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INTRODUCTION

In the 1980's the “holding power” or "retentivity" of secondary schools has once more become a
potitical issue. As the soc tal - impact of economic recession on 15-18 year olds becomes ever more
sertous, a number of educators have drawn attention to the relatively tow retention rates of upper
secondary school ing. For the reasons outlined by Crittendon {1981}, pol icy makers have been reluctant
to seek to raise the school leaving age. Nevertheless, State Education Depariments have for some time
been seeking to increase.the retentivity of secondary school ing, the bel fef being that five years (six
in NSW and Victoria) of secondary education is desirable for all. In a period in which unemployment
is the only alternative to school for many 15 to 18 year olds, attempts are being made o encourage
more young people to remain at school - currently two-thirds of Australian students leave before the
final year of secondary schooling, In South Australia, for example, the Keeves Report and the
Edu ation Department assume that an increase ie retention rates would be a good thing, the target
being that of about 75% staying to year 12 rather than the present rate of some 38%.

In the post-war expansionary period, the emphasis by governments on increasing retention and
individuals on educational opportunity was stimulated by the economic and social gains which higher
educational levels appeared to promise. In the 1980's contraction, the emphasis on retention is more
a social than a percelved econemic necessity, related to the need to retain and placate those
unwilling students who formerlty had an economic let-out. But the realisation of an appropriate and
high qual ity secondary education for all remains illusive.

Retention rates vary for nation to nation, state to state, and school to school, But why do
retention rates vary? And what factors influence satisfaction with secondary school and holding
power? In this paper, the results of an analysis of factors influencing the satisfaction and
retention rate of 30 secondary schools in South Australia are reported.

THE PRESENT STUDY

The present investigation is part of 2 more extensive study of changes in student satisfaction
with aspects of secondary scheol in South Australia since 1970. In 1970 as part of an international
study of science education in 19 countries {(Comber & Keeves, 1973), 5292 fourteen year old students
throughout Australia completed scales measuring their satisfaction with school and attitudes towards
various subjects. These data were utilized in & number of studies including & follow up of 2392
students undertaken two years by Rosier (1978).

In 1980, the forty South Australian schools imvolved in the 1970 study were approached and asked
to participate in a follow-up study. Using the same instruments, the intention was to study changes
in student satisfaction and attitudes in South Austratian schools. Thirty schoots agreed to
participate. in the 1970 study, 25 fourteen year otd students were selected at random from each
school and tested in October, In the 1980 study, 25 students from each of Grades 8 to 11 were
selected at random and asked to complete the same guestions, again in Cctober. In all data were
obtained from 2711 students of whom 1262 were male and 1449 female. The schools sampled incl uded
state and non-state, rural and urban schools. : i

RESULTS
(A} SCHOOL AS THE UNIT OF ANALYSIS

The data collected from the students in 30 schools in 1980-1 were anal ysed using both the school
and the individual student as the unit of analysis.
(i} The schools with high retentivity tended to be large, metropol ftan schools with an academic
orientation (ie, either a non-state school or a comprehensive state school which was formerly an

academic high school).

(ii1) The average levels of parental education and parental encouragement 1in high retentivity and
high satisfaction schools were high {Note: socio-educational rather than soc fo~economic factors were
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assocfated with higher retention).

(#i1) Students attending high retentivity-satisfaction schools were, on average, more able, believe
doing well and continuing on at school is important, are generally satisfied with school (especially
boys and year 11 students); on average, they are more interested in academic subjects, and do not
perceive commercial, technical and work experfence programs to be as important or relevant as do
students in schools with low holding power .

In & spin-off investigation, the relationships between selected school organizational practices
and mean Tlevels of school satisfaction were investigated by collecting additional data on practices
from 18 state high schools included in the 1980 study. Details of this investigation are included in
a thesis by Stacey (1983). It was found that external characteristics of schools are associated with
organizational and curricula policy in the following ways

(1} targe schools tend to provide a wider subject choice for students at Grade 8 tevels (r= 0,59}

{(2) schools in low socioeconomic areas more commonly group pupiis on an academic basis at year 8 (r=
0.67) and 10 level (r= 0,54) and provide more time for pastoral care (r= 0.56) than schools in higher
SES areas.

Internal organizational and curriculum pol icies were found to be associeted with levels of
satisfaction in the following ways: .

(1} At year 10 Tevel, the degree to which students work in abil ity- grouped classes for instructional
purposes is associated with mean Year 10 satisfaction (r= 0.51)

(2) The amount of pastoral care time allocated in a school is associated with the mean  satisfaction
with schoot (r= 0.61).

No relations were found between mean levels of satisfaction and the amount of choice of subjects at
Year 8 or 10 levels, the stability of the class groups or the aumber of pastoral care teachers.
School and student characteristics then and school policies and practices do influence student
perceptions of school and holding power .,

Of course many of these independent variabies are interrelated. One can attempt to examine how
muck of the vartation in retentivity level can be attributed to firstly student background variables,
ther to school characteristics {or at Teast those assessed). As a biock, mean student ability,
parental encouragement and socio-educational level of the school accounts for 45.1% of the variation
in school retention {ability and parental encouragement being the dominant background factors).
Adding in information about the size, academic erientation and pupil-teacher ratio as a block of
school factors, we can account for an additional 17.8% of the variation in retentivity, but beyond
this, information about the satisfaction and attitudes of students contributes 1ittle to our ability
to account for Tevels of retention (over and above that attributable to school and background
characteristics).

Another approach to teasing apart from the rel atfonships among variables is to set up a check out
causal models by means of path analysis techniques, thus analysing direct and indirect contributions
of variables to the criterion variables of interest. Thus 35f one argues that the mean
soc jo-educational level of parents in a school and the academic orientation of the school jointly
determine the level of parental encouragement, which in turn influences the academic sel fwconcept and
satisfaction of students in a school in ways which ul timately determine the retentivity of the school,
one ends up with a path model,

The path model reveals thai the type of school has an important direct and indirect effect on the
retention rate of the school., The more ac ademic all y-oriented the school, the higher its retention
rate. Indirectly as well, the type of schooi affecis the level of parental encouragement and support
which in  turn infiuences the overall academic self concept of pupils {ie, their estimates of their
ability and the degree to which students in the schoo! share the view it s important to get good
results and to stay on at school). In turn the higher the academic self-concept of pupils in the
school, the higher the retentivity, The socio-educational level of parents does not influence
retentivity directly but does determine the level of parental encouragement, which in turn determines
academic sel f-concept of students and retention., There is a strong tendency for better educated
parents to send their children to academically-oriested secondary schools, Hence socio-educational
Tevel and type of school are interlinked in shaping the educational ethos of the schoo! and the home
in ways which make staying on until the end of secondary school the norm in some schoels and the
exception in others. Interestingly enough, while the overall level of satisfaction of students in a
school is determined by the level of parental encouragement, there is no significant 1link at the
school leve! between the expressed levels of satisfaction of students at the school and the holding
power of that schooi.

in passing one can note that the characteristics of schools which led to high retentivity now,
were basically the same fn 1970-1. The mean socio-educational level of parents in 1970-1 is
assocfated with the socio-educational level in 1980-1 (0.56); the mean parental encouragement is also

Fig. 1 about here




343

moderately stable (0.50). The tevels of academic self concept and satisfaction with school, however,
proved to be somewhat less predictable (0.20, 0.12 respectively}. Whether a school has a high or low
retention rate depends largely on the orientation of the school which is in turn a product of its
historical origins and the socio-educational backgrounds of the parents sending their children to the
school . :

(B) STUDENT AS THE UNIT OF ANALYSIS

At the individual level, path analyses were undertaken with the stated intention of the pupil to
quit school as soon as possible as the criterion variable. In these analyses, individual pupil
characteristics 1ike age and sex rather than school characteristics (size, type etc) were wused, the
other variables remaining the same (&l though measured at the individuai rather than the aggregrate
Tevel), Whereas mean student satisfaction is not a critical variable in determining school retention
rates, the individual pupil's intention to quit school as soon as possible i3 directiy Tinked to his
or her Jevel of satisfaction. Individual Tevels of satisfaction are determined directiy by sex (girls
are more 1ikely to express satisfaction with school than boys), by academic self-concept (students who
see themselves as able and believe school is important are more satisfied) and both directly and
through academic self-concept by levels of parental encouragement. Supportive parents are more 1ikely
to have children with high academic self-concepts and who are satisfied. The Tevel of parental
encouragement is largety a function of parental education. In other words, there is a ¢chain of events
which make it more 1ikely for girls whose pareats are well educated to hotd the view that they should
continue on at school as long as possible. On the other hand, the press on boys in familijes and
schools which place less emphasis on general education Jeads them to be less satisfied with school
rel ative to other alternatives [(viz. work) and to express & desire to 1eave school as soon as
possidble, This is likely to generate greater dissatisfaction, if due to circumstances in the
work-force beyond the control of students and their famil fes, they are forced to remain at school.

Fig. 2 about here

CONCLYUS TON

Rentention rates in # school reflect the context of the school . In countries which for cdltural,
economic and political reasons, it is widely accepted that all young people shouid complete secondary
school (eg. USA, Japan, Switzeriand), school retention rates are uniformly high, In countries whick
have had a more selective tradition (eg., U.K., New Zealand, hustralta), retention rates vary depending
on the type of school. Comber & Keeves (1973) reported that the extent of selectivity operating in a
country is an important determinent of national differences in gains in subject area assessed
{science). While countries with high retentivity had Tower average levels of performance, it did not
appear that high retentivity influences the level of performance of able students. Increasing
retentivity does, however, have the effect of increasing the pumber of students in a country with
advanced knowiedge in the subjects studied. In that the number of years of school ing completed
appears to be related the Tevel of understanding of domestic and international issues, cultural
activities and reading patterns, countries like Australia with low retention rates may ultimately
become cultural backwaters.

In this study, the focus has been on factors at the schosl and individual level affecting
retentivity. The key factors turn out to be the soc fo-educational level of the parents and the type
(fe. traditions and ethos) of school atteaded, The resuits suggest that modifications in  school
structure and programs affect satisfaction asd the desire to stay or leave, whereas retention rates
are more 1ikely to be affected by socio-educational and cultural factors in the home and the school.
There is also evidence that job market conditions are beginning to be a significant factor in the case
of girls, but less s¢ for boys,

The data suggest that whereas changes on the structure and programs currently being considered by
education systems throughout Australiz may marginally reduce levels of dissatisfaction amongst some
pupils {notably boys attending non-academic school s who come from homes low on soc jo-educational  and
parental encouragement measures), they are unlikely to have a major impact on schoot retention rates
and indeed may exacerbate the differences between schools. In practice, the trend seems to represent
a move further away from the ideals of the comprehensive secondary school, exaccerbating the
differences between academically-oriented schools which cater for the children of parents who are
themselves well-educated and who value a general education, and the schoel ¢ (or tracks within
so-called comprehensive schools) for children of the masses {(Fensham et al., 1983). For the Tlatter,
the major function may ultimately become that of containing the problems generated by youth
unempl oyment, One might anticipate that retention rates in these tatter schoots, irn the absence of
compul sion or incentives, to rise onty stowly from one generation to the next as the overall level of
education of parents and commitment to educational values rises. In a country which is not noted for
its high Tevel of commitment o education and to intellectual-cul tural pursuits, retention rates will
not change rapidly. If retention rates do increase, it may only be partly for educational reasons.
The motives are more likely to be mixed. However, the hope is that, if as a consequence, worthwhile
educational experiences are provided for an expanded post compulsory age group, there will be
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educational berefits to those retained within the educational system and to the socjety as a whole.
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POLICY IMPLEMENTATION DIFFICULTIES IN
NATIONAL HUMAN SERVICE PROGRAMS

. BSniriey Randell
ABSTRACT

A major concern for educational policy makers is to ensure that policy decided by
governments is implemented effectively. This paper discusses an analytical framework, selected
to identify difficulties in policy implementation. The literature on the difficulties
experienced in the implementation of various national human service programs is reviewed and
the sources of difficenlty in the implementation process identified, to assess the
comprehensiveness of the framework for use in the Australian context., Difficulties assessed
include those arising from the nature and availability of resources, from operational demands
and from the need to share authority. It is posited that the policy-making process would be-
significantly improved if, during policy formulation, more attention were given to possible

difficulties during the policy implementation phase.
INTRODUCTION

Poliey implementation is an integral part of the poliey-making processl. Examination of
the difficulties encountered during the implementation phase of national intervention programs
could provide valuable clues to improve future policy making in Australia. However, there are
few simple analytical frameworks described in the literature on policy analysis. One which
seems promising is the framework described by Chase {19792) for examining obstacles to the
implementation of human service delivery programs (see Table 1).

Table 1

PRAMEWORK POR EXAMINING OBSTACLES TO THE IMPLEMENTATION
OFf HUMAN SERVICE PROGRAMS

pifficulties Arising from the Nature and Availability of Resources

Money

Personnel

Space

Supplies and technical equipment

pifficulties Arising from Operational Demands

People to be served

Nature of services

TLikelihood and costliness of distortions or irregularities
Controliability of program

Difficulties Arising from the Need to Share Authority

Overhead agencies

Other line agencies

Elected politicians

Higher levels of government
Private sector providers
Special interest groups
Press :

L This view of policy implementation is argued in Randell, 85.K. Who makes education policy
for rural children? In Education policy making in Australia. Melbourne, ACE, 1982.
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From his experience as an administrator of different health rrograms Chase listed the three
sources from wﬁich implementation difficulties were likely to arise in programs: the nature
and availability of resocurces required, the operational demands irmplied by the program concept,
and the need to share authority. Chase applied the framework to three health programs {lead,
methadane and prison health} and illustrated its effective use as a comparative instrument and
as an aid to making predictions about difficulties in implementing social programs. The
framework specified the three broad categories and forty-four factors for consideration within
themn.

The framework was designed specifically to assist administrators to think through the
difficulties of implementing particular human services programs prior to their establishment,
but also was shown to be useful in comparing difficulties in different established programs,
identifying early specifi¢ actions program managers might wish to take and indicating the
nature of implementation cobstacles in general. The following analysis of the literature on the
éifficulties of policy implementation deals with each factor of the Chase framework in turn.

DIFFICULTIES ARISING ¥ROM THE NATURE AND AVAILABILITY OF RESQURCES
Money

Flexibjlity. Special limitaxions placed on the use of funds include restricted budget items,
legislated time limits on expenditure, and rigid budgets that do not allow for unpredictable
expenses during the year (Pressman and Wildavsky, 1973:12) fThe urgency of getting programs
funded within strict time iimits often means there can be no risk of delay by engaging in a
process of obtaining the users' acceptance of the project {Fullan and Pomfret, 1977:387).
Fluctuations in financial policy may compound difficulties caused by limitations on the use of
funds and lead to hastily and poorly developed programs {Van Horn, 1978}, In federal systens,
difficulties are sometimes caused from the states point of view, by lack of flexibility in
using federal funds. Dollar for dollar subsidies. tend to influence states own priorities and
there is always a danger of withdrawal of federal funds {Pincus, 1974). Implementation
difficulties also occur because the pcwer”to enforce'or withdraw funds is not available.
Sometimes funds for administration and the political resources required to exercise authority
may be lacking {Edwards and Sharkansky, 1978:305)

Obtaining additional funding. Programs may also fail because initial funds are too little and

too thinly spread (Dalin 1978:33). The amounts of money available may be too small to
accomplish much or to make participation worthwhile (Aiken, et al., 1975:146, 181) or to pay
for the guality of staff required (Edwards and Sharkansky, 1978:304). In some cases, limited
initial funding may change the nature of a proposed policy and compromise the validity of an
experiment (Elmore 1975:463-7). Obtaining additional funding may become necessary where rising
costs erode the value of the initial grant (Freeman 1978: 630} or where funding is reduced
(Berman and Pauiy, 1975). 'This particular difficulty usually occurs at the end of each funding
cycle when there is often a threat of large, unpredictable reduction to future cycles
(McLaughlin, 1976%: 412). But it may alsc happen at any stage in the life of a program when,
for example, the national agency may threaten to hold back funds (Ingram, 1977).

Personnel

Nature of personnel in place. The people already in place may simply not be capable of

implementing the policy (Dalin, 1978:3). They may lack relevant experience (Van Horn,
1978:167, 176-8), expecially experience in Financial management {Murphy, 1975:172-3). On the
other hand they may be too experienced to commit themselves willingly to new proposals {Warren,
1976:331-2) which demand changes in normative orientations to new positions (Ingram,
1978:19-23). This, the literature suggests, may lead to the obstruction of clear messages from
policy makers (Van Meter and Van Horn, 1975:473), to a surreptitious changing of cbijectives
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(Lazin, 1973), even to a refusal to partipate altogether (Bailey & Mosher, 1968). The latter
may take the passive form of unwillingness to c¢hange established approaches, (Weatherley and
Lipsky, 1977:176}.

Numbers, kinds and guality needed. 50, when Chase's second personnel-related difficulty is

considered in the light of other commentary, the need for personnel to prepare and develop
those upon whom the implementation of the policy depends is highlighted {Gross, et al., 1971}.
Although it is almost impossible in some cases to mesh projects with the workload of teachers,
especially where large numbers of students and substantial amounts of expenditure are involved,
coping mechanisms can be developed by individual school personne}l to manage the new demands of
their jobs, to absorb the extra workload and to accommodate the resulting stress (Weatheriley
and Lipsky, 1977:171). Then again, that there must be sufficient staff to implement the
policy, regardless of how well prepared they are, has been emphasised (Bailey and Mosher,
1968:154-5). Shortage of staff means that there is limited capacity to follow through on
enforcement efforts or to undertake research (Radin, 1977:166). Further, the key to effective
leadership is often found in the personalities of policy makers themselives {Nakamura aand
Smallwood, 1980:169-70).

Existence of guplified pergonnel in market. ©Some programs require skilis that are difficult to

find. This may be aggravated in certain geographic areas, for example rural areas, where the
lack of adequately trained technical personnel has been identified as a significant
implementation difficulty (Bould, 1977:81). High staff turnover and instability of stafif may
be contributing causes of implementation difficulties {(Hargrove and Bean, 1980:132}. Sowetimes
key staff who are enthusiastic and committed may be transferred (Pressman and Wildavsky,
1973:48) ané if staff leave, the momentum of a program may be lost (Cooper, 1979:202). Rapid
rurnover of staff may be a particular problem in rural areas and makes it difficult to sustain
developmental work (Hogmo and Solstad, 1978:22).

Attractiveness of program to personnel. The literature stresses the importance of providing

adequate incentives for staff, especially since a commitment to change may lead to a loss in
prestige and may endanger career opportunities (Dalin, 1978:32). The personal costs, for
example the extra time involved in implementation, may be alleviated through special incentives
{House, 1976:96} and specific reward systems may be created (fullan and Pomfret, 1977: 388).
Traditionaliy slow methods of employing personnel and unrealisticelly low salary scales
offered, may create recruitment difficulties {Weatherley and Lipsky, 1977:176).

Space

pProblems with space Chase suggests are related to the nature of the current facilities, the
availability of facilities and any special problems with acquiring or using space. Although no
gpecific examples were found in the literature search, space was identified by Berman and Pauly
{1975:40) as a general implementation problem.

supplies and Technical Equipment

Availability and usability of supplies and equipment. Problems caused by inadequate eguipment

and materials, the unavailability of instructional materials, and late arrival of supplies,
books or building materials have been frequently mentioned in the literature {Kritek,
1976:92-3),

Importance of technology to the projegt. According to Chase a change in technology van make a

major éifference to the success of a program. Chase suggests attempts ought to be made to
explore technical pogsibilities to improve program performance. He seems alone in this,
however, because no other author reviewed regarded this as problematic in policy
impiementation. The category may be more relevant to health programs than educational ones.






