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June 18, 1993

Premier Catherine Callbeck
Government of P E I..
P,O, Box 2000
Charlottetown, P E. I
CIA 7N8

Dear Premier Callbeck:

LETTER OF TRANSMITTAL

I have the honour to present my report on the structure and governance of the Prince Edward
Island educational system; i t  is my sincere hope that the conclusions and recommendations
will find favour with the Government and the people of this province. I  am confident that
implementation, with the participation of the educational community and the public, will
ensure a substantially more effective system of educational governance on P,E.I„, with the
will and the capability to move our schools towards excellence.

My thanks go to the many individuals and groups who shared their ideas and views with us,
to the reform work groups whose efforts have made it possible to carry out our task within
the time allotted, and to my researcher, Wendy MacDonald, and my adminstrative assistant,
Gillian Livingstone, for their commitment and their contributions to the task. I n  closing, I
thank you for giving me the opportunity both to learn more about P E I,'s educational system
and to serve it in a broader capacity,

Sincerely,

Albert P Fogarty

0,ttc0--



TABLE OF CONTENTS

INTRODUCTION 1

Terms of Reference
Background 1
Methodology 2
Outline of the Report 3

P E I'S EDUCATIONAL SYSTEM: AN OVERVIEW 5

GOALS OF STRUCTURAL REFORM 1 4

Accountability 1 4
Consistency 1 9
Cost-Effectiveness and Avoidance of Duplication 2 7
The Overall Goal: Excellence in Education 3 0

STRUCTURAL OPTIONS 3 4

ROLE OF THE SCHOOL 3 9

Schools: A Home Away From Home? 3 9
Schools: A Community Resource? 4 0
Role of School Advisory Councils 4 1
Role of Regional School Boards 4 3

AREAS OF EDUCATIONAL RESPONSIBILITY 4 5

Leadership: Creating Visions, Plans, and Policy 4 5
Human Resources: The Essential Element 4 8
PI ograms and Services 5 5
Administration and Operations 5 9
Standards, Evaluation, and Assessment 6 4

RECOMMENDATIONS FOR STRUCTURAL CHANGE 7 0

School Advisory Councils 7 1
Regional School Boards 7 2
Educational Services Commission 7 7

Department of Education and Human Resources 8 2
Curriculum Advisory Council 8 5

IMPLEMENTATION STRATEGY 8 6

CONCLUSION 8 8



APPENDIX ONE: Consultations

APPENDIX TWO: Bibliography

APPENDIX THREE: Selected Data Tables



Terms of Reference

Background

INTRODUCTION

On February 1, 1993, Premier Catherine Callbeck appointed Albert Fogarty to examine the
structure and governance of P.E.,I,'s elementary and secondary educational system“ The
study's Terms of Reference call for Mr. Fogarty to:

•  i d e n t i f y  and examine all aspects of the structure and governance issue, including but
not limited to the existing departmental and regional units;

•  c a r r y  out research and data collection as required;

•  c o n s u l t  as necessary with the various professional, community, and voluntary
organizations involved in the school system;

•  d e v e l o p  options which are educationally sound and administratively efficient; and

•  r e c o m m e n d  the most appropriate structural and administrative model to Executive
Council.

This study builds upon more than two years of educational reform work. I n  July 1990, the
Government of P E 1. announced the formation of the Cabinet Committee on Government
Reform Over the following months, the Committee undertook a wide-ranging examination
of how to reshape government to meet the needs of the 21st century. Education, as a vitally
important function of government and a key to our future, was one of the first areas to be
examined

In February 1991, a committee representing a cross-section of' the educational community
was established to identify the key issues Guided by the 1990 Philosophy of Public
Education for P.E.I., the Committee submitted a report to Cabinet in June 1991, entitled
Education for the 90's and Beyond T h e  report identified four key areas for study: human
resource development, consistency, communication and accountability, and structure, under
the umbrella heading of leadership

In July 1991, the Minister of Education established an eight-member Task Force on
Education, chaired by Mr. Leonard Russell, to examine and report upon these issues T h e
Task Force consulted widely within the educational system, and held public hearings before
submitting its report to the Cabinet Committee on Reform in March 1992 T h e  report
contained a total of 31 recommendations, including a call for a new four-level structure of'
governance Th is  new structure was to be made up of elected councils at the school level,



elected regional boards, a central agency which would take over some functions both of the
regional boards and of the Department, and a redefined Department of' Education

In April 1991, in response to the Task Force recommendations, the Minister of Education
established a Steering Committee chaired by the Deputy Minister of Education, with
membership from all areas of the educational system and the general public, The Steering
Committee would oversee a number of work groups, each focusing on different aspects of
the Task Force report Th is  initiative included a Work Group on Structure and
Accountability.

The Work Group was requested to recommend the most appropriate way to establish a four
level structure consisting of school-based organizations, elected regional boards, a provincial
board, and the Department of Education Duties and responsibilities were to be divided
among these four levels so as to prevent unnecessary duplication, provide consistency across
the province, and ensure accountability and fiscal responsibility.

To fulfil this mandate, the Work Group carried out research and consultations within the
educational system during the summer and fall of 1992 These consultations revealed the
need to further examine the basic structural and governance issues, I n  December 1992, the
activities of the Working Group ceased, and in February 1993, as noted above, Premier
Ca"leek initiated this study on the structure and governance of the school system.

Methodolozy

The work began in early March 1993, with a series of informal introductory meetings
throughout the educational system During the spring of 1993, work continued on a number
of fronts, Consultations and research are detailed in Appendices One and Two respectively,
and included the following measures

Documents from earlier' reform initiatives were reviewed:

• o v e r  eighty briefs and submissions to the Task Force on Education, as well as notes
on twelve public consultations;

O f o u r t e e n  briefs to the Work Group on Structure and Accountability;

O r e s e a r c h  and theoretical literature gathered by these groups;

•  i n t e r n a l  working documents and analysis prepared by these groups

Our thanks go to these work groups and to the many organizations and individuals who
contributed input, for their hard work and commitment, The extensive work already done by
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the Task Force and Work Groups, and the paths which they had already explored, made it
possible for us to carry out our task in a relatively short period of time

Following our informal consultations, we conducted our own research and formal
consultations, which included the following:

• O n - s i t e  research was carried out through consultations with school boards,
Departments of Education, school principals, teachers, and parents in Nova Scotia,
New Brunswick, Alberta, British Columbia, and Washington, U.S These
investigations examined school board and Department of Education responsibilities
and operations, and school-level advisory structures in those jurisdictions

•  A d d i t i o n a l  theoretical research was carried out, and literature was reviewed in a
number of areas, including organizational, educational, and management theory, and
community participation models

• Quan t i t a t i ve  research and analysis of statistical data were carried out, including cost
comparisons among the existing P. E I school units and between P E I boards and
boards in other parts of Canada

•  L a s t  and perhaps most important, extensive consultations were carried out to gain the
views and opinions of Islanders inside and outside the educational system. I n  excess
of thirty briefs were presented to us, and numerous other individuals and groups also
offered valuable input to our study.

It is clear that many people have found the change process difficult, and some have found it
unwelcome Nonetheless, the two years of reform which preceded this study have brought
significant benefits I t  has opened the minds of many people, though not all, to the
shortcomings in the system, and the need to make it better I t  has again focused attention on
the profound complacency existing in some parts of our educational system about its own
performance I t  has opened up communications among the partners in the system I t  has
helped prepare people for the changes which are now overtaking other sectors of P.E I.'s
society far more rapidly and drastically Final ly, it has allowed a thorough examination of
the system to ensure that, so far as possible in a time of intense financial pressures, resources
are fbcused and concentrated on achieving excellence in the classroom Tha t  excellence is
vital i f  P E. I is  to succeed as a society

Outline of the Report

The report opens with a brief descriptive overview of 'P E e lementary  and secondary
educational system, using maps, charts, and graphs Further statistical and cost data are
contained in Appendix Three
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The report then examines the issue of structure and governance from several angles T h e
overriding goal of our efforts has been the pursuit of excellence in education I n  support of'
this overall goal, the report considers the objectives which have driven the educational
reform process to this point: accountability, consistency, and administrative efficiency and
cost-effectiveness, and quality improvement. These goals are discussed in terms of relevant
organizational theory and the issues identified by our research and consultations.

Next, the report outlines, in general terms, the continuum of options available for structural
reform, ranging from the status quo, to partial or total centralization of functions, to
consolidation of boards, and combinations of these options Implications are considered, and
advantages and disadvantages identified

The report then turns to an analysis of the role and functions of' the educational system, and a
detailed examination of the issues and options related to each I t  assesses the expanding role
of the school within society as a site for delivery of various non-educational services to
youth, and as a resource for adult learners and general community use Next ,  the study
examines five areas of responsibility which are key to the delivery of primary and secondary
education: planning and policies, human resources, curriculum and programs, administration
and operations, and standards and evaluation, The most appropriate structural deployment of
each of these areas is identified

The report then draws on the analysis of goals and responsibilities to recommend in detail the
most appropriate structure at each level of the system, responsibilities and powers of each
level, and the relationships which should exist within and between levels T h e  report
concludes with an implementation plan setting out requirements and timeframes for
legislative, personnel, financial, and other measures
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P E.L'S EDUCATIONAL SYSTEM: AN OVERVIEW

PIE I  's educational system today is a source of pride to Islanders Over the past three
decades, it has evolved from hundreds of one-room schools, to a consolidated and integrated
system of modern facilities with qualified professional staff, offering educational
opportunities to all young Islanders

This achievement came about through tremendous effort and commitment of Islanders both in
the educational system and in the community. I t  required difficult decisions, often only
possible through the conviction that they would bring a better future for Island youth Tha t
dedication and strength of will must continue to drive the improvement of our system today.

The following information and graphs provide a snapshot of P E I 's educational system --
schools, students, teachers, boards, the Department Some cost data are included as a basis
for analysis later in the report Most  of this information is drawn horn the regional school
units' 1991-92 Annual Reports Enrolment data are for the current school year.

PET. has 65 elementary and secondary schools, serving 24,383 students French first
language education is governed by a provincial French school board, and is provided to 608
students through two schools in Evangeline and Charlottetown, and a two primary grades in
Summerside English first language education is governed by four English language boards,
and is provided to 23,775 students in the remaining 63 schools. Details of the system are set
out in the following map and graphs, and in the tables contained in Appendix Three

Figure 1 depicts the number and distribution of students throughout PET. by school
families T h e  pie charts are proportional in size to the number of students in each school
family. Over the past decade, the number of students in the system has decreased by 7.5%,
from 26,348 to 24,383. Unit  Two has shown the sharpest decrease of the English language
units, at 18%, and Unit Three the smallest, at less than 1% U n i t  Five, the French language
unit, has had a 12 5% increase, from 540 students to 608581

Figure 2 shows the system as a comprehensive organization chart, setting out the numbers
and categories of schools and staff in each unit Figures 3 and 4 combine a number of
indicators into charts comparing the school units in terms of their shares of students, Board
office budgets, Board office staff, school-based staff, and total educational operating budget.
The charts suggest some economies of scale in the larger units

Figure 5 shows costs per student in each unit The  "operational" category includes Board
administration and school secretaries T h e  "capital" categories includes capital projects,
long-term debt, and bus purchases T h e  other categories -- instructional, transportation, and
maintenance -- include salary costs, materials and supplies, travel, training, and other
operational costs Again,  economies of scale are apparent.
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Figure 6 combines various transportation data into a chart comparing the regional school
units in terms of their shares of the bus fleet, total kilometres, students bussed, and total
transportation budget Costs are more evenly spread here, with unit expenditures closely tied
to kilometres in the geographically larger units, and student numbers in the more densely
populated units Figure 7 shows a similar analysis of property maintenance expenditures,
showing each unit's share of students, of systern square footage, of' custodial staff', and of
total maintenance budget These shares are closely in line within each unit, which is to be
expected as the funding formula is tied directly to square footage However, Unit 3 has a
significantly smaller share of all categories than its size would suggest, due to its higher
capacity utilization,

Figure 8 provides an indication of space capacity utilization in the school system by regional
unit Utilization for Unit 4 is derived from the information on the number of classrooms in
each school, multiplied by a factor of 27 students per classroom Information on school
capacity in the other units was provided in terms of' total capacity for each school, and basis
for these data was not specified A s  such, the data are unlikely to be fully comparable
School-specific data indicate that six schools in the system are overcrowded, i.e. over 100%
capacity, and thirteen are full, i.e. 90 - 100% capacity. Fourteen schools in the system are
less than two-thirds full The remaining half of' the schools range from 66% to 90% capacity.
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M %  Students 771 % Total bd budget E l  % Total bd staff

Figure 3
Comparisons: Board Operations

Unit Two U n i t  Three Unit  Four U n i t  Five

Figure 4
Comparisons: School Operations

I n %  Students 77 % Total budget A %  School staff

Unit One U n i t  Two U n i t  Three Unit  Four Unit Five
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GOALS OF STRUCTURAL REFORM

This study's Terms of Reference call for options which are "administratively efficient and
educationally sound", establishing a very wide scope for the study. To  articulate these goals,
the mandates of previous reform groups were examined T h e  Task Force's Terms of
Reference contained themes of accountability and responsiveness to community needs,
consistency, integrated policy development and leadership, better communication, fiscal
efficiency and avoidance of duplication, and valuing human resources Many  of these themes
were repeated in the Work Group's mandate: accountability, consistency, cost-effectiveness,
and avoidance of duplication.

These are key goals and would lie at the heart of structural reform of any organization I n
the educational context, however, they need to be clearly defined and balanced with other
important goals I n  particular, they must contribute to the fundamental purpose of the
educational system: t o  provide the best education possible to P E I 's youth to prepare them,
individually and collectively, to meet the future A s  such, this section will conclude by
examining the overall goal of excellence in education

Accountability, consistency, and efficiency are not purely a result of structure Other
variables, such as processes, historical events, and resource allocation also play a role in
achieving these goals Th i s  section will critically examine some of the broad concerns about
the educational system in the context of the stated goals, and attempt to assess the role that
structure played in the emergence of these concerns

Accountability

The Concept

Accountability is one of the most fundamental concepts in organizational theory, particularly
in the public sector Simply put, it is the obligation to account to someone for the way in
which a responsibility has been carried out and goals have been pursued I t  is far simpler,
however, to define accountability than it is to achieve it A  number of difficult requirements
must be met:

•  A t  any time, goals must be clearly defined and relevant

•  A  structure must be established and responsibilities clearly allocated to its different
parts,.

•  C o n t r o l s  must be established, in the form of policies and other rules, to ensure that
responsibilities are carried out fairly and efficiently.
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9 Pe r fo rmance  criteria and evaluation mechanisms must be put in place to assess the
extent to which goals have been achieved

Reporting relationships must be put in place to clarify who accounts to whom within
the organization and on which areas of responsibility

A lack of precision in any one of these areas can create a breakdown. Concerns about
accountability frequently tend to fbcus on structure first, and discussion on educational
reform in P B.1. has followed this pattern to date, I t  is assumed that a centralized structure
will be inherently more accountable. I n  fact, accountability can be easier to achieve through
a centralized approach, in that roles and responsibilities are carried out within a single body
rather than divided between levels, and there are fewer links in the reporting chain.
Nonetheless, a centralized body is not necessarily accountable, and a decentralized system
can be highly accountable; it all depends on the system of goals, controls, measurement, and
reporting that is put in place

This study's research suggests weaknesses in all the areas outlined above, This has led to a
situation of widespread confusion about who is accountable to whom for what, and strong
belief by many people that parts of the educational system are accountable to no one. These
concerns are explored below.I M P

Goals

Issues Related to Lack of Accountability

The goals of P E 1 's elementary and secondary educational system were set out two decades
ago, with the restructuring and consolidation of the educational system These goals were
updated in the late 1980s with the development of the Philosophy of Public Education on
REA This document sets a number of broad goals and guiding principles for education on
P E I.; however, little has been done at either the provincial or the regional level to priorize
those goals and to translate them into more detailed objectives which can in turn shape
curriculum and resource allocation, There is little evidence that these essential elements are
being communicated throughout the system to teachers Without such definition and
communication of objectives, evaluation of outcomes and performance is impossible

Definition of Structure

P ' s  educational system is defined in the School Act, and further developed and guided
by the Regulations to the Act Although the legislation describes the structure itself with
reasonable clarity, it is seriously flawed with respect to defining the roles and responsibilities
of each level of the structure

15



This weakness lies at the root of many of the concerns about accountability identified by this
study., A  decade ago, the Paquet Report observed in regard to the School Act's creation of
the regional unit system, I t  would appear that a tremendous amount of control and authority
was left hanging in uncertainty, I n  that vacuum, it was absorbed within each of the five
units to greater and lesser degrees ,  I n  many respects, what appears to have happened is
the evolution of' five autonomous, almost 'sovereign' systems." Ten years later, the same
view was reiterated in our consultations over and over: "There was a vacuum, and we
(boards) had to fill it."

Controls over Inputs and Processes

Front-end controls, such as the budget system, curriculum development, teacher training and
certification, and service delivery policies represent the primary means of accountability in
P.E L's educational system, Here too, weaknesses exist T h e  grey areas referred to above
have contributed to a weak role by the Department and a strong role for many of' the boards
The extent of board activity in many of these areas has created substantial inconsistencies,
and consequently duplication and confusion

The School Act is silent on sanctions, leaving the Minister with only limited power to
overcome these inconsistencies or ensure Board compliance with provincial policies and
controls Further inconsistencies in policies and practices exist among individual schools in
each unit These contribute to a sense of public unease that no one is in control of the
educational system, or, put even more bluntly, that the educational system is out of control,
These concerns are explored further in the following section on consistency.

Monitoring and Evaluation

MonifOring of' outcomes and performance plays a minimal role in holding P E,I 's
educational system accountable, Some measure of legislative accountability is exercised over
the probity of' financial administration through the system of annual reports However, little
central attention is given to value-for-money monitoring of' system efficiency and cost-
effectiveness. Rather, the system relies heavily on individual boards and their administrative
staff to ensure efficient use of' resources.

Even less attention is given, at any level of the system above the classroom, to monitoring
educational outcomes to assess effectiveness Instead, as noted above, the system looks to its
inputs (curriculum, financial resources, and teachers) to ensure effective outcomes, This
emphasis on inputs means that consistency takes on great importance

This lack of focus on outcomes is a cause for grave concern among governments, employers,
parents, and students themselves throughout North America Parents have no assurance that
their children are acquiring the skills and knowledge they will need for' the future
Taxpayers have no assurance that they are receiving adequate results given the massive
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investment being made in the educational system Across the continent, pressure is growing
for definition and measurement of educational outcomes

This trend reflects a broader trend throughout all areas of government: t o  shift the emphasis
of accountability from controls of inputs and delivery processes, to defining and measuring
outcomes. I n  a world which is increasingly competitive in every sphere, in an atmosphere
where government must make every dollar count, no one can assume or take for granted any
longer that their performance is "good enough"

Reporting

The final aspect of an accountability regime involves the lines of accountability. Who
accounts to whom for what?

In most areas of government activity, the answer is relatively simple: a  straight reporting
line from the service delivery level up through various levels of management to the Minister,
Cabinet, and ultimately the legislature. This question is more complex in the educational
area, however, due to the existence of elected school boards. Schools report to boards, who
report to the Minister; however, boards, as elected bodies, are also answerable to the people
of their own regions Concerns exist with respect to all of these areas.

The weaknesses in board reporting to the Minister are a result of the concerns about role
definitions, planning, goal-setting, and evaluations outlined above Input to the Task Force
on Education, as well as input to this study, indicated that serious concerns also exist about
accountability of schools to boards, and of both schools and boards to the general public

Numerous examples were identified in the research and consultations of substantial
differences among schools within a unit I n  some parts of the province, the presence and
impact of Board trustees and staff at the school level appeals minimal, while in other regions
it is viewed as often less than constructive I n  short, many schools are seen as "running
their own show", in large measure,

Many parents feel powerless and intimidated by the schools which are supposed to serve
them -- unwelcome in schools, excluded from the classroom, unwanted in any volunteer role
other than fund-raising, and intimidated that their children will suffer reprisals if they raise
any concerns about their schooling Participative structures at the school level are seen by
some parents as mere tokenism, or attempts to co-opt parents to promote system needs.

At the board level, turnout for elections is disappointingly low, and competition for trustee
seats is limited, as shown in the following graphs.

17



40

30

20

10

1983 1 9 8 5  1 9 8 7  1 9 8 9

Number of Trustees50

Figure 9
Voter Turnout, School Board Elections

Election Years
1991

Figure 10
Trustees Elected, Appointed, Acclaimed

SIRwiklmh

34

40 4 0

35

1983 1 9 8 5  1 9 8 7  1 9 8 9

Election Year

Elected E A c c l a i m e d  Mc Appointed

18

36
41

1991 1993

1993

_dew



The public is widely unaware of or confused by trustee zone boundaries and the trustee
electoral system N o  formal link exists between individual trustees and individual schools,
reducing the degree to which the public identifies with and "owns" the regional boards A
substantial belief exists that the regional boards are captives of their professional staff, rather
than being served by them. I n  consequence, many member s of the public do not see the
regional boards as a credible means through which to resolve their concerns or to hold
individual schools accountable for performance or policies

It should be noted that tremendous variations exist among individual boards and schools, and
that these observations would not apply equally to all schools and all regions of the province
Nonetheless, it is evident that some individual schools operate with considerable autonomy
from any other level of the system I n  general, the regional boards could do more to ensure
that all schools within their district operate in a consistent way and have a "patent-friendly"
environment. They could also do more to foster participation and strong relationships with
their communities Past weaknesses in these areas have resulted in demands for the
establishment of a governance structure, or at a minimum an advisory body, at the level of
each school.

Findings
dPale•

The foregoing analysis points to some general findings which will be further developed in the
recommendations:
•  I t  is essential to deafly define the relevant roles, responsibilities, and repotting

requirements of all those in the system through an expanded and clarified School Act
•  G r e a t e r  emphasis is needed on long-range and strategic planning capabilities at the

provincial level to develop goals, objectives, and outcome standards for the system
•  A l l  levels of the system should increase their emphasis on monitoring and

measurement of outcomes Findings should be broadly disseminated to the public,.

•  M e a n s  must be found to strengthen the direct accountability of boards and individual
schools to the public they serve

Consistency

The Concept

The search for greater consistency has been one of the leading goals of the educational
reform effort to date 'This search reflects a fundamental challenge of organizational theory:
how to divide up the work so as to do it effectively and efficiently, yet with coordinated
outcomes which achieve the goals of the organization
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The central nature of the goal of consistency is demonstrated by the enormous amount of
public administration literature devoted to its various aspects Many  of the insights of this
literature are captured in a comprehensive way by the work of Henry Mintzberg on
organizational structure Th is  section will draw on his findings to build a conceptual
framework for the analysis of how best to achieve consistency within the educational system

Mintzberg distinguishes six basic parts of organizations, which be groups into several
configurations to make different types of structures Each type has its own characteristic
coordinating mechanism, and a characteristic pattern of centralization and decentralization.

The building blocks, in the context of P E L's educational system, are as follows:

•  t h e  leadership apex -- i,e the Minister of Education, supported by the Deputy
Minister and staff of the Department of Education and Human Resources;

• t h e  middle line managers i  e the regional school boards, supported by their

superintendents and, in their administrative role, school principals;

•  t h e  operating core --i .e.  teachers and, in their educational role, school principals;

•  t h e  "technostructure" of analysts and technical experts who design rules and processes
by which to operate the system -- i e. the program development and financial control
staff distributed between the Department and the school board offices:

•  t h e  support staff-- i  e the administrative, transportation, and property maintenance
staff largely employed by the regional school boards and serving individual schools;and

•  t h e  ideology and belief system which creates the organizational culture

Mintzberg diagrams the relationship of these components as follows T h e  apex, middle
management, and operating core are shown as a single unified line structure, supported by
the staff areas of technostructure and support staff, and operating within the organizationalculture or ideology:

Mintzberg notes that each of these organizational components exert different pulls on the
structure, which, taken together, usually keep the organization in equilibrium:

• t h e  leadership apex seeks to centralize the system;

• m i d d l e  management seeks to balkanize the system and to pull more power into the
individual units of the organization;
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Figure 11
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the operating core seeks to professionalize its work in order to gain greater control of
it;

•  t h e  technostructure attempts to increase the role of rules and procedures in controlling
the organization;

•  t h e  support structure seeks a more collaborative approach within the organization
which will give them a greater role,

Meanwhile, the environment in which the organization operates seeks to pull power out of
the organization and take on a greater role in shaping the organization's activities.

Many of these forces can be seen at work in P. EL 's educational system T h e  notable
exception is the leadership apex, the Department, which over the past two decades has played
a relatively passive role I n  consequence, substantial power has shifted to the middle
management -- boards and principals -- and to the professionals who actually deliver the
service

The extent of decentralization which has taken place has generated pressures for a more
centralized approach both from some sectors of the public and the system itself, and from
government's ultimate leadership apex, Cabinet, as represented by the Cabinet Committee on
Government Reform T h e  concerns voiced to the Task Force on Education and to us during
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this study by members of the general public about their sense of powerlessness within the
school system also reflect the extent to which power has concentrated in the boards and
schools. The demands for school advisory mechanisms can be seen as attempts to shift some
power from the organization to its clients

Mintzberg's analysis also offers useful insights into the evolution and interaction of different
parts of P E I.'s educational system, He  distinguishes seven different ldnds of organizations,
of which four are relevant to this analysis Each type is characterized by a different
dominant building block, and each type has its own primary way of achieving consistency..

It should be noted that these are pure types
frequently show elements of several types
Its decentralized nature has allowed several
system, often with conflicting or competing

The Overall System

The educational system as a whole represents the "diversified organization" type. I t  features
division of the organization's operations into a number of distinct units, i,e the regional
school units, each serving its own client base Each school unit in turn is also a diversified
organization, divided into a number of individual schools. The key building block in this
type of organization is middle management -- the boards and their administrative staff

Theoretically in this type of structure, the leadership apex, the Department in this case,
attains consistency through the standardization of outputs at a specified level and quality
Indeed, Mintzberg argues that "without measurement [of outputs], the conventional
diversified configuration cannot work" A s  noted in the section on Accountability, the
Department does very little to define and measure the system's outputs Th is  concern is
explored further later on in this report

The Department

Recently, the Department of Education was reorganized to take in responsibilities for adult
education, culture, heritage, recreation, and libraries and archives, and renamed the
Department of' Education and Human Resources Th i s  analysis refers only to the aspect of
the organization which was formerly the Department of Education

Within the former Department of Education, the "machine organization", or traditional
bureaucracy, is the dominant organizational type Th is  type relies on standardization of work
processes (i.e.curriculum and programs, operating rules and regulations) as the primary
means of achieving consistency, I ts  dominant organizational building block is the
technostructure which develops the rules and processes I n  fact, this technostructure
comprises virtually the entire staff of the former Department of Education
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The Regional School Unit Level

Within each regional school board office, the bureaucratic configuration is once again the
dominant form, a pattern typical of individual units in a diversified organization Strong
reliance is placed on the development of rules and work processes. This has manifested
itself in the emergence of a substantial technostructure within the board offices, This in turn
has led to the growth of programs and services and the development of tules and policies
within the individual boards over the years, which overlapped or even conflicted with those
generated by the Department of Education Inconsistencies in the rules and processes
genetated by these different levels and units have given rise to many of the concerns
discussed in this report.

The School Level

Within each school the dominant organizational type shifts to the professional organization.
In this type, the operating core, i.e. teachers, is the most important part of the system.
Coordination is achieved primarily through the skills and knowledge which they have gained
through their professional training and teaching experience.

Certain pressures also exist at the school level towards a machine organization, particularly
with regard to the administrative and non-instructional aspects of the school's operation. The
balance between the two depends in large measure on the individual school principal, who
must reconcile the competing and sometimes conflicting roles of professional instructional
leader and Board-employed manager/administrator. The different balances found by different
principals lead to significant variations in the operating style and the working and learning
environments of individual schools across P

The Educational System as a Political Organization

Mintzberg also identifies another form of organization, which some would feel is also
somewhat descriptive of P E I 's educational system today: the political organization Such
an organization has no dominant building block and no dominant means of achieving
consistency. I t  is marked by conflict within and between levels about philosophies, goals,
processes, and resources

A certain degree of such conflict is natural within organizations, stemming from the various
pulls exerted by different parts of the structure I n  moderation, such conflict can be a
valuable stimulant to change and adaptation Taken too far, however, it can render the
organization unstable and prone to disintegration, unless, like the educational system, it
operates in a protected environment I n  such cases, depending again on the degree of
politicization, such organizations can become dysfunctional
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It is the intent of this report to explore the extent to which the structure of P E I. 's
educational system has in fact become dysfunctional, and to suggest an organizational
structure and approach which will achieve more consistent, acceptable processes and
outcomes

Issues Related to Lack of Consistency

In examining the goal of consistency, it is necessary first to ask, "How much consistency?"
On the one hand, people want fairness, equity, and equal access to opportunities O n  the
other hand, people want responsiveness to the varying needs and circumstances of those
being served T h i s  is particularly true in the educational system, where each child is an
individual with unique needs and abilities; each teacher is a professional with an individual
teaching style; each community has its own identity, history, and priorities.

P E I 's educational system clearly provides for considerable flexibility and responsiveness at
various levels of the system and particularly within the classroom:

•  T h e  existence of elected, semi-autonomous local boards as a system of educational
governance throughout North America recognizes the importance of responsiveness to
communities I n  effect, the existence of such boards represents a readiness to accept
a certain degree of inconsistency -- else one might as well have branch offices

•  Te a c h e r s  have considerable professional freedom in their selection of instructional

techniques and approaches

•  T h e  uniqueness of each child is recognized as well, in the 1990 Philosophy of
Education which states that P E I 's educational system is "based on a quality
program that respects the intrinsic value of the individual and centres on the
development of each child"

This flexibility is balanced, in some measure, by the various mechanisms and approaches
described above which are intended to achieve consistency. A s  noted earlier, these include
the inputs of programs and services, human resource training, and facilities and materials, as
well as the policies which guide the operation of the system. These mechanisms have
achieved a considerable degree of consistency compared to other parts of North America and
compared to PR I 's educational system of the past School facilities are of high quality, the
teaching force is well qualified, and core programs and services are available throughout the
province.

It is clear from input to the educational reform process over the past two years, however,
that a need is perceived for greater consistency in many areas:

24



•  C u r r i c u l u m  is seen as varying too widely, not just from unit to unit, but from school
to school, Inconsistencies are particularly marked with respect to specific learner
groups, such as special needs students, and specific program areas, including but not
confined to French immersion, vocational education, education technology, art,
music, and library,

•  Va r i a t i o n s  which are nothing short of startling exist in the extent to which teachers
have kept their skills and knowledge current There is no requirement for upgrading
by teachers to retain their original certification and their eligibility to teach„

•  H i s t o r i c a l  variations in funding for units, and changing demographic trends, have led
to funding inconsistencies in both instructional and non-instructional areas These are
compounded by varying board decisions about resource allocation, such as
surpluses/deficits and taking resources out of ratio

•  Va r i a t i o n s  in location and especially in size of schools create inconsistencies in what
can affordably be offered

•  Subs tan t i a l  inconsistencies exist from school to school in the availability of new
technologies and equipment, which are community funded to a large extent.

Policies and procedures about the operation of the system, the management of
personnel, and the rights, responsibilities, and treatment of students and parents vary
across the province

These concerns are explored further in the chapter on Areas of Responsibility. I t  can be
generally said, however, that the public clearly wants greater consistency in what their
children are taught and what they are learning, and how they and their children are treated
by the school system. The question is how to organize the school system to more effectively
achieve that consistency.

Findings

The foregoing analysis provides some insights which will guide the recommendations set out
at the end of this report:

Greater Emphasis on Professional Development of Teachers

In the classroom, which is what ultimately counts, the dominant form of organization is
professional. This means that the skills, attitudes, beliefs and capabilities of the teaching
force are the single most important element in achieving consistent educational outcomes,
High priority must be placed on the selection, training, recruitment, and continuing
professional development of teachers
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Greater Emphasis on Defining and Measuring Outcomes

As the main determinant of its students' future, and as a taxpayer-funded service in an era of
severe financial pressures, the educational system must respond to growing public demands
to demonstrate effective and consistent performance A s  outlined in the previous section,
accountability requires planning, goal-setting, and measurement. A s  the leadership apex of
the educational system, the Minister and his Department must place more emphasis on these
functions i f  proper accountability is to be achieved.

This increased emphasis on planning, goal-setting, and evaluation by the Department is also
essential to achieve consistency i f  the diversified organizational form i , e  school boards --
is to be retained. A s  indicated by Mintzberg, definition and measurement ofresults by the
leadership apex is key to achieving consistency in such an organizational structure.

In the educational context, the core goal consists of defining what our youth should learn
e. setting the curriculum T h e  Department of Education and Human Resources should

carry lead responsibility for this. I n  keeping with demands for accountability and
consistency, curriculum development should place more emphasis on defining outcomes, and
developing means to properly measure outcomes

In an organizational theory context, teacher resistance to external testing and measurement
can be interpreted as resistance to a shift in the dominant means of achieving consistency --
from professionalism to measurement of outputs Th is  shift also implies a shift in the
location of power and control within the organization from teachers to those doing the
testing. This resistance is hence natural, I t  can be mitigated by involving the teachers as
described above, in the development of outcomes and evaluation techniques, and making it a
tool for their own professional goal-setting and self-evaluation. I t  thus supports their
professional role rather than reducing it.

The more that measurement is used as a basis for comparisons and improvement of teacher
1performance and school performance, though, the more controversial it will be

Nonetheless, the system needs to move in this direction if  the goals of greater consistency
and accountability are to be achieved

Rationalization of Technostructure to Achieve More Consistency in Policies and Rules

Schools have impacts on their students, their staff, and their communities which go far
beyond the purely educational Consistency in how the educational system does its job --
how students are treated inside and outside the classroom, how staff are treated, how parents
are treated, how discretionary resources are allocated, how schools serve their communities,
and so on -- depends on the degree of power given to the regional school boards, and in turn
by the regional boards to individual schools, to determine these matters
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These matter's have traditionally been seen as areas where local views and wishes should play
a major role T h e  public does in fact appear to accept more inconsistencies in these areas
than in the areas of curriculum, teachers, and outcomes However, the extent of
decentralization of power to the boards, and the expansion of technostructures in the board
offices, has led to a situation of substantial inconsistencies across the province T h i s  has
created strong pressures for a joint approach, in order to achieve a greater degree of
provincial consistency in policies and rules than at present, or, in organizational terms, a
rationalization of the technostructure Th is  is discussed further in the section on Policies and
Planning later in this report.

Cost-Effectiveness and Avoidance of Duplication

The Concept

A key goal of organizational structure is to set the system up in the most efficient and cost-
effective way possible in light of the organization's other goals A  tendency exists to assume
that duplication of functions implies inefficiency and waste, and that centralization of
functions is a more cost-effective approach Th i s  is not necessarily the case, however; some
general principles can be noted as follows:

•  L i n e  functions are often most efficiently carried out in a decentralized way, provided
that work processes and goals are clearly specified, Recent management theory, in
particular, calls for empowerment of front line workers to allow flexible, rapid
decision-making and to reduce layers and number's of management.

•  S t a f f  functions e  g administration, finance, policy and research, communications,
and consultant or coordination support to line functions -- offer greater scope fot
economies of scale and efficiency through centralization than do line functions
Centralization also pools expertise for access by all parts of the system T h e
challenge is to ensure that all parts of the system do in fact have equal access to a
centralized pool of resources. A s  well, centralization allows work to be carried out in
greater depth or with more specialized or highly qualified expertise

• Cent ra l iza t ion  offers cost savings only up to a certain point, which differs widely
among organizations A s  noted by Mintzberg, the larger an organization, the more
elaborate its structure A s  the organization increases in size, it is able to specialize its
work more precisely. A t  some point, the organization becomes so specialized that it
becomes necessary to add additional layers of management, as well as staff in
coordination and liaison roles Hence costs increase again

This pattern was evident in a Canadian study of school board costs carried out in the
1960s by P Coleman I t  showed that both the smallest and the largest boards in
educational systems had high per-student costs, and that the most cost-effective boards
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tended to be medium-large in siie. This pattern held true for all three provinces
studied, although the optimal size differed significantly in each province I t  suggests,
in short, that bigger is better, i n  terms of' costs, but biggest is not necessarily best

Issues Related to Duplication and Inefficiency

The line functions of P E I 's educational system -- teaching, transportation, and property
maintenance -- are in fact highly decentralized I n  particular, teachers enjoy considerable
decision-maldng autonomy within the classroom, and work with relatively little direct
supervision T h e  actual delivery of transportation and building maintenance services is also
largely decentralized to the individual school level

There are only two layers of line management in the system (principals and superintendants),
and spans of control at each of' these levels are relatively wide L ine  staff requirements --
teachers, bus drivers, custodians, and line managers -- are directly linked to the number of
students served and the number of schools in the system. These areas of responsibility
represent over 90% of the operating expenditures of P E.I.'s educational system, excluding
debt payment,.

Educational reform to date has given relatively little attention to increasing cost-effectiveness
and reducing duplication in these line operations, Indeed, line operations are seldom even
viewed in terms of duplication, despite the existence of dozens of schools and hundreds of'
classrooms and busses across the province I n  theory, however, some measures could be
taken to centralize aspects of operations slightly, in the sense of having fewer but larger
units,. These could contribute substantially to greater cost-effectiveness:

•  A t  the classroom level, the student-teacher ratio could be modified at some or all
levels of the system F o r  example, some public submissions to the Task Force on
Education suggested a shift to larger, university-style lecture classes at the senior high
level to allow a shift of teaching resources to other parts of the system

• W i t h i n  the transportation system, bus routes could be made longer, and larger busses
used if necessary, in order to reduce the number of busses and bus drivers needed,
Alternatively or' additionally, greater use could be made of double runs and staggered
school hours

•  A t  the school level, school attendance zones could be rationalized to reduce the
number of facilities and thus the number of principals, school secretaries, and
building maintenance staff needed Further savings would be achieved through better
use of building capacity and a rationalized transportation system.
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•  A t  the regional school unit level, the number of boards could be reduced to cut down
on the number of line managers at that level, i  e superintendents, and their
immediate support staff

These options to reduce duplication of line functions are further explored later in this report

To date, the primary focus of educational reform in terms of cost-effectiveness and reduction
of' duplication has been on staff rather than line functions Particular attention has focused
on two areas:

• t h e  duplication of program development, consultant, and service functions at two
levels of the system, the Department and the Boards;

• t h e  duplication of functions among the Board offices in the areas of finance,
administration, personnel, and coordination of property maintenance and
transportation services

A further area which has received relatively little attention is the staff function within
individual schools, Most principals are supported in their line management function by one
or more vice-principals as well as a school secretary. I n  addition to their teaching
responsibilities, these staff carry out support roles such as scheduling, administration, and
discipline. These help to free the principal for his or her primary roles as educational and
instructional leader of the school.

Findings

Analysis of per-student administration and operating costs of P E I 's school units suggests
that in practice, there may still be scope for economies of scale in the system T h e  largest
unit has the lowest per-student costs, while offering a more comprehensive and diversified
range of programs and services than the other boards O n  the other hand, until very
recently, the largest unit had a higher share of the system's board staff than might be
expected based on economies of scale, demonstrating the trends to specialization and
hierarchy identified in the study noted earlier These issues are explored further in this
report's section on Operations and Administration

A substantial perception exists that greater centralization of both areas of board-based staff'
functions -- programs and operations -- would deliver cost savings as well as a more efficient
and effective operation. A s  outlined later in this report, the majority of public input favours
placing the former area completely within the aegis of the Department, and some or most
aspects of the latter area in a central service body to the boards Again, these issues are
explored more fully in the sections on Programs and Services, and on Administration and
Operations, later' in this report
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The Overall Goal: Excellence in Education

The Concept

The ultimate goal of any educational reform, structural or otherwise, is to enhance the
system's ability to deliver the best possible quality of' education for the resources available
The future of' our province depends on achieving that goal.

A number of factors contribute to excellence in education:

•  m o t i v a t e d  learners, with supportive home and community environments;

•  s t r o n g  yet participative leadership at every level of' the system;

•  a  capable, dedicated, and current teaching force;

•  a p p r o p r i a t e  programs and adequate materials and equipment;

•  a  safe and comfortable learning _environment;

• a means to assess the extent to which excellence is being achieved and to identify
areas where improvement is needed
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Each of these areas is explored further in the sections of this report on Role of the School
and Areas of Responsibility. Those sections will seek to identify the structural deployment
most likely to promote excellence in each of these areas

It is easy to list the elements which contribute to excellence in education, But what is
excellence? T h i s  question is not one that this report should seek to answer: i f  excellence is
to become a goal, it must be defined and articulated by the various elements of the
educational system, working in partnership with the people they serve students, parents,
and communities

Some work has already begun on this task, with the development in 1990 of the Philosophy
of' Education, I t  calls for the educational system to "provide for the development of children
so that each may take a meaningful place in society [ th rough ]  a  quality program that
respects the intrinsic value of' the individual and centres on the development of each child"
But this and other goals need to be refined much further before they can become standards of'
excellence towards which the educational system can strive N o t  only must this be done; it
must be done in an open and participative way Such participation will build commitment to
quality, and owner ship of' educational goals, inside and outside the system



This participation will also help to meet parents' concerns about the closed nature of
educational decision-making noted earlier in this report, Both structural forces and broad
social trends are leading parents to seek a greater sharing of power between the educational
system and parents. A  more open decision-making process is being sought in various areas,
including curriculum development and personnel selection

Such participation can promote excellence in education through building greater awareness of
service quality within this system T h e  concept of service quality is gaining momentum in
many other areas of government activity. I t  deserves a greater role in the educational sector

As described in The Quality Imperative, Service Quality means providing service which
consistently meets customer expectations Service Quality is a combination of:

•  s e r v i c e ,  which requires knowing what the customer wants, and responding to that
need, and

•  q u a l i t y ,  which requires doing it right the first time and continually improving the
service

In a service quality approach, the primary focus is on the client The  traditional hierarchy of
the organization chart is turned upside-down, and the client is placed at the top, since the
client is the reason the organization exists, The key people in the organization are
recognized to be those who provide service to the client: the front-line worker, who is placed
at the top, next to the client Supervisors, managers, and executives provide the front-line
worker with support, assistance, leadership, and resources They  are placed below the front-
line worker to demonstrate this support role:

Issues Related to the Pursuit of' Excellence

Does this model play a major role in P E I 's educational system today? Research and
consultations would suggest that generally it does not

Looking first at what the system is doing, the current process of curriculum development
places minimal emphasis on finding out the needs and wants of those being served - -
students, parents, employers and communities Curriculum is developed almost exclusively
by educational professionals, with little investment of time and resources, and is driven more
by the texts and teaching materials available than by any proactive goals and desired
outcomes

Not only is this process closed to those it serves; the lack of an outcome focus also makes it
impossible to say whether the system is achieving excellence Throughout much of the
system, outcomes are not even being defined, let alone standards of excellence set and
measured I t  is for' this reason also, that greater emphasis must be placed on goal setting and
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Figure 1'2
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evaluation -- not just for accountability, not just for consistency, but for results, To  fail in
doing this condones mediocrity throughout the system

In terms of how the system is doing its job, public input to earlier reform efforts suggests a
substantial degree of dissatisfaction Generally, these concerns focused on system attitudes
and procedures, rather than funding levels or resource availability, For example:

• A  number of schools are not seen as "parent-friendly", especially those beyond the
elementary level Th is  concern reflects primarily on the atmosphere created by the
school principal and staff

• Subs tan t i a l  public concern exists about the system of teacher tenure T h e  public
widely believes that most teachers are dedicated, caring professionals However,
virtually every parent with experience of the school system knows that, as with any
profession, a minority of teachers are neither dedicated, nor caring, nor competent
As one parent said, "Too many parents can name a teacher who has damaged their
child.," The fact that these individuals continue on in their jobs, year after year,
damaging children, with no effective system requirement that they even change their
behaviour, is seen as indicative of a system somewhat more bent on self-protection
than on service

• B o a r d s  are seen by some members of the public as being part of the system, and
therefore part of the problem, acting in the system's interests rather than in those of'
the public Public access to information and input to policy decisions varies widely
among boards
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In effect, the traditional hierarchy, with the clients on the bottom, is still alive and well in
much of the educational system, in the view of many Islanders and certainly in the view of
students consulted Th is  view was reinforced by the consultations undertaken within the
educational system, which found all levels strongly focused on their own needs -- sometimes
overtly, sometimes more subtly Furthermore, consultations indicated widespread
complacency within the system about its performance, particularly beyond the individual
school level Performance was self-defined as being "good enough" T h e  parental concerns
expressed in Task Force consultations were frequently dismissed as unrepresentative or
insignificant

Findings

To use a business metaphor, P. E. I 's educational system has a monopoly on its customers,
apart from the few families who are prepared to take on the enormous responsibility of home
schooling or the expense of private school L i k e  many other long-established enterprises, it
is product-driven, defining internally what it wants to sell to its customers (curriculum) I t s
monopoly status has allowed it to become complacent about the quality of service it provides.

This needs to change T h e  system needs to become more "market-driven". This is not
meant in the narrow economic sense of focusing only on students employment skills, or in
the "public choice" mode of giving parents vouchers and allowing them to choose from
among competing schools. These are extreme approaches, unsuited to P El. 's needs,
culture, and values

"More market-driven" means that the system needs to become more open to those it serves.
It needs to better identify their needs and wants, both for outcomes and service quality, and
it needs to put the structures and processes in place to meet these expectations. These
structures and processes should give a significant and meaningful place to those served by the
educational system B y  doing this, the system will better assure that it is both "doing the
right things" and "doing things right". I n  this regard, a current initiative by the Working
Groups on Junior High and Senior High Education deserves considerable praise T h e  groups
have prepared a questionnaire which seeks the views of students at both these levels -- a
radical measure in the P I  context, but highly worthwhile

In principle, the system of elected regional boards should be achieving the goal of a market-
driven system providing a mechanism for those served by the educational system to ensure
its excellence. I n  practice, public dissatisfaction with aspects of the educational system
would suggest that the boards are definitely falling short of their potential to make the system
responsive to those it serves Nonetheless, strong public support continues to exist for the
concept of elected regional school boards T h e  challenge addressed later in this report, in
the section on Recommendations for Structure, is to make these regional boards more truly a
means fbr the public to pursue excellence in education, and to build more participative
structures at other levels of the system to assist in this goal.
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STRUCTURAL OPTIONS

The structural options for P E I  's educational system range from the status quo, to total
centralization of the system into the Department of Education and Human Resources,
Neither of these extremes are acceptable, according to the research and the consultations
carried out for this study„ The concerns about accountability, consistency, efficiency, and
quality outlined in the previous section mean that the system has to change B u t  how?

A few scattered voices suggested that there was no need for elected school boards at all, and
that in a province the size of PE T , the entire system could and should be run by the
Department. The vast majority of input, however, showed a strongly held belief that the
delivery of education should continue to be carried out under the scrutiny of elected school
trustees, This system removes the day-to-day delivery of educational services from the direct
impact of the many pressures and concerns faced by Ministers and government departments,
and it creates the mechanism for accountability to the public and strong community
participation

The next question, then, is, how many boards? The guarantees of French second language
education contained in the Constitution and in the Charter of Rights, and reflected in the
RBI .  School Act, have led to the conclusion that the analysis must begin with a minimum of
two school boards -- a French province-wide school board, as already exists, and an English
board which would incorporate the other tour boards T h e  remainder of this structural
analysis focuses on options fbr these four English language boards

A single English board, with no local presence, is not recommended, for a number of
reasons:—

• Consul ta t ions have indicated a widely held belief that the educational system should
retain a substantial measure of local input and control A  degree of local governance
is seen as essential to ensure sensitivity to the differences in culture, heritage, values,
and priorities across P E T,   to promote accessibility to the system, and to build a
sense of ownership among Islander's

•  I t  is judged that a single provincial school board would not be sufficiently responsive
to the differences in various legions because of the extensive centralization entailed
In particular, a danger exists that in a single school board, the relatively urbanized
culture, values, and expectations of the greater Charlottetown area would overshadow
P E L's distinctive rural culture

•  I n t e n s e  opposition exists within many parts of the educational system to a single
provincial board. This opposition has developed to the point where the imposition of
a single board would seriously damage what morale and sense of partnership remains
within the system, with repercussions for the quality of education,
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•  A l t h o u g h  the issue is of less urgency to the general public, they also fear that a single
board would be unresponsive to and remote from the needs of individual
communities Whi le  the existing regional boards would appear to be less accessible
than they should be, the public fears that a single board would be much less
accessible

•  A  single English school board might not obtain the economies of scale that would be
expected A s  shown earlier in this report, organizations tend to specialize and to add
layers of management and coordination staff as they increase in size Th is  tendency
has already been evident in Unit 3 I n  1991-92, it had 45% of the province's students
and 43% of its Board-based staff, realizing virtually no staffing economies of scale
(Current Unit 3 staffing levels, at 39 5%, show better performance.) A  board double
the size of Unit 3 might well take this tendency further. A s  well as building up its
central office, a single school board might also deploy staff regionally, with regional
supervisors A s  such, it is questionable at best whether this option would deliver
maximum cost savings in the medium to long term

Given the conclusion, then, that there should be more than one English language board in the
system, two main approaches exist to achieve greater consistency and efficiency:
coordination of some functions by a central body, or consolidation of the four boards into
two or three boards A  further option is to do both: centralize some functions, and
consolidate what remains into a smaller number of boards T h e  analysis turns first to the
consolidation approach, which has been recently been taken by New Brunswick,

During the first half of 1991, New Brunswick consolidated its 42 school boards into a total
of 18, of which twelve are English and six are French. Each board was assigned a staff
establishment, through a formula which sets the type and number of positions based on the
number of students served by the board Under the previous system, three quarters of the
boards had had less than 3,000 students. The new boards range in size from a minimum of
3,000 to over 15,000 students S t a f f  impacts were contained through redeployment and a
comprehensive Workforce Adjustment Program Th i s  initiative has reduced New
Brunswick's school board administrative costs from $22 million to $17 million, The $5
million in savings has been returned to the educational system T h e  initiative is generally,
though not universally, viewed as having been worthwhile and successful.

P E I ' s  system could be substantially consolidated into two boards F o r  example, the
system could be made up of an urban board, taking in the Charlottetown and Summerside
families of schools, with about 11,000 students, and a rural one, taking in all the other
families of schools, with about 12,500 students. This has some disadvantages, though:

•  I t  sets up a rural-urban dichotomy which would create additional stress and conflict in
the system.
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• T h e  rural board would be very geographically dispersed, and would be divided almost
in two by the Charlottetown and Summerside feeder schools, undermining the sense
of natural community.

Alternatively, the province could be divided into an eastern board and a western board, with
the Bluefield family and westward forming the western area (10,800 students) and
Charlottetown and eastward forming the eastern board (12,700 students) Th i s  would realize
some operating efficiencies, but does not reflect rural-urban cultural differences or natural
community boundaries

A moderate degree of consolidation into three boards appears more feasible T h e  following
configuration of unit boundaries is outlined for the purposes of the analysis:

•  a  Greater Charlottetown board, taking in the Colonel Grey family and most of the
Charlottetown Rural family of schools, for a total of approximately 7,500 students;

•  a n  Eastern P El.. board, taking in all of the present Unit 4, plus most of the Bluefield
family and the small rural feeder schools to Charlottetown Rural, for a total of
approximately 8,000 students; and

• a  Western PE, board, taking in all of the present Unit 1 and Unit 2 schools, plus
Englewood, for a total of about 8,000 students

This approach offers some advantages over the current system:
•  I t  is more reflective of the current rural/urban geography of P,E.,I, than the existing

boundaries

• W h i l e  still keeping the boards to a moderate size, it reduces the disparities in scale
between the boards, allowing for a more equal level of services and capabilities within
each board, and a more equal distribution of responsibilities and workload among
Board supervisory staff

•  I t  realizes substantial economies by eliminating an entire board office Further
economies could be realized by assigning responsibility for Greater Charlottetown and
Unit 5 transportation and maintenance to the Eastern and Western boards so that in
these areas, in effect, there would be only two systems of roughly equal size within
the province.

•  T h e  process of redefining unit boundaries would facilitate a rationalization of
discrepancies which have emerged over the years, in such areas as school attendance
zones, space utilization, and resource allocation I t  appears that considerable savings
may be attainable through those initiatives, with no loss or even a gain in the quality
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of education and the school environment for students T h e  redefinition of units would
also facilitate the establishment of a new Board electoral system and restaffing of
offices

Precise identification of the cost savings of this approach are difficult to pinpoint without
designing the system in some detail and comparing it to the current system and the model
proposed later in this report. A  preliminary analysis, however, suggests that the cost savings
of the two approaches -- consolidation versus centralization -- are roughly comparable
Maximum cost savings are realized by combining the two options, to achieve a system of
fewer regional boards with fewer functions.

Consolidation of school units alone is unlikely to be much cheaper then centralization of
some functions, i f  at all B u t  is it better? In  fact it has some disadvantages:

Although it would realize some cost savings, it fails to address some of the key goals
outlined earlier. Concerns about consistency would remain, except insofar as the
system would be reduced from four inconsistent units to three inconsistent units.
Likewise, duplication of staff functions would continue, although again slightly
reduced in extent

a T h e r e  was no input whatsoever, from within the educational system or from the
general public, in support of such an approach, or even identifying it as an option for
change.. To  the extent that the public is open to change, support appears to favour
partial centralization of functions rather than consolidation of boards.

Given the lack of input on this option, it is difficult to say whether the public would
view a rural eastern board and a rural western board as sufficiently reflective of
P.E.L's regional differences

Accordingly, this report has chosen to explore the approach broadly supported in its
consultations; partial centralization of some functions to a central coordinating and service
body Th is  approach offers potential for greater consistency, quality of education,
accountability, and efficiency, while leaving an important role fOr the local school boards.
The following section examines the various areas of responsibility within the school system
to identify the appropriate deployment of each within the governance structure.

Recommendation # I:

The four regional school boards and the provincial French language school board
should be retained as the primary means of school governance in Pr ince Edward
Island.
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Recommendation # 2:

A mechanism for shared services and coordination should be created to allow the
boards to work together to achieve greater efficiency and consistency in selected
areas. This mechanism should be named the Educational Services Commission.
To ensure that it meets the needs and serves the interests of the regional boards,
it should be run by a Boar d the majority of whose members are regional school
board chairs.
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Before examining the functions which make up education itself, it is important to consider
the role that schools play in our society Tha t  role has expanded greatly in recent years,
particularly with respect to the students served by schools Public demands have also been
increasing for the school to serve all members of the community more fully and in more
ways These trends call for changes to governance structures to improve linkages with other
service providers and with communities

Schools: A  Home Away From Home?

ROLE OF THE SCHOOL

Over the past two decades, social and demographic changes have forced schools, more and
more, to strive to be all things to all children. A  few of the most significant trends are noted
below:

•  F a r  more families are headed by a single parent working outside the home, or by two
parents, both working outside the home Th is  has substantially increased pressure for
schools to expand their custodial function

•  V a r i o u s  social and economic stresses on families are bringing about increases in the
number of troubled or neglected children and youth. These young people affect their'
schools both through their need for various services and through their impact on their
fellow students and their teachers

•  T h e  partial or total integration in recent years of most special needs students into
classrooms has placed major new demands on teachers' skills and on finite
educational resources.

•  C h a n g i n g  social attitudes and priorities have led many young people to stay in school
longer than in the past Whi le  this in itself is desirable, schools have had to adapt to
a wider range of student needs, interests, and aptitudes than in the past Th i s  study's
research and input suggests that P E I 's educational system has not yet fully met this
challenge

•  C h a n g i n g  social attitudes have also led to a perceived reduction in the degree of
parental and community support for instructional staff as they attempt to meet these
various demands

Many of these matters are being considered by the Working Groups on Junior High and
Senior High Education They  deserve serious attention, for they concern the first and
foremost requirement for a quality education: a child able and motivated to learn, with a
nurturing and supportive home environment They raise, also, critical questions about how
much the school can and should do where these elements are lacking Should schools feed
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hungry or improperly nourished children? Should schools provide basic materials and
supplies for those children whose parents have not done so? To  what extent should teachers
provide troubled children with emotional support? with counselling? with behaviour
guidance? To  what extent has their training and experience equipped them to do so, and to
what extent do their teaching responsibilities allow them to do so?

Given the growing urgency of these questions, pressures have been growing to use the school
as the delivery site for an array of health and social services to children and youth Bringing
children together as they do, schools offer unequalled opportunities as sites for needs
assessment, evaluation, and integrated service delivery. The evolution of various services to
youth over the years has led to confusion and friction among the increasing numbers and
types of individually well-intentioned service providers Youth  have been faced with an
array of services operating in isolation or competition, rather than an integrated continuum of
services. The schools frequently become the battleground for these conflicts, with the
children the losers

These forces and concerns have been reflected in a number of reports over the past several
years These were reviewed by the Government Reform Task Force on Services to Youth,
which called for the majority of services to youth to be integrated into a single governance
structure using a school-based delivery model Th is  direction was reflected as well, although
in a less sweeping way, in the subsequent report, "Youth, Families, and Communities: A
New Paradigm for Action", which called for linkages and processes to integrate services
more effectively than at present. Government has indicated its intent to proceed with
implementation of this latter report Th is  report will suggest governance structures to
facilitate this integration of services

Schools: A  Community Resource?

Not only are schools being pressured to do more fbr the children they serve; they are also
being pressured to do a wider range of things for all members of the communities in which
they are located Traditionally, P E I 's schools have been the heart of their communities, a
centre for the community's cultural, educational, and social life Consolidation of schools
two decades ago undercut this role for' many years Today, with growing mobility,
communities define themselves in a larger way, and once again, they look to their schools as
a vital resource for the expanded community. They do not wish to see these schools locked
by mid-afternoon

Recent government reorganization measures support a broader role for our schools T h e  new
Department of Education and Human Resources is now responsible for adult education and
an array of community-based human development services T h e  mandate of the new
department calls, in part, for it to:
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• b u i l d  a partnership between the educational system and the community to ensure
greater community involvement, input, and benefit;

•  d e v e l o p  and implement a human resource development strategy for the province

The thrust of reform is clearly to expand the role of the schools to serve adult learners in the
community and to more fully meet the other needs of the community, in partnership with the
Department's new cultural and recreational components

Governance structures for the elementary and secondary educational system should reflect
this broader role, both at the school level and at the regional level„ Options in this regard
are explored below, and recommendations are set out in the chapter on Recommendations for
Structural Change.

Role of School Advisory Councils

The trends outlined above demonstrate a clear need for better linkages between schools,
parents, other service providers, and communities.

The growing custodial role of schools, and the responsibilities which parents have shifted to
schools over the years, help to explain the demands for a greater parental role in school
operations and policies Parents in general want schools to play an expanded custodial role -
- but they also want a voice in how the schools will do so

Such participation has been widely shown to have major' educational benefits. A  number of
research projects and initiatives across the continent have clearly demonstrated that
strengthened parental involvement leads to a more supportive home environment and more
motivated children

It is also apparent that schools will continue to be a primary site for service delivery to
children and youth Here  too, a school advisory body offers some potential benefits, as a
vehicle for these various services to more effectively tailor the specific services and resources
available in each community to the unique needs of its school.

At the same time, the expanding role of schools within their communities, as called for by
the public and reflected in the departmental reorganization, calls for a means for schools and
communities to more effectively interact

Research and investigations were undertaken to explore the school advisory models in place
in other parts of North America These indicated a growing emphasis and role for such
bodies across the continent Th is  is coupled, in much of the U S. and some parts of Canada,
with a devolution of responsibilities to the school level to offer a greater or lesser degree of
"site-based management".
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Three models of councils were identified:

• A l b e r t a ,  for example, has a legislatively mandated system of elected "parental
advisory councils" M o s t  commonly in Alberta, councils are composed primarily of
parents, with the school principal sitting on the council as a non-voting member

• A  slightly broader approach -- the "school advisory council" -- involves staff and
students, as well as parents and the principal T h e  focus is still mainly on the
school's educational and custodial functions in relation to its students I n  this model,
staff and students usually each choose their own representatives

• T h e  most comprehensive approach, the "community advisory council", brings in
various representatives of the community as members, and broadens the focus to take
in the relationship between the school and the community. Various methods of
election and selection are used.

The pressures and developments outlined above point to a need for the third type of model in
P E I.'s schools A  role must be defined for these bodies which strikes the right balance:
neither servant nor master, but a partner to the principal in making the school as effective as
possible On-site investigations in other provinces and in the U S. showed that, even with a
common structural model and mandate, in practice the role of the council varied from school
to school Some were little more than booster groups and fund-raisers for principals; others
had practically a veto role in the running of the school

Neither of these extremes is desirable T h e  council should be more than a rubber-stamp, but
less than a governing body. I t  should be a resource to the principal, a means whereby he or
she can better carry out his or her responsibilities to students and the community. The
primary role should be advisory: not more, and not less

Recommendation # 3:

School-based advisory councils with broad community representation should
become an integral part of the governance structure of P.E.I.'s educational
system.

Research and investigations showed the critical importance of the principal in the
effectiveness of these bodies Indeed, the principal's attitude appeared to be the key
determinant of the actual role of these bodies, with the chairperson of the council also having
a major influence

It must be made clear to P E I 's principals that an active, strong, and mutually beneficial
relationship between their schools and their communities is a necessity, not a frill or a
secondary priority. No t  only is it a necessity in terms of public responsiveness; it is also, i f
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done right, an extremely valuable support and resource to the principal in carrying out his or
her leadership responsibilities

Recommendation # 4:

Job descriptions, evaluation criteria, and leadership training for principals should
reflect the importance and the value of school-based advisory bodies.

P E I 's educational system currently displays a variety of school-based advisory and support
structures through Home & School Associations and consultative committees. The best of
these match anything found in other jurisdictions; at the other extreme, a significant minority
of schools have no advisory mechanism of any kind A  number of other schools have
bodies, either Home & School Associations or consultative committees, which have a
membership and role more similar to the parental council and school council models outlined
above. I n  a few schools, a fully developed community advisory council model exists

These existing bodies form a valuable base of committed parents and community members,
These people will be the nucleus of any new or expanded structures which are put in place
It is crucial to engage their support and participation in the development of strengthened and
expanded school-based advisory mechanisms

Recommendation # Sr

Existing school-level support and consultative bodies must play a major role in
the implementation strategy for the creation and development of school-based
advisory councils.

Role of Regional School Boards

Regional boards have a vital role to play in integrating schools into their communities They
must expand beyond their current focus on school operations to a developmental role --
creating and fostering strong, positive linkages between schools and communities They can
do this through a number of channels:

•  T o  assist the public to identify with the boards, trustees must become more closely
linked with particular school„ When members of' the community can identify a
particular individual as having lead responsibility for a school, accountability and
communication are enhanced A  system of liaison trustees would achieve this.

•  R e g i o n a l  boards should promote the establishment and development of school-based
advisory bodies Individual trustees should sit as liaison members on councils,
providing a two-way channel of communication These school-based bodies can and
should serve as important sources of advice and support to regional boards
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•  R e g i o n a l  boards should also develop formal linkages with other governance structures
and organizations in their regions I n  particular, they should establish formal
relationships with the regional health boards being established under government's
health reform initiative T h e  comprehensive health and social service responsibilities
which will be assigned to these bodies should allow far better coordination of school-
based social services than has been the case in the past Other linkages could include
communication methods such as exchange of minutes and occasional joint policy
sessions.

Recommendation # 6:

Regional school boards should place priority on building positive relationships
between the schools and communities of their regions, by establishing stronger
linkages with their individual schools and with other governance and service
bodies.
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AREAS OF EDUCATIONAL RESPONSIBILITY

The delivery of educational services can be examined in terms of several critically important
components: planning and policy-setting, i  e leadership; human resources; programs and
services; school operations; and standards and evaluation, Although some are more vital
than others, each makes a contribution to the quality of education A  number of' concerns
and issues exist with regard to the current performance of these responsibilities by the
various levels of the educational system,

Over the past several years, the structure has been held responsible for many of the
perceived deficiencies of' the school system Th i s  section will seek to identify the impact of
the current structure on the emergence and growth of these issues and concerns Where
factors other than structure are believed to be at the root of problems, they too will be
identified, and possible solutions suggested

Leadership: Creating Visions. Plans, and Policy

The underlying cause of many of the problems in the educational system is, fundamentally,
leadership -- too little, too much, or the wrong kind

The Department of Education and Human Resources is widely thought to have provided too
little leadership in any sphere Whi le  the 1990 Philosophy of Education constitutes a vision
for the future, it needs to become articulated and communicated i f  it is to become a
meaningful force in the system A  system-wide strategic plan for development and resource
allocation, tied to the vision and goals, is required Meaningful standards need to be set and
performance needs to be assessed against those standards to strengthen accountability. Board
operations in many areas need to be brought back into compliance with the Act and
Regulations P a s t  weaknesses in these areas have undermined accountability and allowed
inconsistencies and inefficiencies to creep into the system.

While the Department is viewed as exercising too little leadership of any kind, the other
levels of the system are seen as exercising the wrong kind of leadership -- too little in some
areas and too much in others Boards have succumbed to the common tendency of such
bodies: they have become consumed with administrative matters to the detriment of their
educational leadership role Boards and their staff devote the majority of their time to
administrative, operational, and personnel issues T h i s  focus in turn permeates the system,
as superintendents look to principals for information and attention to those areas

As shown in the organizational theory related to consistency, boards have become essentially
bureaucratic organizations, with growing technostmctutes of staff devoted to generating rules
and procedures in their areas of responsibility Spurred by Departmental inaction and grey
areas of responsibility in the School Act, some boards have also built up staff operations in
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areas outside their scope, such as curriculum development, taking resources from the
classroom to do so.

As described in the previous section, Boards need to look outwards and build the best and
most beneficial relationships possible between the schools, parents, and communities they
represent They  also need to look at the schools themselves -- not only at the boilers, the
busses, and the sick leaves, but at what is happening in the classroom and how it can be
made better. Board members and senior board administrators should know their schools and
have a presence in them They  should place priority on the evaluation and enhancement of
human resources and school effectiveness They should identify the needs and priorities of
their schools and communities so that they can be effective advocates in province-wide
planning and resource allocation by the Department of Education and Human Resources

In the service quality metaphor cited earlier, boards need to turn the traditional pyramid
upside down They  now look inwards at their staff, across at other boards, and, in a more
limited fashion, upwards to the Department and down at the schools F rom the boards'
perspective, the students should be at the top, and the people who directly serve them should
be next Priorities should reflect this fbcus

Structural reform should seek to assist the boards to focus on the quality of education and the
contribution of schools to the broader community. A n  effective way of achieving this, which
also meets this study's goals of efficiency, cost-effectiveness, consistency, and accountability,
is to shift some of the burden of administration to a shared service body, and to consolidate
curriculum responsibility in the Department of Education and Human Resources. These
measures will flee the boards to fbcus on the responsibilities and priorities set out above

This focus on education by regional boards and their staff will allow and encourage
principals to also take a stronger role as educational and instructional leaders in their school
When educational excellence, quality of service, and continuing growth and improvement
become priorities for the boards, they can become stronger priorities for principals

The term "policy making" is often seen as a key role of boards, and as a leadership
responsibility "Pol icy" is a broad term, encompassing everything from broad system goals
to administrative minutiae T h e  question is asked, who should be responsible for policy?
The answer is, every level, within prescribed limits Every level of the system must exercise
leadership in articulating policies and fitting them to the needs and circumstances of that
level A s  such, all levels of the system have a policy role, each within the context defined
by broader levels,

Part of this study's research involved a review of the policy manuals of the four English
language regional school units T h e  review, while labour-intensive, provided many insights
about the nature and extent of inconsistencies from unit to unit. I t  also showed substantial
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variations in the priorities, scope, and quality of policy among units and within units over the
years.

Many individual examples of clear, well articulated, relevant policies were found O n  the
other hand, these tended to be isolated,, conveying the impression that they stemmed from the
individual interests and priorities of staff or trustees, or reactions to external events, rather
than flowing from a systematic, orderly process of' policy development and review

The existence of many very dated policies, and of several policies on the same subject within
manuals suggested a lack of attention to this function by some units. Some policies were
inordinately detailed, while others were so vague as to offer no guidance whatsoever to staff'.
The majority of policies appeared to have been developed by the units working in isolation
from each other, even in areas where consistency would appear desirable, such as the
collective agreement or issues related to human rights,. I n  addition to fostering
inconsistencies, this is a less than ideal use of valuable trustee time and effort, to say nothing
of the staff time required to support the work.

Recommendation he 7:

The leadership responsibilities of each level should be clearly defined to set out
the planning and policy development responsibilities and scope of each level of
the system, as outlined below.

•  T h e  Department of Education and Human Resources should set broad goals,
objectives, and guiding principles for the delivery of services These should be set
out in the Act, the Regulations, funding policies, and Ministerial directives T h e
scope and detail of these policies should be at the discretion of the Minister'

•  A  mechanism should exist for the Boards to jointly develop more detailed policies in

areas where fairness or consistency is essential. This collective approach safeguards
the role of elected school boards to deliver services as they see best within the context
of Departmental policies and the resources available

•  I n d i v i d u a l  regional boards should develop policies in areas where consistent provincial
policies are not required, or where provincial policies need to be refined to fit the
individual circumstances of' regions.

•  P o l i c i e s  may be further detailed at the school level to specify procedures, processes,

and approaches within the context of policy developed by other levels of the system

The following sections will offer guidance on the appropriate deployment of policy
responsibilities in specific areas These will be drawn together in the following chapter on
Recommendations for Structural Change
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Upon viewing the educational system, one is struck by the total absence of staff whose
primary responsibility is research, planning, or policy development These activities,
throughout the system, are add-ons to someone's main job Th i s  situation is both a symptom
and a cause of the system's lack of direction, its focus on micro-level and operational issues,
and the variations in quality of system policies

Planning and policy staff' can no longer be seen as luxuries, unaffordable except in times of'
plenty I t  is in times of scarcity that planning is most needed, to ensure that resources are
focused on areas of' greatest need or greatest impact Despite current financial pressures, i t
is vital that some resources be redirected to this area at all levels of the system

Recommendation # 8:

The Department of Education and Human Resources should establish a Director
of Policy, Planning, and Evaluation, reporting to the Deputy Minister, with such
permanent or rotating staff resources as are needed to provide effective planning
and leadership for the educational system and the Department's other
responsibilities. The regional school boards should also have staff with policy
development expertise, to work within Board offices, collectively through the
Educational Services Commission on a project basis, and in support of schoolprincipals.

Human Resources: The Essential Element

Human resources are the single most important determinant of the quality of education I t
helps to have clear system-wide goals, effective governance structures, adequate resources,
and appropriate programs -- but these things are not enough in themselves to ensure the
quality of' education Teaching excellence is the essential element; in fact, teaching
excellence can and has delivered quality education to many Island children over the years
despite deficiencies in these other areas Th is  report seeks to address some of these
deficiencies However, unless strong emphasis is also placed on the system's human

education
resources, and in particular on teachers, other reforms will have only a limited direct impacton the quality of

The effectiveness of teachers, and the quality of' the school environment, is in turn closely
tied to the presence of strong, participative leadership by the school principal -- the other key
human resource at the school level T h e  relative autonomy of individual schools means that
an effective principal can create an island of excellence, despite system shortcomings B y
the same token, it means that some schools can fall far short of' excellence over lengthy
periods of time, an issue addressed further' in the section on Standards and Evaluation A
clear need also exists for a stronger emphasis on the selection and development of leaders inour educational system
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The other' personnel in the system play important supporting roles. Bus drivers, custodians,
and other' school staff make an important contribution to the quality of' the school
environment for students, while staff at the Board and Department levels can have a
significant impact, positive or' negative, on the effectiveness and working environment of
school-based staff,

As might be expected in such a critically important area, a number of concerns and structural
issues exist Th i s  report examines those in terms of human resource functions, and identifies
areas where changes to the current structural placement of responsibilities seem needed

Employee Relations

Serious concerns were identified with respect to the current structure's performance in a
number of' areas related to employee relations. These problems were directly linked to the
fragmented nature of the current structure and employee relations processes. A  definite need
was identified for a more unified employer' approach to negotiation and management of'
collective agreements,

Different formal bargaining structures exist for instructional and non-instructional staff
categories on both the employer and the employee sides I n  practice, however, the employer
side takes much the same approach in both categories: the five school boards, the
Department, and the former Treasury Board develop the employer position and bring it to the
table A t  the table, in the past, the lead negotiator has been from Treasury Board; this year,
the Department is the chief negotiator. Once negotiated, the collective agreement is then
administered separately by each of the five boards in their own right as autonomous
employers.

Concerns expressed about this system include the following:

•  I n s u f f i c i e n t  time is devoted by any of the player's in the process to developing a
coordinated employer position as a basis for negotiations School boards do little
advance preparation to develop an agreed-upon employer package Treasury Board
negotiators have carried the educational system as only one of a number of employee
relations responsibilities

•  T h e  school boards, as the employer, should play the lead role in the collective
bargaining process, rather than the government departments who are the direct or
ultimate sources of funds for the educational system Some feel that the current
system has featured an overemphasis on holding down the financial costs of
settlements, at the expense of less tangible factors related to management rights

•  S e p a r a t e  administration of the agreement by the individual boards gives rise to
inconsistencies in interpretation across the system These variations lead to
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inequitable treatment of employees across the system T h e  unions have taken action
over the years to address these inequities through the bargaining process, usually to
the employers' disadvantage That  is, employee groups have frequently been able to
"level up" to the approach most favourable to employees

•  S e p a r a t e  administration has also led to a situation where each board has its own
private sector legal services, giving separate and sometimes conflicting advice on the
interpretation of the agreement Th is  represents duplication and waste of resources,
albeit on a relatively minor scale in the overall context of the educational system's
costs, Far worse, however, it reduces the system's credibility in the eyes of the
public, and undermines its effectiveness T h e  cost of conflicting interpretations which
result in inconsistent administration of the agreement is far greater than just the few
hours of legal time involved

Among organizations and individuals directly or indirectly involved in administration of' the
school system, there was strong support for a continuation of' the regional boards' role as
employer's of school-based staff, There was widespread agreement, however, that a
mechanism was needed to allow the school boards to jointly take a lead role in the collective
bargaining process A  need was seen for this mechanism to allow the boards to prepare for
negotiations in a more thorough and united way, to take the lead role at the table through a
single representative, and to coordinate the administration of the agreement

Employee groups were generally supportive of the existing system. They acknowledged,
however, that the inconsistencies from unit to unit have some disadvantages for employees,
in that their members are not treated in a fair and equitable way across the province.
Depending on the unit in which they are employed, staff face significant differences in
human resource policies, which affect their treatment, their working conditions, and their
access to opportunities A  coordinated approach to employee relations by the boards would
lead to a fairer and more equal system.

Recommendation # 9:

Regional school boards should remain the employer for' school-based staff. The
Educational Services Commission should provide employee relations services to
assist the boards to carry out this role in a fair and consistent way, including the
following:

•  c o o r d i n a t i n g  and providing staff support to the development of the
employer's bargaining position;

•  l e a d i n g  the employer side in negotiations;

•  h a n d l i n g  grievances;
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•  o b t a i n i n g  legal opinions or other legal services related to the collective
agreement;

•  a d v i s i n g  Board-based and school-based administrators on the day-to-day
administration of the collective agreement;

•  d e v e l o p i n g  a consistent set of policies related to the collective agreement
for use by all units.

Staffing Practices and Procedures

A particular concern identified by this study involves the substantial inconsistencies in hiring
practices and procedures from unit to unit Approaches range across the spectrum from
complete delegation of all school-based hiring to principals, to massive involvement of
trustees in the hiring of every single employee in the system, including short-term and part-
time jobs T h e  first extreme runs a risk of inconsistent approaches among schools; the latter
places enormous demands on trustee time and consequently on the time of senior Board staff.
Moreover the latter approach undermines the management role and the management
effectiveness of school principals

The variations across units make it unlikely that all regions of P E. I. are meeting the ultimate
goal of the hiring process: t o  secure, in a fair and open way, the best people possible to
teach or otherwise serve our children. Indeed, one of the concerns voiced in consultations
was that these inconsistent processes resulted in an unacceptable degree of weight in some
hiring decisions being given to other criteria as well as merit T h e  best process must be
identified and used consistently in all units

Recommendation # 10:

Regional boards should continue to be responsible for recruiting and hiring staff.
The Educational Services Commission should be responsible for assessing the
staffing process, identifying the best approach possible, and developing policy and
procedures on recruitment and hiring which applies fully and consistently across
P.E.I. This policy should make provision to open the hiring process for all
instructional staff at and below the regional board level to advisory input from
school-based advisory councils.

Mobility

An aspect of staffing which needs to be addressed is the issue of mobility. Mobility of staff,
particularly instructional staff, within P. E I 's educational system offers many valuable
benefits I t  brings renewal and revitalization to teaching, to collegial relationships within the
school, to teacher-student relationships, and to leadership I t  enhances the personal and
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professional development of staff by exposing them to new settings and new responsibilities.
The educational system should seek to promote and encourage the timely movement of
teacher's and principals between schools and between levels of the system, through orderly
rotation of instructional staff and use of secondments wherever feasible

Some barriers to staff movement currently exist in P.E.I Presently, competitions for some
positions within units are restricted to personnel already employed within that unit I n  other
competitions, per sonnel from other units are allowed to apply, but if' successful in winning
the job, may have to serve a probationary period over again. Acceptance of' tenure from
Other units is at the discretion of the Board doing the hiring.

These practices are unfair P E T.  is too small a community to throw up employment
barriers between one region and another. Our human resources are too valuable to constrain
either their opportunities or our' choices.

A basic level of' job mobility within PET.. 's educational system should be a right of' all staff
in the system Tha t  is, staff wishing to move from one part of the province to another
should be allowed to apply for positions as they become available, and should not be deterred
through the threat of losing the job security and benefits they have earned I f  they have
tenure in one unit, and they win a position in another unit, they should automatically be
granted tenure by their' new employer, and any accumulated benefits should be transferable
The decision on whether or not to hire the individual should remain at the discretion of the
Board,

Recommendation # 11:

The School Act should be amended to give all staff in the system the right to job
mobility from unit to unit within the system, i.e. open competitions, and
automatic transfer of tenure or permanent status and of accumulated benefits for
employees who win positions.

Recommendation # 12:

As a service to both aspiring teachers and regional boards, the Educational
Services Commission should maintain a unified data bank of teacher applications.
The Commission should also undertake a study of the implications and
advisability of full job mobility province-wide, including a province-wide seniority
system.
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Staff Evaluation

Staff evaluation is the critical first step in bringing about the continuous improvement and
development of the educational system's human resources T h e  system's reluctance to give
this function the emphasis it deserves is at the root of many of the public's fundamental
concerns about P E I 's educational system: superintendents who appear to have lost sight
of their role as educational leaders, principals who run their schools as though they were
surrounded by walls and moats, teachers who undermine children's love of learning or sense
of self-worth

Staff evaluation is one of the most promising avenues to excellence for any organization ---
and one of the least-used Weaknesses in this area are evident across the spectrum of
organizations in both the public and the private sector Weaknesses are evident as well in
P El .  's educational system, compounded by the fragmentation and lack of accountability
within the system Virtually nowhere in the system is staff evaluation used to its fullest
potential, but some parts of the system fall further short of it than others; substantial
inconsistencies have evolved in the evaluation function from unit to unit and from school to
school

If P E I 's educational system is to move towards excellence, it must place more emphasis on
its existing complement of human resources, and it must begin by improving the
effectiveness and consistency of the staff evaluation function A n  initiative in this area is an
appropriate task for the Educational Services Commission

Recormnendation # 13:

Principals should be responsible for evaluation of school-based staff. Regional
boards should support principals in this role, and should be responsible for
evaluation of principals and board-based staff. The Educational Services
Commission should be responsible for assessing the staff evaluation function,
identifying effective approaches, and developing a uniform set of criteria and
consistent procedures for evaluation of all categories of Board-based and school-
based staff in the educational system.

This activity will also contribute to the fair treatment of staff and to the achievement of job
mobility across unit boundaries. When staff are evaluated against the same criteria and with
the same procedures across the province, regional boards will be more open to hiring staff
from other units.
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Human Resource Development

Evaluation of staff is only the first step Once the evaluations have identified areas with
potential for development or scope for improvement, the means -- and the will -- must exist
to follow through Both  areas are lacking in P El .  's educational system.,

Education has always been more than the transfer of information from teacher to child
Education is about instilling the love of learning in children, and building the skills to learn
With the pace of change in today's world, this core aspect is mote essential than ever before
Our children not only should be, but must be lifelong learners I f  we are to achieve this, we
too in the educational system must be lifelong learners — learning new skills for ourselves,
and modelling continuous learning for the children we teach. While many people in the
system are living up to this standard, others are not There should be no room in P E I 's
educational system for people who think a degree is the only ticket they need for a thirty-
year career.

Recommendation # 14:

Evidence of ongoing professional development should become a requirement for
recertification and eligibility to continue teaching in P.E.I.

Educational staff need not only the motivation to learn and develop, but also the
opportunities I n  this regard, P. E I.'s system leaves much to be desired Earlier reform
studies found significant weaknesses in the teacher training and professional development
capabilities and approaches of U. P.E T h i s  study was unable to validate these findings as it
was unable to secure any input from the U P,E I Faculty of Education on its task
Accordingly, it is concluded that U P E I  has isolated itself from the system it serves to a
degree which is nothing short of astonishing Th i s  area deserves strong emphasis,
particularly in light of the retirement bulge and increases in recruitment forecast over the
next several years

Human resource development within the educational system is also far short of potential A
patchwork of capabilities, approaches, and priorities exists across the province, leading to
significant inconsistencies in the extent, nature, and quality of HRD from unit to unit A
need exists to pool resources in order to meet HRD needs as effectively and equitably as
possible. A  joint approach will also allow significant economies of scale and efficiencies in
the design and delivery of staff training programs Emphasis should be placed on finding
means of delivering training programs which minimize disruptions to the classroom

Recommendation # 15:

Human resource development needs should be identified by principals and
regional boards through the staff evaluation function. The Educational Services
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Commission should be responsible for the following aspects of IIRD, providing a
shared service on behalf of the boards:

•  c o o r d i n a t i n g  needs identified by the regional school units;

•  i d e n t i f y i n g  leadership development and management training needs;

• d e v e l o p i n g  or purchasing training programs and services to meet those
needs;

• d e p l o y i n g  staff to regional boards through secondments, to deliver training
programs;

• c o o r d i n a t i n g  the delivery of purchased training programs and services.

Workforce Planning

The roles outlined above for the Educational Services Commission set out service or
coordination responsibilities in several human resource areas Later  in this report, some
administrative responsibilities related to personnel will be recommended for the Commission
as well These various responsibilities mean that a substantial quantity and range of
information on human resource matters will be brought together by the Commission I n
today's world, information is a vitally important resource I t  must not lay idle.

Recommendation # 16:

The Commission should make full use of its human resource data base to serve
the rest of the educational system and ensure the workforce evolves to meet
P.E.I.'s needs, through such measures as:

•  f o r e c a s t i n g  trends and emerging problems;

• i d e n t i f y i n g  human resource strengths, weaknesses, and needs;

• p r o v i d i n g  input to teacher training programs;• a s s e s s i n g  the impact of program and service changes.

Programs and Services

People are the key determinant of quality in education. Almost as important, however, is
what they do -- what programs and services they provide to our children. I f  our children are
to realize their full potential, they must be taught a curriculum which is as current, as
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relevant, and as socially and culturally appropriate as possible. I t  must have the right
balance and mix of subject areas, I t  must give our children the attitudes, skills, and
knowledge to fully realize whatever opportunities their futures hold, in P E l  or elsewhere.

Major changes in the process of' curriculum planning, development, implementation, and
maintenance will be needed i f  this goal is to be achieved. Many of the most serious
concerns about lack of accountability and inconsistency in the educational system centre on
these areas Previous studies have identified wide-ranging and serious concerns in the
curriculum area, and this study's research and consultations have verified many of those
concerns:

• T h e  planning process for curriculum development i . e .  choosing which programs get
revised when -- is widely perceived as being out entirely within the Department, •
closed to input from either the educational system or the general public.

•  R e l a t e d  to this, there is little evidence of a formal plan fbr curriculum development.
Although the curriculum's 300 programs are supposedly updated on a ten-year cycle,
this sequence has not been well communicated to the system or the public
Moreover, the plan, such as it is, is modified in response to such events as personnel
changes in the Department and textbooks going out of print. These changes and their
rationales would also appear to be less than fully communicated to the system. A s
such, to outward appearances, the process appears ad hoc and focused on the micro
level.

• T h e  perception that planning of curriculum development is inadequate is reinforced by
the fact that programs continue to be developed and added to the curriculum, but
existing programs are virtually never taken away. I n  consequence, the curriculum is
widely viewed as increasingly overloaded

• A  perception exists that the planning process is extensively, and perhaps unduly,
influenced by the priorities and varying energy levels of the Department's professional
curriculum staff

• T h e  process of program development is also viewed as faulty in some respects.
General support exists for the use of teacher committees to carry out this work.
There are concerns, however, that the process is too reactive, driven by the materials
and textbooks available rather than a focus on what children should learn Some
concern also exists that the use of the system's best teachers on these committees
results in programs that are designed for' "keeners" rather than the average teacher'

•  T h e  growing importance of' instructional techniques as an integral part of curriculum
means that ongoing classroom experience is seen as more and more vital to effective
curriculum development There is a strong and widespread belief that virtually all
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professional educator's in the system, whether consultants or administrators, should
return to the classroom on a regular basis to keep in touch with the realities of'
teaching.

O T h e  process is perceived to place too much emphasis on curriculum development at
the expense of implementation To o  many programs are being developed, it is felt,
and too little is being done to ensure that any of them are adequately evaluated, in-
serviced, and maintained Suggested solutions included a shift of responsibility for
curriculum development to the Maritime level, or, even a temporary moratorium on
development to let the system "catch up"

O T h e  maintenance stage is widely seen as even more neglected than implementation
As programs are launched out into the educational system, they are left to sink, swim
-- or drift I n  consequence, some programs are only partially implemented, or not
implemented at all, in individual schools; some drift further and further apart in
different schools or different regions of P E. T h i s  inattention to follow-up
monitoring and accountability for the actual teaching phase of programs has thus
allowed substantial inconsistencies in curriculum to emerge across the province

The concerns outlined above are related primarily to the Department and the school levels of'
the system A  further concern, among the most serious of all, exists with regard to the
curriculum and program activities of the regional school boards T o  a greater or lesser
degree, boards have built up professional staffs involved in various aspects of' the curriculum
development process T h e  Department has contributed to this by funding the majority of'
these staff' positions 
ratio, a practice apparently condoned by the current funding system

Our consultations suggested that many of' these board-based staff are highly regarded
throughout the educational system Nonetheless, their location within the structure at the
regional board level has severely exacerbated the concerns related to curriculum
inconsistencies and lack of accountability. I t  creates confusion, and occasionally conflicts,
about their role in relation to Departmental consultants I t  generates yet more programs
which the system has to accommodate and which broaden the differences in the program base
from unit to unit I t  widens inconsistencies in existing province-wide programs A n d  it
reinforces the public perception of disarray, waste, duplication, and conflict in P. El.. 's
educational system

Consultations revealed more consensus on this issue than perhaps on any other: the
curriculum development and implementation process must be carried out at one level of the
system, and one level only F o r  the vast majority of those consulted, that location was the
Department, despite its perceived weaknesses Curriculum development was seen as an
integral and inseparable part of the Department's leadership role in respect to education
Placement of this function with a central body at arms length from government was seen as a
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shirking of responsibility by government Regional board involvement in curriculum was
widely seen as inappropriate.

Recommendation # 17:

Responsibility for curriculum development and implementation should be clearly
and exclusively assigned to the Department of Education and Human Resources.
Board-based positions funded by the Department should be shifted to the
Department and rationalized. Board-based positions taken from the ratio should
be returned to the ratio. The Foundation Program should be modified to create
sanctions for future removal of resources from ratio by Boards: for every dollar
taken from the classroom, a dollar should be deducted from the unit's funding.

Recommendation # 18:

The Department should staff all of its curriculum development and
implementation positions below the management level by contract or secondment.
Open competitions should be held for all positions. Recent instructional
experience (within the previous three years) should be a job requirement.

Recommendation # 19:

High priority should be placed on developing a thorough and open curriculum
planning process, and on providing the resources necessary to achieve a plan for
a high quality curriculum which is well understood and widely supported by the
educational system and the general public. To  ensure this, an external advisory
body to the Minister, with broad representation from the educational system and
the community, should be activated to oversee the curriculum planning and
development process.

Recommendation # 20:

The Department should place priority on reviewing the existing curriculum to
identify and address areas of inconsistency and to priorize development needs.
Primary responsibility for curriculum maintenance should remain at the school
level, but with a far greater degree of ongoing scrutiny and support by the
Department.

These measures are only first steps needed to address the concerns which exist about
curriculum They  create a structure which should prevent the emergence of further problems
with lack of accountability, inconsistency, and duplication Tha t  structure will hopefully
allow the educational system to tackle the many challenges of curriculum development in a
more effective, efficient, and open way than in the past
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In conclusion to this section, our thanks are due to the Work Group on Program and Human
Resource Development, and in particular to its chair, Mr, Eldon Rogerson, The group has
devoted many long days of effort to its task for the past year, and has generously shared
much of its research with us, to our benefit I t  is our belief that the recommendations of the
Work Group, which were submitted to the Minister of Education at the same time as this
report was submitted to the Premier, are likely to contribute to a substantially more effective
curriculum and educational human resource in P E l

Administration and Operations

Much of the controversy around reform efforts to date has swirled around the proposed
centralization of some of the system's operational aspects: some or all of the 25% of
resources related to Board administration, transportation, and property maintenance. On the
one hand, those who would centralize see the current structure as duplicative and wasteful.
Defenders of the current structure, on the other hand, strongly defend its performance,
comparing it favourably to other organizations

Both perceptions have some validity in their own right A s  indicated in the discussion of
organizational theory at the beginning of this report, staff functions such as financial and
personnel administration, information systems, and coordination of operations lend
themselves to economies of scale and can usually be more efficiently and effectively provided
on a central basis.

On the other hand, in practice, this study found that, in general, the operational areas of the
educational system were reasonably well run A t  least, fewer concerns were identified with
respect to those areas than in the areas of leadership, human resources, and programs
outlined above These operational areas, being measurable and straightforward, are easier to
manage than the instructional area They also benefit from extensive -- indeed,
disproportionate -- management attention and scrutiny both at the school level and
particularly at the Board level A s  such, it was to be expected that they would show fewer
problems than other areas of the educational system

A comparative analysis was undertaken in an attempt to judge the efficiency and cost-
effectiveness of these functions from unit to unit and in comparison to other jurisdictions

With respect to other jurisdictions, this analysis was hampered by the unavailability of
comprehensive, current data comparable to P E I cost categories Information from a
number of school boards was gathered and analyzed However, much of the information
available was insufficient to assess whether apples were being compared to apples.

The analysis then turned to some highly reliable but unfortunately dated information:
Statistics Canada's report, released earlier in 1993, on Financial Statistics of Education,
1988-89 One  section of the report sets out school board expenditures for every category of
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operations, for each province, yearly from 1984 to 1988, as well as provincial and federal
expenditures for the final year. T h i s  data was converted to identify the percentage of the
total educational budget devoted to each category of expenditure by each province and per
student expenditures T h e  results of this analysis ate depicted in the graphs on the following
pages, Briefly, they indicate that in 1988, P.E.I

•  d e v o t e d  more of its education budget to transportation than any other province;

•  w a s  close to the national average in the area of property maintenance, with four
provinces spending a smaller share and five provinces spending a greater share;

• r a n k e d  third highest among the provinces in the share of budget on Departmental
administration; and

•  r a n k e d  fourth highest among the provinces in the share of budget on Board
administration

To ensure the fairness of the analysis, the data were also analyzed in terms of cost per
student, Since PET. spends less per student than any other province, it was expected that
P.EL would fare better when analyzed in this way. Again, however, the analysis showed
somewhat costly adminstration and transportation sectors, relative to P E I. l imi ted
resources I t  is likely that changing educational budgets have affected these rankings
somewhat Nonetheless, they suggest a less than stellar performance in terms of focusing
system resources on the classroom rather than on operations and overheads

n %  Bd Admin

Figure 13
Selected Expenditures: Share of  Budget
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The analysis then turned to a comparison of' costs among the regional school units, These
showed a clear economy of scale in Board administrative operations, as depicted in the graph
on page 9 of' this report,. Transportation and maintenance expenditures, as shown on pages
11 and 12 of' this report, were more similar' from unit to unit, quite closely in line with unit
shares of' the overall operation,

Consultations revealed the potential for substantial savings in both the transportation sector
and the property management sector of the educational system through rationalization to
reduce excess capacity. That excess capacity is substantial, as shown on page 13.

Maximum savings would require closure of some school facilities, redefinition of school
attendance zones to ensure that children generally attend the closest school, and bussing
across unit boundaries T h e  last-named measure alone, it was suggested, would allow the
provincial bus fleet and driver work force to be reduced by 10%, or over 30 buses, leading
to savings of close to $I million a year Further potential savings were felt by some to lie in
privatization of these functions to a greater or lesser extent I t  is likely that savings in all
these areas would be more readily attained through a provincially operated or coordinated
system

Other' factor's also support some degree of' centralization of' transportation and property
maintenance functions:
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•  Te c h n o l o g y  related to both areas is becoming increasingly specialized (e.g.
computerized building air management systems, bus routing software) A  central
approach would allow the system to devote some resources to this specialized
expertise rather than having a generalist in each regional office

• T h e  efficient and effective performance of these functions requires a trained work
force, particularly in light of these rapidly changing technologies I n  keeping with
recommendation # 15, the training and development needs of bus drivers, custodians,
and cleaners should be met by the Educational Services Commission

•  T h e  province is moving toward joint purchasing of buses with the other Maritime
provinces, using a standard specification. A s  identical buses are put in service across
the province, separate bus depots with separate inventories become harder and harder
to justify,

• S o m e  concerns were identified with regard to inconsistencies and deficiencies in the
tendering, or lack thereof, of contracted work from unit to unit A  need was seen for
an open, fair, consistent tendering process province-wide

On the other' hand, some factors support a measure of continued decentralization, particularly
with respect to property maintenance Consultations indicated a fair degree of' public
satisfaction with the current performance of these functions School buses have an excellent
safety record Schools are generally seen as clean and well maintained, indicative of staff
pride in their work Cost  comparisons in the property maintenance areas showed that costs
per square foot in the education sector compare favourably with other public sectors in P. ET
such as government buildings and manors. Those costs also compare favourably with cost
guidelines established by the national Building Owners and Managers Association (BOMA)

In the area of Board administration, most of' the input to the Work Group on Structure and
Accountability viewed many of these functions -- tendering; purchasing, payroll, personnel
administration, accounting, auditing, information systems -- as generally lending themselves
to a substantial degree of centralization Th i s  centralization was viewed as likely to provide
comparable or better services at an equivalent or lower cost Potential disadvantages were
perceived to involve impacts on local businesses, job losses in regional board offices, and
some fears that a centralized service would be less accessible and responsive.

In addition to the considerations outlined above, one other factor exists which strongly
supports a degree of centralization of these functions T h e  role outlined earlier in this paper
calls for the regional boards to focus far more strongly on their educational responsibilities,
on evaluating and developing their human resources, and on linking their schools with their
communities. The more the burden of administration is shifted from the boards, the more
they will be freed to take on this role, and the greater the likelihood that they will in fact do
so Th i s  in itself is adequate justification for central delivery of these functions,
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Some administrative and operational functions must, of course, remain with the regional
boards T h e  boards will remain the employers of virtually all the staff in the system, and
must carry out at least some personnel administrative functions related to this responsibility.
They will also need to account to the Minister for their administration of' the funds entrusted
to them, entailing a budgeting and auditing role, Some local purchasing will continue, as
well as activities related to needs identification for group purchasing and tendering by the
Commission Consequently, the boards will continue to require a financial manager and
some administrative and operational staff,

Recommendation # 21:

Administrative support functions in the areas of payroll, personnel
administration, purchasing, tendering, accounting, information systems, and
external audits should be largely carried out by the Educational Services
Commission.

Recommendation # 22:

Regional board offices should be responsible for "front-end" personnel
administration transactions, financial data entry in support of Commission
responsibilities, accountability to the Minister for the unit budget, needs
identification, and local purchasing. These functions should be the responsibility
of a Manager of Operations within each regional board office. In recognition of
the importance of educational purchasing to many of P.E.I.'s small businesses,
guidelines should be developed by the Cormnission which define the nature and
extent of local purchasing by regional boards.

Recommendation # 23:

Regional school units should continue to be the employer for bus drivers and
custodial staff. Responsibilities should include responding to public inquiries
related to transportation and property maintenance, and identification of' routing
needs and school maintenance and repair needs.

Recommendation # 24:

The following aspects of the transportation system should be the responsibility of
the Educational Services Commission: purchasing, ownership, and maintenance
of buses, including management of the bus depots; route scheduling across unit
boundaries; staff training; identification of staffing needs and deployment to the
units of transportation staff positions; and allocation of the transportation budget
to the units.
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Recommendation # 25:

The Educational Services Commission should be responsible for tendering and
Purchasing related to property maintenance; staff training; coordination of
capital expenditure needs; provision of specialized advice to the school units, on a
contracted basis; and review and enhancement of system capacity utilization.

Recommendation # 26:

Following establishment of the Commission, a detailed study should be carried
out under the direction of the interim Provincial Superintendent, to determine
the most efficient and cost-effective deployment of the details of the operational
functions dealt with in the foregoing recommendations.

Recommendation # 27:

The Minister of Education should establish a Commission of Inquiry to review
and recommend upon the most effective and appropriate utilization of P.E.I.'s
school facilities, and a consequent redrawing of school attendance zones and
rationalization of facilities. This study should commence by establishing a
consistent definition, a shared data base, and consistent criteria for space
requirements.

Standards. Evaluations, and Assessment

This area is not really a separate function within the educational system, in the sense of the
previous sections.. Rather, it is a vital part of all these areas. Setting standards, carrying out
evaluation and bring about improvements are crucial to the effectiveness of leadership,
human resource management, curriculum development, and to the efficiency and cost-
effectiveness of operations and administrative functions. I t  is treated here as a separate
section to emphasize its importance because it is so often neglected, or left undone
altogether

Without standards and evaluation, there can be no accountability, there is no stimulus to
consistency or assurance that it is being achieved, there is no means by which the efficiency
or value for money being delivered by the system can be judged Th i s  study has discovered
much justification for the public's concerns about the educational system's performance on
these counts Every level of the system has responsibilities with respect to standards and
evaluation -- responsibilities on which they must place greater emphasis than in the past

Not only must evaluations and assessments receive greater emphasis; but also, once done,
they must be acted upon T h e  educational system must take action to strive towards
excellence I t  must move to an approach of continuous improvement -- of schools, of human
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resources, of programs, of value for money, and most of all, of outcomes. The area of'
human resource evaluation has already been addressed; the other areas are examined below

School Improvement Plans

Every school in P. E I.. has its own unique pattern of strengths and weaknesses, and every
school, no matter how effective, can be better Achieving this should be a priority of every
level in the system, and a leading responsibility of regional boards and school advisory
councils Guidance in this effort can be drawn from the considerable experience and
research in other jurisdictions

These suggest some key success factors:

•  c o m m i t m e n t  to the process and effective leadership by school principals;

•  p a r e n t a l  and community participation in assessing and priorizing school improvement
opportunities and needs;

• s u p p o r t  and guidance by governing boards

At this time, significant variations exist between schools and school units across P E I in  all
of these areas These must be overcome

Recommendation # 28:

School principals should be responsible for initiating a process of five-year
improvement plans for their schools, with the participation of staff, students, and
school-based advisory bodies. Involvement and support for this process should
be a priority for school advisory councils. School effectiveness criteria and
planning guidelines should be developed by the Educational Services Commission
as one of its policy coordination responsibilities. Regional boards should be
responsible for monitoring and evaluation of the process, through evaluation of
principals, school visits, and liaison with school advisory councils.

Programs

Standards and evaluation play a role in this area in two respects:

•  t h e  extent to which the individual programs identify standards and expected outcomes,
as a basis for assessment of outcomes; and
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*  t h e  extent to which the programs, once implemented, are assessed to determine how
well they are implemented, and how relevant and appropriate they are to program
needs

Outcomes-based Curriculum

Traditional curriculum development has focused on identifying the inputs of texts, materials,
and instructional techniques from among the options available, rather than specifying the
desired outcomes and basing program development around these outcomes Tha t  is, it has
specified what is to be taught, rather than what children are to learn Extensive support has
been identified fbr a shift to an outcomes-based approach, which reverses the traditional
approach I t  begins by specifying the desired learning outcomes of each program area, then
designs the program to achieve those outcomes

The concerns outlined in the Accountability section of this report indicate that such a shift to
an outcomes-based curriculum is fundamental to achieving greater accountability to students,
to parents, to taxpayers, and to society at large I n  addition to allowing meaningful
evaluation to take place, this shift to an outcomes-based curriculum holds a number of other
benefits:

When the end destination is known and agreed upon, it is no longer all-important for
everyone to follow the same path. When outcomes are specified, conformity of
inputs becomes less important Teachers will be freed to exercise their creativity in
achieving those outcomes,

a Te a c h e r s  will be guided by a clear set of expectations and priorities on what they
should accomplish, reducing the current pressure to be "all things to all people".

Parents, employers, and society will have a clearer idea of what children are supposed
to be learning, and a basis on which to assess whether they have learned what was
intended

• Comparab i l i t y  to educational services in other jurisdictions can be more easily
assessed

Recommendation # 29:

Curriculum development should shift to an outcomes-based approach as an
essential precondition of accountability and improved quality of education.
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Program Maintenance

In the curriculum development process, most of the emphasis has been on ensuring that the
system is "teaching the right things", rather than on ensuring that the system is "teaching
them right". That is, the bulk of resources has traditionally been devoted to curriculum
development, and to a lesser extent on curriculum implementation Ve r y  little attention has
been devoted to curriculum maintenance -- ensuring that in practice, programs are taught
properly and as intended, and that they are relevant and appropriate

To extend the nautical metaphor used earlier, programs are launched into the classrooms of
P„E.,L, with a few navigational tools by way of curriculum guides, and left to sink, swim, or
drift for their ten- or twelve-year lifespan, Principals and boards have been in charge of
seeing that things stay afloat and on course However, they have little more guidance than
the individual teachers, and minimal resources to carry out revisions. I t  is little wonder,
then, that over time, programs are all over the map.

The responsibility for curriculum maintenance is where it should be -- at the operational level
-- but the emphasis and resources should be substantially increased A  shift to an outcomes-
based curriculum and increased assessment will help to achieve greater consistency.
Attention must also be given to evaluating the appropriateness of the programs and the extent
to which they are being taught as intended in each classroom Greater emphasis should be
placedontrainingt o ensureproperprogrammaintenance

Value for Money

The term "value for money" is an unwelcome one in most human services Service
providers associate the term with cost-cutting, with a focus on the quantifiable, and with a
lowest-common-denominator approach They  protest that a dollar value cannot and should
not be assigned to the intangible but precious services they are providing -- whether those be
health, educational, cultural, or social

Nonetheless, the reality is that all those things cost dollars to achieve, and those dollars are
becoming increasingly scarce. The only way to ensure that our resources are being spent
where they are most needed or where they can do the most good, is to assess the "value for
money" we are obtaining from those services I t  means determining the cost, as best we
can, of achieving various outcomes, and priorizing those outcomes T o  do otherwise is
negligent -- an acceptance of mediocrity, lost opportunities, and inequities, and an abdication
of leadership

The educational system needs to assess the costs of its various activities and face up to some
difficult choices if P,E I 's children are to have their best chance for a successful future
This study has already judged that unnecessary duplication is a luxury that P E I 's regions
can no longer afford T h e  system needs to ask some other difficult questions, as to whether
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the system has allocated its resources fairly and consistently, and in a way most likely to
promote the quality of education. The educational system needs to face up to the reality of
finite resources, and use them in the best way possible. A  greater focus on value for money
is needed throughout the system

Outcomes

The final, and most important, area for evaluation is outcomes. A re  children learning what
they should to learn? O f  what value is that learning to them in their future lives? The
system needs to focus more strongly on both these questions i f  it is to move towards
excellence,

This emphasis is evident across North America: public and government support is growing
fbr a stronger emphasis on outcomes and a more results-oriented approach by the educational
system T h e  concerns outlined in the Accountability section of this report suggest that P E I
shares in this growing demand for a focus on results A n  outcomes-based curriculum can be
seen to be a basic precondition of this at the individual student level

As indicated in the section on Consistency, considerable resistance, even hostility, exists
within the educational system and particularly in the teaching profession, to external testing
Such testing is seen as inappropriate or inequitable, for a number of reasons:

•  T r a d i t i o n a l  standard tests tend to measure only what can be easily measured, using
multiple choice formats that can be computer graded A s  such, they are criticized for
measuring knowledge fac ts  which have been assimilated ra ther  than the higher-
order thinking and learning skills needed in today's society

•  W h e n  a system is judged by its-performance on external tests, teacher's "teach to the
test" T h i s  is seen as unduly narrowing the curriculum and, in light of' the limited
scope of' these tests, focusing on rote learning and memorization, On  the other hand,
supporters of' testing suggest that at least they can then be assured that children are
learning what they should in certain basic areas.,

•  E x t e r n a l  testing systems are seen as unfair in that they are unrelated to the curriculum
taught in the schools. The system feels that it is unfair to be told to teach one thing
and then be tested and rated on another', On the other' hand, i f  such tests show P.E.I.
varying significantly from other' provinces, it may reveal weaknesses in the overall
curriculum, rather than the teaching

o E x t e r n a l  tests are also seen as unfair in that they take no account of differences in
school resources or student backgrounds Th i s  criticism is entirely valid in the United
States, where enormous variations exist P  E I is  more fortunate, in that its schools,
student-teacher ratio, curriculum, and school unit funding are broadly similar across
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the province Nonetheless, sufficient inconsistencies have been identified in this
report to suggest that P.E I school system too has its "haves" and its "have-nots"

'These criticisms are based on a worst-case approach to external testing -- traditional
standardized national tests Although such a test, the Canadian Test of Basic Skills, has been
used in P E I fbr many years, i t  appears to have been virtually ignored by all levels of the
system as a means of self-evaluation or improvement.

Currently, the Department of Education and Human Resources is participating in a national
effort to achieve and implement a more sophisticated test, the School Achievement Indicators
Program Although the appropriateness of the test itself remains to be established, the effort
is highly worthwhile, The Department should continue and extend its role and efforts in the
area of standards and assessment.

Despite the concerns outlined above, a greater emphasis on standards and assessment is
essential for PET.  's educational system. I t  is essential to accountability; it is essential to
consistency; it is essential to value for money; and above all it is essential to improving the
quality of education in PE T I f  we are to move towards excellence, we must define what
we are seeking to achieve and we must assess the extent to which we are achieving it Th is
simple truth is valid fbr any organization or any human endeavour in any sphere, and the
educational system is no exception

Recommendation # 30:

The Department of Education and Human Resources must place priority on the
development of an outcomes-based curriculum, including the establishment of
standards for those outcomes, and on the design of assessments which are
relevant to P.E.I.'s educational system and which promote accountability,
consistency, and a continuous improvement in the quality of education.
Assessments should designed as appropriate to allow the measurement of student
performance in a way which is meaningful to the student and the public, and
which assists the system to identify needs and opportunities for improvement.
The findings of these assessments province-wide should be aggregated by the
Department and conveyed to schools and school units to assist and motivate them
to improve their services.

In order to ensure a relevant curriculum and appropriate standards, the evaluation of
outcomes must look beyond the educational system itself to the subsequent lives of its
students I t  must ask not only what students are learning, but also what good it is doing
them A s  part of its role, the Department should track the educational and employment
outcomes of Island students and use this information to improve the curriculum and the
quality of education throughout the province
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School Advisory Councils

P.E I's schools vary widely in the extent to which they open their doors to the people of
their communities -- to share either the decision-making or the facilities themselves, We  can
no longer afford to let schools wall themselves off from their communities T h e  school is
such a valuable community resource, the community in turn is such a valuable school
resource, and parental participation is so vital to the quality of education, that action must be
taken to develop strong partnerships between every school and its community

Recommendation # 31:

The School Act should be amended to mandate the establishment of school
advisory councils in every school in the province.

Where Home & School Associations or consultative committees currently exist, they should
be deemed to constitute school advisory councils, provided they meet the criteria set out
below I f  not, the formation of such bodies should be encouraged and assisted by the
regional board and the school principal to develop the full membership and mandate outlined
below Where no advisory council exists, the regional board should be responsible to assist
in its establishment Regional boards should provide a grant of $500 a year to each school
council towards its operations A l l  schools should have councils established by Tune 1994.

The membership of these bodies should include the following:

• p a r e n t s ;
•  s c h o o l  principal;
•  representatives of the teaching staff;
•  a  representative of the non-instructional staff;
•  s t u d e n t s ,  i f  age-appropriate;
•  a  liaison trustee from the regional unit board;
• o p t i o n a l l y,  representatives of local community groups and occupational groups, as

invited to join by the Council.

Member groups should elect their representatives to sit on the Council Parents should have
a majority of the seats on the Council

The mandate of the advisory council should include:

• a d v i s i n g  the school principal on various matters related to school operations, within
the context of provincial and Board policies, and including the following:

• c u r r i c u l u m  and programs;
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o s c h e d u l i n g  -- School calendar, school opening and closing hours, noon hour
policies, timing of exams and other events;

•  ext racurr icu lar  activities, field trips, winter carnival, dances;

9 s t u d e n t  discipline and behaviour management approaches;

• f u n d - r a i s i n g  priorities and approaches;

•  c o m m u n i t y  access to school facilities;

• school-based services including social, health, and nutrition services;

• parent-school  communications and parental access to information on their
children;

•  a n y  other matters that have a significant impact on the day-to-day life or
financial resources of the family, or the child's quality of life in the school
environment;

•  p r o v i d i n g  a two-way channel of communication between the school and the
community, and building awareness among parents of school programs, activities, and
issues;

•  pa r t i c ipa t ing  in the development of school improvement plans;

•  par t i c ipa t ing ,  in an advisory capacity, in hiring panels for board-based and school
staff including superintendents and principals

Regional School Boards

The research and consultations outlined in this report indicate that the system of elected
regional school boards has considerable public support, and can play a vital and constructive
role in achieving the best educational system possible for P E I  I f  they are to achieve this,
however, the boards that now exist need to be restructured and given a clear role which
focuses them squarely on educational matters and on the relationships between their schools
and communities

Recommendation 11 32:

The School Act should be amended to restructure the school board electoral
system and clearly define the role of regional school boards and school trustees in
P.E.I. as outlined below.
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Each board should have seven trustees, elected for three-year terms Trustees should serve
fbr a maximum of two terms at a time, and should then be required to wait one term before
reoffering for election Elections should be held at once, rather than staggered They  should
be coordinated with municipal elections to the fullest extent possible to realize benefits of
public awareness and participation, and operating efficiencies.

Interim boards should be appointed by the Minister by August 1, 1993, in the following
manner:

•  E x i s t i n g  unit boundaries should be retained

• E x i s t i n g  boards should be dissolved and immediately reconstituted as new corporate
entities. Assets of the former boards should be vested in the new boards

• T h e  contracts of all board-based staff of existing boards should be null and void
Staff should be reemployed by the new boards on an interim basis pending staffing of
the new structure, and should be eligible to reapply for the redefined positions
outlined below. A  fair and adequate Workforce Adjustment Program should be
available to those staff who do not take up employment with the new boards

•  I n t e r i m  boards should have the following membership:

•  a l l  trustees elected in the spring of 1993 should be reappointed;

•  b o a r d  chairs elected by the boards in July 1993 should be reappointed as the
chairs of the new boards;

•  r e m a i n i n g  trustees should be appointed from among those trustees wishing to
be considered, in a way deemed by the Minister to be most representative of
the remaining zones

As detailed below, the Educational Services Commission should develop new electoral zones
which make sense to the public and which facilitate an efficient, integrated electoral process.
Full elections for new boards should be held in November 1996, concurrent with the next
province-wide municipal elections.

The role of the regional boards should be defined to take in the following matters:

• s u p p o r t i n g  school administrators in the delivery of high quality educational services in
a safe, comfortable, and adequately equipped school environment;
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• w o r k i n g  with school principals to ensure the-best human resource possible, both
instructional and non-instructional, through recruitment, evaluation, and identification
of staff development needs;

• e v a l u a t i n g  school effectiveness, using criteria to be developed by the Educational
Services Commission described below, and promoting the development of school
improvement plans by each school and its advisory council;

•  f o s t e r i n g  positive and mutually beneficial partnerships between schools and their
communities by developing supportive policies, promoting the establishment and
growth of school advisory councils, appointing liaison trustees to each of these
councils, and liaising with other regional governance bodies and community
organizations, particularly the new regional health and social service boards;

•  i d e n t i f y i n g  and priorizing community wishes and needs with regard to education
within the unit, and communicating those to the Minister and other decision-makers in
the educational system;

•  p r o m o t i n g  student motivation by building family and community awareness of the
critical importance of education;

• admin is te r ing  the operations of the school unit and developing operating policies
within the context of the School Act, the Regulations, and the funding policies of the
Minister, and the policies and services of the Educational Services Commission as set
out below

The regional boards will remain the employer of virtually all categories of instructional and
non-instructional staff now employed by the present boards They will receive their funding
directly from the Department of Education and Human Resources, and will account directly
to the Minister of Education for their administration of' those funds.

The regional boards should be supported in their mandate by the following staff resources
and configuration:

• E a c h  board office should be managed by an Assistant Superintendent who would be
responsible to the board for the execution of responsibilities vested in the Board, The
Assistant Superintendents should also sit on a provincial management team in support
of the Educational Services Commission described below

• T h e  Assistant Superintendent should be supported in his or her educational
responsibilities by a Coordinator of Educational Services and up to five additional
professional staff, depending on the size of the Board Staffing requirements for these
offices, in light of the role outlined in this report, are judged to be roughly as
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follows: Unit 1, two professional staff below the Assistant Superintendent; Units 2
and 4, three staff; Unit 3, five professional staff, In  Unit 5, the Superintendent fully
carries out the educational responsibilities of the unit, and it is suggested that this
continue to be the case.

•  T h e s e  staff will have a professional background which enables them to support the
educational, policy, and community development responsibilities of the board as
outlined above Th is  will include qualifications and experience as teachers I n
addition, they should have experience in the areas of human resource development,
policy development, community liaison, and communications Consideration should
be given by boards to filling some or all of these positions on a secondment basis, to
allow fresh approaches and professional development opportunities for the system's
instructional staff

•  T h e  Assistant Superintendent should be supported in his or her operational
responsibilities by a Manager of Operations Th is  individual should have a financial
background, although not necessarily an accounting designation T h e  Manager of
Operations should in turn be assisted by between one and ten clerical and operational
Board-based staff Secretarial support to all Board operations should also be provided
from within this allocation Staffing requirements for these offices, in light of the
role outlined in this report, are judged to be roughly as follows: Unit 1, four, Units 2
and 4, six, Unit 3, ten, Unit 5, one

• T h e  shift of some functions in the areas of transportation and property maintenance to
the Commission reduces Board staff requirements in this area I t  is recommended
that this role be carried out by the Manager of Operations in Unit 5, as at present,
and combined into a single Coordinator of Operations in the other units

The structure and responsibilities of the regional board offices should be as laid out in the
following organization chart:
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Educational Services Commission

While the research and consultations indicated support for the continued existence of elected
regional boards, they also identified a clear and even pressing need for a mechanism for
shared services and coordination among the boards I t  was widely felt that this central body
should be "of, for, and by" the boards -- a means for them to work together to provide some
services more efficiently and cost-effectively and to achieve fair and consistent province-wide
policies in some key areas

Recommendation # 33:

The School Act should be amended to establish an Educational Services
Commission as a body corporate, responsible for policy coordination and the
provision of educational services and administrative support to the regional
boards.

The Minister should appoint the board of the Educational Services Commission by August 1,
1993, as follows:

•  t h e  chair of each of the regional school boards, or his or her designate;

•  t h e  president of the R.E.I, School Trustees' Association;

•  a  representative nominated by the P.E.I Home & School Association;

•  a  representative nominated by the P.E I Teachers' Federation;

•  a  representative nominated by CUPE;

•  a  representative nominated by the PEI ,  School Principals' Association;

•  t h e  Deputy Minister of the Department of Education and Human Resources, as an ex
officio non-voting member

The Provincial Superintendent of Education, as the CEO of the Commission, should serve as
the Secretary to the Board,,

The chair of the Commission Board shall be a trustee member selected by the Commission.
The remaining members of the Board executive should also be selected by the Board.

The Commission would be funded by the Department of Education and Human Resources
within the Foundation Program I t  should account to the Minister through an Annual Report
fbr its administration of those funds T h e  Commission's activities, achievements, and
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intentions should be communicated to the Minister on a regular basis via the Deputy
Minister, through his or her ex officio membership.

Board members should serve three-year terms, with a maximum of two successive terms.
All terms should commence at the same time

The role of the Educational Services Commission should include:

• a c t i n g  on behalf of the regional boards in labour relations, including lead
responsibility for collective bargaining, handling of grievances, and advice and
interpretation of the collective agreement for board-based and school-based
administrators (union members of the Commission Board would need to absent
themselves from discussions where the full Board deems it appropriate);

•  r e d r a w i n g  school trustee electoral zones at least one full year prior to the first regular
school board elections, taking into account municipal restructuring, provincial
electoral reform, and school attendance zones, to create an understandable, efficient
system;

• c a r r y i n g  Out research and developing consistent provincial policies and plans within
the context of the School Act and Regulations, in the following areas:

• c l e a r  and detailed role descriptions fbr trustees, senior board management, and
principals;

• r e c r u i t m e n t  and hiring procedures for all staff, including mobility rights from
unit to unit;

• e v a l u a t i o n  procedures and criteria for all staff;

• assessment  and coordination of staffing needs;

• coo rd ina t i on  of staff and leadership development needs;

•  s c h o o l  effectiveness evaluation procedures and criteria;

•  s c h o o l  attendance zones;

• pe r f o rmance  and behaviour standards and discipline matters related to both
students and staff;

•  c a p i t a l  expenditure needs and priorities;
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•

•  value-for-money reviews of system operations and evaluation of alternative
delivery mechanisms including privately provided services;

• a n y  other matters on which the Board of the Commission deems it desirable to
have a consistent provincial policy;

providing or coordinating the provision of staff development and training services to
the system at large, for all categories of staff -- administrative, instructional, and
non-instructional;

•  p r o v i d i n g  a unified service to the regional boards in the following areas:

• p a y r o l l ;

•  p e r s o n n e l  administration;

•  e m p l o y e e  pension administration;

•  i n f o r m a t i o n  systems development and support;

•  coo rd ina t i on  of contracted professional services;

• g r o u p  and bulk purchasing;

•  t e n d e r i n g ;

•  p r o p e r t y  maintenance needs requiring specialized expertise, and management
of capital projects (using seconded or contracted personnel rather than
permanent staff);

•  t ransportat ion, with respect to the following areas: purchasing, ownership, and
maintenance of busses (including management of the bus depots); route
scheduling across unit boundaries for maximum efficiency; identification of
staffing needs and deployment of transportation staff to the regional boards;
allocation to the boards of the transportation operating budget; and
investigation of the implications and advisability of privatization of the
transportation service;

•  o t h e r  such administrative and operational functions as the Board of the
Commission might determine over time cOuld be more efficiently and
effectively be carried out by the Commission than by the regional boards;

79



•  a c t i n g  on behalf of the regional boards in dealing with provincial government
departments, other provincial governments, the federal government, and post-
secondary institutions;

•  c a r r y i n g  out any other educational functions or responsibilities not otherwise assigned
by this report

The Educational Services Commission should be supported in this mandate by the following
staff resources and configuration:

* T h e  Commission should be served by a chief executive officer to be designated as the
Provincial Superintendent of Education, This person should have a strong background
and extensive experience both as an educator and as an administrator. The Provincial
Superintendent should chair the management team of Assistant Superintendents from
the five regional boards as a support body to the Board of the Commission.

•  T h e  Provincial Superintendent should be supported in his or her work by the

following internal management team:

• A  Manager of Employee Relations should be responsible for matters related to
the collective agreement, for employee benefits and pensions, for some areas
of' management training, and for policy support to the Provincial
Superintendent on areas related to these responsibilities,

• A  Manager' of Administration and Operations should be responsible for those
aspects of' finance, administrative services, transportation, and property
maintenance assigned to the Commission Th is  individual would be supported
by several technical and administrative staff', some of' whom could be on a
short-term or as-needed contract basis S ta f f  numbers should be in the order
of 6 8  technical and administrative permanent positions, with precise
requirements to be defined in the process of Commission establishment Staff
should include a transportation coordinator and an information systems
coordinator

•  A  Manager of Human Resource Development should be responsible for policy
support and services in the areas related to staff' training and development,
needs identification, staff evaluation, and coordination or execution of training
program design and delivery H e  or she should be supported by several
professional staff positions, which could be filled by secondment from within
the system on a project basis T h i s  approach would assure fresh approaches,
skills geared to needs, and work enrichment for the staff involved
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•  P o l i c y  development should be carried out on a project basis rather than by permanent
staff, The Commission should priorize areas for policy development, and should
establish a team for each policy area consisting of trustee representatives of regional
boards and representatives of' the other educational organizations, supported by staff
seconded from the educational system These project teams should develop draft
policies for review, revision, and approval by the Commission Board, following
which the team will be concluded Team staff should report to the Provincial
Superintendent for the duration of' the project
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The De-partment of Education and Human Resources

This study's consultations showed that people and organizations throughout the educational
system believe that the Department of Education and Human Resources must take a strong
leadership role. I t  is widely perceived that the Department has not fulfilled this leadership
role fbr many years, and that this shortfall is responsible for many of the concerns that
currently exist with regard to lack of accountability and inconsistencies.

Moving core Departmental functions such as curriculum to another body at arms length from
government was not seen as the right answer to this problem. Minimal support exists for
confining the Department to a narrow legislative and funding role Rather, the system wants
a restructured and rejuvenated Department which provides clear and vigorous leadership:
setting goals and standards, planning for the future, defining broad provincial policy
directions, and ensuring a high quality, appropriate curriculum

Recommendation # 34:

The School Act should be amended to set out a strong leadership role,
responsibilities, and powers for the Department of Education and Human
Resources.

The Department's mandate should be defined to encompass the following responsibilities:

•  d e f i n i n g  the goals, objectives, guiding principles, and priorities of P E.1 's
educational system and articulating those through policy, regulations, and funding
criteria;

•  research ing  and forecasting changing needs, trends, and approaches, and developing
long-term and strategic plans to help the educational system succeed within a changing
environment;

•  assess ing  and priorizing the resource needs of the system and allocating funds to meet
those needs;

•  p r o v i d i n g  leadership and coordination in developing and implementing the educational
curriculum, including the definition of expected outcomes for each program at each
grade level;

•  es tab l i sh ing  standards for system performance and student outcomes, and assessing the
extent to which those standards are being met, by students, by schools, by regional
school units, and by the province compared to other jurisdictions
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The Department has recently undergone a major expansion, with the addition of
responsibilities in the areas of adult education, culture, heritage, libraries, archives, sport and
recreation I n  recognition of this broader role, the Department has been renamed the
Department of Education and Human Resources

This expanded role of the Department fits well with this report's call for the educational
system to be better integrated into communities and to serve Islanders more fully. This
broader role, coupled with the recommendations set out above, create a need for
restructuring of the Department.

The Minister should be supported in his role by the following management team:

•  t h e  Deputy Minister, responsible for executing the Department's responsibilities and
providing policy advice to the Minister;

•  r e p o r t i n g  to the Deputy Minister, the following management team:

•  a  Director of Elementary, Secondary, and Adult Education, responsible for the
development and implementation of programs and services, including
specification of program outcomes;

•  a  Director of Policy, Planning, and Evaluation, responsible for research, long-
term and strategic planning, evaluation, assessments, management information,
and communications, and also responsible for the area of post-secondary
education;

•  a  Director of Finance and Administration, responsible for the Foundation
program, administration of Departmental funding programs, and the
Departmental operating budget and administrative requirements;

•  a  Director of Community Services, responsible for the areas of culture,
heritage, libraries, archives, and recreation.

The recommended reorganization is depicted in the organization chart on the following page.

In keeping with the overall thrust of government reorganization to reduce layers and numbers
of managers and to empower front line staff, the managerial level below these Directors
should be held to the minimum number possible Within the area of Elementary,
Secondary, and Adult Education, two managerial positions should report to the Director, one
responsible for English language programs and services, and the other responsible for French
language programs and services
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These managers should be supported by a small number of permanent staff responsible to
plan and coordinate curriculum development and implementation within grade configurations.
Subject specialist positions should be filled as needed on a secondment basis from throughout
the educational system. The appropriate number and type of positions to be filled by
secondment should be determined by the Minister, taking into account the findings and
recommendations of the Working Group on Program and Human Resource Development,
All positions above the support staff level should be filled by competition,

The Curriculum Advisory Council

The Department's responsibilities as outlined above are critically important to the
effectiveness and success of P. El.'s educational system T h e  Department must lead in
carrying them out, but it should not carry them out behind closed doors, isolated from the
other partners in the educational system A  formal mechanism is required to ensure that the
insights and wisdom of people throughout the educational system and the community are
available to support and advise the Minister in these responsibilities

Recommendation ft 35:

The Minister should be supported in his role of leader of P.E.I.'s elementary,
secondary, and adult educational system by a Curriculum Advisory Council. The
existing Provincial Curriculum Advisory Committee should be activated to take
on this role. I t s  membership should be expanded to include the Provincial
Superintendent of Education.

The mandate of the Curriculum Advisory Council should include the following:

•  r e v i e w i n g ,  and advising the Minister, on long-term and comprehensive plans for'
program and service development, prepared for their consideration by departmental
policy and program staff;

•  r e v i e w i n g ,  as it sees fit, and recommending to the Minister on individual programs
and services developed by the Department;

• a d v i s i n g  the Minister on any other policy matters which he or she might refer for
consideration
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June 1993

•  T h e  Minister should announce a freeze on filling any Department or Board-based
vacancies,

•  T h e  School Act should be amended to reflect whatever recommendations of this
report are accepted by government, and given first leading in the Legislature. I t  is
strongly recommended that the draft new School Act introduced in 1991 serve as the
starting point for this work

• A  consultative process should be undertaken, as promised by the Premier in the
spring of 1993, to discover the views Of the general public on the report

Lly 1993

IMPLEMENTATION STRATEGY

For over two years, the energies and emotions of people throughout the educational system
have been caught up in an often wrenching process of structural review. The message in
consultations was clear: the majority of people want to see the issue of structure resolved,
and resolved quickly, so that the educational system can focus once again and more
effectively on its responsibilities to P,E I 's children. Accordingly, the implementation
strategy recommended in the following pages calls for prompt action to have the basic
governance structures of the new system in place by September 1993, and restaffing to be
completed by January 1994,

• T h e  report should be made public as soon as it is received by government. Copies of
the report and the Executive Summary should be widely distributed throughout the
educational system and to the interested public Efforts should be undertaken through
the media and directly to familiarize the public with the report as thoroughly as
possible

Following these consultations, the Legislature would complete its consideration of the
new legislation

•  A  transition coordinator should be appointed, with such advisory support from
throughout the educational system as is deemed necessary T h i s  individual should act
as interim Provincial Superintendent until the Educational Services Commission is
able to recruit a permanent CEO T h e  appointment should not extend beyond June
30, 1994
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August 1993

• T h e  regional boards should be dissolved and reconstituted, and the new seven-member
boards should be appointed by the Minister

Nominations should be solicited from the other organizations to be represented on the
Educational Services Commission

• T h e  Department of Education and Human Resources should finalize its descriptions of
its director level positions and hold competitions for all of these positions

• D iscuss ions  should be initiated with the Home & School Association to refine their
role in developing school advisory councils throughout P E. I

September 1993

O T h e  Educational Services Commission should hold its first meeting Priority should
be placed on developing a plan and initiating procedures for the restaffing of the
Boards and the staffing of the Commission

•  T h e  Department of Education and Human Resources should finalize its descriptions of
its manager level positions and hold competitions for all of these positions
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CONCLUSION

This study has approached its work with the overriding goal of recommending a structure
that would contribute to achieving excellence in education. The imperative has been on
creating a better system Th i s  study has been accorded full independence to pursue that goal.
It is believed that the recommendations set out in this report will achieve a better, more
effective system, working in partnership rather than competition or isolation Moreover, the
recommendations are believed to strike a balance among the varying goals and priorities
within the educational system, the community, and the regions of P E.I

Throughout the reform process, some have believed that it was driven solely by a desire to
achieve a cheaper system, rather than a better system T h e  deterioration of' the province's
financial situation over the past two years has reinforced this perception T h i s  study has
indeed approached its task with the view that the near-$10 million spent on Board and
Departmental operations and services should be spent as efficiently as possible Waste of tax
dollars through duplication of administrative overheads should never be allowed; in a time of
intense fiscal pressure it is totally unacceptable T h e  measures recommended in this study
do, in fact, create the potential for some cost savings in the governance system.

This study, however, is far more concerned with the impacts of the current structure on the
remaining funds spent by P.E.I.'s educational system -- well over $100 million a year on
teachers, on schools, and on moving children to and from the schools. I t  is one of P.E.I.'s
largest investments as a society, and its most vital. This study has found many opportunities
to spend those dollars more wisely and effectively T h e  real dollar impact of this study, it
is hoped, will flow from the creation of' a structure which will assist to realize those
opportunities and to provide the best results possible for all children of P E l  from those
expenditures.

This leads us to a frequently asked question: "Really, how much difference does structure
make?"

This question arose many times in our consultations, and no doubt in the two years of
structural review that preceded this study T h e  discussions which followed this question
showed a range of underlying meanings by various people Sometimes it implied doubt
about the likelihood of meaningful change; sometimes it revealed resistance to the change
process; often it showed a perspective that anything happening above the level of' the
classroom was of' only minor significance compared to what went on in that classroom.

This last perspective has some validity. I n  the final analysis, the quality of education is
determined by what happens in the classroom B u t  structure, in turn, has a powerful impact
on those classrooms
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An ineffective structure has both direct and hidden costs T h e  current structure features not
only administrative duplication, but also decision-making duplication and even competition
This duplication of effort represents a waste of precious resources -- both financial, and even
more important, human energy and effort, These direct costs, however, are only the tip of
the iceberg. When duplication of effort leads to inconsistent or even conflicting decisions on
programs, services, and policies, the costs are compounded many times over as the impacts
spread out through the system, creating confusion, frustration, loss of morale, inequities, and
erosion of public support.

These costs are "sins of commission" B u t  an ineffective structure also promotes "sins of
omission". When roles and responsibilities are unclear, all levels of the system tend to
shirk the difficult responsibilities and the hard decisions -- defining desired outcomes,
rationalizing school facilities, evaluating staff and school performance in a meaningful way
and making improvements happen I t  is far easier, and more enjoyable, to deal with tangible
things, in bite-sized chunks

P E I needs the most effective structure possible for its educational system I t  needs a
structure in which each level carries out the responsibilities and makes the decisions most
appropriately carried out at that level, with the input and participation of parents and
communities I t  needs a structure which will ensure the difficult responsibilities are tackled
and the big, long-term questions are considered and answered I t  needs a structure which
will make the best and fairest decisions possible I t  needs the best people possible to govern
and staff that structure

The structure called for in this report is intended to achieve these goals I t  establishes a
system in which all levels and organizations can work in partnership with parents and the
community to pursue excellence in education Progress towards that goal will assure our
children and ourselves of a brighter future
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