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A school board must operate in such a way that it can cope with the increasingly -
larger size, complex organization, and sophisticated programs of schools. The .
relationships among the community, board, and school can be viewed as component !
parts of a system. Formal and informal lines of communication exist among these |
arts--between the community and the board in the form of elections, reports, tax |
evies, and the like; between the community and the school through the board; and |
between the board and the school through the administrative staff. Each part has its |
| function in the organization. The board sets objectives for the system. The board and :
| administrative staff sets budgets, formulate policies, and make rules. Al levels are 3
i involved in the evalvation of the school programs. The board must develop two kinds
 of objectives for the school system--general (a philosophy of education) and
. operational (specification of the general objectives). The board has the responsibility
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A Model for School Board Operation®

(September 1, 1968)

T. Introduction

The history of school board operation in Ontario is one of chanqge.

I+ is change from small isolated school systems to large and complex ones,

change from single schools administered by board members themselves to large

schoo! svstems directed by the board but administered by professional educators,

change from concern with relatively simple problems of training rural children

to take thelr places on the farms to the complicated problems of preparing

youngsters from a variety of backgrounds for a future whose dimensions are not

yet known,

The reorganization of school jurisdictions in Ontario along county
and reglonal lines fits this pattern of change. I+ is a move toward large

size, toward more complex organization and toward more sophisticated programs

which i+ Is hoped will better prepare children for tomorrow's world.

I+ follows from these observations that the school! board itself

must operate in such a way that it can cope with the larger size, the complex

organization and the sophisticated programs. It is the effective operation

e Frity SR

i+ should be emphasized right at the beginning that the principles

|
h of school boards in such a situation which Is of concern here.
disucssed here relate to an ideal situation. Very likely, no school board in

Ontario or in North America could operate precisely according to these prin-

ciples because fhe9 are not stated in a way which can account for facters

*This paper was prepared by Edward S. Hickcox, assistant professor of Edu-
cational Administration, Ontario Institute for Studies in Fducation, in
cooperation with Perce Muir, Executive Director of the Ontario School Trustees'
Council, Grant Boyce, Assistant Executive Director of NSTC, and Trevor Williams,

Research Assistant at OISE.
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pecul iar to Individual districts. Rather, these are guidelines of a practical

nature which school boards may wish to use to improve their operation or parts
of thelr operation.

1l. The Model

Schoo! Board and schools do not operate in isolation. They are
affected by the community and vice versa. In order to illustrate these
relationships and how a board copes with problems arising from the relation-
ships, we shall think of community, board and schoo!s as component parts of
a system. A system, or model for our purposes, is simply an ordering of
relationships between parts.
The Community. The community Is one component part or sub-system. Within
the community are various sub-groupings with relationships among themselves.

These sub-groupings may consist of parents, the business community, labour

qroups, political parties and many others. There are, of course, overlapping

memberships among these groups.

other _aroups:

business groups

labor groups

political parties
fraternal organizations
government agencies

FIGURE 1. THE COMMUNITY .
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The influence of these groups on school affalrs varies with the

particular issue at stake. Thus, the ratepayers may be very influential on

matters of finance while the church group may be influential on matters

of religlous instruction.

The sum total of the attitudes of these groups toward education con-
stitutes the community influence on education. It Is easy to see here that
such an influence is varied and complex, as varled and complex as the number
of groups. To the extent that there is agreement among groups, the influence
and pressure on schools will be strong. To the extent that commun ity groups
do not agree on educational matters, the influence will be diffuse.

The School System. In the same way t+hat the community is composed of many

smaller component parts, so is the school system composed of many smal ler parts.
These include various schools within the system, the local teacher federations,

staff groups, non-teaching unions, and in some systems, the students. All of

these groups interacting together exert Influence on the school board.

other groups:

non-teaching unions

FIGURE 2.

local teachers federafioné

professional associations |
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The Board. The third unit of our system is the board. The board sits midway

between the community and the school 1n one sense and thus acts as a kind of

buffer'befween the two.

formal communication

P
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formal communication

FIGURE 3. RELATIONSHIP OF BOARD TO COMMUNITY AND SCHOOL SYSTEM.

The board interacts, formally and informally, with the community; it formulates

policies and initiates certain decisions; and It [nteracts with the

school system, seeking to have policy implemented in the form of educational
faclliities and programs.

A more accurate general portrayal would have the school system and
t+he board lmbedded.wlfhln +he community, surrounded by it in a sense. This
concept permits us to see that the lines of communication from the community
to the board and schoo! run informally in all directions, although the formal

relationships of the community to the school are only through the school board.
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"£|GURE 4:  RELATIONSHIP OF BOARD TO COMMUNITY AND SCHOOL SYSTEM.

In the reorganized districts, where the influence of the Provincial 6eparfmenf
of Education will be less than It was previously, the sense of community in-
$luence on the school, formal and informal, will be increased.

As a system independent of the community and the school district, the
board has internal problems of its own. These have to do with organizing
itself for effective operation, reducing interpersonal conflict and adapting
Yo changes imposed from outside. In addition, the board has relationships
with the community. It sends and recelves information from the community in
the form of petitions, reports, the election of members, tax levies and in
many other ways. Finally, the board has both formal and informal relationshins
with the school system itself. In the days of Egerton Rygrson, this relation-
ship included the interviewing and hiring of teachers and the purchase of wood

for the pot-bellied stove. In a complex society, however, the formal

formal ccmmunication

informal communica?ion




relationship of the board to the school is through its professional adminis-
trative staff rather than directly. Trustees still have plenty of informal
direct relationships with the school, however. Their children attend school ,

they know some teachers personal ly, they attend school functions.

TII. Board-Official Relationships

The problem of the role of officials in relation to boards is a
complex one, especially in large jurisdictions. Historically, the bcard
tended to perform the functions of administration itself. With the growth in
the size and complexity of school organizations, however, it became neces-
sary to appoint professional school officlals to carry out the business of the
board.

Although a board will have relationships with several senior
officials on its staff, and to an extent with all officlals and teachers, the
formal relationship between the board and the school system is in the role of
its chief school officer or its chief executive officer. This individual
represents the formal link between the board and the schools, in contrast to
the historical situation where board members themselves constituted the formal
link. In this sense, the official performs two roles in the same way that
most men are at once heads of families and members of formal organizations.

No one man, of course, In é large district could perform all the duties of a
chief executive so that there will be delegation of authority by the top ad-
ministrator in certain areas of his relationship with the board. For example,

the chief administrator ﬁighf delegate to his business official the direct

authority for reporting to the: board  ©OF budget items. In concept, however,

the board deals formally with the school system only through the role of its

chief school officer.
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FIGURE 5. RELATIONSHIPS:OF COMMUNITY, ADMINISTRATION, BOARD AND SCHOOL SYSTEM.

The administrator's role with the school board is an influential one
in that he has access to information and expertise essential for school board
decisions. His job Is to advise the board in all areas. More than that, he
initiates ideas and assumes leadership whenever possible, without in any way

usurping the functions of the elected and voting board members who are finally

responsible for all decisions. The official also has a function within the

school system quite apart from his role with the board. In this case, he is

responsible for carrying out board policies and for the creation of an organi-

zation which will permit policies to be imp lemented.

In further contrast to the historical situation, the lines of com-

munication are not only from the community, through the board and its officials

to the school system. There Is a growing tendency for communication lines to

formal communication

informal communication
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proceed directly from the community to the school system, from the school
system to the board and from the school system to the community. These inter-
actions tend to be informal and should be encouraged, we feel. At the same

time and in a formal sense, the board separates itself from direct involvement

in school affairs, using the chief school official as the formal link.

Assuming, then, that part of the chief administrator's function is
to work directly with the board, it becomes essential that he develop a viable

working relationship which will permit him to function in his dual role as an

advisor to the board and as administrator of the school system. Obviously, a

high degree of cooperation and mutual trust must be developed between the chief

officlal, other senior officlals and the trustees. As a general procedure,

for instance, the trustees would expect participation from a number of officials

in board decisions covering broad areas of the school program. At the same

time, the chief executive has a ecertain authority over all of his professional
subordinates, in return for which he Is professionally responsible to the
board for all administrative action, whether insiigated by him or by his- sub-

ordinates.
Again, we emphasize that when the officlal is working within the

area of the b®ard business, he must be directly involved with all board pro-

cesses. Thus, the setting of objectives and the development of board policies

is done by the board in cooperation with the officials, using their judgment

and expertise. Similarly, in the case of those decisions which are the direct

concern of the administrators, and in the preparation of evaluative reports,

board members are involved in an advisory capacity.
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" OBJECTIVES

BOARD DECISIONS

EVALUAT ION | |
. (policies, rules, budget)
' DERIVATIVE DECIS IONS
REPORTS - - -
DERIVATIVE DECISIONS
PREL IMINARY |
REPORTS
SCHOOL - ~ DERIVATIVE DECISIONS -
SYSTEM - ‘ X
FIGURE 6. ~ LEVELS OF DECISION.MAKING

As a summary of our discussion to this point, we have considered the
community, the board,and the school as separate subsystems of)a larger system.
Formal and informal |ines of communication exist between these groupings. The
formal |inks between the community and the board are in the form of elections,

reports, tax levies and the Iike. The formal 1ink between the community and
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tho scheo! is through the board Itself. As school organizations have become
more complex, the relationship between the board and the school has been
through the administrative statf, particularly through the chlef school
officer and his senior officlals who perform a dual role with the board and
with the school system.

Given this picture of the situation, we can now discuss in a system-
atic way the kinds of functions which should be performed by various parts of
the organization. ' The prime functlion of the board is to set objectives for
t+he system. Once the process of formulating objectlives is underway, the Board
and the adminlstrative staff make certain decisions in the form of setting
budgets, formulating policies and making rules. These decisions tend to be
general in nature, permitting the officials to make derivative decisions of the
same type which can be put into operation ineducational programs. At the
school system leval,;fhe same process Is repeated, all within the framework of
the general declslons made by the board. At the same t+ime, all levels are
involved in the evaluation of school programs. At the school system level, the
adminlstrators and the staff prepare preliminary reports of progress (or lack
of progress). At the administrative level, process reports are prepared which
are for the information of the board as to the state of various programs.
Finally, the officlals and the board together evaluate programs on the basis
of these reports and the board proceeds +o modify its objectlves or, in co-
operation with the offlcials, to make declsions which will either permit the
cqnflnuaflon of programs, changes in programs or, in certain cases, the ellmin-
ation of programs which do not seem to be contributing at all to the meeting of

objectives.

In the following sectlons, we will discuss in detail some aspects of

this process.
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IV. Objectives

A major function ot the school board is the setting of aims and
objectives for the school system under its control. As representatives of
the community, board members have the responsibility to translate the com-
munity's wishes with regard to education, into a statement of educational
objectives giving direction to the school system,

Everyone, of course, recommends the establ ishment of aims and
objectives for any kind of organization or for any kind of planned program.
And yet, despite constant and sometimes repetitious pleas that goals be seft,
very few school boards in Ontario spend time specifically discussing their
general direction, and fewer write down thelr own statements of aims and
objectives.

General Objectives. It is helpful In considering the problems of stating
objectives to think of two types. The first type we call general objectives.
Another term to describe these would be a philosophy of education for the
school board. General objectives are idealistic statements designed to focus
the ideas of board members and to form a broad framework within which to work.
The creation of a philosophy of education is a difficult task at best, but
the effort can be extremely rewarding and revealing to a board, if it will
take the time to do it.

There are various methods for developing general objectives. Board
members can contribute statements of philosophy which can be discussed and
integrated into a common document. Another method is to seek help from the
community and from the school system itself in the form of an ad hoc citizen

professional committee charged with focusing on general educational objectives

for the school district..
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There are other sources of assistance for the development of
general objectives. At the Provincial level, the Hali-Dennis Report contains
a wealth of material appropriate for the development of board philosophies.

No matter what the source of Ideas for general objectives or the
means for developing them, the board will not be discharging its function,
in our view, If it does not create its own phliosophy, appropriate for Its
own local situation., The Hali-Dennis Report, for instance, is not a panacea
which will take care of the problems of county boards in setting general
objectives. Nor are the recommendations of citizen groups or teacher groups
a substitute for board effort. The board Itseif must transiate ideas from
these sources for [ts own use.

Here Is a sample statement of a generai objective:

The school system is an instrument of soclety.

Thus Its goal must reflect the goais of the society Iitself;

its methods must be in keeping with the principlies of the

socliety which fosters it.

Broadly speaking, the goals of our society are twofold:

(a) to provide to all Its members the opportunity to establish

and achlieve individual and personal fulfiliment and (b) to

provide future generations its social structure, preserved in

a dynamic way so that personai achievements and social objec-

tives as yet undreamed may be achleved.

Operational Objectives. A second type of objective, related to the first,

is an operational objective. The function of these is to specify in suf-
ficlient detall the general objectives so that progress can be measured. In
our example of a general objective, for instance, it would be impossible to
determine preciseiy whether the school program was realiy passing on to
future generaflons'"fhe soclal structure of society." It is the job of the

school board to put these general phliosophical directions into operation.

We suggest that this has to be done not in isolation but with help from the

community and from the sbhool'sysfem. If our model is accurate at all, it
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would be impossible to establish viable objectives without the participation

of other component parts of the system. The school board does nrot exist in

isolation.

Here are examples of operational objectives based on the general

objective cited previously.

Our objective is to promote and foster the growth of
each individual so that he may make the most of his indl-
vidual potentialities in the context of our society. Towards

t+his end the school system shall:

1. Instruct its students in the basics of physical and
mental health.

2. Teach Its students to master the basic scholastic
skills.

3. Provide an opportunity for the acquisition of vocation-
al skills.

4, Acquaint all students with adventures of the intel-
lect--art, music, theatre, |iterature, and the sciences.

5. Instruct its students in the fundamentals, structure
and practice of basic scientific and mathematical

disciplines.
6. Stimulate students to reflect on the purpose of goals

of human |ife and to determine realistically and
rationally their personal goals.

V. Board Decisions

' Once general and operational objectives are establ ished, the board
has a responsibility for a series of decisions designed to meet the aims and
objectives. Alfhbugh we will differentiate between decisions which the board
makes, decisions which officials make, and decisions which principals, teachers
and students make, we should emphasize here that the same general principles
apply at any level of the organization. Thus individual schools can be con-

ceived as systems with relationships to other systems. They should establish .
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objectives, engage in decision-making, and make evaluations within the timits

of thelir own boundaries.
We suggest that in the area of board decision making there are 2
number of operations which define the board's role.

Pollcy Making. A policy is a guide-iine for decision making. It is based on

operational objectives. For instance, an operational objective might be to
instruct students in the basics of physical and mental health., Policles
must be developed which will permit this to be done, policies which outiine
curricuium goals, teacher qualifications, standards for achievement and the
iike. Because board members are not proéesslonals, it is obvious that
policles are oniy guides, permitting within the policy framework, the exer-
cise of expertise by professionais in the schoois.

Rules. A rule Iis a statement of action which does not aliow for discretion
to be empioyed. In certain areas of school operation, such as salary
schedul ing, the board cannot alldw for the exercise of judgment below the
policy making fevel, and thus instead of 2 policy it creates an infiexibie
rule. In generail, boards shouid avoid creating ruies. {f a board enjoys
the confidence of the community and if it has confidence in its professional
staff, rules are seidom necessary. An excess of rules resuits in an over-
bureaucratized kind of organization in which initiative is stified and change
is difficuit to bring about. A speciail kind of ruie relative to the internai
operation of the board is a by-faw. These are specific statements as to
board procedures, time of meetings, order of business and the iike.

Budget. A third area for board decision making Is the formuiation and
approval of the budget. 1In a general sense, a budget is a statement in
numerical terms of the board's objectives, policies and rules. We may think

of policies, rules and budgets as tools for the specification of 6bjecfives.
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In this way, the decision making functions of boards are directly related

to Influences from the community and to Influences from the school system,

1=l

. Administrative Decisions

Since the officlals of the board are directly responsible for
translating board déclslons into programs within the school system, they
perform a separate decision-making function related to the declision-making
function of the bo;rd. On the basis of the authorlity contained In the
objectives, policies and rules of the board, the officlals construct deriva-
+ive policies and rules which make sense in terms of the operation of the
schools. The officlal has participated as a part of the bocard decision-
making process, but he also participates in the school system decision-making
process. And he operates according to the same principles which gulded this
process on the board ievel.

Thus, he attempts with the personnel In the school system to
develop procedures which allow for discretion in his own subordinates, the
principals and the teachers. This process, in a large system, occurs again
at the individual school level where procedures allowing discretion to staff
and students are the responsibility of the principal.

This kind of plan, although It appears compl icated, can work very
simply so long as those responsible for decision-making develop their pro-
cedures within the context of policles approved at the next higher level.

It Is obvious, then, that objectives, policles, rules and budgets at each

level must be written down so that consistancy between the various levels can

be maintained.
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i, Evaluation

A final area of board responsibility within our scheme is the
function of evaluation. The whole purpose of framing objectives and policles
and budgets Is to provide a mechanism for determining whether progress in the ;

school program Is being made. We conceive of two aspects of evaluation from

3 RS

t+he board's point of view,

policy reported

satisfactory
3¢ ?_:
‘evaluation point f
decision: .’
policy satisfactory 3
effect of poticy é
change ,
decision: *
policy unsatisfactory
formal communication
in the form of a [
report
FIGURE 7. ° 'PRODUCT REPORTS AND EVALUATION
Administrative Reports. In order to receive feedback for evaluating the
objectives, the board receives various kinds of reports on school
programs. The preparation of these reports Is the responsibi | ity of

+he officials. One kind of report may be termed a process report which

generally is a description of progress being made in any area. The progress




of a non-graded program might be reported. A product report, on the other

hand, attempts to analyze the extent to which a program has met the objec-
tives and policies under which it was implemented. For instance, a product
report on the physical education program would report whether the objective
of Instructing students in the basics of physical and menfal health had been
achieved.

Board Evaluation. The function of the board Is to examine the various re-

ports, particularly product reports, and judge whether objectives and policles
are being met. On the basis of these evaluations, the board will elther sug-
gest a change in objectives, or a change in policlies and rules which will
enable the objectives to be better reallized.

One result of an evaluation of some school programs.is that the
board will see the need to change Its objectives, or more likely its pollicies
and rules, If it determines that goals are not really being met. A more com-
mon result would be that the board and the administrative staff could identify
from the evaluation just where in the system problems were occurring. Often
a change down the line, perhaps an adjustment in personnel or the repair of
some facility, would result in Improvement without the necessity for changing
'basic objectives or policies. It Is the professional staff, however, which
makes these adjustments and not the board. The board can only readjust its

own objectives, policies, rules or budget.

Vill. Conclusion

What we have presented In this discussion is a general plan for
school board operation. In summarizing the assumptions of this plan, we make

the following points:
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1.

2.

3.
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School boards do not operate in isolation. They are
influenced formally and informally by forces from the
community and from the school system under their controi.
Simitarly their actions have formal and informal con-
sequences for the community and for the schools.

The broad functions of school boards include the setting

of objectives, the making of decisions, and the evaluation

of programs in terms of the objectives.

Officlals have a dual role. On the one hand they par-
tictpate In the functions of the board. On the other hand,
they function as part of the school system and in such a role
they set objectives, make derivative decisions and evaluate
programs all within the framework of actions taken by the board.
Alfhough'fhere are areas of overiap between parts of the
system and through the different ievels, the functions are
different in each part and at each level. Thus, citizens
cannot become directly invoived in the school board functions,
and school board members cannot function directly in school
system decisions. Each part must exert its influence through
the Informal and formal links with the other parts. For example,
the officlial In every case translates board policy into policy
for the school system. The board does not do it directiy.
Finally, the model for school board operation which we have
descrfbed mandates a constant effort on the part of trustees
and officials to develop a climate of mutual trust and co-

operation in areas where their functions overlap. Trustees

must permit officials a large measure of freedom in running




t+he schools. Officlals must permit trustees to make the board
pollicy decisions. At the same time, both groups exchange
Ideas and work together to make an effective community,

board and school relationship.




