the six States were weighted for differences| between States and for the
very small losses from the designed sanple. -

Whilé it must be acknowledged that there hre bther outcomes of the

. educational process thdt are important, the twé that manifestly influence
opportunities for futhre cecupation and incomé are the number- of ycars of
““education completed {attaiminent), and level of perforinance on tasks of «
learning (achicvement). Consequently, these two butcomes of i;ducatiof) are

1
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meloygd to identify the defiencies in Australian education through an
examination of the extent to whith different groups reach these goals.

i

leferences between the States : oy

q o n Table? the results of one- way analyses of variance are presented usmg the
"+ school as the unit of analysis, as is appropriate for the kinds of comparisons *
being made. The use of schools as the unit involves the aggregation of the
scores.of the students in each school to obtain the mean score for each school.
Moreover, since comparisons are being made between the mean scores, for
each State, it is unnecessary to weight the data for differences between States
in sampling. design. In addition, to permit an examination of differenacs in
educational attainment.in each State, between the 14-year-old level when all
students in the age group are still at scliool, and the terminal secondary school
stage when differential losses have occurred, the holding' power or retentivity

of cach state group has been calculated from official statistics.

At the H-ytar-old level there are no significant differences buwem States
in performance on the word knowledge test, but- hlghly significant
differences in achievement in science, with the: performance in Queensland,
South Australia and Western Australm being high, performance in Victoria
and Tdsinania being low and thati in New South Wales lying between. These -
results suggcst that on the on¢ hand there are:few differences between the
general ability of the students in the different States, since achievement on a
word knowledge test is strongly related to ability, and little difference in their
idutanonal programs that is associated with the development of a knowledge

f the meaning of words. On the other hand, however, there appear to be
clear differences between the States in their provision for the léarning of
science and in the level of achicvement of their students. Moreover, while it
may be argued that the variation between States is small in comparison with
the variation between students within States, the difference in achievement
between the highest and lowest State (4.6 score points) is of the same order of
magnitudé as the standard deviation of the scores for schools (approximately

_five points). Table 2 also shows for this age group the proportion of the target
population in cach State and the estimated. holding power, which at the 14-
year-old level is necessarily 100 per cent, since this level is below the age

oo ewhen compulsory schooling finishes. i

& At the terminal sccondary school stagc the differences between States in
- performance on the word kndwledge test are significant, with the scores of.
" schools in Victoria, Queensland and South Australia being high and those of
schools in New South Wales, Western Australia and Tasmania being lower. A
reason for such differences does not come readily to mind. The differences
"between the States in achievement in science are more substantial with the
scores for schools in South Australia being approximately a school standard .. .
. deviation in excess of the lowest of the scores for'the other Statés. The nature .-
of these differences between States.in science achievement is of interest, since it
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Table 2. Disparities in Educational Aghle\'lemenl <
and Attainment by S_lalo \

\

. No of Estimaled Proporllon Moan Achievement
14-Yoar-Old Level Schools ~ Holding of Ta,
: Power Populat on Sclence Word
% % Knowledge
New South Wales 37 100 35 24.5 16.1
Victoria . 39 " 100 28 227 - 156
Queensland . 38 100 15 271 16.7
South Australla 38 100 10 - 27.0 16.5
Waestern Australia 37 100 9 267 - 165
asmanla - 32 ~ 100 3 225 14.6
#Ratlo ‘ 0001 NS. -
Fgnlticance p T 6.04 1.81
Pre-University Level i
New South Wales 39 © 32 - 37 23.6 20.1
Victoria =~ - 37 31 29 24.3 21.6
Queensland 37 29 14 257 21.2
sSouth Australia ‘32 27 ‘9 28.1 21.7
- Western ‘Australia 31 27 7 . 248 20.2
Tasmania' 18- 21 4 244 -19.7
F-Ratlo . : T 464 253

- Significancs & - <0.001 <0.05

is possible that it is related to the conditions under which science is taught in
the, different parts of Australia. Perhaps, however, such factors as the different

proportions of boys and girls studying science may contribute, as may -

differences in holdlng -power between the States.

The proportion of the target population in each State at the pre-university.

level is recorded in Table 2, together with the holding power- of the school

- system within each State. Thase estimates of the holding power are obtained

by expressing the size of the pre-university grade as a propomon of the size of

- the corresponding grade cohort in 1966 when the group were in their eighth

year of schooling. Both New South Wales and Victoria have a relatively. high
level of retentivity, with Queensland, South Australia and Western Australia

being slightly lower. In Tasmania it is possible for studerits to enter university -

from Year 11, and while it is not easy to make allowance for this in the
calculation of estimates of retentivity it has been done by assuming’ that

approximately half of the Year 11 group are able to enter tertiary education.in -
" the followmg year. In spite of these rather liberal adjustments to the

Tasmanian data, the evidence stil! shows that there is a lower level of
retentivity in Tasmanian schools at the terminal stage than in other States.
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Tabloe 3. Dlsparmes in -Educational Achlievement nnd Aualnmonl
by Type of School and Reglon

14-Yesr-Old Lavel . Estimated  Estimated . Maan Achlevement
: e Hoiding - Proportion of -—
- Power Target Population Word
) % % : Science  Knowledge
" Type of School ) .
Government ’ - 100 ] 77 23.5 15.0
Catholic 100 16 271 8.5
independent 100 7 - 320 21.6
_ Region ‘ . :
Metropolitan 100 59 - 25.7 16.8
Non-Metropolitan . . 100 41 23.3 15.0

Pre-University Level

Type of School _
Government 25 65 249 205 -

Catholic 36 19 23.7 21.8
_ Independent 70 16 253 - 223
Region ' S
Metropolitan 35 67 252 215

Non-Metropolitan 24 33 23.8 20.3

Differences bietwreen school type and region

Table 3 gives cvidencc for differences between the average. level of
achievement on the word knowledge and science tests for students in the three”
types: of schools, government, Catholic and independent, and in the
metropolitan and non-mctropolltan regions at the two levels of schooling. In
addition, the relative perceniages of cach group in the target population have
been sotimawed froem the sample data and estimates have also been calculated
for the holding power of cach group. No attempt has been made to. test the
significance of " the differences between groups by analysis of variance
procc.dures because the data have been weighted for differences betwecn
States in sampling. .- .
The data presented in Table 3 reveal that at both the 14- ycar—old level and
at the pre-university level the majority of students are in the government

schools, and there. are more of the remainder in the Catholic schools than in -

the non-Catholic lndependent schools. In addltlon, at both levels as might be
expected there are greater proportions in the metropolitan than in the non-

. metropolitan schools. There are, however, different degrees of retentivity in
“the schools of different types. The estimates show that the independent schools
hold a higher proportion-of_their students through Yo the terminal secondary

school stage than do either the Catholic or the government schools. Moreover,”

71

~
e



" J.P.KEEVES

more studcnts remain longcr at school in metropsiisan than in non-
. metropolitan areas.

At the 14-year-old level the. studcnts in the independent schools score better
on both the science and the word knowledge tests than do the Catholic and
government school students. In addition, the Catholic students show better
performance on these tests than do the government school students. However,

. at the pre-university level, the differences between the groups are smallcr and
110 clear and consistent pattern of results is observed. :

" It should also be noted that the students in the non-metropolitan schools

show a lower level of performance on the science and word knowlcd;n tests

. than is showu by their coevals in the. mctropolltan schools.

THE EFFECTS OF THE COMMUNITY lN WHICH THE SCHOOL
iS LUCATED™

_ In the previous section, variation between schools has been examined in terms
 of differénces betwesn States, between school types and betwcen the reglons in
.which the schools arc locatéd. However, it is important to recognize that
disparities in the cducation provxdcd by the schools must be examined after
allowance has been made for the natuire of the commumty in which the school
is operating. In the discussion which follows, consideration has been restricted
to only oric outcome of education, the one measured with greatest accuracy in
the IEA Science Project, namely achievement in science. Whereas the Schools
Commission ecmployed an indicator associated with the nelghbourhood served
by the school that was based on census data and assessed socio-economic level.
the evidence collected in this inquiry showed that an index associated with the
cultural level of the homes of the students within the school was more
'powuful Morcover, while it is rccogmzcd that nc1ghbourhood and
community advantage or disadvantage is many faceted, it is desirable that any
measures used in complex analyses should be parslmomou; and largely
unidimensional. Consequently, the .index employed in this stud) involved
relatively few key variables and was formed using simple mtcgtr wughts to -
combine thosc variables.

Th¢ six variables selccted for this measure of the community served by a
. school were:,

1 father’s occupation.

2 father’s education,

3. mother’s education, .

4 use of dictionary in the home, -

5 number of books in the home, and

6 family size. :
It is assumed in interpreting the meaning of this index- that the studt.nts ina
‘school will be drawn from a community or neighbourhood which is
characterized by the average of these measures for its students of whom the
members tested were a sample. When thc composite measure was ehtered into -
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regression analyses to account for the variance of the achicvement test scores in

“science, with priority over other variables for school typs, region and State, it

explained 40 per cent of the total variance at the 14-year-old level and five
per cent of the variance at the terminal secondary school stage. At the middle
secondary school level, before students start to.leave school, this measure of the
cultural -level of the community or neighbourhood served by the school is
clearly a very powertul factor. However, at the upper secondary school level
where differing degrees of retentivity have operated across the different levels
asessed by this measure, it declines in signiﬁcancc At.the 14-year-old level
. \\nnatd) 70 per cent of the total variance between schools in their scores
on the seience test was accounted for by all variables included in the analyus
and at the terminal’secondary school level the proportion of the total variance
explained was 67 per cent. Thuscat the 14-year-old level about half of the
variance explained (40 per cent'of 70 per cent) was ascribed to the mgasure of

- the cultural level of the community, but at the upper secondary school level a

much lesser proportion was accounted for by this measure.

In the regression analyses carried cut to examine the data for achievement in
science using schools as the unit of analysis, attemipts were made to asséss the
importance of State, type of school and region after allowance had been made
for community effects, the sex of the student’in the school and the type of
program offered by ‘the school. While there were significant differ-
¢nces between States, after adjustment in the analyses for the measure of

* the cultural level of the community, there was no effect associated with type of

school at the 14-year-old level -and only a slight effect at the terminal
sccondary schaol stage, with the government schools and the independent
schools showm& a higher level of performance in science than the Catholic
schools. Furthermore, there were no slgmﬁcant effects associac: d wath urban
or ‘rural regions across Australia. However, in subsequent analyses, using
students .as the unit of analysis, Glgmﬁc:mt regional effccts were found in
Victoria and Western Australia at the 14~ -year-old level, with students from
rural homes showmg a low<.r performance thun those in urban areas, - :
The evidence from these analyses provided genceral support for the use,

“below age 15 years when conipulsory schooling finishes, of a ineasure of

socio-econotnic. level of the nclghbourhood to assess the level of educational
disadvantage experienced by the schools in the neighbourhood. However, it
was evident that a school-based measure involving the cultural level of the
homes of the students in the school was likely to be more effective than an
indicator of the socio-cconemic level of the neighbourhend of the school.
Nevertheless, this superior measure accounted at best for about half the

- variance between schools in théir achievement test scores in science.

It is important to note that the methods of analysis employed allowed the
home background factors to *have the maximum possible opportunity to

‘account for the variance of the science achievement test scores. More detailed

analyses of the variation in science achievement between schools indicated
that, at the 14-~yedr-old-level, only a little over 13 per cent of the variance
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explained was unique to the school community measuré, the remainder of its
contribution being shared with other factors. The ¢ausal significance of the

.. estimation of the magnitude of this shared contribution has recently been the
. subject of some controversy.?* Many of the points raised in this debate remain
‘unanswered. It is clear, however, that such a measure is the best. indicator -

" currently available for identifying schools where there.is a low level of

v

achicvement, but that it is far from a perfect measure. -
H

LOW PERFORMING SCHOOLS®

An alfernative approach to that of identifying disadvantaged schodls in terms
of socio-cconomic level would *be to identify them in terms of the -
performance of their students. Consequently, it is of some interest to determine

‘the locality and type of the schools in each State with the lowest level of

performance. The Report of the Interim Committee for the Australian Schools

“Cormimission sought to ascertain where schools holding approximately 15 per ~
cent of the most seridusly disadvantaged students, gauged in tefms of -xcio-

economic level, were located within metropolitan areas; the figure of 10 per

_cent was used within non-metropolitan districts,26. In the investjgation that

follows we have attempted to identify low-performing schools, from among
those in the IEA state samples; that have a level of performance below that
defined by the achievement standard: of the' 15th percentile school. Since the

- samples of schools wers drawn with a probability proportional to their size

s

and were weighted in the analyses to make the total sample representative of
Australia as a whole, the schools below the 15th-percentile might be expected:
to represent 15 per cent of the Australian students in the target population, bur
not necessarily the 135 per cent of students with the lowest performance. Since
the targzt population for the 14-year-old sample comprises all students before
attrition by carly leaving takes effect, it is an appropiiate sample to examine
for determining the nature of the schools scoring below the 15th percentile on
measures of achicvement. ' ' '

In Table 4 we have recorded for cath. State the numbers of schools and their
locality and type within the samples for the 14-year-old population which fell

-below the 15th percentile for either the word knowledge-or science test. This

exercise, while crude and likely to reflect the vagaries of sampling, was
illuminating. Suffice it to say there ‘were no independent schools with a
standard of performance below this mark. The largest groups of low-
performing’ schools were located in the Victorian metropolitan and non-
metropolitan areas and in Tasmanian rural areas. The first group agreed with
that identified by the sophisticated' techniques employed by the Schools

- Commission, but little hint of the existence of the Tasmanian and Victorian

rural groups enierged from the analyses carried out in the preparation of the |

.Interim Committee’s report. Furthermore, an examination of the mean scores

for the: Tasmanian schools revealed a very low level of performance in some
schools, suggesting that not insignificant numbers of students in these schools
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Table 4. Numbers of Schoole in States with Ferizimance Level below

the Fifteenth Percentile A ‘
Stato NSW  Victorla Quesnsland  -S.A. W.A. Tasmanis
Number of . [l ’
Schoola k4 39 - 38 3 37 2
Word Knowledge
Government
Metropolitan 2 7 0 3 0 0
Non-metrspolitan 3 - 4 2 2 0 6
Cathollc o
Metropolitan o 0 0 0 o 0
Non-metropolitan 0 .0 0 0 0 0
Total 5 11 .2 5 0. 6
Science
Government . ] ]
Métropolitan 2 6 0 .2 0. 0
" Non-metropolitan 4 4 0 0 1 6
Catholic A . :
Metropolitan . - © 0. 0 0 1- 0.
Non-metropolitan o . 1 0 0 0 0
Total - - 6 11 0 2 2 6 .

may k2 functionally illiterate. It should also be noted.that there were smaller
proporticas of low-puforming schools in the remaining States, and there were -
culy two Catholic schools in the group. Thése schools weze in Victoria and
Western Australia and showed a low level of achievement in science but not in
word knowledge.

It is not immediately apparent from survey data just what thcse low-
performing schools lack, and a careful examination of the schools might have
helped to reveal the nature and extent of their deficiencies. However, from the
analyses” undertaken by Rosier?’, some evidence is available on the factors -

‘which~distinguish between schools in their level of achievement in science,

apart from those directly associated with the time spent in school in the study

- of science and the opportunlty whlch the studcnts had. to learn the subject

mater tested. .. -

"Only one factor assocxated with the resources available to the schools was™
found to be important. This factor involved the availability of laboratory
assistants and other ancillary staff. Moreover, it should be noted that in those
schools, - where the students perceived that there was a more liberal and less
restrictive approach to dlsapllne, the students performed better on the science
tests. Furtbermorc, in schools -where the teachers spent more time on’
preparation; both in the laboratory.and in marking assignments, where the

“teachers stated thiey made a considerable effort to make the students’ practical

experience the basis of their scientific knowledge, where the teachers favoured
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- placing emphasis on information as well as teaching swdents to think

scientifically, and where the amount of post-secondary training of the teachers,
particularly in physics, was high, the students had higher scores. In addition, in
schools where the students spent morz time on homework, ‘and where
decisions on the content and methods of the courses studied were determined -

by the head of the icience department or hy external bodies rather than by

individual teachers, there was also a higher level of achicvement.

There were many variables concerned with conditions for learning in the
schools and with the’ resources available to schools on which information was

collected in this inquiry, that did not emerge from the analyses as bemg

important in accounti':; ¥+ #ariation between schools and students in science
achievement. Such vatisisxx of interest to educational planners include size of
school and size of class. The failure of variables to enter the regression analyses
as significant may have arisen from errors of measurement, from inadequacies
in the instruments used, or perhaps more importantly, from lacK of variation
with respect to these variables in Australian schools.

In some cases the presence of fion-linear relationships may have prevented
variables which were otherwise important from entering .the regression
equations. Alternatively, the variables may have been so strongly Jinked with
State, school type, community and home background factors that they: failed
to miake an independent contribution. However, Rosier has been able to direct
attention to the conditions under which science might be taught and learnt in

Australian schools to yield an optimal level of achicvement.

. there emerges a clear picture-of a cluster or rosctte of factors which influence
their level of achievement in scicnce . . . taken together thesc factors contribute to
the overall picture that effective I«.armng of science takes place in a consistent.
school environment where students receive gompetent systcmatlc mstrucuon m'
carefully structured science courses.2®

It seems likely that, in other areas of school lcarmng, the same class of factors
detected by Rosier for the lcarning of science would lead to a higher level of
mastery and to greater cognitive development in these other subjects.

THE FUTURE PROGRAM OF THE SCHOOLS COMMISSION

In this article it has been shown that the Schools Commission has concen~
trated on the need for providing an adequate quantity and quality of resources

‘to schools. These needs of the schools cannot.be denied, but the desirability of

achieving a particular kind of outcome from'the schools- and the need for

-directing resources to the schools according to their cffectiveness in moving

towards important goals also cznnot be gainsaid. Evidence has been presented
on factors influencing achievement outcomes of schools, which are beljgved
by many to be importane, and it is clear that these findings are not mconséstcnt
with some of the more specific needs peérceived to exist by the Interim
Committce. of the Australian Schools Com.aission. The Commission has,
howcver, up 1o the time of writing, failed to attempt to identify or to pro-

mote a detailed examinarion of the aims and goals of ¢ducation for our socuty
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Without some statement of aims and goals-it is difficult to isotate explicitdy the
inadequacies of Australian schools, although some deficiencies of «chocling
might be derived from acknowledged deficiencies in the social and cultural lite
of the country. .
Laudably, the Schools Commission has allocated funds to assist students in

. dlsadvantagcd schools, These schools wcrc identified. initially by a measure of .

socio-cconomic level based on an acknos’vkdgmcnt of its relationships with
achievement, and subsequently by the judgment of experienced observers or
by the use of indices of priority. More recenily the Schools Commission has
declared that onc of the basic values whlch\should und«.rllc the d(.vdopmcnt of
its programs is: - -

attainment of mnumum smndzrds of compdtence for life in a modern dgmocr.mq
industrial socicty.?

The Commission, if it were to take scnously its dcclarcd basic value of
the “attainment of minimum standards of; competence” should direct some
«fforts into identifying those areas of competence which are believed to be
important for life in present-day Australia. Such competence must be stated-in
explicit terms, with identified characteristics of successful accomplishment of
the areas of competéncey and the definition of situations in which students can
show their atrainment or lack.of'attammcnt ofcompct«.ncc in a specific arcea.

In this article the location and type of schools;where there is a low level of
performance have been identified. While there are many limitations associated -
with the procedures employed,. they do suggest-schools in which we might

“expect to find studetits who are failing to attain the standards of compctence . -

referred to above, If it is accepted that aly a very few students in A ustralian
schools cannot be helped through education to achieve competence in essential |
.ar¢as, then those who are failing must be identified and assisted. The problems
associated with children not learning 1n the past, and with the i 2w levels of
performance on the word knowledge and science tests in some schouls, do not
necéssaily arise from the innate limitations of the children or from the socio-
¢conamic disadvantage of the nughbour‘loods in which the children and their
parents live. They may7arise in whole or in major part from a failure of schools™
to seck  optimal “nstructional strategies to  chsure that childmr from~
disadvanraged baskgrounds attain adequate standards of performance in the -
essential skills of commnunication and a knowh -dge of the world in which they
live.

: . R Al
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EDUCATION BECOMES A SOCIAL PROBLEM

In the decades immediately following Federation, education - was defined *-
A constitutionally as a responsibility of the States, but since the:1940s there has -
~ been a gradual, but accelerating movement towards the view that the central
’ - governmeateshould bear more of the responsibility for ediication at every,
level. This process began, and is now almost.complete; in the field of tertiary '
education; it was seen next at secondary level in the proVision of scholarships
and of gipital grants for laboratorjes and libraries and is now accepted for all, ' -
including primary schools. What is jtlo"bc noticed is the way in which the
procesdfirst showed itself in the tertiary area where per capita costs are highest
and gradually spread throughout the whole educational ficld. In other words, -
education became a probleni largely because scarce resources were demanded
and could only be allocated through a political process. Y o
- Education, therefore, gradually became more deeply involved. in and, -
heuce, dependerit upon federal rather than state, politics. ;The final stage of
- this-change came when the Labor Party were returned to power in December =
1972. For some time they had seen the educational policies of the Liberal-
Country Rarty Government.as inegalitarian and, insufficient. Throughout the
L democratic world during the 1960s there was a shift in- the -definition of *
- ~ v educationalequality from one that was meritocratic in nature and which led to
the organization of wider scholarship ladders for the able, usually discovered
by psychometric tests, to a totally different concept that was based on the'idea
that all should have' the same chance to develop their own personality
characteristics. even if there had to be positive discrimination in favour of .
those who began with least advantages. In Australia, : ':nd dedicated to (the
myth of) “fair go's", this ideological change meant 3 v+ v away from the
policy of uniform ‘provision for all by State Education f*+yartments to one in
-which by some means those who were seen as necdy, whether they were poor,
~ immigrant’ or Aboriginal, should be given morc educational resources than -
their. white, Anglo-Saxon neighbours. T T . ]
As the proportion’of the gross natioual product going to cduca'tic:n\?cr"gnwd )
during the 1960s, cducation was bound to be less taken for grante fand ‘to
become a topic for poiitical discussion, but what-might have been merely a
growing concern became a major conflict under the impact of Labor criticista.
Education was accepted by the electorate as a, if not the, social problem: One
test of this interpretation js that, in the clection of 1974, the opposition parties
in'cffect made no attempt to go back on what had been done by Labor during ™
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thclr |m'1al 15 months in oftice. But, though ‘education may b(. scen as a.

by most voters, their reasons for now holdirig this view are probably
very ¥zt from those of most educationalists and many polmcmm There is
“much »:ndence that the average parent takés an instrumezital view that staying
longer at school will gct]ohnny or Mary a better job’. Many of those running
schools and school systems, * however, believe that more and different
education will give people more resources to live a fuller life, thereby makmg
society by their often vaguely specified criteria a better place. It is such

confusions over-expectations that can lead to frustrations among citizens when -

- the” outcomes of political decisiohs about their welfare are trnmlat«.d into

administrative programs by professionals ostensibly working onsthe public -
- behalf, but actually working towards other goals. What answers, tien, were

proposed in the ficld-of education, seen by many in the early 1970s s an area

cifcnsxs, but largely defined as a social problcm by Labor itself?

THE ANSWER FROM KARMEL . e

~Even whcrc prob’cms gcncratc relatively agreed answers, thcrc can b(. various
methods. of translatmg them into_the administrative mnechanisms needed- to
achieve social ‘”h:mge, aln the carly nincteenth century .in Britain, one
: meEhanism was that “often attributed to Jeremy- Beritham. This can be

ﬁégmmanzcd in three words, ‘investigate, legislate, administér’. Both in Britain ~

"and 1n Australia, such soc1al problems as those associated with the conditions of

labour,or in prisons or in the schgsls have come to be examined in depth by °

commissions which' fiave led to ‘legislation, which, in its ‘turn, has been

“administered by publxc servants subject to the scrutiny of the pcoplc through" . .

parhatn«.nt Furthermore, this.method has been ddopted ‘by Fabian Socmllsts
and has, therefore, been attractive to many in the Labor Party. CL

Since the Whitlam Government saw education as one of the social problc.ms
.requiring rapid attention, it appointed an Interim Committee for the

‘Australian Schools Commission on 12 December 1972, under “Professor

Karmel, and asked it to report by the end ofMay 1973 (1.1-2).! This political

fact must be cmphaslzcd in view of the criticisms that will be made later in this

- afticle. Something had to be done and done quickly. Indeed, by 18 May
1973, the Karmel Committee produced a document of femarkable §ual'ty
~ which has had a major impact on Australian cducation. The solutionis which
“were suggested were inevitably deeply influenced by-the assumptions that the

Commlttu. held about man and about Eh(. sort of socicty whlch they saw as

good z

The psychologlcnl model of/man assumcd in any educational analysis
dictates the range of strategics available. A genetic view of capablllty narrows
" thé limits of remedial action in a way that an environmentalist view docs pot.

. The:'Committee have it both-ways in that the report claims that ‘the final ‘

" outcome’ of 'developed ability .. . is the result of continuous and complex

_ .interaction between ... genetic and environmental contributions’ (3.18). 5.
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. Thus,

there are good reasons for_attempiing to compiisate to some extent through

T schooling tor uncqual out-of-school situations in ordir (o ensure the child's overall
condition of upbnngm%‘ is.as free, of restrictions duc to the fircumstances of his
- e family as public agtion through the schools can make it {2.7).
‘

- Such Compcnsatd'r‘y“‘nction’ has “recently comne under | strong  criticism,
“particularly by Jencks who, after an extensive review of fthe literature, has
asserted that the school can do little to correct inequality ropted in the unequal
- . structure of capitalist society. On this view, a radical solition would be an
attack on the present structure of income, * ' .

.. = However. the Committee’s model of Australian socicty in the 1980s is one
v Tw mch though more cgalitarian than today, is nonctheless characterized by a

‘ " social system very similar to that at present, In addition, high priority is given,

. _ ontheone hand, to a greater toleration_ofpa wide variety of social groupmgd

R ST including different religious groupmos and, ‘on the other, t; a possibly .

_: - <" conradictory social characteristic, namely to a strong sense of commumt)/ ,
. Here again, the direction for change is indicated but the rat¢ is specified in

. Fabian terms, There is clearly a firm belief that the planmng of controlled -

- social change is possible.
. w The mean for change recommended by the Commitece fall within the
“limits speci: v these assunptions. Much money must be. directed by means
v . . of anumber ol pr’ograms. mainly compensatory in nature, to aid all children
’-“ol.what«.v«.r grouping or-religion who are seen to be in need. Out of §467
‘million recommended for expenditure in 19745, $407 million were to 'be
spent on four programs related to recurreii: grants to schools, general bu11dmg
rants, libraries and grants to disad¥antaged schools (14.10) with the aim that
all :chouﬁ should have reached an acceptable standard by 1979. Anadditionial
‘ £13.5 million was to go to sp«.cxal education, Control was to be exercised by a
- " .+ stawtory Schoels-Comsission, backed by a secretariat, consisting of full- and
o part-tim¢’ experts. This body was established in 1973 and was granted the
finance and powers by and large as recommnendéd by the Committee. Thus, an -

execusive corimission of experts with wide powers has control of many . -

resources and the manner in which these are channelled to the schools in both
the government and non- governinient systems so that socm] change may occur
through the schools.

Undoubtediv, the Labor Government had to act quickly in an attempt to

" begin o solve the educational problem, The Karmel report answered this need
and did so in a way that looked rational since the recommendations were

¥ based on expert advice and on rescarch of a femarkable quality corsidering the
brief time available, The answer, therefore, appezred legitimate. However,
the question that must be asked is whether today, when the first stage of the
prograins is ovér, or in 1979, when the total plan is completed, Australians
will cither be satisfied or even notice any difference in their schiools. How will
the cl«.ctoratc evaluate the Karmel plan? The position taken here is that, even
']lowmg fdr the immediate need on both political and socm] grounds for. many
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matcnal improvements in buxldmgs and cquipment, it is to the other two
programs, those relating to in-servicé training and to th  ‘ncouragement of
innovations, that more attention and resources might | cen given from
the start and must be given in: futurc recommendation com the Schools
Commission. This may seem an odd afiswer to the question just posed, but the
attcmpt will first be made to justify it and then, as a result of ‘this analysis, to
give some possible future sailing dlrccuoqs for the consideration of the public

and the Commission. |

\
\

A CRITICISM OF THE ANSWER FROM KARMEL

‘In the short term, material resources may be seen as the important factor

i 1nﬂucnc1ng the quality of education,but in any long-term analysis this totaliy

misses the mark. Education fundamentally is not constrained by the quality of
buildings and equipment but lpr the nature of the teachers enf‘ by what
children learn. Fine teachers can’work without overhead projectors, carpets on
the floor and expensively dévised kits of material. They crcate situations
within which their -pupils/both learn so-called academic knowledge and
develop into adcquate persons, " To do t_hls they require somet material
resources, but above all théy require a large measure of public acceptance and
support for the directiongin which they develop the schools. In a plural society
this may mean an acceptancc of diversity, though we must be careful not to see
this as an excuse for the status quo. This type of analysis switches the focus
from compensarion to’ the culture of contemporary socicty and demands some

consideration of (1) the manner in which the general public. relates to

education, (2) some aspedts of the training of teachers, and (3) the implications
f01 aduninistration of this changcd focus.

. . i
I

The general publ» [! n

One of the imr’ .?umpuons in the Karmel report is - tha there is a
considerable inte + witcation dmong some large sections of the public. It is
_upon this intere.  sat tix .;speal to communuity and to grass-roots control rests

s

Research at present under way in ¥istoria shows such an assumption is unreal

in the metropolitan arca. and possibi: alo in the country ‘comn . nity'spirit’ is
L . .

not so strong as often’assumed. Fiost ordinary people are only concerned

. about education inasmuch as it affects their own children. The form that most
* people’s interest takes is the kope that ‘schooling will lead to a job which pays

vell and carries high status, though, of course, there are not safficient such
jobs for all who want them. When asked if they feel able or want to hein
administer their local schools, the usual response is of this order,

I'ma plumber anci wouldn't expect a teacher to tell me how o0 do mYJOb I'm not
going to tell him
to go up to the school at nlght to take part in committec meetings.! i
" In.other words, unless support is mobilized in some way, the public s nud%.
j . ) . :
82. b . ) i
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how to do his, Anyway, after a hard day's wurk I'm not w1lling .

very concc‘rned w1t13 education either in the way the Committee assuincs, nor-
S ‘ .
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ate they interested except instrumentally, and that is not the’ way in which
many in educaticn perceive what they are trying to do.

Ther: is, of course, nothing wrong in a democracy if those with power or
those who wish to be influential propound a view which is as yet unaccepted
by or even unacceptable to the majority. Such ‘leadership’ is one of the veays
in which change comes about. However, very often those expecting to lcad,
that is to change the social sitnation, have to work at putting forward cheir
ideas. They must persvade the public. Yet to do so they must have 4 notion of
their aims. Unfortunately, in cducation aims are very vague and\ slippery.
They are rarely discussed with clarity even in educational circles, but ar the
moment there is no gene:ual public debate about the aims of Australian schools.
Take, for example, one crucial question: are our schools meant to convert
migrants into Australians or in sume measure to help to preserve their cultures
so that Australia becomes a truly pluralist society? Discussion of this or of
similar questions kas hardly begun. '

In recent years, there has béen a beginning to the process whereby discassion”
about such issues could take place because such newspapers as The Australin
and The Age now carry regular educational features, Yet, although the
Committee acknowledged ‘the antipathy towards aind apathy about direct
community participation in the governancé of schooling’ (2.19), it pressed for
participxtion. Nor did it mak+ clear wha: the ‘natere of this participation was
to be. Was it to be “citizen partsciparion’, whereby all citizens had a chance to
play a part in their local school or was it to be “interest-oricnted participation’, . -
whereby pressure groups were enabled more easily to influence the schools 3

- Since th re is no great or informed interest in education there must be great
difficulty in doing what many consider. worthiwhile, namely removing the
schools from their isolation and rooting them in their neighbourhoods. This
last word is chosen advisedly in preference to ‘community’, because what
evidence exists forces the view that the spirit of community ‘n: its traditional
sense 1o loviger ceally exivis in the large metropolitan areas in which the vast
majority of Australians live. Many stiggestions to break down the isolation of
the schocl can be made. Thus, jocal government might be strengthencd and
given responsibilities for schools as in Britain; local governance of education
might be tied to 1csponsibility for raising finance,as in the USA or, though at
a rather different ¢conomic level, Papua New Guinca, or recurrent education
might be more readily available as in some provinces in Canada, in the hope
that the idca of schooling might never be fat from the minds of most adult
citizens. These measures could all lead to some opening up of our now isolated
cducational system. -

¢

The teachers

The climate of schools, especially in a country where education is rather cut

off from socicty, is deeply Gependent upon the characteristics and quality of

teachers. The teaching force does receive sore »*tention in the Karmel report,
v E]

-
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but is not given a central position. Teacher development (11.1-21) is given
six pages and $10.3 million of the $467 million for 19745 (14.10). Some
moncy is set aside for establishing “Education Centres’ in which teachers may
do what all fully profcssional groups do, namely initiate their own in~service
training (11.16~20), but the funds are only. sufficient to establish 17 centres
throughout Austratia. Thus, four will serve New South Wales and three
Victoria.

Yet in a chapter vn ‘Fostering Change’ (12.1-19), the Committee did
realize the importance of stirnulating an i.novatory-climate in our schools.
Four pages and $6.0 million were allocated for this purpose. The lack of such
a spirit ‘

has been duc largely to lack of resources and because the people most affected have
been made to feel that they are merely reacting to a particular policy or procedure
instead of being actively engaged in formularing it (12.4). :
Both points requirc'comment. Fjrstly, lack of resources in industry often leads
to innovation, to a more cfficient way of doing the job. Although the

“application of cconomic criteria to education raises - the hackles of most

cducationalists and is, indeed, fraught with philosophical and. statistical
difficulties, yet there is no logical reason, though it is heretical to say so, why
the first argument from scarce resources used by the Committee should be
true. ’ ’

However. the second argument, hased on the climate of the organization,
carries no-such logical objection. Yet, despite their foresight in including this
program in their recommendations and their wisdom in retaining - direct
control from Canbetra over this part of the total expenditure, the Committee
did not tic this cssentially on-service training, which is what attempts at
innovation initiated in any one school to some extens must be, into their in-
service program. There are ‘no administrative hnks and no speciil
arrangements are made for disseminating the resules of the program of
innovation. Just possibily the Committee may have £t that to go further here
would have met oprosition from the State Education Departments.on the
grounds that this “vas carrying the centraliziny tendency in educational
administrati oo far and. secondly, though felt, v:ot to be openly admitted,

" that as & s oossible any subsidized and possibly uncomfortable ‘stirring’

should be in their own control, not in the hands of thosc :n Canberra.

Both programs, and they are connected in that both relate to the nature of
our teacheéss. are not given high priority. Just as in the case of the public,
where we have seen that the level of general educational discourse is not high.
so here no real attempts were made to create a structure which gives
opportunitics for all teachers to renew themselves and, 2cco:ling to one’s
views of the present situation, eitlier to raise the level of expert educational -
discourse or to keep it at its present level as social and cducational
circumstances chaage through time. - :
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Administration

The structure that was suggested by the Committee and enshrined in the
subsequent Act® seems to have resulted in an expert executive body that hands
out a great dea! uf money, admittedly to the States for their detailed use, but

on criteria decided by the Commission. Despite the Committee’s appeal to the

grass-roots, both in school and ‘community’, these decisions and those related
to the innovation program seem to be clothed in secrecy.

The need for more knowlcdge about the nature of and the methods by
which decisions are taken is not only based on the ideological arguments in
favour of open govermnent that the Labor Government claims to hold. An
administrative structure must be created that on a priori grounds will support
the goals and assumptions of the programs concerned. If this is not done, the
chances of success are minimized by the degree by which the administration is
an obstacle. J

Yet this demand for greater openness in irself raises difficulties. The public
discussion must inevitably be a political one since the outcome is intended to
influence the allocation of governmental resources. One of the concixsions
that might be drawn from the experience of the USA in relation to the
running of their educational and poverty programs during the 1964 i that
once they become part of the political domain, pamcularly at the locai fevel,
central control becomes difficult, if not impossible.’ Thc reformers in the JSA
seemed to forgu that the strict raticnality used i planning exercises docs not
closely inatch the arguments characteristic of polis- s

Once the debaté has become publlc. another problem about the present
situation is avoided. What contro! is theré at'the moment to prevent those in -
power in"the Schools Commission, or those disembursing the resources
allecated to them at the state level, from using their pmitions to furthu a
pofiical stance only suppoited by a small grose? %ir ed ational
prescription may be better medicine for us by aven ar W vriferia, but unless
we know the tull story we are encouraging the uxisenr of a new form of
paternalism. If we are to be in the hands of professizn=! rlanners there is no
code of professional ethics to prevent what has been ¢ ed malpracucc with
respect to the community’. "?* Widely disseminated puoliz knowledge is the-
only defence against this. Iz is also the only way in which adininistrators ought
to enter the political level ofthc debate. - .

If the voice of those affected is to be hitard there must he some policy that
leads to the creation of mechanisms to inform the puldic at every level so that
“educational discourse is based on as full information as possible and is
reasonably rational. On this argument the Karmel Committee omitted serious
consideration of ‘ways by which experts could inform laymen and by which
the public could in some democratic mode influence the direction in which the
Schools Commission might move. Crucial to this prodess is the creation of a
monitoring process whereby the re ults, whether success, partial success or
failure of the programs now oper. 1g-can be evaluated: In the political

N
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cmcrgcnc) of carly 1973 the argument that thc quality aspects of the
resources used in the schools, whether teachers or buildings, defy statistical
tabulation’ (4.52) may be excused so that, for-example, $116 million can be
spent in' 19745 on buildings {14.10), but in the long run not just efficiency
of cconomic allocation but also fairness between schools demands - closer
analysis developed from a more thorough monitoring of Australian education.

" This more accurate data will in itself, if disseminated widely, make for a more

informed democratic dialogue as it affects policy-making in education,

POSSIBLE COURSES OF FUTURE ACTION

Whet has to be rcallzed is that the analysis so far has not by and largc
introduced new assumptions into the argument of the Karmecl CommitteeIn-
its sccond chapter, the report outlined seven ‘principal values frem which it
recommendations (were) derived’ (2.3): (1) devolution of responsibility, (2)
equality, (8) diversity, (4) public and private schooling, (5) community
involvement, (6) special ‘putposes of schools, and (7) recurrent education.
Though the focus had to be on the second, fourth and, perhaps, sixth of these
values in the carly years of the program, much more attention must in the
future be given to the remaining values and pamcularly thie first and fifth, In
addition, as will be scen later, the last is also relevant to the vioblem of raising
the level of educational discourse amongst the general public and teachers.

The general public

In any system there are goals towards which those in power aim. Clarity in
specifying these goals is needed in education as in other systems for several
reasons, all of which have been implicd’in the analysis so far. Firstly, eval-
uation of success demands a clear idea of what to succerd means. Secondly,
the diversiry of a piural society demands specification of what pluralities may

_exist. Lz.dy, equality demands the spelling out of the dimensions along which

all are to be equal. Discussion of such . lucational-goals at the level of public
discourse has not rcally bcgun in Australia. Since intellectually, if not
emotionaidr, - ity is accepica, there is no need to accept once set of goals
for all o . Australia, but clarity will help to spell out what the
' - narives are that are politically acceptable and what are not. For example,
ii ¢ schools of the old religion, Christianity, in its various. versions are
s teptable. Are those of the new religion, Marxlsm, in its various versions also
aceeptable? The alternatives must be stated and clarified so that the political
decisions can be made zbout how our schools will help form the ‘Australian

* culture of the fature.

Debate will be encouraged by pubhcmng the issues, more particalarly as
they relate to concrete cases. Here, the place of the innovation progran: is
important. Changes to our ricsent system mify be scen as unacceptable, but
they can only be rejected as ‘deviantor accepted, and hence no longer scen as
deviant, if information about them becomes i.nown both to the experts, the
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teachers, and to the lay public who, in a democracy, like it or not, are their
masters. The Schools Commission, then, must act as an agent to publicize what
innovations are being attempted, which have succeeded or failed and what
criteria are being’ used for these. attempts and for monitoring them.
Knowledgeable experts and. an informed public increase the chance that the
program advocated by the reformers, here the Schools Commission, may be
refused by those who are its target. It is not just the public who may reject
innovation, but the reformers and those at ‘the chalkface’ may be at odds as
was the casc in the Educational Priority Area in Dundee, Scotland where some
teachers rejected what was proposed because their expérience led them to
believe that the children whom they taught and knew would be better off

-under the old educational regime than under what was suggested.”

This refusal is the right of thews concerned. but is less likely where the
reformers are operating from full information and where those who decide
anongst teachers and general public also ‘have full information. This, then,
must be one central goal for future action by the Schools Commission. There
is, therefore, a need for a publicity program carriéd on at several levels, but
certainly aimed at both teachess and the general public. Funds must be
available to rnsure that newspapers, national, state and local, v regularly
comment on educational issues. Regular features might be subsidized on radio
and television to carry the debate to a larger audience. (In all seriousness, a
media figure such as Mrs Whitlam might find much useful and interesting

‘work in this field.)

The result of such a constant debate would be an evershifting, but perhaps
clearer, definitior of education as a social problem. This, if for no other
reason, would necessitate a force of teachers and adminiztrators who were up-
to-date in their knowledge and flexible in attine:  “ian the process of

redefivition is dialectical, in that all the parties < take % part in
the process of redefinition, there is an - : ced to inake
administrative arrangements for the apt initial » zerraining of those

_working within education.

The teachers *

The initial training of teachers is a topic of great relevance to our.argument,
but must be excluded here because it is not within the province of the Schools
Commission. In-service training, however, is both relevant and in our terms of
reference.’ As already noted, the in-service program is sinall and funds for

" Education Centres are sparse. Without in any way-lessening the importance of

such a program, it would nevertheless scem that many of die.aims of in-service
work can be achieved by an extended innovation program, because this can
act to provide on-service training. .

An example will show; that this can be so. One of the most fertile areas for

change in schools in recent years has been in the area of the curriculum, here
including both content and method of teaching the néw content. Many large-
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scale cu-ticular dus hjarent projeces Jwve beea undestaken throughout the
world. In Ansiralia, an axample wonbi be she Australian Science Education
Project or the new Soctal Fe'ucation Materials Fuwject, nhe first major
expenditure undertak - by thr wstonal Curriculuay Developmont Centre.
However, curricular maszials wwie two to shree years to develop by such
methods. Dissemination 3 u-uslly slow and often five ycors after the
* coinmencement of a project nusting tens of thousands of dollars, a minority of
“schools have adopted whas has by now become an out-of-date set of materials.
But, if teachers themselves can be persuaded to want to develop their own
new material, many benefis foliow. Adoption is ncarly inevitable: teachers
learn much- in e devélopmersa! process that they themscelves have initiated
and grow less alienated from 2 system often scen as prescriptive and
paternalistic; a variety of materials becomes available which, if its presence is
known, then becomes more widely available, so that the process of wicsr
choice of more alternatives spreads the process of renewal and learning beyond
the initial point of innovation. : '
What is being advocated is an immense program of teacher-based action
research in 24l educational ficlds, not just in curriculum. Research never meant
much to the doctor till he fe'” s benefiss in the Fospital or to the industrialist
till be saw incressing efficiecy ana profits in his factory. Rescarch-will never
" mean much to the practising «cher till he or she experiences its usefulness in
his own classroora or school. Evaluation would be buile into such a program
and though it must be rigorous it need not be frighteningly statistical. Clear
thought of a pragmatic and even retrospective nature can tell us much more in
Gualitative terms about what our pupils have done than we often realize.
“herdare two needs for such a program. Firstly, some support in the form
ot advice as well~as money undoubtedly will be needed: The present
innovation program, though operating in a somewhat closed manner, in that
criteria for acceptance or refusal are not yet known, does form a starting point.
1deas for inmovation that are put up are cncouraged where the idea is seen as
good but the method inappropriate. Advice is given, usually by persgns
wholly acceptable -to the teachers, so that initiative is not stunted. An
evaluation of the workings of the present program weuld point up its strong
and weak points. What must be established very soon is an advisory and
supportive service to cncourage a program of grass-roots innovation in the
tradition of action research. #nd to spread throughout Australia the successes

Nnd failures of this program. Teachers must know not only what went right,

" but also why failures happened. We rarely are brave enough to publicize -
where we went wrong, ‘ '
This-publicity raises a sccond issuc. Change daes not occur without cost, so
that, if rewards can be built into the structure of any system, change is more
likely to Bc\acgcptcd. In the past, the reward for innovation has been
promotion out of the classroon into adniinistration, the inspectorate, a college
or university. In other words, the innovator has been successfully removed
from the first line of influence. Clearly, the structure of the career in education
8% . ' -
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is relevant at chis point. In Malaysia, Singapore and Hong Kong the salary
structure and equivalenice of positions in the school, the college and
administration has been reorganized to try to avoid the side-tracking of
innovators, but the' Schools Commission would be brave vo tackle the teachers’
associations of ¢ach State in an endeavour to create rewards for innovators in
this way. They can. however, build a variety of rewards. perhaps best termed
professional, into their organization. Clearly, 2 more generous funding of the
innovation and the in-service program will reward teachers in material terms,
but also the advocated publicity program can be used to reward teachers by
widely - disseminating the achievements of innovatory’ scfloo]s or teachers. The
casiest:way to exptess this aim could be to say thata more profgss:onal attitude
to teaching was\to be cncouraged, but this is a dangerous view, since weknow
that certainly in Australia there may be no necessary ‘relationship . . between
the teachers’ professional role orientasion and their observed behaviour in the
classroom’.'® Therefore, the safest suggestion is that atctempts are made to build
material and psychological rewards to teachers for justifiable change into a
program of action research which is aimed to raise the level of zxpert discourse
on education and, hence, to work as a form of on-service training for teachers
and administrators.

There is a tension here in that, as presently organized, much of the work of the
Schools Commnission must be through State Education Departments. Though

these organizations are moving towards a les authoritarian and “more

decentralized state, the'rate of change does not'match the desires of many who
often fail to realize that some control over the éxpenditure of public money is

essential. Indeed, the very creation of the Schools Commission as a body

which largely works through stace deartq{snts has provided the Education

Departments with a new source of burcaucratic foadder. However, the cutting
edge of the program advocated here is'that part of the Sehools Commission's
work that is controlled from Canberra, naniely the innovations program and a

new publicity program, should be based or the Schools Compmission. It 1s,

perhaps, worth noting that, unlike the Karme: Comumittee, the Kangan

Cotnmittee on Technical and Further Education did set aside about:$0.95

million speciticaily for publici'y though appzvently only for one purpose,

namely the very lmportant one of spn.aal"g lmowlgdgc of opportunities in

vocational cducanon

This ma- seew. paradoxical in thet the appesl seems to be for a less

burzaucratic sysieas. ‘lct thie aim «:€ the policies advocated is that a higher level”
of educational discourse, based on greater snowledge at every level, will result

in 2 more open edusational adrministration at the federal, state and local levels,

becanse teachers and the general public will both demand visibility in-
decivion-naking at the levels above them in the necessary. but at presert

-clesed and somewhat distant, hicrarchy of porwer.

Flnally. one of the original pr1nc1pl<.s of the Commlttuc upon which ne
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program was built by the first report must be taken up and converted into
administrative machinery. This is the principle-of recurrent education.

The Committce believe(d) that cvcr} member of the society has an entitlement to
a period of education at pri-2i- expense, and that those who leave school Lal’l} .
have a claim which they should bc le to take out at a later date (2.23).

This belief was justified both on the instrumental grounds that it ‘would lead
to a continuous upgrading and updating of Lconomlrall) productive i 1s" but
also, and for our argument more importantly, because ‘it would w.awrrsbass
a higher-level awarceness of social issues’ (2.24), one of “whick: musr be
cducation itself. The Committee notes that recurrent educusion o b the
result of » wide range of experiences, ‘libraries, museum:. hewres, music’
centres, sporting and recreational Facilities and the mass media as well as by
formal courses in spucmlyzud institutions’ (2.25). '

Clearly. the diveenb. s o future dcvclopmcnts to be recommended bv the
Schools Commissi.- sutail a switch in emphasis from finaisisg schools”
s colleges for life-long educarion, but <his raises a
knotty question rei ». educational administration. Will such, colleges be
séen as tertiary inst#itic v wnd hence, outside the terms of reference of this
Commission but couirvlled from Canberra and possibly related to the
forthcoming™ arrangements for Open Education? Or will they be seen as

" superior secondary institntions and, therefore, within the control of State

Education Deparunents and staffed largely by members oi teachers’
associations? Or will they, finally, 'be seen as within the jurisdiction of the
proposed Cominission on Technical and Further. Education, since the recent
(April 1974) report on tlus subject gave some attumon to recurrent
cducation ?'? -

CONCLUSION
Education is now scen as a social problem, but what is_the nature of the
problem perceived? The need is largely defined as the matetial rencwal of
schools and the provision of compensatory programs to offsct-an incgalitarian

_social structure. The teachers and the curriculum are almost, though not

completely, forgotten. Structure, not process, is the focus. Yet crucial o any
educational system is the quality of its teachers, since they control process. The
Committee itself produces statistics (4.17-23) to show, without actually
saying it, that there are. weaknesses in the quality of the Australian teaching
force. This situation can be remedied by a conscious attempt at renewal,
especially if it is based on the teachers” own process of leaming as they, for
example, develop their own materials and techniques in their own schools.
This process should*be open to all, so that the level of educational discourse is
raised both among teachers and the general public. Difficult decisions about
cducational adininistration, such as that relating to who will control recurrent
education, will have to- be inade, but these problems will only be isolated,
clarified, and democratically solved, when the general public are brought inte
the debate so that democratic' decision-making becomes an education in itself.
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-6. Ap,p4oaches to the Goal of Educational
Equality .

= I P.Keeves
- V ¥
- ; In the Act relating to the establishment of the Schools Commission, the

Commission was charged with-

providing increased and equal opportunities for cducatlon\ in govcrnmcnt and
“non-government schools;

and in pamcular, in the exercise of its-functions, it was to have re gard to
the needs of disadvantaged schools and of students at disadvantaged schools, and of

other students suffering dxsadvantafcs in relation to education for social,
economig, ethnic, geographic, cultural, lingual or similar reasons.!

"Equality of educational opportunity” has iz recent.years become a focal pomt

~ <for debate’ roncemed with educational poliz;naking, both at the national and
international level. This article examines ti ¢ oncept of equality of educational
opportumty in the Australian setting and considers whether the report of the
Interith Committee for the Australian Scheols Confmission? and the programs
which have subsequently been intrcivied will conffibute: towards the E
attainment of these ends wlfich the S} +is Commission was charged by Act .
of Parliament to procure. : C -

/

EQUALITY OF OPPORTUNIT tA CHANG!NG CONCEPT T

When the:Australian colonies were bemg settled it was considered necessary to
providv~ a traditional classical educarien for the ‘upper’ classes but only a bare™
minimum of education for the ‘to-wer’ classes. As the settlements grew it was-
left to the more wealthy members of thete communities to provide cduc:mon .
for their children and to religious organizations to extend ‘these educational -
facilities for other children as best they could. Gradually a system of public
education evolved'and by the commencement of the twentieth century each of
the States had made frovision for ‘free, secular and compulsory” education,
Unti} such time as free and compqxlsory elem:-zary schooling had been A
establishzd, extensive opportunltles for education could scarcely be said to -
exist.in Australian society. This is not fo deny that for some.of the colonists . ™
education was important, and as early as 1834, when plans for the settlement. -
of South Australia were being made, the Chairman of the South Australian
Company and an influential early settler argued, ‘I consider it a duty before 7 -~
cven a tent be set up in the new province, to provide for education’.® Hard
times, however, prcvmtcd the lmplcmcnt:mon of such liberal and enl:ggtcned s
pelicies.. : v
Approachts to the provnsxon of opportunmcs for education’ havc changed A
: C v\
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! APPROACHES TO THEGOAL OF EDUCATIONAL EQUALITY

-

EN

markedly not only in Australia but throughout the western world during the
twenticth century. Coleman has examined the dcvelopmcnt of the concept of
equality of educational opportunity in the provisions made for education in
the United States®, and the growth of the systems of publlc education within
the States of Australia is, in many ways, similar. In this couniry it is possible to
distinguish threeé stages in the dLVclopmcnt of the concept and the practice of

IR

* Stage 1: A conse'.;'\va\twe view~

. g . . e -
At atimie when there were perhaps clearer lines between different social strata
than cxist in Australia today, secondary and tertiary education were provided
in the main for these 5o were to enter the professions a5 doctors, lawyers and

clergy. A majority of the institutions for sccondary “education were

administered by vcligious orzanizations and charged subistantial fees. It was,
however, acknowles = 5.,
develop tir ix abiiities wr
those st-d-. " ~ho we iic

+» riivate sccondary schools offered scholarships to

with abitaty tc darther their education. {Such schools were not, in gcm.ral free.
Entry- to them was highly selective, f)ut scholarships were provided for the

. more able Who could not afford fees. .

For the remainder of the children in the commumty an LleLntﬂl'y
Lducatlon was provided, normally to the age of 14 years. However, because of

the costs of educatior. to the state, and because parents still had to pay for the

upkeep of their children, the age at whxch it was posible to leave school was
lowered- and many took advantagcrof this. These state schocis provided a
training in the basic skills of computation. rcadmg and writing for those who
would become the mass of manual workers in'yrban and rural ~reas as well as
for those who would be engaged in sisaple clerial work. I\r iz needs of the

. community grew for skilled workcrs‘who were eniployed +lser as clerks or as

tradesmen, 5o the commanity provided suitable schools, gumrall) with

selective entry into them. b

Universities were established in several of the Australlan States long before
the beginning of the twentieth century, but few schclarships were av .27t
which assisted the more talented to train for the professicns and, in gener i,
students could ot attend unless theit parcnts could afford to pay for them. it
was, however, possible to undertake umvv.rslt',' courses s 2 pari~time stident
and rnany made use of such opporiumms. Moreover, philanthropists from
among the upper classes assisted in the establishment of Mv.chanic,s Institutes
and” Workers. Educational Associations whic enabled members of the
working class to undertake further edpscation if tlxey wished to. -

“wing credif to thém. Within the public sector of .
Ceducatic - - tate secondary schools werc established in order to assist those

raleried children should be encouraged to

-
Ll
Stage 2: The liberal view - - S A ,
o~ .
While it is'not easy to'identify the Hp - - Nhezal view towards |
e LT e .
—im e - 93
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educarion in Australia started to emerge, ‘it would appear that little was
accomplished in the democratization of education before the close of World
War L. From that time there was remarkable growth in the secondary and
*terflary ceducational systems. Moreover, while the upper age for compulsory
schooling shifted only slightly, an increasingly high proportion of an age
group continued on beyond this schiool-leaving age. Duting this period there
swas still an apphasis on walent and widespread scholarship pkogi.ams were
./ institdted to assist students to continue with their education. At the same time,
*/ the fees payable in the state school system were gradually reduced or
/. climinated. Accompanying the expansion of the sccondary school system there
/ * was marked growth at the post-secondary ‘schooi level, with the strengthening
*and devclopmgnt of a wider range of tertia;; and sub-tertiary institutions and
"an increase in the number of scholarshirs ~sisting students to enter these -
institutions. In addition; marked distinctio..; between preparing feb he
professions and training for commercial and technical wccupations  were
gradually removed from the curriclili of the secondary schools, which “were
disected towards providing a s'oqnd“fgcncxa] education for-all studehts.

Thesc changes resulted from socjetal pressures acting to make cucational
facilities at all levels available ir\r‘f.,t\:;;pcctivc of social background and financial

- resources.® During this' period, é:&‘cmpts were made to provide equality of
access to education for all. by the'ncouragementeof talent and by preventing
premature selécnon for special courses. As a result, selective entry on.academic
grognds to. schools of different types has largely disappeared, as has a high
degree of selectivity for different courses. within schools. Nevertheless, these
changes have neg produced cquality of educational opportunities for all
‘whether they are male or female and whether they come from homes of
higher or lower social status: While fnany of the marked distinctions between

__the sypes of education for children of different social strata that characterized

-7 the conservative period tended to disappear during this liberal stage,

+ - incqualities did not cease to exist 3 evidence presented later will show the
nature and extent of such disparities. Yet in comparison with the edycational
systemns of other countries, the -evidence available clearly indicates that

“Australia has at the present time more egalitarian edutational polices and
programs than exist in most other western countries.? ‘

The government school systems in cach State of Austtalia have sought to
provide cqually for all children by using acrass all schools the same formulae
for ﬁnancing buildings and equipment, and for the allocation of teachers, by
issoing standard text books, and by ensuring that schools were located so as to

be readily accessible. Although non-government schools have existed side by

—~side-with-the government schools, not ;all of these non-government sschools
have fared well, indeed some would appear o have fallen below the minimum
acceptable standards of the government sector. In spité of thise attempts for -
uniformity in’ the'-level of provision for education with the government
schools, more opportunities for education’have gone to the more talénted and

- to those whose parents have been able to afford them. .

- _ ) N
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Stage 3: A needs concept of provision for education

With the publication of the report of the Interim Comunittee of the Australian
Schools Commission, Schools in Austrakia, in 1973, 2 different concept in the
procurement of equality of educational opportunity is cmerging. As a result it
might well ke claimed that a new phase in the provision for education has
comniegeed. T its initial peried the Schools Commission will be hard pressed
to remedy marked deficiences which exist in certain obvious areas of need.
However. in sodar as the Commission is required by Act of Parliament to have,
regard to the needs of students suffering disadvantage in relation to cducation
on a varicty of grounds, including social. economic and cultural reasons, then

it is clear that somcthing more than formal cquality of access to education is
involved. ‘
This shift in emphasis in providing for education in Austraiia is derived in
part from developments which have occurred in other parts of the world.
Husén las identified three strategies which have been employed at three
distinct levels in various countries for bringing about greater equality of
cducational opportunity.® At the pre-school level, particularly in the United
States, programs of compensatory education have been introduced for children
from “disadvintaged home backgrounds. At the primary school level iu
Britain. the Plowden Report argued . that disadvantaged children tend to
congregate together in schools in certain arcas® It recommended that a
compensatory program be developed for such schools and for particular
students in these schools. However, the report suggests that: '
What these deprived areas need most are perfeetly normal, good primary schools
alive with experiences from which children of all kinds can benefic . ., Bug, of
course, there are special and additional demands on teachers who ‘work in
deprived areas with deprived children.”
In a similaramanner in the United States special attempts have been made to
improve the facilities and to. provide more appropriate programns for students
in schools in the inner areas of large cities. .

At the post-secondary school level, provision is being made in countries
such s Sweden. for re-entry into formal cducation, to assist those who lefe
school carly, for retraining programs to help those who have become
redundant from changging patterns of employment and for a wide range of
further education programs to aid those who are secking new leisure tune
interests. This so-called provision of ‘recurrent education’ increases the
flexibility of an educational system and increases the opportunities available
for further education for those who ay have suffered from inequalities earlier
in their life. In Britain, the Open University provides similar opportunities for

.a limited group. " :

The new educational programs proposed by the Interim Committee of the
Auwstralian Schools Comumnission acknowledge that equality of educational
apportunity cannot be achieved by merely removing certain material barriers

“or by using academic ability to sclect those who should proceed with
cdicationTheproposed-approach-aims to-provide-assistarice-ftsehoolsand——
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students who are i weed ang who are at an educational disadvantage for
. social. cultural, . co \umic e v and other reasons. N
The Schools Coiawuission ¢, dse required to have concern for: o~
the nced'to enconra. o 2 sy a4 innovatibn in schools and in the curricula and
teaching methods v selensie;
> k]
and for:
the desirability of previs” - e.al n'ucational opportunities for students who

have demonstrated ther wal' y oo pavticular field of studies, including scientific,
literary, artistic or mu ical *udie, '

It follows, then, that equanty of opportuna’ for education in Australia as
envisaged under the Schools Commission Act does not mean identity of
opportunity. What ig beina nroposed is oprimal cducational opportunities for
all students in terms of thew ~ eds. . -

The concept of ‘need i+ not wasy to define and it is clear that not all
recognized needs can be catishied by any programr of limited duration.
Consequently, after the idewifi- sior of needs, prinrises must be established
for the assistance, given the finar-es available. However, a program which
aims to provide assistance to those 1n greatest need is clestly capable, at any
point in time, of modification and extension followmg the identification of
other needs and a redefinition of priorities. In the previous paper in this series
we have examined the evidence available which reveals the nature and extent
of the disparities existing in Australia betweew d'fferent types of schools in the
educational outcones of achievement and attunment. We will now consider
whether similat disparities exist between these educationa) outcomes for
different occupational status groups.

DIFFERENCES IN EDUCATIONAL OUTCOMES BETWEEN
DIFFERENT SOCIAL GROUPS

The data examined in this paper were obtained from the IEA Science Project;
-which is the only study that has been carried out to examine the achievements
of students in all States of Australia and in schools of all types. For further
details of this inquiry the reports by Rosier!! and Comber and Keeves'? should
be consulted. Two tests of achicvement were cmploycd a short word
knowledge test and a two-hour test of achievement in science.

In Table 1., data are recorded for the pcrformancc of students from thc six
major occupational status groups'®, on the science and word knowledge tests,
The estinazed holding power at the pre-university level, as well as the
proportion of the target population represented by these _groups, are also
prcscntcd

The evidence at the T4-ycar-old lcvcl bdorc any dropping out from school
has taken place, shows a gradual decline in level of performance from the
highest occupational status group to the lowest, with the difference in average
performance of these two groups being a little less than one student standard
deviation on both the science and word knowledge tests. At the pre-

——university. level, losses_have-occurred-for-all-groups—Of-the-studerits who\‘c‘—_‘—

'
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Table 1. Disparities in Educational Achievement and Attainment
by Occupationg!.Status Groups

4

: Cstipated  Estimated Mean Achievement _
14.Year-Old Lavel Holding Proportion ‘Selence  Word
(N=5307) Povzar of Target Knowledge
Popuiation — . - =
- % % X X
Protessional, technical ¥ 13 31.6 19.7
Managertial 100 26 26.4 17.2
Clerical, Armed Services 100 @ 12 24.8 17.2
Skilled Workers - 100 .18 239 15.6.-
Semi-skilled Workers 100 19 21.6 140

- Unskilied Workers ° 100 - 13 21.1 _13.9

Pre-Unlversity Level (N = 4202)

Professlonal, technical 62 27 260" 221

Mariagerlal 40 34 243 20.7
Clerical, Armed Services 3 - 14 246 . 224
Skilled Workers 19 11 < 245 20.3
Semi-skilled Workers 13 8 L. 240 202
Unskilled. Workers 14 -8 23.0 18.8

< :’; )

fathers arc professional and technical workers, it is estimated that 62 per cent
remain at school to the pre-university level, while for those students whose
fathers arc semi-skilled and un-skilled workers, only 13 to 14 per cent remain
to complete their secondary education. S

While there arc still significant differences in performance on the word
knowledge test between the differént occupational status groups.-the' marked
change in level of achicvement from the highest and the lowest occupational
groups no longer holds at this level. Morcover, the differences in achievement

" between the groups in science are no longer significant.

In Table 2, we have recorded the correlations between the occupational
sstatus level of a student measured on the six-point scale and the number of
years of further education he expects and his score on . *like school’ scale. For
further information on these measures, the reader shopld consule the report by
Comber and Keeves.' Results are given for cach of the six States and for
Australia as a whole for the students in the 14-year-old sample. :

Those students from higher status-homes expect to have significantly more
years of education than those students from lower status homes. In addition,

' there is a consistent tendency, for the higher status students to express more
favourable attitudes towards schol and school learning. The level of

® ' significance of this result is in doubt for several of the States, but is cleariy
significant for Australia as a whole. It is thus not surprising that the'students

from higher status homes, who arc performing befter at school, who like -

”

-school-more-and-expect-to-continue-longer-with-their¢ducations-sheuld-stay—
, : . .
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Table 2. Correlations . between Father's Occupation and Expected
¢ Educalion and Liking School for 14-year-old. Studentm in 1970

l}-Ye-—r Olds Aunraln NSW Vactorh Queensland  S.A. W, A Tasmania
Expected’ Educatlon 0.24 028 0200 025 019 027 029
Like School 0.0 0.09 0.05 0.10 013 0.09 o0.12

longer at school. It is. however, important not to oversimplify the nature of

this educational advantage.

To ascribe differences in educational outcomes to indicators of class and

'S(lCi()~CCOIIOIIIiC status such as

occupational rank is to distort partially the

-mature of the relationships involved. Evidence which has been presented
clsewhere suggests that the educative climates of Australian homes, as
indicated by the attitudes and practices of the homes, are influenced by a
collection of factors which is better described as the cultural level of the home

than its socio-cconomic status.'
Jhome would seem only indirectly to influence educational outcomes, while

Morcover, the status characteristics of the

attitudes and practices have a more substantial and direct cffect.
. ~

The educational advantages

status would appear to be of thréee kinds. Firstly, there is likely to be a genetic

derived from homes of high socio-ccoromic

advantagg since parents from high status homes tend to pass on to their
children genetic endowments which will enable them to perform better at
*school.Secondly, such parents provide for their children a more favourable
home and scheol environment for intellectual growth. Furthermore, such
children are thrice favoured since it is apparent that they can modify to their
advantage the environments they experience, whether these environments
involve the home, the clasroom or the peer group. The evidence trom
Australian studics indicates that the educational quality of the home and the
schoolmg provided is-influenced by the level of ability of the child, and an
th:mcud environmental effect is obsuvcd for students of greater ability from

higher status homes.'®

: Th_c type of education provided for g student in Australian schools may not
¢ dircctl) determined by the-level of ability of the student as has occurred in

the past in British schools. However, in many indirect ways, a student from. a-

more favoured home background, with a higher level of ability learns undLr

more favourable circumstances,

The cvidence suggests that as an individual at

home he has better conditions for learning, that at school he comes together
with other students from more favoured home backgrounds, and that they

together receive prLﬁ.rgntla]

cducational ‘treatment. Furthermore, recent

analyses show that such factors associated with schooling make significant
contributions to student achicvcmc:&uin a subject such as science, cven after

allowance has been made

for”. dactors involving home and student

-

°
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THE APPROACH Of: THE KARMEL REPORT

The luterim Committee was requited by its terms of reference to
2, . . . . . -
make recommendations ... 2 to the immediate financial needs of schouls,
privrities within those needs. and appropriate measures to assist in mecting those:
n
meeds.

It is of some ixggl%na.ncc to note that these terms of reference directed attention
to assisting the schools and not the systemns of education operating in cach State
or the individl students within the schools. Morcover, the terins of reference
required the committee o think in termy ot the needs of schools and not in

terms. of sacieal issues and questions of economic inequality, social equity and -«

tolerable social diversiey. ' _ : -
The Committee, before making recoramendacions to the  Australian -
Government for the provi-iay of supplementary funding for cducation in the
schools, had to examine the needs of the schools. It found the concept of ‘need”
difficult to define and considered -for approaches. '
First, need for a minimun quantity and quality of tesources in schools: secondly,
need tor a particular level and kind of outcoric from schools; thirdly, need for
resoucces of varying types and amounts having regard to their effectivencss in
moving towards desired goals; and fourthly, need as defined by the extent of the
cognitive, physical, social or econemic disadvantzges of individual pupils.?”
‘The Commiteee acknowledged the difficulty of stating the goals of education
in objective terms, which, together with the lack of unambiguous evidenec on
factors inflaencing specific educational outcomes, prevented the pursuit of the
second and third approaches. The Coinmitgee consequently restricted its
attention to the first and last of the needs listed above, concerned with
resources and  the degree of disadvantage experienced by students.

Nevértheless, they recognized certain  limitations associated  with these

approachss, and argoed that to consider inputs to education in the schools and’
to ignore ougcomes was perhaps unwise, but knowlcﬁgc of the relationships
between possible inputs to schools and their outcomes was very limited.

The fourth area of need concerned with the degree of disadvantage of pupils
would appear, on the surface, to require identifying individual students in
need, but since such students tend to cluster together in specific schools, it is
not impossible to proceed if the schools in which these students are gathered
can be identified. Thus, if the needs of these schools contgining disadvantaged
students could e assessed, it would be possible & develop programs to satisfy
these needs and to provide educational opportunities for these students ¢
comparable to those experienced by students who were not disadvantaged.

After surveying as fully as possiblé in the limited time available the needs of
the schools along the two dimensions stated “above, the Committee -
recommended a range of programs in seven areas: ¢ '

1 General Récurrent Resources,

2 General Buildings,

3 Primary and Sccondary Libraries,

E)Sf
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5 Special Education,
6 Teacher Development, and
7 Innovation. -

. Y
In addition, due to other mcommcndanoms made by the Interim Committee,

the Schools Commission s directly-involved in funding the establishanent and
operation of education centres primarily for zeachers. A, further mational centre
which was recommended by the Interim Commartee, the Curriculum
Development Centre, has also been established, but is not directly linked with
‘the Schools Commission...

" The proposals of the Interin. - ommittee wete accc.ptcd: by the Australian
Government and in excess of $650 million was allocated in the first instance to
the "Schools Commission for the 1974/75 yeas.?' Subsequently, in the

1974/75 Budger these funds were increased to allow for inflation and rising

costs. In its strategy of funding, the Schools Commission has chosen’a middle
course between allowing the ‘States complere freedom and flexibility, and a
desire to ensure that the funds are ear-marked for particular purposes,” by
setting up a distinct budget for cach program, but with as little prescription as
possible within each program. The Schools Commission, in the administration
of the money allocated to the first five of the seven areas listed above, makes
block grants to the Education Department andthe Catholic school systems in
cach State. However, grants to the independent (non-systemic and non-
government) schools are made directly to each school, on the. adyice of
advisory committees .except in the allocation of funds under the recurzent
resources program. The money available in the areas of teacher development
and innovation iis available to all schools and all systems and aims to provide
financial assistance to enterprising people who will use the grants for the
benefit of chlldrxcg cverywlhc.rc .

Before asking whether the programs in these seven arcas wxll contribute to
raising the quality of Australian education or to promoting greater equality of
edycational opportunity, it is necessary to consider briefly how much money is
bging spent im each arca and the manner in which it is being spent.

K .

General Recurrent Resources

. «

In 1974/75 the grants to the government and non-government schools in this
area exceed $300 million. These moneys are being spent, with some regard to
the needs principle, on the hiring of additional teachers, on the appointment of
substantial numbers of ancillary staff, and on the purchasc ofcqurpmcnt for the
schools. These grants will make some reduction in student/teacher ratios, and
will facilitate, through the use of thc equipment purchased, the provision of
appropriate learning experiences in the schools.

-General Buﬂdmgs Program

Approximately $200 million is being made available und«.r existing and new
programs and in accordance with the needs prirciple for the upgrading and

100
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replacement of school buildings, including libraries and science laboratories, in
both government and non-government schools. It was planned that this
money would go approximately one-third of the way towards attaining
satisfactory standards of school’ buildings in all schools, but with rapid
inflation, particularly in the building-industry, less than originally anticipated
will be achieyed. ' - '

" Primary and Secondary.Libraries Bivgram .

Because of the block gature of the grants to the State Dcpartmcn&s, guidelines
for the use of the money (approximately $45 million) available in this area

~have been prepared on the equipping of lib'mry and resourceMcentres to

prosnote the development of student initiatives in learning.

Disadvantaged Schools Program .

This program provides $50 million; in addition to fhat available from the
General Recurrent Resources and General Buildings Programs, to schools -
identified as having special needs according to criteifa of disadvantage. The
imtention 3f the program is that schools should not automatically be given
grants, but be required to analyse their own problems,” propose courses’ of
action and apply for a grant to implement the program.-

Special Education Program

In this program attention has been given to the training of staff to work with
handicapped children and to the improvement of physica! facilities for the
schooling of handicapped children. There have been some delays in providing
mohey to schools in some States because many schools for such children have
been outside the state educational systems. In excess of $44 million is available
for this program. : '
Teacher Devclopm_énf Program : g .

Opportunities have been provided under this program to assist teachers and
administrators to raise their level of competence. They are provided in part by

courses organized by a joint committee comprising representatives of both

government and non-government schools and in part by procedures initiated -
by ‘teachers themselves. Some difficulties have been encountered in obtaining
relief teachers for those who have attended these courses;-and some disruptions
to the work of the schogls have occurrgd. About S10 million is available for
this work. - ' N, ,

Linked with this program has been the establishment of 14 pilot education:
centres which provide in-service education for both primary and secondary
teachers from government and non-government schools. Each: centre is-
organized by a governing body. In addirion, these centres are involved in the
production of locally baséd rescurce materials-and act as social centres. The

. : 5
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interest and enthusiasm shown for these iceptres has led to an éxtension of the
program and a minimum of 28 centrét will be established or supported
throughout Australia. .
) v

Hinovations Program ° 4

The respouse of the schaols to the Innovations Program has been relatively
. strong and from approximately 10 000 schools in Australia, over 1000
~ appli. ations were initially received. Out of these proposals about 400 have so
far received some support, and it may be estimated that approximately one
school in 25 is being influenced by this program. Clearly, the program will
leave the majority of schools unaffected unless.it is extended beyond the” $6
million originally available. Furtherniore, in some States, relations have been
strained between the administrators of the programn and the State Education
Departments, arising from the nature of some of the projects which have
received grants. Nevertheless, the willingness by so many to undertake
innovatory activitics is heartening, even it doubt must be expressed about
some of the innovations supported. _
The movements of the Australian Government in the educational field in the .
10 months following the establishment of the Schools Commission, have been
accompanied by soine fears conterning ‘die infringement of the rights of the
States* in cducation. Morcoever, the Commission has encountered some
problems in appointing staff to undertake its work: These problems, perhaps
only to be expected in the-initial stages, may have reduced the effectiveness of
some of the Cominission’s programs. )

WILL THE KARMEL PROGRAMS WORK?

The,report of the Interim Committee of the Australian Schools Commission
was concerned with identifying the needs of schiools and establishing programs.
that would incet those needs. Three of the programs, the Librarics, Teacher
Development and Innovations Programs; were directed towards raising ‘the
general quality of Australian cducation. The remaining four programs have
been seen by the staff of the Schools Commission as being concerned with
promoting cquality of opportunity in Australian education. Both the
Disadvantaged Schools Program and the Special Education Program aim to
assist schools and to raise the standard of services which cater for students in
special need. The former has a*compensatory function associated with social,
economic and ethnic disadvantage and the latter assists those children who are
in some way physically or mentally handicapped and who require remedial
and special teaching. In addition, it is probable that some of the aid made
available through the General Recurrent Resources and the General Building
Programs will be distributed to schools with obvious needs, including some of
the-schools which are disidvantaged, and so help to compensate for aspects of
educational inequalities, '

The grants made” under the General Recurrent Resources Program for

[} . - . . . )
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government  schools are relatively small  when compared  with  state
expenditure on education, and with the grants for non-government schools,**
I with yising costs the State Governments substitute funds from-the Australian

Gnvcrn}

nent for money they would otherwise have found themselves, then
the efftcts of this aspect of the program will be negligible. The grants
provided under the General Buildiggs Program seem at first sight to be likely
o h;&c more of an impact, since the; represent a signiticant addition to state
.+ explnditure.® However, with rapidly rising costs in the building industry, the
cffects of this program will be rather legs than originally anticipated.
It-must be recognized that the work of the Schools Commission in its
e cinphasis on the peeds of schools and through schools to provide for the needs
of individual students, has the potential for promoting a new approach in the
provision of equal oppertunities ineducation. Under the Act, programs can be
set up, both at the present time and in the future. which are compensatory in -
nature and which help students overcome certain recognized disadvantages.
Furthermore, some of the money illocated to the Children’s Commission _tor
presschool and child-care programs in the States may serve a stmilar
compensatory purpose.*t L T
Such programs are not completely unknown in Australja, although in the
past they have commonly been undertaken by the churches and philanthropic
organizations. At a time when thereis an increased emphasis on preschool
education it is important to acknowledge that the Free Kindergarten unions in
cach State were established niore than 60 years ago with the Ixpressed aims of Lo
assisting disadvantaged children during their years of carly childhood.2*
“However, governmental policy and programs to prnvidé compensatory
education tor the disadvantaged are a new departure in Australian education,
and is linked with a more radical approach to cquality of educational
apportunity that has emerged in Britain and the United States in recent years.
in examining whether the Schools Commission programs will work, there
wem to be at least four distinet questions which might be asked.”
I Will the grants reduce existing inequalities between schools and systems
of schools with respect to physical conditious and statf?  *
. 2 Will the grants made togachools improve the quality and general standard
). of education, as assessed, for example, by Tevel of educational achieve-

mem? ‘ .
3 Will the grants to schools reduce the ditterences in achicvement of
ditterent types of schools and of difterent social, cconomic, geographical

E . IS P
and cthnic groups? - s o

~ 4 Will the grants help to meet the educational needs of cognitively and
. physically handicapped children? _ :
~Tn-the initial-stages of-the worksof theSchools Commisgion, it is likely that |
gains will be made thfough the provision of facilities for special.education and
the fourth question: can probably be safely answered iu the affirmative.
However. while the reduction of inequalities between schools and. systems
with respect to the resources available to them, may be regarded a finstsight

“
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as'the casiest to achieve, only time will tell whether t}éfmonc;v is being spent
- wisely and well. . . -

Unfortunately, it is not possible to be confident about the effects on
educational achievement of any program which sets out to improve the
resources of the schools. Coleman et al. reported from the Equality of
Educational Opportunity Survey in the United States:

thae schools bring little influence to bear on a child’s achievement that is
independent of his background and general social context; and that this very lack
of an independent cffect means that the incqualities imposed on children by their
home, *neighbourhood and peer environmerit zre carried along to become the
inequalitics with which.they confront adult life at the end of school. 28 ’
This claim has been widely publicized, but it has also been very thoroughly
examined and supported in the.recently published study by Jencks et al. where
the findings of sev Aal major investigations, carried out in the United States
and clscwhcrc,-‘pn{- been subjected to_ careful scrutiny and re-analysis.?? In
spite of these gloomy predictions concerning the influence of the schools on
¢ducation, x(\% ideas and new picces.of evidence have recently come to hand
from twpdirections which suggest that a slightly more optimistic vicw can be
tak¢;r{. - ) _ - '

At the Harvard-IEA Conference in 1973, James Coleman was highly
critical ofthe procedures which he had employed in the analysis of the data
from the Equality of Educational Opportunity Survey.?® Morcover, he
rejected the procedures employed in the re-analysis of the data by Mayeske et

“al.? and was critical of those used in the IEA studies.’® Coleman argued the

case for the use of alternative- measures that had a direct operational meaning

“in terms of predicting ditferences in scores. Variance measures employ the

squares of differences. while variation measures are based on the unsquared
differences in scores hnd therefore include the notion of direction as well as
magnitude, The W#\asis in the analyses he proposed was on the capacity of a
variable to predict variation ih the achievement test scores rather than

* accounting for the variance of the test scores. If variation measures were used,

the influence of school factors is likely to be seen to be larger relative to the
home inflyhce than if the effects were assessed by variance measures.®!
~ In previous studics such as the Equality of Educational Opportunity Survey,
the criterion measures have been associated witl verbal and reading

achizvement. However, in.the IEA ‘science inquiry, the critegion variable was’

performance on a school-based subject. In general, in the IEA science study
some cffects of schooling, - but relatively fews?of the ‘many originally
hypothesized. did make a difference to achievement in science.®? In spite of the
fact that the analytical procedures employed in the 1EA studics, because of the
confounding between home and school variables, may have overestimated the
effects of home background for the school-based subject of science, some
school factors were found to be significant and 10 be rebust across many.of the
countries which participated in the inquiry. Moreover, as the students grew

Lschoa! factars : T
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. I the IEA science study. importaut variables which enserged from the

analyses carried out after allowing forthe effects of home background formed

a cluster of concomitant factors agsociated with teéacher-training, the presence

of laboratory assistants, the extent-to which teachers undertqok pgeparations

out of school hours, and the”cniphasis placed on practical experience. which
required the availability of well-equipped laboratories. Thus it would appear
that the General Recurrent Resources Program which is attempting to pr(}\‘ldL
couipment for the teacher and auxiliary staff to free the teacher to prepare his
work, the General Buildings Program which i helping to provide laboratorics
for cidhce teaching. and the Teacher DLVL]OPH)L])[ Program’ which aims 1o
provide further training for teachers could have d beneficial effect, if the
resources were inade available to those schools with the greatest needs. Yetitis
necessary to warn that measurable effects will not be lﬂfbk‘ and the gains. in
achicvement: may be barcly recognizable. Howeyer, it is important to state -

. that the L\pcnduurg is bung undertaken in a way that is consistent not only

with the good sense of” the adininistrators but also wnh the very llmmu

v 1dcncc which is currently available.

Thc atcempts being made by the Schools Comnission to raise the quality of

" education in Australia.” and to promote” greater cquality of cducavional

opportunity, are based on the recommendations of the Karmel report. They

“can. at best, lead to only slight advances in student achicvement and to onlv

small reductions in the differences in performance of diverse groups of sudents -

froin different social -backgrounds, Nevertheless, i time the Schools

Commission will help to reduce the disparitics which exist in the resources .
available for education in schools of ditferent types serving.students of diverse
backgrounds. In addition. it will provide a more soundly L\Nd ctucation for
Ph\SlC'l"\ .lnd l]]Ln[ﬂ"V hﬂndlc- s d Cl“lern. -

" The sccretariat of the Ccntr for Educational Rescarch and himovation n

Paris has pmnud out, in rcbard o [hL quest for greater equality of educatibnal *

opportunity, that:

We have kearned by experience, itwe did not rgahz:. it originally. that-shis is not
basically an educational question but a'social one. whether it is dlspun) by socio-*
ceonomic status or thé pmh{gﬂ of ethinic or religious minorities.*

It is clear that cducation is not a substitute for cconomic and social reform.
Indevd it may be arbuvd that to divert attention and interest to educational
issues, when the real issues associated with poverty. and incquality in socicty
involve fiscal policies and housing programs. is to be deliberately mxsl&.adm&
Major educatiomal reforms are a natural outgrowth of social reforms and must
follovs them. . . N

The Schools. Commission .2 its first year of operation has sought, goals:
which are seen to bc cducationall\' sound and it lm promotcd progmms in,
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provided for every child to learn, and for every adult to continue learning
throughout his lite, . ;oo

.
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7. Autonomy and Control in Educational
Renewal in Australia

W. G. Walker

Education is a political animal.! Ag such it lives, breathes and adapts in every
moment of its existence. At times the animal crawls forward like an ancient
tortoise, as in the 1930s; at other times, as at the present, it leaps forward \Vlth
the vigour of a young gazelle.

If we are not far sighted we tend 0 forget that even gazdl«.s grow old; that
they reach a peak of fitness and- then slow down gradually, perhaps
impcrccptiblv over thc'ycars before death ultimately claims them.

“We tend to forget, too, that as the gazelle grows his survival d(.p(.nds upon’
his ability to adapt o and ‘comie to terms with his environment. So it is with
education. The Karmel report, like the Robbins Report in England or the
Harvard Report in the*USA, ncans, nothing outside the political milicu
which conceived it. Not all the recommendations of the report were acc«.pt«.d

* by the Government; the Scnols Commission has introduced new concepts

and, incidentally, commissioned new reports, which have inevitably” affected

the implementation of jpolicies arising from the original report, Furthermore,

the decisions of State Governments, the attitudes of teachers’ and parents’
associations and pressures from Catholic authoritics, among other things, have
influenced the climate ofAustrahan socu.t) since the report. appuare d.

So complex is the ccology of thc environment in which the Karmel report’

and its implementation have cm«.;g«.d that no single, brief chapter could hope ...
to describe it, much less analyse it in detail or. producc taxonomics or. systems

** modls sufficient to meet the démands of exacting scholarship. All that can be

o«

done.is to draw attention to one or two major recommendations 8f the rt.port
to put these into some sort of“systematic perspective, and to attempt to give
some probably naive answers to some rather obvious questions. In short, this
chapter is unavoidably and unashamedly impressionistic. ©~ .,

DEVOLUTION OF AUTHORITY

One aspect of the report which has attracted a great deal of attention is its
emphasis upon the devolution of authority in a-‘grass roots approach to the
control of schools".? .

Unfortunately, this report, like most other educational reports presented in.
Australia which have referred to ‘decentralization’ and ‘devolution of
authority’, fails to differentiate clearly between decentralization of governance
and decentralization of administration. As we shill see. the committee appears to

- . _,. ’ “ 111
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favour both forms of decentralization, but it is notable that it ‘confuses them
even with single paragraphs of the report.

To clanfy the difference between these two forms of decentralization, and
to give point to the discussion. which follows, it is proposed to use a model
developed by the author while working in the Centre for the Advanced Study
of Educational Administration at the University of Oregon.® 1t will be useful
to cqnsidcr centralizationt and decentralization as end-points of two continua,
one (Type A) ‘political’, the other (Type B) ‘administrative’.

Type A (“political”)

s &

Centralization . . . . . . . Lo Decentralization

. Type B (“admlnlstratlw)e")

: Centrallzation ... . . . . . . .. Dece,ntrallzatloh'.

'

The mod«.l below hypothesizes the intersecrion of the two contmua in such a
manner as to describe the extent of centralization and/of decentralization in
any country, state or other authority. Point X represents the clected
,V.l%hlaturc the line XY — the ‘political’ dimension — represents delegation
of responsibility by the legislature to other elected boards or officials; the line
XZ — the ‘administrative’ dimension — represents thé delegation of
responsibility by the legislature to its appointed officers. Any country, state or
authority may be placed at an appropriate point on cach continuum and, if .
desired, these points may be joined to produce a triangle illustrating that
svstem's reliance on one or the fother or both' of these varieties of
centrabization-decentralization. On the model an attempt has been made to
show two triangles representing the ‘traditional’ American state ‘(XAM) and
Adustralian state (XBN) patterns of governance.

‘.The first continuum, Type A Cenlmlxzalmn—Dmmmhzanon refers to
decision-making in the area of public’ debate and of partisan politics and
involves citizen " representaticn in policy-making through the clection of
legislatures, boards and officials. Close to the centralization pole of this
continutin, for example, are the Australian State of NSW and the American
State of Hawaii where the only representation of the people in education
matters occurs in the state legislature; there are-as yet no other elected positions .
~ or bodies at state, rngxonal or local level except for the rather primitive
~~  parents’ and. citizens’ associations. Close to the other cxtr«.m:. of the con-
tinuum are the schools of Illinois where the people elect not only the legis-
- lature, the county superintendent, the local school board but, until recenty,
s, even the _Statc Supe__nntc.nd«.nt. They also play a role in the clection of officers
* of the PTA which can have a considerable informal influence on the operation
of individiial schools. In no other E_nglish—spéﬁcing eountry is Type
decentralization as marked as in certain areas of the United States.
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Walker's. Centralization-Decentralization Triangle
XAM: Traditlonal U.S. pattern of governance

( XBN: Traditiona] Australian pattern of governance
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The other continuum, Type B Centralization-Decentralization, refers to the
process. of decision-making by administrative officers to whom rcsponsibjlity is
delegated by a school system: Thus, .in one system the head ogflcc_,migh't
greedily clutch all responsibility to its bosom, while another might delegate
inuch responsibility to officers in the field, This continuum takes no
cognizance of clected boards or officials at any level below that of the elected
controlling legislature or board. ’

In- the USA, the States have traditionally delegated nearly all”

responsibility for the operation of schools to local districts, the state supervisors

-and county superintendents (or their equivalents) playing a mifior controlling

role, On the other hand, the individual principal has lacked the power and

prestige of, for example, the English headinaster, the backbone of the local

US system being the superintendent. -

The Australian state ¢ducation systems have delegated cBnsiderable powers:

to inspectors and in most States to regional dircctors. Principals have been
given a considerable degree of freedom and appear to have more power

(though they rarely usc.it) than US principals, for example. -
There_has been inuch talk' of decentralization in Australia during the last

- two decades, and this has almost always referred to Type B deeentralization,

which has usually been achieved through the establishment of arca or regional

offices. With the exception of the Australifu Caprtal, Territory, no serious -

attempt has yet been made to introduce Type A decenfialization. »

We are now in a position to ‘analvse more precisely just ‘what the Karmel
report has in‘mind when it refers to *devolution of authority and speaks of .

. the need to broaden the basis, of educational policy-aking be:ond those
presently involved and to inforin public debate about the operatjon’of sc aolsand
school systens.” : : L e

It is clear from this and several other rcfcrﬁnccs that the Karmel Committee
favaurs at least some form of Type A decentralized governance. However, it 1s

12N

also clear that in-the cemplex, entangled. ccosysten of Adstralian“education,
the members of the Committee were retlecting developments already taking
place, rather than breaking new ground. After all, tlig same point had been put
cryptically by the anonymous author of the Unesco publication, Compulsory

‘Education in Australia a quarter of a century previously:

_ The outstanding need -of Australian education (is) that every ciuzen should be
% nade to feel that the state school belongs to him, that it is rendering him a real
service, that he has obligations inregard toie® . . 7 ¢ _ .
‘During the 1960s, the waspish Donald Horne_implied the need for both

Type A and Type B decentralization when he claimed that :

. 7. the greatest single reform that seems to be needediin Australidn education —
and one of the most important reforms that could be made in Australia —= is its
" decentralization to allow teachers to become members of the communities they
teach, 1o allow principals of schools greater initiative, to developya sense of
“professional responsibility among teachers, to allow variety and experiment, and
to allow tnore community participation.? - .

Horne has been by no mneans a voice erying in the wilderness. Kandel” in

Cn,
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1937, Butts® in 1955, Turner? in 1960, jackson and Barcan'! in 1961 and
_ the present author in 19642, 1970, 1972'* and 1973'% have all said much -
the same thing, -
Cl(..lrly ‘the.Karinel proposal reflected rather than i llmh’«l a movement which
was already gathefing momentum. In Victoria, experimental school boards for
primary schools and management committees for high schools were already. in
existence'®s in Canberra, stimulated ‘by a series of seminars sponsored by the
- ACT Council of Parents and Citizens Assocmnons, some principals had
introduced their own school councils;« the Australian._Government had
commissioned the Neal-Radford Report which®called for dual“school_boards
_ (one lay, one proﬂ.sslonal) for schools in the ACT and in the Northcm\
_ Territory."7
Further, ' there  was pubhslu.d cont«.mporan«.ously with, but quntc
independently of, the Karmel report, the report entitled A Design for the
- Governance and. Orqamsanon of Education i the Australian Capital Territory.'® Thc. '
fundanental :mumpnom u11d<.r|y1ng the rcport may bc surmnarized a .
e follows: - - : e
Teaching and learning take place largdy through persopal rdanonshxps .
which are at”once brief and fragile, -yet of life-long  importance. The
" . adwministrative structures and procedures which providé for these relationships
should strengthen and nurture wings, not chp them. Such structures need to
take into accountynot only the child and the teacher, but-the parent. in_the
o home and the citizen in the conununity at large.
o e Shortly before the Committee responsible for the above report had finished
its work, yet another important report, Secondary Education for Caubcrm.
appcan_d in which it was argued

'
. education must be regarded as a nrocess which takes place outside the schml
v, cducational jnscitutions as much as v sthin them, and which continues long after a
- person has left them. A second cquaily important conséquence is that this’ procus is
~ver§ senfitive to. and i thus decply affected by, structural changes in socicty.' >,ﬁ -

" But—the ~ACT- waé~by-no-—-means- aloiic in its interest in Type -

.+ decentralization: Eagly in 1973, the New South Wales Minister for Educanon
published The: Cammumly and-its Schools?®, sub-titled ‘A Consultative Paper on
Regionalization and Community lnvolv«.m«.nt i Schools' In.a foreword, the -
Minister pointed‘out that in January 1973 the New South Wales Government
had approved in principle the proposal for greater community participation in
educational dccmon-mal\xng and he sought. thc reactions of individuals and -
organizations to the paper’s proposals. :
< _ The paper produced an almost immediate furorc Lspccmlly ambng members -
of the New South Wales Teachers Federation, whose official reaction was that

. the proposed system will ensure less participation by the community even at
thesadministrative lg\Ll as the power to make decisions wnll rest with a closed
- cirgle . ..7! -

- Followmg the’ rcccnpt of the views of ‘several thousand p(.oplc . clthcr
- individually or through organizations’, the report was re-written by a review
pand 22 and it is a matter of record: that even thc rcvmd document (which was

“-
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. also concerned with Type B decentralization) had gained little support from
the teachers' organization at the tithe of writing in late October 1974.
Much more could be written about the movement towards community
involvement in school governance, and particular attention might be paid by -
.scholars in the future to developments in Victoria and South Australia where
‘the movements towards Type A decentralization were dgar and unequivocal .
" by mid-1974. ’
At the same timne, there can be no doubt ‘that the m«.mbm of the Karmel
Coinmittee were also looking for Type B decentralization:

: There have been many changes in Australian society since public schooling
through State Education Departments was adopted in the late nineteenth century
- the patterns of control which emerged ... were a response to particular
circdmssances and to the balance of contending torcus op(.r;mng in Australia at that

time. They may not bL equally relevant for ;\ll tine.? .

Again,
The size of the units whlch twy ‘to achicve «.duu\tlonal goals may not now be
mapproprmtc for efficient and d.LLm'L oer.mon

There was, of codrse, nothing new in this proposal msofar as structures were
= concerned: décentralization of this type'was a quarter of a century old in New’
South Wales and Queensland. ‘and  was .already well ‘on “the way, to
“development in most other States.by 1973 It is doubtful, héwever, whether
ithe cxtent ofdcccntmlxzatnon had reached the stage dcsmd by the Commlttcc

A . . -

NAT!ONAL PLANN!NG AND EQUAL!ZAT!ON K ‘ P

Kl

. Thc nnportant point made ab%s Sthat with n.gard to both Typé A and Typc"z
B decentralization the Karmel report was suggesting little that was new for the
States. A crucial;question, however, Tevolves around-its. 1mp11c:mons forsthe:
Federal-Government itself. Tt scems clear that, Wwith the exception 6ftheselatively 4
small school systems of the Austrahan Capital Territory :and the Northern—_

. Territory, the Australian Govérnmént was not scen as operating schools of its _
own. (It is a point of history that thesc schools have, in fact, taken the lead in
Type A decentralization and have, ;accepted Type B decentralization as well.)
Becatise legally the government schools are the responsibility of the States, it'is .

-~ the question of the relationship between the Australian Government and those
of the States that becomes most pressing. The Karmel Commlttcc nailed their
colours to the mast with the assertion that =~ C
. a national bureaucracy. being further removed from the schools than the State
ones, should not presume to interfere with the detail of their operations.?
So fat. so good. but what construction can be placed on the following -./ . .
cqually unequivocal statement: : N o

. the need for overall planning of the scale and distribution of resources s becomes /
more necessary than ever if the dev -olution of authority”is not to result in gross  *
incqualities of provision among regions, whether they be States or smaller arcas.

The role of the Australian Government in this o . atlof is ‘upplunumrv to that”
of the States, but its national responsibility may become mcruaungl) important in
ensuring an ;\dcquatc level of resources and their equitable spread 2 o
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This statement is pregnant with meaning. It could be interpreted as ‘the

- mailed fist.in the vélvet glove’. To some anti-centralists who have watched the

growth of. federal power in education during the last two decades, this is the

_ only viable interpretation; to those who accept as given that *he who pays the
piper calls the tune’, the same interpretation is inescapable.

Such interpretations are not justified when the quotation is taken!in context,
however, The intention is clear: it is to provide for centrai, planned funding;,
to provide for formulac which will ensure an equitable level of funding, and
to leave it to ‘regions’ and individual schools to-cxpend the funds, within
certain constraints, as they dccin'_bcs,t in the light of local conditions and needs.
‘Of course. only timeé will tell whether the intentions of the report become
organizational realities. , o
_ It is important to note that; in world terms, there is little that is
revolutionary or even unusual in the Committee’s proposal. After all, Strayer
and Haig's ‘Foundation Program™’, now.common in many US States, dates -
from the 1920s, while the Rate Deficiency Grant in England and ‘Wales is a
well-tried feature of local government. Fhe proposals have aroused concern
Jargely because of the isolation”of the Australian ediicational ccosystem from
the world ‘out there'. : . ) '

The Foundation Program for example; richly rewards careful study. ‘It is
based on the concept of a ‘key district’-and thé cost of providing a good level

_ of.cducation in terms of children in average daily-atééndance in'that district.
o Diéstricts,within the State receive from state funds -~ :
. “ 1 aflatgrant; - ; ST :
. . 2 an cqualizing grant (where nccessary) to bring their income per child in
. average daily attendance up to that of the key district; and :
) 3 a reward grant where carned for effort and innovation.
This scheme, admittedly grossly simplified in the description above, operates
- at a state level in the USA, but there is no reason it could not be operated in
an amended form at the US national level as 4 means of falinding States or, if
the States were to opt ou.t:of éducatign (an unlikely dcvcl,opm«.;nt), individual
school districts. Precisely the samie could be said ‘of Ausiralian conditions, i.c.,
- the direct ‘cqualizing’ financing of States or regions. lt cotld also apply to the
financing of non-government schools, as 1 demoristrated in some detail in a
paper to the First National Conference on the Administration of Catholic
Education held in Armidale in’ 1972.%8 V . ’ LY
' Clearly, the plan would have had some inajor advantages over- the
o " Government’s approach with regard to independent schools in that-it would «
>« - have permitted o ' g , o
1 the continuation of the policy. of flat (if reduced) granits to all schools, or
systems; . © ’ . P
2 equalization grants to those schools and systems which des:rved them on
) the basis of ‘need’s and \ : . »
- 3 reward grants for effort and innovation to. those .schools and systems
whicharned them. ‘
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In"spite of repeated claims to'the contrary, there can be little doubt that the
Government's present policies, in the entirely laudable search for equality of
opportunity, might also reinforce, once the first flush of enthusiasm is past, the
‘very mediocrity which the.Karmel report sought 1o steer away from. :

Of course, it can be cogently argued that both the Foundation Program and
the Rate Deficiency Grant are applied in countries where some form of local
taxation provides a core of income for school systems, whereas no serious

.proposal has been made for such taxation in Australia. However, this .
argument nced not apply in the case of federal grants to States, nor, be it -
noted, in the case of federal grants to the majority of Catholic schools, which
need not Mave been virtually forced into incipient state “blocs’ for purposes of

bmance, e . .

In any case, the prophets of woe who fear central firancing do not have to
look very far from Australia to. find a nationally-financed educational system
which imposes no local- taxes, which provides a great many opportunities for

~local, ‘grass-roots’ initiative and which has achieved a considerable degree of
equality of opportunity. It is an extraordinary but inescapable fact that for
‘many years Australian administrators, scholars and teachers have streamed to
England, Scotland, Canada and the USA secking -ideas on such systems

while latgely ignoring™ the New Zealand model on out doorstep! That
recognition of New Zealand's experience has now been-achieved is reflected .
in- the special visits made independently to New Zealand by the members of -

s ,/\ﬁi’otbh the New South Wales and ACT. Committees inquiring into the-

governance and administration of education carlyin 1973, ’

B

- . . . ;. - . .. . 3
; It secims that it last the perceptive it somewhat idealizéd claiins made by
- Laseclles Wilson and others in the 1960s are having some impact in Australia.
As Wilson put it, ’ . e :

The ‘New Zealand syseem has ifvolved” no impairment of ministerial or .
parliaitentary authority. Clearly, the contrary has been the case. The sonies
expended under the Minister's control by distriét boards, school boards and

- . conunittees, have all been public mionies” voted by Parliament and subject to

. normal Treasury and Auditor-General's checks. Every Minister of Education -
resenting his deparanent’s estinjates to the N.Z. . .. has done so secure inthe
Enowlc'dgc that supporting his education officers-and backing these estimates have

been the very large numbers of statutory bodies and their membérs, well-informed

) citizens with specific responsibilities to advise him, and throagh him, Parliament,
’ of the community's educational needs. This is an enhancement, not a diminution,
) of ministerial prestige, power and athority; an enlargement, not a restriction, of

parliamentary responsibility,*? : »

L ..
'SOME QUESTIONS * = L,
At this stageit-might prove useful to dsk some s[;c'ciﬁc questians which have
% obviously been puzzling and worrying many in educational circles since the
Australian Government adopted the chief recommendations of the Karmel *
Committee: . e .
I The Karmel Commjf}cc recommends local autonomy. in educational *

LoMse
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_centralization or ‘pure’ decentralization is completely unrealistic.- .

“

AUTONOMY AND CONTROL IN EDUCATIONAL RENEWAL'

policy-making; yet also implics increasing federal influetice over planning

% and funding. Are these tendencics not contradictory? :

Of course they are contradictory — if it naively assumed that governance
and administration arc not creatures of, ‘give afid take’, of ‘checks and
balances”. The question should not be expressed in terms of contradiction, but
of complementarity. England and Wales are excelient examples of cagntries =
where local decision-making, national financing and national planning co-
exist to th?\lgl;ﬁt beth of the countries concerned and of individual childrea..
As suggested abaye, an even more relevant example is that of New Zealand,
so much closer to.our doorstep. v o

2 Can a centrally conceived and initfated renewal program avoid increasing

federal control over educational decision-making?

It is unilikely that with the best will in the world:such a programn can avoid
increasing federal control. even if it wished to do so: it would be naive to
believe anything clse. Anyone who doubts this statement- might read with
intcrest Zehnan Cowan’s pungent 1968 remarks on the growing power of the
Australian Universitics Coramission,?® All of this,is not to say-that certain
governinents might not'try to slough off certain of their powers, as President
Richird Nixon sought to do in the'USA a few years ago-in his relationship

¢

. with the States. But, given the importance of Scction 96 .of the Australian

Cohstitution, which has “provided’ the Government with “opportunities to
p ; PP

“intrude inté the field of educdtiori’ (and any, other field involving firancial

grants), the growth of central power generally and of control of educational
decision-making stemns inévitable, The real question, of course, is how this
power is used, as the following question highlights. o ,
.3 Can areas of [csponsibi]it'y be divided, so as to allow increasing federal |
" control it some arcas and yet increased-local autonomy in others? - - "~
The obvious answer to this question is that any attempt to speak of ‘pure’
There have been surprisingly few attempts to study empirically the cffects
on school. systeins of centralization and—dccentralization:-However, ‘one
outstanding study was_that conducted in the-late 1930s by Francois Cillicin -
New Ydrk City. Cillie, a South African, saw many similarities between the
great (Type.B) New York' City system'and the’ centralized (Type B) South
African provincial systemns, which’incidentally. were. very similar to the
Australian staté systems3! He set.out to compare cértain health areas within’
the boundaries of the city systen with a carefully matched group of New
York state ‘villages' adjoining the city which rcp“l;gscntcd the best American
tradition of public school administration (i.c. Type A —- decentralized, under a

0

fsup'crimcndcxit'appointcd'by an clected, ﬁsca]]y independent board of .

education responsible to the, citizens of the community). The communities
were matched with respect to geographical, educational, fimancial:, socios,
cconomic and professional factors. - Coe T

Cillie set out to test the hypothesis presentéd by Mort and Cornc1]] in their

B

Adaprability of SC/{OOI Systems that c o
f. ’ ' e » e ) ]l() '"*F
~ ‘ , *
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1 certain types of adaptation prosper best in a decentralized (Type A)
system of administration;

2 certain othe: dvpes prosper best in a centralized (Type B) systemn of
administration; and

3 certain further types prosper independently of the kind of centralization
or decentralization of ad:ninistration. o -

The schools were surveyed by means of Mort and Cornell’'s Guide for Self-

Appraisal of School Systems. One hindred and seventy possible types of
“ adaptation (“The sloughing off of out-moded purposes and practices by school

systems and the taking on of new ones to meet new needs’) were found to be
distributed in such a way that, of every 10 studied, about six were found to
prosper well in both Type A and Type B coinmunities; about three were
found to prosper best in centralized (Type A) cominunities and more than one .

~weére found to prospu best in centralized (Type B) commuhitiss.

I a classic statement, Cillie summed up a governmental and administrative
rcahty which should be etched on the hearts of all educational policy-makers:

Neither centralization bv'nsdf nor chmtrahzauoq. but the centralization of
certain aspects of educational administration and the decentralization of others are
necessarg-before the ultimate gdal of educational adaptation can be-fully achieved
in the complete liberation of the: pmmualxms of th mdmdual pupil and thc
mdlvldual uachu _ R

N

STATES’ RIGHTS . '

Questions like thost asked: above may “be seadily am\vcrcd where only two
authorities, for example, federal and local govérnmeénts, are conc«.rm.d but the
questions are confused mightily in the Australian context by the existence. of
the States. In brief, the State Governmients which emerged from the colonial
legislatures retained certain powers and handed over other powers to the
Commonwealth. Amnong the powers retained by the States was the provision
of public ¢ducation. The States continue to guard their powers:jealously, but

Kl

the Uniform Tax I«.gxslanon of 1942, origtnally “devised as a wartime -

" expedient, handed over all income-taxing powers to the Federal Govérnment
and this has vxrtuall) emBculated the States financially. The whole situation

 from a'schooling viewpoint has been comiplicatéd by the facts that:

| education has become the single greatest drain on state reveiues;
_ 2 cducation, 2 labour intensive activity, has increased dramancally in cost in
: 5

recent years; d
3 education has become such a large,and complex activity that States havc
béceme increasingly anxious to decentralize it administratively:

4 teachers have become so active industrially in their demands for higher

saldries and -improved working conditions that States have increasingly..

"+ been anxious to hand over certain powers of employment to-local .or

regional bodies: and -
5 education has become politically a *hot potato’, followmg the pow«.rful
' actions of parent groups, and especially those in non-government schoolsy
20 e .



O

ERIC

Aruitoxt provided by Eic:

ta

te w

©

>NON GOVERNMENT SCHOOLS

.@U’I’ONOMY AND CONTROL IN EDUCATIONAL RENEWAL
3 .

-

'
/ .
. ~
- . . v -

The Catholic schools, in parncuhr have vastly comphcatcd thc relatively,
even political tenor ofprc war pubhc Lduc:mon

In the light of these d«.v«.lopmcnts. somc specific questions are bung asked

about the influence of the Karmel report upon school systems. for it is clear

that with thekexception of a small group of ifidependent non-govermnent

schools, the report implies major federal financial relationships with systems

and only minor ﬁy@al relationships with individual schools, - A

The danger inficrent in this situation is only too obvious in a country where,
the state systems have for so long been accysed of centralization, mediocrity
and conformity: In theory, at least, there is little that the Federal Govermnent
can do about this: it could be providing funds which merely strengthen at state
levels the very characteristics' for ‘which they have been so trenchantly
criticized in the past and which are contrary to ghe spirit of the Karmel report.
While therg, have, indeed, been signs of this, the manifestation has by no means
been as bad. as might have been expected. For“one thing, some state,
govermnents seen to have shown.that they were just not efficient enough to
spcnd the money allocated to them, though conndc.rmg the legislative lag |
‘between the tabling of the rcport and “the” passing of “the necessary -acts,
together with.the Australian Government’s :mxu.ty to shew quick results, too’
much might havé been ‘expected of the ‘States. Some appear’ to have .
deliberately sought to tnuddy, the water™in the hope of making polmcal
capital ¢ oueSf the ‘States’ rights’ issue; it is an open‘seéret thdt one-or two'h

“been unch-operative in proviling. Canberra with statistical data;" ccrtaml},

some have resented the clear pressures to vary the priorities to which they had
committed themselves. But this has nor been the general case. Fot one thing,
the innovation grants have encouraged and stimulated thought in schools of all
types. For another, by the greatest of goad fortune, the availability of large-
scale federal fundmg has coiricided “with -the movement . towards -
decentralization both of governance and administration describéd above and
this has opened the eyes of senior administrators, teachers and the public to
possibilitics, whether welcome or unwelcome, which had litherto been

- undreamed of.” Sometimes this movement has been speeded by the sheer
. exasperation of admlmstmtors attempting to run systems which Jackson had

warned were ‘grinding to a full stop™?; sometimes it has been speeded by

genuinely idealistic senior admlmstrators who recognized the need for
educational renewal. » . 7

Nonctheless, the d:mgu remains, When the excitement of thc carly-to~m1d-

B

1970s passes, will federal funds do-more than merely allow the States to. do -

more of the same old thmg’ Will-the gaz«.llc show signs of the pathg)loglu
associated with ageing? .

D

= -

The Cathohc sector is one in which the effect of fuicral tundmg is already
producmg trauma. Until recently the Catholic.* ‘non-system’, for all its

12, . 121



O

ERIC

Aruitoxt provided by Eic:

°. W= G, WALKER i .
7 \ ~

)

compﬁe‘xity, interna

networks, provige

Catholic non-syst&}A)ad ever thought of 1tsclf along state lines and thls was

one of its greatest strengths. The Karmel recommendations v1rtually forced the

establishment of Catholic state boards of education when existing dxoccs:m

boundaries could havc provxdcd an excellent structure for ‘a natlona] system,
N locally administered’.”

Already there are signs of sameness and umformxty crm.pmg into Catholic

school administration; a]rcady state boards are alleged to be ‘dominated by the

: ca%mt boards, some of which secem to be determined to vie with the state

for’tht wooden spoon in the Uniformity Stakes; already the,diversity,

compecition and commitinent which were- the ha]lmarks of Catholxc
~ education, are in decline. s

One nuit hasten to say that Catholic schéol buildings:are blggcr, bnghtt.r

andbetter; that teachers are more numerous and better quahﬁcd,\that finance

is hore cfficiently handled, But the mystique, even thc magic, whlch markcd

thc;c schools in the past, is dymg rapidly.

* Of course, the comnments above do not apply to the ‘non- \ystumc Cathohc .

schools, nor to the mdcpcnd«.nt predominantly Protestant, non-governmerit
schools, which have direct links to Canberra.-Some of the smaller, marginally
cconomic country schools have been forced to lose or combine with

nughbounng schools, but the majerity of such schools scem to be” flourishing,” ™

in §pite ofthc occasxonal cri de coeur, under thc Schools Comrnission.. -

N

THE _FUTURE :

The comparative success of this direct federal government—individual
school/graup-of-schools relationship has major implications for both the state
and independent schools of the future: as thcy dcvdop their’ boards and
* councils and seek more and moré autonomy.” : "
Elsewhere 1 haVc written at length about the humanity, thc subtkty of
interaction process we call ‘feaching’ and 1'have drawn attention to the

‘innately non-educative; tinhumane cffects of bureaucracy at.its worst.*

* Complexity, impersonality, and organizatiohal rigidity are the ﬁfth colymn of
the educative, as distinct from the instructional, or propaganda process.

‘I~have also presented clsewhere thewfundamental thesis that the key

" administrative - goals of cducational’ administration and governance —

flexibility and adaptability <~ are correlates. of direct citizen interest and are
henée attdinable in full measure only through Type A decentralization.

Already the move towards'such decentralization is clear and uncquivocal at

the level of individual schools; government and non-government; already the -

nced for national planning is so widely accepted that the clock, cannot be

turned batk:: alrcadv there have bcm sown ‘the seeds of a’national system,
]oca]]v administered. Such a system could be operatgd through the States,

through rchons or through" individual schools or, groups- of §Ch00,ls

wdow
~ ok - :
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Rdauonshlps with mdcpcndcnt non-Catholic schools could continue on a-
direct communication basis; relationships with systemic Catholic schools could
develop on a truly diocesan, or regional, basis. Relationships with government
sx:.hﬁols ‘could continue on a state basis, or could be developed on a regional

((. 2o Albury-Wodonga) basis, . wo

Yet despite the direction- of the move referred to’aboye, it is a matter for
regret that the obvious Karmel predilection for Typn A decentralization has
- had to takg secohd place in the case of most programs to a Type B
decentralization, all too often on an ad hoc basis sadly. lacking in evaluative
- power. This ad hoc approach.is dlsappomung in the light of widely-held hopes
for high quality national planning. One cannot avoid the conclusion that,
although the infusion of federal funds has to some extent changed the-.

administrative directionis of the government and non- governitient schools, this - -

chang('/has too often béeri based on hasty, day-to-day management decisions
rather than on cateful, well-rescarched planning. All of ~this is sadly.
tenminiScent of the idealistic 1nfu510n of federal funds by the United, States. ©
Government in the 1960s, arfinfusion which sought-to achieve too m ch too
.quickly and did not clearly rccogmu that it is peop‘le rather than money which
are the real change agents in education. This is not to say that the“Kagnel
" Committee valued the role of the actuary rather than the vmonary, bue miérely
to cmphasxz«. that, in the- 1mplcmentanon of thc  Jeport, visionari¢s scem to be
few and fa_r between. - .

For the | great majority of Australlan children (assuming that @ constitutional -
amendment transferring the rnsponsxblllty for cducation to the
Commonwealth is grossly. unlikely), the conclusion is inescapable that thé
success of the Karmel recommendations and of the Australian Government’s,
policic% arising from those recommendations will depend in the long run‘upon
the posture taken by the.States. What, for example,- would eventuateTif the
Australian Government found itself bolstcrmg state systems whigh continued .
to dlspla) characteristics criticized by the Karmel Commxm:lz ould jt be

4§« llk(.]) to tie specific eduaation conditions to its grants under Section 962 It will

ll](.Vl(Slb]) be up to the Statescither to opt for a future typified by-the tortoise,
of the 80s, or the gazelle of the 70s. The Australian Government, for its part,
will need-to keep ‘a sharp look-out for ways and means of diagnosing and

. . treating the pathologics of the ageing gazelle not only in the States, the n.glons
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" and the dioceses, bue within Canberra itselfIf the Schools Commission is to
develop even further‘as an administrative organization rather than the ‘think-
tank’ type organization of early promise, the most infirm of all gazelles could
" be in permanent residence right under the nose of the Australian Government
itself, : :

1 Walker, W. G. (1970) “The Governance of Educnuon in Avstralia: (,umnhzanon and”
Politics,, The Journal of Educational Administrfrion, 8.
Sce abe Walker, W. G "What on Earth is Accountability?’ lnP (,hr endale (Ed. ) 1977).
Accountability in Australian Edum{wn St. Lucia: University of Quuml:m Pross. .
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8. ,Accountablhty in Educatlon' the Concept and
1ts—lmphcatxons \,

\
|

J'V. D'Cruz P - T

THE ‘NEW’ ORTHODOXY )
On 3 March’ 1970, the United Stat\cs Congress was told: =

Frem these: considerations we dcnv:. another new concept: arcountability. .School
‘administrators and school teachers alike are responsible for their performances and
it is in their interest as well as in thc interests of their pupils that they be held
~- accountable.! | \ T
That of course was a pre-Watergate Richard M. Nixon speaking. But' the
tarnished reputation of the cx-Prcsldpnt does not absolve us from examining
the worth of a concept he helped set once more in orbit.

The concept of accountzbility is rcally an old one. In some formulations, its
defining characteristics are 1dc.nt1cal dcspm. a lag of many centuries. In
Aristotle’s day . .

Appointments to office by m\aQ of thc lot . .}wm] safe-guarded at Athens in

three ways — first by a formal test of fitness before entry on office . . . secondly,

by a vote in the assembly on the conduct of-any officer dunn% his tenure . . . _

thirdly. by a scrutiny at the end of the tepure of office which included not only a
< financial audit. but also examination bcfou a board ofscrunny

A currént version states: °

Accountability is a-regular public report by mdc.pc.nd:.m reviewers of dem-

© v+ . onstrated student accomplishment ptolmscd\for the cxptndnurt of resources.®

Thus, the three clemehits basic to accountability reriiain — an accompllshmcnt,
independent assessment of results, and publlc reports.

Nor hds the passage of time mad any difference to’ thc belief that
accountability through inspection and astessment can influence improvements *
in the teaching performance of a pald tiacher. Plutarch s theme ‘was indecd
‘results by inspection and assessment .

. Some fathers who. after entrusting theid sons to attendants and mastcrs( do’ 1ot

themselves take cognisance at all ofgthur ihstruction by means of their own eyes or

. their own cars. Herein they most fail injitheir ‘duty; for they ought themselves

_everyfew days to test their children, and pot rest, their hopes upon the disposition

of a hired person; for even those persons v ill devoge more attention to the children

if they know they must from time to time rénder. an account. And in this

conttection there is point as well as wit ip thc remark of a groom who said that
nothing makes the horse so fat as the king s|eye.t .

A current version states:

Each tcacher and administrator needs to be|continually rc.mmd:.d that. by virtue of
accepting meloymcm he has promised ¢ach family scnde a child to school, .
_cach community pa)mg his salary, and cach student receiving his suv1c:. that,inso

126
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far as possible. every student will benefit from his services. Accountability reférs
spevifically to the product of that labour.® . e '
Essentially, a performance contract is an agreertient by a firm or individual to
produce specified results by a certain date, using acceptable methods, for a sét fee.
- The partics may agree in advance that, if the conditions are not met by that date,
the firm must continue its efforts, for no additional fee, undl they are’met; and also
that if the requirements are exceeded, either by carly completion or by a higher
level of achievemnent, the fee will be increased by specified amounts. Thus, 1n a
contract for additional services, the school has a guarantee that; for the budgeted
expenditure, students Wwill acquire certain skills, as measured by an independent
. auditor: and the supplicr of the services has a strong incentive not only to meet but
to exceed the contractual requirements.® - :
A funny thing happens to the teacher on the way to accoufitability; he finds -
that it sometimes means payment by results. The ‘new” orthoduxy is labelled
"accountability’, ‘stewardship’, and sg on. ' o

0y

The tenor of the response to demands of accountability depends largely on
the climate in which the demands are made. In a’context where the loss of
public confidence in schools is acute, the demand for accountability carries ..

- with it a palpable presumption”of guilt. Why clse investigate the wark of
professional teachers inva sense of calling them to account, if there is not the

" suspicion that there is something amiss with the people concgrned or with their
work? But where persons or agencies work with confidence, requeses. for ™
¢ducational or other forms of accountability do not take the form of censure:
when work is evaluated, there is an instinctive awareness of the différence |
between a reasonable conclusion and vindictive judgment. g

Having noted that the current demand for accountability is the re-cycling of .
an old idea and that accountability is best achicved in a climate of co-
operation, the rest of this article will concern itself, initially, with the
relationships hetween the concepts of accountability. and cducation and with
the differing senses of accountability which can be distinguished; then, with
some questions that arise when the concept of accountability is examined,
particularly in reference to the Report of the Interim Committee of the
Australian Schools Commission; and, finally, with a summary of the main
themes and” arguments dealt  with 1 this article together with brief
recommendations to the Australian Schdols Commission. g '

ACCCUNTABILITY AND EDUCATION

The link between the concepts of education and accountability is more clearly
seen with the aid of some useful distinctions which can be drawn between
education, on the one hand, and training and instruction, on the other. With -
R._S. Peters we ight say that education is an activity -that must: meet the
» - following criteria: the activity must be valuable in itsclf; the activity must be,
associated with other activities to provide a wide cognitive perspective; and
those who are engaged in the activity must voluntarily come to believe it is
worth doing.” And that which a teacher does, which we refer to as teaching, is
described by Peters as
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a complex activity which unites together processes, such as mslrucunb and
training, by the overall initention of getting pupils not unly t6 acquire knowledge,
skills and modes of conduct, but to also acqmrc them in a manner which involves
»an evaluation of the rationale underlying them* A
Thus, in this process, some outcoines the learner is expected to gain Gonsist not
only of habits, skills arid performances, but also the capacity to thml\ crmcﬂl)
~toreflect constructivély, to interpret and to appreciate. - 5o
In contrast, training per se is closer to performances than to the acquisition of
knowledge and beliefs in the context of reflective thinking and critical
judgment, because it -is concerned with, habits, skills and responses.
Instruction, with the person learning b\' following what the instructor says,
+, can also take the form of 4 caretully reasoned drgument; cven so, it tends not
to stimulate students to think for themselves, though it does not m.cusanl\'
prevent independent thmkmg on the part of the pupils. It implies.telling on the
part ot the teacher, without necessarily involving critical understanding on the
part of the Jearner. In botli instruction. and training, the value of what iy
transmitted from the teacher to the learner is dependent upon the'authority of
‘the teacher and not on the knowledge appropriately-justitied by the learner to -
—.. -his- own -satistaction through reasons, arguments and evidence. While the
distinction betwéen LdUC’]tlllg and instructing-traming is real, it would be
unfortunate to, present it in such a fashion as to allow the distinction to harden
‘into a dichotomy: so I hasten to add and emphasize that certainly 2 good deal
. of Ldllcﬂtllll_, also ncludes performance-practice, which is derived front the
notion of 1nstrugtmg_,-tnmmg.

The two senses .
The notion one has of Lducatmnal acCountabxhty is partlv derived from one's
understanding of what an educator does, namely whether he is educating or
oonly instructing-training his pupils. On the one hand, if what a teacher does is
thoui’ht of in terms of our undcrstandmg of the concept of education and in
terms of eur more inclusive concept of teaching, oné's notion of accquntability
would give priority to considerations of whether the teacher's activities were ,
well chosen-ta involve his pupils in activities valuable in themsclves; wh«.tlu.r
they touched his pupils’ imagination, knowledge, beliets, will and emnotions: -
and whether they involved such educational outcomes as understanding,
critical reflection :md judgment on the part of the learner. Working from this
notion of accountability, any ‘accountant’ will discover that some of the
activities of a good LdUCﬂtOl’ will lend themselves to operational description |
and quantification, while” othérs will defy” operational specifications and
- quantification by any known tests of the activities either of the educator or of
his pupils. On thu other. hand, it what' a teacher does .is contined oily to
instruction or training, then one’s corresponding notion of accountability need
only confine itself to those performances (knowledge, habits, skills) whxch can
be behaviourally identified and casily quantified.

The demnand for accountability in cducanon..x fctivitics that exclusively
compmc training and instruction is more casily sa6 fsfied because they involve
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more casily quantificd pheziomena; the demand for accountability ‘of activities
that comprise education is harder to satisfy because they are a more complex”
and subtle phenomenon - being concerned  with bringing about in pupils
‘certain states of mind anid ways of behaving™ that are held to be of value,
which in practice, dt least, are not entirely ncasurable as quantifiable
behaviour. Thus, part of the notion one has-of educational accountability s -
dérived from one's.understanding of what an educator does, namely, whether
_ he is educating or only instructing-training his pupils. ‘
, Accountability can and does influence, ¢ven determine, curriculum design.
For instance: Should tests determine only what can be quantified or should:
tests reflect that which is important? In fact, what is incasured becomes
important to students, parents and teachers. Thus, if in a'school memory is:
measured but reflective thinking and judgnu.nt are not, if rote learnins; is
measuréd but building a healthy self-concept. is not, then, by its very test:
... . - —criteria;the school is indicating what it considers is important and what its -
prioritics arc. And the school's curriculum will be designed pnmanl) to cater -
for those criteria and not others or, at best, give the latter low, priority.

It is now clear that the term accountability may be used in two senses, If the
objective of the educator is to produce readily qu:mnﬁablc and- casily
specifiable, such as behavioural, objectives (e:g:, certain examination scores,
certificates or achievément scores). then accountability is linked to a type of
achicvement, which, by definition, can be empirically tested and putlicly
assessed.'® On the other hand, if the objectives of the cducator are more
diverse,” with the intention also” to involve students in non-operativnally

. ~ defined worthwhile activities, such as appreciating, reflective thinking and
.- judging, and which are therefore more difficult to quantify, then-he is thought
- of as being accounable primarily in respect of having placed students in
situations by which those value criteria are met. We do, of course, speak and
act in ways which assume that, there” is achievement possible in non-
R qmntlﬁgblc areas of conduct (and education); and we¢ would ccrtamly look
askance at someone who claims.that he is crearing a good learning situation
avith respect to certain non-quantifiable objectives; if there is no evidence of
any sort of student engagement in it or any discernible change ruultmg from.
it. in a restricted sense, the demand for accountability is intended to mean
proviug in a publicly demonstrable fashion the achievement of quantifiable
results: in a more iriclusive sense, accountability is associated with additional
notions such as ‘explaining’, ‘describing’, ‘making clear’, ‘justifying’ one's
intended value criteria, and programs of actigh. The different senses of
accountability are logically linked to the differing objectives of the educator,
or to the objectives which the person who secks accountability wishes to
. impose on_the educator. The two senses of accountability, therefore, are a
restricted sense which  emphasizes the more readily quantifiable, casily
specifiable and clearly behavioural aspects of education: and a more inclusive
sense which- cmbraccs both thosc clements of education which sccure and those
which elude precise quantification and behavioural specification.
i o ‘ 129
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KARMEL’S TWO NOTIONS OF ACCGUNTABILITY -

1t should be stated at the outset that not one, but two notions of accountability
are to be found in the Report of the Interim Committee of the Australian
Schools Commission, although only one of the two notions is actually
acknowlcdgtd in the report.!! One notion is to be found in Chapter 13, the
section (13. 13-23) formally devoted to Admlms;ratlon Accountablilty in
the, final part of the report; here the concept is made explicit and s the
dominant notion of accountability which the Committec projects. The'other
notion is to be found in the first part of the report, <.sp<.c1311y in- Chapter 2;
entitled ‘Values and Perspectives’; here the concept is left implicit. 1 mtcnd
firstly, to pinpoint the dominant notion as it is made explicit in the report, and
“then to extract the second and ‘implicit notion in the report. The extent to
which this latter notion approachies my.own understanding of the concept will
become obvious. -

’

-The notion made explicit

In the second part’ of this article, 1 analysed accountablllt) at the ng.ral
« conceptual level; however, discussions on accountablllty give rise to a series of
questions, such as: Why be accountable? Who is accountable? Accountable to
whom? Accountable for what? When is one accountable? When specific answers
have been given to these questions, the detailed notion’of accountability will
have been provided. In this'section of the article, th(.n 1 shall consider how the
report deals with these’ questions and, in passing, consider whether the
Committee’s notion of accountability is an adequate one.
Why be accountable? In Chapt«.r 13, the Commlttcc argues that the sole reason
accountability is necessary is a moral on¢ — moncy granted for a single purpose .
mnust be spent on that purpose alone and on no other. Thus public money nust -

- be ‘applied properly’ (13.15), ‘properly spent’ (18.19);

For example. grants which have been recommended to raise the level of services
must be shown. to have been devoted to improving standards and not say,
providing places for more pupils (13.15).

Docs-the Committee believe there could-be educational or wider social reasons
to warrant accountability? There is a vague reference to ‘the performance of
schools_ and school systems’ (13.16); and there is also the recommyndation
(13.23 and developed in 13.21~22) that at some stage grants will be available
only to schools approved by the Commission ~— approved, that is to say. as
capable of providing a satisfactory level aid type of education’ (my italics).
But, as ‘we shall sce later, these ideas are not sufficiently developed or clear;
nor_does Chapter 13 go beyond-the bricfest statement on the necessity for
educational accountability, failing to provide any und: lying rationale.

Who is accountable? The report refers to ‘school autneritics’ (13.16), ‘the
recipients of grants’, who must.be accountable for ‘financial accounting of all
moneys received . . . and statistical returns on the use of human and material

" rqs@urcés .~." (13.17). The group singled out for accountability is school
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administrators. With. this prominence given to them and with the enorimous
amount of time, energy and huian resources expended in accounting, it
would not be surprising if the chief exccutives of schools evcntually found
themselves increasingly more isolated from the educational, aspbcts of the
schools. It follows too that the Committee.sees schooling, not¢ducation, asthe
focal content of accountability. Are there not others in education, or even'in’
schools, who should also be held accountable? T .
Accountable to whom? The Committee’s answer is that school administrators
are accountable to the ‘public’ through the government-instituted Australian
Schools Commission (13.16). But ‘who or what constitutes the public?
Obviously, the Committec meaiis the taxpaying and voting public. (Even the
Australian and State Gqvernments are seen as intermediaries between the

_ school administrators and the taxpayers.) Ate there not other publics to'whom

N

" the schgols are accountable?

_ Accountable for'what? According to the Committee, the Schools Commission
is there ‘not only to ensure public accountability but also to monitor the
-performance of schools and school systems’ (13.16). Public accountability is.
‘intended to ensure that public money is not misappropriated, but properly
spent on certain ‘aspects of pupils, staffing, buildirgs and equipment’ (13.16),
i.c., on those things that money can buy. The connection between educational
resources and education itself is not inevitable; and administrators and.teachers
are likely to spend too much time evaluating these material aspects'and not the
more important'and subtle aspects of education.

Next, what precisely is meant by ‘performance of schools and school
systems’? The ‘relevant section in which ‘performance’ is invoked gives no
criteria by which it is to be evaluated. Does ‘performance’ refer to'some, as yet
undisclosed, move by the Commission to set up national, state and regional
standards _of ai:hiC\;cn!ents by which schools and school -systems are to be
evaluated? If so, where does that place concern for individual differences of
pupils and .of schéols and of school systems? Are not natignal*standards of

. achievements likely to demand forms of accountability which are nf necessity

readily quantifiable and ignore those aspects of education that defy operational
definition? -~ | . . ‘ L ) .
Further, with the Government’s potentially strong presence on Boards of
Trustees of the ‘systemic’ schools (13.19), and with power to withhold money
grants to schools, which are not ‘capable of providing a satisfactory level and
type of education’ (13.21, my italics), the stage is et for a Corhmission (acting
on the Government's behalf), if it c‘hooscs‘ to adopt a tough stance by
demanding a restrictive form of accountability, to begin to influence or even
determine what that type of education is to be. As-we have already seen, forms
* of accountability can determine the nature of education provided and the type
and aspects of subjects which will be given emphasis in schools.. When a -
certain form of accountability is linked with the power to grant or withhold
funding, schools and school systems could bt facing a potentially threatening

. situation.
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When is one accodatable? The Committee argues that school authorities are
accountable to the public when they receive public funds through the
government (13.15~13.17). Does this imply that if school authorities in a
country were to conduct schools with no financial help frém the public they
would be immune from any sort of accountability to the people of that
country? For instance, would it be pcrmlssxblc for a school or school system,
" which claims no share of the nation’s tax réceipts, to function with the primary

aim of training people in thc use of violence of any sort as the sole means of

rcsolvmg dlSputCSiQ s )

. At this point, two possible ob_]ccnons may be-anticipated. lt might be ¢3id
that 1 have been a bit hard in my treatment of Chapter 13 of the report
because that chapter was intended apparcntly to deal with political rather than
educational accountability. and, therefore, is understandably and*acceptably

* restricted in scépc and that, moréover, even in Chapter 13 (2 1~22), there is a

‘hint of a broader concept of accountability“in the implication that sooner or
later the Commission will be making judgments on other than statistical
criteria, My own reactions to these possible objections would be, firstly, that it

" is not"understandable or acceptable for the report to project magisterially the

-one form of accountability (howcvcr necessary that political forin may be) as
if it were the 6nly one or ‘the,most important one in the wide context of
education, because it is neither; sccondly, that the warning (however
welcome, ‘in principle) that some form of educational accounrability will be
demanded sooner or later is not an actual requirement here and.now but a
statemient of intention; and thirdly, that the report only indicates categories of
‘specified standards’ (¢.g., ‘the nature of the curriculum’ [18.21]) to be met by
" schools beforeapproval is granted, but gives no dctallcd indication_of what is
meant by or subsumed under ‘standards’ and ‘nature’."My general comment
here would be.that the Schools Commission is not committed in the report to
adopt only the restricted notion of accountability, but will come to be
identified with it unless the Commission soon provides an unequivocal and
clcarly articulated richer notion ofcducatlonal accountability.

Behaviourism

Embedded in the Committee's dominant ‘and L\plxcxtly formulated view of
accountability are two concerns that need some examination — the pursuit of

_ the concrete, the exact, and the certain; and the pursuit of what is quannﬁab])

measurable. “When applied to education, these pursuits appear:in various

guises, especially in some form of ‘scientific’ systems approach. My concern is °

that these pursuits, which can be quite legitimate and desirable, should not be
scen as the only, or necessarily the most important, features of Ldu tional
‘evaluation and accoumablllty

It is: 1mportant to note -some of the implications of behaviourism
education, Behaviourists define learning as behaviour that is changed in
contormltv' with prcdxctcd measurable outcomés and with little or no
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measnrable *waste’. The idea seems to be that™only that which is measurable as
behaviour by large-scale empirical tests can really form Jthe basis for the
assessment oflearmng How leng before it becomes the new ‘doctrine that only
thar which is behaviourally measurable by the current”battery of empirical
tests should be taught? And where would such a prescription leave much of
what goes on in such subject areas .as art, music, literature, social studies,:
religious cducation? Behavioural objectives foster methods in instruction
which are standardized, empirically tested, and aim at measurable resuls.

“Learning which is self<centred, uninstructed and unpredictablé tends to be.

eliminated by the behaviourist..Problems arise: what the teacher warits to
encourage in students is not always measurable when they are still students and
is not always measupable as, bchaVlou;nTcachers are also limited by the fact
that, studenits are out of their hands in the long run so that they cannot be . -
observed: occasions when the students’ behaviour may show that they
understand, know or appreciate what teachers wanted of them may-be rather
fimited. Further, while behavioural ébjectives may sharpen the objectives of
instruction, they may also focus on casily defined behaviours which lack scope’
and sxgmﬁcmcc, thus stressing the inconsequential, the trivial in Lducauon
Finally, behaviourism lends itself to modes of teaching which afe instruction
and training and which fall short of our holistic notion of education. .
Thers is also the danger that ingistence on 'pcrfomiancc of schools and
schools systems’, which might take the direction of mcasurmg students.against
achievemeént standards in each subject sct for the region, State or nation, may
prossure . teachers to act in ways unsuited to ‘good educational practices. .

Students may be mani pulated to meet externally imposed standards without

regard for their needs and abilities, making a mockery of individual
differences. National or state objectives and assessment procedures may
influence teachers in their selection of both ¢ontent and method. Material not
relevant to the objectives may be dropped, and methodologics promoting the
kind of skills nceded in the assessment exercises may be introduced. If tests are
to be used nation-wide or State-wide, they ate going to be objectively-
measurable, which means that preparation of students for these tests will more
likely take the form of instruction and training rather than education. If the?
results of national assessment are treated as national norms, some unfair
comparisons” between groups, States and regions may be made, and some
school systems may be presented in a distorted way without due consideration
of the complexities in different learning situations.

The notion left implicit . ' . N
What we have scen so far has been one view of accountablllt), located in the
final part of the report, which makes explicit, the formal conditions that should
govem the system of accounting by school authorities. [ believe that a clost
scrutiny of statemens in the carly part of the report ¢especially Chapter 2)
would provide us with a base from which another more satisfactory notion of
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accountablll/) may be constructed. As the report does not crystalllzc
complctcly/ this alternative notion, a dcgme of. cxtrapolauon is' needed. We
return to those questions posed earlier.

Why be accountable? In Chapter 2, the report suggests that the reasons

i~

_school authoritics must be accountable arc both educational and social. The
report says that there is an ‘obligation on teachers to explain to parents. - o

procedures [for' example, educational programs] developed through expert

’knowledge'; this explanation is ‘a means’, the objectives being ‘of cxtcndlng

[the scheol’s] educational influence and of reinforcing pupil motivation’
(2.79). The nced to be accountable is also placed within a wider social
context. The report states that ‘it would make good sense to have the school as*

“a nucleus of a ¢community centre™(2.20), urging that it is desirable for thereto o

be ‘joint planning, and even conduct, of schools by educational, health,
welfare, cultural and sporting agmcxcs , resulting in ‘a link ... between

" school, family, peer group, and the society at large’ (2.20). Ah 1mpllcauon of

joint decision~making. must surely be joint accountability. Thus, and rightly, -
the report is saying that rights arid duties are: correlative, that many groups of
prople must be held accountable to one ancther for decisions they have made.

Who is ac:ountable’ In the first notion of accounability, the report had made."
school authorities solely responsible for educitional programs. If, now, as the . o
report suggests, joint planning .and joint conduct of school activities are
desirable, then rCSponSlblllt) for thosé activities must be _jointly assumed.
Thcn.fon.’ multiple and joint accountability must be shared by all agents
involved iii the education of the pupil — the students themselvés, teachers, ~  *#
school administrators, parents, 'state and federal authorities, churches, [etc.
There is now a basis to call many to account. For instance, are parents of 2
child not accountable to teachers and school administrators and to parents of?
other children if, on being admitted to school, their child suffers from acute
anxieties, excessive timidity, shyness, temper tantrums or belligerence? — any
or all of which may cause learning difficulties. The report accepts the principle
that the stite is responsible to teachers and parents for adequate material
conditions in school; why else would it recommend (2.5 additional funding?
While the child is a pupil at school, he or she is also a client of other
institutions in society: how then do we mark off the respective positive or
deleterious influences each may have on the child? If it cannot be done with. ¢
any precision, why do we insist on only one of the many institutions (the f

“school) being accountable? It is a fallacy to asume that one can assess, with

any kind of precision, where proximate, intermediate, and final responsibility
is lodged whenever a child fails to learn the knowledge, skills, valtes and
behaviours which he or she has been promlsed Teachers can rightly be held

_ accountable for what they teach,or do not teach; it is unfair to hold them alone

accountable for what the student does or does not learn. Others’ may be
rcspon51blc for the.latter: many out-of-school viriables are known to affect
learning directly: — family stability; economic, educational and nutritional
level of the chlld  and stimulation through his gcn«.ral environment.

184, "y _ N

2

- . - - R
. . .
N F-7: S
- . e : .



be stressed that teachers and school administrators also are a public to whom

. . T * ACCOUNTABILITY IN EDUCATION: -

s

* Acconntable 1o whom? Again, in Chapter 2, the report’s answer is morc_.than/_
merely to refer to.a taxpaying public; it includes parems (2.19), students and
community (2:21). In brief, the report rightly accepts the principle that, in a
‘caring community’ (2.22), there are many publics 10 be accountable to. It is a
mistake to assume that the publig.is a unitary entity, sharing a set of identical
values and expectations. But there are problems to be resolved. In a pluralist,
socicty, with interest groups of varying andopposing expeétations, strident
calls for accountability have the tendency to politicize the ¢ducational process.
Which interest-groups ought the teacher ‘o servé? The values he imparts,
cithér of a proccdural-(;r substantive nature, may be approved by some and
disapproved by others. Should teachers be responsive only to dominant groups
in socicty? Or is every interest-group in the community entitled to feel that it
has the right to control the schools for its own ends? Does accountability
imply that everybody, regardless of their qualifications and responsibility for®
the outcomes in~education, is allowed to pass judgment om the teacher’s
competence? Further, is it reasonable to ask teachers to be accountable to their
clients when teachers have been for so long rendered impotent by politicians,
school councils, administrators, and other external sources? The pointneeds to_
others(state, parents, pupils, churches, etc.) must be accountable.
Adeountable for whar? In Chapter 2, the Committee spells out the distinctive
jons of schools — ‘for. which no-other institution is specifically respon-
" (2.21) — which are the acquisition of knowledge and skills, initiation
int$ the cultural heritage, the valuing of rationality. an the broadening of
op o_rmnifics to respond to and participate in artistic endeavours (2.21). These
‘trhditional’, ‘special functions” should ‘extend ... to- acknowledge the

infportance of confident self-initiated learning and creative response’ (2.21).

These functions, by and largge, satisfy the criteria of education. Nowage would
: rash cnough to suggest that all these activities could be quantified or
casured behaviourally. Nor can all these activities be carried out in school

terely by instruction or training. Nor again is there insistente in Chapter 2

at teachers alone bé made accountable for what.the student learns: what
eems to be asked for is that programs be initiated to provide for activities
lesigned to achieve the special functions of the school. I wish to develop this.
oint a little further. . - : ' -
As we have seen, it would be unfair to hold teachers entirely responsible for
a student’s learning, because the reasons that could inhibit learning may stem

“from a source outside the school. What a teacher can and shiould primarily be

held responsible for is the provision of educational pragrams deemed to be
worthwhile. He should be made notably responsible for what he does, not
fixedly for what the student learns. When a teacher’s accountabilitf is séen in
this light, much of the frenzy goes out of the process of evaluating the teacher’s
contribution: worthwhile educational activities and outcomes® become the
important thing, snot, exclusively cxamination résults, systems approaches,.

_ achievement tests, behavioural objectives. However, it would be unwise, if
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.. not destructive of the whole, sk of education’ to tredt bdmwoural and
“ionshehavioural approaches as opposite poles on a continuum, for- they
complement one another. The tools'we use to evaluate must be appropriate to-
the tasks that confront us. As Carmel Leavey insists, 'the whole evaluation
procedure needs to match the richness and complexity of the wholc
educational situation.!? .

If we accept the argument that the major focus should be away from
activirict dLSlgn(.d to bnng about. specific behavioural changgs (while
zcogmz.ng at the same time that all teachers g«.nerally nced to do some

-aching for objectives), then o tvhat basis .can activities be justified -for
inclusion in the curriculum? The following value ¢iteria extracted from James
Raths’ work!s, thouglt not exhaustive, might suggest appropriate forms of
activitysa teacheg mightundertake: - -

All other things bejng »qual, one activity is more worthwhile than another
I if it permits children to mal informed choices in carrying out the aonvuvb

# . and to reflect on the congequences of their choices: .

2 if ic assigns to stud(.ntﬁ active roles in thc ]Larmug situation rntlltr than
7 passive ones; »
3 if it asks students to engage in mquxr) into 1duu apphcatlom of llltt“tC(llal

. ~ processes, Or current problems, cither personal or socials . .

4 1f jt involves children with rL.xlm Te..

.5 if complétion of the activity mn) "be acromphslnd succusfull) ‘1) chlldlul a

several different levels of ability: .

. 6 if it asks students to examibe.in a new setting an .idea, an wp]u.tlon

Jf an th”Lctual process. or a current problem which bas been p[t\‘lol sly

studiced: .

< Tifie rc_qulru studcnn to cxamine topics or issues that citizens in our society
* do not normally examine — and that are ty plcall\ ignored by the major
. communications media; . .

. 8 if it involves students and kacult) mtmbcrs in mk-ml,m;_, — a risk of

v

success or failure; . - .
. 9 if it requires studerits to re- write, rehearse, and polish their initial efforts; . . . 4 -
T 10 if it involves students in the apphcatlon and mastery of mumnbful rules. B
- standards. or disciplings; . . . A
+ ITif e gives students a chance to share thc pl:mmng the carr)lngl out of a plan,
- - or the Pesults of an activity with others; and s .
- L2 1f1t is relevant to the cxprc_sﬂ_d purposes of the students. .

As Raths ocplamz.d elsewhere, teachers, pargnts and students should be asked
to sharc in the development Bf alternative sets' of criteria of worthwhile
actjviigs, «other than the ones he presens.! 1t might be addcc} that ofgen’
parum are_bambcozled by’ spcc:alxst chatter over the technical aspects of
education, whereas, perhaps with some coaxing, they can be quite clear and
articylate abdut what they value in education. T suspect that, to some extent,
what is described?as “parental apathy’ in,the educational context is% form of
parcutal bewilderment, frustration and: withdrawal from tcchmmbdxscusuons
in Which they are not trained to participate. = -

In the inclusive sense of accountabiliry, tcachz.rs must find ways ‘o expldin’
- {2.19)  or to describe, expaund, mzke clear, in ferms mcamngful 0 non-
teachers, their relevant value criteria of the educational situation and the.

- "
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»
appropriate ttachmg programs Parents and other non-teachers in education

are likely to play a more meaningful and effective role in first helping to
formulate the value criteria of education and then in generally commenting on
and evaluating the appropnat«.m.ss of the programs designed by teachers to
promote those values, than in the more detailed and specialist assessment of the
programs. 1f the movement towards ‘more open patterns of control’ (5.6) is to
succeed, then school doors must bz unlocked, in more ways than one, to many
legitimately interested publics. . ‘ :

In summfary, while the more restricted sense of accountability ﬁr st seeks to

deterinine the operational objectives and then to design tests which can”
measure those objectives, the more inclusive sense first sceks to determine the
value criteria of worthwhile activities and then to decide appropriate
procedures by which measurable and non-mgasurablc compom.nts may bc
accounted. ‘

When is-one u(couutablc? The report’s comment, 1mp11c1t in Chapter 2, ig that

- people are accountable for activities 'when they are in a posmon to determine

what those are to ber the Committee believes that’

rui)nslbllu) will be mose effectively. discharged where the people entrusted wuh
making decisions are also the people rLsponslblL for carrying them out, \vlth an
obligation to justify them . . . (2.4).

This is quite different from thc sort of burcaucratic answuablht) dcmandcd of
school administrators in the report’s- cxphcxt statements in Chapter 13. Quite

* simply, if sve only carry out what somcone in higher authority-has decided,

we would not be accountable for that decision. And if for some reason we are
fotced to carry. out that externally imposed decision in certain ways snglﬁ«.d
to G, then the one in authority who ‘madd the decision is accountable for it,

while we aré answerable to him for carrying it out in the prescribed manner.

When the teacher frcdy enters the tcachcr—pupll relationship, he becomes
accountable for the aims, content and methods of his programs and shares some
x:uponslblllt) for the outcomes. If parents, pupils (2.4), and ‘other socializing
agencies’ (2.17) are to be jointly involved with teachers in some forms of |
cducational decision-making, then they must also be held accountablc and be

jointly held rcsponslblc for the outcomes.

SUMMARY AND RECOMMENDATIONS o

The themes dealt with.in this article were, firstly, that the notion one has of
educational 4ccountability is desived partly from one’s understanding of what
education means; and, secondly, that two senses of accountability may be

dlstmgunshcd — a restricted- sense which emphasizes the more rc:?flf

quantifiable, casily specifiable and clearly behavioural aspects of educagion;

~and a more inclusive and richer sense Wthh embraces both those cl«.m«.nts of

education which secure and those which clude the quantifiable. ‘

The, central arguments in this article .are, firstly, that the notion of
accountability in terms of burcaucratic answerability. of .educators, which is
explicitly projected by the report in Chapter 13, is too narrow to servé a
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&:onccpi of education that is complex and subtle; and secondly, that more, not
less, accountability of an ¢nriched kind, expressed’in implicit and muted tones
in Chiapter 2 of the report, is required in education. This enriched notion of
accountability is one that demands of all the agents of education (e:g., teachers,
pupils, parents, the state, churches, &tc.) that they provide for optimum
conditions for worthwhile learning to occur and that they be accountable to
one another for the provision of those conditions.

My recommendations then are, firstly, that the thrust offuturc concern over
nccountablllty should shift from bcmg only a bureaucratic check that fiscal
misappropriation has not occurréd’in educational spending, to include as well
a conctrn for research evaluation that seeks to gauge the effectiveness of the
professional educators’ aims and programs to provide optimum: conditions for

_ worthwhile learning to occur; secondly, that attempts be made to provide
some .appropriate institutional framework within which all the agents of

education are encouraged to-accept their responsibilities for the formulation of
the value griteria of educational goals; and, thirdly, that attempts be made to-

- develop structures through which all the agents of education accept and fulfil

their respective accountabilities to one another, with Tespect to the provxsxon
-ofoptlmum conditions for worthwhile learning to occur.

_ F'cannot see such a shift of thinking about accountability occurrmg until the
many publi¢s-with an interest and a desire to participaté in educational
decision-making first come together in serious dialogue; it cannot be achieved

by fiat. - s
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INTRODUCTION. _ | )
Since. the Report of the Interim Committee of the Australian Schools
Commission, referred to subsequently as the Karmel report after its chairman,
-Emeritus Professor P. H. Karinel. is available to the public, no/attempt is made
here to set-out in any detail the varions grants recommended.’ The discussion
"in this chapter concentrates rather, in the brief space available, on some of the
report’s major implications from a macro-cconomic perspective.? Suffice it ro
say, however, that the phrase ‘educational renewal” may well both raise and
 reflect unrealistic_expectations about what the Karmel programs can be
. " expected to achieve. Despite the shift they represent towards gréater federal
involvement in primary and secondary education, and the increased emphasis
they lay on a ‘needs criterion when allocating funds between schools or
school systems, thé Karmel recommeridations are essentially ‘more of the same”
for Australian education rather than a radically new departure. = - ¢
The tests applied here to the Karmel programs are essentially the traditional
trinity of the economist’s pantheon;,efficiency, equity and stabilization policy
effects. The efficiency test is concerned with achieving maximum output from
%--givcn—inputs7(9r*conversclyrwith—a'chicving’a‘givcwoutphruséng»a minimum-<——
of inputs). The equity criterion is concerned with whether those in similar
circumstances are - similarly treated, and whether those in dissimilar
circumstances are treated dissimilarly — and appropriately, which in the case.
of tHe Karmel programs clearly incorporates. a movement towards more

.. substantial assistance for those with greater ‘needs’.” The difficultics of

” rendering this latter part of the criterion sufficiently precise for perational use
arc not to be underrated, neither are the difficulties of reconciling it
satisfactorily with'the other criteria. Although these problems are not pursued
further here, they need to be borné in mind throughout this chapter.® The
third test is the-contribution of the Karmel programs to stabilization policy,
which’in the circumstances of 1974 (the only year in which the prograins
have so far operated) means essentially their relationship to intlation.} It is

.+ frequently possible when discussing a particular prograrfi, whether in the .
public or the private sector, tacitly to ignore its (relatively minor) effects on:
overall stabilization policy. It is not a satisfactory approach*when discussing .

. " the Karmel programs, partly because of their magnitude, partly because they
directly contributed to exacerbating wage increases and the particularly - ,
serious pressure on resources in the building industry, partly because of the’
seriousness of the' current inflationary, pressures and their links with these
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educational initi:m;;ys (among others) “and partly because the Federal
d

Govermnent in its get of September 1974 argued that, rather than take
the unpopular mieasures which were uigently required to slow the rate of
growth of prices, it prefetred to press on with its prograrit of social reforms of
which the Karinel programs were a major component. This is not, of course,
to arguc that inflation was caused by the Karinel programs — that would be

‘nonsense — but merely that since they had some cffect in exacerbating

inflation, any macro-cconotuic assessment of their impact-which did not take it
into accouiit would be incomplete, -

The chapter is divided into seven parts of which this introduction is the first.
The second section discusses some aspects of the real cost of implementing ths
Karmel recommendations, the' third section the relationship between ‘inflation
and the extra grants for cducation, the fourth section some effects on federal-

_ state relations in Australia, the fifth section some aspects of the Karmel
- programs in relation to the ta¥ systemn and the sixth section some effects on the |

use of labour; especially highly skilled labour, in the Australian cconomy. In
the final section of the chapter, the Karmel programs are discussed more
generally jn relation. to the thriefold criteria of cfficiency, cqmty and
contribution to stabilization policy.

Two otlier preliminary points should be madc Firstly, on many matters
relevant to the topics discussed here, the full story was not known* when the
chapter was being prcparcd5 Although based on the best information
available then, cither in published documents or from private discussion, the
conclusions reached here should be regarded as_tentative pending a longer
period of  operation for the Karmel programs and fuller information about

their implementation and effects. Secondly, the chapter largely concentrates *
+, on difficulties and problems associated with the Karmel recommendations,
This is a conscious decision, rcﬂ;ctmg the conviction that it is in these arcas

that discussion can be most fruitful. However, it might lead the unwary reader

"to believe that the author was, on balance, substantmlly critical of the overall

program. This is not so: the vision and energy of Professor Karmel and his

- Committee have laid the basis for substantial improvements in Australlan

schools. What is crucml now is that the best use be made of this great

_opportunity. -

THE REAL COST OF THE KARMEL COMMITTEE’S
RECOMMENDATIONS :

Thé Interim Committee recommended grants of some $660 million for the
two calendar years beginning in January 1974. However, ouly some seven-
tenths of this represented additional dssistafice, because a variety of previously
existing schemes of commonwealth aid to education were incorporated in the

" total program. Some $461 mllllon =ias recommended for government schools,
sone $179 million for. non-govermnent schools and some $20 million for
programs which were not specifically allocated between the sectors.® Most of

. the funds were provided for general assistance with recurrent or ‘capital

144 : .
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ex penses (3309 million and $196 million respectively), although ‘the vcry
substantial sum of $155 million was allocated to a variety of particular
programs.” In August 1974, supplementiry funds were réquested by the

Schools Commission for both capital and récurrent expenditures.® The money

cost of, the*program being administered by the Schools Commission is thus
very substantial. On the other hand, the programs might have important
resource-creating effects, while the ingreased expenditure will be partially
offset by large rises in receipts (for exainple, through taxation on the
additional income and expenditure).

Furthermare, the political constraints are such that the money must be spent,
at least by the end of 1975, but prc{crably at approximately the rate at which

- the Federal Government makes it available to State Governments, Catholic

" to justify their use of additional pablic money -or to demonstrate how it is -

education authorities’.and individual schools. The State Governments, for -
example, have frequently argued during the postwar period that the' funds
they receive from the Commonwealth together with the revenues they can
raise themselves are inadequate to properly fund the important responsibilitics
with which thcy are vested under the Constitution, and among which
education is particularly important, both politically and economically. The
difficulties of spending the additional funds efficiently are exacerbated®by the
specific purposes for which much of the money miust be spent, the shortage of
competent and experienced administrators, by the very rapld rate of growth of
expenditure and the complexities of integrated planning in largc ¢éducational
systems — especially if the use of outside consultants, architects, builders, etc:
is in practlca dlscouragtd A more fundamental obstacle to optimal resqurce
allocation in cducation is inadequate knqwledge of the relationships between
inputs and outputs. Furthermore, cducation is a means whereby: more’
fundamental social goals are pursued rather than an end in itself, yet the
Commonwealth Government has little constitutional power over cduc:mon in
the. States, and its financial influence only provldt.s ah uncertain means of
achieving its educational purposes (and hence its more basic social goals). In
the circumstances, considerable waste is almost inevitable.

The rcal cost of a particular economic activity is the other opportunities
which are fo:«.gonc in order to undertake it, whethet other programs
elsewhere in ediication, elsewhere in the public sector or in the private séctor.
The massive funds being made available for education are mvo]vmg sacrifices
elsewhere, yet many of those in Australian education do not perceive the need

enabling theém to pursue social goals more adequately. There is a real danger
that the multiplying examples of conspicuons waste and the absence of many
instances of obviously improved results could damage the public commitment

. to More .generous fundmg for cducation (as has already happened in’ some

overseas countries). Obtaining value for money would be much more likely if
the gxowth rate of expenditure was lowered. This would require the rate of

increase to be maintained over a longer p(.nod if given real targus are to be

THE MACRO-ECONOMICS O EDUTATIONAL RENEWAL
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achieved, -but i€ could — as the next section emphasizes — render the

achievement of those real targets more likely.

THE RELATIONSHIPS BETWEEN INFLATION AND THE

A

The Federal Govérnment is responsible for,“macro~'cconomic'managcmcnt, and
the implementation of the Karmel programs from carly 1974 coineided with
the.worst bout of sustained inflation that Austfalia has suffered in over 20
years. The fundamental causes of inflation are a matter of contention among
economists and this is'not the’ placg to explore this fascinating question in
detail. Suffice it to say that major social changes involving rapid growth in
govcrn‘x'ncnt cxpcnd’lmrc over a short perioa are almost certdin to contribute
to inflationary pressures in a fully employed economy given the circumstances
of the early 1970s, that the ‘ddditional taxation required to finance such

" programns temds to" exacerbate pressures iﬁ‘firg)or and -product markets which_

contribute to inflation {as well as giving the Government a vested interest in
the revenue consc'qucnccs of continuing iﬁﬂa_tion), that these additions to
inflationary pressure are likely to be.  significantly «more - scrieus if the
Government is committed at the same time’ to other major initiatives in’ the

public: sector - (whether in  health services, social welfare "or urban .-

imprpvcxﬁcnt), but that it is-a wild overstatement to claim that, of themselves,

‘the additional. grants for éducation are more than a contributing factor to ~

inflation in Australia. . : R
The rapid growth of costs and prices is reducing substantially the expansion

in real educational services which can be achieved from the financial outlays

allocated by Parliament. Inflation renders more serious any tendency for

~ spending from the additional grants to be delayed, but very rapid growth of

expenditure on education raises its own problems (as the previous section of
this chapter emphasized). It should also be borne in"mind that, large though
the funds appropriated as a result of the Karmel recommendations are, they.
still represent only a minority of the expenditure on Australian schools —
éven for those schools which are organized and financed by governinents: Yet
inflation tends to reduce the real value of all the resources represented by
particular money outlaysz}whc_thcr they are expenditures by State Education

Departments, Catholic “education authorities, or individual schools and

parents, not just the additional funds provided by the Australian Government.

Educators may feel there is an obvious solution to these problems,i.c., that
as the Schools Commission recommended to the Australian Government in -
August 1974, the Government should agree to ‘accept the principle. of
supplementary Schools Commission programs to maintain the purchasing
power of grants legislated by the Parliament from time to time".!® As
mentioned in the previous paragraph, this is only 2 “partial answer, since
Schools Commission grants only rz;(rcscnt a minority of the funds available to
Australian schools. Supplemenfation of only this assistance to . State
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Governments is quite inadequate to'enable them to maintain the real value of.
the resources they provide for primary and secondary ceducation if inflation
continues at the rate how anticipated. Indeed, the effects of inflation tend to be
particularly scrious for labour intensive industries, since the raterof growth of
wages and salaries is even faster than the present rate of growth of prices in
Australia — and education is a laboukintensive industry par excellence. Yet there
is a still more fifndamental. problem from the viewpoint of macro-cconomic

. management. While the suppl_cmentanon of grants to maintain their real value

is obviously desirable fro int of view of those in each program secking

. supplementation; supplcmentatlon of all such programs will merely intensify

the inflationary situation. In theory, .this could be largely avoided by

o
supplementing only the education grants, but in practice it seems hard to argue

a strong casc why supplemientation should occur for education, but not, for

“other activities such as law and order, roads, health services or social welfare.

There is also a problem of incentives, since the knowledge that any increases in.
cost can be virtually automaucally rccouped through grant supplementation is,
likely to accelerate cost increases. ,

¢Salaries and associated expenses (especially tLSChC[’S salams) and bulldmg
works account for the bulk of recurrent and capital expenditure respectively
in both primary and sccondary ‘education. In_both 'these arcas, the
implementation of the Karmel programs has tended to strengthen inflationary
pressures. The negotiations over salaries and conditions for téachers in|
government schools’ (the largest group of teachers), which have substantial *
flow-on implications for teachers employed in non-government schools, are
generally conducted at state level and the Schools Commission is not a party to
the negotiations.!! Yet the additional federal funds for ‘education are providing
educational authorities with greater room for financial concessions. Although ..
complete data on movements in the salarics of teachers and other comparable

categories of highly skilled*labour are not yet available, it seems probable that -

one result of the Karmel funds has been to accelerate! thc rate of growth of -
teachefs’ salaties.’? Not only is this an important contributory factor to___
inflation in itself, but it is likely to have flow-on imiplications clsewhere given
the traditional methods of wage and salary detefmination used in Australia, the
size of the tcachmg workforce and its particular importance for relativities in
state public services (and perhaps for women, top). In its cditorial on the
chcral Budget. the Melbourne Age said that most Victorians ‘would welcome
‘more positive indications that the enormous outlay is-enhancing the quallty of
education and not mainly the prosperity of the teaching profession’.' These
were strong words, especially coming from a newspaper which has in general
been well-informed on educational affairs and a strong. supportcr of thc
Federal Government's educatiopal initiatives,

So far as the capital program is concetned, it has added to the strains on the
construction industry, which in carly 1974 was already overextended. The
result was to strengthen demand relative to.supply, to raise the rate of growth
of prices and to lower both the quality of educational building and the terms

S,
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on which it could be carried out. Howcvu. w1th the sharply uducad rate of -
growth in the money supply, the tightening of credit, the fall in business

_ expectations and the rise in interest rates, the pressure on the’ bu:ldmg industry

has been casing miarkedly duging 1974. The full decline in activity has
probably not yet emerged, but scope is beginning to appear for substantial
shifts of resources from' the privare to the public sector. This could be to the

" advantage of educational capital programs, s which are a major comporent of

the Karinel rccommcnd:mons

Difficultiesshowever, are still likely to occur in using State Departments of
Public Works for a rapid expansion of educational construction, or in

. obtaining non-government builders experienced in educational construction in

adequate numbers, while the Federal Government still 'scems liable to
overestimate the speed with which resources can be shifted between-different

- uses. Better value for money would almost certainly be obtained if the shift of

financial resources into educational construction occurred more slowly —
and, in order to achieve similar real targets, it would then need to continue for
a longer period. These' changes would have the further advantage of

'contnbutmg to less fluctuating demands on the building industry and hence of

casing the task of macro-cconomig manag«.m«.nt for a significant part of the
cconomy. . .

FEDERALSTATERELKHONSANDTHEKARMEL -

PROGRAMS

The present structure of the Australian Fedcration causes major problems for
the satisfactory. 1mpl<.m<.ntatlon of programs such as those recommended in the

“Karinel report.- There is a serious imbalance béetween the revenue sources and

the expenditure functions of the different levels of government. Education is

the largest single- cxpcndlturc responsibility of the State Governments, and

consequently any major shifts in federal-state relationships in education have
substantial 1mp11cat.ons for the structure of the Australian Commonwealth. It
is the opinion of the writér that some functions such as overall fundmg
strategic planning, and redress of regional inequalities are those with which

“the Schools Commission should be primarily concerned, while the details of

cducational administration require less centralized control. The Schools
Commission should not become too heavily involved in the admin-.
1str1t1v<. regulation of educational details.

Dunng 1974, the Schools Commission has displayed an amblvalult nmtudc'
to those with whom it will have to co-operate if the possibilities for
educational renewal are to” be reafized in Australia. An obvious example
concerns: its relationships  with non-goﬁcrnmcnt schools;, since there is
considerable fear that the Commission could become another Department of
Education for non-government schools, there is a“widespread realization that

at least some of its members are opposed in principle to the existence of private

schools, and a member of the Commission, Mrs Joan Kirner, is one of the
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-plaiftiffs in.a court case designed.to test whether the Australian Government.

has constitutional power to provide funds for non-govunmcnt (especially
religious) schools. - - -

. Another basic question rcvolv«.s around thc respect to bc paid 6 the
sovereignty of the components ofa federal state, Of the Australian States, all
but two have non-Labor governments who tend to view any Federal Labor
Government with suspicion and whose suspicions are currently further fuelled
by the realization that at least some members of the Federal Cabinet and

Caucus are opposed, in principle, to the continued existence of State

Governments holding their present powers. Yet if the bcst”long-term results

are to be achieved in the sohools, genuine co-operation between State
- Governments and the Schools Commission is essential. A pre-conditjon of this
from the viewpoint of the States, it should hardly be necessary to emphasize, is
that. their constitutional rights and their ability to determine their own
 priorities are “clearly acknowledgcd Financial assistance and other' co-
yperative ventures are ‘different in spirit (and are likély to be different in

result) from attempts to take over state functions or to dictate lines, of policy

agaipst local preferences when constitutional power lies locally.
Tha _determination of priorities raises major difficulties :in most States,
E especially for those expenditure arcas where responsibility and initiative are
not wholly confired to one level of government. The Karmel recommen-

dations restricted state priorities, in the sense that the resources were to be -

additonal to'those already provided and were to be spcaﬁcally for education,’

but the bulk ‘of the funds were for gencral recurrent or general capltal
purposes, free of\detailed restrictions. They ‘combined this with a number of

less substantial but\more specific. programs in areas where: they-perceived.a-- -

' spccxal priority and pamcular national concern. However, the question of
Jnaintenance of Lffot( b\hStatcs (and other schools and school systcms) is far
from clarified; indeed
parties could fundamenta;]l endanger that fragile co-operation which is 50
«essential for the success of t{u whale endeavour. There are also major incon-
sistencies in uriderlying assum\puons and serious practical problems inherent in

\ the prevailing~arrangements Whercby a general agency with interest in

regional equalization (the Grants\Commxssxon) matches overall needsy efforts
and resources between claimant and standard States but pr]lCltly teaves each
~  State free to detennine its own expenditure (and revenue) priorities, while at

ere is a danger, that precipitate 4ction by ary of thc :

K

the same time another commonwealth agency concertied with a specific -

thOUgh important area of state responsxblllty is attempting to equalize resource

use i its own area of special interest. The'two approaches are not compatible

g\ and 1hcy are leading to contradictory flows of resources. For example, the
v Grants Commission has been providing additional (unticd) grants to the
claimant States felative to the -standard Statey of New South’ Wales and
Victoria, while at the same time the Schools Commission, another aim of the
Comimonwealth Government, is bewailing the cor}d\mon of inner cfty schools

in Sydm.y and Melbourne and recommcndmg (tied) grants to help remedy
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what they sce as a deplorable state of affairs. Even within the commonwealth '

_bureaucracy itself, .machinery for determining educational priorities is

¢ inadequate, requiring development of a stronger co-ordinating role for the

' Department or a consolidation of the Commissions. The .complex results of

these unsatisfactory arrangements for the national determination of priorities

in public expenditure in general, and education in particular, are compounded

by differing priorities between States and the varying relationships between

State and Commonwealth, The result is that neither efficiency nor equity is
necessarily pursued-either rationally or consistently.

v

THE KARMEL PROCRAMS AND THE TAXATION SYSTEM

In general, the Karmel rééo:t‘ made little.attermps to integrate more closely the
system of educational finance with the gencral taxation structure, although it
might be. argued that its substantial expenditure recommendations imply a
higher tax burden than would otherwise have existed, or. the sacrifice of some
other public goods or services, or some combination of the two. The
implications of the higher tax burden are difficult enough to estimate, but the
. real costs (and benefits) of foregoing alternative public goods or services are
_even harder to evaluate. In principle, however, it seems likely that substantial
improveinents could be made to equity in education by a closer meshing of the
taxation systen1 with the methods of providing and financing education, -

The Karmel Committec examgned the provision of education through the
funding of schools and school systems. Yet the needs of children should be the
touchstone “of educational policy rather than the needs of educational”
institutions or Systems. Individuals' differ widely within school “systems and .
even’ within jndividual schools. To speak of rich schools rather than schools -
attended by childrep whose parents are wealthy is a fundamental error with
far-reaching implications. hl\'fact,'g‘ovcrnx_nent schools, Catholic. schools and
other'independent schools do not generally cater exclusively for the richor the .
poor, but for pupils whose parents vary widely in income, wealth and taste for
education, o : '

There dte dangers in using a nceds criterion to differentiate institutions
rather than individual pupils or their parents — and some of the unfortunate.
effects could be exacerbated by inflation. For example, the great majority of
Australian school children attend government schools, but in general (despite

“some- exceptions’ suchas the disadvantaged-schools program) the additional
funds will not necessarily bias provision more heavily in accordance with a

~ needs criterion. It is far from clear that for the majority of schools or school
* hildren inequalities .are being reduced: they could even be increasing.
Similar conclusions apply to the non-government schools. The lower grants
_per pupil to schools which the Interim Committee classified more highly in’
terms of resource use do not differentiate between pupils who are from poor/.

or wealthy homes. The long-run result will be t& make such schools more
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exclusive in social and economic terms, which Was'surcly not the intention o
the Interim Committee or the Labor Government. Furthermore, the adoptio
_of resource use as thc criterion for graduated gov«.rnm«.nt assmancc thou :

rcwardmb thosg who provxdcd lezst themselves and p«.nallzmn those i
provided more. The recommendations of the Interim Committee are’

leading to dissimilar treatment of .individuals whose parents are in an,
equivalent socio-cconomic . situation but who favour a different type of
. ¢ducation, say Catholic rather than secular. The actual policy glso appears ta’
be mcdnsxs‘tcnt with the Interim, Commxtt«.c s stated prcﬂ.rcncc for grcat(r
diversity in Australian education. : R

In short, the failure to integrate the taxation system more effectively/ with
the provision and finance of education, coupled with the decision to uémim
the needs of schools and school systems rather than of individual pu;gxls and
parents is leading to inequities within'the government sector, inequities within
the nof-government sector and inequities between them. Individuals in similar
circumstances are not being trgaten# similarly, individuals inY dissimilar
" circumstances are being treatcd similarly and both of these situations are
mcquntab]c o . . .

Four other points ‘are made briefly. Firstly, although education can provide

" a means for individual advancement, the redress of educational cqualmes in .

itself is unlikely to result in any radical restructuring of the pattern of income,
wealth, prestige and power inAustralia. To the extent that the Federal
Govetnment sees the Karmel program as a;potent means to transform’ society,
it will almost certainly be dnsappomted Edusation is too weak a tool to
»accomplish this task alone. Sccondly, to the extent that the’ additional
educational benefits are disproportionately concentrated on the dlsadvamaged
members of socicty, they may tend to reducg slightly the dispersion in carned
incomes (by relatively raising the lower end of the distribution) and this could
have implications for the incidence of the tax stricture. Thirdly, to the extent
that the actual incidence of the Australian tax system is largely proportional te
income, as some submissions to the Asprey Comumnittee suggest, and if the
benefits from the educational services provided through the additional funds
are distributed among pupils approximately in proportion to their previous

Cdistribution. then the overall distribution of costs relative to benefits will not

“be substantially affected by ‘the implementation of the "Karmel
recommendations. The available information is inadequate to support definite
conclusions, but if this approximation is close to the truth, the ‘needs’ criterion
_may be more rhetoric than substance. Finally, the Budgct decision to cut the
deduction for education cxpcnscs allowable for income tax purposes from
$400 to $]50 will improve\ equity among some taxpayers (since the
deduction was more valuable to-those with a higher taxable income), but
‘may reduce it when comparing other groups (for example, those with children
in government rather than in non-government schools).

R Y
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EFFECTS'ON MANPOWER SUPPLY AND DEMANDS%
Primary :md sccondary cducatlon in Australia is a labour-mtcnswa lxdustry ‘
~ The additional finandial resources for schoolmg are tending to be largcky used
e for_payments to labour, albeit to highly skilled labour.sThe Karmel pro%rams e
" ard “having, or ate likely: %o have, some important influegees on the | bour : :
market, on the relative demands for and supplies of par(igular caugorlc of

highly educated labour. In this section, five aspects are cmphasucd 1

Flrstly there 'was the nnpctus given to labour market certification through BN
_ educatian. The expansion of the number of teachers implies expansion in ar
arca of the labour market where competence dn achieving patticular goals is
 difficult to” demonstrate and  certification through formal  cducational
_achievements (or expetience) has become the recognized route to more senior
and more l:ughly paid positions. Coupled with this is the relatively rigid
hicrachical pattern of organization which appears to be built into the structure -
of yhost Education Departments in Australia. Not only may, the expansion of
e area-where these attitudes are so strong be held to be undesirable in itself,
but it could be argued to be inappropriate for the world of tomorrow iri
\Vthh co-operation, flexibility and openness are likely to become more highly
“valued traits ~— and doubly iuappropriate for cducational activities which are
- essentially concerned with thc preparation for. tomorrow of the children of \
today. ! . . :
Secondly, the implementation of the Karmel programs is likely to produce \
‘thanges in the labour market because of theirinfluence on relative salaries and . 5
" conditions.! One example which has alrcady been cmphasxud coucerns the '
" increased \Qlllmgncss to allow a more rapid i improvement in teachcrs salaries
- and-condifions than would otherwise have occurred. It is also not impossible _
that the Karmel funds might cnable changes to be-made in the career structure -
~of>teachers” earnings.'S This could have Slgnlﬁcant effects: for example; in '
.+ reducing wastage from the tcachmg profession, in expanding the intake of -
,matuu entrants to teaching, or in rendermg educational admlmstranon less of
a closed shop. . . -

[ Thirdly, the Karmel programs could result in a shift i in the relative labour

" market positions of men and women. Teaching has become increasingly

. dominated by women in the post-war period, although less so at sccondary
than at primary level'and much kess so for more senior administrative positions
than’in the classroom. Thus; improving the financial position for school staff
will tend to benefit womm disproportiomately ~— although thc exact results
depend substantially on a variety of other decisions largcly)mdc by men in
key administrative positions. Furthermore, if many of thest teachers would -
have had little choice than to wosk in primary or secondary. education (and
were happy to do so rather than not to work) then the increase in their salaries
and conditions is substantially analogous-to monopoly rent ind incfficient in
- the sense that a similar bundlc ofgoods and scrvices could have been achuvedv '

at 10w<.r cost. 16
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*Fourthly, there is likely to be.an increase in the national influence on wage

ﬁx\"atior'l. The major negotiations on teachers’ salaries and conditions now
océur for State-employed teachers at state level. However, the increasing
federal interest in the outcomes of schooling, the importance of teachers in the
education process and their dominating influence on recurrent costs are likely
to lcad to growing Australian Government concern with the escalating cost of

teachers. The inter-State leap-frogging of wage claims and the effect of

increased federal grants on the bargaining backbone of State Governments
seem likely to cause the Schools Commission to. bécome more intimately
involved in the process of wage determination for staff in schools. One
possibility would be the calculation of national fpacher salary scales to which -
recomnmended grants could be related, any excess to be borne by the particular
school or school -system involved. The pressures to move in this direction
would tend to be intensified if the Commission decided, in the light of
inflation and other factors, to relate future financial assistance for non-
government schools to the costs of education in government schools.”

Finally, the implementation of the Karmel programs has coincided with the
Federal Government’s assumption of the full financial, responsibility for
tertiary-education throughout Australia. This has resulted in a major shift in
the relative interests of State and Commonwealth, of which the situation with
respect to teachers’ colleges is of particular. interest here. Prior to July 1973,
the single-purposc government teachers” colleges were almost wholly financed
by State Governments, for the last. six months of 1973 they were jointly
funded by the Federal and State Governments according to the formulae then
ruling for CAEs and universities, while from January 1974, they, have béen

wholly financed by the Commonwealth. :

The previous interest of the Sates was to ‘secure an adequate balance
between the provision of teachers (the bulk of additional staff came straight
from tertiary institutions) and the demand for them in the schools. In 1974,
however, their interest in the cost of supplying teachers is sharply reduced:~
their predominant concern now ‘is with the total supply of teachers and in
obtaining ‘a fair share’ for their-own State. The resiilt of these changing
pressures in higher education in general, and in the preparation of teachers in
particular, is not yet clear. What is’ obvious is, the changed situation, the

“greater role for the commonwealth authorities, the ¢nhanced nced for co-

operation (whether within \the federal bureaucraty “or between the -
Commonwealth and the States), and the effects which could -occur in the
relative supplies and demands o different categories of highly skilled labour.
Although very little discussed, the Karmel programs could have significant
implications for the Australian labour market. ‘

CONCLUSIONS

There are four main conclusions. Firstly, ‘the apparent cost may be an over-

statement, -since” the program could have resource creating effects. For
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example, if cducation results in higher output or if the reduction of
educational inequalities causes significant additional productive capacities to
be liberated, the net cost may be significantly lower than it appears initially.
Looking at the programs from another perspective, it is clear that inflation is
reducing the intended increase in real resources for education, while much of
the additional outlay on education is returned to the exchequer (e.g., higher
salaries for teachets resulting in significantly higher tax revenues, and sxmxlarly '
for the Budget's reduction in the allowable deduction for education

, expenses). Nevertheless; on plausible assumptions it appears that the Karmel
. prograins involve very substantial additional federal expenditurc on schoolmg
and a slgmﬁcant (though smaller) increase in the real resources dcvotcd to
‘education. ’

Secondly, in “terms of efficiency, the 1mplcm¢.ntatlon of th(. Karmel
recommendations leaves much to be desired. There is a lack of clear goals and
a frequent lack of common purpose or co-operation in pursuing them.
Furtheninore, there is a basic lack -of knowlv.dgv~ about the relationships

* betweeninputs and: ‘outputs in v.ducauon. In practical terms, the ratejof growth

_grants.'” “The lntv.nm Committee chosé to base its fi
" schools andischool systems, rather than én individual pupils or pa ents, and this

in expenditure is-proving too rapid for the established systems/ to handle
cffectively. There is a particular shortage of experienced admlmstrators with
co- operatxvc\attltudcs There is a real danger that the multiplying cxamp]cs of ..
educational wiste-will endanger that public support on whx (1 additional .
finance for education must be biased-in the long term.

‘l‘hlrdly, in terms of stabilization policy, the Karmel programs havv. tended
to exacerbate inflationary pressures while inflation has, in turn, undermined
the pOSSlbl]lty of achieving the intended objectives. In particular, the Karmel
programs have tended to raise the rate of growth of teachers™ salaries and o
incredse the pressure on resources in the building industry. chcrthclcss, these
educational initiatives have been o more than a factor contnbutmg to

'mﬂ:mon in Australia: tllc) are Very far from being its major — let alone its

sole -——\ccausv~ The excessive rate of igrowth of !prv.ndlturv~ has complicated
stabilization policy, Just as it has contributed to inefficiency. Note that the. sJual
objectives ‘of maintaining the real value of cducatlon grants and. n.ducmg
inflation may not'Be wholly consistent.

Fourthly, the strongest justification of the Karm il programs probably ]lCS in
their cquity aspécts. Equity can .be viewed from man perspectives. The

allocations between schools and school, systems largely reflect broad social

value _]udgrmnts The Karmel programs attempt 'to raise resource use in

government schools closer to that.in the more fortunatg non-government
schools. They also attempt to apply d needs criterion\in the non- governmnent
sector, but much less so for government-schools whert despite some attempts
to. reduce inequalities (for example, through the \disadvantagéd schools
program)\thc bulk of the funds are for general recurrdnt and gerieral capital
ding procedures on

has causv.d subctannal incquities between individuals and ina :.quatv. links—

A
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N

betwgen the tax. structure and the additional. grants for education. The

allocation of grants between States was only approximate, was based on
attempts to cqualize “between Statds and is inconsistent with Grants
Cotnmission procedures both in thcory}”and in practice. If the benefits from the
additional resources are roughly propégrtional to the previous distribution'® -
and if the costs of providing these resources are approximately proportional to
income (as evidence to the Asprey Committee suggests) then — in aggregate
terms — the' programs are probably causing little reduction in educational
inequalitics. Equity can also be considered from the viewpoint of educational
producers and consumers respectively. So far, at least, the main benefits from
the implementation of the Karmel recommendations appear to have accrued to
politicians, teachers and educational administrators rather than to the children
in schools whom the systein is presumably primarily intended to serve. '

Overall, the programs appear to have slightly compounded the difficulties
of cconomic management, to be open to more serious objections on efficiency
grounds and to have both advantages and disadvantages in terms of cquity.
Even if there are net equity advantages, it is far from obvious that they are
sufficient to justify expenditure of $350-$400 million per annum in terms of
the alternatives foregone. : o

Notes

1 Seq Australia. (1973). Schools in Australia. Report of the Interim Commitree for the Australian
Schools Commission, (Chairman, P. Karmel). Canberra: AGPS. o

2 For a recentt systematic exposition of the financial aspects of the Karmel programs see P, Segall
and R. T. Fitzgerald. *Finance for Education in Australia: An Analysis’. Quarterly Review of
Australian Education, 6 (4). . S -

4 For some further discussion sce Chapter 1 by l’ro‘fc.\:up(_:rittcndcn, Chapter 10 by Brother

Mortensen, i this volume. .

. . - - . . N .
-4 An interesting feature of the programsis their very low import content. S

\:') During late October 1974. \
6 Sce Australia. (1973). op. cit: 142 . R
¥ $50m. for disadvantaged schook, $45m. for libraries, $44n1. for special education. $ 10m. for

\ teacher development and $6m. for special projeces. _

8, $64.4 7. for recurrent expenditure and unquantitied assistance for capital grants based on the

\principle of sirpplementation to maintain the purchasing powtr of grants previowly legislated

py Pacliament. See  Ausralia Schools Commission. (1974). ‘Supplementary  Funds  for
Drogrammes Administered by the Schools Commissou: Report 10 the Minister. Canberra, Mimeo.

The only period in \\'hic(\’ prices rose at 2 similar rate since 1945 was during the Korcan War
in the carly 19505 and even then it might be argued that the inflationary problems were less
intractable than now. : . T

10 Adstralia. Schools Commission. (1974). op. cit.i'5, recommendation (a).

11 Thd ACT and Northern Territory are relatively minor exceptions to this generalization.

Ei.\ acceleration of teachier salaries
was not coincidental, given the significant suppost Labor has received from the teachen
unions, ‘ .

13 The Age, 26 September 1974, Editorial. p. 9. .

{4 Three more general points should be borne in mind: that, when the Labor:Govermnent took
office in'December 1972, there was a small though declining volume of unused resources in
the Awtralian economy. but when the Karmel programs began. to beimplemented in carly
1974 the macro-cconomic problems were of restraining inflation rather than of stimulating
demand: thit the Labor Government was committed to major programs in other arcas-as wch
av in education. for example in health, vocial welfare and urban attairs, and that, in practice, it

tended to be ‘committed to their speedy implementation: -and “that there was a particular - - °
¢ o } ' :

(&1}

\\ | R T | “ID )

o



C.SELBYSMITH =~ ~

- reduce them.

O

ERIC

Aruitoxt provided by Eic:

shortage of sufficiently competent experienced administrators to manage the substantial
changes envisaged for education without incfficiency orinequity. :

For a discussion of the structure of carnings in teaching sce C. Selby Smith. (1973). ‘An
Economic Approach to Teacher Loss and Retention’, Australian Journal of Education, 17 (2):

142-152, ° . :

Or a larger bundle could have been purchased at the same cost.  «

Note that sume funds {e.g. for special projects) are likely to increase inequalities rather than

As may well be' the case in government schools (especially if the relatively minor

disadvantaged schools rrogram is neglected). Unfortunately the use made of general Karmel

grants is not clear for all States. :
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10. Finance for Independent Schooling

K. G. Mortensen* ‘ i

Background

In the 19505 and early 1960s, revenue-sources in a hon'-govemment school -
included fétes, raffles, beer-bottle and paper drives, finance from fees and from
State Junior Government scholarships, won after fierce preparation. There was
no other governmenf“funding. Then came December 1 1963, a gala day.
Capital grants for science building and facilities were irtroduced, making final
parity with high quality secondary schools, at least in science laboratories, at
last possible.’ Again, in 1967, the Victorian Government made- per pupil

-grants; the Federal Government followed in 1969. These grants increased

over the years, enabling non-government schools to hold fees reasonably

 steady and, even, to improve working conditioris.

On ‘12 December 1972, the Australian Labor Government, to secure
*equality of cpportunity’ in education for. all_children, set up an Interim
Committee of a proposed Australian Schools.Gommission. This committee,
meeting under Professor P. Karmel as chairman, was to identify need and
fecommend_allocation of federal money in certain defined categories “of
assistance, o o ~ T

The Report of this Committee was greeted with enthusiasm by the,
Universities, state school organizations (teachers and parents), and the media.’
The non-Catholic independent school - community and many Catholic
clements viewed the findings with a combination of praise, distrust and protest
— praisc for measures that cared fogr the disadvantaged and handicapped;
protest and distrust that the Committee had rejected the principle of basic per
pupil grants and that it had adopted a basis for assessing needs which did not
consider ‘the plight of parents’.! The criteria for available recurrent resources
also happened to divide Victorian secondary schools in such a way that
practically all in Categories A to D were non-Catholic; all in Categories F to

-

The reaction of the Catholic community was confused, The response of the
hierarchy was concerned, but restrained. The Catholic Education Offices .
considered that equitable funding was being approached. The executives of
religious congregations took the grants without comment or with expressions '
of gratitude, but some teaching religious disapproved of variou§'assuniptions
determining the Karmel recommendatipns. Religious who were members of
the Headmasters Conference or the National Council of lndé\pendem Schools

*The author is grateful to Mrs Margaret C. Garrland for her generous assistance; also, to his
colleague Mr K.W. Gould for helpful discussion. o
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K. G. MORTENSEN : o . .

~

stood firm with these organizations. Their non-Catholic cslleagues showed,
patience, tact and discretion in dealing with domestic*Catholic issues' which.
were, however, related to the ‘good of the whole non-government school
community. R

It has been claimed that one great effect of the Karmiel report was to destroy
the unity of organizations involving Catholic parents, ¢.g., the Australian
Parents Council and affiliated Federations of Parents and Friends. There .was
division in Sydney, but of more import was concern at the possible effects of
parent dissent from the assessment of clerics and from ccclesiastical response.
Forthright comment could have been interpreted as division within the

.. Catholic community and as a usurpation of the-role of the official leadership.

‘The net effect of current policies has been that the continuing _cfforts of
schocls which have resources équal to or better than that of state schools have
led to reduction. even threat of forfeitur¢, of aid: It now ‘appears that the

. . . LS . - N . .
continuing cfforts of schools operating on low fees will riever attain the
their independence.? .

. .

Parameters of thisarticle

It is not the purpose of this article to discuss ‘absolute’ equity or to answer the

popular question of the 1974 Monash lecture series: What is the price of
choice?® . ~

The discussion is limited to the problem of ‘relative’ tquity using ratios and
indices which show relative benefits accruing to thie government and non-
government s«ctors and which serve as a guide to change. Thus Section 1
considers the ratio of the total expenditure through state budgets and federal
grants on the non-government sector to that on the government sector;

" specific ratios are provided for the primary and secandary sectors and for the

s . ) . Loy

different “categories’ of school in each sector. Section 2 examines the extent of

a Total Resources Gap (in money and in proportional terms) in govérnment

“funding of government and independent schools. The proportional index

relates the money gap to average weekly carnings per male unit (aftgr tax). In
Scction 3, ratios and gap indices are developed to ‘compare benefits in
recurrent grants flowing to independent schools under the States Grants
(Schools)Acts 1972, 1973 and 1974. The sccondary and primary sectors are
dealt with separately: in the latter instance, the analysis concentrates on
Catholic systemic schools. The distribution of grants for building, including
science laboratories and libraries, is considered in Section 4. Gramts for
disadvantaged schools, which in Victoria are being applied to renovations, are
included.! Section 5 comments on.the distribution of grants to such schools.
Scction 6 considers, the-joint impact of recurrent grant funding and recent
changes in allowable taxation deductions for educational expenses. The article

concludes with a gencral commentary. ) =
The.conclusions have political implications. If there is a significint jncrease

-
v
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FINAMCE FOR INDEPENDENT SCHOOLING

in relative benefits (recurrent and building) to the non-government school,
and also a diminishing gap between government expenditure on-government
and independent schools (in money and proportional terms),.this would show
that the non-government scctor was receiving more favourable treatment
under Labor than under Liberal-Country Rarty government. ‘

On the other hand, if there were no appreciable increase but, rather, perhaps
a decrease in relative benefits,.an increasing resources gap, other policics such
as taxation changes directed generally.against parents in the non-government

. school scctor, this would suggest that the public had been misled by those who -

refer to ‘massive aid’ for Catholic schools. o \

« The Karmel report-was first introduced to Catholics in such a way that
many thought they ‘had never had it so good'. They now have to examine
their position critically and in depth. ' o :

TOTAL GOVERNMENT FUNDING

There are two indicators relevant to détermining whether assistance to
independent schools is cquitable relative to the funding of government schools,
viz., assets and money flow to enable continued operation. This article.uses, in
subsequent sections, a Building Ratio and Index to assess new accumulated assets
and a Recurrent Ratio and Index of expenditure to assess flows in support of
currént operation. While no attempt is made to assess existing possessions; a

- General ‘Ratio (including all sources of expenditure) is used in the present

section asa guide to changes in relative equity. L

The General Ratio is the ratio of total government expenditure on primary.
and sccondary education (Federal and State Budgets) -per pupil in an
independent school to the corresponding expenditure per pupil in a
government school. This ratio can be_calculated in two ways — by using
published aggregate data for government expenditure divided by the
respective school populatjons; or by considering components of per pupil
expenditure in the primary and sccondary sectors and in the different cate-
gories of schools. :

If we except Category A schools, the data in Tables I and 2 show rises — of
the sane order in primary and secondary sectors — since 1972-73. A rise
suggests an improvement in ‘relative” cquity, but must be Tnterpreted ‘in

" conjunction with indices of ‘continuing effort’. (See Table 7.) Study of Tables .

1~4 cnables the following further conclusions to be drawn:

1 The Karmel Supplement (8467 million asat May 1973) represents only
12 per cent of the total estimated government expenditure ($3919
million) on primary and secondary schools of all types during calendar
years 1974 and 1975. : . -

9 Total federal grants for 1974 and 1975 together were expected to fall
just short of $700 million according, to the 197374 budget reckoning.
This figure, which includes ‘existing grants” under legislation passed by
the former Liberal-Country Party coalition, is 18 per cent ‘of the total.

15.9
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TABLE 1 Government Expenditure on Primary and Secondary
. Education — Victoria ) ,

17172 197273 197374 197475 197475
) Budget  Estimates of
estimates ~  actual

i payments
Govt. Indep. Govt. Indep. Govt. Indep. Gowt. Indep. Govt. Indop.

1.
-+ State sources -

N

'Expendlture from

only, $m 302 10 358 12 420 16 501 20 543 20
% age of total 96.8 3.2 96.8 32 963 3.7 962 3.8.965 35

. Federal Grants,$m 6 12 8 15 23 23 76 39 76 39

% age of total 33.3 66.6 34.865.2 50.0 50.0 - 66.1 33.9 66.1 33.9

. Total from State

and Federal
sources, $m 308 22 366 27. 443 39 577 59 619 59
% age of total 933 6.7 931 69 919 81 90.7 9.3 91.3 8.7

: General Ratlo .
~{calcuiated from

“3" and school

-populations) 022 *. 023 0.28 0.32 030 -

160

igures.

- Data are derived from “Schools in Australia”, the Hon, L. Bowen

(C.P.D.,” November 15, 1973, pp. 3401-2), the Federai”Budget of
1974-75 and Victorlan State budgets, statements of Education’
Department Expenditure, and annua!l reportsv of the Minister.

Allowances from State sources for teachers in training for govern- -
ment schools are Included. However, axpsnditure on -teachers’
colleges {Including those approved in the non-government sector):
Is now funded by the Federal Government and has been omitted.
This provides a better base for comparing expenditure on school-
“Ing over- the years. Transportation costs, payroil tax and expen-
diture on “speclal groups” (aboriginal, migrant, -Isolated and soi-
diers' children) are also excluded In all analyses of Victorian

‘The actual Victorlan recurrent ‘expenditure has been 'greatervt_han )
the estimate by 13 per cent (1972-73) and' 5 per cent (1973-74).
The October 1974 rise In teachers’ salaries suggests ‘an increase
(1974-75) of 13 per cent In budget estimates of. recurrent expen-

“diture. ‘A further salarles Increase before June 30, 1975 Is prob-

able but, as It.will ,come late in the financlal year and may be
counterbalanced by spending below . estimates on ‘bullding, no
further adjustment Is ‘made to total expenditure. (Ses Table 1). "

-
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4. The dstimate for the increase In total expenditure In Victorla
(1973-74 to 1974-75), not allowing for post-budget Increases In
teachers’ salaries, Is '31°per cent. (See Table 1). This Is consls-
tent with trends revealed In The Schools Commlsslon Report to
the Minister {August 1974) where the 1975 recurrent allocatlons
were Increased by 21 per cent ‘to malntaln the originally planned
programme momentum’. This statement should be read In con-
junction with the Hon. L. Bowen's assumption (ibid., p. 3405) of
a rise in operating costs of 10 per cent per year; also the Hon.
K. Beazley's statement (C.P.D., November 19, 1974, p. 3665) that
Karmel had allowed ‘'a compounding infiation factor of 6 per cent’.

The 1974-75 budget adjustment for inflation increased the figure to 20
: p(.r cent.

3 The States Grants (Schdols) Act 1974 provided some additional $78.9
wmillion for-the_period to 81 December 19735, as ‘supplementary grants to
allow for cost increases’. If these are regarded as increases to the Karmel
Supplement (rather than to programs in existence prior to 1 January
1974), the amended specific ‘Karmel' contribution represents about 14
per cent of the total expenditure.

4 In 1979—73 the non-government sector in Australia received 7.9 per
cent of the total federal-state expenditure on primary and secondary

" education. This ﬁgurc has over two years (1973-74 and 1974-75)
increased to about nine per cent for Australia (and Victoria).

5 The Report of the Interim Committec recommended 11 per cent of the

$167 million money cake of May 1973 for pupils in non-government
schools. In 1972, 21.5°per cent of Auwstralian pupils (primary and
secondary) werc in non-govenment schools. .
6 The Committee therefore a‘lmcc)f(o redress.the balance in distribution of
direct federal aid under the Liberal-Country Party coalition of 1972. As
shown in Table 5, it did this by a larger proportionate incréase.in the
governmnent than the non-government sector. This met the' nLcds of
government schools and the demands of the state school lobby

. However, thé Committee still retained a balance in total federal
government expenditure in favour of the non-government sector. Break-up of -
the States Grants (Schools) Act 1974 indicates that the final figure may now
be 31 (non-government) to 69 (government). Hence, the non-government
sectot’s proportionate share of fcdcral direct allocations is greater than its share
of the school population.

The implication is ostensibly that this is a mmore than cquxtablc treatment
meeting the ‘needs’ of Catholic schools particularly and satistying the demands
of the Catholic school lobby. However, when the Australian Labor
Government of today refers to expenditure for primary and sccondary
education, it persistently emphasizes federal program grants. It considers thatit .
should not be held rcsponsxblc for the ﬁnancml allocations of Sta‘c

_Léq 161
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TABLE 2 Government Expenditure on Education per pupil Government and Independent Schools — Victoria

1. ‘ Priﬁary 'Education

(a) Independent Schools, $ per year
(b) Government Schools, $ per year
(c) Ratio (a) to (b)

2. Secondary Education

(a) Independent Schools, $ per year
(b) Government Schools, $ per year
(c) Ratio (a) to (b). '

-

197172

83

4D

0.24

144
- 698
0.21 -

1974-75 (Est.) .

197273 L 97874
’ Category . Category

A E H  Syst. A E H  Syst
102 126 136 144 170 152 189 223 277
-469---- ~548——548— 548 548 699 699 699 699
0.22 022 024 026 030 022 027 032 040
186 228 265 287 — 262 362 437 —
© 829 1022 1022 - 1022 — 1346 1346 1346 —
0.23 022 026 028 —~ 019 027 032 —

R

1. The ratios for 1974-75 should be reduced by at lcast 7 per cent to allow for rises in teachers

in October, 1974,

LY

160

- 2. Government. funding of educallon for a child in an Indep, Qndent. school has two components:
capital for building. The first. component is-unanibiguous; the methodology of approach to estimation of aver-
‘age building grants, $ per pupnl in each sector ‘and category Is discussed in the sectlon on building.

alaries granted

7 .
recurrent and
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. TABLE 3 Government Expenditure on Primary and Secondary Education Governinent and Independent Schools
— Australian States -’ : ' ‘ . \

W | \ - . ' \ 197‘5

1971-72 . 197273 ° 197374 ‘197475 \ (Last half only)
' ) (Est). ' (Est. Total)
1. All State Government Govt. Indep. - Govt - Indep.  Gowt. , Indep.  Govt. Indep. \\Govt. Indep.
Expenditure, $m 920 © 32~ 1058 45 1270. 53 1524 65 , -914 38 -
% age of total 966 34 962 38 96 4 96 4 96 4
. 2. Federal Grants, $m 21 36 - 26 48 90 - 70 258 121 ¢+ 187 70
. % age of total 36.8 632  -351 64.9 6.3 43.7 68.1 3195, 728 27.2
IS . - 9 - - N\
3. All Government: A \
Expenditure, $m 941 68 1084 93 1360 123 1782 186 1101 \ 108
% age oftotal -~  93.3 6.7 » 921 7.9 91.7 83 . 905 - 95 911\ 89
' . 4 : : -
' : < —3919 .

(the éstimated sum for total expen\—‘\
diture In calendar years 1974 and‘

. - ‘ +1975). ~ \

Caiculailons of State .budgets for 1974-75 are based or the Increase in the Victorlan budget estimate, lLe. 20\
per cent. The figures are copservative, for they do not allow for rises In teachers’ salaries during the financial
year. : - : .
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TABLE 4 Recommendatlons of Karmel Committee and States Grants (Schools) Acts_

Australian ta!ss

[

1973 and 1974 for

| . . Total  Govt. Indep.
Estimated Expenditure from State and Federal 1(:‘-ovts 1974 and 1975 combined, $m 3919 3563 356
% age of total | —_ 90.9 9.1
‘bummary of grants in"!nterim Committee’s recommendation for the States, $m -
‘(Table 14.3) | 660 460 179
% age of total ' k : — 720 280
Sﬁmrr‘ary of net costs of Committee's recommendatlons (“Karmel Supplement”), $m ’
(Table 14.1) . 467 3965 50.2
% uage of total | : — 88 . 112
Thus, “Exlstlng‘Programmes”, according to Karmel, $m 193 64 129
% age of total | — 232 668
Final estimates after Federal Budget of 1974-75, ‘sm 774 511 229
—_ 69.1 30.9

7

% age of total . \

i .
. ' { ,

N T

Par. 14. 14 (pp. 144-5); also, see Tables 141 (p. 141) and 14.3 (p. 142).

2. Regarding Special Programmes for teacher- development and innovations, the Interim Commlttee designated

1. ‘Exnstmg Grants’ In Table 4 does not include 1325 m covered by other Iegislation cited in Schools In Australia,

these as ‘Joint Programmes’. it did not allocete the funds between government and non-government schools.

Hence, total expenditure of Karmel recommendatlons does not equal the sum of allocatlons (Also note 1974-

-.75 Budget Paper No. 7, Table 19, p. 55). - .
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TABLE 5 Federal Grants for Primary and Secondary Education, $m .
All Australian States

197374 197475
Non-government sector NN

Grants due - from. continuing, unvaried
policles of Government of the Right Hon..

W. McMahon, 1972 - 70 " SN
Grants under the policles of Government ’
- of the Right Hon. E. G. Whitiam, 1972-75 70 121
Government sector - o R .
Grants due from McMahon policles 45 . 44

Grants under Whitlam Government " 89 257

Governments. If allocations for education .n the budget of the' Liberal
Government for Victoria are a guide, the: non-government sector will still get

less than four per cent of the state tudget funds, By determining grants and

loans to the States, the Federal Government-certainly largely determines the
latter’s capacity to fund. Whatever the cause, the-issue is or should be, the total
moneys flowing to primary and secondary schools from all sources.

THE TOTAL‘RESOURCES GAP AND CONTINUING EFFORT

‘It has beet: fashionable to indulge in attacks on so.cailed ‘wealthy’ secondary

schools, with nominal maximum fees over $1000 per annum. The cost

", (financial yeax 1973/74) of educating a pupil in a Victoriah government

secondary school was $1022 per anpum (excluding teacher training,
transportation and payroll tax). This was made up of $807. recurrent cost,
$163 cipital cost and $52 for allowances to student teachers intraining.®

Space ddes not permit some relevant analysis, for example; a correlation of

Karmel Index and fees, but one thing is certain — the margin between

NS . - . . . .
expenditure ‘per pupil on a child in a’ government school and maximum -

parent’s expenditure on a child in an independent non-Cathglic school is
closing., L : . :
A Rcsb\urcc? ‘Gap’ can be calculated from the difference between' total
expenditute of public moneys on a child in-a government and 'non-"
government, school. This quantity ‘can be expressed in dollars, $, ‘or as-an
index, taking 1971~72 as a base year, 100. - ' o .
To use this index as a requitement for ‘continuing effos” assumes that. costs
per pupil are to be set at the same figure for sudents in both government and
non-government schools. This ignores various economies and diseconomies .
associated with h\:currem' operations in each sector; also, differing rates of

expansion and, capital costs. Where the work load and salaries of teachers in
mon, ! id (
\ .

\ - | les
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* TABLE s—aTeahher Costs per .pupil, §, In a Victorian Government
School . . .
1971-72  1972-73 1973-74 - 1974-75 (Budget
- : Estimate) -
Primary ' : : ' ¢
8 ’ ' 250 290 345 A1
. Teacher Costs Index 100 116 138 168
-- Total Resources Gap, T
Index (Money Terms) 100 115 131 . 158
Secohdary A _ . o
8 v 410 485 605 722
‘Teacher Costs Index. . 100 118 147 176
Tota! Resources Gap, : . )
Index - 100 116 137 - 168

o The 1973-74 and 1974-75 Gap 'Figgres are for a Category E schoo!.‘
- . i : * ) e o

non-government schools have not kept pace with conditions and ‘going rates’
respectively, the index should be related to the amount both parents and
teachers have to provide. T L
A significant item in the rise of the requirement for ‘continuing effore”is the’
increase in teachers’ salaries and the dectease in the pupil tp teacher ratio in
“state schools. The Index for téachers’ services appears as a rajor factor in the
first term of the Gap. As expected, it moves with this Gap; which is not closed
-effectively by the increases in grants. (See Table 6.) S e
. 'If the requirement for céhtinuing effort in money terms grows at the same
ratc as the average wetkly earnings (after tax), then the proportional éffort

:"+ required -of parents with children in non-governmeny, schools remains the

"samg, i.e. they would need to expend the same proportion of their disposable
income as before to bring expenditure per pupil to the same figure for
independent and governmeht schools. These statements assume, firstly, that the
incomes, of parents are simj_lar to the overall pattern of similar families in the

.. population and secondly, that the gap in meney trms is met entirely by
. parents. Lo :

+ ™ The requitement for contintiing effort (iu p.oporticral terms)-is obtaipeq by .

dividing the Index in money terms by, the Index of average weckly carnings

- gier'male unit (after tax). The indices are shown in Table 7. It is cvident that, if .

" improvement of standaids correlates with money expenditure, the Cath~lic -
parent with a child at a systemic primary scheol would have had to £+

" additional 855 between 1972—73 and 1974-75 to close the gap; for a child in

a:non-systemic Category H primary school, receiving proportionately less of
building grangs and no possibility of entitlement to a disadvantage allotment,

__,'thc figure is $109. The sum for any secondary school pupil is not Jess than

$250.In additio’n',_ the ‘Index (in- proportional terins)- indicates an incteased

166 - 1(3 P o o ‘ )
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TABLE 7 Requlrement for Continuling Efforts In the Independent Schools of Victoria

' . . 1971-72 1972-73 : 1973-74 . . 1974-75 (Est.)
o _ Category Category

A E ' H Syst. A E H  Syst.

Primary . . - '
1. Total Resources Gap, $ 318 367 422 412 404 378 547 510 476 887
Index In money terms © 100 115 133 130 127 119 172 160 150 ¢)»
" Index In proportional terms 100 104 ~ 107 105 102 96 114 106 100 33

: Secondary _ o .
2. Total Resources Gap, $ 554 . 643 . | 794- '757 735- — 1084 984 909  —
_Index In:money terms . 100 196 . {143 137 133 — 196 178 164 —

_~"Index In proportional terms‘, 400 . 105 | #1565 110 107 - 130 118 109

3. Index of Average Weekly Earnings * 100 ° 109 ! 27 : 157 (Est.)

. .Index of Average Weekly Earnings o N T, '
after tax R <100 111 o124 - e 151 (Est.)

. Cawgorisation did not apply before January 1, 1974. o _ )

. In ‘estimating tax, the family unit Is assumed as wife and three children, one at non-government secondary, one at primary, one pre-school; |,

" other concessional deductions are set at $200..Fluctuations in the relative movements of Average Weekly Earnings before and after tax &re
associated with variation in deductiuns for clapendents and in tax scales.

3. The estimate of Average Weckly Earnings (1974.75) is based on preliminary figures of the Institute of Applied Economic and Social Resezrch,

. Australian Economic Review 3.1974. : ) )
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v

requiremnent for all categories of schools in the secolidary sector. The Prime

. Minister’s terms of reference to the Interim Committee requested that there

should be no ‘substitution for continuing efforts’; he did not ask for ‘increasing
cffort’”. : ' ' ‘ :

While an increase in the Index (in proportional tt\rms) suggests a need for
expenditure of a greater proportion of income at equal standards, the Index

.does not specify that such an effort is being made. Assessment of the actugl

effort to close the Resources Gap requires information, on the changitig
proportions of contributions by parents (through feesjand voluntary activitics)

and téachers (through lower rates of pay and heav
latter factor is also related to tl:e quality of service pro

- This section separates the component of recurrent

" considercd separately.

expenditure and considers ‘relative’ equity in terms

moneys in grants per non-government school pupil
diture per government school pupil. The secondary

er working loads). The

vided.
. ]
RECURRENT EXPENDITURE AND GRANTS

expenditure fror torat

to the recurrent expir-
and primary sectors as

Secondary sector a

!

" The recurrent expenditure per pupil in the averagd Australian govecument:

school has been assessed by the Australian Goverhment at 18646 for the
financial year 1973~74, 23 per cent greater than 19£2--73. Under the States
Grants (Schools) Act 1972, cach child in a non-government secondary school
would have received 20 per cent of this figure, i.c., 8128 in 1974, Under the

. current dispensation, after the 1974 Federal Budget, the sum of $§120 wus

received by a pupil in a Category E school (Karmel Ihdex 90102 per cent of
the resources in an average Australian government school).
Following indicators cited under ‘Total Funding’, dn increase of 31 per cent

_can be expected in recurrent expenditure in the average Australian secondary

school from 1973-74 to 1974-75. Under the States Grants (Schools) Act
1972, all secondary school pupils would have reccjved $168, one-fifth.of
$837. In fact, Category E schools are to receive'$169 jn 1975.

The ‘needs’ assessment of schools, even with the ALL.P.~C.P. compromisc
of December 1973, happened to save the Federal Government $3.4 million in
1974 in recurrent gramts to sccondary schools. The budget adjusiment
(1974~75) increased the 1974 récurrent grant to non-government schools by
$3.0 million. so ‘that the whole exercise still saved the Australian Government

- $0.35 million over what would have resulted from application of the 1972

* lost $3.2 million.
The percentage of fededal moneys flowing directly i‘w 1975 for recurrent -

¥

Act. Benefits to schools in Categories F to H over andlabove the $128 due in
1974 undeci tH_is Act wdre about $2.9 million, which rhe Catholic sector
gained at the expense of the non-Catholic sector. Schoo\s in Categorics A to E,

168

—

of the ratio of publy: -
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expenditure in non-systemic secondary schools with an index above 102 is 0.6
per cent of the total expenditure (federal/state) on prlmary/SLcondary
cducation. Federal recurrent grants per pupil to 50 schools in Catcgory A,
educating three per cent_of Australian sccondary pupils, constitute 0.15 per
cent of the total expenditure. An estimate for a continuing 1972 Act is 0.28
per cent. Whichever figure is taken, it is ridiculous to blame the deficiencies in
secondary education on movement of fedeval financial resources to Category
A schools.

By departing from the principle of a basic percentage recurrent grant®, the

Interim Committee and the Labor Government have encouraged the States to
ntroduce legislation that offers no sccunty or stability to non- government
schools.” ‘

The Hon. L. H. S. Thompson, Ministcf for Education, Victdria. stated that,
in 1974, ‘cqual amounts will be paid by both the State and Commonwealth
Governments'? In the ACT, the Commonwealth met its obligations"'by'
paying per pupil grants of 876 (primary) and $128 (sccondary)-based on 2
per cent of the average Australian recurrent expenditure for 1973—74
Victoria provided grants of $62 (primary) and $104 (sccondary) based on the
national average for 1972-73. The state grants of $80 (primary) and 8135

‘(secondary) for 1975 are set according to ‘a specifically Victorian standard’ to

quote the 1974-75 budget spu.ch of the Hon. R. J. Hamer, Premier of

Victoria. The per pupil grants in 1974 (16 per cent) and 1975 (estimated as-

16 pet cent) are less than that duc under the McMahon formula.

A Ratio for Recurrent Grants can be derived as a guide to cquity. The term
may be defined as the ratio of total grants per pupil from Federal and State
Governments to the recurrent expense of educating a ‘child in an average
Australian government school of the same type.

The current figures for Victoria are shown in Table 8. All categories of

school show an increasing Recurrent: Resources Gap in nowey  terms,
Movements (1973-75) in the Ratio and Index (in proportlol al terms) for
Category H schools show an improvement. Movements in the Index for
Category E schools acid above suggest an increased demand for ‘continuing
cffort’. The Ratio for a Category E school has improved shghtly but, because
of failure of the State-tofund ‘according to the McMahon formula, such
schools did not obtain a total 40 per cent of the average government school
recurrent cost in 1974 nor wil],thcy \iccurc this proportion in 1975.

Primary sector

In the primary sector, most of the children are in Catholic parish schools and
these are now organized on a systemic basis. The statement of the Hon. L.

Bowen suggests that Catholic systemic schools were block- funded at the per.

pupil level of a non-systemic, Category H primary school.? The actual figure
séems to allow for a proportion being taken up in the administration of
Catholic Education Offices.

169
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'TABLE 8 Recurrent Expendltur‘e_ and Grants per Secondary Pupil — Victoria _
' 7 1973 1974 ' _ 1975

ot _ Category Category
- A E H A ¢ E H
-(a). 'Grants to Independent schools,'$ per year - _ . :
" Federal \ 104 92 119.5 152 94 . 169 260
State ) 72 104 104 104 135 135 - 135
Total ] h 176 196 2235 256 229 . 304 395 . -
(b) Government schools, $ per year -
Total _ ' ) : 519 . 640 - 640 640 837 837. 837

: Lo ' : L O(Esty  (Est) ~ (Est)
{c) Ratlo of (a) to Ib) N

Tp’tal'si L ) 0.34 0.31 0.35 040 ' 0.27 0.36 0.47
(d) Recurrent Posciarces : S ' \ :

- -Gap, $ rer yea° 343 444 - 4165 - 384 | 608 533 442

~ - Gap index {iu murey terms) . .100 129 121 - 112 177 . 155 129
- Indax (AWED o 100 119 (Est.) 146 (Est.)
. Index (AW i+ tax). 100 114 (Est.) 138 (Est.)

Gap index (in proportional terms) 100 113, 106 .98 129 113 . 94

1.. Estimates for average :weekly earnings (1974 and 1975) are from the institute of Applied Economic and Sc:élal Research, Melbourne University. -

2.0t shourd‘also be noted that the ratios are inflated and the indices distorced by two factors which act unfavourdbly against the non-govern-
\ment sector, viz, h s ' . . /

(a) it is considered that ths calculation of racurrent expenditure per government school child is reduced by failure to include head office
administration, debt clarges, dapreciation or components of teacﬁer training. Ly .

(b) tl;;‘ig;;nls apply to a calendar year, e.g. 1375, wheress ihe recurrent expenditure s calculated for a financial year sot back_slx months, eg.

{c) the ﬂgu"re for recurrent oxpenditure is eslrobin! isvirding lo provisions in the regulations associated with the States Grants (Schools)
2ct: its value is decided at B meeting of It s
average tigures are made available. % amesindilure in a farge ctate such as Victoria is higher than the average, e.g. $696

. Ig':g'_ :46450. Thompsorn, Questions on Notice, October 30, 1974, p. 1793). When based on this figure, the Ratio for a Category H scheai is
+ 047, not 0.40. - : . . . - ’ i - .

163
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- TABLE 9 Calcdlation of Recurrent Ratlo and Indices ‘for Systemlc.

Primary Schoois —- Victoria
(Excluding grants for Disadvantaged Schools)

. ‘ 1973 1974 © 1975
(a) Average per pupll .
grants, $ per year

Federal 62 102 163 (Est.)
State ’ 51 62 80

Total 113 164 243
(b) Average recurrent expenditure ’ .
per Australlan . government
[ primary pupil, . .
~$. per year. ¢ 309 . 379 498 (Est.)

B

(c) Ratio of (a)
to (b) totals - 0.37 ‘0.43 0.49°

Recurrent Resources

Gap, $ per year 196 215 255

- Gap Index (in money terms) . 100 110 . 130

index (AWE). - 100 - 119 (Est) 146 (Est.)
. Index (AWE after tax) 100 114 (Est) 138 (Est.).
' .Gap Index (in proportional terms) 100" 96 94

In granting $62 (1874) undsr Act No. 8495 (1973), the Hon. R.‘J.

- Hamer's Victorlan Liberal Government supplied $14 less than that due
undav this Government’s previous Act No. 8378 (1972). The wording

of the laitor Act would have led to a grant of about- $100° per pupil
In 1975, S

Table 9 gives per pupil cecurrent grant data on Catholic systemic sckools.
In assessing th grants to systemic primary schools i Victoria, one may note
the following: : : .

| Allinoneys flowing under the 1972 Act were disteibuted to schools on a -,
per pupt! basis.

2 If the Victorian figures are typical o€ other §+ates, abour Y3 per centof the
$8.91 million under the 1973 Act flomud directly to the systemic
primnary schools. In 1974, 90 669 pupils in these schools reccived $8.26
million ‘and it is estimated that the average distributed after the budget
supplement will be $102 per pupil. , )

3" Approximately 2462 pupils were in Victorian parish systemic sccondary
schools receiving 8265 835. . . " e

Of the 343 parish primary schools in Victoria, before budget adjustment, .-
60 received less than that due under the. States Grants (Schools) Act
1972, 58 received an equivalent amount; 225 schools received more,
During this year, a non-systemic school in Category H received less than
many systemic schools. If such a school was sponsored by a different religious -
faith, this anomaly could well be raised as a matter offef ding against Section
116 of the Constitution. On the other hand, many Ca[hgolic schools which

-

-~ would have been assessed as Category H in the non-systemic classification
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" received less than the $97.5. per pupil due to such a school in 1974; the same -
. situation persists in 1975.

In the first year of application of the Karmel report, Victorian Catholic
systemic primary schools did not obtain massive recurrent aid. In fact, they
received o_nly_an—average of $26 per pupil more than they could have secured
under the States Grants (Schools) Act 1972 of the McMahon Government.
Estimating total Victorian expenditure on primary and secondary education in
calendar years 1974 and 1975 as $1260 million, the recurrent grants for
disadvantaged Catholic schools were about 0.1 per cent of this total. On an
average, $9 will flow per pupil in a Cathohc systemic scheol or $50 to- each
child declared disadvantaged.

In conclusion, one may note an improvement in*the Average ‘Recurrent

" Ratio and the Resources Gap Index {in proportional terms) for systemic
schools during 1974 and 1975. The movement is similar to that apparent in
Catcgorv H secondary schools, However, in both years, there is an increase in -
the gap in money terms.

. BUILDING GRANTS

chcral aid, for’ building (cxcludmg science laboratorics and libraries) in

~ schools in 1974 and 1975 combined was planned to be: government 8164
million, non-government $34.5 million.'® The latter’s share (17.8 per cent)
approaches an equ:table distribution. In addition, Mr. Bowen statnd that ‘up to
50 per cent of the total . . . may be applied to new pupil ‘places’.!!

The total Victorian state budget estimate (1974~75) for school buildings -
and sites is not less than $107 million. State sources are to supply $65 million
of this sum. The only. state allocation for the non~government sector is $0.5
million subsidy on interest for building secondary schools.

" Table 10 presents figures for building. During 1973-74, as a result of
initiatives of the McMahon Government through the 1972 Act and the -
Karmel allocations, moneys for primary school building became available for
: the firse time. There was a consequent reduction in the Building Resources
Gap (primary). Despite this relative improvement, there were delays in
consideration of building grants during financial year 1973-74 and, ac the
time when approvals came through, there were upwards movements in the
Victorian Building Cost Index.!? For example, the Index rose by 9.26 per cent
in April 1974, a further 2.78 per cent in May and 8.63 per cent in June. In
attempting to help as many appllcants as possible, the Schools Commission
made inadequate grants and schools had difficulty in . obtaining bu1ldmg
- finance at reasonable races of interest.
Indicators suggest that heavy federal fundmg and large, unmatched
allocations from state sources towards building government school: will widen
 the secondary ‘gap’ considerably in 1974—75. .
The current situation in Victoria is that the State Deparement of Education
failed to spend more than $9 million of moneys available in estimates tor
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{Victoria) State and Federal

Capitai - l-undihg. $

per pupil (Av.)

TABLE 1G Ratios of Equny and the extent of COntInuIng Effort (Bulldlng) in the non government sector

197172

1972-73 1973-74 1974-75

Primary N

Ratlo ¢
'$ non-govt. school children o 0 16 _ 38 ..

$ govt. school chiidren 3 0% a5~ 000y =0 g 04

Bullding Resources .Gap, $ . 40-0 = 40 48-0 == 48 45-16 = 29 88-38 = 50

Index (in money terms) 100 120 72 125 °

Index (in proportional terms) 100 .. 108 58 83

Sé_conda'ry 4 4 . o

30 30 ' 42 62
Ratlo . = . = —_r = —_— ==
| 76 0.26 ~330 0.23 163 0.26 pes 0.21
Building Resources Gap, § 116-30 = £6 130-30 = 100 . 163-42 = 121 202-62 == 230 .
~ Index (In money terms) . 100 - - 116 141 - 267
~ . Index (In proportional terms) . 1000 105 114 177 .-
- Index .of Average Weekly Earnings 100 109 . . 127 157 (Est)
‘Ingx of Average Weekly a '
Eamlngs after tax : 100 M1 124 151 (Est.)
* [T
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Notes to Table 10 . . T . -
1. The analysis is based on government budgets and statemants of expenditure; ‘Schools Commission Programs 1974' (Semtember, 1974) giving ]

‘a progress report on expendhura;.'Schools 1973' (Australian Bureau of Sm-stlcs, ref. 13.5) and releases from the Cnthollc Education Commls-

slon of Victoria, . >

.

2, Durmg the three financial years prior to 1974.75, the per pupil expenditure on government building has varied from 27 tc 22 per cent
primary, 73 to 78 per cent sacondary. There is no official statement as to allocation for 1974-75, my calculations assume a per pupll distri- .
bution of 23 to 77.

3. Totals include capital grants for genera! building and libraries; for secondary science laboratories; also, disadvantaged schools (Federal,
systemic schools only). -

The subsidy for payment of interest (Slate, secondary only) on capvtal loans is a recurrent cost and is omitted. It amounts to an average
of $4 per pupil and hac becn included in calculation of the Total Resources ‘Gap (Tables2and 7).

4. In.Victoria, funding for ‘general buildings’ in the non.government sector was distributed equally between primary and secondary schools,
Where funding Is not specific to a sector, this principle has been adopted. There are more primary (109,537 in' 1973) than secondary pupils

(83,900), so the allocation per pupi! is less in the primary sector,

5. In’ considering grants for ‘general building’ within the primary sector durmg the first nine months of 1974, the - average per pupi!l allo-
cation was in the ratio 22 (rion. systemic) to 78 (Catholic systemic).

The average per pupil allocation for secondary chiltren in categories was in the ratio 14 (A, B and C) to r"\ {D, E and F) and 46 (G and '

‘H). These figures have been applied to Categories A, E -and H respectively, -

The above data have been used In Tables 2 and 7 In sssessing distribution of budget estimates Into types and categories of school.

6. Grants for disadvantaged schools in the first nine months of 1974 (therefore, overlapping over two ﬁnancial years) amounted to $758,920,
This is about $9 per systemic primary child or approximately $115 per pupil for the 6500 children ir the 21 schools. recelving building benefits
s "disadvantaged”. Celculations in®Tables 2 and 7 allowed $0.8 per systemic child in 1973-74 and §7.9 in 197475, from a budgeted total of

IRTIN . .
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l‘)73-— 4. While the Bu1]dmg Tudex rose at an average monthly rate of two
per cent in the three months ending October 1974 funds are not available for

~the non-government sector to mect basic. extension needs (classrooms and

toilets) in the myjority of schools with legitimate claims. At the present level
of grants and with the high building standards demanded by the Schools

Commission, a generation of children could pass through some schools

- without the benefit of a modern library. In contrast with thie 19605 and car]y

19705, there are no or-few major projects pnderway, and there is an
insufficiency of work for bmldc s normally acnvc in the Catholic school
sector. K

DISADVANTAGED SCHOOLS

The Kannel Committee allocated $50 million (11 per cent of its total -
supp]cmmt of $467 million) to disadvantaged ;chools This sum is about 1.3

per cent of the total moneys spent on Australian primary and sacondar

¢ducation during calendar years 1974 and 1975 combined.
The distribution of moneys for both building and recurrent expenditure (a
discussed in the text) is 88 per cent to government schools and 12 per cent to

- Catholic systemic schools. Schools in Australia states that ‘it can be seen that the
- Catholic systetnic schools were operating in 1972 at an average standard of .
* somne four-fifths of that of governmerit primary schools.”® This fact does not .
.appgar to be rccogmzcd in the distribution ratio of 88 : 12. :
Secondly, “one ‘might also " wonder at the complete abxcncg of non-"

government secondary schools sceing that,. to quote Karmel, ‘the typical
Catholic secondary school uses about 76 per cent of the resourcés used per
pupll in an average state school.™* [f a Jow letter i in the Catcgory: systemn is to
replace a. rlght (recognized by, the Augcralian Government) based on
‘disadvantage’. thls mxght have been spelt out more clc:lrly

TAXATION DEDUCTIONS FOR EDUCATION EXPENSES

The Herald, 16 October 1974, states: ‘Mr Whltlam told caucus that the
decision on school deductions was the unanimous decision of Cabinet arnv«.d

“atafterstudying-a report by Dr Coombs'.

If this statement refers to ‘Review of the Continuing Expcndlturc Policies of
the Previous Government', June 1973, pp. 258259, itisa -poor Justlﬁcanon
for action..

The Coombs case rests on certain coirect prmclpl«.s and evidence, viz., - that
the tax deductions are a type of dngUl\Ld expenditure in the form of a

“subsidy’ operating in a manncr, that ng«.s more saving in mom.) terms tg those ~

on hl;,hu ircomes.
There: 15 nothing novel about this mtcrprctatlon in the abscnca of an

equitable seturg of taxation to parents paying independent school fees —

therefore not subsidized .by governments through funding in the measure.

" offered to parents with children at state schools — the Income Tax Assessment

Act (Section 82]) formerly. offered indircct assistance through an allowance of

B
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expenditures up to $400 per student. Only part of this sum, say $250, offered
a relative concession to a parent with a child at an independent school, A

- parent with a child at a government secondary schoo! could claim $150
~ without question — for uniforms, incidental fees, fares, books, music and

sport, excursions orgamz«.d by the school etc. . _

The 8400 deduction allowed parents some reduction in taxable income in
respect to part or whole of the fees paid. Although individuals on_higher
income, at higher rates of taxation, benefited most, the bulk of the support
went “to those of. moderate or modest income.' The estimated savings
(1974-75) of 830m will not flow from parents of children in state schools; it

‘will flow from all parents in non-government school. girhaps pnmanly

e are in non-

Catholic parents for the simple reason that their clud:

‘government schools in gteat numbers.

The former Treasurer, the Hon. F, Crean, has stated: “This Government has
gone further than any other govemment in the abolition of fees generally . .
There are less fees payable now in the system than were ever payable before’ 16
This statement was nade after clear evidence that fees in Catholic parish
schools are rising stccply This affects the parents of children (17.55 per cent

" "of those in Australian prlmary schools in 1973) who attend Catholic primary -

schools; only 2. 26 per cent of children attend non-Catholic non-government

~ primary schools."’

Fees are rising in independent sécondary schools where the main impact will

.comc on the parents of Catholic (I() 62 pcr cent) and non-Catholic (7.67 per

c<.nt) children.

In failing to recognize such facts, the R(.vu'.w s treatment of education
expenses is quite inadequate. Dr Cagmbs recognized that the deduction
‘would ideally be better replaced by a sy\sﬁm_of rebates on tayation’. He then
goes on to regret that ‘this is a matter going beyond the compass’ of his Task
Force. While Mr Crean recognizes that ‘an ossified pattern cannot suddenly
be changed in a very short space of time™®, he did not employ this principle.
Dr Coombs’ argument that ‘the taxpayers most affected would for the most
part be those in the higher income brackets” was re-cchoed by Mr Crean, It is
unsound. In fact, the lower income earner with children at a non-government

_school will be penalized more as a percentage of his income than 2 higher

income carner who can better bear the loss from an annual income of
$20 000. If a family contains a number of children attending non-government

' schools the chance ofmov&.mcnt into a new taxable income level is increased.

The underlying philosophy is made clear in Trcasury Taxatxon Paper No. 7
(November, 1974) which states (p. 18):
From an cquity Viewpoint it would be difficult to argue that education prtnscs
reduce the capacity of an individual'to pay tax in a country where, education is
provided free of charge by a system of State Schools; heavy expenses ‘are an‘option,
not a necessity. [My italics.}
It is cvident that the Treasury does not consider that *the prior rlght of parents

to_choose whether their children are educated at a government school or at a
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TABLE 11 Money Flows per pupll to School/Parent Pannérshlp
_Alternative Government Policles -
‘Category H Secondary School/Parent cn Average Weekly Wage

Continued and Unvarying. .~ Current .
" Policles Pre Decsmber 1972 \ Policles. - -
1974 1975 (1st half) 1974~ 1975 (ist half)
. o - 8 $ : s $ )
. Federal Govt. - 128 ~ 84 (Est) 152 130
Staie Gowt, © 128 84 (Est) : i\o4 .87
Estimated Savings o L - -
‘from maximum . \
taxation . !
deduction . 128 64 : . 88 24
384 232 344 221

1. For the Victorlan Government, see State Hansard, The Hon. L. H.

.. 8. Thompson, November 16, 1972, p. 2113; :November 13, 1973,

. p- 1946; The Hon. R. J. Hamer, October_.24, 1573, p. 1450 and
s - the 1973-74 Budget Speech. . ' I

: 2. Junlor Government -Scholarships amnounted to an average of $15

per chiid In the period 1 Jan., 1974-30 June, 1975. The sum .Is

.common tc both tables -and Is omitted.

non-government school’ (Schools Commission Act, 1973, p. 7), has economic
itaplications! ‘ ' o o -
In the debate of 16 October 1974, the Hon. A. H. Lamb stated: *We cannot ,
isolate this debate @n the right to a $30 million taxation deduction for
education expenses from the full thrust of the Australian  Schools ’
Comumnission’."® 1 agree. Table 11 gives a listing, for a Category H sc}]ool_
“parent. partnership, of benefits due under continuing federal and Victorian
Acts (1972) and unamended taxation deductions compared with benefits-
under the 1973 Act as amended by the 1974~75 budget and by Cabinet

- . decision on the figure of $150 for deduction of cducational expenses.. The..

figures apply to a man carning the average. wage, $125.90. in Victoria in the
- June quarter of 1974, . ' K o
- During the pericd, I January 1974 to 30 June 1975, the school-parent
Country Party policies of 1972 and the commitments then made (later
modified) by the State Liberal Government of the Hon. R.J. Hamer.

The data may also be copsidered.in the ight of Table 8. Table 11 shows -
that, for the instance cited, the payment in tax was decreased by $40 for the
education of each child at an independent secondary school for the first half,

~ but not the last half of 1974. If this sum is regardéd.as a debit against the
recurrent per pupil grants of $256 {1974) for a Category H school, the real

‘Ratio” is 0.34, to be compared with 0.40 (apparent). If current taxation

e policies continue until 31 Decémber 1975, the 1975 “Ratio’ will drop from

0.47 to no more than that sought by the McMahon formula. '

- “ .

©
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GENERAL COMMENTARY

“ Any appraisal of the work of the Interim Committee must consider its terms of .
n:fcrcncc-which.\.madc explicit mention of the ‘financial needs of schools’.?? '
The CGommittee interpreted its role narrowly-as-concern ‘with the resources
used in the schools\and not with the financial situation of the pareras of pupils’. R
Justice to the taxpdyer with children at non-government schoals was not the
issue. He had made\his contribution to funding of education but, according to
the tenms of reference, there was to be no substitution for his ‘continuing . - -
. cffort’.?! S ‘ e ]
It follows that Schools—in-Austratizshould be regarded as an emergency R
document dealing with disadvantage, not a primer of principles on justice to '
parents or pupils. When the Committec phased out grants for scheols in--
Category A and Cabingt decided to terminate these grants from 1 January
1974, “their action could be justified as within the terms of. reference. If
assessment of ‘needs’ by \Karmel had been coupled with Cabinet deeision to
. give a base recurrent grant according to the McMahon formwula, the
. Government would have presented a coherent plan.?? . T
. The Interim Committet sought, by 1979; to secure schools. of”high a
.standard, offering ‘cquality} of opportunity’ to all.students. For' 1974 and
1975, the Committee recom ended ‘funds aimed to go to about one-sixth the
- “way. in each year towards riaching the 1979 targets’.”® At the opeging of
'1975, all schools in the non-government sector are involved in a Yplding
operation, with threat of p\rcnt withdrawal because of the reduction in
- taxation deductions for educatignal expenses? i

N .

It is submitted that the cconomic contribution of the Karmel report to
solving the problems of cduca\ion in the non-government sector has been
_exaggerated. R s
I In allocating recurfent grants for 1974, the report has brought increases
to only some tion-government schools and at the expense of other schools,
with erosion of e .+ 1o~ bf parents’ rights in educating their children.
The Muter schouis &, s untirely non-Catholic and any worsening of |
their position st asirow +iad social class from. which their pupils come.
Such pohicies camitot premat: the *equality’ that thc Government secks.

2 When judged by the Total Resources Gap in moncy terms, $ per pupil, -
government support for independent secondary schools is declining; this ' i '
applics ta Categoty H schools-also. The Index of required~ontinuing '
¢fforts. in proportional tems, l-‘as also increased for all catggories of
secondary school. (See Table 7.) o .

. 3 When judged by the Recurrent Expenditure Ratio, a Category~H

" secondary school derived no oyerall benefit from the combination of .
Karmel and state (Victoria) policies in 1974; the positioh improves in
1975. However, in both 1974 and 1975 a Category E school with
issources below that of an average Australian government school is worse o
off than under continuing (and unvaried) Liberal-Country_Party federal =

: a” -
|
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o - A ' ) ?’ .
practices and the 1972 commitments of Mr'Hamer's State € -vernment
(See Table 8.) : < . :

#4 The recommendations of the Interim Commiutee, -accepted by the Labor
Government, have created new avenues of benefi. for. Catholic primary
schools. Many running at a deficit, but certainly not all, have obtained /
significant help. (Sce discussion on Table 9.) However, if ‘needs™judged””
by Karmel forinula evaluating school resources is to be the criterion, the

* Catholic parish schools bave not obtained ‘massive’ aid, cven after
favourable distribution of general building grants to ordinary systemic -

o schools and by supplementary allocations to disadvaraged schools.??

. 5 The school-parent partuership in even Category H secondary schools
(1974) with a Karmel Index of less than 67 and a parent on the average
wage is worse off during (1974) and the first half of 1975 than under t 6
recurrent funding of Federal (and State) Acts, 1972, and an unamendé&d

" taxation deduction. (See Table 11.)% . A : i

6 The Karmel report failed to recognize the support required if state sources
were to fund the non-government sector equitably, particularly in respect
to building costs for both secondary and primary schools. (Sec Table 10.)

In the final analysis, adherence to sound principles protecting - the

. independence of schools in the non-government sector will be just as
" important as equitable financial support from governments. Until both are
achieved, it will be necessary for parents, and the schools founded to serve
their children, to accept financial disability, give mutual support and maintain

morale. ' . o A .

"

_ Notes

Australia. (1973). Schools in Australia. Repert of the Interim Comnifeee of the Australian Schools
Commission. {Chairman, P. Karmel). Canberrar AGPS, para, 6.38 (p.67). Scealso, 1.4 (p. 4)
~and 5,14 (p. 50). . ’
2 See McKinnon, K. R. (Chairman of the Schools Commission). *Some Problems of Finance in
Education”. Mecting of Australian Parenis Council, 24 Auguse 1974; and address
ANZAAS Congress (The Cunberra Times, 33 January 1975). Also Ross Warncke (The Age,
12 December 1974) citing R. Costello, member of the Schools Commission.
Public Lectures Program (March-May 1974), *Labor, Karmel and the Schools™. ‘Abswoluee”
equity may be defined as that eqaity™Which is full justice after considering all the factors
involved. This has never been analysed adequately. Hence, 1 aim only (o consider “relative”
=quity which can be inferred trom movements ir, cconomic indicators. o
This paper does not discuss *Special Education’ — provision for the handicapped. The Interiun,
Committee (Section 10.27, pp. 115-116). by not providing for direct funding of special
»chools in the non-government sector, envisaged some absorption of *voluntary” schools by
the -government administration. While the Australian Government has provided a grant
towards recurtent ¢osts of non-government schools in 1974° and 1973, the Karmel *
recommendations have inhibited the development of those special schools which have desided
to remain independent, . . : ‘ .
The figure for recurrent cose (1973-4) is based on thie Report of the Minister of Education for,
that year. The Minister’s figure is $864.69, but when caleulated accoiding to the principles |
obsceved in this paper (sce Table 1, note 2), the figure is $807. This sum includes debe . -
charges and an estimate for head office administration. Another estimate, $698, cited by The
Hon. L. H. S. Thompson (Questions on Notice, 30 October. 1974, p. 1793). is according to
an accounting prastice also followed by the Austzalian Government, The Federal Ministés for
Educatjon has not yet released estimates for 1974-75 and this paper uses estimates (primary -
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,and sccondary) based on a 81 per cent increase from 1978-74, (Cf. footuote 4 to Takle 1) A

critiye of this judgment, involving comparison with official figurés, would ouly be posible

» if the States pubFish all data used in olentarion, including-a full statement oiP actual
expenditures in the previous financial yeas {Ale, ve- footnote 2 to Table 8.)

-6. The Re, Hon, W. McMuhoms Commonwealsds Vo irneatary Debates, House of Representatives,

" 11 May 1972 The figure according to . #icMahon formula was 0.40. The Federal

_Government pledged to contribute at the level of 0.20 and appealed to the States to

match this. i

7 1 suggest comparison of Victoia: Education Grants No. 8378 (19 December 1972) and its )

_inbuilt formula with No. 8495 (4 December 1973), where thisis eliminated.
¥ Victorian Hansard, 16 November 1972, p. 2113, B
9 The Hon. L. Bowen, C.P.D., op. cit,, 15 November 1973, p. 3405, -

" 10 The 1974-75 federal budget increases grants towards all building in governtnent and non-
government sectors combined by $10.5m for the period 1 January 1974 w 30 June 1975,

The distribution of total moneys for science laboratorics and libraties (some §70m) is
essentially in accordance with the school populations. ' :

'l The Hon. L. Bowen, ibid., p. 3402. .

12 The Building Cost Index is used for purpose of cost adjustment an contract sums in
accordance with the Cost Adjustment Agreement, September 1970, A laboursmarerials ratio

of 45:55 applies. See, The Australian Builder, November 1974, p. 456. S "
13, Australia. (1978). op.cit.: 67. ' . )
14 ibid.: 70-71. . “

. 15 For example, during 1969-70, in“the school -of my domicile, a Lorenz snalysis of the

cconomic status of parents (averaging about four children) showed a clase sintilarity with the
- Australian spectrum of familics of the same structure. For data on the relation of income to

eductions claimed for educational expenses, see Mortensen, K. G., The sge, 25 September

- 71974, and Gould. K.-W ., The Age, 10 December 1974,
16 The Hon, F. Crcan, C.P.D., op.sit., 16 October 1974, pp. 2408, 2405.
17 Australia, (1973). loc. cit. e .
18 The Hon, F, Crean. ibid.: 2404. : . ) . ~
19 The Hon. A. H. Lamb, ibid..» 2407, . : o
20 Australia. (1973}. op. cit.: para 1.4,(p. 4).

v

~ 21 ibid.: 3. ' "

22 This was apparently the generdl intention,of the Minister for Education, the Hon, K. E.
Brazley: "My view was that cvery school in the country, including the Geclung Grammar
School, should receive a basic grant from the Commonwealth and that the Commonwealth

“should . have an idéntity with the education of every child.” (C.P.D., 30 May 1373, pp.

98.44-2845). ~
23 Australia. (1973). op. ait., para, 6. 12, (p. 62). .

24 Cf. McKinnon, K. R., *The financial situation of Catholic_schools was,':l think, appreciated

but not sufficiently highlighted by the Karmel Committee, Cathulic authorities, even with
this massive additiona fcg 3 f
Atructures’, Monash Public Lectuires Progiam. ("The Nexe Steps from Karmel') op, cit.: also
address to ANZAAS, op. cit., where he stated: "Although the funds provided to non-
governuent schools for 1974 and 1975 were thought mgbc generous, the submissions of
interested parties for the needs of the next three years seek a vastly greater proportion of
equivalent government-school costs’.  * ; :

95 Another bencfit which has been withdrawn is the ‘opportunity to tempete for

" Commonwealth Sccondary Scholarships. The Liberal/Country Party coalition doubled the
number of scholarships for 1973 and boys in Form-4 of my school won 70 awards, 42 per
cent of thetatal enrolment of these classes. oo :

The Labor\Government has abolished the scholarship systan. It introduced o Sccondary
Allowances Scheme in carly 1974. Families with an adjusted income {gross for family, minvr
deductions) of more than $5675 (as at October 1974) are not el; ib%c for any wid and this
will cut out parents of moderate means who previously benefited from the Kard work of
children of average ability who, with the schoor's agsistance, were-able to win scholarships, It
mnay also be noted that the new “allowances” scheme ‘involves disbutsement of less than §3

millicn where $1 1 million was distributed in scholarships. - - . .
e ) . R 2
. R o)
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11. Renewal in Australian Education —
a Changing Prospect

J-K. Matthews and J.P. Keeves , : !
{ :

\

THE KARMEL INITIATIVES

t .

The Interim Committee for the Australian Schools Commission, undér the
chairmanship of Professor P.H. Karmel, was appointed 11 days after the
election, in December 1972, of the first Australian Labor Party. Goveznment
for 21 years. It produced its report, Schools in Australia, in the very short period
of five months.! The Committee's terms of reference reflected to some extent
the ideology of the Labor Party, in particular its commitment to the
promotion of equality of opportunity.

These terms of reference required an examination of the needs of schools, .
prioritics within them, and the recommendation of appropriate measures to -
meet these needs. The Committee was required to work towards establishing
acceptable standards for all schools, taking into account the particular needs of
disadvantaged groups. This gave Committec .members broad scope for
developing their own framework of values and establishing their own goals
for education in Australia. In doing so, they have largely influenced the
context of debate on Australian schools for the fos esecable future.

The terms of reference also reflected,”in _their stress on the needs of schools
and on prioritics within these needs, the.compromise reached withiu the Labor
Party on the question of state aid to non-goyerntaent schools. By accepting
‘needs’ as the basis for the allocation of funds the Party could quite
comfortably ‘accommodate both government :nd non-goverament schools
within the framewcr f its egalitarian idgology. However, the terms of
reference were remarkably free from ideological dogma or prescription. The
Committee of experts was left to decide what needs and prioritics should be
considered important and what measures would best meet them.

As can be scen above, the Committee was required to think in terms of the
needs of schools, and not of social issues such as equality and diversity. Its
programs retiected irs stated goal of bringing all schools up to an cqual and
much higher level of physical provision and operation by the target date of
1979. However, théy also reflected the values the Committee considered to be
important in the development and advancement of Australian education.

Chief among these values were equality, diversity, and devolution f

r.»ponsibility to those most closely concerned with the _process of schooling..

Equallty was 1ntcrprct<.d as providing opportunities for all individuals,

" irrespective of socio-cconomic or-physical handicaps; to acquire the basic level

of skill considered necessary for living and participating fully in, the commynal
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life of a complex society. Beyond that, it was seen as providing a wide
diversity of equally valued paths to personal satisfaction and fulfiiment.

This interpretation of equality required that more resources should be
devoted to those who were less llk(.]y to reach an acceptable level of skill. It
also led to the ‘needs’ approach in the allocation of general recurrent grants
The allocation of more funds to those States whose schools lagged behind the
nationa! average and those categories of non-government schools which were
below target levels was, in parr, an attempt to cqualize: the conditions of
learning, so that children previously suffering from adverse schonl
environments might be cnabled to learn in the more advantageous
surroundings cnjoyed by everyone clse. No crude correspondence was
assumed between school conditions and educational outcomes. However, it
was considered that all children should enjoy a high lzvel of provision, both to
maximize the possible effects of resources o learning and to demonstrate that
all children should be equally valued, no matter where or how they lived.

More direc:ly related to the Commiteee’s interpretation of equality were the
Special Education and Disadvantaged Schools Programs. In the former,
children with obvious physical and mental handicaps were to be provided
with extra resources in an attemnpt to raise their-level of cognitive and social
¢ompetence towards the level considered desirable. In the latter, schools
scrving areas in which there was a predominance of people with social
disadvantages (for example, low-status occupational groups, migrants, -
Aborigines and single parents) were to be eligible for extra funds to mount
programs ‘aimed . at increasing the levels-of competence, and widening the
horizons, of their pupils.

Diversi. 7 of ~7::zational prow'mn and approaches was a logical corollary of
the interpretation of cqualltv :at placed equal value on a vaticty of ll(Lstylu
and interests. This pluralist view of society was reflected in the acceptance and
support of variou kinds of non-government schools. it was perhaps more
evident in the Special Projects (Innovations) Program, in which the
development of new and different curricula, teaching metheds and systems of
organization were to be encouraged by grants to 1nd1v1duals and groups for
experimentation in these areas,

Devolution of responsibility to those most Clos«.l) mvclved in the day-to-
day running of schuels and school systems was encouraged by the requirement
¢hat school personnel themselves should put up programs to be approved and
funded, for example in the Disadvantaged Schools and Sp(.cml Projects
Programns. It was also reflected in the fact. that general capita! ard recurrent
grants were nade to state and systemic educational authoritics without firm

rescription, to be allocated as they saw it.

Thus, although the primary aim was to meet the assessed material needs of
schools and raise their levels of operation, the Committee, in the programs it
recommended to ac..cve this goal sought to inliuence the direction of
Australian cducdtion iu the iight of the three major value - orientations of
equality, diversity, and dwolu ion of responsibility. -
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RENEWAL: A CHANGING jl’ROSI’ECT

The programs

The programs - rcommended by the Karmel Committee and continued by the
Schools Conumssion reflected a fine balancing of the values and priorities
sexpressed in the Karmel report. In particular, they were intended to reconcile
the somewhat conflicting aims that those closest to the schools should decide
priorities, and that the areas considered by the Committee to be of high
priority should not be neglected. The gcncra‘l purpose capital and recurrent
grauts were expected to achieve the first aim, while it was hoped that the
special purpose grants would achieve the second.

" It was not only the specific programs of the Schools Commission that were
put into cperation wver the next few years. The more general recom-
mendations advancgd in Schools in Australia for improving the quality of .
the educational enterprise also influenced developments. One of these was that
the Commonwealth Government should expand its support tor educational
research activities.? This was one of the factors influencing the strengthening

5 and reorganizing of the Australian Advisory Committee on Research and
Development in Education, now called the Education Research and
Development Committee. This body was given greatly increased resources
and a permarient chairman.

The establishment of a national Curriculum Dc.v«.lopm«.nt Centre, suggested
at an carlier date by the Australian Education Council, was influenced by the
Karmel report’s support for curriculum development on a national scaie to
supplement and aid state, “local and teacher initiatives and provide
alternatives.* The Ceutre was ectablisked in 1974 and bccamc a statutory
authority in July 1975.

- Another result of the Interim Commltt\.t report and programs, was the
restructuring of the loosely connected Catholic schools into a stronger and
more co-ordinated system. The Karmi] report recommended that State-wide >
bodics be formed to «Jisburse and account for funds granted to Catholic

. systemic schools. The Catholic- authoritics themselves realized that
strengthened co-ordinating machinery was a necessary response in order to
obtain financial assistance from the State and Commonwealth Governments.
Consequently, State Catholic Education Commissions have been cstablished as
educational  policy-making and ‘administrative bodies, serviced by State
Catholic Education Offices. A National Catholic Education Commission met
for the first time in 1974. This rationaization and resicacturing of Catholic
educationtal administration has greatly increased the cffectiveness ot the
Catholic school sector in political terms, aad in 1976 ir became one of the
strongest advocates for the retention of the Schools Commission at a time
when the existence of that body appeared threatened.

. 1hicsas encountered [

By ‘v 1y 1975, all the original funds recommended by the Interim Comr- tee
had v#¢ committed and more than 65 per cent had been” expended. b s
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Report for the Triennium 1976-1978. the Schools Commission examined the
implementation of the policies and programs proposed by the Interim
Commiuee.® It has become cvident that several major problems were
encountered. in carrying out these recommendations. Some: of the problems
would be inherent in any program of bp]anncd educational change. As Porter
has pointed-out, policy-makers must glvc attention to the reality that both
personal needs and organizational requirements equa]ly affect the process of
change.® This means that political and striictural protection of innovation must
be built into any program attempting change in education. This was not done
as cffectively as it could have been in some of the Schools Commission's
programs. Good relations between government and non-government
education authorities and personnel in the States, and the agents of the Schools
Commission were not necessarily ensured by the procedures developed, and
the fact that Australian cducation operated in an ongoing political system
meant that some difficulties were bound to arise. Some of the more spcc1ﬁc
problems are discussed below.

Rises in teachers’ salaries. The salary levels of teachers increased by 82 per cent in
the period 197174 at a rate roughly equivalent to that of average ma.. wage
increases.® There were major salary awards at approximarely 18-month
intervals in all States during this period. Since salary costs constituted 80 per
cent of recurrent expenditure in education’, this restricted the number of
options for which recurrent resources could be used. The number of possible
extra staff was itself restricted by the increased salary costs ard by the fact that
teachers  with high professional quallﬁcanon, and - fonger experience
constituted an increasing proportion of the total teaching force.

Since 1974, teachers™ salaries have stabilized, with no major awards or

variations other than those associated with national wage indexation.
However, salary costs continue to account for the major proportion of
recurrent resources used in all programs, evra with cost supplementation, as
the growth rate in the total funds available has been restricted.
Inflated building costs. Most - capital expenditure on schools in the decade to
1973-74 werlt to accommodate an c‘(pandmg ane =nbile population. A hupe
backlog of needs for the improvement an? . of facilities, that could
not be met in a triennium, had been binle oy over . carlicr years. Emergency
increases in funds voted for 197 -% . re not mough to offset the growing
proportion of state funds needed ‘ut new places rather than iniprovement, and
less than an estimated one-thitd o all funds available in 1974-75 werc
devoted to upgrading.

In the five years 1969-70 to 1974-75, building costs had escalated in all’
States. By 1975, for each $1.00 spent on educational buildings in 1969,
$1.75 was required to purchase iiic same facilities.® Although a supple-
mentation provision was attached to capital grants from: the Federal

. . . o oo
Government, in so far as the siate government and*Catholic sysiems were not

able to contribute their full share of the rising costs. facilities completed
aecessarily  diminished proportionately. Because of this. the hoped for
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improvement in the physical conditions of learning for Australian children has -
not been as marked as it might have been if full supplementation could have
been found. ) . )

inflation, in general, has inhibited progress towards achieving the original
aimrs. The primary reason has been, of course, that it has caten into the real
value of additional funds, thereby reducing the- effort that could be put into -
the improvemient of facilities. Consequently, the expected level of
improvement in sub-standard school buildings could not possibly eventuate in-

anvthing like the planned time. A second and less tangible effect of inflation
Y g P g

has been that it has distracted attention away from the needs of education as a
political issue and concentrated it on more readily recegnized cconomic
issues.? S o .

These two facets of the effects of inflation have contributed to » backlash
against high level f 2ducational firnding. The qualitative goals and outcomes”
of the Schools Conumission programs are net easily measured,"and as inflation
has inhibited improvement in levels of physical provision which can be
measured. some sections of the communiry have expressed disquiet at the lack
+{ tangible results for the money cxpended, and have favoured concentration
¢ «!»: Government on the eradication of inflation rather than on programs
from which they can sec little measurable benefit. Concern with the problems
of inflation re.ulted in the postponement of triennial funding in the 1975-76
budget, and has subsequently put beyond possibility the achievement of the
initial capital expeiditure programs of the Schools Commission by the target
date. The potental for educational developmient during the next half decade
lias obviously been seriously diminished.

Federal-state relations. Ir: recent years there has been a major shift in control over’
education, with administrative responsibility remaining with the Stires but
financial responsibility being increasingly assumed by the Commonwealth
through increased grants to the States, beth under the gencral purpose voic
and under Section 96 of the Constitution. This tendency was accelerated by
the programs of the Whitlam Government in the years 1972—1975, whick: ia
effect amounted to the development of s nation-wid@cducational plea.
Through th¢ establishment of specific purpose programs of financial assistance, -
the Federal Government has become a primary decision-maker in the field of
education. However, while the Karmel programs may have resulted in the
States losing some independence in the making of broad policy for their
respective systems. they have also expanded ‘the resources, opportunities and
possible cffectiveness of some state activities in a relatively non;—prcscriptiyc

‘manuer. N :

The major problem which arises from a situation where policy-making and
administrative responsibilitics are dispersed between federal, state and non-
government' authorities and institutions is that the complexity of the
provisioning arrangements may lead to a distortion between educational aims
and their realization. The Schools Commission programs have had two major
aims, first, to augment funds available to the States for schooling in order to
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raisc the level of resources available, and s’ o suppor specific
developments considired nationally importart. Fhewever, the influgnes ol

* these programs or scnools has been limited by thvee factere:

I Federal funds amount to approximately one-fifth <. -l expendicure on
schools by governments, the balance being provided Fore ¢« general -
revenue of the States. » "

The Ce- -ission has no exccutive mandate outside the lismii~ of financial

accounting for expenditure, and has to rely on other educational

authorities to implement programs. ’

3 Because the Commission is a statutory authority established to advise the
Federal Minister, the implementation of its programs musc depend on
political decisions at the federal, as well as state, level of governient. '

It was evident that the States did not need necessarily to expend Schools
Commission funds in the spirit of the Commission's recommendations. For
example, in some States, there has been some quiestioning as to whether
General Buildings and Recurrent Grants were spent where the needs were
greatest. In specific purpose programs which have required co-operation

* between state and federal authorities, the amour < of red tape to be dealt with

has been a source of complaint, for example, during the carly suges of the

Teacher Development Program. This has also been the cam = the

implementation of the General Buildings Program, where sta.: ":partments

have strongly established lines of authority and responsibility and have not
welcomed any notion of the isclation of federal funds or the suggestion that
they should be used according to criteria other than those already determined.

State Governments politically »pposed to the Federal Government have been

tempted to magnify problems ar: i resources differendy from the ways

intended. Accounting procgdures, in eneral, have been rather poor, and it has
been difficult 2o tell how the States are using the allocated resources. Thishas
been especially true of the General Kecurrent Prégram. -

. Of course, the_origimal .objectives of a program were not’s

being.distorted at the state and system levels, they also had'.1o" pass intact
through the Federal Government's decision-rnaking proc(.:sscs’. An carly

.., example of how aims were changed at this level was the decision forced on the

\_ Labor Government by a hostile Senate in 1973 to-maintain a certain level of
"\ per capita recurrent support for Category 1 and 2 independent schools, in spite

of the Government's intention to stop such aid to these schools immediately
and tac Karmel report’s recommendation to phase it out gradualiy.

In general, the division of responsibility between Commonwealth and State
"Governmgnts became no longer clear. Nevertheless, with the establishment of
the Commission there has been a shift of political accountability for education
#3 the Federal.Government while the States have remained responsible for
most of the day-toegsy operation of their school systems and-for the allocation
of most of the federal mioney they received. -

The change of governmient in 1975. The previously mentioned problems in

translating the Karmel ideals into educational practice * were minor - in
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comparison with the chinges which resulted from a change of government in

late 1975. The Schools Commission created out of the original Interim

Committee had produced its Report for the Triennium 1976—1978 in June
1975. Because of the adverse economic conditions of the time, the then Labor
Government decided ro treat 1976 as a year outside the normal triennial
progression, whick v7as to be resumed at a later stage. The new Coalition
Government decided to stop trieninial funding altogether, replacing it by a
system of ‘rolling” triennia. This meant that, as cach year of a 2riennium was
completed, plans for the following two years were to be reviewed and revised
and initial proposals made for the next triennium. The Ggmmission, in its
Report: Rolling Triennisim 197 7—79 suggested that this might lead to unsettling
short-term  arrangements.!!  Unless minimum levels of growth were_
guaranteced over the* whole of the period this policy would be patendy”
detrimental to long-term planning and“would negate the gains in stability
which the introduction of triennial funding arrangements had brought to the
schools area.

The new coalition Government was committed to decreasing the use of
specific purpose grants and increasirig the general revenue to the States. This
‘new federalism’ meant that the Commonwealth Government sought to.
withdraiv as much as possible from financial responsibility for schooling,
which was to be seen more as a responsibility of the States. It did not imply,
however, that the Government wished to withdraw from the financing of
non-government schools, to which the Liberal Party had a traditional
commitment. The platform on which it was clected foreshadowed the-
provision of per capita grants for recurrent purposes to all independent schools
as a proportion of the cost of, education at a.government school. 'The
redemptive egalitarianism of the previous few ycars was not part of the Liberal |

‘philosophy. The first ttep towards this goal has been taken by the instruction,

in the most recent set of guidelines to the Commission, to incrase per capita
grants to the top two categories of independent schools as a first step towards

“raising these grants to 20 per <ent of the running cost of educating a cliild in a

state school.!?. Additional capital funds of $3 million were also to be granted
for building non-government.schools in growth ar.as. 2 )

These instructions would seem to have two m:j.: consequences. One is the
apparent crosion of the ‘needs’ principle established by the Karm:! Committee
and continued by the Schools Commission. The other is that in a ituatior of
no real growth, it foreshadows a rcaliocation of funds from srate to
independent schools. This would appear to be % keeping with the generad
intentions of the present Government s mentioned sbove. However, it weuld
not be in keeping with the Schools Commission aims of ‘topping up’ funds
available to both state and independent schools on the bdis of need i order
that overall a much higher leve! of provision might be attained.

Under a direct application of the. ‘needs’ approach some reallocation of
funds from government to non-gevernment schools would be necessary in any
case, This has arisen because, on the one hand, the States, rather than merely
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maintaining their existing expenditures on education, have increased them,
thus bringing state schools closer to target levels. On the other hand, Catholic
parochial schools have fallen further behind, partly because of a fall in private
“inputs, and partly because of the employment of an increased proportion of
non-religious staff. In a no-growth situation, this makes some transfer of funds
necessary and reopens the question of the basis of aid to non-government
schools in general. However, the decision of the Federal Government to raise
thé'level of per capita grants to the top two categories of independent schools,
already well above target levels of provision, would seem unrelated to the
principle of nceds, and made no contributicm to casing the position of the
Catholic parachial schools. ‘ : :

In the guidelines for the 1977-79 rolling trienniumn, the Government
ordered that expenditure should be restricied tc two per s growth for cach
year of the tricnium.’ In the most recent g v ioplying to the
remaining two years, it Lias prescribed a situation of tvr g b at all.l4 Apart
from the uncertainty generated by such changes the = # ¢ sis. Commission
has become restricted to determining” a reasonable v e\ of a limited
amount of funds for one or two years in advance. In e (%:,-79 report, the
Commission expressed a concern that maintaining existing standards while
also introducing ‘other initiatives was too ambitious within the funds
allocated, !® ' : )

The major effect on the operation of the Commission and the

" implementation of its ideals stems from the introduction of the system of

- guidelines itsclf. By presenting guidelines to the Commission before it makes
its evaluations and deliberations and presents its reports, the Government
influences and restricts what the Commission can do. The opportunities for
open planning and for consideration of wide-ranging submissions are severely
limited. Rather than operating as an independent assessor of needs and
recommending to the Government what ought to be done to meet those
needs. the Commission must of nccessity merely act as a distributor of
prescribed funds in a semi-prescribed nianner within limits cutside its'control. *
This restricts its competence and severely comprises its independence. Policy
‘recomimendations are not advanced by the Commission bur decisions are made
by the Government-before the Commission has been able to assess any
evidence on which they could be based. An example has been the decision by
the Government to limit funds available to the Development and Special
Projects Programs.*® This decision was handed down to the Commission in a
set of guidelines without explanation rather than being a considered decision
taken by the Commission itself “‘within the framework of its consistent set of _.
values and its priorities for achieving its goals, ST

By providing the Commission with guidelines in this manner the
Gov<rminent avoids the political odium of publicly rejecting the recom-
. sdations of an independent, expert body. Instead, it tells the body what
it can recommend and receives the sort of report it wants. As the policies
of the Government do not necessarily concur with the priorities of the
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Commission based on perceived needs, this is the most insurmourtable
obstacle yet encountered in the implemeritation of the Karmel ideals. The most
recent report of the Commission, outlining its proposals for the triennium
1979-81, plans for a five per cent growth in expenditure in real tezms in
1979 compared to 1978, a furtlier four per cent growth in 1980 aud 3.3 7
cent growth in 198 1. These recommendations have been made i advance of
the issuing of firm guidelines for 1979, and it will consequently be of inter-st
to observe governmental reactions.

Evaluation

.
One of the Schools Commission’s objectives has been to provide for the
evaluation of the effects of its programs in order to obtain evidence of haw
best i proceed towards its defined goals.!” Formal evaluations by independent
rescarchers are <being carried out Hor the specific purpose programs, in
particular, the Disadvantaged Schools, Libraries, Services and Development,
and Special Projects Programs. While none of these evaluation studies have
been published there is enough evaluative material availsble to give a sound
impression of how the programs have been operating. It would also be useful
to evaluate the effects of some of the Schools Commission programs in terms
of such things ds amounts of money and class sizes. . s
However, a possibly more valuab!P approach t evaluating the effects of the
Schools Commission programs woi!
conditions of schooling the original Karmel report sought to promote and to
ask oneself 1y what extent the programs had contributed towards these arms.
As we have seen, the Karmel Committee’s programs weie formulated within a

framework of values, chief amongst which were equality, diversity and -

devolution of responsibility. The Committee also expressed adherence to the
principles of private and public schooling, communiiy involvement, the
special purposes of schools and recurrent education.

EQUALITY . .

In its attempts to promote equality. .the Commission’s probrams aimed at
improvement and equalization of the quality and general standards of all
schools. It is now doubtful whether these aimes can be achieved in full. While
lmprm ements have been made in the standards of. bux]o‘ngs and facilities and

lHC recurrent resouie lcvcla Uf \LllUUlh, lnﬂdll()ll dnd o[h'cr TUDICIH\ thC :

made progress towards acceptable levels for schools extremely slows. Alss
disparities in educacional provision can still be observed between and within
States and systems. For example, it was egtimated that, in ipite of Schonls
Commitsion funds ‘and the previous Sc1cnccI Facilities Program, approzi-
mately 15 per cerft of government schools were still without adequate science
laboramncs inlate 1975, when programs i this area were terminated.

Capual funds associated with the Disadvantaged Schools Program hach

been less effective th:m hopcd largdy bccausz. of difficulties in xmcgranng
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these funds with other resources, mc.udmg thc General Building Grants, and
with the programs adopted by the school under the Recurrent Grants section
of the program,  / :

Whilc it has become apparent that funds from the Schools Commlssxon have’
not been ablefo climinate mcquahm.s in physical conditions and staffing, it
could also Be asked whether the programs have contributed towards a

seduction in differences in educational outcomes between schools of different -

types and betweeén different social, economic, geographical and cthnic groups.
It would not perhaps be surprising that the Schools Commission’s progrims

cou]d not be seen to have greatly altered levels of achievement or differénces

» achievement between social groups. The Intetim Committee and the
Commlmou were asked to make recommendations based. oh thc nceds of
schools and of disadvantaged groups and it formulated its programs
1ccordmgly For example, the Dlsadvantaged Schools Program was :umcd a
improving the standards of provision and resource use in schools i
dlsadvantagcd arcas. Levels of disadvantage were initially assessed using socio-

_economic characteristics of the school's catchment area rather than levels of

achuvuncm of pupils within the school itself. Thus the thrust of the |  progratn
was ot to raise achievément levels in low-achieving schools, but-to providy
compensatory resources to schools whose pupils.came from backgrounds nor
conducive to academic achievement in order to cquallzc the p"lysncn
conditions that might lead 1o success. In general,”thé. recommendad
improvements in facilities and rcsourcc ase of sthe . Schoels Con‘*mssw"a-
programs could be said to aim at' a nceéssary, " though not by any menis. -

sufficient, condition for improvdment in the Sualny and cqualizy o

. L.Jucatmnal outcomes.

DIVERSITY N L

T sated value of diversity would ke less dcpcndcnt for its realizasi- iy on

L, amounts of money and more on changes in attitudes than.are tisose of

nuality and cquallty of provision, and the Schools Comm:ssmn S Programs.

“mnss? be seen to have c~ntributed to some CXtént to the promonon of changing

g

2t d"i Thc Special Projects (Innovanons) Di-advantaged Schools, and
gt cvelopmert #ragrams, in particular, have led‘to an awareness and
&.xsﬂ nanas apiong e hers and administzators of ditferens approaches and their
+ =8, While tae Special Projects Program lias accounted for only a
rdatnvdy small amount of money and could only affect a limited number of
teachers and students in a relatively few schools, in many situations, for rhe
first time, it became possible for pcop]c with new ideas to try these out. The
chief effect of this has beeh the cfgation of a climate iri which change and
experimentation were secn to be desirable’ and possible; and this cf{(.ct has
spread to schosds 2l s)s;cms not themselves affected by particular progtams
funded by the Commission.

Respoitse to the . §pcc1al ‘Projects (Innovations) Program has “been
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enthusiastic. By 1nid-1~+" aoproximately 2000 projects had been furided
since thie inception of the piogram and it had only been possible to fund less
than a third of all applications reccived. As this program has been controiled
by the Schools Commissioa itself with less requirement for co-operation from
authorities in the States, there has been less possibility of conflict and distortion
of aims than there has been in many other programs. However, this autonomy
has possibly been irritating to state authorities, as it has somctimes fostered
developments which have run counter to established prectice and, more
importantly, because it has potentially shifted some of the influence over
future tfrends in educational practice outside the scope of the state authorities’
policy-making machinery.' The extent to which this has occurred has not yet
been documented. , A .

.

- : DEVOLUTION OF RESPONSIBILITY

‘Devolution of responsibility to regional and schos! It could only be
encouraged and implemented effectively at the state & ced w2iop e dast few
years, all States have been actively involver™ I, regionalisiz.s rnir administra-

- tion. Schools Commission's programs; =  -ihe w=acier Development
Program which has a regional basis, ba - rted and contribaced to this
‘trend. Decision-naking at the w-hool levgi has also been encouraged by the
Disadvantaged Schools and the Special Prbjects Programs in which proposals
st be put up from the school community itsclf.

: . N .

~Perhaps the most important program for the éncouragement of devolution
of responsibility to the school level has been the Disadvantaged Schools
Prograin, which in some States has affected sthools catering for up te a quarter
of the school population. It is clear that the opportunities provided by this
program have greatly affected the ideas and practices, of the teackers invelved
orid that this etfect has spread with'the transfer of teachers to other scligols not
affected by the program. Like the.Special Projects and Teacher Development
. Programs, the Disadvantaged Scheols Progran > would appear to have
encouraged a re-cvaluation of approac les and goals among teachess and has
improved morale-considerably. It has also cncouraged a willingness to make
decisions and take responsibility at a lotal level. The degree to vshich these
school-baied initiatives have been encouraged has varied between States and
once again the degree of autonomy acpually granted to schools has varied
according to the policies and preferences of the State Education Departments

ard Catholic education authorities. { ' .

With the charge of. government in fl‘975' and the revived stress on state
initiatives, State Education Departments thave been given a strengthened role
in the administration of all programs. Thi State Minister for Education, has, in

- cone.State-at least, assumed more direct c:ontrol over the criteria for declaring
schools disadvantaged and over which schools arg, actually listed, as well as
over thespecific projects fundéd. This has led to quite marked changes of
direction. The Schoels Commission recdmmendation ghat a small percehtasic
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of gereral reanrrent funds be allocated directly to all scheols for deployment as
the schiools se fit w-2s ot appear to have heen put into practice in most States.
Thu," while it would seens that a more favourable climate for devolution of

respousibility to- individual schools has been created by the Schools -

_.Commission programs, progress towards it, because of state and tederal
. political factors, has been somewhat retarded. s
The first and ’l_ﬁost obvious cffect of the Karmel recommendations was to
depoliticize the educational debate, shifting its focus from the Tong-standing
coitroversy over state aid to the more basic questions of equality and need. As
has been suggested elsewhere, the Schools Commission has started to become
the major embodiment of a new consensus. ' It has managed to work towatds
/an equitable scheme of provision for all schools according to need rather than
-/ deteriorating into a battlc‘gg‘ound for various sectional interests. [t created o
franework within which differént groups could discuss the progress I
&ducation rather than merely resorting to raising contlicting opinions. It has
now been generally accepted that need was a sound basis for funding,. that i
was possible to assess need, and that thefjudgments of a group of experts open
to public. scrutiny provided an qfféftivc way to undertake educational
planning. v
The sccond great achievement of thé Karme! programs has been that they
energized and improved the quality 0f. the debate on education in Australia.
The, Commission has increased the \ayailability of information concerning
_educational  matters, thereby furthéring well-informed discussion on
- educational issues. Evidence relevant to decision-making has been made more
readily available and miore people have been offered the possibility of
becoming inyolved in the decision-making process through participation in
particular projerts and by the devolution of responsibility. B
Related to this-have been the increased @S'sibi]itics for professional activity
that the Karmel programs have offered t€achers and others involved in the
- ~sciigoling process. As well, parents have been given enhanced opportunities
for increased krowledge and in some cases involvement in activities. These
developn::-ts have added to the confidence and enthusiasm of teachers, with
~ - consequent effects on morale, particularly in schools where morala™Was
previously” low. This rejuvenating cffect on the teaching profession should
have far-reaching ramifications that could only work to the benefit of pupils in -
all schools. : o
A thitd major effect has been in contributing to a'change 1n the Australian
view of the social function of «ducation. Until -recent years a narrowly
academic, meritocratic model oi zhioaling was widely held to be the norms
The chief aim of the school system was seen as providing opportunities for
——-thase-who_wauld become leaders in society and-in-vseious walks of life to
develop their talents to full capacity. According to the basic assutnptions
underlying this view, inequalities in provision, treatment or outcomes did not
matter as long as those who had the talent were not prevented from achieving
_ what they were capable of by extrinsic factors, ’
[ ) .
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The revised and more egalitarian view of the social function of cducation
"gave everybody an equal claim on resources, tréatment and possibilities for
various kinds of success. Education was seen as involving the development of
every individual, not just thos¢ marked out for social or occupational
leadership. Those with intrinsic or. extrinsic barriers to the development of
competence, in this view, deserved more rather than less of the conimunity’s
help and support. This changed perception of the educational endeavour both
influenced the Karmel report’s recommendations and was influenced by the
Karmel report. The. report became the embediment and the definitive
statement of this new view of the social function of education, and in fact was
the first national statement of what schooling should be that had been
produced in this country. Educators were provided with a philosophical and
theoretical framework within which to discuss the aims and outcomes of
schooling in Australia, and this provided them with a sense of purpose
previously lacking in this field. : "

SOME PERCEiVED SHORTCOMINGS =

The Schools Commission in its first major report emphasized the importance.

“of ensuring that all children should achieve a basic plateau of competence to
enable them to exercise the options open to a citizen in society.”® While
disparities between different social groups in educational achievement were
acknowledged, there was  scant - recognition that problems of some
consequence would be found to exist in Australian schools. At the same time as a
the Commission was preparing its first report, the House of Representatives:
Select Comnittee on Specific Learning Difficulties was conducting an inquiry
into important aspects of the work of the schools. This Comniittee, sensing
that a problem existed, commissioned the ACER to undertake an investigation
into student performance in the arcas of Literacy and numeracy. Using the
findings of this rescarch study?', and from the evidence submitted to ir, the’
Select Committee prepared a significant report — Learning Difficultics in
Children and Adults.*? .

The. evidence from the study of literacy and numeracy has indicated that,
while in general the work of the schools should not be disp:-raged, a sigmificant
proportion of Australian students were not achicving an acceptable level of
basic competence in the skills of reading, writing and number work before
they reached the minimum school-leaving age. The report of the Select
Committee drew attention to deficiencies in educational practice and in the
preparation of teachers which meant that children with learning handicaps did
not receive the help that they needed.

A further inquiry into education conducted by the Poverty Commission and
the research studies sponsored by this inquiry have drawn attention to
difficulties faced by many young people during their later years of schooling

.._and.on_their_emergence into_the_workforce.?* This_inquiry_also demonst rated____

that school retention rates were lower for Aboriginal students, for Southern -

. . 197
. Y IV
G

O

ERIC

Aruitoxt provided by Eic:



O

ERIC

Aruitoxt provided by Eic:

-] KL MATTHEWS & J. B KEEVES

E]

European migrants. for the children of lower socio-cconomic grongs .nd for
children in rural arcas than for other Australians. The ACER study of werac,
and nuneracy found that similar differences applied in the achievement of
basic skills. ‘

The reports of the Schools Commission have recognized these groups as
disadvantaged in our society but they would not appear to hiwve
acknowledged the nature and extent of the problems encountered by tae.
groups. Moreover, relatively little of the funds and the ctfort of he
Commission has been directed towards the improvemnent of the quality of
teaching and the increasing of the cffectiviness of student learting of these and'
other disadvantaged and handicapped groups in the arca of the basic skills,

In this context, the questions to be asked are not whether these above-
mentioned  groups have been able to  achieve cducational  outcomes
commensuratewith those of other social groups, but whether they have been
enabled to reach the level of competence necessary to eperate effectively in
society and whether their educational progress beyond that level has been in
accordance with their needs and preferred role in society. Further questions to
be asked concern whether the members of disadvantaged groups-are able to
find employment and achieve cconomic independence or whether they are
destined to years of aimlessness and life without a recognized role in society.

The evidence from these inquiries raises further questions about educational
provision extending beyond.the years of schooling into the area of post-school
and recurrent education. While the principle of  recurrent education was
endorsed by the Interim Committee as being one of the values that influenced
its decisions, none of the Schools Comunission’s recommendations have dealt
with this area or with the probleins of school-leavers. Indeed it may be asked
whether they recognized the existence of such problems of critical importance
to Australian sociery. It would appear evident that if one body or Commission
were permitted to establish prioritics and rationalize educational developments
across the whole of Australia, then the dangers of eritical problems being
ignored would be too great. A diversity of approaches would scem essential
for the welfare of the nation,

THE FUTURE : »

In spite of these shortcomings. the Karmel and Schools Commission reports
and prograns have had a far greater and more valuable effect on schooling in
Australia than any analysis of physical provision 'and particular programs
would indicate. The general rejuvenation and improvement in quality of the
educational debate: the vastly improved morale, enthusiasm and involvement

“of those. concerned in the schooling process; the increased willingness to

grapple with basic philosophical questions about the functions of schooling:
and the more positive climate for educational activity must all be attributed to
some éxtent to the effects of these reports.

~ Nevertheless, as has been seen, the functioning of the Schools Commission
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~as an indépendent assessor of needs and adviser to the Commonwcalth’
Government has been severely curtailed and is likely to be more so in the
future. This is largely because of the imposition of guidelines which limic the
competence of the Comnmission to fulfil cither of these functions. Instead, it
must carry out the instructions of the Governmient within a predetermined
framework. In this role it cannot hope to have the impact on educational

. thought and practice it originally had, and must dirminish in importance in the

Australian educational context. _
The inrroduction of the ‘rolling tricnnium’ may exacerbate this trend as it
virtually limits the Commission to making decisions and calculations for one
year ahead. This is. a time-consuming process and may prevent the
Commission from studying and reporting on long-term trends and educational
issues. It cannot fulfil an important role in the gencration of educational
thought if it has to leave important questions unanswered. .
There are also likely to be further changes in-the composition of the
Comunission to include direct representation of various educational interest
groups. This could have the cffect of diminishing its status as an independent,
expert body and reduce it to a bargaining ground for competing groups in the
allocation of scarce resources. ' ,
A closer examination of some of the recent guidelines of the
' Commonwealth Government reveals further patterns for the future, The
foreshadowed concentration on funding non-government-schools-and erosion
of the needs principle by linking per capita grants to costs in government
schools has already peen mentioned. The guidelines-also indicate a stronger
tole for state government authoritics. The Commission is required to consult
with them in developing its own recommendations and state authorities are to
have strengthened responsibility for the administration of all programs.
Growth in federal funding is to be non-existent in 1978 and the indicative
planning guidelines will restrict it to one_per cent for the following two
vears. It is suggested that savings of about 84 million be made on the
programs for Services and Development and Special Projects, thus restricting
these programs significantly.?® ' _ :
These guidelines indicate directions for the future which run counter co the
goals of the Schools Commission so far. They foreshadow a gradual
diminution of the still limited federal financial involvement in state schools.
They indicate the presence of a conservative backlash against spending on the
promotion of change and diversity in &ducation. While the Special Projects
and Teacher Development Programs only involve a tiny proportion of total
funds they have been of some importance in broadening horizons and
indicating possibilities for future action to cope with changing social
perceptions concerning education. Together with erosion of the needs
principle, the destruction of a favourable climate for diversity and
- experimentation may herald a return to traditional views of what schooling is -
for. ] ' : ) .
In general, the major effect of the guidelines imposed on the Schools®
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Commission has*been to destroy the ‘carefully built-up consensus on education
and make educational debate once more a political game. Because allocation
of funds and continuarion of programs is once again based on the policy
decisions of political partics rather than the deliberations of independent
conunissioners,.debate is beginning once again to split along party and interest
group lincs and the main issue is once again division of the cake rather than
more basic questions of need and equity. Consequently the State-a; | and State-
rights issucs may once again dominate the centre stage in .educational
discussion in Australia. ' '
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12. The McKinnon Prescription*

A Critique of the Schools Commi;sion’s (‘
Future Society and School Curriculum

Merv Turner

Within weeks of its electoral victory late in 1972, the Whitlam Labor
Government set up the Interim Committes for the Schools Commission. The
Commission proper was established as a statutory authority in December
1973. Three major general reports have been published to date. The Karmel
report, Schools in Australia’, was issued in May 1973, and had been prepared as
a natter of urgeticy in order to set the policy guidelines for a massive increase -
in federal financial support of education in Australia at primary and secondary
school level. The recommendations, supported almost ‘entirely by the
Government, became the basis for funding in the 1974 and 1975 calendir years.

The first triennial report of the Commission (for the triennium 1976-78)
was tabled in June 1975.2 It was immediately caught up in the aggravated
cconomic problems of the Whitlam Governmént. The report was ‘received
but not accepted’. Proposed expenditure for 1976 was reduced to a level
sufficient taysustain prior levels of recurrent expenditure but which would
limit' newinitiatives and capital expenditure. The Government called for
revised recommendations by March 1976, for a 197778 triennium which
would be within financial guidelines to be framed by the Government.

The political defeat of Labor led to a delay in the framine of the financial
guidelines and these were eventually handed to the Commiss, »a by the Fraser
Government in Mdy 1976. These gudelines sct a two per cent limit to the
annual growth of expenditure (in real terms, calculated on a 1976 base), with
a commitment to 1977 but with only a forward planning concession for 1978
and 1979; that is. a ‘rolling’ triemmium was instituted. The report for the
rolling triennium 197779 was issued in July 19763 .

Uniil 1975, the Schools. Commission’s programs needed no defence and
drew very few critics. The popular acclaim accorded the Karmel report

 refiected the significance of education as a (the ?) major clectoral issue which

brought the Labor Government to power in 1972 and to the period of ‘heady’
days following the election, when expenditures created the impression that the
problems (real or imagined) under which education had laboured for so long

*This title was used previously for an article published in Arena, 40:101~111. That article
forms the basis of this chapter: which also takes into account™a later report of the Schools
Commnission. ‘McKinnon' refers to Kenneth McKinnon, first chairman of the Commission.
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were to be wiped away, Of course, this popular acclaim lias to be properly
interpreted. Despite the clectoral significance of educarion m 1972, the
subsequent acclaim  was limited largely to -the ‘professionals’ — the’
admiinistrators. educational academics, teachers, and leaders of certain’ groups
of ancillary parents — who appeared urited principally by a common faith in
the power of money but who were divided in their focus on what constituted
Australia’s educational ills. To a significant degree, dogmanc and sycophantic
expertism  prevailed and the educational burcaucracies” and  privatized
interinediaries flourished. _

However, some doubts — both financial and educational — must have
penctrated the Commission prior to its first triennial report since, although 1t
recommended the expenditure of aun unprecedented $2000 million, this
rcprucntcd a contraction on the growth rates projected by the Karmel report,

-and since it also clearly acknowledged, -even if it failed to resolve, some of the

more scrious criticisms that had been raised by the few abamst the Karmel
report.

By the time of the Frascr Government guidelines, the public acclaim was
muted and defence of the Commission had shrunk to more limited
proportions. Defenders included some Directors-General of -Education, the
leadership of some parental and teacher organizations, and the Commission
itsclf through its Chairman, Kenneth McKinuon. By the time of the federal
élections of December 1977, the Commission was “invisible’ and education
was no longer an clectoral issue. To be realistic, it wis not because the critics
had been influential but rather because-the economic depression had converted

education from a cessary to a desirable commodity. ‘Do you think Labor

might give some more to education?” becaine. the occasional and half-hearted
pre~clectoral question along the scholarly corridors.

It might be thought that this episode was but'a ‘spasin and that education has
now returned to its prior style and trends. The Commission, however,
continues to spend very large sums of money (in excess of $500 million in
1977) even if subject to constraint. Perhaps more importantly than this, but

partly because of it, the Commission remains an organization of considerable
influence in encapsulating and promoting a still professionally popular view of
the desirable directions of educarional change. For this rcason alone, its
pronouncements. programs, and policies deserve continuing critical attention.

. . ..
REACTIGNS TO THE KARMEL REPORT *

Musgrave!, Crittenden®, and White® provided significant criticisms of the
Karmel réport. These critiques are ll included in this volume.

Musgrave characterized the report as bung ‘marked by an uncertain divine
intention and somewhat weak in theology’ — a reference to its “there-is-
something-in-it-for-everyone’ financial largesse and its apparent lack of any
clearly formulated process to make a real difference in education. Crittenden

* pointed out “the piecemeal character of its educational thcory , the factgthat it
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tried “to find a place for most of the conflicting interpretations of the role of
the school at the present time”, and argued that it was uncritical, misleading,
confused or supportive of contradictory positions.

~Both Musgrave and Crittenden, however, appeared to be co-operative.
Musgrave made a number of suggestions from his sociological perspictive
calculated to make ‘those concerned ... more willing and able to proceed
further along the Fabian path of educational change’. Crittenden, from his
philosophical perspective, urged that appropriate analysis o2 “important aspects
of its statements of theory (which is) vague or ambiguous or inconsistent’

could lead to ‘a more satisfactory synthesis’, but he acknowledged that it

would be impossible ‘to unite the conflicting claims ... in a perfectly
harmonious system’. They both forgot that a major implicit, and increasingly
explicit, intellectual project in the socio-cultural domain is in fact to attempt to
unite conflicting claims in a perfectly harmonious system.”

Musgrave and Crittenden _ constructed their criéicisms within a sectoral
evolutionary model of social change. Musgrave spends some little space
establishing a particular” part of thie history of the extension of intellectual
participation and control in government and administration. He recognizes the
Schgols Commission as a very advanced modern type — ‘expert hodies with
considerabl¢ independence who themselves undertake all three processes
(“investigate, legislate, administer”™) of the Benthamite prescription for

-sectoral social change’. The three functions have tended to come together

ounly in the period since the 1950s in response to ‘the urgencies of the
pathologies of capitalist society’.-

~Their critiques are essentially those (the one sociological, the other
philosophical) of the internal consistency of the Karmel report. Neither critic
provides an account, ‘or even a hint, as to why the ‘social pathologies of
capitalist society” have come into existence or becotie more visible, nor why
they are regarded as urgenr, nor who regards them as urgent and for what
reasons, nor why a Schools Commission was.seen as providing the possibility
of a means of amelioration. - .

White's critique had a different basis. He did not take for granted much that

remained unexamined by Musgrave and Crittenden. Thus, for example, he
provided an account of the Karmel report in the context of the expression in it

_of historical developments linking socicty. culture and education within

capitalist development in general, and in Australia in particular.

THE SCHOOLS COMMISSION REPORTS: THE FUTURE
SOCIETY :

f

The first triennial report of the Schools Commission is important to those who

are coucerned to extend their criticism of the Karmel report for several

reasons. For example. the first triennial report did acknowledge criticism and

attempreto reconcile it to the themes of the Karmel report. A typical instance is

provided by the concept of community. Both White and Crittenden pointed



out that the Karmel report had assumed the nature and: existence of
communities that do not, in fact, exist in reality. The first triennial report
} apparently responds to this by acknowledging that ‘no ready made. close
/ community of any size or variety exists in industrial socicties’.® Yet in many
later parts of the report the word continues to be used as if such communities
do exist (as well as being used in other ways).? .

H The first triennial report is more important, how«.v«.r for its attempt to
/ develop a more coherént picture of two things — the future society and the,
- future school curriculum — than did the Karmel report. It is also apparent that

the curriculum is not only ameliorative of present problems but is also atleast a
partial means towards the end of the futuressociety.,

By paraphrasing (and often almost directly quoting) parts of the report, one
can characterize the future society as follows: .

The furure society will be a sophxstlcat«.d industrial society in which access
to the ideas and forms of higher and further study will remain closely allu.d
with power, income, ‘and status. The job or occupation will become more
vital to every individual and more dependent on education since, among other
things. unskilled occupations will continue to decline, along with an increase
in the number of jobs requiring higher degrees of literacy and mathematical
skill. Paid work will play a more important part in the life-experience of -
women and, in complementary fashion, men will lncr«.asm&ly share domestic
and childrearing responsibilities. .

This increasing sophistication- will produce tendencies to  further
fragmentation of society and ‘increased trcqucncy of occurrence of social
problems. However, these will be overcome since education will also produce
a respect for persons, an obligation to take the wishes and interests of others
into account, and a more widely dispersed capacity to reason one's way
through personal and social issues, which, together with participation with
others int the give and take of collective decision-making, will enable ordinary
citizens to ‘consider alternatives and evidence and to accept the provisional

rathet than the absolute nature of social arrangements and solutions.

Important among these provisional matters or contingencies facing people in
industrial societics will be the nature of the job. There will be increased

t  provision..of vocational training throughout working life aimed cither at
upgrading skills of the workers in a particular industey as part of a schemne to
mod«.mé:‘: that industry. or to increase 1nt<.r~mdustry mobility.

In ail of this, the society ‘will be an equal society silice studénts at senior
secondary levels and beyond would be representative of girls and boys, of city
and country, of various ethnic backgrounds, rclxglous ‘affiliations and the like -
in the identical proporticns to those represented in the population at large.
Thuse there will be no, categorical attribute of a person that will be
differentially associated with the denial of access to power, income, and status.

. This equal representation in its institutions will arise because society will
value all its children, and institutions, most importantly the schools, will
positively raise the aspirations of children from any of those categories now
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. generally less: puwcrful or with lower incomes, or with reduced status within
‘the existing “social structure, and by encouragement sustain and recognize the
authenticity of the cultures of these social grou,s.

Such sustained cultures, -however, will ‘not be nccassanly part of the
mainstream culeure, It will be the .total socicty which will arrange the

* redemption of those whose own culture puts them on the m:l'rgins of the--

mainstrcam  culture. at the same time rccogmzmb and sustaining thatv
disadvantaging but authentic culture. . » !

Similarly, *society’s institutions must be viewed in analogous ways to its
individual embers. They must not become museums (culeural or social non~
functional or dys~functional artefacts of carlicr times), but must be given that
constant rc—appraisal and refu: bishment that will make them highly adaptive’
to changing circumstances. -, ,

More cor:ld be added. But enough!

It is clear that this future society is our present society proj«.ct«.d into tlu

“future and made more internally secure. Schools are used for the direct social

end of providing that sccurity, through training a voluntary but uncritical
nalleability in all its members at the saine time as uctcndmg the graded and
constantly re-processed-work skills required for the expansion of production.

Amplificarion of some aspects of the model will make this abundantly clear.
Consider, for example, equality as it enters the model. Participation in
schooling at all levels must be  completely representative of all possible sub-
groups of the population. Achicvement of this, it is asserted, is cquwalcnt to
saying all social sub-groups will "have equal access to power, incomes, and
status. Thus the Commission is on the side of the climination of inequality. But
the Cominission says nothing about how power, incomes, and status would be
more equally distributed within as well as between social sub-groups. Or,
what would be better, of how power, incomes, or status might be climinated
as expressions ofsngnlflcant but fetishized forms of social rd:monshlps between
people.

Thus the version of cquallty espoused by the Commlsslon is but a thinly
dlsgumd version of meritocracy hopefully to be freed from accusations of
racism or male chauvinism or the like by the t(.chmqu«.s of compensatory
cducation. Women Aboriginal Prime Ministers, managing directors, and
professors are obviously desirable products of the program,

"Considér the obligitory respect for persons, their wishes and iiiterests, the
give and take of collective decision-making and their alliance with the
provisignal rather than more absolute nature of social arrangements and.
solutions. This is clearly a consensual model of acjuiescence in social change
made palatable by release of restraint on personality. Appar«.ntly there will be
no persons deserving our disrespect in the future society. All wishes and
Anterests will be good (but, prcsumab1y. some will be ‘gooder’ than others).
The scpar:mon of respect, wishes, and interests from any concrete situation is

at best maive, and at worst suggests deliberate manipulation of people to'_r_

climinate_any “critical response they may otherwiss kave o other pcoplt s
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wishes or interests and which could represent a reality of exploitation or
domination. o » . . -

o Consider the cultural aspect. There will be a mainstream culture — the
culture of the total society — in which all will share. In addition, ali, or at
least many, members of socicty will share in one ofia number of othgr cultures.
The Commission- appears to have confused national or ethnic styled —as .
exemplified, say, in food prefcrénccs or dress — with cultural difference.
Almost all Western societies now have significant narional/ethnic minorities
(significantly a consequence of the labour mobility which the. Commission
accepts as an essential feature of the future society). 'But, with some limited
exceptions, cultural differences cxpressed between the mainstream and the
minorities are minor and residual. . : :

These:grounds of culture are everywhere increasingly the same — ndmely | -
those of Western materialist-ideological culture. Whatever distinguishing
significance the artefacts, symbolic. forms, and other cultural elements may
have had they tend to be cither destroyed or to enter the realm of the
“mainstream market as a new commodity, a new leisure form of pure novelty
and nomentary significance, and the like. The view that there is but a single
culture in Western: socicties (and probably in all industrial sodieties) ~ and .
which is everywhere the sane — is increasingly more valid than the view that
such societics are mainly and increasingly multi-cultural. The multi~cultural
view, if maintained. scems only to promise a fegishized existence of personal
transience amidst immense variety. : V

Mainstream culture &as an enormous capacity to destroy-the grounds and
fetishize the forms of other genuine cultures (within a history of the. territorial
extension and internal develpment of thé mainstream). The continuity of
another culture thus depends upon the denial of the mainstream. But other
genuine cultures are dependent for their continuity on the mainstream because
of its destructive capacitics. This is a profound contradiction and accounts for
the inability of the Commission to handle the problem of Aboriginal™*
cducation and also cxplains why, in its own terms, handling thc migrant r{

" national/ethnic groups is notia problem.
Consider those Aboriginals still in possession of significant clements of a
culture different from mainstream culture. The Aboriginal: Consultative
- Group of the Schools Commission was also conscious of the tensions if not the ,
contradicticn when it wrote to the Commission: - ‘ / .
We see education as the most imporeant strategy for achieving realistic self-
. determination for the Aboriginal people of Australia. We do not see education asa
method of producing an aiiglicized Aborigine but rather as an instrument for
. creating ini{;rmcd human beings with intcllectual and technological skills, in
harmony with our own cultural values and identity. We wish'to be the Aboriginal
citizens in a changing Australia. T '

It, would be a tragedy to destroy one of the last remaining people who dé not
worship material values. Our vision of cducation is not compatible with
overemphasis placed on nanpewer orichted goals that most Australian pople
know. - . s®
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© We see the need for a change in education for both the aborigine and ron-
" aborigind, their teachers, and their children: to create an Austealia where che
“values and cultures of both people thrive,
The process of achieving this will require nny major. changes in direction for
your education. It is also ours, but it does not serve us as well as it does you; nor do
we completely nnderstand i, but at leas we are aware of where it most fails s
If the Commission's pointing to a plu'mlist multi-cultural vision extends to
Abqrigincs,.thc prospects for a gcnuiuc Aboriginal cultural recrearion are
blcak. Rather, there would be'a contifwing crosion of the ABoriginal cultural
remnants until at most some cultural vestigial artefacts would survive: and the
- .- Aburiginal people would have juined us in being dominated by mainstream
cultee. Perhaps corréborees accompanied: by didgeridoos will have stheir
._modish popularity like highland dancing to bagpipes, square-dancing o a”
fiddle, or Zorba-daucing to an accotdian: and, of course, we can all take part
it that is our desire. ' ,
*_The pluralist muld-cultural vision wystifies the contradiction. It appears to
" be authenticating other cultures when in fact it fs destroying them.
THESCHQOLS COMMISSION REPORTS: THE FUTURE /.
"+ CURRICULUM - . o

Futther aspzcts of the Commissiun's- view of the future socity could be
developed, but consideration now turns to the future scliool curriculum as seen
by the Schools Commission in. its“first triennial “report. Views on the ~
curricilum are much ore explicit than in the Karmel report although they
stamd in a direct liné of descent from it. . .

~ Demands of job skills and the icreasing difficultics of survival in a morc
sophisticated society, according to the Commiission, oblige the schools to up-

_ grade literacy and mathematical skills significantly in all children (save for
those with severe physical or mental disabilities). The first tricunial report, in
its only ,dircct reference to a picee of educational rescarch, quotes with

" approval the American Survival Literacy Study for its conclusionthat — ©
" a readinge of thiricen years was required to”permit reasonable comprehension

of the si!up}cs( newspaper article.and other studies indicate that the simplest form
in which, complex material {for ‘cxmi\plc hire-purchase agreements and miedical

. claint fonps) can be presensed requires a reading age of about fifteen years."!

"¢ Education must cnsure leaming outcomes sufficient for independent: (2) -

. functioning and occupational choice among all children. Literacy is. however,
alternativély described as effective Englisly usage in standard language form?
Thus literacy is the acquisition ‘of pure skill ‘devoid .of coutext or cultural

reference. : : N
.

Logie, mathematics, science, art or dny of the other ways through which the .
human ‘race has feflected wponsor sought to ordér understanding . .. may be”
* gearned and applied inany value framework and should be so Icnrnc5. 1
Presmnably these too have entered the: realm of disembodied or decultured
technique. ' ‘ . .
The old-fashioned meaning of curriculum-as a prescriptive sclection of
. N e ook o o

. .
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knowledge of some substantial and even enduring significance has appar«.ntly
disappeared into prehistory. The skills of effective English usage and of value--
free logico-rational technique are supreme and universal. Cultural knowledge
~~ for example, of those necessitous aspects of human existence amd continuity
which any culture must handle = is debased to a matter of taste and the word -
‘taste” is used in a denigrative sense by\the Commission. However, .

it is more than a matter of taste whether they become literate or acquire in other
ficlds competencies in life and in the exercise of options in a sophisticated socicty. !

The Commission nay be right in matching areas of competence as value-free

* - technical skills with sophistieation as the art of quibbling. Unfortunately, the

Commission takes “sophistication for grantcd Those who know Bloom’s

taxonom$ of abstract: universalized | cognmvc skills might regard the Schools
Comimission promotion of ‘skill” as its zenith of significance in Australia.}*

Further, teachers are\invited to turn ‘cultural (and other) diffefences to

+ educational advantage’ in this/promotion of skill, thus killing two birds with

+ 7 onestonesby avoiding ¢ n/ﬂétpwnh home culture. What is intended hereis -

that where sKills dominaté and where knowl«.dgc as their V(.hlclc, is only a

matter of raste, the teacher may as well use that ‘cultural” knowledge with ™

. " which the school child is familiar. Thus skill outcomes would be assured and at

-+ the same time a feeling of confidence would be engendered that the child’s  «
(.hsad\antagmg ‘cdlture’ is valued. ., * e T -
BLyO'ld this_the curriculum-must be sipported by appropriate compensatory
———=""F¢tions to the’ degree that 41l children should at least ruach a. defined ‘basic
plateau of competence’ around 15 or 16 years of age. e
There are two other important clements for the curriculum. The first is a

\ component gedred explicitly to job choice. - The Commlsslon evidently .

subsgribes to the established sciological concept of “cooling ott' — apparently

oo % nany schools have persuaded too many children'in aiming too high (that.

s, su.kmg access to hlghcr power, incomes, or status) There is a touchmg :

“faith in work experience programs, exchanges between city and. country: . -

schools and the like_in_eftecting - this ‘cooling st “and “which s equated,
oee—cuphietrirstically. with more realistic Job choices The converse result is much

’ . more likely. . : " v S

The ccond additional clement concerns those ‘learnings’ that arisc” from
more immediate social networks: The nuclear family is not ‘good enough since
it consists in this day and age of.too few adult and gibling models. Schools may

" be the only place. the Commission asserts, where many students can gain this

,association with a widé range -of adult models (beyond those provided by.
t‘,gchus) Hence rhc school must'deliberately plan for such association. That is.

N phnmd association with adults would be part of the curriculum. Not™
surprisingly, although the Contmission refers to a wide range of such aduls.its .
principal practlcnl suggestions involve the representatives of welfare. medical,!
and dental services. The Commission’s examples are. limited to models of
Professional, intellectual skills.

Hente. the Commission provxdcs a. plcturc of the cumculum that looks like:

. - - -~ . : N
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1976 (rolling) triennial report?

M. TURNER

I language instruction for cffective standard English usage,
9 logic, inathematics, science for rational value-free problem-solving skills,

- 8 additional locally based ‘cultural’ studies,

(and where in the above three areas since substantial content is only a
matter of taste, if the content is drawn from the child’s immediate
experience it will serve. the additional purpose of validating the child’s
‘culture’),

4 vocational orientation and experience of a realistic ‘cooling out” kind,
all finally larded by, ° ’

5 coptact with other adults,

(but pot of discordant kinds — they should be models of the pinnacles of
the skills represented in the first three areas-or, possibly, of the child’s
‘culture’). . .

What can be added to or subtracted from this account by reference to the

-

Much of this second report, as befits the economies of the time of its

preparation and submission, is an exercise in bureaucratic/financial
management, but there is an entire chapter on perspectives -

1.

this presentation while re-affirming the Commission’s commitment to the
dircctions of change identified as important (and) these-changes are grouped
around two general themes, cquality of opportunity nnf openness -and
participation.”®

Those concerned with critiques of internal consistency will find no overall

T . P . < . ' .
inprovement in this chapter. As but one ¢xample, consider the following
" three gxtracts: » o

A . ~ . ‘o - g .
Schools’do not have the power to make socicty more equal, guarantee cveryone
jobs, or make all jobs cqually pleasant and sclfdirected. If these ends are desired

they must be pursued through direct social action. e -
: t !

All young people sHould lcave school with the confidence that they are able to
make sense of the world as they experience i- to act upon it, and participate in
directing it. The generalized intellectual competencies which give power to that
confidence are the special business of schools."? o

Options in life are wider than they were. Theré is noisinglc model of right living. -

" This requires that schools assist young people to acquirc a capacity for making
choices through an understanding of socicty, through’exercising choice in
- learning, through access to information relevant to life choices confronting them

and throufgh rclationships which make it more likely that they will take the

interests of others into account in the choices they make.' ,
‘Ignoring the naivity of the implied social objectives such as making all jobs

“equally pleasant and sclf-directed, and ignoring. for example, whether
generalized intellectual skills, if they exist, do give power to the confidence to
act, the statcments are confused and contradittor);. '

On the one hand, the schools have no power to make socicty more equal

" and yet, on the other hand, schools should prepare young people to act on the

210

world and change it (and clearly the Commission would not wish them to act
to inake it more unequal). Bu, in any everit, why do we need to worry ahout
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this at all if the world is moving towards such complete relativization as is
implied in the third statement. v

CONCLUSION ‘ .

Despite internal inconsistency such as indicated above, the Commission does
reaffirm a continuing commitment to directions of change identified “as
important and sustained over the three reports. And beyond the debate about

the consistencies, strategies, and tactics, the reports do have a cohesion and this -
cohesion is centred on a pattern of social relationships.

Cousider the repeated, central, and sustained use of word-themes such as
equality (of access, of opportunity, and the like), of openness, of participation,
of community, of criticality as expressed in a value-free technical-rational
form, of enlarged tolerance for others’ wishés, and more.

Taken together, these social relational clemens paint a portrait‘of the set of
social relational elements of a form of intellectual culture which emerged more
clearly-about thc turn of the century and which has since extended to become
the pavasxvdy dormninant form. The most significant single generalization that

_* . can-be-made-of-the-views-of the Schools Commission, as represented in its
three major reports, is that it wishes to project on to schools, and directly or -
indirectly on to the whole-society, this intellectual cultural form as the
ggn«.rallzcd social relational form. Crudely, the Commissioners are saying that

- if everybody lived within the rdatlonshlps they experience, or that they
- imagiite or wish thcy could experience, the world would be a better place.

at

. The clements of thiis social relational form taken at face-value do have an
app«.al But it is important to realize that the developing trend in this.century
is for them to be distorted or inverted or turned into personal attributes of
people rather than be expressive of a genuine relationship between them. Put
simply, the social “relational clements do not now représent that more
fundamental basis (or at'least part of it}, or a meaus to a better understanding’
of the world and hence of the possibility of reconstructing it. Rather, they
represent the end-point of another process. An equal, open, participatory,
*community-oriented, rational-critical, infinitely tolerant person becomes .a.
kind of*/dtal type. As an ideal type, these elements, as attributes of the person, -
take on an absolute quality and are clearly conflictual. No wonder then that in’
this century personality - has moved towards a momentary or transient
tharacter — as obscrved and even celebrated, for example, in much modern
literature. The operational corollary of the momentary personality is *doing
your own thing” within the extending variety of a commodity form.

Those that take on explicitly the production of that ideal type are mkmg on
the management of culture. The curriculum of the Schools Commission could
hardly be better framed in its intent for that purpose. Hence, the Schools
Commuissioners and all those others who subscribe generally to those directions
that they have repeatedly affirmed have assumed the role ofcu]tural managers.

For this reason they should be opposed. >

- . . o 2{;"“ . 21
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‘Resistance  will only become a real choice if the implications of the
meritocratic system arc cxamined and cxposed and if the meaning and
conscquences of ‘doing your own thing’ in an instrumental and commodity-
fetishist mainstream culture are comprehended. There could hardly be-a better
place to begin this cffort than with the reports of the Schools Commission.
The social and cultural assumptions of the Scheols Commission, and the
existing’ and emergent realities to which they are linked, will have to be
transcended if-cultural management is to be defcated. Questions of cultural
alternatives assume validity to the extent that the culture so central to our sélf-
formation is subjected to critical reflection. ' -

Such an effort already gocs a long way to suggest a curriculum difterent to
that of the Schools Commission. This task and the teaching which would go
with it would have to be undertaken without the support of the Schools
Commission. ‘ '
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. innovation,-the-latter-a-social-reform-model A simpleexample of the firstisa . -

. changein school curriculum to meet the social néed of metrication. Examplcs“

13 Innovation Programs
G:W. Bassert "

A crmque of innovation schemes in education such as those proposnd in the
reports’ of the Karmel Committee and the Schools Commission. can be
profitably approachnd within the broad context of school-socxcty rela-
tionships, since in its most significant connotation, innovation in cducauon isa
planned attempt to alter these relationships.

The direction of the proposed changc may be from the outside in (by trying
to bring the schools more closely into line with social needs or pressures), or

from the inside out (by trying to change social practice through school -
programs). The first could be called a social-needs model of educational -

of the latter do not spring so readily to.mind, as it is difficult to conceive of an
educational innovation designed to bring about socialchange which is itself
quxtn independent of social® objectives. One can, however, concéive of an

: innovation of an LSS&.ﬂtlnlly ¢ducational kind which secks to produce social

chinge by strengthening some existing social attitude or practice, or by

making it more widely prx_valent A significant traditional ‘example of this-is..
the schools” attempt to cultivate the values.and skills of inquiry. These values -

and skills are by no means umvcrsally accepted, understood, or. practised in the

- community at large and, in ‘pursuing them with students, schools could be,

<contidered to be attempting an innovative social change. This distinction in

- the way the school-socicty relatioriship is interpreted, and the cmphasis placed

on one interpretation.or the other, makes a ngmﬁcant difference to any
innovations program attempted, and also, © its implementation.

The most common innovation pattern in; education fits the aocml-mcds
model best. Most Australians take for granted thqt the school exists for socially
useful purposes, and that its aimis should be authiorized by social needs and
values. Social nceds are commonly, exprcssnd in vocational terms (partlcularly
at present when there is substantial unemployment), and sometimes in terms of

civic responsibility, leisure, and‘the like. When school afid society get out of

step, the dysfunction is interpreted as a failure on the part of the schpol to meet

its obligations because of inadequate resources, poot leadership, unsuitable

tcachlng mcthods, or other disabling factors The innovations n¢eded to --

improve the effectiveness of the schools from this poirit of view ire primarily

‘methodological, not philosophical, since - the objéctives are determined
_externally. Many critics 'of, the present system believe that the most desirable

innovations needed to bring thé schools into line. w1th social needs would: bn a
return to didactic teaching, drill in the basvc scholasnc skills, and firm
discipline. . . :

- o s
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The social-reform model cf innovation is more concerned with improving

~_ thé quality of social life than with merely meeting its material needs. It aligns

“jtself_with social causes such as equality and freedom, and secks to strengthen
them by-iiew.approaches.in the schools. Thus, while it too is concerned with
methodclogy (admiinistration, teaching methods, qurricula, resources etc.), it'is
also on"cﬁtcd towards new objectives. It is this model that best scems to fit the

. innovation schemes of the Karmel réport and the Schools Commission.

The central theme of the Karmel report-is_the role of the school in
strengthening the social goal of equality of opportunity..It_was to make this
~goal more of a reality in Australian socicty that the Committée proposed to

improve the quality of education by such measures as financial assistance to—_

schools according to their.need, special assistance to disadvantaged schools and
handicapped children, ‘tnproving the quality of the teaching force, and
fostering an innovative climate in schools.

- proposed. For this program a $6 million fund was recommended to enconrage
innovations at the national, system, and school level. Only - examples of
innovations are suggested in the report, the cmphasis being on the stimulating
¢ffect of the-additional resources in raising the quality of schooling. School
level projects -were aimed -mainly -at individual teachers. In this report the
scheme-is tinked with teacher development, with the substantive value of the
inmnovation being playéd down. The experience of inmovation was regarded as

.a form of professional therapy, leading to an improved quality of éducation in
the schools, and through this to the gréater equaiity. There is no doubt that a
scheine of direct assistance to teachers is likely fo have a stimulating effect.
Typically, individual teachers have had little sense of independence and
influence. This scheme gives them both. R

The Schools Commission Report for the Triennium 197678 endorsed the
main features of the innovations program outlined above, but went beyond it
in two significant ways.! Firstly, it placed greater stress on the evaluation of

projects. thus shifting thé emphasis ffom the Value of the innovation to the .

__* "teacher as a personal experience to the value of the innovation as a-product.

~ This change of c¢mphasis obviously poses increased difficulties for those
charged ‘with the task of judging. the proposal. Secondly, it guided (:f not
directed) the innovator’s choice of project, thereby concentrating innovative

. . . L. . ) A
effort in specific areas. Thus, whereas the featufes of the social-reform model
were evident in the Karmel report in the major programs (assistarice to schools
according to need, disadvantaged schools, etc.) and less so in the Innovations

Program, they emerge quite clearly in the Commission’s thinking ‘in the -

Innovations Program ilso. Would-be innovators are encouraged to-undertake

projects dealing with such matters as community participation in cducation,

the education of girls and women, rural ‘students, migrants, handicapped

stiidents, and culturally deprived students. The positive nature of the reformist
« character is evident from the wording of the topic regarding the education of

gitls and women: to reduce the educational disadvantages of girls and
. w , .
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women'?, rather than the more open form: ‘exploring problemsin connection
with the education of girls and women'. It is clear that the Commission had
already made its mind up about the trends in social changes affecting women
—*The Commission . . . accepts the neéd for schools to reflect more directly-
in their curricuia and organisational arrangements the changing role of women
in Society' — and wished to bring the schools in as an ally. In fact, the role of
women in Australian socicty, and related questions concerning the home and
work force, are quite controversial, and scarcely offer the schools clear
guidance for changes in their program. ‘ S
The spelling out of 13 priority areas for innovative projects raises quite a
fundamental question regarding the innovations program. Why these 132In-- ——
the section of the report dealing with the role of the Commission, there isa -
- bland statement that could be indirectly regarded as the Commission’s answer.
. = ‘Emerging trends in Australian education at the-present-time-largely-eoincide——
B with those the Commission also stes as desirable’.? This is disarming, but it still
"leaves one in doubt sbout the basis for a policy for innovation. Actually the 13
themes listed offer a wide range of options for aspiring innovators,.and there is
. 1 the further option of making proposals -outside these guidelines, but the
problem of justifying the direction which-that innovation should take remains,
The evaluation of educational policy is a complex pfocess involving both
~_ public and professional opinion, but its articulation ‘ultimately is a matter for
- governments, particularly if public funds are involyed. Itymust be one of the
most ~dramatic__ironies of educational _administratiori in Australia that
educational policy is vested in the State Governments, yet the most prominent
scheme for:changing éducation is administered by the Federal Government. It
is realized of course that state authoritigs are also concerned with innovation
. through various in-service programs;:But_the innovations scheme ofethe
Schools Commission has attracted-most attention-in-the profession, probably
. * because of its policy of direct funding. Comment on this curious.anomaly is -
: " not meant as a criticism of the Schools Commission, but rather ofthcto%m\
pattern of cducational administration that has emerged in our federal system. . - *'

INDUCEMENT FUNDIN? OF INNOVATION

I'have argued elsewhere that the use of inducement funding coild-be self-

defeating by encouraging the crror that innovation can’ occur only when -

financial assistancc is given.® A realistic coniséquence of this is that innovation-

- will falter or stop when the money ruris down, as it may well do. In this
respect the PACE program of the United States in the 1960s, which probably -

. was the model for the scheme in the Karmel report, should have provided a

- . “warning. . — .

’ . In fact. quite significant changes could be effected within all the Commis- . *
sion’s priccity areas withott the use of any additional funds, and particularly in

« . thefollowing: 5 @ o

s

3

{a) improve the learning of basic skills,_;nd in particular deal with the problem of
illiteracy. : :
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(d)

(2)

@)
(-

explore ways of opening up or modifying thc tradmonal structures and
patterns of activity within the school.

find ways in which students can participate in makmg decisions about their
own education and the conduct of their schools, and encourage participation
in the development of projects.

give: reality to the value of cultural pluralism in schools, and affirm the

cultural identity of students from other cultures and their value as members of..

an integrated society.

relate the school to the community it serves, and increase p:lr(.nt and
community participation in the school and in the process of innovation.
‘reduce the educational disadvantages of girls and women.

(m) provide special educational opportunities to stidents who hav‘{] demonstrated

their ability or interest in a parucular ﬁdd of study. inclulling. sciéntific,
literary, artistic or musical studies.® '

Innovation in these matters (and others not lncluded in the list) requires more

sclf-lmprovum.nt Undoubtedly, inany new ventures require “additional
.resources, and” it would be foolish to adopt the spartan artitude that
improvisation is always possible. Funds should be available when they are
‘needed, but asan mtegral part of maintaining a progressive education program
rathef than as a prize to be won in a kind of educational competition.

THE INNOVATIONS PROGRAM IN ACTION

No compr«.h«.nnw~ cvaluatlon of the scheme has yet been made. It probablv
never can be thade because of the difficulty of isolating influences in a compleéx
situation, and in finding measurements for some of the more subtle dutcomes.
- We can look around us, and talk to teachers gnjoying the unusual cxpcmncc
“of having money to spend. In my experience this has been very satisfying,

mainly because of the professional gleam in the teachers’ eyes as they explain
" what they are doing. Weé can look around us, and talk to teachers whose
proposals have not been accepted. Dr McKinnon,’ thé Chairman of the Schools
Commission, has hinted that there is LVldchC that disappointed teachers have
procccdcd with their project as proposed, or in’a limited way.? 1 hope this is
correct’ We can also consult the. Commission’s” pubhc:mon, National Directory

1977).
~This pubhc:mon covers thgyars 197475 in dctall and 1976 in less detail. .
1

The 1974=75 projects are ¢

" of Innovations Projects Funded by-the Schools*Commission (Revised Edition, April.

ified by level (national, system and school).

The school level, which accounts for the greatest number. of projects, is
classified .into” the following: audio-visual, teaching methods and class ,.
organization, curriculum, remediation, disadvantaged groups, teacher support,

xtra school activities, community involvement, learning nctworks Most of
ese areas are subdivided, thus presenting a usefully detailed category for each

project. Each entry gives the narme and address of the person to whom the
grant Wag made, the amount grantcd and a brief description of the proy.ct
There are 3lsg two alphabetical indexes, one for the persoris receiving the

_ grants (E,rantg}u% and a brlc(dcscnptlon of the projc.ct The documcnt is

o

5

——than-anything-else; dedication; infagination, fard w work, and a str riving towards
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thus a very uscful one, both as a record, and a means of stimulating the spread

- of idéas. I assume that it is readily available to teachers.

By far the most popular category is Curriculuti, reflecting what might be
considered the teachers’ most vital professional interests. The scheme obvxously
was manna from heaven for those who wanted to get a. kiln and potters’
whu.l. to sécure equipment to introduce letterpress printing into the Art
curriculum, to start organic gardening, to set up an office complex for
commiercial teaching, to develop a theatre building, to erect a log cabin on an -
environmental studies area, to set up 2 nursery of native flora, to prepare a

hasic kit for Economics, to acquire the facilities' to teach ‘Japanese in the -

teaching, to develop computer studies, to enlarge the. school orchestra for
students in Grade 8, to establish an animal house, to introduce the course ‘Man

primary school, _to_set up_a_Mathematics work-shop for individualizing -

— A Course of Study’ for two Grade 7 classes, to develop individualized .

matcrials in'thc humanities, to introduce foundry as an industrial arts subject,
CtC.

The. cat«.gorlu ;I“«.achmg Methods and Class Organisation, Extra Curricular
Activities, and Audio-Visual also account for a substantial number of pro_|<.cts,

** whereas there are relatively few projects in Remediation, Sp(.cml Classes and

Schools, and ‘Disadvantaged Groups, although-with respect to the latter, it is.

realized that there'is a separate disadvantaged schools program.. - -

One gets the gcm.ral impression from a perusal of these lists that teachets

“want to experiment in the familiar professional areas of curriculum}-method .

and organization more than in the more socially- oriented” areas of ..
disadvantaged schools and students, and community relationships. The projects
supported in 1974 and 1975 reflect the Karmel Committee’s emphasis on the-
value of the process of .innovation to the teacher, rather than the value of the”

innovation itself. It would be an interesting excrcise to reclassify these projects .

into the 13 areas nominated by the Schools Commission. Without actually
doing this exercise I suspect that they do not fit well inte the new pattern. The |
same point could be explored by comparing the projects approved for 1976~
with those for-1974-75. As has been -pointed out, these are not classified
(.XCLP( by level (national, system and school), and by State. The special
projects approved for schools, systems and organization$ (and the occasional
individuals) appeat to follow the guidclines closely, with grear’e phasis being
given to girls' education, aboriginal education, educational/disadvantage.

- country education, and community education. From an msp«.cnon of the,

school level projects, there appeats to be a shift in the range of projects
_towatds the 13 specified areas, but it is not clear cut. Left to themselves, that is,
'by pursuing a policy of change for the sake of change (and interpreting this as

changc_ for the sake of the teachers’ proﬂ.ssxonal development), it seems likely ™

that teachers will engage in new versions of existing pedagogical ideas .
(especially those made possible through securing cquxpmcnt) rather than see -

their role as sp«.arh«.adlnb social reform, B
How innovative are the 'o_]LctO The Karmel report d(.ﬁm.d innovation as

~ S .
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the creation of change by the introduction of s'omcthing new. Baséd on this
criterion the task. of administering an innovations program must be very
difficult, since clearly at the time judgment has to be-passed on the ploposal
the latter could not possibly have brought about change (unless pcrhaps it
were based on some pilot experiment). The phrase ‘something new’ also
presenis difficulty. New to whom? New in what way, as means or end?
Surveying the list of approved projects it scems clear that novclty has been
interpreted™relatively, and that the opportunity for a person to do something
that he has rﬁ "about, or seen elsewhere, has been judged to be innovative for
that person. If this is the Commission’s interprepation of innovation — and it~ 4
‘- certainly js a defensible one — it could be said that the scheme is really”
achieving the dissemination of new ideas by a strategy of financial
encouragement, as well as no doubt helping some genuinely new ideas to be
born. Pusey (a member of the Schools Council Innovation Committee, but
-writing independently) claims for the individual project schemg a div.crsity,vat
the ‘grass-roots’ level of education that ‘appears to be ‘the best solvent of
structures which i imposc restricting uniformities on the educational process’. I
the hidden’ process in the innovations program is dissemination, its curious
long-tcrm résult may - be convcrgcncc in greater umformlty, as new ideas
become the new ‘orthodexy. The stercotyping of practices at present occurring
in. open plan schools is an cxamplc Whether this uniformity, if it is achieved,
is on the basis of the Commission’s priorities, or on other criteria, remains to
beseen. : : : '

STRATEGIES OF INNOVALTION _ -

The Cotnmission’s strategy is to’ work through”organizations, systems, federal -
bodies and individual teachers, but the main thrust of the scheme is through
individual teachers. Seventy-one per cent of available- funds committed by
“carly 1975 was devoted to school-level projects. The ‘point is made in the
report that attempts to change teachers arid schools by a power'strategy, when = =
the initiative for change lies outside the school, -have been rcmarkably
unsuccessful. There can be no quarrel with this. _The Commission program is
based on the assumption - - S

that worthwhile change is most likely to occur when Srion is basc.d on the active
participation of those involved, especially teachers, and therefore on’ thur »
perception of the school situation. s

It claims ‘that problcms should be defined and"‘l’“tm‘dtvdoped-by—thos&—.—-‘ N
s who will have to convert-ideas into effective action’.? One-need not quarrel
with this cither; but it can be intcrpretcd‘in differcht ways. One way is to
stress the role of the individual teacher in defining problems and developing
solutions; anothzr i to stress his membership of a school staff; and to take all
. the collateral institutional relationships full) into account in planning the
innovation. I'would wish to stress the second interpretation. The Commission
~appears to. stress the first, in spite of the ‘reassurance about ‘creating a
supportive environment for the projects’.!® Pusey describes the scheme as a.
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‘grass-routs’ program in which teachers, students, and people from local school
communitics themsclves define the problenss and proposc their own solutions.
He claims that

it rests on one basic principle: individual, and not governments or government
agencics, should define an innovation according to their needs and aspirations. It is

a sclf-help program, returning initiative to teachers, parents and the community.
Again one is left with the uncasy feciing that teachers are being envouraged to
" act individually, and on projects that are separate from the mainstream of their

school's program, addiag embellishments, rather than contributing to the main-

task facing the school of making its whole operation more effective.

A school is a complex institution in which individua! effort and initiative,
interdependence, formal aud ‘informal structure, facilitics and community
relationships are all involved. To be cffective it needs to be planned as a

~~vhole, with each function compatible with others. What .one teacher does .

affects others, what the principal does affects everybody, and the kind of

organizhtional sceting and community relationships™ that are established

facilitate or constrain what each member can achieve. )
 If the quality of education is to be improved, it wi
through the improvement of the school as'an organization, including such

_unspectacular matters as these: v ’ N

clarifying the school’s goals;

2 carcful and frank appraisal ‘of the degree to which the curriculum,
organization, evaluation, - discipline, and relationships with the
community are compatible with the gaals; ' -

3 experimenting with individual incthods of teaching that cater for the
distinetive characteristics of the students; '

1 using time and space in the school more flexibly;

5 experimenting with procedures for decision-making and communication

. to raise the morale of teachers and students;

6. making the best use of the particular quality and qualifications of staff. ___

I'c state this is not xo undervalue individual initiative, but rather to attempt-

- to make best use of it in a particular stting. Much of what teachers are taught,

both in training gnd i in-service courses, remains inert or frustrated in the

particular schools in which they work.

I che whole school were to become more the focus of innovative effort the’
-~ present emphasis in in-service and innovations programs. on attempts to

influence individizal teachers should shift to organizational development. -

This is, in part, a power strategy, in that it involves the use of individuals or
tcams from outside the school, and thus would most likely be included among
the strategies that the Commission regards as unsuccessful. Bue it is in no scnse
a coercive stratégy, since it comes into play only at the schools™ request, and
operates on a co-operative basis between the school and the development
tezm. It is a blend ‘of school initiative and outside help, and as such scems
likely, given the Austealian tradition of centralized control, to have more

chance of success in the long run than one which relies wholly on individual
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teacher initiative. A scheme to help individual teachers, no doubt, is likely to
have quick results as a stimulant, or in cotplementing what might be done
with whole school programs, but by its very nature it cannot deal with
situations involving the functioning of institutions, N

Organizational - development is by no means ‘a simple
reform. There are overseas models from business and education, D (idiomatic
versions of it have to be worked out for Australian conditions by éxperiment
and research, Some obvious clements of this task are these: )
To design. projects that can run for two or three years so that there is
sufficignt time for diagnosis and remedy to work, given the complex
problems involved in'them. .

2 To experiment with different kinds of school — small, large, city,

 country, primary, secondary, disadvantaged, affluent, etc.

3 To experiment. with different types of development teams, working from
outside the school. A possible new role for inspectors of schools in such a
strategy would be ap important consideration, perhaps crucial to this

* position in the future. The role of advisory teachers, academnics, and other
consultants would need clarification. '

4 To experiment with different modes of iritervention. * g

To clarify the kind of:infra-structure needed in schools for them to cé-

operate cffectively with external members of a development team, and to

carry on independently afterwards. _ .

6 To experiment with different arrangements whereby staffs could be

" enabled to give sustained attention to the schools’ problems, deliberating

-on such matters as objectives, problems, disciplines, resources, assistance.

from consultants, etc. Steps such as frecing a whole staff for a week for

- planning, which has already been done in somne schools, are suggestive,”

To develop materials to assist s::hools; with self-analysis and assessnient,
covering such features as school climate, decision-making, communi-
cation, staff and stﬁdcn; morale, community rc_lationships,"curriculum
objettives, evaluation methods, etc, : o C “

&)

-1

If the Cominission is not disposed to encourage such projects, they should be .

taken up by state education authoritics as an important part of their in-service
programns. Commission projects, or at-least some of them, might then be
related'to the overall development plans in which schotls are engaged.

CONCLUDING COMMENT = .

Iniiovative fervour seems to come and go with an erratic rhythin. In the USA, -
the ferment began in the late 1950s, sparked off by a wave of national

insecurity in the cold war. It first manifested itself in the fields of scicnce and .

technology, but soon became linked with the new thrust of the Kennedy

* regime towards social reform. It rqachcd its zenith in‘the mid-1960s, but by

about 1970 a conservative reaction had set in, ‘accountability’ replacing
‘innovation’ as the fashionable word. , :

v
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n Br?ﬁin, the educational revival came later, uhdoybtedly being inﬂljtngcd K

by Anferica, pagtizularly in the new curriculum devetopment movement.
Notable events .were the publication of the - Plowden Report (1967),
documenting and encouraging the new* primary school movement, the various
Nufficld curricalum projects, and the creation of the Schools Council (1964).

chargéd with reform _in curricula and examinations. The force of that

movement has slackened, if not <pent itself, following the customary backlash.
Austerity and accountability have effectively contained it politically, and there
has been public disquict about the effectiveness of the new methods.

In Australia the move cane even later, partly in response to influences from

- both America and England, and partly from the social reform policies of the
Whitlam, Fédéral Government. The lindmarks in ghis period, & it affected the

.schools, were the Kannelreport'? and the creation of the Schogls Commission ™

+ in' 1973, But we areealready in the reactionary phase, before many promising

movehients have had time to succeed. Political conservatism, inflatic and -
unemployment have created an unfavourable social and political climaje for-
innovation, and there is strong public criticism of thé school system for lcgcd
low scholastic standards and poor discipline. For us the period of euplforia has
been pititully short. . - '

-

. ﬂ .o
s N . N T . S, :-‘."Ti-‘ P . -
~ It'appears that this cyclic (or spiralling) configuration of educational reform -
is inherent, beginning with complacency and passing through apifinovative

phase, then reaction, and finally to complacency again. :

Perhaps, if educationists can keep their nerve An .the face of present .

widespread criticism, it might be possible to sustain 2 quicter kind of

innovative movement, without iy of the pretentious labelling of what we G

do, @nd free of any bandwagon effects, by trying to turn our schools into

. educational communities, and making a reality of old ideas liké catering, for
individual differences, making school work relevant and enjoyable for -

students, encouraging independence. self-discipline, and ‘a pride in’ achjeve~
inent. For this schools néed.to have a large measure of autonomy, but they also
need resources and help. How this help can be best given is no doubt con-

~ troversial, Probably a variety of strategies is needed to besémeet the different =
" needs chat there are. The gné advocated in-thi¢ commentary, providing

professional support, as distingt from material support, and aimed at raising the
level of effectiveness-of the schiool’s regular program, is at least one. What is
innovative abonit this is that it subjects to critical cxamination routine tasksand
procedures that are taken for granted, with the likclihood of significant change -
to follow. - T : : '

Notes : . n : - .
| Australia. Schools Commission. (1973). Répont for the Trieanivm 19761978, (Chairman, K. .
McKinnon). Canberra: AGPS. ~ -
2 ibid.; para 1 7.7 (1), p.197. - .
3 ibid.. para.7.17, p.86, ' :
4 ibid., para. 2. 19, p 1 1L
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5 Baswtt, G.W. (1975). "Innovation in Australian Education’. Administrators Bulletin, 6(8). St -
Lucia: University of Queenshand. ’
6 Australia. SChoo]s-Commissinn. (1975). op. cit.. para. 17.7, p.197. .
"7 Australia, Schools Commission. (1977). Nations Directory of Innovations Projects Funded by the
Schouls Commission. Canberra: AGPS. ; ’ : -
8 Pusey, M.J. (1976). ‘Innovatings a Profile of the Schools Commission's Innavations
Program', Education News, 15(10):4-13. See p.8.  ~ '
9 Australia, Schools Commission. (1975). op. cit., para. 17.2, p.195. N
© . 10 ibid., para.17.8, p.197.
11 Pusey, M), op. cit.id.
12 Australia. (1978). Schools in Australia. Report of the Interim Commitice for the Australian Schools
Commissior.. (Chairmdn, P. Karmel). Canberra: AGPS.
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14.‘ Equality and Education®*

. Brian Crittenden

EDUCATION AND THE PRINCIPLE OF EQUAL
OPPORTUNITY » o

The nincteenth century's optimism about the power of formal education to’
effect social reform has been dampened but by.no means extinguished during
the course of the present century. The optimisin has probably been most
persistent in relation to the role of the school in promoting equality. This point
of view is very clearly illustrated in the first two reports of the Australian

" Schools . Commission (1975, 1976) and in the.. forerunner, Schools in

Australid, prepared by an Interim Committee and published in 1973.! In each
of these documents, the advancement of equality in schooling and, through
schooling, .in the general life of the society, is the findamental concern.
Despite the cconomic difficulties arid a change-in government, they have
significantly influenced the shape of public policy in education. It is useful,
therefore, 'to examine at least some of the issues that arise from the way they.

. interpret equality as an idcal and relate it to the practice of education. - -

It should be noted in passing that the first report of the Schools Commission
sets out its theory on equality in less than four pages (paragraphs 2.2 to 2.10).

. The second report is. somewhat Jess cryptic: it devotes about cight pages

(paragraphS'Q.Q to 2.19) to a more sclective and detailed discussion of the
position taken in the first report. But even if we presuppose the nine or so
pages on cquality in Schools in Australia, it still amounts to a rather compressed
treatment of so complex a question — especially as the reports of the Schools’
Comnmission touch on a number of other important topics in the course of
dealing with equality; The running together of rather different notions of
equality in all three documents may be due, in part, to brevity, but I think it
may also reflect some theoretical confusion. There have been some important
modifications and. changes of emphasis on the question of equality and
cducation in .each succeeding statement (particularly the most recent).
However, I shall assume that the doctrine set out in Schools in Australia has not
been changed substantially. Certainly, it is clear from_the two reports of the
Schools Commission that this is its own view. '

In applying equality as a human.value to education and to social life more
generally, it is crucial © keep in mind sonmie important differences between
advocating on the one hand, the principle of equal opportunity, and on the
other, an ideal of an egalitarian society. The Schools Commission, following

*An ahbreviated version of this chapter appc;rcd»- in the Australion Journal of Education, 21 (2):
113-126.
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the position taken .in Schools in Australia, has treated these two ways of
~ interpreting equality.as though they were facets of the same: thing, or at least
entirely compatible. This assumption is far from correct.

It is true that evén in a thoroughly egalitarian society (e.g. one in which the
total of significant human goods enjoyed by each member is the same), there is
a_place for at least some version of the principle of equal opportunity. The
principle comes. into play whenever commonly:desired goods are in short
supply, or are.of the kind that presuppose for their possession the attainment of
certain qualifications. The principle does not simply reiterate rules of fairness
(for example, that the conditions to be satisfied are indeed relevant or that
those who acquire the desired goods do in fact satisfy such conditions); it also
requires that when the reasonable grounds that apply here and now for
discriminating among individuals have their origins in arbitrary social
arrangements, these arrangements should, as far as possible, be climinated or
offset by the members of the socicty as a whole.

But what must be noticed is that, ¢ven when the grlncxplc of cqua]

~ opportunity is interpreted at its full strength it is thoroughly at home in a
social order in which there are vast differences in the goods that members
. enjoy (particularly in income and property, social status, and political power)..
In fact, it is in the socalled free enterprise economic system, informed by
liberal, individualistic social theory, that the principle has the fullest scope for
application, In the psychology of liberal capitalism, primacy is given to
individual competition and to profit as the incentive for encouraging the skills
and effort on which the system is thought to depend. Grantgd, then, that there
is.a broad scale of financial rewards and that each level is to be occuipied by the
*most deserving individuals judged on the basis of ability and effort in free and
open competition, it is obvious that there should be a pervasive concern with
equality of opportunity. For the principle prescribes that, insofar as it is
physically possible and morally permissible, the conditions under which
individuals compete for the rewards of the system shall be equal, and thus the
-réwards shall be.distributed in proportion to personal merit.

The actual extént,of social manipulation that the principle enjoins depends,
of- course, on what is thought to be physically possible and morally
permissible. In liberal-capitalist societies, the scope was greatly enlarged, as the
nincteenth century assumptign that the laws uf supply and -demand had the
character of natural laws came to be abandoned. The degree of enthusiasm for
the principle of equal opportunity has also tended to wax or wane depending

-on the state of the perennial debate over the relative importance of genetic and
environmental factors. (Although the environmentalists were triumphant
dunng ‘the '1960s, the pendulum scems to have swung som«.what against-them

. in recent years. ) : :

The main point to bc stressed in the present discussion is that ‘when the
principle of equal opportumty is being applied to its fullest extent in the
context of a liberal-capitalist socicty, it does nothing in itself to promote a

, more cgalitarian social order. The disparitics of wealth, power and prestige

3 , .
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remain exactly as they were. The outcome that the principle does promote,
when rigorously applied, is a society stratified according to merit rather than
on the basis of patronage or hereditary privilege. ' co '
From their beginning, one of the main purposes of the public systems of
cducation has been the development of a.work-force that would mcet “the
I niceds of an industrial cconomy. Even when the range of schooling undertaker:
by most people cameito include several years-at the secondary level, the
occupational purpose 'tended to overshadow  the objectives of a liberal .-
education (that is, of a ‘broad and integrated intellectual, moral and aesthetic
development). The instrumental way of thinking about education was so
entrenched that even purely liberal studies had to be given a market value. We
reached the point where, regardless of any real connection between formal
«education and a particular job, the level of scholastic attainment, or at least the ©
‘number of years spent at school, generally determined the level of -
occupational income and ‘prestige to which one would have access. Whether.
our extended system of formal schooling has much bearing on job efficiency
or not, it has certainly comg to play a crucial role in selecting where people are
to be placed in the economic hicrarchy. o
Given this selective role, lit is obvious why advocates of equal opportunity
within the liberal-capitalist 'system would concentrate their attention on the
school. If, through various forms of social engincering and pedagogic
intervention, differences in scholastic outcotne can be made to depend mainly
on individual ability and effort, then*to use such differences. for occupational
sclection ensures that economic and other advantages are apportioned
according to merit. R R _ b o
In its discussion of cquality, the first report of the Schools Commission _
asserts: *Schooling is not a race; its major objective is not to identify winners
and losers . . .".2 But this is more the expression of an ideal than an accurate
description of the role that schooling has played in our social and economic
system. It is .precisely because thye";}g_:,fo,r,thc‘.positions'of—adva‘xjf:fg-e—in—fﬁ?ﬂ'
system begins with-formal schooling that the advocates of equal opportunity
have concentrated so much energy,on pre-school, remedial programs.
© In its nost generous interpetation, the principle-of cqual opportunity as
applied within the liberal-capitalist system extends to what the Plowden
fReport called “‘positive discrimination”. In this view, the principle ‘is not
satisfied even by providing copnparable conditions of education for everyone
(itself an extremely formidable task); it also requires that those who experience
serious learning difficulties “should \reccive relatively more financial and
pedagogical assistance than othtrs. There are obvious problems in reconciling
this intcrpretation with the central theories of liberal capitalism. Certainly, it
cannot be taken as advocating 3 kind (\if handicapping system so that, through
adroitly applied differential trqatment, all-studenits, regardless of ability and
itterest, would be educated to the same extent. What is being assumed,
apparently, is that not everyont needs the'same pedagogic and other help to .
realize his potential for education. The point and justification of positive
A} .

227

O

ERIC

Aruitoxt provided by Eic:



O

ERIC

Aruitoxt provided by Eic:

B.S. CRITTENDEN

discrimination is nt, therefore, to promote an equal educational outcome by
the end of formal schooling; but to provide the maximum heélp that is needed,
and can be given, to enable cach individual by that time to reach the hlghcst
level of educational attainment of which he is capable. - =

It is beyond my purpose to engage in a detailed critical assessment of the
principle of equal opportunity as it is applied to cducation in our kind of social

" order.3 However, at least a few summary comments should be made. In favour

of the principle, it can be said that it has provoked action that has led to a
significant reduction of the gross differences in the conditions under which
people were educated.. Moreover, in a society characterized by a substantial
range of incomes, it seems preferable that entry td the more lucrative and
Jinteresting jobs should depend on personal scholastic merit than on some form
- of privilege involving such factors as family, sex, class, ethnic group, religion.
~ This is not to imply, of course, that there are no better alternatives.

On' the negative side, it should first be noted that the rhetoric of equal
educational opportunity (or equal economic opportunity through education)
is somewhat misleading. Even if the external conditions affecting education
were the same for ¢veryone, as long as the educational outcome depends on
abilitics that vary greatly among the participants, it cannot be literally claimed
that everyone has an equal chance of reaching, through education, the hlght.st
levels in the social and economic order. To suggest otherwise is like saying
that a person in poor health has an equal chance of winning a race against a.
champion athlete, _]ust because they both compete under cxactly the sziic
conditions. : :

In the second place, even when the prmcxplt. ofcqual opportumt) is applu.d
ina thoroughl) efficient way, it does nothing of it; aracter

of societ: : itable differences of income or a stratum of

poverty at thc bottom of the social pyramid, these remain untouched. What - o

the operation of the principle is designed to affect are ‘the occupants.of the
various levels of income and power. While particular ethnic groups may mo
longu be disproportionately represented among the poor, still poverty
Jremains.  Those  who attempt to achieve “social justice through equal

educational opportunity not only overestimate the role of the school as an 7

-agent of social reform, but tend to divert attention from the need for a direct,
and more effective, attack on poverty and rélated problems.

Finally, the principle as applied to education accepts and reinforces the
questionable role that schooling plays in determining one’s place in the social
and cconomic hicrarchy. More generally, the- principle ‘.mphasm.s almost
exclusively the instrumental value of cducation, its pay-off in socio-economic
advanitage. In this atmosphere, ‘it is casy to forget that.the process of education
_should-be a.worthwhile experierice in itself and should play a fundamental part
"in shaping the overall quality of human life. It is not surprising, then, that
when the school in difficult economic circumstances fails to bé an effective
means of job opportunity, there should be w1dcsprcad scepticism about the -
value of education. ] S
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EQUALITY AND EDUCATION

3 '

i

OPPORTUNITY PRINCIPLE

Until fairly recently, even cgali‘tarian-mindcd reformers were inclined to
support cquality of educational opportunity as an effective and desirable means
for advancing their ideal of social equality. During the past decade or so, many
egalitarians have witnessed the limited practical success gf: efforts at achieving
equality of educational opportunity, and have becomé convinced of the

‘powerlessness of the principle to change the liberal-capitalist system radically.
'In fact. sonie. have mistakénly assumed that the principle belongs exclusively

and essentially to this system, and as such they reject it entirely. Short of an
outright rejection of the principle, various reinterpretations have been
proposed that are intended to.make the principle better serve the ideals of

social equality. Two of these reinterpretations in particular deserve some

comment. There is an attempt to accommodate at least some aspects of both of
them in the reports of the Schools Commission (and in Schools in Australia).
The first revision claims that the ideal of equal educational opportunity is
achieved only when the outcome for each individual is as nearly as possible the
same or equivalent. Equality in the initial conditions of schooling and during
the process will not do, becausé it results in an unequal educational outcome
and thus inequality. of social and economic opportunity. Instead of arguing for
the equal right of all to the good we call education, this view supports a

- radically different claim, namely, the right of all to the same (or equivalent)

educational-atcainment. Failure to give due weight to this difference is one of
the main weaknesses in the treatment of equality in the documents to which I

. have been referring.

Whether the objective of equal educational outcome is defensible -or not, it
should be emphasized that, like the traditional principle of equal educational
opportunity, it assumes the connection between schooling atid socio-economic
opportunity. Its strategy is to neutralize this ‘influence by ensuring that
everyone-is equally schooled. The practical effect.of such a strategy, however,
can only be to-éxacerbate the. situation in’ which an increasing, number of

people engage in more and more years of formal education while at the same -

time the scholastic qualifications required for entry to an ever-widening range *

of jobs are continually rising. .

A more fundamental point, however, is that the attempt’to implement the
policy of equal educational outcome (assuming;it is taken seriously) encounters

 severe moral and practical difficulties. The massive social enginecring that the
application of the policy entails could not avoid violating the ideals of freedom -

and justice to an extent that would be out of all proportion to the good that
may be achieved. And it is at lcast arguable that to educate everyone to the
same level, no more nor less, is not for the good of a society. Of course, as

Iong as the genetically determined differences of ability that are relevant to.

cducational outcome cannot be controlled, the policy itself cannot in the strice
sense be implemented.* Even in regard to interest and motivation, which may

’
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. depend largely on ‘environmental conditions, it is practically impossible to

control effectively their influence on educational outcomes. : :

Proponents ‘of the objective of equal educational outcomie. have not been
blind to the practical obstacles. A-not uncommon way of attempting to avoid
these obstacles is through the use of verbal magic. All activities undertaken in
the:name of education and at whatever level ofachievc.mc_nt are declared to be
of cqual value. The move is sometimes supported by the claim that cach
individual determines for himself what is to count as knowledge, so that
attempts to assess learning against objective standards of achievement are not

- only morally objectionable but epistemologically mistaken. Even if this

pretence successfully ensured that, in relation to schooling, everyone competed
equally for jobs, it is patently a betrayal of educational values. No one would
try to justify such a subterfuge if it were a question of making equal provision -
for hicalth care or for adequate food and shelter. s

The second main reinterpretation of the principle of equal opportunity calls
for a social order in which the various sub-groups of the society are
-proportionately represented at whatever levels the goods of the society
(including education) are distributed. One of the main reasons for the recent
stress on’ equal treatment for groups rather than individuals has been the
recognition” of the political effectiveness of such an emphasis. It also has a
strong appeal because it provides individuals who fail with an escape from
personal responsibility; they -can always blame their failure on prejudice
against their group. . o

In discussing this view, as it relates specifically to education, ithe report of
the Interim Schools Committee quotes from A.H. Halscy:

- . the goal should not be the liberal one of equality of access but vquility of
outcome. for the' median member of each identifiable. non-educationally defined
group, i.c., the grerage ‘woman or negro or proletarian or rural dweller should
have the same level of educational attainment as the average male, white, white-
collar suburbanite.®

The attitude of the report to the objective’ of equal. average educational
atraimnent is not entirely clear. It toys with the idea; but'is also somewhat
critical. The main tendency of the report is, 1 believe, finally opposed to
anything like a strict dortrine of equal educational outcome, whether the units
being considered are individuals or groups. In its first report, the Schools
Commission seems to differ from its predecessor in this matter. It introduces
the first of its basic themes in this way: L . e
The first is equality — an cmphasis on more equal outcomes from schooling,
laying pqrticu?ar stress on social group disparities and attempts to mitigate’ them,
R and on social changes and their cﬂ%cts on desired outcomes.® R . _
It should be noticed in passing that this group approach to equal outcomes
from schooling is not quite consistently or clearly elaborated in the report’s
subsequent discussion of equality. On some aspects of the matter, the
Comumission’s sccond report is less ambiguous. In general; it focuses attention
on improving the educational achievement of individuals ‘rather than of
groups. In fact, it speaks of the ‘demonstrated incapacity (of education)
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substantially to alter the relative position of social groups.” Despite this, the

report is still concerned about the education of social groups as such. Thus, it
calls for a greater effort to give ‘under-achieving social groups’ a berter chance
of success at school.® While the second report explicitly repudiates the
objective of equal individual outcomes in education”, it makes no comment on
the question as it affects groups. _ . oo
A number of weaknesses in the attempt to achieve equal average outcome
among social groups have been pointed out in a recent article by A.R.
Jensen.'® The attempt is, as Jensen puts it, B =
unfortunate for education, not only because the individual is the essential unit of
all the factors involved in educability, but because none of the cthnic or social
groups in question is sufficiently homogencous in the characteristics invelved in
educability to warrant its being treated as the unit for any educational
prescription.!! o T ? .
Jensen also stresses how mistaken it is to assume that differences in educational
outcome can be resolved by concentrating on social and economic factors, for
there are roughly the same individual differences of scholastic performance
and income among siblings as among different social classes and races. .
In relation to thé practice. of ‘feverse discrimination’ in which social group
quotas govern the process of seléttion, Jensen raises several criticisms:
1 There is the problem of deciding what groups are to be included, and
.where to place the quota, . .
2 For applicants who are near the selection cit-off point, the use of group
quotas frequently leads to the rejection of better qualified individuals
from one group in favour of less qualified individuals from another,

3 The very highly qualified members of groups. protected by a quota tend .

to be seen as benefitiaries of the quota system rather than in terms of their
personal merit.'2 ‘ _ : -

SUMMARY: ASSESSING THE PLACE OF EQUALITY IN

-EDUCATION

In thé present century, schooling has been valued mainly as an instrument in__

the service of political, economic and sqcial ends, These ends have been
significandy shaped by a widespread commitment to equality as a social ideal
—-—_']intcrprctcd by some as actual equality in thc_ft_bfal goods of life and by

" others as cquality of opportunity. It is hardly surprising, therefore, that

schooling should have been so influenced by the social ideal of equality. From
what has alrcady been said, it will be clear that I belicve the concern for issues
of social equality in and through schooling has’played an altogether
disproportionate part in educational theory and practice. It has reinforced the
putely instrumental approach to education and the often artificial connection
between schooling and cconomic status, and has distracted attention from
questions about the specifically educational,quality of what schools achicve as
distinct from their uscfulness as social levellers or_escalators (depending on

how one interprets equality). o
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Hlstolncally the ideal of equality has been applied to cducation mamly in

' relation| to the principle of equal opportunity. There is, | believe, 1 clear, if -

modest; place for this principle in the conduct of education. It can justifiably
be archd that, where two people are equal in characteristics that arc relevant
to the ‘attainment of what is judged to be a generally desiruble level of
education, they should have equivalent opportunities for achieving such an
educatibn. Whether the effort to offset various kinds of obstacles to education
can, orsshould, be justified in terms of equal opportumty is, I think, more
doubtful. Ishall return to this poinc later. .

On the question- of equality of treatment as a general pollcy in the ‘pracncc
of education, there is no serious argument at the present time. Everyone:
acknowledges that, in 1elation to learning, human beings are in fact unequal in
their capacities, interests and motivation. To treat everyone in the same way

-would only exacerbate the differences. Proponents of equal educational

outcome have for a long time beeh strong supporters of unequal treatment in

theprocess.

Bug the case against equality of outcome — _ whether it refers to individuals
or average group performance — seems to me almost as obvious. ‘If the
program were to be taken seriously, it would first be necessary for every child
to be made a ward of the state at birth and to be raised under vmuall)
identical conditions.'® But even when all the controllable énvironmesital
factors hive been accounted for, human beings remain unequal in their

" capacitics for cducational attainment. As I have already noted, an equal
_ outcome could not be achieved without seriously compromising principles of
“justice and freedom. In any scheme-of this kind, there are also the evident

questions about who the social engineers are to be, how they gdin access to

their position, what controls they are subject to. Apart from the totalitarian -
“character of the political system, there would be a serious loss to the culture as

a whole. If the objective were effectively achieved, the standard of intéllectual,
acsthetic and moral excellence would at best be what a majority of people in
the society could, in fact, through various kinds of educational effort, be
brought to achieve. :

The inappropriateness of aiming at equality of outcome is pamcularly clear
when one reflects on the nature, of education as a human good. In contrast to
food and clothing, property, wages, annual leave and even ‘aspects of health
care, education is not like a simple product that can be neatly packzged and

 distributed. As an achicvement, it is a highly complcx and mtanglblc set of

goods — beliefs, attitudes, ways of thinking, acting, fecling, imagining, It is
never possessed once and for all, and it admits of an cnormous range of
possible levels of attainment with virtually no upper limit: In particular, it is
not the-kind of good jthat.one person can bestow on “another, treated as a
passive recipient: However helpful pedagogic intervention may be, education
depends directly and finally on each individual’s efforts at understanding and
on the extent to which these are successful. It is a moral ideal of teaching to use
whatever knowledge ‘and skills one has in order-to enable cach individual
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learner to achieve the fullest understandmg of which he or she is capable at thc
time. :

In summary, then, whatever i mterpretanon is placed on equality as a social .
‘ideal, it scems to have only marginal bearing on the pracnce and objectives of
education. ‘

ASPECTS OF EQUALITY IN THE HUMAN RIGHT TO
.EDUCATION - P

There is a rather different qucstion about equalit; and education from the kind
we have been considering — one which is often obscured, or at least confused,
by a preoccupation with the school as an instrument of social equality Itis the .
question of whether there should be a common curriculum; that is, whether
everyone should have access to a liberal or general education that is the same in
jts objectives and the. main features of its content. This questlon leads into a
large and complex topic that [ shall not attempt to take up in any detail in the
present context. However, I must comment on it to the extent that it is related

_to. another way in which the moral ideal of equality has a bLarlng on
“education.

s
<

An argument for a common curriculum

If we assume that everyone has a human right to education, we are granting

that everyone has, in some sense, an equal claim to acquire the good we call
education.’ We are also asserting in effect that what we call education is

negessaty for the welfare of each human being as such. Thus, more specifically,

the right is a moral claim on the group of human beings that make up a society

(and perhaps ultimately on thé whole human community) to do whit it can to
ensure that each of its members becomes educated. Given the characteristics of

education that were noted above, this moral claim is “still a very obscure one.

- + Apart from the babel ofconﬂlctlng opinions on precisely what the good called
“‘education’ consists ‘in, there is.the obvious' problem of different natural
capacities for learning. Do we mean that each person makes a moral claim to
obtain the fullest education of which he is capable? Or, if we focus literally on
equality, are.we to say that the moral claim extends only to the level of
education that the least capable members of society can attain? I believe a
middle ground betweeri these extremes can be justified. It is here that the
question of a common curricilum enters the picture. I shall nogattempt to fill

out the details of the argument, but shall merely skctch its mam\ﬁmms

«- 1 In the transmission of the whole culture of a society from one generation
to another, education (in the sense associated with schooling) has a
relatively specific role to play. lts proper function is Iiinjted not simply fo

- R those aspects of the whole-culture that are ‘wort}r’pre%g, but among
them, to those whose acquisition depends on, or at least s facilitated by, a

deliberate and sustained program of teaching and lca(nin‘é.\Thcrc are

o many worthwhile aspects of a culture that can be acquiredjust aswell, or
i B . ;- \ :
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better, through direct experience in various social practices — e.g. as the
member of a family or other close-knit group, at work, at play, through
religious and other celebrations.

2 The content that satisfies the foregoing conditions has often been called
the *high” culture. It is that part of the total way of iife of a pcople that is
systematically and self-consciously developed in thé light of rigorous’
standards of excellence. At its core are those activities that attempt to
embody and express the hlgh“st intellectual, moral and aesthetic ideals. -
This form of culture is (to use Raymond Williams!, phrase) documented in
a body of intellectual and imaginative work.!? It is the central business of
education as schooling to introduce cach § generanon to this body of work
as a living tradition. _

Not all socicties have realized a high culture in the sense in which I am
using the term. Among those that have done so, the ideals and_
achievements have varied in quality — both between and within cultural

" traditions. But broadly.speaking, the tendency in high culture is towards

univérsality, towards the standards of trth, rationality, objectivity, moral
and aesthetic excellence and so on that 2pply to all human beings. In

. Arnold’s well known phrase, the concern is with ‘the best that has been

thought and said in the world'.

. 3 The high culture is to be distinguished from othcr manifestations of
“culture that may form part of the. whole way of life of a society. In
particular, it is unlike ‘mass’ culture, in which the emphasis'is on
entertainment, escape, the thoroughly predlctable response that has been
drained of any serious mental effort. But'it is also unlike *folk’ culture
which is largely unselfconscious and integrated into the entire fabric of
the life of those who participate. Obviously, thc high culture affects, and
is affected by, such other forms.

The high*culture must also be distinguished from the charactcrizing
values of the so~called social classes — assuming that such groups can be
distinguished independently on criteria®of birth or income. Itis true that -
the high culture has often been the preserVe of a privileged class, has often
been valued more by one class than another, and has often borne the
unmistakable influence of this or-that particular class. But of itself the
high culture is the inheritance of all the members of a society because it is
concerned with the standards of general human excellence in the.
intellectual, moral, and aesthetic domains. It is precisely in this sense that
. it is a common cultufe and provides the substance of a common

curriculum. The sense of ‘comamon”'is qualitative not quantitative, that is, -

not what the culture of the majority actually is or what remainder of

. beliefs and values the members of a society happen to share when all their

differences have been subtracted. ) . - '

4 To become acquainted with the -contént of the high cultufe as I am

interpreting it is .evidently worthwhile. But whether it should .be ‘the

ob_]ect of a hum;m nght is perhaps less clear. Can it be said that each

3
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individual's wdfarc as 2 human being depends on it? An argument for an
affirmative answer can be set out in general terms as follows. The

_ development of a distinctly human character depends on learning the

inain symbolic systems of a culture. These systems provide difterent ways
of describing, explaining, interpreting and appreciating the human and
physical world. To the extent that an individual is ignorant of any of
these systems, he is thus limited as a human being. Hence all members.of a
socicty need to be adequately initiated into each of the main symbolic
systems. This condition cannot be satisfied unless it includes at least a
gcngral introduction to the coritent of the high culture, for the latter is the
conscious development of these’ main symbolic systems according to the
most ‘adequate” available standards of truth, ohjectivity, moral and
acsthetic excellence.

Whatever else it might include, the human right to education’ may,
therefore, be interpreted as a moral claim that all individuals make on
their society to be provided with the opportunity for gaining an adequate
general introduction.to the content of the highreylture, the common
curriculum in the sense already indicated. What constitutes®an *adequate
general introduction’ would of course need to be determined in detail. It
would set out the level of general.or liberal education that it is fitting for
any person to achieve. Such a program would certainly go beyond the

basic skills of literacy and numeracy and an elementary knowledge of the

social order to “which . one belongs. However, the engagement in
mathematics, science, literature and the other clements of the high culture
would jjust as clearly not be undertaken as a basis for scho]arly work but
in order to develop a broad framework for undcrstandmg, lnterprmng

and appreciating human life.

" The providing of opportunity would have to take account of the.

- diversity of abilities and interests affected by crvironment and heredity.

Idcally, each individual should be enabled to go ds far towards achicving
the desirable level of liberal education as his or her personal abilities and
cfforts will allow. In practice, of course, the assistance that can be given
will depend on the full range of claims, based on human rights and other
moral grounds, that are being made on the resources of a pamcular
society. .

/

The Schools Commxssxbn on a common curnculum

Although the reports of the Interim Committee and of the Schools
Commission .are not concerned in detail with the question of education as a’
human right, they do take up two crucial clements of the foregoing argument:
the questions of a common culture and curriculum and of a desirable standard
of educational achievement.

The former is touched on in the Commission's first report.'6. What we fifid
is hardly a systematic discussion. Still, there are at least some hints' of an.
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argument hidden among the thickets of several dense and diffuse paragraphs..
Tke main features may be set out in the following points:
| There are certain broad intellectual skills that everyone should acquire.
However, the development of such skills does not depend on being
initiated into ‘traditional subject ﬁclds or hlgh culturc (%7)- The skills
‘ are content-free, . 0
2 At the same time, although such wodes ,of understanding as loglc,
mathematics, science and art have been hlstoncally associated with the
middle class, they in fact possess general human value and should be made
available to all. They are value-free in the sense that ‘they may be learned |
and applied in any value framework’ (2-10).
3 At present, the cultural values typically rcﬂectcd in Austrahan schoo‘k
belong to only certain of its social groups. This is an undesirable sityagion.
The full spectrum of social and, cultural diversity in Australia should be
reflected and encouraged by the schools. Indeed, every child should find
the values of his family (his ‘reality’) reflected in the school (2.8). )

4 But the school should also provide everyone with adequate oPpormnlty

to entér what the report calls “the mainstream culture’.

In.summary, the report seems to favour an extensive form of educational,
pluralisnj for the purposcof reflecting and encouraging every variation of —
values-irf the society, yet it also wants the schaols to provide a kind of common
curriculim. There is no clear indicifion of how these objectives are to be - -
achieved simultaneously. But a clue if given in two assumptions made by the
reporty| that the range of desirable jngellectual skills can be acquired 4 :
independently of any particular body of knowledge and bélief; and that even
-when [logic, mathematics, science, art and so on are the objects of schooling,
their study is compatible. with any framework of values. . "

Onf: can hardly engage in a systéniatic critique of the rcport s position when
there fare so many aspects of it that call out for clarifization. Eor example, what -3 N
are the cultural values that the sChools gencra.lly reflc‘:ct> Arc they some sort of

as loic mathematlcs and science? What is the ‘mainstream culture’? How is it "N\
related to what schools generally profess, to the s of the middle class, o &
culture, and to what the report refers t6 as ‘popular and commercial .
re’? For any rigorous discussion, the notions of class and culture would
have to be used with more precision than is evident in the re cport of the ¥
Schools Commission. - '

Granted the obscurities and térseness of the report, 1 think there are™
ncvertheless at least three points relating to the questioh of a common
curriculum on which the report should be criticized.

| The acquisition of important intellectual skills cahnot be dlvorccdv from _

bodies of knowledge and belief or, more generally, the traditions df .
systematic inquiry in a culture. How we perceive a situation‘) the ’
-

N
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questions we ask, the hypotheses we form are shaped by the conceps,
beliefs and theorics we possess. Problem-solving or any other intellectual
activiry is not simply a matter of employing certain technical skills of
inquiry that cxist independently of any particular cultural context and can
X be learned as such. It is significant that the report seems to treat literacy as
simply a ‘word game’, having no integral connection with social_and .
cultural practices. Apparently, it w1>h<.s to treat a]l intellectual skills in an
analogous fashion.
2 Although the report claims that the rang«. of intellectual skills that the
! " school is designed to foster can be acquired by other means than through
l ‘the traditional cabject fields, or high culture’, it-argues for the general
human value of "logic, nathematics, science, art or any of the other-ways
through which the human race has reflected upon or sought to order .
+ understanding’ (£.10). The saving qualification -is thar these modes of
understanding *may be learned and applied in any value framework’. But
P here the report introduces its' second dubious dichotomy: between the
public forms of knowledge or understanding and value frameworks.
While the practices of logic, mathematics, science, art and so on may be
engaged in by, people whohold conﬂxctmg value perspectives on the
nature of man and socicty, these perspectives will ar least affect what is
done in the name of the various forms: of understanding: when!such
perspectives enter into the substance of a form- of understanding (as, for
. example, in history, social science and literary criticism) they may makea ™
radical difference.

There is also a limit to the tolerance which logic, mathematics, science,
ete. can have towards diverse value frameworks. The intellectual and
moral values involved in the serious practice of the public modes of
thought are simply not companbh with every value framcwox‘g To take
one conspicuous example: the tradition of critical rationality which has.
informed the public modes of thought in the recent hlstor) of‘Wcstcrn

- ~culture may be valuable for human beings generally, but it is certainly not
valued hxghl) in every culture, or even by every group within Western
culture. In regard to the report’s policy "of cducational plurah\m.
whatever the schools may be able to do to accommodate the div ersity of
values in the Australian society at large, they cannot consistently reflect or «
respect the fairly prgvalunt range of values that are’ fundamcnrally anti-*
educational. .

L For at least some children the rcallty (to use th(. report’s word) of their
- family background is shaped by such factors as racial or_ religious -
prejudice, -superstition, crude matérialism, dissension’ between parents,
cruelty and violence. It is naive, therefore, to suggest that there should
always be harmony between the values of the school and those of cach
child’s family. Schools. inevitably cncouragc some values rather than
others from among all the values that are in fact held in a society at any
time — and indeed they ought to be carefully selective. ‘But even whcn
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_the values supported by the schools are chosen according to the most
justifiable-criteria of educational value, it is almost certain to be the case
that somne children will, in the words of the report, ‘feel more confident
and supported in the school than do others’. The reason is simply that
some families, will be committed, to encouraging what mects the criteria
of educational value, while others will be indifferent or hostile. Whether
such families form identifiable social groups in the socicty is'a contingent
matter. '
3 Where the report favours a common curriculum, it seems to rely mainly
on a utilitarian argument. That is, the emphasis is not placed on the
intrinsic value of the activities that ¢onstitute the common curriculum or
.thé contribution they make to the living of a worthwhile and satisfying
human life, but on the pay-off they have in our society in terms of
political and social power, and economic advantage. Thus the report
wants everyone to become literate in standard English, not because it will
enable them to gain access to the great artistic achievements of English
literature’or even to read serious contemporary _]ournahsm but because it
s the languagc in which-the business of everyday life in our society is
conducted. According to the report, forms of non-standard English are
"+ just as valid as means of social exchange, but their scope is limited.to sub-
groups within the society. (Oddly enough, the report. also notes that,
standard English is more sophlstlcatcd and gcncmllzablc but the point is
"not d(.vdopt.d )

The report may seem to modify- its utilitarian position when it argues
that a grasp of standard English is nccessary for gaining entry to the .
*formns of higher and further study’. As we saw earlicr, the réport speaks

» of the forms of knowledge as having general human value, as being ‘the
- ways. through which the human race has reflected upon or sought to
order undcrstandmg One might expéct that liere the report-would-have——-
stressed-the place that such understanding has in the quality of any human
life, and that therefore it'should be accessible to everyone. But the report
; 1is still preoccupied with the cash nexus. In its v1cw a crucial limitation of .
. ¢ non-standard forms of English is that they do not ‘give access to the ideas
. or forms.of higher and further study with which power, incomes and
- status are closely allied in industrial societics’ (2.10). -

Desirable level of educational attainment

In regard to the question of a desirable’standard of cducation that cveryone
should have the opportunity to achieve, 1 belicve the position of the Schools
Commission is rhore satisfactory. In each of the three documents to which 1
have referred, the pnontus for government action in education are directly,
. “related to the task of ensuring that all members of the society teach a certain
level of achicvement over a range of common educational objectives. This
gcncral approach is clearly consistent with'the interpretation of ‘education as a

2
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human right suggest«.d above. There are, how«.v«.r, two main quallfymg
comments [ would niake on the Commission’s argument.

Firstly, the stress seems  to be placed on a minimally adequate cducanonal
attainment. (The first report of the Commission speaks, for example, of
‘threshold levels” and a ‘basic plateau of competence’.) If the level of

_ expectation has been: placed too low it is, perhaps, because of the undue
weight given to instrumental criteria (such as occupational needs and social
efficiency). Admittedly, the two reports of the Commission seern to go further» -
than the report of the Interim Committee. However, they are ambiguous on
“whether the kind and level of cducation they believe everyone should attain
require an initiation inito the high cultire. One basic difficulty in assessing the

~adequacy of what is envisaged is that none of the documents provides even a
general description. of the program — not even of the kind that Raymond
Williams, in The Long Revolution, proposes for a commor: curriculum"’

Secondly, contrary to the Commission’s belicf, the policy of using publlc
resources selectively in an effort to ensure that"everyone willat least reach a
certain $tandard of education does not ‘dépend on or necessarily ‘promote
prmcxplLs of cquality. If the policy succeeded, the quality of formal education
for a large’ proportion of the society would be raised to a satisfactory level. 1t is
possible that for a majority of people in the socicty the gap between their leve]
of education and that of the best educated would be narrowed. But unléss very
able and interested students were in some way prevented from exceeding the
proposed dcsxrablq standard, there would still be very sxgmﬂcant differences in
educational a%\v mént. 1t is conceivable that in'a situation where everyone -

6had the opporigiity to attain at least a good sEandard of education, the upper

llmm of achuvcmcnt might be advanced ' N

.~

- it is mls]cadmg, thcrcfor«., to spcak as Schools in Australia does, about .-
promoting ‘a more equal basic achi¢vement between children’, or to claim, as
the Commission’s ﬂrst report does, that the development of independent
learning abilities in“éveryone will advance greater. cquallty of cducauonal .
outcome.'® . . :

The policy may be linked more closely with equality of opportunity than.
with the ideal of an cgalltarmn society. This_is the connection that is . -
highlighted in the Commission’s sécond report. But it seems to me that the
pollcy can be better defended on ‘the grounds that were proposed above in
cxamining Qgiucauon as a human right. This approach avoids the difficulties.
raised in the first section of this article a ﬂlnst using the school as an nstru-
ment of equal econgmic opportunity. But it is also more consistent with the
policy that the Cn?hmgﬂ__n,ls\\eally advocating. The objective is not to -
provide cveryone with an equal Gpportunity to reach the desirable level of

‘ education, but to give each individual the assistarice he 0 or she needs in ordcr to
o ™-reach that level. The objectivk might more accurately be described as the

® . promotion of appropriate or sufficient opportunity.
L , ’ 239
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CONCLUSION

To return finally to the general question of equality _ip"ih/c human right to

cducation, it scems that equality is involved in two respects. Firstly, stress is
‘placed on a curriculum of gen¢ral education that 1s,thc same for everyone in its
ob_]ccnvcs and the main féatures of its content, and sccondly, every individual
is held to be equally entitled to the fullest possiblg assistance he or shie needs in
order to attain the desirable educational level. Bc;x d these features, however,
education as a human right is by no means dor‘% ated by the notion of
equality. In.the process of education, the right rcqu;}sksmnually unequal
treatment of individuals according to their particular abilitics, interests, and
social circumstances. If does not imply that everyone will, in fact, reach the
quahty of liberal education considered appropriate for any human being. Nor
does it prcscnbc that no-one should go.beyond this level of educational
attainment. What it does require is that everyone should certainly have,a

. sufficient opportunity. of at least gaining an adequate introduction to liberal

education. Education viewed as a human right has nothing to do with equality
of outcome; the whole eniphasis is on the responsibility of a society to ensure,
‘that, as far as possible, no-one fails to gain the range. and quality of cducanon
that befits the dngmty of a human bung .
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15, Transitién from' School t‘o, Work —
.- An Emerging Problem

J- P. Keeves and]ﬁ. K. Matthews

X "hile the Interim Committee for the Australian Schools Commisson and the
Schools Commission itsclf, when estiblished, were grappling with the many
problems confronting Australian ed-_ tion, particularly those advanced in the
1g70 statement of cducational neer’ | there were new issues emerging which
they do not scem to. have recognized. Nevertheless, among the. Western
industrializéd “nations there was a growing awarencss, 1N -Tesponse to
accumulating evidence, that the comprehensive secondary schools, particularly :
at the upper levels, were failing to meet important objectives. As a
consequence there was increasing debate both in the United States? and in

Europe® on the future of institutionalized schooling for youth.

Within Australia, thz education section of the Poverty Inquiry, with Dr R. -
T. Fitzgerald as Corfimissioner, turned its attention tg certain aspects of the
problem and commissioned research studies to obtain the necessary evidence.* -
- The Report of the Poverty Inquiry has, in part, been instrumental in focusing

attention on this emerging problem in Australian education.® However, it has

been a review by the OECD panel of examiners that has highlighted critical
issues which have been exacerbated by growing unemployment among youth
‘in Australia. Their report®, together with the background document Transition®
from School to Work or Further Study in Australia’, which was prepared by the
staff of the Commonwealth Department of Education, would appear to have
been the stimulus for the establishment of the Committee of Inquiry into

Education and Training under the chairmanship of Professor Williams.® The

report of this Committce, duc to be completed by mid-1978, is awaited with

considerable interest. - ' :

It is alrcady apparent from the debate currently taking place that new -
educational policies will be- required during the coming decade to meet
‘emerging conditions that have. arisen from the impact of socictal changes
within this country on the educational programs of the schools and tertiaryose .
institutions. Moreover, it is increasingly apparent that future financial support
for education will be limited by economic circumstances -and that’ new .
‘programs will only be implemented at the expense of existing oncs. These are -
questions that the Schools Commission. will, in the future, have to examine. As
‘a consequence, the Commission will need to reassess ies priorities and redifect
its allocation of resources. ' ' '

. In this article some of the issues associated with the education of youth and
their transition from school to work are examined. In addition, suggestions arc

= 4
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made for sol/itions to these problems and the consequences of these solutions
for educatioh in the schools are discussed. ' :

FROM CHILDHOOD TO ADULT LIFE

Every socicty faces the problem of pro'viding for the “development of its
children through adolescence to adult life. There are three main areas in which

~growth takes place. Firstly, there is the development of the cognitive and

intellectual capacities of the individual. Whereas in" the years of early

. childhood this aspect of growth is largely fostered by the home, as the

individual moves throu"gh childhood and adolescerice, provision for growth in -
this arca is increasingly undertaken by educational  institutions. Associated
with the development of the intellectual skills of the: individual is the

. transmission of knowledge from one generation to the next, so that such

~knowledge—is—conserved; ~and future development of knowledge is made

"~ possible. This has in the past been_ scen as the prime role of educational

institutions.

The second area in which growth occurs is the preparation for and seléction -
of .an occupation or carcer through which the individual may achiéve:
cconomic independence. Musgrave has recéntly drawn -attention to the
possibility of following an ‘un-carcer’ in which an individual can work if he
wants, in the way that he wants and for as long as-he: wants.? Furthermore,
Musgrave. argues that such ‘an approach, ‘which is being selected by many, is
socially  defensible under present economic .conditions when ~ suitable
employment is limited. The further alternative of a “‘non-career’ in which
work is scen’ as meaningless and perhaps irrelevant, may also be gaining
greater acceptance in our society. However, the’ consequences of following
such a course for an individual who becomes unable to achieve cconomic
independence would seem to be tragic. The preparation for and selection of an
occupation has in the past been shared bétween the educational and employing
institutions, but is currently being relegated to educational institutions because .
of the costs incurred by the employers. The consequences of what is argued to
be greater efficiency have been the building up of more extensive senior
sccondary, tertiary. and sub-tertiary educational institutions ifi which youth is
segregated from ‘the adult world. ' .

“

_. In_the third area we would place those aspects ofdcvulbpmcnt that are

assocjatpd,with creative living and are outside the ficlds oflcarning and work.
Included withip this area arc the achieving of mature relations with persons of
all ages and of both sexes, the acquisition of a set of values together with an
cthical system that serves to guide behaviour, and the preparation for marriage
and family life.'® A.further frequently over-looked but important component .
of this arca is the preparation for.and selection of creative leisure-time pursuits. -
Such activities cannot be divorced from interpersonal relationships or from the .
acquisition of a system of values. Nevertheless, with greater provision for -
more flexible working hours, longer vacation periods, and extended long-
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service leave at regular intervals, the development®of creative ways to use
Jeisure time becomes of increasing importance. Unless cach individual in his
transformation from childhood to adult maturity acquires the capabilities for
sclf-fulﬁlxhcnt in all three arcas, we would argue that he is being denied to a
greater or lesser extent development as an individual, and constructive
participation in society. While provision for individual growth is a far greater
task than can be left to educational institutions, our schools are increasingly
being required to supply the necessary opportunities for personal development
in all three areas. . :

THE CHANGING PURPOSES OF SCHOOLING

Over the past decade there has been considerable debate about the quality and

“needs of schooling in Australia and these issues have been examined in the

reports prepared by the Schools Commission.!! This questioning has been
brought about -by several factors, including the increased pressure for
provision of educational facilities occasioned by migration and the post-war
rise.in’ the birth-rate, and by changed perceptans of what education is for.
Notions of ¢quality and’ comprchensiven s in education have replaced
meritocratic goals of selection of talent and, as a consequence, attempts have
been made to foster the intellectual dcyclopmcnt of an entire age group rather
than selecting and fostering the few chosen on intellectual criteria.'?

. In addition,. a greater awareness of, and faith in, the personal and social
benefits of education had led to a marked increase in participation in education

" among youth over the last 15 years. In 1964, 38 per cent of the 16-year-old

age group and .17 per cent of the 17-ycar-old age group were enrolled full-
time in school. By 1972, the corresponding figures were 55 per cent and 30 -
per cent.'S The rate of growth in ypper secondary enrolments slowed down
after the carly 1970s, but there are signs that it is again increasing.'! At the
present.time, it is estimated: that some 85 per cent of secondary school students:
continue to Year 12, the terminal year of schooling. Approximately 22 per
cent proceed to universities or ,colleges of advanced cducation, and an’
estimated further 30 per cent -cnter technical and further cducational
institutions.!?. The expectations of young people have been for more and more
schooling, as has been the experience in other industrialized nations, notably
the Wnited States, Japan, and Sweden. ) S

Until .recently the benefits of extended periods of education have been
unquestioned and it has been assuimed that lengthy education was intrinsically
good for the individual. Morcover, given the increasing complexity of

" technological development in the workplace, it has also been considered

Bc_)lcﬁcial for' productivity and the’ cconomy in general. The different
cducationial institutions provide the young with three main types of skills or
qualifications.'®  Firstly, they develop such basic skills as literacy and
nuineracy; secondly, they produce specific skills. to meet the particular
requirements of the labour market, ranging from the learned professions to the
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manual trades; and thirdly, formal educational.qualifications, such as the
- Higher School Certificate and tertiary degrees and diplomas, are used by
employers in the recruitment of staff. It has become evident, however, that the *
educational qualification demanded for a particular job is often’unrelated to
the skills needed to carry out the tasks required by the job. The qualification
relates more to the level of the increasingly highly credentialled pool of labour’
from which selection has to be mdde and acts therefore as a selection threshold
rather than as an indicator of actual skill. In.addition, studies such as the ACER
Survey of Literacy and Numeracy have shown that the acquisition of basic -
«lls'is by no means as universal by the minimum school-leaving age as-had
been previously assumed.!” However, training in specific marketable skills has
frequently been seen by schools and other educational institutions as not being
- part of their function. -

The value of extended periods of formal education for the personal h
dcvdopment and-socialization of young people into adult- social roles has also
come into question.’® For increasing periods after physical maturity, youth are .

~-cut off from adult society and from. responsibility and are set within an age-
segregated subculture where objectives -and activities are contrived and bear
little relation to either the developmental needs of youth or the wider goals of
society. The dccrcasmg size and greater homogeneity with respect to age of
families exacerbates this tendency towards age segregation. As a consequence,
young people are presented wuh few adult models or activities for interacting
" with adults.

It is clear that formal education can no longer be vicwed as intrinsically
beneficial under all circumstances. Institutionalized schooling must be -scen
within the framework of the wider society and the place of individuals within
that society. As a consequence it is necessary to re-examine the nature and
extent of ¢ducation that will allow . individuals to ﬁnd a aausfymg and :
producuvn role within this context. »

UNEMPLOYMENT AMONG YOUTH

A problem apparently associated with a lack of congrucncc between school
and society, or education and work has been exposed by the current economic
‘recession. The evidence from the labour force survey for August 1977
tevealed that thereewere 118 200 persons'aged 15 to 19 years uncmployed,
and the unemployment rate for this group was 16.3 per cent, being slightly
léss for males (14.6), and slightly greater for females (18.3 per cent). By way
-of comparison, the same survey revealed that ther¢’were 204 300 persons aged
20 years and over who were unemployed, with an unemployment rate of 3.7
per cent. With the rate of youth unemployment at this level, with an estimated
140 000 to 150 000 teenzgers unemployed and with an ‘estimated unem-
- ployment rate of 20 per cent and above by-August 1978, there is clear
evidence of a serious soc1al problem.!? However, thls problem is not unique to |,
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Australla lt should be noted that an Intcrnauonal Confercncc at the ASan

‘Institute in Berlin in 1976 stated that . : .

< Youth unemployment was-identified as the most acute problcm facing school and.
« + _society, not only because of its magnitude irf some countries, but also because there
" does not appear to be a short-term solution to the probILm n

While the problem of youth uncmployment is readily exposed it is much o
more difficult to understand. Sheehan has recently clarified several issues in thi
" debate on the origins and nature of the problem.?!

1 The share of youth aged 15 to 19 in total unemployment and the ratio of .
unemployment rates for youth to rates for adults has remained relatively + - -
constant over the past decade. However, there has been some upward
drift in' this ratio for females during the: decade, indicating that recent
structural changes in - employment " patterns may - contribute to:an
explanation.

2-In addition to the dlfﬁculty faced by the recent schiool-leaver in scckmg a’
job, thre: was some evidence of four factors that would explain. why
difficulties were encountered in finding employmcnt These factors were
(a) the existence of severe skill imbalances in the junior labour force, (b)
the existence of geographical'imbalance between rural and metropolitan ,
areas. in the supply and demand for labour, (c) the inability of the

W economy for several years past to absorb the early school-leaver, and (d)
' the difficulty experienced by some ethnic groups in finding employment.

3 There was also evidence that increases in the relative wage rates for youth
and the displacement of youth by married women entering the workforce
‘contribitted to youth unemploymcnt in a minor way. It was also possible

that the large increases in unemployment benetits for youth which have- e

been granted in recent years would affect their work-seeking behaviour,
but this could not be seen+as a cause of thc current high lévels of
uncmployment among youth :

Other factors which have been advanced as causes of the: dlffcultlcs

encountered by youth in gaining cmploymcm are as follows: - IS

1 There is a tcndcncy for employers to prefer expem.nced workers whose ..
productivity is considerably higher. : .

2 Youth are believed to have undesirable attitudes to work, with grcatu
twrnover and increased selectivity in jobs. However, apart from a ;
relatively high turnover rate there is little évidence for such assertions.

3 Theré is an increase in the use by employers of educational credentials as
sclection instruments which concentrates unemployment among youth
who lack both quallﬁcanons and experience.

The evidence presented by Shechan would seem to 1mply that the primary

cause of the prescnt youth unemployment. problt.m is the impact of the

" economic recession on the labour market, which is traditionally adverse to
youth and which has traditionally shown much higher rates of unemployment -
among youth than among adults.?? It is, however, easy to assume that with an -
upturn in thc ‘economy tie problems of youth uncmploymcnt will recede. .
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- Nevertheless, there is”increasing evidence to indicate that ‘the problems

associated with the unemployment of the unskilled in Australian socicty are
not cyclic in nature but are related to long-term structural changes in ‘the
workforce. As a consequence we may anticipate that it will become necessary,
although perhaps undesirable, for successively greater proportions of youth to
be withdrawn from “the labour niarket. Expericnce in other advanced

'tcchnologlcal socicties, such as the United States, Japan and Sweden support

this - view. Consgqucntly we .may expect continued increases in school

retention rates in Australia which are caused by young people who would . ~

have left to take jobs if they had heen available, but wha persist at school and
at tertiary institutions in the absence of any other option. Many. of these
students will gain few additional and marketable skills from the prolongation
of their education. They will merely add to the trend in credentialism which

" further disadvantages the youth leaving at lower levels.

“\While there is an economic, recession, the prospects are not promising for
those with hlghcr credentials, but they are even worse for carly school-lcavers
without any qualifications &t all. In general, those with post~school
qualifications find some form of employment, even if it does not come up to
their expectations or skill levels. However, for many without quallﬁcanons,
state of affairs accentuated by the demise of both the Intermediate and Leaving
Certificate Awards, or their equivalents, the alternatives are a period of several
years with little or no employment, or several. years of additional Lducatlon of
dublous worth.

LACK OF FIT BETWEEN SCHOOL AND WORK .

It is clear that many young people leaving school in Austraha _today have

reduced access to employment and thus to full participation in the life of our .

socicty. The transition between the world of school and tlie world of work is

ncither smooth nof automatic, and the damage to the self-concept and morale
of young people may well be considerable. The institutions of ecohomic
activity and of education in our society no longcr appear to‘complément ¢ each
other, and thus both merit scarching examination. Any investigation: of the
problem of lack of fit between the world of work and the world of education
must address itself to the following three questions:

1 To what extent do schools equip students with the attitudes and’

competence necessary to gain and maintain employment and useful social
- functioning in society as it is now constituted and is likely to be in the
near future? .

-2 To what extent do the labour market and particular occupations provide -

opportunities _ and cxperiences commensurate with the talents,
qualifications and experience of the young people entering the workforce
and to what extent ‘do employers foster the conunucd growth and
d(.vclopmcnt of their young employees? .

3 What are the most appropnate means for mductmg youth into'the adult
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society and to what extent sshould the socialization process be the
responsibility of institutions such as the school?
In any discussion, the focus must be primarily upon those who leave school
at or before the end of secondary schooling rather than those who cofitinue to

‘study at the post-secondary level. This is for four main reasons. Firstly, they

constitute 2 1najority of entrants’to the “workforce from educational

" institutions. About two-thirds of the age group leave school at Year 11 or

lower, and about half of school-leavers do not proceed with any form of post-
secondary’ edtication. Secondly, it is this group whose ‘needs and experiences
have been largely ignored in the past. The attention of educational planners
has been focused on expanding opportunities for further .tertiary study,

[irrespective of the social-and personal costs of such a course of action, while

ignoring the nceds of a majority of Australian youth for whom it is ncither
appropriate nor desirable. The cmergence of the problem of unemployed

' yeuth would seem to indicate that it is time the balance swung in the other

direction. Thirdly, it is this group on which the burden of the lack of
corrdspondence between the education and the labour systems falls glost
heavil)\ These -are the young people most prone to unemployment,
underemployinent and dissatisfaction. To such youths, whose adult life begins
in this fashjon, permanent harm could well be done. This could provide a
focus and breding ground for wider dissatisfaction and could generate lorig-

" tern problem©\for Australian society. Finally, this group contains the younger

gencration of groups already most disadVdntaged in our socicty, such as
Aboriginals, non-English speaking migrantts and those growing up in poverty.
It s thus a logical pyint for attempting to break into the cycle of disddvantage
and for improving’th‘cﬁality of life of groups for which it has previously

2 . . L g et .o K e
Bearing in mind ‘this primary focus onsthose who enter the workforce

without post-school qualifications, we will address ourselves to cach of the

three questions stated above.
:

>

“Firstly, in the basic skills area, as w;c'\lghvc already indicated, approximatcly 25
per cent of school-leavers, especially those leaving at or around the minimum -

legal age, do not have the literacy or numeracy skills nccessiry for
employment in many occupations.?® Thc\Yourh Needs and Public Policies report

* showed that there was considerable agrcement among early school-leavers
about the need for basic skills and preparation for work and a career.?

‘However, these young people tended to ‘see cducational institutions as
unresponsive to their néeds and generally\they had negative school
experiences. They left at the end of the period of compulsory schooling, which
was the most crowded and impersonal stage) Pressures for academic

,échicycmcnt', the apparent irrclevance of much of ‘the curriculum, and the
~ aggravation of petty rules and restrictions led them to'reject school and made
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them ICSs likely to return to formal education in the future. The carly—l«.avcrs
listed dissatisfaction with school as the major reason for leaving, -rather’ 'than
such factors-as financial difficulties. As well, these students were often in lower
academic strcams or terminal courses. In effect, a ‘push-out’ by the school:
occurred, Seventy per cent of the young people in the ‘Youth Needs' sample
who left school at Year 10 or below had no idea of what they wanted to do
when they left school, thus demonstrating a markcd inadequacy of vocational ~
guidance at this level.

- "The student leaving school without 4 terminal sacondary certificate would
also be greatly disadvantaged in not havlng the formal qualification which has
become the basic minimum requirement for cn*ry to many jobs, particularly in
the white collar-clerical area, and to almost any form of post-school training.
Twenty years ago; the posscssxon of a Junior or Intermediate certificate gained
by success in an external examination at Year 10 of secondary schooling was a
guarantee of consideration for 2 wide range of jobs. Today, certification at this
level has been either abandoned or has declined in importance- with the
growth of credentialism and the terminal sccondary certificate has taken its
place, This stress on higher credentials has reduced the options of school-
leavers at levels below the final sccondary year irrespectlve of their skills and
competence. Improying their cognitive pcrform:mca and range of skills would
be of no benefit in g)ining employment unless it could be recognized in some
waysarthe point of hiring labour in the.market place. More flexible sclection
criteria for¥ntry to both jobs and post-school study, based on the actual skills
and qualities rcqulrcd would appear to be needed if young people are not'to
be “forced into persistence at school against their inclination or tq be scvcrdy
disadvantaged-for failing to continue at school .

“The producnon of spcc1ﬁc skills t5 meet the requirements of the market

. place would not appear, at the present time, to be seen ‘as the function of the

school at -any level. However, Victorian_ technical schools and most
comprehensive schools in other States do provide some training in practical
skills which would be of use in later apprenticeship programs or practlcally-
oriented occupations. Many schools also offer optional courses in typing and

- commercial subjects as well as other specific skills"which should be of use in

gaining cmployment. These courses should be valuable, particularly for
potential - carly-leavers and could well be extended. However, if schools
provided training at a basic level-which—was too narrowly restricted to the
skills required for particular occupations they could closc off their students’

. options rather than opening them. Schooling at the lower secondary level

would probably be of most use to these students if it concentrated on the

“inculcation of basic skills, not only of literacy and numeracy, but also thg

social and personal skills and the knowledge nc.ccssary to function cﬂlcnvdy
in society. It should also provide basic training in practical and technical skills -
which could be of use in future cmployment and pcrhaps some pracucal work
experience in pumng these skills into effect.
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The OECD Panel of Exammers were 1mprcsscd With a w1despread desire.
throughdut Australia

to enlarge, improve and enrich the mformauon guidance and placement services
for young people” who must make important educational and occupational
decisions at the cnd of their compulsory education and in the years that follow.?%

. Moreover, while they noted the wide variety of procedyres being tried in

different parts of Australia, they: argued that there was a major problem of

“increasing the total amount of services prov1dcd and of developing a coherent

program of effective services to meet the needs of particular groups of young
people.28 It is, however, for the early school-leavers that programs of career
education, guidance and placement services are urgently required, since such
carly-leavers are likely to be most vulnerab]e to the vicissitudes of the labour
market. .

THE EMPLOYMENT SYSTEM

. ! .
"The second question relevant to the school-work -interface Yocuses on the
employment system and the extent to which it matches the needs and talents of .

entrants to the workforce — and indeed workers in general. Industrialization in
the western world has been accompanied by segmentation of work into small
and repetitive tasks. This is not only true in manufacturing but also occurs in
many clerical and service oczupations. This process is now being questioned as
it creates boring and ali¢nating work experiences for employees'and doesnot
necessarily promote higher producuvxty For the early schoal-leaver trapped
in a serics of physt&ily Unpledsant and exhausting repetitive tasks in a factory,
it thwarts opportunities to learn and devclop on or off the job and provides no

obvious avenues for advancement. For the better credentialled entrint to the
workforce the 'situation is almost as bad. After’ persisting with education in
order to gain a quallﬁcatlon. the school or tertiary graduate finds that he has
only gained a position that involves working on minor and erctmvc clerical

tasks, which do not satisfy the increased expectations that further education has
given him. Neither situation is healthy and it is of value to consider whether,

the educational system should adjust to meet the needs of the labour market.
Manpower needs ‘can be viewed from the stance of the” availability of
different types of labour as well as from that of the technical requirements for
particular” jobs. It may be more appropriate to re-fashion: the job and
concomitant, training programs provided by industry. and commerce to the

kinds of ‘workers available, rather than demand that the education system

fashion the potential workers to the kinds of jobs which have been created.
This would require a basig reassessment of the purposes and operation of most

public and private cnterprises; and a partial shift in_their benefits from

sharcholder and manager to those engaged in production. Elements of an
occupation conducnvc to Job satlsfac\uon have been variously” described as
mdcpc.ndencc. control and initiative, good rclanonshlps with fellow workers,
appreciation of work dong, variety, and opportunities for learning and

‘personal growth, The redesign of jobs incorporating some or all of these

\
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- “for theig efforts. In contrast to.young. people in dead~end jobs and\hosc
I

features could include horizontal and vertical job cnlargement and whole
process team-work. These are being tried out on a small scale in some
industrics and government depfftments with apparent success. S—lowtvc;, there
is no indication ‘at this stage of any large-scale adoption of such practices in

It has been conslst«.ntly noted over the last fLw years that, of the 15-22 age”
group, the best satisfied, both cducauonally and “occupatinally, are
apprentices and others in ficlds such as nursing, which combine Work with
further education. The “Youth Needs' study found that apprentiges had
identified vocational goals and followed clearly defined steps \towards
attaining them. They felt they were achlevmg somcthlng and could set results -

and

remnaining at school, apprentices felt that they were learning a great de

. could sec the practical application of their study.?’ It would seem that an

extension of the apprenticeship model or the development of variations on it
would be most coriducive to job satisfaction among the young. This type of
combination of work and education might well be the most satisfactory way
of meeting the needs and expectations of many teenagers leaving school and
inducting them into the wotld of work and adult society. _ y

The OECD Panel of Examinets has polntcd out, however, that in Australia
small and medium firms are having increasing difficulty in providing

: satlsfactorv pracucal training for apprcnnccs and absorblng increasing costs, in -

spitc of government subsidies.” Therc are growing demands for technical
cbllcgts to provide a greater proportion of the practical training associated

" ‘with apprenticeships. The system has also been criticized on the grounds that it
is too costly, that the indenture relationship is outmoded, the training is too

long, and that industries no longer need all-rouiid craftsmen. None of these

\

problemns i msurmountablc and it' would secem desitable thai the

apprenticeship system should not be discarded, but should be! ‘restructured,

better organized and 1inore closely related to training needs and to v

eompltmcufér) programs provided by educational and. training -
éstablishments. It would seem essential that the features which have made
appuntncgshlps an attracuw option for school-leavers should bc developed in
any cxtension of the system. : ‘

SOCIALIZING YOUTHINTO ADULT SOCIETY

’

/
The third quunon to be examined concerns the ;nost appropriate means for

T

\

socializi g the young in our society. Itis this qucsnon whichhas received most

attention .n’ overseas'studies of the problem, noté\bly the United States and the

‘other OECD countries. Onc major report which is relevant to the Australian

situation is that of the Pan¢l on Youth' of the President’s Science Advisory
Committee in the, United States.2? This report, named after its Chairman J. S.
Coleman, points out that segregation ‘from others of different ages has -
mcrgasmgly come to characterize the socxal and’ cconomic position of youth in
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American society. This segregation is accompanied by a youth culture which
has become a surrogate for maturity. There has been a shift in the options
-available to young people. Opportunities have increased in - areas of
consumption, leisure and formal education, but have declined, in other areas.
Opporzunities to carry out rcesponsible’ work and to engage in efforts
important to the-welfare of others have been deferred until the end of an
increasirigly long period of schooling. The proportion of young people at
work has declined sharply and changes in occupaticnal requirements have
.excluded youth from some of the most challenging jobs. Deferment of
economic rewards has as a corollary a decline in options concerning the path
to adult working life. Social and sometimes legal pressures make it difficult to
resume education after several years out in the job market. The world of

education is clcarly and markedly divorced from that of work.

Some of the reasons for this segregation of youth have been that families no
longer sauction the early commitment of the young to productive activity;
trade unions and professional organizations fear large-scale incursions by
youth into their labour markets;  humanitarian sentiment opposes the
exploitation of youth; and professionalization and bureaucratization have
narrowed the range of youth s ‘contact with adulrs. Ideas and institutions

+ which once.served genuine and explicit necds have been uncrmcally extended
to the point where - they dcpnvc youth of experience important to their
‘growth and development.

. This analysis has been corrobotatéd by Australlan findings. The poverty and
-“Youth Needs’ studies demonstrated that the young sce schooling as separate
from the real world and unresponsive to their needs. Fitzgerald reported that
the expressed concerns of adolescent students were to achieve a' sense of
purpose, a fecling of competence and to find a carcer.3” Extended periods of
schooling did not necessarily help many young people to achieve these goals.
Wright and Headlam found youth wanted more emphasis in their lives on
personal and social development and more responsible involvement in the real
life of the community.?! Extended periods of schooling led to a concentration
on the intellectual aspect and to a neglect of other facets of developing

., maturity..

The rccommcnd:mons of the Coleman report to remedy this sitation are of
considerable interest. They concentrate, however, .on designing environments
appropriate for the all-round devclopmcnt of youth and largely ignore the
wider, social and economic structurcs of the society within which youth must
live and grow. Briefly, the recommendations are that the school should cut
down its own functions to the furely academic and act as an agent for
facilitating other experiences for yquth; that alternation between school and
work should be encouraged; that work organizations should undertake

. educational functions; that youth communities and adult-sponsored youth
organizations should be encouraged and taken more sériously; that legal and
administrative constgaints on the work activities of youth should be reviewed;.

~that education vouchers should be issued at the end ofcompulsor) schoolmg to

.
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be used at the discretion of the 1nd1v1dual at any period in his life; and thatf
—opportunities for public and community service should be expanded.

These »ccommendations make great sense in relation to the dcvclopmcntal
needs of adolescents and the human needs of all age groups. However, they
operate in a societal and economic vacuum. They do not attack the basic
probletns of why the economy no longcr needs youth labour and what can be
done to change the nature of all jobs and economic rc]auonshlps, including
those of the young, so that a fuller and more equitable part may be played by
all. with everybody's talents bcmg used and developed . to the full. The
Coleman report assumes an economic and societal status quo and sceks to make
it more palatable and in kccpmg with the developmental /nccds of youth.
"However, we would-argue that for the solution of the problems that have

educational change and not proceed from it. ' /

Within an Australian context, the problems of the tr{msition of young
people from education to work must be examined with rcgard to the cconomy
and the institutions of society as a whole. Moreover, the interests of all other
age groups and members of the workforce must be taken into account if the’

_m«.asur«.s are to be successful ina lastmg sensc.

‘ﬂ SOME PROPOSED SOLUTIONS /

- i
| A
| .

Youth unemployment - C _ ! .
Up to the tine of writing most of the newly initiafed pollcus in Australia
~ have tackled the problems of youth uncmploymcnt While the prograins
, being undertaken serve an immediate need, they: are, at best, short-term
| solutions.” One important step has been to establish a Sp«.cml Youth
\ ¢ Employment Task Force in each State with representatives from the
\ . Commonwealth Department of Emp] yment and. Industrial- Relations, State
. Governments, employers and’trade unidns. In addition, a Youth Employment
\ . Bureau has been created within the Department of Employment and Industrial
Relations with offices in cach State. The Task Force will undertake a major
campaign to encourage employers to engage additional young people, and the
Bureau will provide backup to the campaign. | ‘ b

i In addition, a diverse and comprch«.nsxvc fange of programs has been
| developed for unemployed youth. The programs include the provisions of (1)
\‘y subsidies to employers to ‘take on young uncmploycd and to assist them to
\ cstablish themselves in the workforce, (X commumty groups. to™ support
\ young unemployed people by helping them to improve their job-secking skills
" |and to maintain their readiness for work, (8)'courses in l:tcracy and numeracy,
"personal dw«.lopm«.nt communication skilli, land job /skills to assist. young
unemployed people with low educational gt alificatiopis, and (4) rcbatcs for
cmplours rcleasing apprentices to attend tgchmc‘\l coll¢ges for training.*?
| Those programs that involve training sul\ to| raise the basic competence and
) \‘ ) . *
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skills of youth, making employable some who are_at present uncmployablc.ﬂi

However, such short-term training programs do not create additional jobs and
at best are only temporary solutions to thqprob]cms that exist. Action to solve
the youth unemployment problem can only be effectively taken within the |
context of the cconomy as a whole. Without substantial changes, there is
bound to be falrly serious youth uncmploymcnt whenever a hlgh level of

. cconomic acnvxty 1s not mamt:nncd

Staying Longer at School ,

Action to meet the cducational, developmental and employment needs of
young people can be taken from a number of directions. One is the school. As
has already been suggested, action concentrazed on th school alone cannot be
expected to achieve much for the majority of adolescents. Attempts to keep
them longer in school will only exacerbate the unfortunate trends already in
existence. Also any attempt to further enlarge the functions of the school are of
doubtful value. Already, whenever there is perception of a social ill, the school
is expected to take some part in solving it — thus we.have drug education,
driver education, sex education, and a whole host of other particular programs
aimed at lessening perceived problcms of socialization into adult life. The

- effectiveness of these attempts in aliering attitudes and actions has not been

conclusively demonstrated by the evaluative studies that have becn made. As

" well, the school has been called tg take on a host of social therapeutic

functions. It is expected to cure social inequality, juvenile delinquency and a
range of other social and emotional ills. The problem with further enlarging
the functions of the school is that its aims become diffuse and it ends up
achicving none of its functions well. It is also' true that adolescents see the

activities of the school as being contrived and divorced from the teal world.
Programs to dcvdop work experience, maturity, and social responsibility, -

which are based in the school, therefore run the risk of not achieving their
aims! simply because they are connected with the school and are tllcrcforc
puccxvcd as being removed from reality.

Youth\ Employment Programs

A furthier proposed course of action is the creation of special kinds ofjobs for

young pcoplc, particularly in relation to community service. However
measuresisuch as this have disadvantages from the point of view of the young
people for whom they are designed: they are temporary time-fillers which
merely pogtpom the problem of finding more permanent employment in an
ongoing situation. They could also suffer from a problem of unreality, similar ~

to that endémic in programs attached to schools. If such work programs

contain only young people, are for a limited period, and provide work which
does not appear to be integrated with the normal economic life of the
community, théy solve neither the long-term employment problenis of youth
nor the soc1allzanon problems of isolation from adults and adult
responsibilities, \
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. Such special work programs for young people could also create problems in
the general workforce in these areas. Presumably there are agencies and
government departments already operating in the fields of community service
which these programs would encompass. What would be their reactions to
this intrusion into their ficlds? What would the unionis think of an influx of
temporary labour at possibly quite different rates of pay outside union control?-
Would the clients of such services feel thcy were being downgraded or used to
solve other people’s problems?

Perhaps a better solution than creating special short-term job programs
would be to expand government assistance to agencies working in these fields
enabling them to employ more staff and extend their functions. This would
require an understanding that the majority of new employces would be young
entrants to the workforce and that a training component would be buxlt into
their work.

Other measures Could include subsidizing the employment of certain
categories of young people, as is already being done with apprentices, and
revising terms and conditions of employment to make young people more
compctitivc in the job market.

New Educatlonal "‘rograms 3
i

Refreshment, updating and rctrammg is usua]ly provxdcd by post-school
institutions as well as by in-service courses in such institutions. This sort of
continuing education should be encouraged and expanded, but* more
importantly, much training of this kind might take place:at the workface. This
would, however, probably involve subsidizing sich programs " from
government funds.

A substintial number of industrial and commercial orgamzanons currently
conduct training programs for their staff. Relatively little is known about such
programs, their’ purposes and scope, their cffectiveness and value, and the
extent to which they interest and attract workers at different levels in an .

organization. We believe that a marked expansion of such programs could
well take place, and cite as evidence the range of such programs in operation

in Sweden and in Scotland, countries with similar problems to those currently
existing in Australia. Courses conducted close to the workface have, we
believe, a preater chance of-serving the necds of individuals as well as the
brganization and thus will be seen to be more relevant both by those taking

the courses as well as by those conducting thcm \

The growth of programs being conducted by the trade unions in the
trainitig of their members would also seem to be an important developnient
that should not be starved of funds .and could well be expanded and
diversified. Morcover, it is possible that much desirable flexibility would be
lost if such programs were incorporated into the TAFE sector. We suggest that
an - important development to “which the unions should give every
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consideration is -the further .education of their members to advance their
personal development in every possible way.

It'is clear~that if the educational needs and cmployment prospccts “of the
majority of young Apsiralians are to be met and enhanced, the existing
educational institutions on which to. focus are not the schools, the universities
or the colleges of advanced education, but the TAFE institutions and

community colleges. TAFE enrolments, of which a majority are part-time, are’

more than double those in other post-sccondary insiitutions and 63 pér cent of
total TAFE enrolments in 1974 were in vocationally-oriented courses. In’ ‘all
TAFE streams, 44 per cent of enrolments were of students under. 21 years of
age.® This indicates the importance of TAFE as a study option for school-
leavers, both for vocational training and for basic education. This is a trend
which should be encouraged, especially for students who leaye school at the

end of the compulsory period. Study in a TAFE inititution, especially part--

time and combined with work, does not have the disadvantages of isolation,
unreality, perceived irrelevance and petty restrictions which are inherent in
the school situation for these students. They can concentrate on acquiring the
skills and competence which they sce as relevant i their jobs and their
pcrsonal lives and which form a basis for employment and further training.

A large number of part-time enrolments of people under 19 in the trades
stream of TAFE institutions are apprentices, who would appear to be among
the most well satisfied of all adol«.sccnts. The current problems in the
apprcnnccshlp system .and its possible cxpansion should be thoroughly
mvcsugaicd. pamcularly with a view to maintaining the enormous advantaggs
of apprentices' being based and gaining their practical experience in the
workplacc :

There is, however, a tcnd«.ncy for other occupatlons,Lsuch as numng, which
have tradmona‘!y combined tralmng with work, to base their training almost

completely in educational institutions and to demand educational pre-requisites’
. such as the HSC for entry to training couFses. This is unfortunate and closes off

options for many young people. If it does occur, and we suggest it should be
mongly resisted, it is essential that bridging courses should be provided for

nursing aides to cquip them to undertake nursing training, and it could even .

be of value to provide courses to equip nurses for entry to training courses for

. medicine of social work or related fields. The rise of arbitrary educational

credentials for entry to various levels of occupational activity has closed off
options for people to work their way up jn a field and has produced what
alinost amounts to a caste system of occupational choice. Whereas once it was

- possiblé to work one's way up from messenger boy to mianaging director, it is

now highly likely that the managing director will be recruited from entrants
to the firm at a high level determined by the possession of particular
credentials. Meanwhile the messenger boy can progress only to a defined
ceiling beyond which he cannot go without acquiring these credentials. A

‘system of on-the-job training or closely mt«.gratcd part-time study in TAFE

institutions would be preferable to the imposition. ofcrcdcnual based ccxlmgs
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and would enable'every worker to dcv«.lop his tal«."ﬁ to' the full and progress
.~ as far as he was able. Movements in this direction ‘might-help-to-overcome——

some of the cducatlonal and work problems of young people. . -

Recurrent cducation and opportunities for upgrading skills should be
available to all age groups, not just the young. if those engaged in educational
activity were more evenly spread throughout all age groups, it would easc the
transition from education to work because this education would not be so
heavily concentrated on the young. With more older workers temporarily out
of the workforce for cducational purposes it would be necessary to spread
existing work between more people on a more cqultabl«. ba51s. and more
young workers would need to be brought in.

PREPARATION FOR CREATIVE LIVING

In the preceding sections, consideration has been given to proposals for the
solution to the current problems of youth that involve further education and
employment. In both areas, thé dangers of segregating youth from people of
other ages have been discussed. As both Smith and Otlosky* and the Panel on
Youth of the President’s Science Advisory Committee in the United States®*
have pointed out, the benefits of integrating youth"with adults would seem to-
greatly outweigh the benefits of segregation by age in the socialization of
youth. However, neither formal education nor empleyment and the gaining
of economic independence cover fully all aspects of personal dcvclopmcnr in
the transition from childhood to-adult life. There is an arca of preparation for,_".
creative living concerned with the development of interpersonal relationships
with people of all ages, ‘with the acquisition, of a system of values and with the
selection of creative leisure-time pursuits that is being largely ignored in the
. present-day provision for the socialization of, youth. While this aiea is not
divorced from those of learning or work it is not adequatelycovered by the,
_proposals we have made. We argue.that programs that will provide for
individual development in the arca that we have elected to call ‘creative
living" are tequired. Nevertheless, it is important that such programs should
not divorce the youth who participate in them from the rest of society but
==~ should lead them into closer involvement with othet people across the wholc
of the age range.  ~ ) C . R
In Australia, we have had litle experience “with - Youth Service
Organizations such as the Peace Corps of the United States or Volunteer-
Service Overseas in Britain.and we have little direct knowledge to draw upon
inathis arca. However, we note that these schemes have provided opportunities
for few young people to employ their energies in making a conmbuuon to
society. Furthermore, we question the value of the emphasis on " service
overseas when there are equally valuable but different contributions to be
made ncarer to home. Neverthéléss, we argue that these service organizations -
could provide a model if correctly directed for promoting the development of
youth in this third area of preparation for creative living. .

IS
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In Australia, there are 1r{any institutions that havc progréms of service th that

institutions that serve an expressive and integrative role whlch include such
organizations as churches, museums, galleries, theatres; institutions that
provide services to individuals, which include care of the aged, the very
young, the infirm and the handicapped; institutions that are concerned with
community secvices, such as those respopsible for parks and gardens and the
conservation of the environment, or with the provision of recreational
facilities; and finally. institutions that foster general welfare, such as the defence
services, and emergency services. It is advocated that extensive service
programs should be promated that will provide opportumms for youth to
undertake work with such institutions.

We would not envisage that a complex administrative organization should
be established that would carry out work in these areas, but rather that
programs should be developed by existing service organizations -that will
receive financial support provided young people aged 15 to 24 years are

~engaged in such work. It would seem important that participation in-such
programs should not be seen as a temporary cxpedlcnt filling the free time of
youth while unemployed, but rather as planned:service of six to 12 months
duration or longer, alternating with a pcrlod of study and training or'with a
pcnod in the regular workforce.

CONCLUSION

" If the assumption is correct that the current high level of unemployment is not
. just’ the “consequence of a_short-term cycle of events, but the outcome of
structural changes in the labour force, then the problems of unemployed youth
will remain for an indefinite period. Some of the envisaged .100 000 to
200 000 youth who cannot find employment will return for further schooling
or for training programs in TAFE institutions,~some will find gainful work as
"employers are encouraged to cngagd-a higher proportion of youth. Neverthe-
less, there will-remain a very substantial numbcr for whom alternative
programs that foster personal growth and development will- have to be
established. '
There are already in existence organizations that are directed towards the
service of youth suchas the Outward Bound Movement, the Scout and Guide
Movements, the YMCA and Y WCA, and Rural Youth. These organizations
grew and flourished under different circumstances. If new programs are to be
Set up to cater for the changmg needs of youth, then these organizations should
also be encouraged to redevelop their programs away from those of leisure
time pursuits- towards sustained programs of service, adventure and prep-
aration for creative living. However, the problem is too grtat for such organ-

izations to handle. . a :
A possible sciution would appear to be a Youth Service Movement sup-
ported from public moneys; through which youth undertake sustained service

!
! «

258

o

O

ERIC

Aruitoxt provided by Eic:



O

ERIC

Aruitoxt provided by Eic:

.

‘j TRANSITION FROM SCHOOL TO WORK

: activity_for_periods-of six-to--12-months-or-more. Such activity should"be

alternated with education and/or work, and should not involve the
segregation of youth from other age groups, but should serve to bring youth
into closer contact with people of all ages.

However, we recognize that other possible approaches to solvmg this major
problem could well be evolved, and some potentially valuable programs could
have a greater educational component. Nevertheless, we believe that it is
necessary to warn against the ever-present danger of viewing such programs in .
terms of courses conducted by institutions established by the educational
bureaucracy for a specific purpose. Such institutions are over-concerned with
their staff establishments and their building programs so that they have
insufficient flexibility to meet changing needs and changing circumstances.
Too little is known about the wide range of educational programs run’ by
industry and commerce for the training of staff on the job. We would argue
that these also provide a hopeful area for future development.

It is of some concern to us that the magnitude of the problems that appear to
be forming in Australia and have already emerged overseas, are not being
appreciated in this country. Educators, employers and politicians have not as .
yet acccptcd that the - problem is one of considerable proportions and -
significance for the future of this country. Yet it has become increasingly
obvious to us that no long-term solutions to the problems of youth education
and cmployment or to the broader questlons of general unemploynent and
worker dissatisfaction can be found in Australia without the active co-
operation of both employers and trade unions. Trade unions in Australia, in
particular, are in a position to influence the working conditions and terms of
employment for the majority of Australians as. well as to promote or hinder
the development of young people and their smooth absorption into the
workforce. Any government wishing' to address itself seriously to these
problems must seek the gpinions and the help of the trade union moverent

and attempt to ensure that all measures taken will be supported by the unions.

Otherwise there is a strong risk that the best of policies will not meet with;
success, and the present and future generations of youth will fail to make a
satisfactory transition from the restricted world of schoolmg to the wider
world of gainfu] cmployment and creative participation in adult life.
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.. urgency after the educational and other dcvelopments
- This concluding article surveys three of the issues which- we .regard as
~¢ especially important for future educational debate in Aus;ralia: -

\ R -
16. Some Ke}rIssues for the Future|of Austrahan

Schools
J. V. D’Cruz and P. J. Sheehan

s

By the'end of 1978 the renewal prograrn for AuStrallan schools, as defined by

- the Karmel report, will be.five years old and indeed may be rcgardcd as

having come to an end in many of its aspects. This|volume constitutes an
attempt to analyse and assess the various features and|phases of this renewal
progrant There can be little doubt that, in spite of the humanity and freshness

. of the Karmel report’s discussion, in spite also of the dedlcauon of the Schools -

Commission and of the vast sums of money | vided l?y the Commonwealth
Government, the prevailifig tone of this assessment is a critical -one. The
renewal program is perceived, both by the guthors represented in this volume .

-and by the community at large, as havlng been less p:’oduetlve of educational

improvements ¢ than might-have been reasonably expected. Although problems
always remain, a number of unresolved matters seem.to us to havé particular

of the past five years..

! The question of resources and thé ‘improvement in the quality -of -
Australian education, particularly as concerns educational goals and
curriculum development. : l

2 The .question of the means of funding non-governmcnt schools in
Australia and of the pnncxple, by which access to resources by.all groups
within Axstralian education should be secured. '1

3 The nest'of the questions surrounding the rclatlonship between work and
¢ducation and the implications for ‘educational theory and practlcc of a
rapidly delenoratlng labour market. - :

Aspects of these issues, as well as the important matter oftht. future role of the
Australian Schools Commlssxon, are also taken up i in our mtroducuon to this

' volume

r \ ! )

RESOURCES AND QUALITY-IN EDUCATION ' e

Resource targets and renewal goals

Reﬂecnng the state of public debate at that time, the termstof n.fucncx_._.glven _

“ to the Interim Commlttee for the Australian Scheols Commission were -

couched almost entirely in terms of resource inputs, their major task being ‘to
make recommendations . .. as to the immediate financial needs of schools,

priorities within these needs and appropriate measures to assist in meeting these -
265 .
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needs’.! The Schools Commission Acc has a very similar orientation, but a
clause is included which allows the Commission to inquire into ‘zny other
matter relating to primary or sccondary education in Australia . . . which the
Commission considers. to be a matter that*should be 1nqu1rcd into by the
Commission’.2 With the exception of some matters recently’ emcrgmg, the
Commission has made little use of this very wile clause and its major thrust
has been the attempt to achieve the resource : targets laid down by. the Karmel
report. .
The Karmel report.was commendably explicit about the targets which lay
behind its recommendations for recurrent grants. Leaving aside special

. assistance for the disadvantaged and the handicapped, the Committee's

recommendations were based: on an attempt- to increase “the’ volume of
recurrent resources per pupil employed in government primary schools by 40
per cent, and in government secondary schools by 35 per cent, by 1979. For -
Catholic systemiu schools, the targi:t'éppears to have been to bring recurrent
resource uise up from some 80 per:cent of the current levels in government
primary schools (in 1973) to the government target figure by 1979 (an
increase of some 75 per cent in six years), while the Karmel programs are also
aimed at bringing those non-systemic non-government school§ currently
- below the 1979 target up to that target resource use by 1979.
The Apnl 1978 Report of the Schools Commlsslon declared in relanon to
" governmént systems that .

 only New South Wales and Western Austraha at the primary level and
" Queensland atthe s&.condary level are likely to be short of the targets by the end of
1978

- and that ‘the original targets may be reached by almost all government systems
\by the orlgmally scheduled year of 1979’8 Tablc 1 shows the cofposition of
the increase in-recurrent resource use-in government schools systems between -
© 1972 and 19767and indicates that even by 1976 the targets of 40 per centand
35 per cent increases for.-primary and secondary systems respectively were
almost achieved for government  systems in aggregate. .Even so, the
composmon of the increase in recurrent resources per pupil may give rise to
some questions, for'in both types of school more-than half of the improvement
in recurrent resourceshasbeen accounted for by categories other than teachers.
“In keepmg with its emphasis on broad resource aggregates, the Commission
has not provxded any analysis of the efficienty.of the pattern of increased
resource use which has taken place, but at first’ glance it is dlsturblng that
nearly half (primary) and over half (secondary) of the increase in resource use

. has been acc\)unted for by increases in general anc1llary staff . (janitor or

" caretaker), supcrannuation and pensions, and goods and services. .

The Conimission’ is much less sangiine about resource trends in the non-
government school sector in recent years. Full figures are avallablc only for
1976, but between 1972 and 1976 per pupil resource use increased by 27 per
cent_in non-goverijment pnmary schools and by 26 per cent in secondary

“schools in this sector:, In spite of an annual rate of growth of real resource use

A
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Table 1. Components of Total Rgcurrent Resources Per Pupll, Govern-
"+ maent Systéms, 1972 and 1976. - . -
(Base of total index, 1972 = 100 for both primary and

secondary) - o
. - Prlmnry' * Secondary
. 1972 1978 1272 . 1878

Teachers : 81 98 78 . 87

Professional staff 1 4 2 4 .

Anclliary staft - . .

" Instructicnal o 4 _ 4
Clerical 4 2 7 ) 3
General —_ 8 —_ o 1Q

. Superannuation & = . ;
pensions  ° 3- § 3 . 8

Goods & services 1 - 16 10 16

' ’ 100, 137, 100 ‘129

Source: Schoois Commission. (1978). Report for 1979-81 Triennium,
Table 3.1, p.26. : SR

per pupil of over six per cent during these four years, non-government schools
fell further , behind government schools — resources per pupil in non-
goVvernment primary schools were 77 per cent of those for government
primary schools in 1972 and 72 per cent in 1976, while for secondary schools

the corresponding figures were 81 per cent and, 85 per cent* This lower _

Tesource use in non-government schools is mainly due to the Catholic system
— in all Catholic systemic schools in 1976, 67 per cent’of students were
enrolled in schools which had only 70 per cent or less of the average recurrent

Tesource use ofgovémment schoolsin 1975-76.5 > a
Thus it"seems that by 1979 the Karmel Teport resource targets will have

¥

been achieved in government schools systems, although one may query some
aspects of the composition of that increase, and per pupil resource use in nons"
government-schgols will have increased, very rapidly but not to an extent to
make any progress towards the Karmel report goal of closing thegap between
resources used in government ‘and non-government schools. ‘Fithful to the

spirit of the resources-based' renewal program, the Commission‘in its April

1978 Report sees the main need for the immediate future as the provision of
additional resources to non-government schools, from both go\'rcmmcnt and
private sources, so that the resource us¢ gap with government schools can
begin to be closed. This diagnosis, together with the fact that the resource
'targets are being attained for the government systems, in our view raisesagain
the fundamental-issues about the renewal program: Is the main educational need
of Australian schoois iricreased resoufce use in ‘the non-government school
sector? Indeed, is there evidence that the achievement of the resource targets in’
goverrment fchools has been associated with a corresponding increase in the
quality of education in these schools? Are there not serious educational

. .
A
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deficiencics requiring attention in many government schools, particularly

among those poorer socio-cconomic areas? In gcncral, does it make sense to
approach an educational renewal program primarily througn financial and
resource targets? : . o

These fundamental questions raise philosophical and value as well as
erpirigal issues and simple answers could not be given even if much more
empirical evidence was available, but we will cite three considerations which
seem to us to be relevant. Firstly, our subjective judgment Would be that, in
spite of the achievement by the. government school systems of the Karmel
réport resource targets, community concern about the -adequacy of the
“education provided in these schools has increased rather than declined over the
past five years. Of course, there could be many explanations of this fact, if itis
such: rising Community expectations- about schools, the focusing “of com-",

munity concern about economic or other developments on the schools|and so

on. But it is at least consistent with the view that the basic problems! in the
schools lie elsewhere than in the amount of resources available.
Secondly, on the basis of the existing empirical information, \which

" inevitably makes use of truncated measures of educational quality, it would-

appear that Catholic schools are achieving highér levels of educational
outcomes than government schools in spite of lower resource inputs. Several
relevant picces of evidence ‘concerning this question can be gleaned from the
results of the IEA study of an Australia-wide sample of schools reported by
“Keeves in this volume.8 Students in Catholic schools are shown by the IEA
data to be performing appreciably better on word knowledge and sciénce: tests
at the 14-year-old level than students in government schools, in spite of the
fact that the. resources employed in government schools per’ pupil are
considerably greater. Keeves also studicd the distribution by state and school

syster: of the low-performing schools in the IEA sample; the striking thing B

from the current point of view is that, in spite of the very low resource use

levels in many Catholic schools, no Catholic school was includedin the 29

lowest schools on the word knowledge test, and only 2 Catholic schools were
in the 28 lowest-performing schools on the science test. It is also worth noting,

"in view of the torrelation between socio-cconomic disadvantage and low

educational performance, that, as ‘the. Karmel report puts it, ‘generally, the
‘patterns of disadvantage (of school neighbourhoods) described for the
government schools are replicated in the Catholic systems®.” Similar results
were reported in the Education Rescarch and Development Committee
report, Autralian Studies in School Performance. Table 2 reports the survey

- results of that study,in terms of the percentage of the sample from cach type of

school who achieved mastery ofsimple reading and numeration tests. For all
four cases the performance of students from Catholic schools was superior in
1976 to that'of students from government schools in spite of the fact that in
that yeaf the average resource use in Catholic primary schools, for example,
was only 70 per.cent of that in'gover:+aent primary schools. ‘

Thirdly, 2nalysis of the IEA samples by Rosier® (see Keeves?) presents

o N Q-
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\ .
" Table 2: Literacy arid Numeracy by ScLoo Type, 19786.

o

{Percentage of sample achieving mastery; %) v
. _s:;hool type - A Gonrnmoﬁl Catholic ‘ lndos;'ndcni
Rawing . . : .
{0-yr.-olds ’ 51 58 - 62
14-yr.-olds 69 . . 80 89
Numeration - ' . .
10-yr.-olds 74 80 .77
"14-yr.-olds . 72 : 79 . ‘ 90

Source: Bourke, S.F. and J.P. Keeves (Eds) (1977), Australian Studies in
School Performance, Volume ’lil.|{Canberra: AGPS. Tables 6.4
and 6.5, pp.92_-95. ) :

level of achievement in science. Rosier found that, of the many variablgs
concerited with the resources available to schools, the only one whié'll'h d
significance in cxplaining variations between schiools in student achievemdnt -
in science was the availability of laboratory assistants and other aucillary statf.
Although there are many qualifications to be made to any such analysis, Rosier
found that the important variables were ories concerned with the dedicatign of:
teachers, the form of organization of the school and the intellectual orientation .
of the courses. Such Australian stddies are in line with the majority of ovfrseas
studies in- finding little or no correlation between the obvious measufes of
resource availability and student achievempnt. For example, after re-analysiig
the data from three of the largest and [inost comprehensive surveys ever
undertaken, viz. the Equality. of Educational Opportunity and Project [Talent
suzveys in the USA and the Plowden survey in the UK, Jencks concludes that -
‘no measurable school resource or policy|shows a consistent relationghip to
schools’ effectiveness in boosting -rudent achievement” and when jn any

- particular survey a given resource is signiﬁl:ant ‘the gains associated are almost
always small’.1° : ’

These pieces of evidence inevitably employ only partial measures of quality
in education. but they do to our mind cast|very serious doubt on the wisdomn
of placing the central focus in educational [renewal on increased provisidn of
resources. In particular, thete is no reason for thinking that in educational térms
(as opposed. perhaps, to terms of equity or justice) the major national necd\for,

- 1979 is to increase the resources available to|Catholic schools. More generally,
the evidence surely suggests that the primary deficiency lies in the quality bf
the educational activities whichi are carried on within the schools'(and withi
‘homes) rather than in the amount of resources available to facilitate thesd
activities.- Issuct of quality are of course more difficult to' pin down than the

" hard facts of finahce and resource use, but they are not forithat reason any less
real. In the reméinder of this section we makd some comments on two matters . \
which we regard as central to a quality-ori¢nted rcncwa! program, namely \

: somnewhat more direct evidence. Studying variations between schools in t]lt}
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" clarity about aims and goals of education:and schools and the dtvdopmcnt of
new approaches to curriculum.
Education in schools: aims and priorities

As. Professor Crittenden points out, the authors of the Karmel report try to
find a place within the ample folds of their decument for most of the

conﬂlctmg 1nttrprctanons of the role of the school in circulation at the present _

time."! The school is to be an instrument of socialization'?; it prov1dcs a
practical point for the attack on poverty’ and is to be an agent for pronioting
social and economic equality'®; schools, by building within themselves a
caring community in which both people and education are valued, can be a

regencrating  force in soc1tty”'~s<:uools, however, have certain sptcml‘

functions, such 4s the acquisition of skills and knowledge and initiation into
the cultural heritage!®; at the same time, they should respond both to the needs
of the individual and 1o the demands of both the local communities and wider
aroups. Such an ali-embracing approach is di rurbing, not because schools may

“ not perhaps be validly called upon to fulfii eich of these functions nor because
th= interim Committee overlooked vital distinctions, but simply because the
Committee's approach to educational renewal did not seem to be founded on a
firm conceptual base setting order and priorities among these disparate goals.
The Schools Commission has done little to attempt to'impose priorities on

_these goals and scems to have operated with a similarly wide range of
conceptions.

For our part, we would seek to insist on two fundamental distinctions, The
first is the distinction between education and schooling. While there may be
many disputes about what education is, to educate a person is clearly
conceptually distinct from pumng him through school. In other times and
places and pcrhaps even in our own, men have been educated without, or
perhaps even in spite of, attending school, and clearly a school can offer other
things (such as socialization, religious imtruction or physical development)
than education. The Interim Committee rightly stressed the importance of
education as a llfe-nmc process, not to be terminated at the date of leaving

-

school'®, and hence acknowledgcd the distinction being pointed to here. This .

simple and obv1ous distinction raises two matttrs on which any school rencwal

program must declare tcdf— what it conceives the nature of education to be -

and what priority it givés to educatlon among the - many goals whlch a school
may seck. i

"

These are clearly matters on which the community must reach a decision.

The decision can be reached as a result of a conscious process of deliberation,
" in which case what we value has some chance of determining what we do in
" education, or else simply emerge as the de facto result of a multitude of
educational policies and decisions. QOur own approach would be to regard
education as a process which attempts to initiate a person, by a range of
1norally acceptable methods, into the patterns of thought, fcdmg and action

26y
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characteristic of the culture in which he is'being educated. This involves, inrer
alia, bringing him to some familiarity, with and competence within various
arcas of hurnan knowledge and und«.rstandmg to somne commitment to the
values implicit in those arcas of knowledge and i in that culture, and to the
ability to distance himself from that culture and re-assess any given aspect of it.

This approach would stress-the central place of knowledge and understanding
in the life of any person, be it the understanding of those arcas in which his’
income is carned, the undérstanding of other people necessary to live in human
socicty, or the understanding of artistic and cultural matters necessary for 3
fulflllxlg recreation. We would argue that in the current organization of
society, 'it is essential that the schools be thought of above all as agencic for

}

providing cducation in this sense and that this primary function o s=he -

" should be jealously guarded against the many forces which work to dilyee it.

The second fundamental distinction is between outcomes which « v < avnkhe
of as being achieved by educating a person and those other outconics: ‘whici a
school may -.cck to attain, but by other means than by providing an education.
For example, most migrants coming into. Australia share a. common European
culture with the local community, even thougn they differ in the manifesta-
tions'and artefacts of culture. A school may seck to integrate these migrants -
into the community either by providing them with the best possible education
it can (and thus, for example, teaching where necessary in migrant languages
and making use of migrant cultural influences as well as local waterial to
initiate them into the common culture) or by a variety of non-cducative
assimilation programs. While the point cannot be adequately developed here,
we would believe that many of the apparently non-educative goals which -
schools are asked to achieve can be reached only by providing adequate
education and that schools should only undertake non-educative programs
after serious consideration.

Because of its primary concentration on resource targets, the Scliools
Commission scems to have given little serious attention to sp«.cxﬁc:mon of the
cducational goals towards which its programs are directed. This has in turn
resulted in a tendency for funds being -used to support a wide range of
activities, many of which, while undoubtedly worthwhile; have little or no
direct relevance to improving education in the sense outlined above. (One
example is the massive increase in janitor/caretaker staff in schools referred to -
above, which accounted f6r almost one-third of the increased resource use in
government schools between 1972 and 1976.) We would argue strongly that
an essentia! feature of any educational renewal program is an attempt to seck

_some community consensus about the aims and goals of education and of

schools; our own view would b« ihat renewal should centre on an attempt to
improve the ability of the schools to educate in the sense wo have given and
that other factors should be given a secondary role. Ouly in the coutext of
some explicitly formulated aims can activities be structured and attention. - -
centred on the central issues pertaining o ghaliry, one of which is curriculum
d(.vclopmt.nl
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It should b noted that the Schools Commlsslon is strongly resistant to this
view. In the April 1978 Report, thé Commission indicates that it

accepts the dLVLIOmentaI model of s¢hool change which begins from'looking at-
what is being done. not from debate about aims. Such debates are inevitably
couducted at such a high level of generality as to have liwde sx§mhcancu for
practice. What is being done, not the rhetoric, s what is significant.'

This is a remarkable statement, for.there is of course no significance inherent
i facts or actions themselves, md«.pc.ndcnt]y of hunan purposes, aims and.
values. Only in'relation to a given ann or value will a particular development
be significant’or irrelevant, and one can judge whether what is being done is

" or s not significant only in relation to some specified aim or value.

Curriculum and culture

. As noted in the introduction to this volume, recent Schools Commission
_reports have given some hints that the dominance of resource targets is being

broken and one of these hints is the indication that curriculum developinent
will be increasingly important in the years-to comne. Although we would have
some doubts about the direction in which the Commission: appears to be
moving on curriculum,” this is 1 welcome initiative, for curriculum issues
dircctly affect the quality of educational activities in the clzssroom.

References to curriculum are scattered ‘throughout the Schools Commission ,
documents, fiom which the followmg points may be culled as expressing the

Comraission's views. Firstly, there is a heavy stress-on the autonomy of the
teachers, the schools and the school systems and on the right of all pupiis to
cquality of opportunity both in provision and outcomes. Secondly, ther is the
shift of emphasis from the old divisions of the talented and unml«.ntc.d w the

“notion of advantaged and disadvantaged. Thirdly, notions of - autonomy «nd

individuality are bedded in the context of agreement that all pupils will learn
habits of thought and of communication as well as neccuary functional skills.
Fourthly, there is a somewhat pious and undeveloped mought that schoolmg
ought to be meaningful. :

These positions occasionally leave the Schools Commission in contradlctory
stances. Because the Schools Commission has not, as it could not have, ignored
a functioning socicty with well-established divisions of labour and of
opportunity, the stress oni autonomy does not casily produce any practical
outcomes. There are, however, more serious problems. For example, there is
the problem of arriving at forms of education and of meaningfulness in which
autonomy and individuality are a basis for structures and ;- actices, while at

_the same time those structures provide a workable context for education
: w1thout necessarily limiting autonomy and | individuality. If the idea of

autonomy were pushed to its logical extreme, it would be a recipe for

-anarchy. If the- Schools Cominission’s thinking on the curriculum, -with its

schools, it needs a context with, constramts such as we now havd, with dwmons
of labour.

stress on autonomy, is to-be workable and become practi‘(‘\lly applied in
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For various and perhaps undcrstandablc reasons, the Schools Comimnission
has not yet been able to consciously and symmatxcally develop an adequate
basis for its thinking on curriculum. It has responded)” perhaps for polmcal‘
reasons, to certain values which have become widespread in the comimunity in
_recent years, The ideas of autonomy and ofmd;,pcndcncc of thought, and of a
mcamngtulnus which attaches to personal activities and which renders the
individual person an active agent in-a. more general context; are old ideas in
education. What is new about these ideay.is that they are now appar«.ntly -
valued far beyond their old confines ofspccml intéllectual groups and leisured
classes. These are ideas which have been inherent in intellectual culture and in
Christian traditions of universal brotherhood. In the pasts these ideas were l1<.|d
but they were not universal practices. Their practice was limited in varidus
ways. In the Catholic tradition, the universality of eguality and. p(.rsonal
‘responsibility  were  constrained by transcendental considerations. In the
Protestant tradition, although a nore carthly one, equality and personal
responsibility were part of a ‘project which combined transcendentalism,
scientific und«.(standmg and conttol of the world, which ckf«.ctlv«.ly Ted to -
caplr.xhsm. class society and the theoretical dominativn by scientitic elites.
Such restrictions or constraints are now mcrcasmgly rejected, and for our part
we do not wish 1o sce the re-establishment of the type of elitisin that once
prevailed. However, soine restriction on pcrsonal autonomy is necessary if
social vn«.amngfulm.ss and an actual existence is to continue. While th(.rc may
be litele left in Matthew Arnold’s particular ideas on the manner in-which
cultural processes would restrain the anarchy of individual cntcrpmc it is still
true that a culture must provide both the basis of, :md the restrictions on, the
dcvclopmcnt of individuality. . f

In moving beyond the autonomy of schools and of school systems to the
content of curriculuin and to the pmsxbxhty of a common core curriculum,
two approaches have surfaced in recent discussion. One approach sees the.
cotnmon core of curriculum dcv«.lopm«.nt as founded on the need to provide
students with . basic grid of skills nécessary for life in mnodern society, while
the other argues for a mapping of our culture and a synthesis of the results a
the foundations of the common core curriculum. Neither of these approaches
SCCHINY O Us (.ntm.lv appropnatc to the present situation. .

Our objection to the skill specification of the content of curriculuin isthat it ,
serionsly devalues the content of the cultire to which education’provides an

“initiation. This content involves a whnlc pattern of knowledge, values,

attitudes, experiences and ways of actmg and while there are conflicts and
disagrecments within society about many of these aspects.the attempt to reach -
a common program through concentration on content-neutral skills emptics

‘the curriculuin of essential elements. Our concern about the program to

generate a common core curriculum by firstly producing a map of the features
of our culture and by secondly gencrating some synthesis and reconciliation of
conflicting clements, turns on the criteria on which, and the process by which,

the synthesis or reconciliation is achieved. A map of Australian or Westerr
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culture will be very extensive and will include many conflicting clements, so

that any core curriculum project will need to impose priorities and structures,
and what criteria are appropriate here «ill be disputed within the society.
Further, if, as scems to be intended by the proponents of this view, the

:mapping and the synthesis and reconciliation are to be carrizd out by a group

of academics or burcaucrats, it is very doubtful whether che results of this
intellectual exercise will generate a practical response from those involved in
theactual teaching situation. . ° = ;
* The suggestion we would make is that the movement towards a common
curriculum should start with the promotion of a-wide-ranging discussion
among teachers and within the community at large about what features of our
goesent culture are necessary for life in Australian socicty at the present time. '
Such grass-roots disaussion would reduce the chances that any results were
purely intellectual creations which did not impinge on the classroom situation,

" while the focus on recessities would both embody a view about the appropriate

“*.criteria to employ and provide the basis on which differentgroups might agree
"on the types of content which were appropriate for a' common curriculum,

while taking different views about central issues within cach area. This
approach would also provide the appropriate basis for discussion of values in
eduication, for any culture must possess an underlying value framework. and
coming to understand what values are necessary for life i one’s society is a
crucial aspect of both learning and living.

FINANCING INDEPENDENT SCHOOLS

" Recent developments

The Kanmel report cannot be said to have a fully developed theoretical
position about the role of independent schools in the Australian “education

- system, but its remarks on this topic are at once puzzling and intriguing. The

authors of the report made various suggestive remarks about the long-term

- situation, but envisaged a quite different position in the short term. The
Interim Committee placed strong emphasis on diversity in approaches to

schooling and, partly as a result, ‘values the right of parents to educaté their
children outside government schools’ and asserted that when all schools are
raised to the present high standard of many private schools even such private

schools ‘would be equally cligible for public support alorig with all other

schools of comparable standard’.'® At one point, the Interim Committee
looked to ‘the eventual development of a school system itself diverse, where all
schools supported by public money can.operate withiout charging fees* and
elsewhere it suggested that, in a context of a '

price for choice... . . parental contributions mifht be expected to cover a fair share

of the costs of running non-government schools and thus some matching of fees to
Commonwcalth contributions could be required.”! -

N -

' In the long run, then, the Interim Committee envisaged-a diversity of types
of “'schools (government schools, existing religious and non-religious
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to public funds would be determined on essentially common criteria’?, 'while

" KEY ISSUES FOR THE FUTURE OF AUSTRALIAN SCHOOLS -

~ independent schools and new kmds of independent schools)??, all cligiblc.for '
government support, so that ‘the level of resources in all schools llavmg access

a-special contribution would be required from those sending théir children to”

non-govemmertt-schools. In-historical perspective, one of the major aspects of

the Karmel report may prove to be this commitment to a umﬁcd approach to
all Australian schools.

This striking new perspective on the role of independent schools .could not
be implemented, however, because * prlormcs must be established’.?* For the
1mmcdlat<. future, then, thc Committee’s position was that, bécause of gross
dlff(.r(.nC(.S in standards between schools and because of fimited availability of
funds, priority must be given to those schools with standards below desired
levels, ‘thereby deferring the eligibility for extensive support of schools

presently having very high standards until others have been raised nearer to

_them’.?® Thus, while there are many- schpols below target standards, the

Committee argued that parents are free to send their students to 'schools with
resources above target levels but it ‘does not accept their right to public
assistance  to . facilitate this choice’.2® The. result was the well-known

classification of independent schools (apart from Catholic systemic primary

schools) by resources employed, aid being scaled down as resource use

increases and being phased out ‘entirely for those schools in the highest -

. category. Aid to systemic schools was ‘to be provided as a block rant -
gory. y P g

determined in terms of the avérage resource use level of the schools in the

system. Many other aspects of the Interim Committee’s funding methuds are -

illuminatingly discussed in the article by Mortensen in this volume.??

This general approach has been adopted by the Schools Commission and,
after séme variations, has resulted in 1977 and 1978 in commonwealth

“Treciirrent “grants per student to non-governnient schioolsTéqual t6 a given”

percentage of the per student recurrent expenditure in government schools.
The percentage recommended by the Commission for 1978 varied according
to resource use in the schools, from 12 per cent for the highest level schools to
39 per cent for those at the lowest level. These percentages were struck after
having regard -to state contributions, with the intention that the total public

recurrent expenditure, contribution .to independent schools should - range

between 30 per cent and 50 per cent of per student rfecurrent expenditure in
government schools. However, in the 1978 and 1979 guidelines to the.
Comimnission, the Federal Government indicated that it wished to see the
federal per capita payment to all schools phased up to a minimum of 20 per
cent, so that the percentage of standard costs being provided to the top two
levels of schools i being phased up to this figure. For 1979, grants will range
between 16 per cent and 33 per cént of standard costs for primary schools and
between <15 per cent and 31 per cent for secondary schools. Nevertheless, the
levels of resource use -are so.defined that, for independent schools in 1476, 88
per cent of all primary enrolments and 59 per cent of all secondary enrolments

.
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(76 pér-ccnt overall) were in the lowest level and were in receipt of the
_maximum subsidy figure.

3

Ptoblems i in current approachés

In spite of its adoption of this general approach deriving from the lntcnm
Committee report, the Schools Commission continues to express doubts about
its adequacy and equity. One reflection of these doubts was the proposal in the
1976~78 Triennium Report to establish a category of ‘supported’ independent
schools, which would be: fully supported by government funds on the

condition that enrolments are open to all students and that a minority of public

noininees are accepted on the governing board.”® While reduced in scale in
subsequent reports, this potentially rcvolunonary proposal has continued to be

“supported by the Commission, which sees it as a way of mecting the needs of
low fee, low standard schools which cannot be met within the existing subsidy -

arrangements. In its 1977~79 Triennium Report the Commission also raises

-but-does not attempt to resolve the issue of ‘whether the level of public

subsidies can continue to relate only to resource levels in schools without

" regasid to parental effort and capacity'?®, but this becomes a dominant issuc in

the 479-8 1 Tricnnium Report.

It does seem clear that the current theory and practice of funding .-
independent schools is unsatisfactory and in justification of this claim we will

offer three specific and two general points. The three specific points are:
I As Professor Crittenden has pointed out®®, there are in Australia some

high standard governmient schools which are above the target standards. -

“Indecd, the Commission’s own data indicate that in 1976 some
governinent systcms in aggregate were above the target standards. If what

" disqualifies certain parents ‘public assistance to facilitate their- choice’ is

- that the school chosen is above target standards, it would séem to follow

that parents sending children to those government schools should be

deprived of assistance also. In general, it does seem highly anomalous that -

there can be wealthy parents who happily send their children to a high

' quality government school at public expense while parents on average
incomes who choose an independent school ofcomparab]c quality have in
principle no rights to public assistance.

-

2 Cousider now two sets of parents on equal incomes, one of which sends
their children to a high quality independent school.while the other

- chooses an independent school of low standards. The implication of the

Karmel-report’s short-term principlcs is that only the parent who chooses
the lower standard institution is entitled to public assistatv.e and ‘the
poorer the institution he chooses the more assistance he recetvas The only
difference posited between the two sets of parents is that one chooses to
devote a higher proportion of their income to the education of their

children and this disqualifies them from public assistance. Such a situation

is manifestly inequitable and will also have the effect of reducing the
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incentive for parents to invest in education. Thls n-tiirn rdatcs to an issue
which is a major concern in the 1979~81 Tmnmum_ Rgport namely the
relation of government funding to personal effore. = 2%

3 -One problem which both the Interim Committee and -the Schools
Comnission recognize in the present pattern of funding is as follows.®
Consider a Category 2 school which currently has resources ar abour the
1979 target standards as a result of charging high fees and reccives only a
little federal assistance and consider a Category 6 school with low fees
(suppose 10 per cent of those for the previous school) and large federal
funding grants. The Karmel report assumes that fees ete, will rise in line
with average incomes so ¢hat fees in the Category 6 school will remain 10 -
per cent of those in the Category 2 school. If the Karmel grants had their
planned cffect and raised the Category 6 school to the saine resoyrce use

- standard as the Category 2 schocl by 1979, then in 1979 we would have
two independent schools operating at similar levels, one primarily as a-
result of fees and the other primarily as the result of government grants.

This would be grossly inequitable between parents on similar incomes

sending their children to these schools. The Karmel report recognizes the

problem of which the above is a dramatic example and says that it ‘should’

- be considered “as a matter of urgency by the Commission’*? Onc
possibility the Karmel report suggests, however, is that

parental contributions might be expected to cover a fair share of the Costs of.

running non-govermmnent schools and thus sone matching of fees to
Commonivealth contributions ight be required.® . '

"The Interim Committee then acknowledged that a radically different

pattern of fundmg of mdcpcndmt schools to the one proposed w0uld"""""'

_soon be needed. - -

The two general comments we would offer on the Karmel report’s short- .
term funding programs arc these. Firstly, cach of the three specific problems
discussed above arises because the Committee chooses to decide the level of
support by reference to the resources of schools rather than of parents. It is
children who get well or poorly educated and, in the independent school
sector, it is primarily parents who combine with governments to finance the
cost of educaticnal services provided for their children, and hence it is
primarily parents and their children who are the beneficiaries of government
assistance, This being so, .he only way we can seevof developing an cquitable
systein of funding independent schools is for the government to take acCount
of the circumstances of individual parents. Secondly, given the way social
programs develop a momentum and strength of- their own, it does seern

~ unrcalistic of the Committee to propound one view as a long-term goal and

yet implement programs for the short-term based on quite different principles.
Unless changes are made, the short-term pOhC) will become so entrenched
that it will be impossible to implement quite different principles, and this is
certainly one interpretation of the generally hostile reaction given to the new
proposals made in the Commission’s 1979-81 Tricnniom Report. If the
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Interim Commmcu really did desire lmplgmcntatlo fits long-term position,
it would have been mccssary to (.St:lb]lsh priorizics within a framework
consistent with that posmon

: The Schools Commissicn’s new proposals for financing non-

-

government schools i

Responding to these and other difficulties seen as 1Lhcrcnt in the existing
financial arrangements, the Schools Commission proposed ‘in its April 1978
Report 3 quite new approach to financing non-govertiment schools. The new
scheme cnvxsagcs three levels of commonwealth_support; corrcspondmg to
three levels of resource use in schoois and of commltmi‘nt of private and state
resources: T

Group’

E.three levels are as follows:
Schools operating at or above target resource standards Resources
contributed by various groups asa pcrccntagc of targét resource
standdrds: .

$chool community _ ¢ 60 percent (+)
,State Government . . 20 per cent

S chcral Government e <20 per cent
Group 2, Sctiools operating at §9-99 per cent of target resource standards:
School community ©o e 77 39-49 per cent
, _ State Government-— ="~ . " 20 pércent .
—-----Federal Government : 4 30 per cent
Group 3, Schools operating at 85~88 per cent of target resource standards:
Schoc! community 25-28 per cent
State Government S © 20 per cent
- chct'alvGovcrnmcnt ' W 40 per cent

Schools which are unwilling or unablc to yrovide from their own resources at

ledst 25 per cent of target resource levels will continue to receive federal

subsidies based on existing percentages of target resource levels (33 per cent for

primary and 31 per cent for sccondary schools), provided that they continue

private cffort at present levels in real terms. If this proposal was acceptable.to.
the government,. the Commission planned to phasc it in over the three 'years

1979-31, but the government did not accept it in the guidelines for 1979 and

both the Commission and the government are to publlsh dlscussxon papers on

the issue towards the end of 1978.

Among the main features of this new scheme are the change to expressing
federal government contributions to non-government schools as a proportion
of target resource standards rather than of standard government school com
and the partial freedom which it gives to schools or school systems to opt fora

" given level of government support provided thcy &an mect the rcqu1r<.m<.nts
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about private effort. : g

One of the main reasons which led the Commlssxon to propose this schcmc
was its concern over trends in low resource’ non-government schools. ‘As
indicated in the Frcr section of this article, between 1972 and 1976 resource
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‘» Sources — Cathollc Systemlc

¢

prices) .

1976
. ‘G;!mary Mixsd S:ecn_ndury Primary Mixed Secondery -
P schools schools hools ' hool hools ° ¢ schools -
"0 Fees 56 63 132 .. 62 155 176
-+ Othertash o : N : .
 incone’ - 51 27 70 87T . 50" 51
. -Contributed - - S : _
.. - - servides 182 ——234 369 134 157 167, -
T Toal |\ 289 324 . 5711 253 362 394

“Source: éghool's Commission, (1978). Report for the Tnenmum 1979- 81
Table 6.4, p.70."

——4 use in thci\ schools fell turthu behind tlmt in corrupundm;__, bovummnt
schooks. in spite of ihcreasing quite strongly in actual terms. This was partly
due to a declinie in the relative contribution of wh.lt the Commission refers-to
as ‘private efthrt” in these schools. Some data on income from private sources
tor Catholic systemic schools in 1974 and 1976 is shown in Table'3. Itis
evident that fyr both primary “and sécondary schools. but not for mixed ,'
schools. in thw.\\) stems:the <otal real value of income per student feli sharply
hetween 1974 dnd 1976, the fall being 12.5 per cent in the case of primary ©
schools and 31 per cent in the case of secondary schools. These falls are almost .. _
entircly due to a fall in contributéd services — services provided at little or no_
cont by religious yind at less than full Commission salary rates by lay staft:
Contributed services have declined int all types of Catholic systemic schools
becaus¢ of falls in thc number of religious workmyb in the schools and as a
cesult of the increase in the salaries of lay staff in_Catholic schools-towards
those paid in government schools. Nevertheless other income (from fees and
other cash income) h\xn inereased in rcnl terws in each type of school shown in-

_Table s k
This duhm in mcé)mc from private sources has meant thet 70« 2l e
systemic schools havd not met the requirement that pr.ww Ry e

maintained’. which thL\Comn ission um.rpn.ts as implying *iac s oime drom
private sources increase in line with average weekly carnings. A¢ the same
time. Catholic systemic schools have continued. to experience. low relativid
resource use and high government. funding ratios — for Catholic systemic
 primary schools in-1977, some 67 per cent of enrolments wete in schonls sith
resource use less than 70 per cent of that in government primary schools.and -
~which were over 70 per’cent governmment tund«.d These facts all lmplv a
» dilemma for a Comniission committed to using government funds to brm;, 1”
schools up o the target level, and the new scheme involves an attempt to.
‘induce all schools and schdol systems’ to move up to 835 per cent of ta b‘-t
resource use. For a primary® \chool systemn operating at 70 per cent of target

resources in 1978, ruultlng say from 5r1nt\ of %3 per.cent .md 17 per cent of

\
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target resources from Federal and State Govuumcnu lcSp(.CdV(.ly and 20 per

cent from private sources. the scheme would involve a move to at least 85 per
cent of resource targets. the federal and seate contributions i mcuasmg to 40 per
centand 20 per cent respectively and private concributions rising to at least 25
" per cent.of target resoprce use. The increase in the federal’ contnbunon would,
of course. be contingent on the appropriate increase in private contributions.
In our view it is clear that this is not an adcquatc system for the financing of

non-government schools in Australia and in support of this view we will

outline four objections to the scheme:
I The new proposal still uses the characteristics of the school as thc basis for
dagrmmmg grants, and so does not avoid most of the problems outlined

. in the section ‘Problems in current approaches’. For example, for two sets.

~of parénts.with equal incomes, the federal government grant will amount
to 40 per cent of target resource use if they choose a Category 3 school
but te only 20 per cent if they choose to devote & higher proportion of
' their income and send their children to a Category 1 school. It is true that
this cffect has been muted a Little in the eurrent version, but only as a
result of what we mgard as another. adverse development, namely a
. reduction of the progrcssxvxty of federal grants in favour of lower resource
schools. '
"2 One major féason for the new scheme-is said to' be the need to induce
greater  private contributions so that these, togahcr with “higher
. government grants, will lead to higher resource use'in these schools. But
there are many disincentives to higher private effort — indeed incentives

.are provided only for.schools to move up to Category 3 (85~88 per. cent.

“of target resource use) and-above that the inducements are all in the
* direction of disincentives. For schools near the top of Categorics 2 or 3
there is a positive incentive not to ‘move into a higher group, while for

schools near the bottom ofC:mgoncsﬁ or 2 there is a strong incentive to .

move down into a lower group. Table 4 gives an example of a primary.

school currently on 88 per cent target resource usey with 38 per cent of

the target provided from private sources, When the proposed scheme was

fully in operation, -this school would be much better off provided it
remained on 88 per cent, requiring only 28 per cent of target resources to -

be derived from private sources. But it would have a strong incentive not
to increase resource use, for if it moved to 90 per cent (and to Category
2) its federal grant would drop.to' 30 per cent and it would have to raise
“‘an additional 12 per cent of target resources but only obtain’a two per

cent increase in school resources in return. This point also appliés in the -

reverse direction — if a school moved from 90 _per cent to 88 per cent
resource use it would save 12 per cent of target resources on private
contributions while giving up only two per cent_on school resource
usagc B : .

.3 We know that many schools-and some school systems are- op«.ratmg‘

bglow 70 per cent of targa resource standards and an unpbrtant aim of
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" Table 4. Funding Proposalo. at 88-90 por centResource Use.' . -
(Percentage «of target resource use, non-gévernment prlmary

_school) N
"Fundlna scurce _jxlollng v onpoudl (Cstegory 3) ’ Pwpo'mi (Category 2)
. stae 17 , 20 20
. “Federal 33 - .40 30
. * Private . 38 28 40

Total . 88 88 90 -

the scheme is to induce these schools to move up to at least 85 per cent of
‘target resource use. The Commission calculates that, assuming a
- contmucd d(.clmt. in contributed services and that- all addmoml real
_ priyat¢’ income is derived” by way of fees, -average fees in Catholic
o _systemic primary schools would need to increase in real terms by 66 per
cent between 1976 and 1981 while for secondary schools the increase
would.be 34 per cent. Obviously for some of the poor school syseems the .
increase would be greater chan this, and some schools and school systems
: will'not be able or willing to meet the requirement of 25 per cent of
- : target resources being provided from private sources. For these schools
and systems, presumably the poorest in Australia, federal grants will be,
held at 33 per cent of tafget resources (primary) and will fall as a
proportidn of actual government sehool costs if these rise further. Thus
“the scheine implies chat for the poorest schools all levels of goverpment.in
Australia should provide 58 per cent~of target resources while for the
richest ‘schools the provision would be 40 per cent and for schools
rcachmg Catcgo'y 3 the provision would be 60 per cent. In cerms of
increases in federal “funds over the nexe few years, these would ﬂow,
. firstly, into the richest schools as their federal grant moves up to 20 per
cent and secondly, into those schools who are in or can opt for Category .
3, as theirjfederal grant moves up to 40 per cent of targut TESOUICE use.
Thus the Karmel repért principle of a special commitment to the poor«.st
schools would now be completely abanidoned.
4 But our most fundamental objection to this scheme is that e suks to’
. impose the obsession with resource use levels which has characterized the
. renewal program so far on schools, and indeed to make acceptance of this
view a condition of obtaining the highest level of federal assistance. We
-~ have presented evidence above that many low-resource Catholic schools
‘secm to be pcrformm[, beteer in cduc:monal terms'than some of their high
‘ - resource counterparts in the government sector, and one could also find
. cxamplcs of such schools outside the Catholic system. Given this we can
' " readily- 1magmc. a poor community or diocese” which has schools of low
resource use but fairly high quality takmg the view that further addicions
“to school resoliées constituted a low priority in terms of the uses of funds
of the Jocal commumty Thc_y may b(.]u.vt. that' such addmonal funds

u
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which could be obtained should be devoted to community development

~or welfare projects {or that such funds should not be sought, given the
typical low family income) and that improvements in educational quiality
are most likely to be achieved through curriculum developments or other
changes which do not involve additional resources per pupil. We can see
no reason why such a comniunity should reccive a lower federal grant
than a wealthier community which devotes more income to its schgol or
than a community of similar financial standing which has a dizient 'sct of
priorities or different views about quality in education. In particular,
given that funds are limited and that there are different views about what
contributes to improved quality in education, it seems to us quite wrong
to penalize schools which cither do not or canmot place the same
overwheling. priority on increased resource use as does the Schoals
Cormnmission.

An alternative approach : ' i

In considering issues surrounding parents’ choice in - education, <three
conflicting matters need to be kept in mind, namely: -~ ’
I the goal of equality of opportunity in education;

2 the right of parents to choose the type of education thcy rcﬁum_ for thcxr
children: add . '

3 the rlght of parents to use their resources to improve their children’s

“ Lducatlon

The . {ntcrlm Committee, and the present authors, accept these three
principles, but it is-clear that they tend to work in opposing directions.. The
" principle. raison d'¢tre of the state school system has been the necd to make
. reasonably high standard educafion equally available to.all sectors of the

" population, but singlé-minded improvement of the government sector, when

combined with escalating educational, costs, ‘can emasculic parénts’ choice.
On the. other hand, government support for independent schools, together
with use ofvfinancial resources by parents, risks a continuing situation in which

.. such children cf wealthy parents obtain a much better education than those.of

poor parents. Space precludes a thorough discussion of ways of reconciling
these goals in an Australian context and of taking account of the necessizy to

- dircce resources to those in greatest need. We wish to suggest,"howeves, that |
- Rhe following pattern of funding of independent schools appears to provide a

viable solution.

The suggestion would be that the government make available to allparents

. choosing nign-government schools a basic recurrent grant equal to some
_praportion of the average recurrent costs of educating a child in a government
school. This' grant would be taxable, would replace both ‘present direct
-paymients to schools and taxation concessions and would be paid partly direct
to the schoo! and partly by tax credit to the parent. By agreemnent between

E - ") B o .
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government and school authoritics, the grants payable to parents would- be
divided between payment to the school and tax credit to parents. This division
might take place in line with a roughly estimated average amount of tax that
would be paid on the grant bylthc parents in a given sébool, subject to official
constraints. If the grants were!$1000 per pupil, a school with parents on 60
per cent effective marginal tax rate would receive $400 and the parents a tax
credit of $600, while if for a schdol in a poor area the marginal tax rate was
20 per cent, the school would receive $800 per pupil and the parents a tax
credit of $200. This would allow parents whose marginal tax rate was below
the school average to attain a net reduction in tax (or net tax credit) and
parents above the school average would have a net addition to tax. Of course,
what proportions any school opted for would not affect the total flow of funds

. y . . \ . . .
© from the government. The proportions chosen only influence the distribution

of that flow between direct payments to the school 1c‘md tax credits or
payments. ‘ .

This basic approacb;/of a grant to the school winch is subject to tax for the
parents, could be varied in several .ways. Given the recent lowering of
marginal tax rate,,/it would probably be desirable to make the scheme more
progressive (iu thd fiscal sense) than is implied by the use of normal marginal
tax rates, and a n¢w set of tax rates tied to taxable income co}.ﬂd be laid out for
this grant._Obvidhsly many variants arc possible here; for example, it might be -
ruled that no tax is paid if the income of the family head is $5000 per annum
but one per cent of the grant would be paid in tax for every additional $200
dollars taxable income, so that the grant was fully recalled in tax at an income
of $25 000 per annum. This would mean that for parents on $5000 per
annum the school-parent partnership woul.' receive the full $1000 grant,
while there would be no net benefit for parent incomes of$25 000 per annum

or over. An appr:oach to funding independent schous of\mhis type would have

_ nuincsnus advantages, including the follov:ing:

1 By compari.“qon with both the existing an.l proposed Schools Commission
schemt, parents would not be penalized, relative to cither parents on
similar or l'jig’hcr incomes, for sccking high standard ¢ducation for their -
children. '
2 While parents would still have to pay a *price for choice’ this price would
be tied to parents’ income and would not need to be cripplirg for any
individuzl. . :
Becalise of clustering of low standard schools in low income arcas, fede al
funds would flow in greater degree to the school-parent partnership in
low standard schools. At the same time, all schools would receive some
federal funds. the extent of these biing determined by the division
tecided upon bétween payment co the schuol and tax credit to the parent.
4 The anomalies which the Karmel Committee expected wouldlarise on its
proposed funding pattern would not be a problem in this scheme, for
schools of simiiar standards would be i receipt of different g‘

«

w3

overnment
_grants only to the extent to which the average incomes |of parents
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attending the schools differed, and schools of different standards would
ceceive equal grants only if the difference in standards was due to
differences in parental efforts rather than parental incomes.

5 Above all, a scheme such as this would be compatible with the
Committee’s desire to aid first those most in nced and yet also with the
long-term aim of a stablc and equitable scheme in which many types of

_independent schools are funded on a non-controversial basis. The scheme
could be intreduced initially with a grant of say 50 per cent of average
goverhment costs per pupil and a highly progressive tax take associated
with the grants (so that the ‘clawback” of funds is high), but as initial
inequalitics are overcome the size of the grant could be increased and
perhaps the progressivity of the clawback eased. The scheme need not be

- more costly than current schemes, and the parameters could be set to .
provide any given level of support to schools and to parents in the hion-
government sector.

Some reactions to this suggestion

Since the initial publication of this proposal in the first edition of this beok
there have been a number of discussions of the underlying issues. 4n paragraph
3.34 of its Report for the 1976~78 Triennium, the Schools Commission '
cemments on the queszion of whether funding should be focused on the school
or the individual. While indicating that the Commission’s concern is with
students and their needs, it is argued that the school should be the focus of
funding, for two reasons. Firstly, unless the schools are the focus, the
Australian Government cannot be sure rhat its grants will be directly translated

“into benefits to students. . Secondly, as the Commission cannot assess the

individual parcnt::l resources of children at any particular school, a practical
response is to asscss the school’s revs -irces in relation to student needs, and this
leaves it up to the individual school to allocate resources and make calls on -
individuais. It is important to note that neither of these points touch the
prop=:al made here. The first point is only an argument for ensuring that funds
are paid to the school rather than to individuals, who migh: indeed spend
them on non-educational goods or scrvices. The second point simply avoids all
the issues about equity between parents: the whole problem here is that the
situations of the parents of children attending a given school vary enormously.
As noted earlier. and in spite of s insistence con the advantages of finding on
a school basis, the Commission s still deeply concerned in its 1977-79
Triennium Report about the relaticnship between public support of non-
government schools and paizina! effort and capacity. We would hold that this
problem can orly be risolved in terms of some scheme such as the above, in
which the level of gevernment support varies with the ievel of parental
incon.e. :

In their survey “The Economics of Edacation in Australia’, forthcoming in
the Academy of the Social Sciences ser:es, Blandy, Woodfield and Hayles
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discuss this proposal and argue that the’scheme would not be feasible because it
required that schools must have access to, and process, information on parental
incomes.®* This is a misunderstanding of our general point, although one
faciliated by the original exposition of the proposal. All that is necessary is
that the responsible school authorities {e.g. the school board) determine, in
conjunttion with the parents. the proportion of the-per capita grant which is
to be payable ro the school, within the limits laid down by the zuthorities. 1f
the school had an estimate of the relevant average marginal tax rate of the
parents whose children attend the school, it could determine the school grant
component in such a way that on average the parents would receive no change
in tax payable. But this would only hold-on average —- some parents would
pay mnore tax and others would pay less, depending on income — and clearly
it would not matter if the proportion was struck in a way which did not
precisely reflect the average marginal tax rate. Thus it is not required that the
school have access to parental incomes.

SCH{'OL, WORK AND THE REASSESSMENT OF :
AUSTRALIAM P UEATION

One of the beneficial effects of a crisis in @ kuman society is the way in which
it can prompt a fvJamental reassessment of the aims and values of particular
activities within :at sorietv ot of ©hie society itself. Recent developments and
rescarch result . ¢ ciear! - indiated that Australian education is facing severe
problems arics ;v ¥ v #hool/work relationship and it is to be hoped that
this crisis leads o 3 finitful ro-c raluation of the values and attitudes prevalent
in Australian education. Many of the issues here have bren illuminaringly
discussed by Keeves and Matthews in this volume, but they are of such
iinpoztance that further discussion is warranted. These protlems have not been
caused by the high level of youth unemployment but the unemployment levels

have brought them to the surface and will intensify their cffects. In 1977 and

in the first half of 1978, the rate of unemployment among persons 15~19
years averaged about 16 per cent, and in June 1978 the average duration of
unemployment for persons 15~—19 vears was 22 weeks. During 1978~79 the
uncmployment rate among these ycung people is likely to rise to over 20 per
cent, and during the foreseeable future labour market conditions will continue
to highlight inadequacies in the school/wark relationship. It is useful to start
by considering the following facts which” have been demonstrated or
confirmed 1i: recent years: :

1 Among persons aged 15~19 years unemployment. rates are much higher
for persons who left school early (at 14 or 15 years) than those who left
later. As shown in T2ble 5, for persons who left schoul between 1971
and May 1976, 24 per cent of those who left school at 14 an entered the
labour force were unempived at May 1976 and 13.1 pa cent of those
leaving at age 15 in that period were unemployed, while the
uncmpluyment rate among persons leaving schovl at 16—18 vears ia this
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Table 5. Unemployment Rates, ¥i::y 1976, by Age and Year of Leaving School
(Percentage of relevant labour force)

Year of lesving schoot Ags of leaving school (years)
14 15 16 17 18+ Total
’ nersons
X . . 15-19
Before 1967 2.6 2.3 2.0 2.1 1.7 2.4
1967-68 9.2* . 65 41" 3,0 2.4 4.4
1969-70 11.5° 8.1 6.6 ) 1.8* 2.5". 5.2
1971 to May 1976 24.0 e _' o 3.5_ 9.1 6.2 - 101
. Based on _estimaté of ie4n "~ 1400 persons, and hence having a high

standard error.

Source: Australian Bureau o Statistics, Persons aged 15 to 64 years,
Employment Status and Fsriod s'nce. leaving School May 1976,
Table 4.

period was 8.0 per cent. A similar pattern is evident for parsons leaving
school in the vears 1967-1970, the May 1976 unemployment rates by
_-age of leaving school being 9.% per cent (14 years), 7.4 per cent (15
-~ years) and 3.A per cent (16-18 years). _
" It thus seems to be a basic, if not altogether unexpected, feature of the .
Australian labour market that persous who Jeave school early are much
" more likely to experience anemnployment than those who stay longer at
school. One person in four of those leaving at 14 years ‘between 1971 and
May 1976 were unemployed at May 1976 and, in view of the
subsequent deterioration in the labdur market, rkis figure is likely to have
=" worsened in the last rwo years. .
2 In the important survey or literacs” and numeracy among Australian
school-childre:: referred to sbove (see Table 2) the authors found that a
- substantial proportion of 14-ycar-olds were lacking in these fundamental
skills, For example, they found that 25-30 per cent of the I4-y<.ar-o|ds in
their sample were unable to pass simple tests in exercises . mvolvmg
reading comprehension of contir.uous prose such as would be found in
normal schooi teyss sud reference books: only 50 per cent of the 14-year-
olds were able to sutisfactorily prepare a letter of application of
employment; they estin.ated from their results that about 25 per cent of
the 14-year-olds did not possess mastery of the basic skills in numeration.
. Wehave no way of knowing whether this constitutes an imprevement or
a deterioration of the <mnition prevailing in carlier years. But it does

seem clear that these ssudii - lavk the basic skills necessary for further
learning at school, thar  nsc qu iy they will tend 10 leave school 1t the
carliest possible tine az hat the v are l:'-'dy wi - overe difficulties in
d«.v«.loping a tneaningti. ' " . a wor. which plac - so mach stress on

4 literacy and numcracy skilks,
3 At the othcr end of the educational spectrum it has bcco. & clear recently
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that the expansion of tertiary education over the past decade is leading to
dramatic increases in the stock of tertiary graduates in the labour force. In
the 1970s, the total number of graduates in the labour force has been
increasing at a rate of 10~12 per cent per annum and this is likely to
continue over the next five years or so as the recent increase in enrolments
at Colleges of Advanced Education is reflected in graduations. Although
precise estimates are impossible because of data limitations it now scems
likely that the stock of university and CAE graduates either working or
secking work will have approumatdy doubled between 1972and 1978
while the total number of persons in civilian employment will have
increased by only about five per cent over this period. Over the next five
years at least this trend for the number of graduates secking cxployment
to grow very much faster than total employment will continue and. on
the current stance of cducational policy, may well continue for the
remainder of this centiary. As it is not possible that the structure of labour
demand is changing so rapidly in faveur, of graduates, it follows that to
the ¢vrent that many brm‘uatcs find work this will be as a result of their
accepting positions of lowur income, status or responsibility than they
anticipated when they began their studies. This will have two effects.
Firstly, for those who approached education primarily as a means towards
achieving higher level employment there is likely to be some adverse
reaction towards education generally, as it has not proved efficacious in
achieviug this goal. Secondly. as graduates and others move down the
occupational ladder in search of work a more general re-adjustment will
ensue, viith the consequence that those with fewest educational and skill
qualifications will be further displaced from the labour market. Iucreasing -
“credentialism’ will thus eventually most heavily affect thos«. whose

cr<.d<.ntm|c are fewest.

Thore s 2w mnnd«.rab]c evidence that Australian schools, are not
adequately educating those with lower levels of academic ability, and that
fru trativ; with and hostility towards schools are strong among this
group. Ar the same time the deteriorating labour market situation is
leading to increasing numbers of Joung people using schools as a refrrge
from unemployment. so that schools have to cater for large numbu" .
pupils who are at:; ding school only under sufﬂ.ranu. or as a second ¥
option.

In their study for the Poverty Inquiry. Wright, Headlam, Ozolins and
Fitzgerald examiined in 1974 and 1975 the experience of school of a
representative cress-sectiort of 150 vighteen-year-olds.*® In respect of tie
failings of the schools. they found that a high proportion of students (59
per cent) felt that they were not treated as individuals up to Form 1V and
that nost students felt that p«.mgnal attention from teachers was
forthcoming only when (or if) they reached the top two years of
secondary school: a high proportion of students, csp«.cxally those with less
academic ability, found the curriculum irrefevant to their interests and
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Table 6. School Participation Ratas: Australla.
(Proportion of the relevant population attending school; per cent)

L Yeor
Age 1973 1974 1975 1978 1977
15 years 82.3 81.6 857 =~ 845 . 86.6
16 years 54.4 53.8 56.1 57.5 §9.2
17 years - 30.0 29.7 30.5 31.1 32.4
18 years 7.7 6.7 6.8 6.8 6.9

- Source: Australian Bureau of Statistics, Schools 1977, Cat. No. 4262.

needs and regarded school as providing an inadequate preparation for life;
only 11 per cent of the students in the sample who left after Form 1V (or

. carlier} +-und the career advice thcy received at school faitly or very

helpful, and the authors argue that in very many cases the streaming

‘'systein was one of various factors conmbuung to a situation in which ‘the

failures at school are left to make their way in the world® with lieele in the
way of a constructive legacy from thieir school years.

Table 6 provides some data on the proportion of the (spulation ¢.f four
single year age-groups who were attending scheed o the years
1978—1977. It is clear that there has been a substantial jurap in school
participation rates as so defined, the upward movement being from 1374 -
and coinciding with the increase in unemployment.. For both 15- and 16-
year-olds about five per cent more of the relevant population were
attending school in 1977 than.in 1974, while an additional 2.7 per cent
of 17-ycar-olds were in: -chool. For these three age groups, total school
attendance in 1977 was about 35 000 persons higher than it would have
been if the 1974 participation rates had continued to obtain, Thus current

cconomit conditions are generating increased return to school in die . -

15—17 yeass age-groups and this means that on top of their current
inadequacies. in educating those of lcss.academic orientation schools are
having to cope with increased numbers of unwilling learners.

In our view, these facts point mdubltabl) to a crisis of major proportions in

the Australian education system surrounding the inter-relationships between

schools; education and work. Many of rhose with lesser academic ability are
not being adequately initiated izf~ ur common culture, in tha they are not
develeping at school those basic skills ard und«.rstandmgs necessary to take an
active and fulfilling place in the community and in that they are not being
prepated to enter into one central aspect of the culture, work. At the other

" extremne, many of those with higher academic-ability are being led deeper into

£

the educational system in the expectation of levels of employment which will
not materialize for the majority of them.

This emerging crisis cannot be discussed in any detail here. We are sure, -
owever, that it is most unsatisfactory to respond, as the Schools Commission
.«J has responded, by saying that " what uscful response the schools might miake to

@ this situation or indeed its relevance.for cducanon in gencral is by no means
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clear” » 1 leaving it at that.¥ .Nor is it appropriate to respond by focusing on
the symptoms of the sudetlying malaise and producing stop-gap programs 1o
increase the sapply of the particular skills in demand ir the labour market at
present. We cannot avoid a fundamental re-thinking of our basic purposes in
edrication and their relation to work and of the relative roles of the various
intitutions involved in preparing youth for life in society. We conclude by
inaking two points which we regard as important within +* s re-thinking,

In any local community the school is the obvious intitution which groups
young peeple together and through which they are accessible to training or
other schemes. This being so, when any new problem concerning youth arises
thers is a temptation to impose cither the responsibility, or the mecharisms, for
solving it on the school. so that over time the school becomes Joaded with a
wide range of functions in addition to its primary educative one. In the issue
presently under discussion, for example. we would regurd it as crucial that a
distinction be nade between responses to the problem which imply better
education (e.g. better basic literacy and numeracy programs in schools,
teaching of basic material in ways which touch the world and the imagination
of less academically gifted students) and those which involve other programs,
such community service experience schemes or the development of specific.
skills relevant to the labour market at a particular time. We would argue that
initiatives of both types arc probably necessary but that neither will be
satisfactorily achieved if both types are loaded onto the schools. Improving the

" ¢ducation available to the less academically gifted is a vital need in Australian
society at ‘the present time; this will require the schools to co-operate with .
institutions carrying out programs more directly related to the labour market

. and-to rising unemploynent, but it will also require that the schools-resist toc
broad a diversification of theit role. _

fn post-war Australia a vast expansion of education has been ‘sold’ to
inaividual parents and stuCents a a nieans of ‘access to increased income and

“status within society. Such an implicit promise — that more education -will
lead to .nore rewarding and better. paid employment with higher social status
—~ can only be delivered for a short time and only in_circumstances in” which
rapid cconomic growth provides a - continued up-grading of work
oppurtunitics. Indeed it is evident from the foregoirng that cven in the post-
war decades in Australia this promise: was not being met for those at the lower
end of the educational spectrum. cither in terms of basic skills necessary for life
in society or i terms of posidon within the ‘abour market. Economic and
demogrenhic developments over the past five years have brought to the

“\surface the covt adiction between what the individual can achieve in terms of
improved job prospects through higher education and what is possible for the
community as a Whole. It is perhaps too rruch to hope that the enirent crisis
might lead to a reassertion within society of the value of ed.cation as an
initiation of all students to the various facets of our cultrire, as i process which
prepares them to lead a richer and more meaningful life in society and thus is
of value independently of any accidental spin-off in terms of increased access
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to income ‘and status. But it is only through a re-assertion of this basic valuc
that we will find a lasting resolution of the issues .\aout education, schools and
work.
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a Bibliography

Denise Jepson

This bibliography includes : iuiyur publications of or relating to the
Australian Schools Commission and mamy journal articles and newspaper
reports discussing aspects of its programs.

The bibliograph'- is divided in the follow ing ways:

A. Primary sources
_1 Pasliamentary material {Acts, Debates)
2 Reports .
3 Material published by the Schools Commission
(Progress reports, periodicals, bibliographies)

B. Secondary sources
1 Material concerning the Schools Commission in general
{(a) Books and chapters in books
(b) Journal articles ’
{(c) Newspaper articles
(d) Reports, conference papers, submissions
2 Material concerning specific programs funded by the Schools
‘Commission, :
The sources-for the bibliography were as follows:
1 Australian Education Index '
2 Australian Government Publications <
3 Australian National Bibliography :
4 Anstralian Public Affalrs Information Service :
5 / Rtblwgraphy of Rac.." and Progressive Writings in Victorian Education
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tions ‘ ervics, 197b) ”””
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profcmonalnm - should take seriously the strong hints given
. that the renewal of education lics mainly in fheir hands

“rtather than in material i improvements.”
= Journal of Educational Administration, 1975, on first edition of

- o . The Rem wal of Australian Schools.

Sch ofthc cssays in Renewal are among the best which have
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' © s s cvery reason for avs\/:utlug the Schools Commission reports
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o Barry Hill, The Aqt 1975 on first cdmon ochnuual
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first major independent review and evaluation of the national
Schools Commission’s ambitious program for the renewal of

-

-~ Australian schools.
Wiriters in this volume discuss the contmumg short-comings of
- Australian education in relation to jssues such as youth

uncmploymcnt changing social attitudes and clashes between -

progressive and traditionalist models of curriculum and

-+ » 'schooling. They also question the very nature of the rencwal
B program attempted by the Schools Commission.
Renewal contributes to a wider appraisal of goals for which

v school renewal should strive and suggests approaches which
. . ‘might have the best chance of success.
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