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Foreword
The National Educational Finance Project was instituted on

June -10, 1968. This three year project is the first coMprehenSiVe
study of school finance Made since 1933. The ultimate Objective
of this project is to devise =model's of school finance Which can be
utilized_by educators and legiSlators in evaluating and improving
existing methods for financing education at the state and federal
level's. The study will include data from all fifty states.
Researchers from all over the nation, including experts from
universities, state departments of eduCation and other agencies
will be involved in the study.

The National Educational FinanCe Project includes a study
Of the financing of education beginning with early childhood
and continuing through junior college. Any rational study of
school _financing should begin with a study of educational needs.
Therefore the Project staff decided to begin the study with an
analy0s of the dimensions or parameters of educational need in
the following program areas:- pre-first grade education, basic
elementary and secondary education, compensatory education,
exceptional children education, vocational and technical educa-
tion, adult and continuing education, and community junior
college education: Each of these programatic areas will be
researched in depth by a satellite project under subcontract
with NEFP. In each of these satellite projects the investigators
Will seek to: (1) identify or develop criteria for identifying the
target population to be served, (2) develop accurate estimates
of the number of persons in each target groUp, (3) indicate
the nature of educational programs needed to meet the needs
of each target group, i.e., how they differ from the ,regulat or
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basic educational program and (4) determine the cost differen-
tials implicit in such programs.

The first step to accomplish the above objectives was the
preparation of papers which define, based on current knowledge,
the parameters or dimensions of educational need in each of the
program areas. The chapters in this book are made up of these
papers representing the preliminary inquiry into the educational
needs of the target population in each of the program areas.

Each of these chapters has been written by a school finance
expert in cooperation with an instructional specialist in the
program area. In each of those papers the literature concerning
each program area has been reviewed to ascertain the extent
to which data are available concerning target populations, educa-
tional programs and cost differentials and to identify additional
research needed to be conducted in order to provide appropriate
information for constructing models of school finance. In essence,
Volume I presents the primary phase 5n developing the frame-
work within which more extensive research will be conducted
by the researchers for the National Education Finance Project.

Roe L. Joins
Kern Alexander



CHAPTER 1

Introduction

ROE L. JOHNS
AND

J. ALAN THOMAS

For nations as for individualS, education is increasingly a.
means of survival and a source of power. Throughout most of
the world, the educated man has largely replaced the physically

strong, the wealthy, and the possessor of religious knowledge as
the leader in society. The possession of education is increasingly
linked to the ability to obtain employment and to be an intelli-

gent consumer of the goods and services available in modern
nations. The coming era of the 1970's has been describe_d as the
Human Resources Era,

since the U. S. economy will find its essential vitality in
those activities which are related to the unique resource
of man namely, his brain, which is the source of the
creative, adaptive potentials required by our increasing
technological sophistication. Contrasted= with the Agricul-
tural and Manufacturing Eras, when most workers 'were
concerned primarily with transforming natural resources
into useful products for their fellow man, activities which
generally involved physical dexterity or strength, a
rapidly increasing percentage of workers in the Human
Resources Era will need a high level of educational
achievement and mental development to meet job require-
ments.'

1
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In such a society, it is inevitable that there is a growing
awareness of the importance of the processes by which knowl-
edge is produced and distributed. If inadequate resources are
available for education,- or if resources are used inefficiently,
neither the society nor the individual will be able to attain full
potential. If the distribution process is faulty, so that some
individuals are favored while others are deprived of adequate
educational opportunities, the resulting inequities in lifetime
chances will- plague a nation which was founded on the concept
of equal opportunity.

The problem of providing an adequate and equitable educa-
tional system can be only partly solved- by fiscal means. Soci-
ologists and psychologists also have important c_ ontributions
to make in the study of edudational opportunity. While this
study is concerned with the fiscal aspects of the problem, it
cannot escape a concern for the political arena, because decisions
concerning educational finance are based on a set of procedures
for allocating resources among competing demands. These pro-
cedures are based on the -exercise of power and influence rather
than on an abstract weighing of costs and benefits.2

The evidence would indicate that decision makers at the
various levels of government have, over the past half-century,
been favorably disposed toward education. Not only has the
amount of money available for education increased markedly,
education has also increased its percentage of the ,GNP; from
1929 to 1965, the- per cent of the national product devoted to
education increased from 3.1 per cent to 6.6 per cent. How-
ever, there are constraints on the amount of resources available
for education; competition between education and defense for
the federal tax dollar is one visible example of the kinds of
decisions -which must- '.oe made by governmental and private
decision makers.

The competition for resources is becoming, increasingly
severe; hence, this study is being conducted at a period in history
when financial procedures are being questioned with respect to
both- their, adequacy and their equity. Problems of resource
adequacy arise since rising prices of goods and services used by
educational systems, combined with- inelastic revenue Bourne,
lead to a situation= of fiscal crisis which is.repeated in most states
and particularly in the larger cities of the nation.

Turning to the issues of equity, school finance authorities
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since the day of Cubberley have pointed out the inequalities
associated with the procedures which are used for financing
education' The current awareness of the close relationship
between educational opportunities and life chances has height-
ened this concern. Today, more than in the past, there is a
belief that unequal opportunities in public education constitute
a misuse of public funds. In fact, a strong case has been made
for the position that large inequities in expenditure among
school districts may, in less favored communities, constitute a
deprivation of the basic constitutional rights of children and
their parents.* Current litigation in several states attests to the
desire of many people to relate constitutional guarantees to the
provision of educational opportunity.

These problems are not entirely new. Throughout the nation's
history_, there has been a faith in the power of education to
make possible a healthy economy, a democratic government,
and a society in which the poor man's son could rise to a posi-
tion of power and prestige. There is, however, more than ever
before, an awareness of the problems involved in providing the
fiscal, governmental, and educational machinery needed to
implement these aspirations. This planning study attempts to
suggest some technical aspects of a fiscal system which will
permit education to make its full contribution toward the
improvement of society and its members.

THE NATIONAL EDUCATIONAL FINANCE PROJECT

The National Educational Finance Project was initiated in
June 1968, and is scheduled to be completed by July 1, 1971.
It is funded principally by the United States Office of Educa-
tion.5 This project involves a nation-wide study of the financing
of public education beginning with pre-first grade education,
continuing through junior college and including adult and con-
tinuing education, but excluding the financing of education pro-
vided in four year colleges =and universities.

The purposes of =the project are:I

1. To project growth and anticipate changes in the types of
educational programs which will be required for various target
groups by 1980 in order to max_ imize chances for social and
individual survival and growth.
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2. To project the number of clientele for the educational
programs that will be required by 1980.

3. To identify, measure and interpret deviations in educa-
tional needs among students, school districts, states and regions.

4. To relate variations in educational needs to the ability of
the school district and state to finance appropriate educational
programs.

5. To conceptualize various models of school finance and
subject them to consequential analysis in order to identify the
strengths and weaknesses of each model.

There are many reasons why a national study of school
finance should be undertaken at this time. Following is a sum-
mary of some of those reasons :

The National Educational Finance Project is being
undertaken at a time when conventional approaches to
financing education are under sharp attack. Legally and
historically the fifty states bear primary responsibility
for establishing and supporting a system of free public
education- for their citizens, although in many states
much responsibility for the day-to-flay operation of public
schools has been delegated to- local school districts and
boards of education. Decentralization of the organization
for education traditionally has been accompanied by a
heavy- reliance oa local property taxes to support public
elementary and secondary schools which, as Cubberley
noted long ago, leads to great disparities in the quality of
local education programs. Since the beginning of the
present- century authorities in school finance have
attempted to conceptualize and implement school financing
programs which will equalize educational opportunities
for all- children within a state and, at the same time,
allocate equitably among =the taxpayers of the state the
taxes required to finance such programs. Today, however,
state programs for financing public education increasingly
are proving inadequate to meet the demands generated by
the pressure of contemporary expectations for th ,schools.
Among the factors contributing to this disarray are :

1. A growing awareness of the importance of provid-
ing an adequate education for all citizens; for example,
population- mobility makes the poorly educated child in
any state a potential concern of citizens of all other states.
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2. An increasing recognition of the need for differ-
entiated educational programs for individuals and groups
having special learning needs ; for- example, the emotion-
ally maladjusted, culturally deprived or intellectually
gifted learner.

3. A developing understanding of the importance of
human capital to the well-being of a "brain-intensive"
economic system.

4. A burgeoning use by the federal government of
appropriations earmarked for educational programs, i.e.,
categorical aids, designed to accomplish specific purposes
deemed to be in the national interest; e.g., programs to
offset disadvantages resulting from cultural and/or eco-
nomic deprivation.

5. A growing disparity between the revenue available
to the schools from traditional sources and the amount of
money needed to mount programs which satisfy societal
demands; e.g., property taxes, the only major source of
revenue available at the local school district level not only
are reaching their limit- in many school districts, but are
not well related to the sources of income in an industrial-
lized urban society.

6. An expanding population to be educated in the
public schools resulting both from population growth and
from the rapid extension of free public education at both
ends of the traditional age range, i.e., to the early child-
hood and the post high school years.

7. A complex of population shifts which has produced
a "flight to suburbia" from- the cities by- relatively afflu-
ent, middle class Americans and a movement to core cities
by poorly educated and unskilled members of minority
groups so that the cities are faced with a great influx of
"high cost" citizens lin terms of their .consumption of
public services) at the same time that their revenue
potentials are declining.

Indicative of current dissatisfaction with existing pro-
grams for- financing education are suits which have been
filed in Michigan, Illinois, California, Virginia and Texas
claiming that the state support program in each of these
states is unconstitutional =in that it denies to- pupils in
various types of school districts equal protection under
the law as guaranteed by the Fourteenth Amendment.
Also noteworthy are the proposals advanced recently by
such noted educators as Conant and Allen that the state
abandon local taxes for education and assume complete
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responsibility for financing its public schools. It is against
this background and within this context that the National
Educational Finance Project has been launched./

In order to engage a long range planning for the financing
of education, it is necessary to make projections of the- educa-
tional programs that will be provided in- the future for different
client groups. This is a precarious business, because such pro-
jections will be affected by many variables, some known and
some unknown. Nevertheless, the attempt must be made because
it would be futile to propose finance plans without basing t'...em
on the educational services which will be purchased.

It was decided that the National Educational Finance Proj-
ect should use a broadly based PPBS (Planning, Programming,
Budgeting System) approach to this problem. The PPBS
approach to projecting the financial requirements of education
for the future involves: (1) determining what the goals and pur-
poses of education will likely be; (2) determining what client
groups are likely to be served and estimating their numbers ;
(3) evaluating, in terms of their relative costs, alternative pro-
grams for attaining the goals and purposes agreed upon; and
(4) projecting costs and benefits using alternative finance
models based on varying assumptions concerning- adequacy of
support, -- sources- of revenue and methods of distribution.

It will be extremely difficult to apply the PPBS approach
rigorously to the National Educational Finance Project. Actu-
ally, the PPBS approach to educational planning should- be
regarded as a concept rather than as a methodology. For exam-
ple, we do not have a "real time" and "computer on line" meth-
odology for making immediate-cost-benefit analyses In
because benefits of financial inputs often cannot finally be deter-
mined until- many years later. It is generally agreed in the
civilized world- that education is necessary to reduce or eliminate
poverty. But how many years will it take to eliminate or sub-
stantially reduce poverty after increased financial inputs are
made in the ghettoes of our great cities, or in rural Appalachia,
re_ mains an open question.

Despite these difficulties, it is possible to use a broadly based
PPBS concept in planning for the financing of education in- the
future. In approaching our projections, it seems- safe to assume
that the public- will demand that some type of- organized educa-
tional program be made available at public expense to all pupils
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in grades 1-12 enrolled in public schools. What is not entirely
clear are the possible variations in the types of programs and
the levels of quality which will be provided, and the- relationship
of these variations to program cost. But it is now becoming
abundantly apparent that we cannot achieve the goal of edu-
cating "all the children of all the people" by providing a standard
and uniform program for 411 pupils in grades 1-12. It is also
becoming evident that there is no rational basis for beginning
tax supported education at age 6 and ending it at age 18.

It is not possible for the research staff of the National Edu-
cational Finance Project to project probable educational expen-
ditures in the future on the basis of statements of goals and
purposes. It is necessary to advance from the planning stage,
where goals are set and purposes are determined ; to the stage
of defining specific types of programs which hopefully can
achieve the goals and purposes agreed upon. Utilization of this
programmatic approach makes it possible to estimate with
reasonable precision the probable costs of such educational pro-
grams, which can then be budgeted. Unfortunately, the problem
still remains of identifying the characteristics of those pro-
grams which by 1980 are likely to be provided in addition to,
or as supplements to, the regular programs provided for pupils
in grades 1-12. The probable parameters of these additional
and supplementary programs are even less clear than the- param-
eters of the regular programs provided for typical pupils in
grades 1-12.

Since it is not possible to do sound long range financial plan-
ning for education without taking into consideration the param-
eters of the educational programs that are likely to be
provided and the clientele to be served, the deciaion was made
to start the National Educational Finance Project with a pre-
liminary examination of the parameters of educational need.
A specialist- in educational finance was selected to study each
program area. He was assisted by an instructional expert in
the educational program area assigned to him for study.
Following is a list of the program areas for study :

1. The basic educational program provided for pupils in
grades 1-12.

2. Educational programs for pre-first grade children..
3. Educational programs for exceptional children.
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4. Programs for compensatory education of the culturally
disadvantaged or culturally different.

5. Programs for vocational and technical education.

6. Programs for adult and continuing education.

7. Programs for junior college education.

This publication includes- a chapter devoted to each of these
program areas. A chapter on the extended school term is also
included in this monograph because of its possible effect on
school costs. It is not assumed that these chapters on the
parameters of educational need include all of the significant
variables which will affect school expenditures in the future.
Neither is it assumed that these chapters present an exhaus-
tive treatment of the educational developments to anticipate
during the next ten years in each program area. However, the
findings presented in these chapters, despite their limitations,
do provide .a rational basis for starting the projection of future
educational expenditures. The researchers who wrote these
chapters will continue their studies of the parameters of educa-
tional needs in- each of these program areas during the second
year of the project by examining the characteristics of exem-
plary programs in the area being studied and identifying the
unit cost differentials associated with different types of pro-
grams. These additional studies are expected to produce new
insights into the dimensions of school financing in the future.

EDUCATION AS AN INVESTMENT

In the past several years, a mode of thought which derives
from economics has permeated the literature of educational
finance. This new approach is seen in the use of such termin-
ology as cost-effectiveness or cost-benefit analysis, program
budgeting, or Program Planning and Budgeting Systems. One
result of this orientation has been the development of syste-
matic approaches which can be applied to- examine the manner
in- which educational systems are financed.

Behind this- literature is the concept, re-introduced into eco-
nomics, that education can be- described as an- investment in
human potentialities .8 Individuals who have received more edu-
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cation tend to be more productive, in terms of their total con-
tribution to a technologically oriented society. A nation which
expands its educational system can expect rewards, in terms of
a more vigorous economy, a sophisticated polity, and an environ-
ment in which those whose tastes are in the direction of the
arts can reinforce each other.

In brief, the human capital concept regards private or social
investments in education as having benefits as well as costs.
Both benefits and costs accrue over a relatively long time period.
The value of an investment in schooling can be estimated by
comparing the "stream" of costs with the "stream" of benefits.
if, through the methods used to make the comparison, benefits
exceed costs, an investment is worth while. If costs are higher
than benefits, the investment should not be undertaken. It is,
of, course, clear that benefits- include monetary factors such as
income, but also non-monetary factors shuch as the ability
to relate to other people, or to enjoy art and literature.

Statistics show that, in monetary terms alone, education
has been a good investment in the first part of the present cen-
tury. Denison estimated that 23 per cent of the growth. rate in
total national product between 1929 and 1957 was due to the
effects of education.9 Other economists h_ ave shown that educa-
tion has tended to be a good investment for individuals as well
as for the nation as a whole.. However, the value of an invest-
ment in education clearly depends upon a number of factors.
For example, education obtained in one university may bring
higher rewards than education obtained in another, certain
levels of education have greater benefits than others, there are
differences in the benefits associated with the various curricula,
and one student may, because of his native endowments or home
background, benefit more than another from a given amount
and kind of education.

This concept has relevance for the basis upon which- educa-
tional systems are financed. If, for example, the rate of return
to a given- amount and kind of education is- high, there is an
economic argument for increasing expenditures for that aspect
of education. However, governmental structure may inhibit
increases in the amount of money made available for education,
or- an inelastic revenue source- may restrain the' flow of funds.
Under these- conditions, expenditures may, from the point of
view of total well-being, be inadequate.
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The human investment approach to educational finance also
has important implications for equity in treatment of the bene-
ficiaries cf education. The "human capital concept" suggests
that an individual benefits throughout his lifetime from the
effect of education. The student who receives a high-quality
education is endowed with a flow of monetary and non-monetary
benefits much superior to those received by a student whose
education is inferior. Hence, inequities in educational benefits
become economic inequities, and a society endows its youth
unequally with the goods at its disposal when it creates a system
of educational finance characterized by vastly differing expendi-
tures among sub-units.

Money alone, however, does not determine the quality of
educational services an individual receives. Equally important
is the manner in which money is allocated, as well as the sock-
psychological characteristics of the system. The types of cost-
benefit analyses which are being developed are pointing toward
possible ways of improving the efficiency of educational systems.
This does not suggest that inexpensive ways of providing educa-
tion will be found in this highly complex and technological
society. It does, however, suggest that the resources which are
available will need to be used as effectively as possible. Cost
benefit analysis implies examining alternative possibilities of
action in terms of the costs and benefits associated with each,
making a choice among alternatives, and then implementing this
choice.

This approach does, of course, have important implications
for this planning study. Such a study must recognize the time
dimensions involved in the formation of human capital. For
this reason, it examines programs and costs over a relatively
long time span. A planning study of this type must also recog-
nize various alternatives which are available, and must provide
methods of comparison among alternatives on the basis of costs
and benefits of each. Some implications =of this notion are n_ ow
examined.

Example 1 -- The obsolescence of human capital Like
physical capital, human skills and knowledge can become out-
dated, and private and governmental procedures must be devel-
oped to combat skill obsolescence. This poses a number of ques-
tions, which may be phrased in cost-benefit terms. What, for
example, is the proper role of formal education in contrast to
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post graduation learning experiences? In a rapidly changing
society, it seems appropriate to develop an educational system
which assumes that there will be a need for formal programs
of continuing education. What are the relative roles of the
employer and employee in on-the-job training? Gary Becker
has an elegant exposition of this problem.1° Should secondary
school vocational e_ ducation concentrate on general or specific
skill training?

Example 2 Resource allocation among educational levels
In some context, formal or informal, governmental decisions
are made with respect to the allocation of resources among
primary, secondary, and higher educational levels. The manner
in which these allocations are made has clear implications for
the outcomes of education. Furthermore, social science has some
suggestions as to the educational implications of these deci-
sions." Formal cost-benefit analysis would at least force
decision-makers to develop a rationale for the manner in which
resources are allocated.

Example 3 Resource allocation among client groups
This study identifies certain client groups; such as handicapped
or gifted children, and children whose home backgrounds- are
not conducive to success in school. Given a fixed amount of,
resources (at a given point in fime), educational decision makers
must determine whether there should, be a differential allocation
of resources' among sub-populations. Powerful lobby groups may
influence this allocation ; as one example, special appropriations
for the education of handicapped children have come about in
this way. Alternatively, cost benefit analysis may at least
proVide some guidelines with respect to dedirable resource allo-
cation for, say, teaching reading to children of low income
families.

Example 4 Resource allocation among curricula Cur-
ricular differentiation may or may not correspond to some
clearly defined c_ lassification of client groups. Nevertheless, the
justification for curricula often depends on the benefits assumed
to be derived from providing certain, kinds of training to
specific groups of students. An ideal example of this type of
analysis lies in the area of vocational education. In this,
instance, cost-benefit analysia is appropriate, since vocational
education is aimed at preparing individuals for gainful
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employment. Some useful beginnings have been made in
conducting research in this area.

These examples provide some illustrations of the usefulness
of cost-benefit analysis in educational decision-making. How-
ever, decisions are not made in a vacuum. The governmental
structure by which educational, decisions are, made helps- to
determine the nature of these decisions, and is hence of extreme
importance in planning.

NEEDS, DEMANDS, AND GOVERNMENTAL STRUCTURE
A planning study in educational finance must remain in the

context of the governmental structure in- which decisions aremade and resources allocated. The complexity of the federal
system for educational government in the- United States has
profound effects on educational finance.

Governmental decisions are made concerning the kinds of
services which shall be provided, and the manner in- which these
services shall be supported. Both these kinds of decisions are
made at each of the three levels of government. Also, both kinds
of decisions are important to this study.

One of the tasks of this study is to project levels of educa-
tional service into the future. Upon what rationale can such
projections be made? One approach would be to consider gov-
ernment as identifying and meeting the demands of its citizens.
If this approach is taken, demand schedules could be projected
from past experience, and used as the basis for determining
fiscal requirements. This approach is often used in planning for
new higher =education facilities. Enrollment trends are, used
as a basis for projecting future demands, and decisions are made
accordingly.

One problem with this- approach -lies in the unequal nature
of community aspirations with respect to education. In general,
the parents of upper middle class families tend to have higher
expectations than the parents of lower -class families with respect
to the education of their children. If aspirations alone are used
as a basis for providing educational services, the result will be
the perpetuation of past inequalities. It is therefore often
suggested that the role of government -is to help raise aspira-
tions, as well as to-reflect aspirations which already exist. Never-
theless, since each generation seems to want more education
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for its youth than the preceding generation, a demand-based
projection would call for increasing the levels of educational
services from each time period to the next.

To provide educational services entirely on the basis of con-
sumer demand would imply an approach to the provision of edu-
caion which is analogous to the provision of goods and services
in the private sector. It also implies that education may well
be provided in the private as well as the _public sectors, and
indeed, it can be argued that public production of education
may be neither necessary nor desirable." The opposing point
of view is that there is an essential public or social ingredient
in educ,ation, since the education of one person's child affects
the well being of his neighbors. In a highly inter-dependent
society, some public or governmental intervention in the pro-
vision of education becomes essential.

Let us consider some examples of the latter point of view.
In the first place, it has long been accepted that the education
in the public school of children from a variety of backgrounds
leads to a diminishing of social and racial barriers. In the
second place, it is generally agreed that in a democratic society,
the education of the under-privileged classes is essential for the
maintenance of a government based on the will of the majority.
In the third place, the preservation and= acceleration of a high
rate of economic growth depends upon increasing both the
quality and the quantity of educational services.

If these points of view are accepted the support of schools
and colleges is not necessarily directly linked to the concept of
"demand for educational services." Rather, we can refer to a
concept of educational "needs" as perceived by those responsible
for the .provision of .services. This concept will form the basis
of the projections used in this study. It must be remembered
that these are subjectively determined estimates, based on the
best judgments of those participating in this study.

As noted above, governmental structure: and educational
finance are closely interrelated. In this federal system of gov-
ernment, judgments are made about educational need at all three
levels of government. On the basis of these judgments, each
governmental level makes decisions about the provision of serv-
ices, and aboi,it the allocation of financial resources.
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Local Governments and Educational Finance

The local community, in some ways, is in a preferred position
with respect to implementing the educational aspirations of its
citizens. Where aspirations are at a high level, superior pro-
grams are implemented, and the community will, unless con-
strained by an inability to gain access to resources, provide
financial support for its programs. Public analysis of costs and
benefits may be carried out when tax or bond elections are put
to a vote. Furthermore, individual citizens may make choices
about the "bundle" of governmental services (including educa-
tion) which they prefer, in their initial choice of a community
in which to live.

Problems arise, of course, when various communities have
widely differing aspiration levels. Furthermore, if the fiscal
capacity of local government is clos ,./ related to its own taxable
wealth,, communities may not be able to implement the realiza-
tion of their aspirations for education. In each of these cases,
a higher level of government has, in our federal system of gov-
ernment, both the opportunity and the responsibility to inter-
vene.

The Role of the State

From a constitutional point of view, the state has plenary
responsibility for providing education for its residents. Included
in this responsibility is the notion that all monies spent for
education (whethet they are raised locally or at the state level)
are state monies. Hence, in strict legal terms, the development
of an adequate and equitable system of educational finance is a
state responsibility.

However, as noted above, the comparison of costs and= benefits
associated with educational programs can probably best be done
by local governments in cooperation with the state and the
nation. In a diverse and heterogeneous state, a variety of kinds
of benefits are sought, and decentralized decision making is best
able to produce these benefits. States have therefore= delegated
to local governmental units many decisions concerning education,
in accordance with the theory that this will help in the process
of matching programs to aspirations.

Many benefits are not, however, received by the local com-
munity in which a student is educated. The high rate of mobility
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which characterizes the American population results in com-
munities other than the one which provides the schooling reap-
ing the benefits of a good education, or suffering the ills asso-
ciated with an educational program which is inadequate. The
ability of the state to take a broader view of costs and benefits,
and to allocate resources accordingly, therefore points to a
strong state role in educational planning. This role is particu-
larly critical at the present time, in view of the importance
being attached to an equitable distribution of the costs and
benefits associated with education: Finally, even where local
astirations form the basis for the development of improved
education, one function of state government is, in the opinion
of school finance authorities, to devise ways to stimulate the
raising of aspiration levels.

The Federal Role in Education

Despite the absence of a constitutional mandate, the federal
government has always shown an interest in the concern for
education. Throughout our history, education has been seen as
the basis for morality and religion, as being necessary for
national defense, and as providing the essential conditions for
economic groiwth and prosperity.

Despite the reluctance of Congress to pass a bill providing
general aid to education, much concern has been expressed for
regional disparities in educational opportunity." Mobility is
again one cause for this concern. In a highly mobile, inter-
dependent society, wide variations in educational quality and
Vantity indicate a failure to provide equally for the welfare of
citizens. Furthermore, it is not likely that an- optimal level of
expenditureS will 'be reached when those levels of government
which meet the costs of education will not receive the full
benefits.

While equalizing educational opportunities appears to- call
for federal aid which -is general and equalizing, 'the tendency
has been for the federal government to- provide specific, cate-
gorical kinds of aid. National needs have- been identified, and
programs designed to meet these needs have been designed.

These programs have been very influential, as in- the case of
establishment of the land grant colleges and in promoting voca-
tional education, in furthering certain kinds of goals. One ques-
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tion concerning this study is whether these kinds of programs
should persist into the future, or whether more general types of
support will be preferred, in terms of sound educational
planning.

SUMMARY

It is apparent that the staff of the National Educational
Finance Project faces a. formidable task in making a compre-
hensive study of educational finance and projecting the financial
needs of education by 1980: As has been pointed out in this
chapter, this involves an appraisal of prospective changes in
society by 1980 which will affect educational needs," an
analysis of the effect of educational financing on the economy,
an appraisal of the political processes involved in educational
decision-making, and projection of educational needs by 1980
and the development of alternative models for financing those
needs. This first publication of the National Educational Finance
Project is devoted to a preliminary projection of educational
needs to 1980.
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CHAPTER 2

Dimensions of Need for Early Child-
hood and Basic Elementary and

Secondary Education

WILLIAM P. MCLURE*

Men in every generation attempt to redefine the basic and
special character of education. They evaluate the purposes and
objectives, programs, clientele to be served, alternatives, out-
comes, and costs. Regardless of the scope of analysis, the depth
of knowledge, and the skills of evaluation of persons making
judgment there is a general concern for quality and for satis-
factory outcomes. Some of the most common expressions are
those relating to economy and efficiency.

But the basic motivation of social concern for education goes
much deeper. Education is one of the institutions vital for the
preservation and growth of a society. There is a constant inter-
play of the needs of the individual and of the society in which
he -is a part. The needs of- society, actual and potential, for its
preservation, growth and fulfillment are related to the needs
of it,s citizens as individuals. Hence, the ultimate question which
must be answered anew in every generation : Is education rele-
vant to the needs of- the individual- and the society?

Each generation develops a self-image of its ability to cope
with its lifeits contemporary needs, emerging needs, problems, \

* The writer wishes to acknowledge the assistance of Dr: Bernard
Spodek, Professor of Elementary Education, University of. Illinois, Urbana,
who reviewed the draft of this Chapter and made valuable suggestions.
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and creative opportunities. Perhaps the present generation
possesses greater confidence than any other generation in
the potential power it has to develop and utilize formal education
as- an institutional means- of social development and well-being.

This paper will explore some of the critical areas of social
need in its evaluation of education. Among these are : implica-
tions of population growth; pattern of urbanization, including
reconstruction of existing ghettos; mobility of population ;
nature of expertise required in the work-a-day world; changes
in institutional structures in both public and private sectors;
impact of technological developments in all areas of life; chang-
ing occupational structure; and patterns of social behavior.

Part I
EARLY CHILDHOOD EDUCATION

Early childhood education is an area of special contemporary
interest. Many educators, scientists, leaders in government,
and citizens in general believe that this nation must ye-examine
its commitment to the formal education of- children below six
years of age. There is much evidence to suggest that this belief
may be sufficiently potent and widespread to lead to more
rational planning and action by government and other institu-
tions than this nation has had in the past.

Why does this observation appear to be reasonable? First
of all, in recent decades there has been a substantial increase in
the amount of dependable knowledge which exists about the
growth and development of individuals during the early years
of their lives. Secondly, many observers have become acutely
aware of the slowness with which society utilizes dependable
knowledge- in its own behalf in the field of education. Many
examples of this second. observation could be- documented in the
literature. For example, Mort and Cornell wrote of a study
they conducted in the late 1930's :

The past few years have been a period of great contro-versy in the field of education. The participants in thesecontroversies- are relatively few, yet the general impres-sion is that the schools, by and large, have adopted the
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practices that are debated . . . in the schools of Pennsyl-
vania today and, the a_ uthors venture to say, in the
schools of America, we find little manifestation of the
practices subject to controversy. As a matter of fact, the
succeeding waves of "reform" which, have come and
passed in this century have left discouragingly little
mark (87:3)

They went further and raised a burning question which
leaders and parents alike are facing today in thinking about the
schools of the 1970's and the 1980's:

How nearly have the American schools adjusted them-
selves to these needs upon which there is now general
agreement among educational leaders and the interested
public, and what factors have furthered and retarded this
adjustment or adaptation? We can address ourselves to
this question with confidence that, whatever changes may
be demanded by the resolution of current controversies,
most of the problems on which educators can now agree
remain to be met in our schools. (87:5)

One of the objectives of the National Educational Finance
Project is to focus on the needs of early childhood education,
to examine alternative programs which may be organized and
developed by 1980, and to estimate financial requirements of
various alternatives. Attention will be centered on "needs upon
which there is now general agreement among educational leaders
and the interested public" and not upon "what factors have fur-
thered and retarded" the developments in operation today. The
purpose of this section, therefore, is to describe briefly the
dimensions of the field of early childhood education which call
for clarification.,

DIMENSIONS OF NEEDS

The dimensions of needs include all the factors that contrib-
ute to the development of every individual. The problem before
us is first to classify and then to define those things that affect
the individual. Attention can be centered on three areas of
life the home, the school, and the world outside of the home
and the school. These areas may be viewed as the total environ-
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ment, or life-space, of the child. He can be described in terms
of human attributes which commonly are referred to as change
or growth and development. He may be grouped with others
according to age, cognitive performance, social maturity, physi-
cal maturation, and other characterististics. He may be classi-
fied according to degree of development and compared with other
children. Thus his characteristics may be described in terms
of disabilities, normalities, and exceptionalities. Another way, of
classifying an individual is in relation to his own potential
performance and not in relation to other individuals.

The broad dimensions of concern for the total population
of children in this study are : (1) age, more specifically the
groups under 3 years, and 3 to 5 years inclusive; (2) growth
and development; (3) characteristics of the home environment
which affect the child and are subject to amelioration ; (4)
child care centers; (5) formal school programs as intervening
environmental- factors; and (6) environment outside of these
areas available to the home and school to help the child.

'The dimensions of aggregate need which will be given special
attention for definition of alternative educational programs and
services and estimation of financial requirements by 1980 are:
(1) the group under three years of age, (2) children with dis-
abilities, mental, physical, severe emotional, disadvantaged home
environment, and (3) all children of ages three,, four,- and five.
The needs of children six years old and over will be treated as
part of basic elementary and secondary education.

Individual Development

The most generally accepted- theory of child development
Views it as a process of interaction between the individual's
genetic attributes and his environment. Research and experience
continue to- expand our knowledge of the nature of this process.
The combined efforts of social scientists, behavioral scientists,
medical scientists, and educators, particularly in recent years,
have produced some startling knowledge concerning the educa-
tion of young children.

There is a large body of literature dealing with growth of
the child and the influence upon him of environmental factors.
Individual characteristics may be classified as follows :
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1. Intellectual performance. This includes cognitive ability
such as understanding of concepts, logic and reasoning or sym-
bolic pattern of thought, linguistic ability (use of language),
and perceptual ability.

2. Social development. This characteristic includes relations
to others, such as development of sex role, consideration and
respect of others, acceptance of social norms, and acquisition of
skills to relate to others.

3. Emotional development. This includes acceptance of
limitations, giving and receiving affection, developing a con-
science, adjusting to psysiological changes, security and confi-
dence, and control of one's self.

4. Perception. This characteristic is pervasive. It is a
quality in cognition, social sensitivity, emotional status, and
understanding of messages from the world around him.

5. Motivation. This is the individual's= response to environ-
mental stimuli, his expression of purpose or sense of direction,
interest perseverance, and thrust.

6. Values. This includes the individual's set of preferences,
standards, and exemplars of conscience and behavior.

7. Physical development. This characteristic includes his
physique, extent of bodily development, coordination, and expres-
sion.

8. Health. This involves the- status of bodily functioning
the extent to which the person functions adequately (sometimes
referred to as normally) without impairment due to physical
or emotional disorders.

This brief listing of personal characteristics serves to emphasize
the modern concept of education. The individual is a complex
being whose education is seen as one part of his total develop-
ment. The school cannot, nor does it attempt, to do everything
for the child; neither can the home. Both institutions need to
work together, strengthened by other institutions in the com-
munity.

Status of Early Childhood Education

A recent report of the. U. S. Office of Education shows that
there were about 12.5 million children in- the 3- to 5 age group
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in 1966 (32). In October of that year 248,000 3-year-old children
were in school, 93.5 percent in nursery' school (mostly private)and 6.5 percent in kindergarten (mostly public). There were
785,000 4-year-olds about evenly divided between nursery
schools (mostly private) and kindergartens (mostly public).There were 2,641,000 5-year-olds in pre-first grade classes
(mostly public). An additional 505,000 5-year-olds were in
regular elementary classes (92,000 of which were in private
schools). Of the total number of children in each age group inschool the breakdown for 1966 was as follows: 3-year-olds
6.1 percent; 4-year-olds 18.9 percent;_ and 5-year-olds62.2 percent.

Early childhood education has experienced a long, slow
development in this country. Although the kindergarten wasintroduced a little over 100 years ago, today only about two-thirds of the 5-year-old children :Are enrolled in kindergarten.
A few states still do not operate kindergarten as a part of the
public school system. Most nursery schools are operated b_ yprivate groups.

What is the explanation for this slow development? It islack of knowledge about what young children, need, what can bedone for them in school, what the home and school working
closely together can do? To some extent this may be true. There
still are serious gaps in knowledge. Furthermore, knowledge isnot a commodity that can easily be packaged, preserved, and
distributed and utilized with equivalent results by all consumers.But there are other reasons as well. Attitudes of the society,
passed from one generation to the next with little if any change,
account for part of the reason. Many citizens believe that chil-dren should have a few years of "free" living within the homeand not be introduced too early to the regimen of school. Theage of six became fixed as the first year of schooling in .thiscountry out of considerations that were not consistent with
present day knowledge about the actual maturation and develop-
mental potential of children at earlier ages:

In some instances educational leaders of the past did not
press strongly for pre-first grade schooling for fear that the
introduction of i new programs would result in diversion of
resources from established programs. Some political leaders, onthe other hand, resisted pre-school education because of added
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costs, lack of strong public support, and insufficient evidence of

the educational value to be gained.
For whatever reasons, kindergartens have not yet beeri devel-

oped as fully as professional consensus would propose. In
the past many nursery schools have placed primary emphasis

on providing custodial service for children of mothers who
worked or who had career interests. In others, the educational

purpose was the dominant objective. Current directions of
thought are clearly toward the establishment of nursery school

programs with an- educational purpose which provide activity
for very young children under the jurisdiction of public school

systems. There is also concern that the child day-care function
should, operate to meet the total social needs as well as relating
effectively to the educational function.

A number of developments in the past quarter century have

contributed to what may be a societal readiness for a great
expansion of early childhood education. First of all, an emerg-
ing fruition of knowledge about the growth, development, and

education of young children is reaching the public conscience.
Part of this knowledge is the contribution of the persistent sci-

entists and educators who with patience, skill, and motivation,
have sought to find answers, to the most difficult questions.
Many of these persons have forked as lone investigators, often
concentrating- on a single phenomenon.

In recent years- the investigative and experimental processes
have been greatly accelerated, largely as a =result of increased
financial support from governmental and non-governmental
sources. Perhaps the most dramatic activities have been cen-

tered on children with disabilities, such as special education for
mentally, physically and/or emotionally handicapped children.
More recently those defined as culturally disadvantaged have

been been given- special attention- in programs such as Head

Start, Follow-Through, and others.
The National Laboratory on Early Childhood Education is

the most recent programatic research and development activity.

This laboratory was established in 1967 with support from the

federal government under the auspices of the U. S. Office of

Education. There are six component centers, one in each of the

following universities,: Arizona, Chicago, Cornell, Kansas, Pea-

body, and Syracuse. The Coordinating Center is at the Univer-

sity of Illinois, Urbana.
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The- laboratory will draw upon intellectual support from the
medical, social and behavioral sciences, as well as from the field
of education, to conduct further research, to test the effective-
ness of various educational innovations, and to develop methods
for disseminating results to affect practice. The program is
described by its leaders as "an exploration into the domain of
scientifically based social change . . ."

The National Educational Finance Project on Early Child-
hood Education will take cognizance of the work of the National
Laboratory ; other Federally-supported programs ; and experi-
mental programs operated by universities and other institutions.
The study will draw upon all sources of information as fully
as possible, including the ERIC Center, the general literature,
and recognized scholars in the field of early childhood education.
The field is one of claims and counterclaims by researchers, inno-
vators and developers. Like the .private sector of business,
there is- a highly- competitive- arena of ideas in education. The
problem confronting this study is to interpret the basic knowl-
edge, to identify the major approaches, and to reconcile differ-
ences insofar as possible.

CHILDREN UNDER AGE THREE: NEEDS AND
ALTERNATIVE PROGRAMS'

There seems to be widespread consensus that the maturation
of most children reaches a distinctive phase at about age three,
thus providing a range of a general classification.

Distinctive Needs

There are specific and distinctive needs- of children under
three years of age that fall within the long-term, developmental
needs mentioned earlier.

The- writer once asked Samuel Kirk, a noted researcher on
children with learning disabilities. 'What is the- most appropri-
ate age to introduce children to a formal educational program
outside of or in collaboration with the home?" His answer was
"during the mother's first month of pregnancy." His reasons?
There is a large amount of evidence that the environmental
factors of diet, exercise, and emotional state of the mother dur-
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ing pregnancy affect not only the physiology of the child but
its intellectual capacity.

From birth to about age three the child's development exhi-
bits distinctive biological characteristics : bodily coordination,
walking, eating, toilet training, and others. His social, emotional,
and psychological qualities likewise begin to develop. He per-
ceives himself as a member of the family; feels a need for
warmth and love, to explore and learn, and to communicate.
By age three his verbal behavior has developed to a functional
stage. His social adjustment is limited mainly to the home and
family where he interacts with siblings and parents. Exposure
to the outside world has begun, but largely from the arms of
his parent.

The most profound knowledge brought forth in recent years
is the accumulated evidence that the environmental circum-
stances of a child's life play a large part in shaping his develop-
ment. In these early years his needs are_: adequate food and
nutrition, appropriate exercise, suitable objects for play, manip-
ulation, perceptual development, interaction with members of
the family, introduction to persons outside the family as well as
to objects and animals, music, and a host of others. He has need
to respond to his environment and for it to respond to him. He
develops a sense of belonging, of participation and membership.

All of this means that he must be challenged and properly
stimulated. For example, studies have shown that stimulating
dialogue between the mother and the young child is extremely
influential in his cognitive and linguistic development. Many
retarded children (except for those retarded by organic defects)
have failed to receive adequate stimulation and reinforcement
from their environment in forms such as conversation, oppor-
tunity for interesting things to do, proper attention, and chance
for development of good habits.

Alternative Programs

Given the state of knowledge about prenatal, perinatal, and
postnatal environments of children, it :is post;ble to: postulate
feasible alternative programs that may offer correction or reme-
diation of existing problems and also provide environmental
factors which may minimize, if not avoid, similar problems in
the future. The alternatives are not defined as mutually exclusive
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programs required a single choice, but as possible combina-
tions of programs, or even all of these. The basic assumption
is that the public school system is the agency which should
assume leadership to provide services and to enlist the coopera-
tion of other agencies and institutions.

Some alternative programs for early childhood education
may be listed as follows z

1. Dissemination of materials to families dealing with child-
rearing practices, principles of child behavior and development.

2. A universal program of diagnosis or behavior analysis.
This program would involve the collaboration of the home, the
medical field, and the public school. system. Bijou (4) lists the
elements of such a diagnosis as: (1) historical data (including
physiological factors; cultural factors such as socio-economic
status, family income and parents' education; and psychological
factors such as frustrations -; anxieties, attitudes and abnormal
social behaviors) ; (2) observations of qualified specialists; (3)
interviews of parents by these specialists ; (4) tests appropriate
toy young children.

This type of diagnosis could provide information as a basis
for identifying children with actual or potential disabilities and
establishing priorities of need for treatment.

3. Home-centered program. This would be a program with
services carried to the hoe by specialists in education, medi-
cine, and other community agencies. Parents would be given
instruction and informr.tion on child-rearing and education of
the children under three years of age. This program, together
with the diagnostic program as described in- number 2, would
constitute a minimal or basic educational commitment that
would be available to all homes on a voluntary basis.

4. Special programs for children with disabilities. These
programs would be designed- to provide instruction and other
appropriate action to ameliorate disabilities. The current pro-
grams of special education for children with mental, physical
and emotional handicaps and these with cultural disadvantages
would be adapted to accommodate children below three years
of age.

5. Child -care, program. There are children who need full-
,.

day care, and in some instances, total care, where mothers work,
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follow career pursuits, or are temporarily unable to provide
care. In addition, there are "problem" families where young
children need this outside service.

These programs are operated by a variety of public and
private agencies. Observations by experts in child development
suggest that there is widespread violation of established princi-
ples of children's needs among the existing practices. There is
strong evidence that these programs should be under the general
supervision of persons in charge of educational and other serv-
ices so that conflicting practices may be avoided and the maxi-
mum, advantages of all services may be realized.

6. Universal program of educational service. This would be
the program of broadest scope and comprehension. It would
extend beyond the special programs to include all children.
There are experts in this field who claim that the establishment
of such a program, at least on a voluntary basis, is a worthy
and realistic goal for this nation.

7. Research and experimentation. These programs should
be supported by universities and other institutions as systematic
efforts to provide new knowledge for improvement of practice.

8. Teacher - training.. Many of the established programs, as
well as potential ones, are handicapped for lack of staff with
adequate and appropriate training. Therefore, there is a need
to study programs for the pre-service and in-service programs
for training of all professional personnel in the educational
programs and personnel in the day-care centers.

CHILDREN OF AGES 3 - 5 INCLUSIVE: NEEDS AND
ALTERNATIVE PROGRAMS

The human characteristics that emerge at about age three
continues to develop with some distinctive changes from age
three through, age five. Again it is worth emphasizing that
the development of children is not a perfectly continuous process,
there are spurts and recessions within- individuals- and varia-
tions among persons. This age group for the most part includes
children in present nursery and kindergarten programs.

Distinctive Needs

By age three children are passing from babyhood into early
youth where the social tethers of dependence on parents and
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siblings are gradually lengthening. Body control and function-
ing have become stabilized. Individual autonomy in making
decisions has asserted itself. Independent task-setting and
motivation have become more pronounced. Language skills have
become functional.

The particular needs of this age consist of further dewdop-
ment of the general characteristics mentioned earlier. Parents
and educators often underestimate the developmental capacity
of children during these years. This is not a time of "waiting"-
or play for the sake of play. Instead, these children have drives,
implicit tasks to be achieved, des_ ires to know, and a sense of
self fulfillment.

Those needs which may be most often neglected during this
period are as follows :

1. Intellectual development. This includes knowledge of the
world about him, opportunity for self-discovery about things,
language skills.

2. Social development. At this stage the child needs oppor-
tunity to extend his participation into broader circles of peer
groups. Also, he needs wider contacts with adults.

3. Emotional development. Self control, self-assurance, and
consideration and respect for others should become highly devel-
oped during this period.

4. Perception and motivation. There is special need for
activities to stimulate and challenge him for development of
motivation and perceptual ability.

5. Physical development. Few people seem to be aware of
the need for analysis of this phase of child growth and the
results that can be achieved through proper programs of train-
ing.

6. Health. This is an area of consideration -calling for
improvement of services in many nursery schools and kinder-
gartens.

Again, the knowledge of child growth in the three to five year
age group deals with basic needs that add up to a totality of
related parts. The issues that arise concerning particular pro-
grams are questions of adequacy relative to a given need that the
extent to which other needs are m_ et and not excluded or
neglected.



EARLY CHILDHOOD AND BASIC EDUCATION 31

Alternative Programs

The alternative programs that appear to be worthy of study
for verification, estimation of financial requirements, and plan-
ning for implementation are as follows :

1. Special programs for children with disabilities. This
alternative would expand present programs to include- all quali-
fied pupils of this age group as well as those under three. These
programs would include children- of various disabilities, now
divided into the two general programs usually referred to- as
"special education," and "culturally disadvantaged."

2. Universal programs for all children, including those in
special programs operated as an integral part of public elemen-
tary schools.

Nursery schools. There seems to be general agreement in
the literature that nursery school education should be overhauled
and organized as part- of the public school system. The cur-
riculum should have content for learning and instruction and
related activities organized in the most effective arrangements
now known in relation to the next stage or kindergarten. Staff
members should have special training and be certified in the
same manner as are professional staff members in other areas
of- the- public school program.

Kindergarten. The kindergarten should provide a natural
sequence of program and learning experiences appropriate to
children of this age and should further their preparation for
satisfactory performance in succeeding years. The traditional
break between kindergarten and first grade will likely disappear,
with adoption of a sequence of activities at first grade which
will provide continuity to the educational program.

There is a large body of technical information on the nature
of instruction ; content of materials ; emphasis on cognitive
development, social skills, and other needs; characteristics of
properly planned space and facilities ; qualities of staff ; and
other factors. The terms nursery school and kindergarten may
need to be- supplanted by more functional names to describe
the nature and scope of the field.

3. Home-school program. This program would be an exten-
sion of the one mentioned previously for children under age
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three. Parents would be enlisted in activities designed to rein-
force and extend the work of the school. For example, a number
of studies have found that children's learning and general per-
formance improve significantly when mothers participate as a
"teacher assistant." The results suggest that mothers may be
trained to help their children in significant ways under the
guidance and assistance of the teacher.

The traditional assembly-line type of kindergartens and
nursery schools with one teacher having two groups in one day
must, in the opinion of many experts, give way to a different
program. Instead of teaching a second group, the teacher may
be far more effective if half of her day is spent working with
parents and with individual pupils.

4. Child-care programs. Much consideration is of programs
of child care and their integration with educational programs
is found in the literature. During part of the day devoted to
"care" the children would be under the general supervision of
the educational system. Personnel would be trained to direct
activities that would enrich and positively reinforce the pro-
gram of instruction.

5. Research and experimentation. These programs would
incorporate the three to five age group with the lower group.

6. Teacher training. A program for this function should
include the total range of early childhood education, and also
of elementary grades.

SUMMARY

The field of knowledge on this subject is broad, fragmented,
and filled with different approaches and propositions. Many
scientists who have concentrated on children with special dis-
abilities conclude that much knowledge derived from study of
those children is applicable generally.

The literature shows cyclic patterns of ideas and propositions
in the behavioral sciences, as well as in pedagogical strategies
and curriculum concepts in education. For example, to some
experimenters today "behavior modification" is the high priest
among psychological principles. This is not a new principle.
In fact it is recorded among ancient writings as "Train up a
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child in the way he should go ; and when he is old, he will not
depart from it." What is new, though, at least to contempo-
raries, is new insight into procedures and methods of using
stimuli and re-inforcers to elicit response in a desired direction
and to weaken response in undesirable directions. Some scholars
caution against a narrow, mechanistic application of this princi-
ple and a lack of proper emphasis or other theories dealing with
social development, emotional development, perception and moti-
vation, values, and physical development.

The diagnosis of children's needs and the provision of educa-
tional programs must draw upon the psychology of the individ-
ual, instructional activity, and materials of instruction and
learning. The list of options to use in the educational environ-
ment is long. For example, a few crucial ones are establishing
and maintaining "learning sets" where children are protected
from distraction, pretraining or learning readiness, and transfer
of learnings from a specific task to a variety or related tasks.
The psychology of materials is important. For example, mate-
rials may produce variable affects on learning, such as objects,
words, pictures, sequencing, and elaboration of use.

Basic Concepts

1. Individual differences of intellectual functioning, congitive
development, behavior, social development, and other character-
istics of the human being are basic considerations in analyzing
and defining educational programs.

2. The research of scholars like Sidney Bijou, Samuel Kirk,
Jean Piaget, Harold Skeels, and a most of others has demon-
strated conclusively that formal education of early-age children
is highly beneficial, if not essential to some individuals, for per-
formance in the years that follow.

3. The current knowledge of individual differences provides
a dependable bw for development of rational programs from
the various ar . 'hes that have been tried in recent years.

Alternative Programs

The preceding lists of programs by age groups may be con-
solidated for the total range of children under six years old
as follows:
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1. Dissemination of information to families on child care,
growth, and development.

2. A universal program of diagnosis and behavior analysis
to identify children with general needs.

3. A home-centered program of instruction and assistance
to families in need of service where children are not in educa-
tional programs at school.

4. Special programs for all children with disabilities: organic,
cultural, other.

5. Formal educational programs, including special programs,
for all children: (1) voluntary for ages 3 and 4, (2) required
for 5 year olds. Most of these programs would be operated by
the public school system. Programs operated by other agencies
would be subject to minimum standards to be established by
state educational authorities.

6. Child-care programs. These programs would be operated
under either the auspices of the public school system or super-
vised by the school system to affect constructive relationships
between the experiences of children in these programs and the
experiences of children in these programs and the educational
programs.

7. Research and experimentation.

8. Teacher training.

9. New media for instruction. Television, computerized
materials, and other media may become especially important for
home-based instruction as well as valuable to programs in school.

10. Non-public school systems. The introduction of large
corporations and franchise companies should be examined for
their potential as supplementary and alternative systems for the
operation of early childhood education programs.

This study will pursue these alternatives to determine their
reasonableness and to present a definitive statement of them; to
estimate the size of the respective target groups; to describe
the organization of programs and facilities; and to prepare
estimates of the costs associated with alternative procedures.
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PART 2

ELEMENTARY EDUCATION

In the early tradition, elementary education included formal
schooling in grades one through eight. Later the kindergarten
became a common appendage. After World War I when public
secondary education developed on a universal scale, there were
two patterns of organization, one including four grades beyond
the eighth grade elementary school and the other comprising
grades seven through twelve. A variation of this pattern occur-
red with the development of the junior high school into a
variety of grade combinations, consisting of grades 7, 8, 9 ; 7 and
8; and 6, 7, 8. In recent years the concept of the junior high
school has given way in some communities to the term "middle
school." There is little agreement on what grade or age com-
bination of students is best for the middle school or junior high
school. Perhaps, the grades 6, 7, and 8 may have an edge over
others in preference among educators. In actual practice most
pupils are in the 7, 8, 9 combination, with 7 and 8 following
a close second.

The point of this description is to give a general image of
the organizational context of elementary education. This
structure is in a state of flux. Since organization is the context
in which the educational environment for children is created, this
aspect of education should be given careful study. In the mean-
time, considerations of needs of pupils, programs and other con-
siderations must not be restricted by the existing organization.
At the moment there is no convincing evidence of what consti-
tutes the best organization of elementary schools, middle schools,
and secondary schools in terms of the most effective combina-
tions of grades.

The schools of tomorrow may not be as rigidly organized by
grades as those of today. The grade structure is related to age
structure. Perhaps as we gain additional knowledge, learning
theory and instructional theory may provide bases for modifying
the organization in such ways that its effects may be amenable
to more precise evaluation.

There is much evidence to suggest that the needs of indi-
viduals from birth to about age 18 (graduation from high school)
change in such character as to warrant classficiation into four
distinctive phases of education: early childhood (under age six) ;

i
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elementary school; middle school ; and secondary school. The
question of what organizational pattern provides the most posi-
tive educational experiences to meet the needs of every child
adequately in terms of continuity, sequence, and relevance
remains a subject for study.

BASIC ELEMENTARY EDUCATION

The elementary school is the institution which provides the
child's basic, formal education. The problem before us is to
distinguish between basic and non-basic education. To do this
it is necessary to find a principle which makes such a distinction
meaningful and useful. It appears that there is a principle of
operational feasibility by which the personal needs of individ-
uals can be classified in terms amenable to natural operation of
instructional programs and supportive services.

The purpose of the elementary school is to provide educa-
tional experiences for children in such manner as to insure con-
tinuity of learning and development. This stage of the child's
schooling should build upon his development in the early child-
hood program, and continue his learning so that he may perform
satisfactorily at succeeding levels of growth. Thus, the elemen-
tary school must continue the development of the child's intel-
lectual growth, social maturity, self-understanding, emotional
well-being, health, motivation, value pattern, and physical
growth. These needs are not static; they change as children
grow older. They also vary within environmental circumstances
such as the urban ghetto, the suburb, and the isolated rural
community.

The wide diversity in pupil characteristics and needs pro-
vides a rational basis for classifying basic and non-basic pro-
grams. In the preceding section on early childhood education
alternative programs are postulated for study as feasible in
terms of learning, instructional, medical, and social theories. If
these alternatives are realistic there, they also may be extended
into the elementary school. Thus, by definition, any program
which is not universally applicable to most pupils would be non-
basic. Non - basis; programs are characterized as being unique
in one or more of the following ways : (1) they are applicable
to relatively few pupils, (2) they provide service during
temporary crisis periods or conditions in the lives of some
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children, and (3) they constitute an operationally distinct
adjunct for all or most pupils. For example, programs of
"special education," "culturally disadvantaged," remedial instruc-
tion and other special compensatory services such as health
service and food service for the disadvantaged might be classified
as non-basic.

As knowledge about the individual and his development
advances, the classification of programs and services may
change. The educational process may become increasingly differ-
entiated to the point where every individual is treated as "spe-
cial" for some things. In that case the classification of basic
educational activities might be modified, but still useful as a
unifying principle for evaluation and operation.

Given general assumptions about the needs of society and
knowledge of the needs of the individual, a general framework
can be defined for analyzing elementary school education. The
elements of this design are as follows:

1. Diagnosis of the needs of pupils. This phase involves the
use of special procedures and methods for identifying individuals
with special disabilities and other characteristics that require
special programs End services. Also, diagnosis requires other
procedures for evaluating the nature of basic needs of all
children.

2. Educational programs to meet the needs of pupils.
3. Characteristics of the staff to operate the programs.
4. Instructional resources and facilities available to the staff.
5. Structural and operational patterns of the educational

environment.

Diagnosis of the Needs of Pupils

The needs of many pupils have been diagnosed by the time
they enter the first grade. Those with most severe physical and
learning disabilities have been identified in special programs
throughout the country. As these programs develop and rele-
vant information becomes available, the capability of state edu-
cational agencies to estimate the total population with disabili-
ties will improve. Some states already can make these estimates
fairly well, others experience great difficulty in making them.
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About two-thirds of pupils entering first grade have had
experience in kindergarten, where there is opportunity for gen-
eral diagnosis. There is apparently a wide variation among local
school districts in the degree of sophistication of this diagnosis.
Most pupils enter first grade without having a precise evaluation
of their needs concerning intellectual performances, social matur-
ity, emotional stability, physical condition, and other char-
acteristics.

As children progress from one level to the next, schools
acquire and record varying amounts of information. It is pos-
sible through sampling procedures to utilize available informa-
tion, augmented by spot testing, to obtain reasonably good
evidence of the extent to which the schools are meeting the
needs of pupils. A number of studies using such procedures
have found highly presumptive evidence that certain variables in
the educational environment for example, breadth and
quality of programs, characteristics of staff members, and
quantity and nature of instructional materials and facilities
are good predictors of the extent to which the school system
is meeting the needs of pupils. Methods and procedures are
available whereby a representative sample of local school sys-
tems throughout the nation can be studied to obtain reasonable
estimates of unmet pupil needs that are translatable into pro-
grams, resources, and financial requirements.

The Educational Program

The term "program" is commonly used in a general way to
define all of the activities that the school provides in attempting
to accomplish its purpose. Instruction in the fields of language
arts (reading, writing, speaking and listening, literature, gram-
mar or linguistics) , social sciences (history, geography, govern-
ment, occupations), mathematics, and physical sciences tradi-
tionally have been considered as the core or the basic curriculum.
In later years, high school and college, these fields of knowledge
are called basic disciplines.

The curriculum, however, includes more than instruction in
a nucleus of basic fields of knowledge. There are other areas
of instruction that have become vital to the development of the
individual. These consist of such fields as fine arts, including
music, drama, drawing, dance, sculpture, and other forms ; health
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and physical education ; and handicrafts. The principal places of
instruction are in classrooms, laboratories and the auditorium;
on field trips; and on playgrounds. The school library is emerg-
ing as a complex center of instructional resources and services
to pupils and teachers, adding another dimension to the total
program. There are supportive services such as specialized coun-
seling, psychological services, health, and others to reinforce
instruction. Also, there are organized activities that once were
incorrectly called "extra-curricular" functions. These can serve
an important function in the general social development of
children.

Then, there are special programs consisting of materials,
teaching methods, and services for children with disabilities.
It is common for schools to provide instruction to children who
are confined at home or in a hospital for a long period of time
and are able to continue study. Children with serious emotional
disabilities may receive instruction and special therapeutic
assistance. The participation of the parent in a formal plan of
counseling and training is another activity to be included as a
part of the school's environment. All of these constitute the
school's total program.

Pupil Personnel Services

The task of providing comprehensive educational experiences
for massive populations, with attention focused on the individ-
ual, cannot be accomplished effectively without an organized
program of personnel services. The elementary schools have
been slow in developing formal differentiation of guidance, evalu-
ation and testing of pupil progress, psychological services, and
social services for school-parent relationships. Traditionally
these services have been the full responsibility of the teachers
and principals.

The emerging practice is not a withdrawal of responsibility
from these officials, but the organization of staff with specialized
skills to augment the work of teachers and administrators. The
early attendance officer has been replaced in some instances by
trained social workers and others whose task is to develop a posi-
tive relationship between the home and the school with the aim
of assisting the pupil. Guidance and counseling performed by
the teacher are supplemented by highly trained specialists to
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help expand the functions of diagnosis, evaluation, and treat-
ment. The traditional, one-card record that followed the pupil
from one teacher to another as he progressed through the grades
is obsolete. This system is being :replaced by a comprehensive
dossier of information that has been analyzed and stored for
easy retrieval and use by teachers and other officials in working
with pupils.

Thus, the function of personnel services is a part of the
basic program of elementary education that can be studied
empirically with reference to purposes, contributions, extent of
development, and financial implications.

Evaluation

The decades of the 1960's and 1970's may become one of the
most notable periods of educational reform in this century.
Curriculum reform is well under way in secondary schools, and
promising beginnings have been made in the elementary schools.

Research scholars and students of this reform movement
are especially concerned about evaluation of changes in relation
to the learner and his needs. A study of instruction published by
a committee for the National Education Association (86) dealt
with characteristics of the climate of learning for individuality.
Another study published by the NEA (88) presented findings on
six curriculum priorities:

1. Skills in reading, composition, listening, speaking (native
and foreign language), and computation.

2. Ways of creative and disciplined thinking including meth-
ods of inquiry and application of knowledge.

3. Competence in self-instruction and independent learning.
4. Fundamental understanding of the humanities and the

arts, the social sciences, and mathematics.
5. Appreciation and discriminating taste in literature, music,

and the visual arts.
6. Instruction in health education and physical education.

In a recent analysis of new curriculum changes throughout
the United States, Good lad (67) dcscribed the many apparent
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achievements of the current reform movement. He identified
three basic weaknesses: (1) little change in the social sciences,
humanities (especially the arts), and health and physical educa-
tion, (2) little combination of related fields such as the social
sciences into social studies, and (3) little effort to fit various
subject fields together into a unified curriculum.

A number of studies have reported findings on breadth or
scope of the basic elementary school program. One of the most
serious problems is imbalance in the curriculum. In some sys-
tems the program is overcrowded, due in part to a tendency to
make additions without compensatory adjustments to the exist-
ing practices.

Other studies have dealt with the structure of the curriculum
in relation to emphases such as the following: (1) skill in read-
ing through use of basal readers and supplementary "library
reading," (2) readiness of pupils before undertaking any new
project and (3) planning in the fields of instruction concerning
facts, rules, principles, concepts, topics, problems, units and
events or focal points to stimulate and reinforce appropriate
behavior of students.

The Staff

One of the best measures, of the quality of education lies in
the character of the professional staff : There is an increasing
differentiation of roles with a tendency to define work loads in
terms of areas of competence, performance levels, and other
factors. The modern school system is a complex organization
with teachers instructing in fields of their specialization. Other
staff members, specialize in functions such as administration,
supervision, guidance and counseling, direction of materials
resources, and research. These non-teaching specialists comprise
as much as one-fifth of the total professional staff in the school
systems considered to be meeting adequate standards.

In addition, there are para-professionals who serve as assist-
ant teachers, producers of materials, and other functions. Also,
there is another group of auxiliary staff consisting of secreta-
ries, clerks, custodians of buildings and grounds, and operators
of food and transportation services. There is another group of
specialists in the medical field including nurses, psychiatrists,
medical consultants, and others whose services are essential to
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periodic diagnosis, prevention, and treatment of disorders andto the perpetuation of a positive climate of health. This total
range of functions is important to a modern school system.

All of the functions performed by this diverse staff are crucialto the maintenance of an adequate learning environment. Forthe teaching group some determinants of quality are educational
training, experience, nature of personal commitment, and work-
ing conditions. In-service or continuing education appears to bea factor with far greater effect on performance than has been
recognized in the past.

The composition of staffs can be evaluated in relation to the
characteristics (standards) of instructional and related pro-
grams. Some of the most promising innovations are team teach-ing not to be done by all members in a school special mate-
rials resource personnel, special teachers to handle fields such
as music and physical education, assistant teachers, and researchand guidance specialists. In-service education programs are oneof the most significant innovation* of the horizon to cope with
technological developments in instructional media, new mate-rials, and new instructional strategies.

Instructional Resources and Facilities
The instructional practices followed in any given program

are highly dependent upon the available materials and facilities.
Books are still the primary source of learning materials, but they
are being supplemented extensively by film projectors, tape
recorders, record players, and TV systems.

The traditional school library is changing in physical struc-
ture as well as operational function. It is becoming a center for
all types of learning materials : books, microfilm, projectors,
recorders, and all other forms of information to be shared
generally. Also, the library is a learning center, organized to
extend the learning environments of the classroom. If properly
designed the library consists of multi-purpose spaces which
provide storage area for materials, rooms for group work
and individual study, projection booths for individuals andgroups, and others.

The technology of instruction is slowly changing to accom-
pany the fundamental curriculum changes. Also, new materials
affect instructional practice and the content of the curriculum.
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Some of the most recent experiences in the use of small-scale
equipment such as projectors, tape recorders, record players, and
microfilm indicates that the next few years may offer exciting
developments for improvement of learning. Computerized
instructional units, and computerized storage and retrieval sys-
tems of "library" materials are among the most exciting devel-
opments in terms of their potential contribution to teaching
and learning.

In addition to learning and instructional materials important
changes are occurring in the design and function of space and
furnishings. The traditional concept of a building and its
associated grounds is changing. In densely populated urban
areas, virtually all instructional space must be designed within
the confines of the physical structure itself. In areas where
sufficient land is available, the school grounds must be planned
and developed in relation to the building to accommodate all
educational activities. Changes in school building design and
utilization have been based on the principle of educational
utility. Progress in architecture and in construction technology
has had important effects in stimulating changes. Larger class-
rooms, movable walls to arrange flexible space, special rooms and
laboratories, elimination of much corridor space, private offices
for teachers, office suites for administrative and supportive serv-
ice staff, large areas specially equipped for food service, physical
education, and group aassemblies are among the chief areas that
have undergone marked change.

In most states the system of financial support for the schools
does not provide for the support of the acquisitions of instruc-
tional materials and capital facilities as integral and essential
elements of the educational program. In some states the entire
cost of buildings is left to the local school district to provide
from its tax base. In others, varying degrees of sharing are
provided from state and local tax funds. In no case has a state
developed a plan of total financial support to foster a statewide
system for integral planning of educational programs and to
provide the requisite inputs of materials and facilities.

Structural and Operational Patterns

These patterns are an important factor to consider in the
future planning and development of elementary education. There
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are some important issues that may be identified from the trends
of thought and practice throughout the country. These issues
may be classified into two groups : structure at the macro, or
district level and structure at the micro, or school level within
a district. Among the 21,522 districts reported in 1966-67 that
operate schools, 8,833 of them operated only elementary grades.
Of the remainder, 883 operated only secondary schools, and
11,806 operated all grades. (110)

Among the persons who argue about the macro characteris-
tics of the district, there are two camps : one group advocates
a 12-grade unified system, another group argues for the dual
system with separate elementary and secondary school districts.
The trend of consolidation has been toward the unified type of
district which operates all grades.

The issues concerning the micro level (internal district
structure) involve questions of the type of school organization
within the district, the internal organization and operation
within the individual school, ani the interlocking relationships
and functions of specialized personnel within the district.

There are questions of how to organize special programs
and how to deploy staff and pupils to attain the best educational
results. Team teaching is in an early innovative stage of develop-
ment. The non-graded primary (grades 1-3) organization is an
emerging practice. Departmentalization of instruction above
the third grade appears to be a trend of considerable magnitude.
The use of special teachers to modify the self-contained class-
room is another emerging practice. Increasing use of profes-
sional supportive service personnel is evident.

Changes in the structure of programs, instructional activity,
deployment of staff and use of facilities are indigenous factors
in the operation of the educational enterprise. Most of these
changes are treated in the literature as innovations but they
also may be viewed as dynamic qualities. One of the big issues,
therefore, is what are the structural and operational character-
istics that are essential to the establishment of viable educational
programs to meet the needs of pupils. Given alternative answers
to this question, another question follows : How can the school
system organize to produce innovations, and to carry through
beyond innovative levels to full development of the inherent
change?
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PART III

SECONDARY EDUCATION

In this discussion secondary education will be treated as
including the middle (junior high) school and the high school.
The differences of opinion about the grades which should be
included in the middle school can be reduced to the following
alternatives which seem to have the greatest support: grades
7-8-9 ; 6-7-8; 7-8; and 5-6-7-8. No attempt will be made in this
paper to resolve the differences among advocates of these alter-
natives. In all cases proponents of a given plan presumably
base their rationalization on the needs and behavioral character-
istics of pupils. Thus faced with imprecise knowledge, differences
in personal experiences, and extraneous factors the advocates of
respective plans may find it difficult to arrive easily at a con-
sensus. The important consideration in this paper is to focus
on the basic needs of pupils that are unique at these two
developmental levels.

OBJECTIVES OF EDUCATION

In 1918 the Commission on the Re-organization of Secondary
Education of the National Education Association enunciated
seven objectives which later became known as the "seven cardi-
nal principles of education." They are : health ; command of
the fundamental processes (reading, writing, communicative
skills) ; worthy home membership; vocational competence ; effec-
tive citizenship ; worthy use of lesure ; and ethical character.
Every generation since that time has restated these seven gen-
eral objectives in the light of current circumstances. No better
general categories have been defined to cover all social and per-
sonal needs. These objectives are applicable to all levels of
education.

The distinctions in objectives appear at specific levels of
tasks or operational goals. These are identified with such entities
as fields of instruction, programs, schools, and school systems.
Also objectives are formulated in terms of psychological and
social needs of individuals.
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Needs of Individuals

Between the ages of 1 and 15 most youth experience a unique
period of physical maturation accompanied by unusual emo-
tional and social sensitivity. This period of transition from child-
hood to early adulthood is filled with excesses exuberance,
tension, sensitivity, insecurity, vigor, imagination, exploration,
goal-setting, and independence. During this time the individual
exhibits a heightened interest in himself, his purpose in life,
and his social adjustment.

The period of 16 to 19 years of age is also critical from a
developmental point of view. This is the time of many fateful
decisions : choice of vocation, marriage, to remain in school or
to drop out, to enter college or to enter work after graduation
from high school.

All of the basic needs that were mentioned earlier are appli-
cable to secondary school youth. A continuous and challenging
intellectual growth, development of healthy bodies, increased
social maturity, emotional stability, sound values, and civic
responsibility are among the personal needs requiring appropri-
ate response and attention by the home and the school..

THE EDUCATIONAL PROGRAM

The program of secondary education, like that of elementary
education, may be defined in structural terms of organization,
content of curriculum, processes of operation, and supportive
services. Most instructional activities are grouped by grades,
although there are some proponents of totally non-graded
schools. The concept of a comprehensive secondary school sug-
gests the presence of a sufficient diversity of activities to meet
the needs of every individual.

The literature reflects little consensus on the use of the terms
program and curriculum. They seem to be used interchangeably
much of the time. The term program seems to be used more
loosely to include all types of activities under the supervision
of the school system. Although the term curriculum is used in a
similar manner by some writers, others restrict its use to what
are commonly called instructional fields and courses of study.
This writer will use program to mean any activity formally
supported by the school system. The term curriculum will be
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limited to the formal instructional activities conducted in
courses, independent study arrangements, and other means.

During the first two decades following World War II, Amer-
ican secondary schools were subjected to one of the most search-
ing public debates of all time. There were critics inside and
outside of the educational profession. Some were well informed
and constructive; others were poorly informed, often hyper-
critical, and contributed few suggestions worthy of, serious
study and testing.

On the whole, the criticisms and debates of recent years
demonstrated a genuine concern among citizens for evaluation
of the performance of schools. The major concerns about the
secondary school program were questions related to breadth of
the curriculum, relevance of content, sequence of learning and
development, quality of learning, supportive services, and activi-
ties focusing on personal needs- in addition to intellectual devel-
opment. The pervasive question of quality was emphasized
in all of these concerns. Factors of concern involving the staff,
instructional practices, materials and facilities, and other mat-
ters are discussed later.

Perhaps the dominant issue today is whether the secondary
school has extended the scope of its purpose too far and has
spread its resources among too many diverse activities which
are designed to deal with the total needs of every individual.
The predominant position among citizens and members of the
education profession is that the secondary school should have
a broad purpose and a comprehensive program. A number of
studies have developed methods of analyzing the- various parts
of a comprehensive program to provide citizens and school
systems with bases for choosing among alternatives. Perhaps
the most central part of the total program is the curriculum.
Its breadth and quality arc the characteristics of primary
concern.

Breadth of Program: The Junior High (Middle) School

The structure of the curriculum of this school reflects the
organization of various fields of learning in relation to the
increasing differentiation of interests and talents of youth in this
age group. The curriculum of this school should mesh with that
of the high school to provide proper sequence and continuity.



48 DIMENSIONS OF EDUCATIONAL NEEDS

The basic fields of the curriculum are language arts, social
studies, mathematics, foreign language, homemaking, fine arts,
practical arts, and health and physical education. The special
fields for particular groups include special classes for handi-
capped pupils, remedial instruction for pupils with learning dis-
abilities, introductory courses in "vocational" education.

Within these categories the breadth and depth of learning
activities available to all pupils can be measured. The language
arts can be analyzed in terms of emphases on linguistics, reading,
writing, literature, and listening. The social studies can be
examined for the extent to which they draw upon the basic
social disciplines such as history, government, geography, eco-
nomics, and sociology. Foreign language, an elective field of
study, is basically the language arts of a second language. Tra-
ditionally, homemaking has been a field of study almost exclu-
sively for girls, and generally has been considered necessary for
all girls. An additional function of homemaking is to serve as
an introduction to more advanced study in this field in high
school for a smaller number of girls.

The fine arts deserve special attention since they have been
viewed by many citizens as being in the category of luxuries
instead of fundamentals. This field includes a wide variety of
art forms : music (general study, choral, instrumental) ; graphic
art (painting, drawing, design) ; drama; and dance. The begin-
nings of these art forms should appear in the elementary school.
The middle school should deepen the pupil's knowledge and skill
in one or more areas of interest. This field is becoming recog-
nized as one of the most important areas of knowledge because
of its potential to develop appreciations, aesthetic qualities, and
skill of lifelong value.

The field of health and physical education is undergoing
re-examination in terms of basic knowledge and physical 'activity
for effective living in an age when most individuals spend a large
amount of their waking time sitting and riding. The curriculum
in this field in the junior high school has moved toward more
formal instruction in health and physical education by persons
with special training in this field. In addition, more emphasis
is being placed on the relationship between instruction and the
pupil's developmental and functional needs.

The field of practical arts includes introductory work in such
activities as drawing, woodworking, metalworking, ceramics,
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operation of power tools and typing. These activities provide
students an opportunity to develop manipulative skills of gen-
eral value, to help students appreciate relationships between
technology and basic knowledge, and to serve an exploratory and
guidance function which will enable some students to make voca-
tional choices.

The fields of busincisz education, agriculture, trades, indus-
tries, transportation, and work-study programs are not fully
developed in the junior high school. Introductory study in some
of these fields is offered in courses and as units of study in the
social studies and the practical arts. These, fields may be
described as the pre-vocational or introductory study of par-
ticular broad vocational areas or occupations.

Breadth of Program: The High School.

Changes in the occupational structure and concomitant
changes in the modes of social activity have increased the
demands upon the individual for effective performance. These
demands call for a longer period of formal schooling than in
the past, a greater degree of specialization in most fields, and
a higher level of general capability for transfer of learning and
f "r retraining in special fields. Mass education is extending
beit..:-kd high school graduation for an increasing number of indi-
viduals and the rate of dropouts from high school is declining.

These changes in the adult world have had a profound influ-
ence on current thought about the program of the high school.
One extreme position held by some persons is that the high
school curriculum should be limited to the basic fields of lan-
guage arts, social studies, mathematics, science, and foreign
language and little else. The other extreme position is that
a very comprehensive program should be offered. Those who
take this position argue that all of the areas mentioned pre-
viously for the junior high school should be developed to more
sophisticated levels and should be more highly structured. The
bas!c fields of general knowledge should not be neglected, but
they should be broadly conceived. Furthermore, most students
in high school should have an opportunity for concentrated
study in some area of knowledge with particular attention to
one or more occupations. For example, a student with an
interest in the medical sciences should have an enriched
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curriculum in the sciences. This student's interest in the medical
sciences will raise demands for study in related fields, and per-
haps general preparation for further study in college. On the
other hand, a student may have an interest in the field of trans-
portation. If the school has helped him as fully as possible, he is
most likely to understand his capabilities and to make a reason-
able judgment about his probability of success in, say, a tech-
nician-level curriculum in a junior college or a degree-level
curriculum in a university. The proponents of a very comprehen-
sive high school program argue that the institution owes this
student (and everyone) the following: (1) to raise his general
(basic) education as high as possible, (2) to afford him some
special occupational training for a reasonable entry-level perform-
ance after high school graduation, and (3) at the same time
provide him the introduction and background for further occupa-
tional training in a post-high school instituton if he plans to
attend one.

Some recent studies have shown the dramatic differences
which exist in the breadth of high school curricula in a number
of states. It is not uncommon to find in a single state a range
from 30 to 100 course credit units available to students in four-
year high schools. Given the wide diversity of interests and
capabilities among students, this range is too great to tolerate
in a society where the levels of literacy in all fields of human
activity continue to rise.

Alternative Structures of the Curriculum

A study of basic secondary education should explore the
possibility of alternative structures of the curriculum which
may yield a more functional delineation between basic and
special programs than does the present structure. Fundamentally
the problem is the organization of knowledge into forms that
are most compatible with learning theory, instructional theory,
and operational feasibility. For example, Broudy, Smith, and
Burnett (54) proposed a secondary school curriculum of general
(basic) education consisting of required subjects for all pupils.
They suggested a classification or structure composed of five
categories :

1. Symbolic skills : English, foreign language, mathematics.
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2. Basic sciences: general science, biology, physics, and
chemistry.

3. Developmental studieis: evolution of the cosmos, evolution
of social institutions, and evolution of man's culture.

4. Exemplars : art, music, drama, and literature.

5. Molar problems : typical social problems.

This illustration of the need for restructuring the curriculum
is precisely what is found at the level of subject and course
revision. One important task is to examine the extent of cur-
riculum change in the country and to assess the financial impli-
cations and further possible changes.

The current movement toward general reform of the sec-
ondary curriculum originated during the first decade following
World War II. There was a flurry of excitement and stimula-
tion in the late 1950's resulting from Sputnik. Goodlad (67)
reported on his evaluation of the movement in 1964. He described
the field as "a semantic jungle" and then proceeded to suggest
some terms which would serve as "organizing elements" such as
principles, generalizations, skills, and values to unify the cur-
riculum into a meaningful whole. From his survey of trends in
1964, he concluded that the reform movement had made notable
achievements. However, he observed three serious weaknesses:
(1) a lag in change in the social sciences, humanities (especially
the arts), and health and physical education; (2) little effort to
combine related fields; and (3) little or no experimental effort
to fit together the various subjects into a unified curriculum.

Supportive Services,

Since these services appear to be developing as an indigenous
part of the curriculum and instructional process, they can appro-
priately be treated as a part of this section on the educational
program. A differentiation of specialized functions to support
and reinforce teaching developed first in the high school and
has moved downward slowly into the junior high school and
the elementary school.

Guidance, particularly, has become well organized in many
large high schools, partly as a concomitant of school size but
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more fundamentally as a differentiated function of teaching. The
whole array of activities centering on diagnosis and assistance
to the individual has given rise to what is called a program of
pupil personnel services. The program includes counselors,
psychologists, psychometrists, and other professional personnel
who work with teachers and students and who .gather and store
information about pupil progress, disabilities, and treatment.
Guidance has become far more than the service of a counselor
who has an office stocked with a few college catalogues to offer
to students who may be interested in choosing an institution
for their higher education. Guidance is a program which unifies
the full capacity of the institution to help the pupil understand
himself from the day he enters until he leaves. Thus, guidance
permeates everything that the student does in his total educa-
tional experience; and it is not limited to the 'interviews" with
the guidance director. For example, a student in music may
discover during his high school years that this is not a field in
which he can expect to succeed as a professional worker or
perhaps as an artist. His study of music will have lasting value,
however, if only for developing his appreciation. More than that,
it has served as a "guidance" function in helping him to under-
stand himself. This example can be applied to all fields of
knowledge and skill.

There are other non-teaching, supportive functions that are
equally important to the operation of a complex educational
system. As mentioned earlier in this chapter, these include
administration, supervision, coordination of materials and learn-
ing resources (librarianship), and researchers. These services
have developed in a more highly differentiated form in secondary
schools than the elementary schools. However, there is evidence
that the differences reflect mainly a lag in development in the
lower grades rather than differences in intrinsic needs.

THE STAFF

The differentiation of roles is one of the most obvious char-
acteristics of staff members in secondary schools. Most teachers
specialize in one of the major fields of instruction, while others
concentrate on the supportive services. The degree of specializa-
tion is largely a function of the structure of the educational
program. There is an assumption, supported by practice and
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research evidence, that quality of performance is related to the
degree of competence that is gained through specialization.

Some evidence of the extent of specialization of the staff in
public school systems is shown by the data reported by the U.S.
Office of Education for the year 1965-66. (111:28) In that year
the total number of teachers in public elementary and secondary
day schools was 1,710,888, while 173,521 supportive staff mem-
bers were reported. Thus, the average of 10 percent of the total
number of teachers was engaged in providing non-teaching sup-
portive services, or a ratio of one supportive staff member to 10
teachers. Using the data contained in that report, the averages
for the following states were respectively : Florida, 12.9; Idaho,
12; Illinois, 10; Kansas, 9.5; South Dakota, 8; and Utah, 12.
From recent studies of these states, the writer found that the
system for reporting staff differentiation do not provide a pre-
cise breakdown of those staff members who devote a portion of
their time to teaching and the remainder of their time to non-
teaching functions. (58, 84)

In this group of states a precise distribution of staff time
devoted to teaching and non-teaching functions was computed
in a representative sample of districts operating grades K
through 12. The respective percents of teaching time that were
devoted to non-teaching functions were as follows : Florida, 11;
Idaho, 10 ; Illinois, 11 (excluding Chicago where it was 17) ;
Kansas, 13; South Dakota, 13; and Utah, 12. In some of these
states, notably Idaho, Kansas, and South Dakota, these figures
were undoubtedly inflated as a result of the existence of small
districts and small schools scattered in sparse areas. In the
smallest districts the non-teaching services of the superintend-
ent, principals and librarians might comprise a higher percent
of teaching time than in the largest districts, which would have
a wide variety of special services.

Staff Load

The deployment of staff in secondary schools by subject
matter fields gives most teachers a load of from 100 to 125
pupils in the general (basic) fields. The number of pupils per
teacher in special fields typically is smaller. In classes for the
handicapped the number may be eight or ten; while in vocational
fields the number may be around fifty. One of the important

i
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unresolved issues in the general (basic) curriculum is how large
a number of pupils can engage effectively in teacher-pupil inter-
action.

Staff Preparation and Professional Maturity

The character of the educational preparation of teachers and
other professional staff members is thought to be highly asso-
ciated with the quality of performance. Thus, college degrees,
number of years of professional experience, and proportion of
time assigned to field of specialization have been used as proxy
variables in many studies to measure performance. Also, such
measures as these have been used to study the interactive effects
of staff characteristics with environmental variables such as
staff load; economic status (salary level) of the staff members;
and working conditions, including materials and facilities, com-
munity support, and other factors.

Several studies have revealed some trends of signficance to
education. Small, poorly financed districts tend to have a higher
proportion of staff members with only one college degree or
with none. Continuing education (in-service education) of staff
has been found to be one .of the most important factors in
accomplishing substantial change in the educational program of
the system. The traditional differences in the training of sec-
ondary school teachers compared with elementary school teach-
ers are becoming less prevalent than formerly. Current trends
indicate that staff members at all levels are rapidly becoming
more specialized.

MATERIALS AND FACILITIES

Most secondary schools are seriously deficient in amount and
utility of space, and in appropriateness and quantity of instruc-
tional materials. The recent studies in the states just mentioned
provide evidence which suggests that perhaps one-third to one-
half of the school plants should be replaced. Many others
needed substantial renovation. Many new secondary school
buildings have gymnasiums designed for sports rather than for
adequate programs of physical education, libraries arranged like
those in the schools built a quarter century ago, poorly designed



EARLY CHILDHOOD AND BASIC EDUCATION 55

laboratories and other special areas, flexible arrangement of
space, or other shortcomings.

The educational program of the future will require space and
facilities to accommodate instruction in small groups, large
groups, independent (individual) work, some team teaching,
individually scheduled programs, flexible scheduling of classes,
and programeed instruction through computer and other media.

INNOVATIONS

Many innovations that started in the secondary schools
for example, team teaching, revision of curricula such as in
mathematics and science, independent study, programed instruc-
tion, and use of new instructional media have moved into
the lower grades. There are indications that many changes have
been spotty, limited in scope, and often superficial. Some momen-
tum has developed in recent years, but further education
of the professional staffs is likely to be a determining factor in
the rate of change which occurs in the future. Further techno-
logical developments also will have an impact. Some persons
claim that far more basic "hardware" is available than schools
can assimilate until additional "soft-ware" (instructional con-
tent) is developed.

SUMMARY

The foregoing review of practice and thought suggests a
number of ideas, topics, and propositions about basic elementary
and secondary education that may be clarified through studies
such as the ones which will be undertaken in conjunction with
the National Educational Finance Project. Among the principal
ones are the following:

1. A statement of the basic needs of young children (under
six years of age).

2. A description of alternative educational programs to sup-
plement the home and other agencies in meeting the needs of
every child.

3. A distinction between 'special" programs for particular
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individuals and general or "basic" programs of universal appli-
cability.

4. An estimate of target population groups of young children
for the" respective programs.

5. A statement of the continuing needs of children as they
progress through elementary sehools.

6. A description of the basic elementary education program:
the curriculum, supportive services, staff, the nature of instruc-
tional materials and physical facilities, auxiliary services, and
innovations needed in all of these components for reasonable
quality of education by 1980.

7. A statement of the continuing needs of youth in the years
of secondary education.

8. A description of the basic secondary education program,
with analyses of components similar to that described for the
elementary grades.

9. An estimate of the target population of pupils in basic
elementary and secondary education programs.

10. An estimate of per pupil financial inputs to basic elemen-
tary and secondary education programs that may serve as a
base of reference for comparing inputs to special programs
such as special education of the handicapped, compensatory
programs for other disabilities, vocational education, and adult
continuing education.

11. An estimate of base line needs for adequate financial
support of public education.

12. A consideration of the effect of an extended school year
on educational programs and costs.
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CHAPTER 3

Dimensions of Need for Educational
Programs for Exceptional Children

RICHARD A. ROSSMILLER

The concept that every child should be educated to the limit
of his ability has resulted in the development during the present
century of educational programs for children considered unedu-
cable in centuries past. One serious problem in identifying and
describing educational programs for such children is that the
term "exceptional child" is applied to such a diverse array of
children that it does not convey precise meaning. For example,
it is exceedingly difficult to draw a clear distinction between pro-
grams of compensatory education, early childhood education,
and special education. In this paper, Kirk's definition of the
exceptional child will be employed :

The exceptional child is . . . that child who deviates from
the average or normal child in mental, physical, or social
characteristics to such an extent that he requires a modi-
fication of school practices, or special educational services,
in order to develop to his maximum capacity.1

The author wishes to acknowledge the assistance provided by Pro-
fessor James McCarthy, Department of Behavioral Mobilities, the Uni-
versity of Wisconsin and Mr. John Melcber. Assistant Superintendent and
Director, Bureau of Handicapped Childrin, Wisconsin Department of
Public Instruction, in the early stages of the development of this paper.
The author is especially indebted to Professor McCarthy for his incisive
and constructive criticism, of earlier drafts of the paper. For those errors
of omission and commission which remain, the author assumes full
responsibility.
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This definition emphasizes that a child's exceptionality must be
educationally significant. It also underlines the fact that a child
who is classified as exceptional on the basis of medical or psy-
chological criteria does not necessarily require a special educa-
tional program. Conversely, not all children who could benefit
from special educational programs will necessarily be classified
as exceptional on the basis of medical or psychological criteria.
This point of view also was reflected by Barbe when he stated :

`Exceptional' refers to children who differ from the aver-
age to an extent that their differences warrant some type
of special school adjustment, either within the regular
classroom or in special classes .2

This paper is directed primarily to three aspects of the
general topic : (1) describing the taxonomy currently employed
for categorizing exceptional children, (2) identifying rough
estimates of the population of children to be served in each
category, and (3) outlining briefly the nature of existing pro-
visions for financing educational programs for exceptional
children.

THE DIMENSIONS OF EXCEPTIONAL EDUCATION

It is difficult to ascertain with precision the total number of
exceptional children in the United States, much less the number
of such children in any given school district. Several estimates
of the incidence- of exceptional children of school age are shown
in Table 3-1. That table does not include estimates of the inci-
dence of children who are culturally disadvantaged, and only the
most recent estimates include the category "specific learning
disabilities" a category of rather recent origin. It should be
emphasized that the estimates shown in Table I are gross gen-
eral estimates; they can be expected to vary from state to state
and from community to community according to local conditions.

Data gained from state studies of the incidence of excep-
tional children have resulted- in overall estimates of incidence
similar to those reported in Table 3-1. A study conducted in
Georgia yielded an estimate that 10 per cent of all children in
that state under 21 years of age were exceptional.* A state-wide
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TABLE 3-1

ESTIMATES OF THE INCIDENCE OF EXCEPTIONAL CHILDREN OF SCHOOL AGE

Area of
Exceptionality a

Estimate of
Incidence

Estimated Number of
School-Age Children

d e

Visually handicapped 0.2 0.1
Blind .6-33 _ 18,800 17,300
Partially seeing .06 25,100 31,400

Auditorily handicapped 1.5
--:675Deaf __ :675 81,800 39,200

Hard of hearing ____ .5 208,900 261,500
Speech impaired 3.5 3.5 1,462,400 1,830,400
Crippled 1.5 1.0 .5 417,800 522,900
Special health problems 1.5 1.0 417,800 522,900
Emotionally disturbed or

socially maladjusted 2.0 2.0 2.0 885,600 1,045,800
Gifted 2.0 2.0 N.A. 835,000 1,045,800
Mentally retarded 2.0 2.3 2.3 961,000 1,202,700
Specific learning

disabilities N.A. N.A. 1.0

Total 12.7 12.468 9.975 5,209,400 6,519,900

a. Estimates by Romaine P. Mackie and Lloyd M. Dunn, College and
University Programs for the Preparation of Teachers of Exceptional
Children, USOE Bulletin No. 13, Washington, D. C., GPO, 1954.

b. Estimates by Romaine P. Mackie, Harold M. Williams and Patricia
P. Hunter, Statistics of Special Education for Exceptional Children and
Youth, 1957-1958, USOE Bulletin 0E-35048-58, Washington, D. C., GPO,
1963.

c. Bureau of Education for the Handicapped, U. S. Office of Education,
"Estimates of Current Manpower. Needs in Education for the Handicapped,
1968-1969," Washington, D.C., December, 1968 (Mimeo).

d. Mackie, Williams, and Hunter, op. cit.
e. Estimates based on incidence estimates by Mackie, Williams and

Hunter (Col. b) and estimated population age 5-17, July 1, 1968, from
Research Division, National Education Association, Estimates of School
Statistics, 1968-1969, Research Report 1968 R-16, Washington, D. C.,
NEA, 1968.

census of all children of school age in Illinois in 1958 revealed
that 11 per cent of the children enumerated were exceptional.4

Serious problems arise when one attempts to compare the
incidence estimates generated by various studies and surveys.
Estimates of the incidence of various types of exceptionality
tend to vary rather widely from one study to another. These
variations arise because of differences in the definition of (and
criteria employed to identify) the exceptionality, as well, as from
differences in the locale where the study was performed, the
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methodology employed, and the degree of care taken by the
investigators. As yet, no definitive census of the incidence of
various types of exceptionality has been performed on a national
basis.

Another way of viewing the extent to which there exists a
need for special educational programs for exceptional children
is to examine enrollments in such programs over a period of
time. Data concerning enrollment trends are shown in Table 3-2.
It should be noted that the data shown in Table 3-2 do not reveal
the adequacy of the programs, nor do they imply that all chil-
dren who might benefit from such programs are enrolled in them.

Enrollment in public school special education programs more
than quadrupled between 1948 and 1963, increasing from
378,000 to 1,550,000-with an additional 111,000 children in
public and private residential schools.5 When contrasted with thefact that an estimated six million children could benefit from
special education provisions, it is evident that a substantial
unmet need remained.

TABLE 3-2

ENROLLMENT IN SPECIAL EDUCATION CLASSES FOR EXCEPTIONAL
CHILDREN, 1922-1966

Type of Program 19224 1932a 19524 1963' 1966'

Mentally retarded 23,252 75,099 113,565 431,890 540,100
Speech defective no data 22,735 306,747 802,197 987,000
Deaf and hard of

hearing 2,911 4,434 15,867 45,594 51,400
Blind and partially

seeing no data 5,308 8,853 21,531 23,300
Crippled and special

health problems no data 40,186 29,268 64,842 69,400
Gifted no data 1,824 22,916 214,671 312,100
Socially maladjusted no data 14,354 no data 99,873 120,400

Total 163,950 1,680,598 2,103,700

a. Samuel A. Kirk, Educating Exceptional Children, Boston: HoughtonMifflin, 1962, p. 23.
b. Digest of Educational Statistics 1967, United States Office of Educa-tion, Washington, D. C.: GPO, 1967, p. 33.
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Turning to data concerning individual school systems, during
the 1963-64 school year the Chicago public schools identified
about 7.3 percent of their total enrollment as exceptional chil-
dren enrolled in special educational programs, with another two
per cent of the total enrollment falling into the category of gifted
pupils' Other major cities reported the following percent of
their total enrollment during the 1963-64 school year to be
children in special education programs: Denver, 5 percent, De-
troit, 7.4 percent; Fort Worth, 3.0 percent; Minneapolis, 6.6
percent ; Oakland, 9.4 percent ; and San Diego, 8.0 percent./

Recent advancements in medicine are altering the character-
istics of pupils who need special educational programs. For
example, while the incidence of blindness caused by retrolental
fibroplasia and the incidence of crippling due to polio have been
reduced; the proportion of blind and/or crippled children with
multiple handicaps has increased in recent years. The number
of children with moderate handicaps has declined but the number
of children with severe handicaps of a complex nature has
increased.

Considerable controversy exists over the issue of whether
pupils in special education programs should be integrated with
pupils in regular classes insofar as possible, or whether they
should be grouped in special classes. This controversy tends to
center around educational programs for children with cognitive
defects such as mental retardation or learning disabilities. There
is general agreement that children in many categories of excep-
tionality for example, speech handicapped children, gifted
children and children with impaired vision can be educated
effectively in regular classrooms if they are provided with appro-
priate specialized . help as needed. Proponents of integrating
handicapped children with other pupils emphasize that social
cohesion will be facilitated, but it has been pointed out that
social cohesion will not be accomplished by integration alone ;
that the problems involved differ with each type of handicap.
On the other hand, serious doubt exists as to whether special
classes for mentally retarded children facilitate or impair the
social development of such children.9

Research concerning whether or not special classes, with
their attendant increased costs resulting from small class size,
special equipment and supplies, and more highly trained teach-
ers, can be justified in terms of their educational "pay-off"
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generally has failed to produce evidence that such classes are
worthwhile, at least from the standpoint of academic progress.1°
Goldberg and Rooke reported that four major studies of the
efficacy of special classes for the trainable mentally retarded
children conducted in Illinois, Minnesota, New York and
Tennessee have produced somewhat negative results and lead
one to question the efficacy of such programs.11

Unfortunately, the research to date generally has attempted
to evaluate the efficacy of administrative arrangements rather
than the efficacy of the instructional programs which are actu-
ally carried out in classrooms. There is little reason to expect
grouping-to make a difference unless appropriately differentiated
instructional practices and procedures also are employed. In a
recent article questioning special classes for the mentally
retarded, Dunn took the view that merely arguing the merits of
special class groupings was futile ; that attention should be
directed to developing flexible arrangements whereby the optimal
placement of children can be accomplished, i.e., that attention be
directed to instructional practices and procedures rather than
to grouping per se.12

During the past decade there has been increased recognition
of the need to provide specialized guidance, placement and fol-
low-up services for handicapped children, as well as concert for
the development of educational programs which will help handi-
capped children better adjust to the world of work. Both coun-
seling to help handicapped children overcome the social and
emotional effects of their handicap and intensive vocational
counseling are needed. A study conducted in Wayne County,
Michigan, indicated that many retarded persons who had been
enrolled in special education classes were unemployed for long
periods of time, left jobs for inadequate reasons, or were dis-
charged because of unsatisfactory behavior.13 Similarly, a
follow-up study of 100 persons formerly enrolled in special educa-
tion classes in Altoona, Pennsylvania, resulted in the conclusion
that there is an imperative need for occupational training and
placement of handicapped children for which the school should
accept responsibility."

A major obstacle to the development of programs for handi-
capped children has been the shortage of trained personnel.
Testimony in August, 1966, before the Ad Hoc Subcommittee on
the Handicapped of the House Committee on Education and
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Labor indicated that approximately 306,000 teachers were
needed to meet the needs of handicapped children; that only
70,000 teachers were available at that time; and that only
21,000 additional teachers were expected to be trained by 1969.15
Estimates of manpower needs for education of the handicapped
released by the Bureau of Education for the Handicapped, U. S.
Office of Education, in December, 1968, indicated a current need
for 314,120 persons with only 83,859 persons currently em-
ployed."

Substantial support for the training of special education
personnel has been provided by P. L. 85-296, with a reported
11,593 trainees supported by the program in fiscal year 1967.27
Although there has been a rapid expansion of programs for
preparing special education personnel in recent years, very little
research has been reported concerning special education per-
sonnel and their preparation. After reviewing the research com-
pleted between 1959 and 1965 concerning the preparation of
special education teachers, Blatt concluded that "little experi-
mentel work has been completed; there is, in fact, a scarcity of
any systematic study of the problems, whether historical, de-
scriptive or experimental."18 Thus, there is great need for
research regarding the efficacy of specific instructional strategies
and methods and for research regarding the most efficient and
effective ways to prepare special education personnel.

Although large school systems generally have a sufficient
number of pupils to provide special educational programs for
pupils with most types of exceptionality, in smaller school sys-
tems it often is difficult to bring together enough pupils to jus-
tify a special program. (Special programs may take the form of
providing either itinerant or consultant services to exceptional
children who are enrolled in regular classes, or of providing
special classes or schools for exceptional children). A number
of cooperative programs have been developed in an effort to
help small school districts meet adequately the educational needs
of exceptional children. Lord and Isenberg identified and dis-
cussed five approaches to meeting these needs: (1) contracting
for services, (2) developing a state operation, (3) organizing a
special district, (4) forming a cooperative, and (5) developing
an effective intermediate unit.19
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PROGRAMS FOR EDUCATING EXCEPTIONAL CHILDREN

Writers in the field of special education exhibit general
agreement concerning the categories (or taxonomy) within
which programs for educating exceptional children may be
placed.2° It must be noted, however, that not all programs can
be placed neatly into the general categories for example,
programs for culturally handicapped pupils who are also men-
tally retarded or visually handicapped.

Intellectually Gifted

Although concern for education of intellectually gifted chil-
dren is not new, it has intensified in the United' States in recent
years, particularly in the post-Sputnik era. Substantial disagree-
ment exists among authorities as to how intellectual giftedness
should be defined and indeed, as to whom should be considered
gifted. Sanborn and Wasson have suggested the following func-
tional definition of the superior student: "Any individual who
may profit best from a special program which facilitates his
growing beyond in breadth or depth and in any area the
learnings, experiences, and accompli3hments ordinarily expected
of the majority of students in his age range and grade in
school."21

The matter of the relationship between IQ and creativity
has been the subject of ronsiderable difference of opinion.22
During the past five years there has been a marked trend
toward research concerning creativity. In fact, during the period
from 1961-1966, the emphasis on research concerning the gifted
published in professional journals swung from studies of the
gifted child (61 per cent) to studies of creativity (64 per cent)."

The IQ score is still the measure most frequently used in
identifying gifted children, although authorities differ as to
where the dividing line should be drawn. De Haan and. Havig-
hurst divided the intellectually gifted into two groups : the high-
est 1 percent (or "first order "), and the remaining upper 10
percent (or "second order") .24 Barbe commented that the
term "gifted" is generally used in reference to the upper 1 to 3
per cent of the school population and that the most common
cut-off points in terms of IQ is 130.25 There is mounting evidence,
however, that superior performance cannot be explained on the
basis of intellectual potential alone. Thus, attention recently
has been directed to non-intellective characteristics for
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example, attitudes, aspirations and values in an attempt to
better understand superior performance.

Approaches to the education of intellectually gifted children
generally have consisted of special classes, acceleration, enrich-
ment, or combinations of these three approaches. Unfortunately,
many of the special educational programs for gifted children
have not been designed on the basis of research findings. Rather,
they have been developed in response to "political" pressure
such as that generated by Sputnik, or in response to economic
incentives such as NDEA or other categorical grants for special
programs for intellectually gifted children. When special classes
or ability grouping are employed, for example, too frequently
gifted children have been provided with the same instructional
materials and subjected to the same teaching strategies as all
other children. Consequently, research on the efficacy of group-
ing intellectually gifted children frequently has produced incon-
clusive results because of failure to adequately differentiate, or
even describe, the learning experiences provided for gifted
childen.26

Concerning acceleration, a considerable body of research indi-
cates that gifted children can be accelerated by grade level or
taught accelerated materials without negative results and with
substantial positive gain in academic achievement." Independent
study programs also have been used for gifted children, but
research indicates that the distinguishing characteristics for
success in independent study are more likely to be social, emo-
tional and attitudinal than they are to be intellectual or aca-
demic." Gallagher and "Aogge have criticized the failure to
incorporate research findings into the design of educational pro-
grams for intellectually gifted children and pointed out the
need for more research directed at the development and modifica-
tion of educational programs for these children."

There is some evidence that type of community is related
significantly to the percentage of intellectually gifted children
found in the population. Thus, any general estimate is likely to
be inaccurate for a given community. Gallagher has estimated
the percent of children in various IQ categories in two different
socioeconomic communities, as shown in Table 3-3. The number
of gifted children in a given school' district will, of course, depend
on the criterion for giftedness which is being employed as well
as upon the nature of the community.

1
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TABLE 3-3

APPROXIMATE PROPORTIONS OF SCHOOL POPULATION AT VARIOUS
INTELLECTUAL LEVELS*

Stanford-Binet
Intellectual Level

Per Cent of School Population
Superior Socioeconomic

Average Community Community

IQ above 140 0.5-1.0 2-3
IQ above 13e 2-4 6-12
IQ above 125 5-7 15-20
IQ above 120 10-12 30-40
IQ above 115 16-20 45-60

* James J. Gallagher, The Gifted Child in the Elementary School,
Washington, D. C.: American Educational Research Association, p. 5.

Intellectually Handicapped

In contrast to the intellectually gifted or creative child is
the child at the other end of the scale the slow learner and
the mentally retarded child. Although such children may be
classified in various ways by physicians, psychologists and social
workers, educators generally have used the categories of slow
learner, educable mentally retarded, trainable mentally retarded
and totally dependent mentally retarded in classifying intellect-
ually handicapped children. The slow learner generally can func-
tion reasonably well in a regular classroom, although typically
he will progress at a slower pace than the average child. The
educable mentally retarded child is unable to function satisfac-
torily in a regular classroom without special help but does have
the potential for acceptable, though minimum, adjustment in
academic, social and occupational areas when given special edu-
cational attention. The trainable mentally retarded child is one
who has potential to learn to care for himself in certain routine
life activities (e.g., eating, dressing, tolleting, etc.) ; to adjust-
to a home or neighborhood (but not to a total community) ; and-
to develop limited economic usefulness in simple and closely
supervised work activity. The totally dependent retarded child
is one who, as the term suggests, is unable to survive without
close supervision and assistance in the most routine life
activities.
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There has been continuing debate over whether intellectually
handicapped children should be placed in special classes or in
regular classes. On the basis of a review of studies of the efficacy
of special classes for the mentally retarded, Johnson concluded
that mentally handicapped children who were enrolled in special
classes achieved significantly less than those who were enrolled
in regular classes, and this despite having small enrollments
and specially trained teachers in the special classes.3° Blackman
and Heintz stated that, "The crowning effort in a long line of
special class efficacy studies produced disappointing results," and
concluded that "this approach to research has been unproductive
in terms of understanding the teaching-learning process in the
special education of the mentally retarded."31 The research to
date suggests that it is not the organizational arrangement per
se, but the specific school task and the characteristics of the
learner who is involved, that must be considered in designing
educational programs for the mentally retarded." Considerable
research evidence supports the view that educable mentally
retarded children may benefit from being placed in regular
classrooms with normal children for activities in which they can
participate effectively, with provision made for special help as
needed on specific learning activities.

A relationship between socioeconomic level of the school
community and the incidence of both retardation and giftedness
has been noted. The California Study Commission on Mental
Retardation found that the higher the socioeconomic level, the
lower the prevalence of retardation at each of the elementary,
junior high school, and senior high school levels surveyed."
Havighurst noted a steady decline in the percentage of highly
gifted pupils in the Chicago public schools between 1957 and
1964 and attributed the decline to the migration of high-income
families to the suburbs."

Surveys have resulted in widely varying estimates of the
prevalence of intellectually handicapped children in the popula-
tion perhaps because different criteria for identifying mental
retardation were used. The British Royal Commission in 1908

estimated only 0.4 per cent of the population to be mentally
retarded while Anderson in 1922 estimated that 6.1 per cent
of the population in "X" County, Minnesota was mentally re-
tarded." Goldberg and Rooke, after summarizing various esti-
mates of the incidence and prevalence of mental retardation,
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concluded that an incidence figure of 0.3 - 0.4 percent is generally
accepted for trainable mentally etarded children, i.e., those with
an IQ less than 50." It also has been reported that studies of
incidence indicate that of every 1,000 children of school age, one
or two will be found to be severely mentally retarded." Kirk
has estimated the number of intellectually handicapped pupils
per 1,000 school age children in various types of communities.
His estimates are shown in Table 3-4.

TABLE 3-4

EBTAMATED RATE OF MENTAL RETARDATION PER 1,000
SCHOOL-AGE CHILDREN*

Level of Totally Slow
Community Dependent Trainable Educable Learner

Low 1 4 50 800

Middle 1 4 25 170

High 1 4 10 50

* Samuel A. Kirk, Educating Exceptional Children, Boston: Houghton
Mifflin, 1962, p. 92.

Auditorily Handicapped

Children having auditory handicaps either experience dif-
ficulty hearing or do not hear at all. They may have been born
with impaired hearing, in which case their auditory handicap
interferes with the development of language and speech, or
they may have become deaf as a result of illness or accident
after their language and speech skills were already developed.
Two categories of auditorily handicapped pupils are easily
identified : (1) the deaf (consising of two subcategories, the
congenitally deaf and the adventitiously deaf) and (2) the hard
of hearing.

Although medical criteria of deafness (i.e., decibels of reduc-
tion in speech reception) are useful, from an educational view-
point the important consideration is whether or not the child
can use functional hearing for educational purposes. If he can
do so, he can be classified as hard-of-hearing, not deaf, insofar
as the educator is concerned regardless of the decibel loss.
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Children with moderate hearing loss can usually progress stale-
factorily in a regular classroom, although they do require hear-
ing aids and often auditory training and increased use of visual
aids. Children with severe or total hearing loss require special
educational programs which may be provided in the form of
special classes in regular schools, or in residential schools or day
schools for the deaf.

Although a great deal has been written about the education
of deaf children, very little objective research has been
reported." Several trends in research in language and communi-
cation which may have important implications for educating
children who are deaf or hard of hearing have been reported :
(1) design and construction of devices to transform the acoustic
signal of speech into another sensory mode, for example, visual
or vibratory; (2) development of devices to produce a frequency
shift in an acoustic signal so as to take advantage of marginal
residual hearing; and (3) increased interest in the use of man-
ual communication in educating deaf children." Further research
in these and other areas, together with objective research
and evaluation of the educational programs currently provided
for deaf or hard of hearing children, may substantially alter the
practices and procedures which are employed in educating such
children.

Estimates of the number of children having hearing defects
vary quite widely, ranging from as many as 14 per cent to as
few as 1.5 per cent." Silverman has estimated that roughly 5
per cent of school age children have impaired hearing, and
that about 5 in a 1000 (0.5 per cent) require special educational
attention.'" McCabe also indicated that between 0.2 and 0.4
percent of the general population of children have hearing
impairment severe enough to require special educational pro-
grams and that 3 to 6 per cent have a mild hearing loss."
Powers reported a tabulation of school age children in Chicago
which revealed 184 deaf children per 100,000 or 0.18 per cent."

Visually Handicapped

Visually handicapped children also can be placed into two
subcategoriex . (1) the partially sighted and (2) the blind, .A
rather high percentage of the population has some visual defect,
but the term "partially sighted" is generally applied only to
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those who have visual acuity of less than 20/70 in the better eye
after correction.** As in the case of auditorily handicapped
children medical criteria of blindness are useful, but education-
ally the distinction between the partially sighted child and the
blind child is whether the child can see enough to be presented
educational materials visually or whether he must be taught
through the auditory and tactile senses. Thus, it has been said
that visually handicapped children may be defined as those "who
either have no vision or whose visual limitation after correction
results in educational handicaps unless special provisions are
made."

Blind children are educated in residential schools, in regular
schools with a resource or special class teacher, and in regular
schools with itinerant teaching service available at regular
intervals. Although originally the residential school was con-
sidered to be most desirable, emphasis has shifted to educating
blind and seeing children together whenever possible. Decisions
concerning the educational placement of a visually handicapped
child increasingly are being based on the extent to which his
visual impairment handicaps him in school instead of simply
the extent of his visual loss, particularly in view of medical
approval of unrestricted use of the eyes and of the use of low
vision aids. Most educational programs for partially sighted
children involve the use of resource rooms or assignment to
special classes (with individualized instruction) for close eye
work and to regular classes where oral instruction or physical
activity predominates. In fact, serious questions have been
raised regarding the efficacy of special class programs for par-
tially sighted children."

Typewriting is an important means of communication for
the visually handicapped pupil with instruction on typewriting
frequently beginning at fourth grade level or earlier. Mobility
training is also an important adjunct of an educational and
rehabilitation program for those who are totally blindwhether
adult or child. For the totally blind child, 'braille reading and
talking books constitut(.. important means of communication.
There has been considerable research on the perceptual processes
associated with braille reading and on listening as a substitute
for or a supplement to braille reading.° Each of these lines of
research have important implications for the instructional pro-
cedures and processes employed with blind children. Research
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on the effectiveness of programs for educating blind or partially
sighted children is sorely needed, as is research on the effective-
ness of teachers and teacher preparation programs.

Mild visual defects are quite prevalent, with perhaps one
out of every four children having some kind of visual defect.
It has been estimated that in 1955 there were 68,000-70,000
partially seeing children in the pre-school and school age groups
and that only about 8,000 of those children were enrolled in
educational programs for the partially sighted.4' However, by
1964, a study indicated that more than 50 percent of all pupils
in the nation's public schools had access to full-time special
teachers of the visually handicapped in either their home com-
munity or in a neighboring community." A study based on
7,757 blind children indicated a ratio of blind boys to blind girls
of 122:100 and reported that more than three-fourths of the sub-
jects became blind before one year of age; that only about 25 per
cent of the subjects were totally blind; and that nearly 50 per
cent of the subjects had visual acuity greater than 5/200. Many
of thee latter group could read print and thus educationally
could be considered partially seeing rather than blind.50 Jones
reported incidence figures of one visually handicapped child for
every 1,000 to 1,500 school age children and one blind child
for every 3,000 to 4,000 school age children.51 His projections
indicated that the total number of visually handicapped children
would increase but the incidence of blind children was likely to
decrease to one for every 7,000-8;000 school age children.

The incidences of retrolental fibroplasia, which was respon-
sible for blindness in infants subjected to a high oxygen content
in incubators, resulted in a significant increase in the number
of blind children entering school during the 1950's. The preven-
tion of retrolental fibroplasia which has been accomplished
since the mid 1950's should greatly reduce the number of blind
childen who will be entering the schools in the future. Unfor-
tunately, there is a possibility that a wave of blindness in pre-
school children caused by rubella (measels) may follow the wave
caused by retrolental fibroplasia.52

Handicaps, Arising From Neurological Disorders

Many estimates of the incidence of various types of excep-
tionality include a category labeled "crippling conditions and
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special health problems." This category is of virtually no assist-
ance in planning educational programs because it encompasses
too wide an array of disabilities. Consequently, in this paper
disabilities arising from neurological disorders and disabilities
arising from physical handicaps will be discussed separately..

A variety of learning disabilities may arise from injury to
or inadequate development of the central nervous system.
Among the common disorders in this area are cerebral palsy,
epilepsy, and encephalitis. Children who sustain brain injuries
(usually associated with birth) which impair one or more of the
senses also fall within this category. Insofar as the educator
is concerned the crucial factor is the extent to which the child's
central nervous system is damaged. If it has been seriously
damaged, special teaching techniques and materials will be
required ; if not, the child usually can participate in a regular
educational program. The kind of educational program required
for children suffering from neurological disorders depends not
only on the severity of the disorder, but on whether they also
have other handicaps.

Among the learning difficulties associated with neurological
disorders are dyslexia (difficulty in learning to read) , dyscal-
culia (difficulty in learning numbers and number relationships),
agnosia (inability to recognize sensory impressions) , dysgraphia
(difficulty in learning to write), and aphasia (inability to com-
municate in reading, writing or speaking or to receive meaning
from spoken or written words). Each of these learning dis-
abilities requires special instructional treatment which generally
cannot be provided in a regular classroom, although it frequently
can be provided as a special supplement to the regular classroom
program.

The term "cerebral palsy" is applied to a group of conditions
which have in common a lesion of the brain affecting motor con-
trol. Investigations of the intelligence levels of cerebral palsied
children indicate that only about one-quarter of them are aver-
age or above average in intelligence." Thus, a high proportion
of cerebral palsied children cannot be expected to progress
satisfactorily in regular classrooms. The type and amount of
special educational treatment which these children need will, of
course, depend upon the nature and extent of damage to the
central nervous system. Also, in many cases multiple handicaps
which influence the nature of the ' ducational program required
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by a child are associated with cerebral palsy. It was proven
difficult to determine accurately the prevalence of cerebral palsy.
Some studies place the estimate as high as 15-30 per 1,000
population.54 Allen reported the incidence of cerebral palsy as
about 0.3 per cent for this general population but as about 5 or
6 per cent among all live births.55 A ,survey of cerebral palsy
in Texas indicated an incidence of 2.34 per 1,000 live births and
an incidence of 308 cerebral palsied persons of all ages per
100,000 population.56

Lesser and Hunt estimated the incidence of epilepsy at 5
cases per 1,000 children.57 Martmer estimated the incidence of
epilepsy or convulsive disorders to be about 1.5 per cent, with
peak ages for development of convulsions or seizures occurring
during the first two years of life and during adolescence."

Handicaps Related to Physical Disabilities

Handicaps arising from physical disabilities are associated
with cardiac conditons, diabetes, allergies, and the like. Cardiac
conditions may be the result of congenital defects, or they may
arise from diseases such as rheumatic fever. Allergies are rela-
tively common among childen; muscular dystrophy and diabetes
are less common but occasionally occur.

Children with physical disabilities usually are able to par-
ticipate in regular school programs but modifications in physical
facilities and equipment are necessary, medical supervision may
be required, and transportation in specially modified vehicles
often must be provided. Depending on the nature of the child's
physical handicap (and the emotional problems associated with
it), the child may be placed in a school for the handicapped, a
special class in a regular school, or in a regular class with non-
handicapped children. There is some evidence that special classes
for physically handicapped pupils are educationally inferior to
regular classes in meeting the needs of these pupils."

When viewing estimates of the incidence of physical disabili-
ties it is important to bear in mind that many children who
satisfy the criteria for classfication within this group will require
no unique educational equipment, methods, or services they
can participate fully and effectively in regular classrooms. Some,
however, will require special consideration or modified programs
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within the regular classroom and a few will require specialized
programs, equipment and services.

Various estimates have been made of the incidence of crirp
piing conditions and special health problems :60

1. Congenital malformation from LO per cent to 3.8 per
cent of all liveborn infants, increasing to an observed incidence
of from 4.0 per cent to 7.4 per cent after clinical follow-up one
year later.

2. Organic heart disease 0.4 per cent of school age children
(based on a study of 95,000 children in the Denver public schools
and 30,000 children in the Chicago public schools).

3. Childhood leukemia about 3 - 4 per 100,000 population
(based on data for New York state and the province of Saskat-
chewan).

4. Allergy -- an overall incidence of 28.5 per cent (past or
present) with hay fever occurring in 19 per cent of all students,
perennial allergic rhinitis in 6.4 per cent, and asthma in 2.8 per-
cent (based on a stratified random sample of 2,600 eighth- and
twelfth-grade pupils in Denver.)

5. Diabetes one in about 2,500 children under age 15,
(with only about 2.5 per cent of the diabetic population being
children) .

6. Muscular dystrophy approximately one of every 2,200
children (with about one-half of all persons suffering from mus-
cular dystrophy being children).

Speech .Handicaps

The term speech defect refers to a defect in sound produc-
tion. Although speech defects frequently are associated with
mental retardation, cerebral palsy, and the like, they also occur
in many children who are otherwise normal. Speech defects
may be either functional or organic. Most speech defects can
be alleviated or greatly reduced by speech correction programs.
Speech corrective services tend to be concentrated in the primary
grades and operate as an adjunct to the regular classroom
program.

The Midcentury White House Conference report on "Speech
Disorders and Speech Correction" estimated that 5 per cent of
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the population have speech handicaps. The committee's esti-
mates are shown in Table 3-5.

TABLE 3-5

ESTIMATED INCIDENCE OF SPEECH DEFECTS AMONG CHILDREN
IN THE UNITED STATES AGE 5-21*

Type of Defect Per Cent

Functional articulatory 3.0
Stuttering .7
Voice .2
Cleft palate speech .1
Cerebral palsy speech .2
Retarded speech development .3
Impaired hearing (with speech defect) .5

Total 5.0

* Adapted from American Speech and Hearing Association, Committee
on the Midcentury White House Conference, "Speech Disorders and Speech
Correction," Journal of Speech and Hearing Disorders, 17 (June 1952),
p. 130.

Some confusion exists as to where language disorders should
be categorized. (A language disorder is a problem in the acqui-
sition and use of a language system.) Some writers discuss
them in conjunction with speech disorders; others place them in
the catego'ry of learning disorders. Language defects are quite
prevalent in exceptional children, especially those with multiple
handicaps, and probably deserve more attention than they have
thus far received.

Handicaps Associated with Deviant Behavior

Children who exhibit deviant behavior comprise yet another
category in the taxonomy of exceptional children. Kirk defined
behavior deviation as "that behavior of a child which (1) has
a detrimental effect on his development and adjustment and/or
(2) interferes with the lives of other people."" This category
includes the emotionally disturbed child who displays anxiety,
neuroticism, or psychotic behavior, and the socially maladjusted
child who displays truant, delinquent, or other socially
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unacceptable behavior. Perhaps the major problem in dealing
with emotionally and/or socially disturbed pupils is that of iden-
tifying the underlying cause of their deviant behavior as a pre-
requisite to treatment. There is general agreement that diffi-
culty with academic learning is a major factor in emotional
disturbance.62 Difficulty with academic learning may, in turn,
be the result of specific learning disabilities. In such a case,
alleviation of the learning disability will, in all likelihood, alle-
viate the emotional disturbance. In other cases, of course, the
reasons for the emotional disturbance may be much more com-
plex. Clearly, emotionally and socially disturbed pupils cannot
be treated as a homogeneous group because the sources of their
deviant behavior are many and varied.

Early studies indicated that delinquency rates could be iden-
tified with certain zones of an urban area, with the highest
delinquency rates in the inner zone (business), the next highest
in slum areas bordering the business zone, the next highest in
the working man's zone, and the lowest in the outer zones of
the city.63 A positive relationship between successful school
experiences and acceptable personal-social behavior in school
has frequently been noted by investigators." Reading disability
has often been found to be associated with antisocial behavior,
but the question of whether reading disability is a cause of
emotional maladjustment or an effect of it remains unsolved.63

Provisions for children who are behavioral deviants involve
the question of the school's responsibility for mental health of
pupils, as well as the school's relationship to other social institu-
tions the home, the church, the courts, the welfare agencies,
the penal institutions, etc. Programs for helping behavioral
deviants range from special services for children in regular
classes (e.g., psychologists and social workers) through special
classes or schools to residential schools.

A study of public school programs for emotionally and
socially handicapped children indicated that the overall goal of
such programs was to attain normal educational development
leading to the pupils' return to regular classes.66 It was found
that, in general, teachers in these programs had no special
preparation, that pupils were predominantly boys of upper ele-
mentary school age, and that very few withdrawn children
were rouhd in such programs (indicating that disruptive class-
room behavior was much more likely to be a cause for placement
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in the program than was withdrawal by the pupil). In
comparison with regular classrooms, classrooms for emotionally
handicapped children are characterized by a smaller number of
pupils, a shorter school day, and individualized instruction of
each pupil.

Although special classes may be necessary for the seriously
disturbed child, if only to prevent him from disrupting the
education of other children, the research to date has shown that
special classes do not produce results significantly different
from regular classes insofar as academic achievement is con-
cerned.67 Teachers of special classes for disturbed pupils report
that behavior control is by far their greatest problem. The
research to date lends strong support to the importance of
clearly structured learning activities and procedures in class-
rooms for emotionally disturbed children.68 Kounin has indi-
cated that a teacher skilled in group management techniques
often may be able to deal effectively with a disturbed child in
either regular or special classrooms and that group management
techniques are readily teachable."

The absence of a generally accepted definition of emotionally
and socially handicapped children makes it difficult to pin down
the incidence of _handicapped who fall in this category. White.
and Harris accepted an incidence of 4-7 per cent seriously mal-
adjusted as a working estimate." Lyons and Powers reported
that 0.2 percent of the total Los Angeles city elementary school
population was partially or totally excluded from classes because
of behavior problems during the 1960-61 school year and that
90 per cent of this group were boys." Three separate surveys
made in rural-small town areas in Tennessee, Minnesota, and
New York resulted in an estimated incidence of emotionally
disturbed pupils in the public schools of 12.9 per cent, 22 per
cent and 4.2 per cent, respectively undoubtedly reflecting
differences in the definition employed by the researchers.72

Reasons for referral of maladjusted children have been re-
ported as follows : academic difficulties, 45 per cent ; aggressive
behavior, 30 per cent ; mental retardation, 27 per cent ; anxiety,
23 per cent; and other symptoms, less than 10 per cent." It
has been found that teachers and other children are able to
identify with a surprisingly high degree of accuracy pupils with
actual or potential emotional problems.74 Ullman found that
teachers identified about 8 per cent of their pupils as emotionally
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disturbed and that their ratings correlated .86 with the ratings
of 22 clinicians.75 Bower found that 87 per cent of the clinically
known emotionally disturbed children were also so rated by
their teachers.76

An analysis by Harris of 200 disturbed boys, half of them
with learning problems and half without, revealed that more
lower class and lower middle class than middle and upper class
boys were in the disturbed low learning group; that families of
problem cases lacked stimulation for education and had low
anxiety regarding failure; and that boys whose mothers were
ambitious beyond the boys' ability to perform became procras-
tinators and dawdlers in school and were virtually doomed
to failure.77

Handicaps Arising from Learning Disorders

Learning disorders have been defined as "those deviations
in the learning processes which are associated with an educa-
tionally significant discrepancy between apparent capacity for
language or cognitive behavior and actual level of language or
cognitive performance." In short, pupils who have learning
disorders comprise a portion of the group of pupils who com-
monly are referred to as underachievers (a group which also
includes many pupils who are emotionally or socially mal-
adjusted) . Learning disorders generally are associated with
underachievement, which also may be related to neurological,
perceptual or other biological disorders.

The incidence of learning disorders is an open question, for
it depends upon the definition which is employed and the screen-
ing procedures which are used. The U. S. Office of Education
classification scheme, for example, includes children with learn-
ing disorders within the category of orthopedically handicapped
and health-impaired children. In California, where the term
"educationally handicapped" applies to emotionally disturbed
and neurologically impaired children, approximately 20 per cent
of the 2,309 children enrolled in 72 programs for the educa-
tionally handicapped were diagnosed as neurologically handi-
capped, with the remaining 80 per cent assumed to be emotion-
ally handicapped.79

Bateman identified the following characteristics which have
been found in groups of children with learning difficulties by
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one or more investigators : (1) poor performance on certain
WISC subtests, particularly information, coding, arithmetic,
and digit span; (2) poor auditory memory; (3) poor sound-
blending ability; (4) problems in right-left discrimination of
their own bodies, and (5) poor intersensory integration, e.g.,
inferior performance in matching visual dot patterns and audi-
tory rhythmic taps. 80

Considerable effort has been devoted to the development of
predictive and diagnostic tests which will enable the early
identification of children who are likely to experience learning
disorders and which will diagnose specific learning disorders so
that appropriate remedial steps can be taken. Remedial activi-
ties for children with learning disabilities are based on the
assumption that the child can function in the regular classroom
if he is given appropriate special education.81 Thus, the aim is
not to establish special classrooms for such pupils, but to sup-
plement the classroom regimen with specific remedial activities
which will enable the pupil to remain in a regular classroom.

Culturally Handicapped

Some writers include children disadvantaged by their home
and/or community environment within the taxonomy of excep-
tional children. Since programs of compensatory education are
being dealt with in a separate chapter, no further consideration
will be given in this paper to this category of handicapped
children.

CURRENT ARRANGEMENTS FOR FINANCING
EDUCATIONAL PROGRAMS FOR

EXCEPTIONAL CHILDREN

Local school districts still bear a substantial share of the
cost of providing special educational programs for exceptional
children. However, in many states a large share of the cost of
such programs is borne by the state, and the federal government
has become increasingly active in this field in recent years.
Persuasive social and moral arguments have been advanced by
those who believe that the states and the federal government
should assume greater responsibility for financing educational
programs for exceptional children. The economic argument
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for supporting such programs has been summarized cogently
by the National Advisory Committee on Handicapped Children
in justifying its recommendation that funds be appropriated for
research and training programs for children- with special
learning disabilities:

Even if all other social and moral arguments were dis-
regarded, there are important economic factors to con-
sider. In a very real sense the handicapped child can be
either another economic burden on society or can be a
highly productive economic unit, if he receives proper
training and education.

For example, when a handicapped child is sent to an
institution for the mentally retarded and stays there over
a period of his lifetime, it costs society a minimum of
$75,000.

If a child can be rehabilitated through special education
at an early age, the community saves many thousands
of dollars. For example, if it costs about ;1,000 a year
for the child's education between the ages of 6 and 16
the total cost would only come to $10,000. With the
background of education the child growing into an adult
can obtain a job and become a substantive member of our
society. Not only is he a producer of goods and services,
but instead of spending federal, state, or local funds for
his upkeep, he contributes to the economy and carries
his fair share of taxes to support the society that helped
him.82

Federal Programs

The first major piece of legislature which contained explicit
provisions for programs for exceptional children was Public
Law 85-864, "National Defense Education At of 1958," which
provided support for the development and implementation of
programs for intellectually gifted children. Although piecemeal
legislature concerning handicapped persons had been enacted
by Congress prior to 1958, the enactment of Public Law 85-926,
"Education of Mentally Retarded Children," marked the begin-
ning of an increased concern on the part of the federal govern-
ment for providing assistance for educating the handicapped.
A third landmark in federal legislation for handicapped children
occurred with the passage of Public Law 89-750, "Elementary
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and Secondary Education Amendments of 1966," which estab-
lished a Bureau for Education and Training of the Handicapped
within the Office of Education. Federal appropriations for edu-
cational improvement for the handicapped for the fiscal years
1968 and 1969 are shown in Table 3-6.

TABLE 3-6

APPROPRIATIONS FOR FEDERAL PROGRAMS FOR
IMPROVEMENT OF THE HANDICAPPED

EDUCATIONAL

Fiscal Year
Pro prams 1968* 1969*

Programs for the handicapped $15,000,000 $29,250,000
Teacher education 24,500,000 30,000,000
Research and demonstrations 11,100,000 13,850,000
Captioned films and media services- 2,800,000 4,750,000

Total $53,400,000 $77,850,0^G--

* Whore the Money Is (American Education's Annual Guide to OE
Programs), Nleapsohptiegrtog,ctDoile(31: :2eP10,619p68..5.

Horn and Bowers identified a total of 73 Public Laws,
enacted between 1949 and 1968, which contained provisions
for education of the handicapped. They concluded from their
analysis that

The legislation can be characterized as direct or indirect
aid which usually falls into one of four categories, re-

; search, training, demonstration, or construction. Very
little of the aid is given directly to the handicapped indi-
vidual; most of it comes indirectly through a state
agency, institution of higher learning, or local education
agency. The pattern of legislative action has been one
of gradually expanding services to a particular group,
such as the blind or deaf, until virtually all handicapped
persons are included. The pattern is to include all the
handicapped and by implication show that a particular
program is more appropriate for one group than for
others, e.g., work-study programs or the job-training
programs.83
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State Programs

State support programs g_er_saiily provide either for financ-
ing special education_ pi-it:rams within the framework of the
general state -Glib-port program, or with categorical aids, or
occaOc-daily with a combination of the two. Financing special
-e-ducation within the framework of the state foundation pro-
gram is more prevalent in the southeastern United States,
while categorical aids are more prevalent in other sections of
the country. Analysis of the provisions for financing special
education in the various states, as reported in U. S. Office of
Education bulletins summarizing the provisions of individual
state public school finance programs,s4 indicates that nine states

Delaware, Georgia, Kentucky, Mississippi, Montana, New
Mexico, Texas, Utah, and Wyoming provide financial support
for educational programs for exceptional children entirely
within the framework of the state's general state support pro-
gram. Thirteen states Alabama, Connecticut, Florida, Loui-
siana, Massachusetts, Michigan, Nebraska, North Carolina, Ohio,
Oklahoma, South Carolina, Tennessee, and Washington pro-
vide support programs for exceptional children through both
the general state supported program and through categorical
aid for programs for specific target groups. Six states Alaska,
Hawaii, Idaho, Nevada, New York and Rhode Island make no
explicit provision for state support of programs for exceptional
children. The remaining 22 states provide only categorical aid
for programs for specific target groups.

It is difficult to identify with precision the extent of state
support for educational programs for exceptional children from
the data provided in readily available literature. For example, it
is impossible to ascertain, without careful study of the statutes
and administrative regulations of each state, whether pupils
enrolled in special education programs are counted in the local
school district's enrollment for purposes of computing state aid
provided under the state's general or foundation aid program,
whether they are counted only under the appropriate categories.
The computational procedure which is employed could, of course,
make considerable difference in the amount of state aid avail-
able to defray the cost of special education programs, A second
example is afforded by the provision in some states for the state
to pay the "excess cost" of educating exceptional children rela-
tive to the cost of educating normal children. Again, the com-



EDUCATIONAL PROGRAMS FOR EXCEPTIONAL CHILDREN 89

putational procedures employed could significantly influence the
amount of state support provided.

Another way of viewing state support programs for the
education of exceptional 'children is found in the analysis of
state special education finance laws undertaken by the Council
for Exceptional Children in which the programs were grouped
into two broad categories : unit formulae and per pupil formu-
1ae85 Unit formulae were further categorized as pure unit
formulae and percentage reimbursement formulae. Florida's
support program, which provides state support on the basis of
one classroom unit for every ten exceptional children in special
classes, was taken to be illustrative of a pure unit formula.
Percentage reimbursement formulae, calling for state support
at a specified percentage of the cost of the program, were found
in Virginia and South Dakota.

Per pupil reimbursement formulae were further subdivided
into three categories : straight sum reimbursement, excess cost
reimbursement, and reimbursement on the basis of a weighted
formula. Straight sum reimbursement was typified by Arizona,
which provided a flat amount of reimbursement for handicapped
children in addition to the general state reimbursement pro-
vided for each pupil. Excess cost formulae, of which the Penn-
sylvania, Tennessee and Michigan programs provided examples,
base reimbursement of the cost of educating and exceptional
child compared to the cost of educating a child in the regular
school program. New Mexico provided an example of the use of
a weighted formula in that handicapped pupils were weighted
more heavily than regular pupils for purposes of computing
state aid.

SOME PROBLEMS AND ISSUES CONCERNING
EDUCATIONAL PROGRAMS FOR

EXCEPTIONAL CHILDREN

A number of problems and issues which have implications
for the future development and financing of special educational
programs for exceptional children may readily be identified.
Some are related to developments in the field of special educa-
tion ; others are related to developments in other fields and to
possible societal trends. A few of these problems and issues are
Identified in this concluding section.
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1. How will future developments in medicine affect the need
for special educational programs for exceptional children?

We have seen the dramatic reduction of crippling resulting
from poliomyelitis since the introduction of Salk vaccine, the
virtual elimination of blindness caused by retrolental fibroplasia,
and the reduction of mental retardation as a result of early
identification and treatment of phenylketonuria. Future devel-
opments in medicine may produce a significant reduction in
the population of children who suffer from other types of
physical or mental disability.

2. What effect will current research concerning the chemis-
try of the brain and the chemistry of learning have on the need
for and nature of special educational programs for exceptional
children?

Recent research by Ungar, Krech, McGaugh and others86
concerning the chemical nature of learning hold promise for the
development of drugs which will facilitate or inhibit learning
and memory and eventually might even lead to synthesis of the
chemical components of learning. Should these events occur,
their impact on educational programs for exceptional children
would be enormous.

3. What effect do the various methods of financing special
educational programs have upon the quality, variety and efficacy
of these programs?

Little research evidence is available concerning such ques-
tions as the effect of categorical grants vs. general aid or the
effect of "excess cost" aids vs. flat per pupil grants on the
nature of special educational programs, the extent to which
equity among tax payers is maintained, and the extent to which
desirable experimentation and program modification is fostered.

4. How useful are the present categories of exceptionality
which are largely medically and psychologically based for
the organization and operation of special educational programs
for exceptional children?

A comparison of the research literature concerning excep-
tional children with school programs for exceptional children
leads one to question whether program-based categories would
not be more useful. Similar educational treatments often are
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employed for children who have somewhat different disabilities
and highly individualized instruction may be required for
children with certain disabilities. While it is unlikely that most
school systems will initiate separate educational programs for
children in every category of disability, it is not unlikely that
most school systems will attempt to provide appropriately dif-
ferentiated educational experiences for the exceptional children
residing in the territory they serve.

5. Are the criteria whether medical, psychological, or
educational -- which are applied to distinguish between different
categories of exceptionality sufficiently clear and precise to
accurately and consistently identify the various categories of
exceptional children?

We have noted, for example, that fewer educable mentally
retarded children are reported in upper middle and upper socio-
economic class communities. One wonders whether, because of
the stigma historically associated with mental retardation,87
other "labels" are applied to such children in these communities.
It may be that terms such as "aphasia," "specific learning dis-
abilities," and the like are more acceptable.

6. What effect will such emerging instructional practices as
individualized learning, computer-based instruction and multi-
sensory approaches to the transmittal of knowledge have upon
special educational programs for exceptional children?

For many exceptional children instruction currently is highly
individualized, albeit closely monitored. If truly individualized
instruction becomes the prevailing practice in educational pro-
grams for non-handicapped pupils, the arguments over whether
exceptional children should be integrated into regular class-
rooms are grouped separately will be passé, since each pupil's
program will be prescribed according to his own unique needs
and competences. Exploitation of instructional technology which
utilizes a variety of media to transmit knowledge may be of
great value in the education of children who have one or more
of their senses impaired.

7. What effect might objective research and evaluation of
instructional programs for exceptional children and programs
for preparing teaching of exceptional children have upon the
education of exceptional children?
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Research and evaluation of instructional programs for
exceptional children is conspicuous by its absence. The litera-
ture is replete with exhortations concerning what "ought" to
be and void of evidence concerning the efficacy of the programs
which are advocated. Cost-benefit analysis of such programs is
nonexistent. Knowledge gained through research has been slow
to be incorporated in practice. The education of teachers for
exceptional children has not been researched. There is great
need for research and development work which will lead to
more effective programs for educating exceptional children.

The problems and issues identified above are by no means
exhaustive. They indicate clearly, however, that answers to
many questions concerning the education of exceptional children
remain to be found. Indeed, some of the relevant questions
have seldom been raised.
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CHAPTER 4

Dimensions of Need for Educational
Programs for the Culturally Deprived

ARVID J. BURKE*

This chapter is concerned primarily with two aspects of
compensatory education related to federal and state school
finance, specifically : (1) methods of quantifying or predicting
the target population by statt 3 and local school systems and
(2) unit cost differentials, if any, of various programs of com-
pensatory education from those of regular elementary and
secondary school programs in the various state and local units.

In order to accomplish these two purposes the concept of
compensatory education and its present and anticipated status
each are examined. Next the definitions of and the available
data on its target population are discussed. Following this
there are sections on types of programs and data on program
effectiveness, costs, and finance. Unresolved problems and issues
having implications for finance are noted in various sections.
There is a brief summary at the end of the chapter directed
largely to the two basic purposes identified in the beginning.

* The author is indebted to Miss Lois Wilson and her staff in the New
York State Teachers Association and to Professor Martin Etters, State
University of New York at Albany for their assistance in evaluating
references on the subject and to Dr. Irving Ratchick, Title I Coordinator,
State Education Department of New York and member of Urban Educa-
tion Task Force, United States Office of Education, for, reviewing and
criticizing the first draft.
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CONCEPT OF COMPULSORY EDUCATION

The idea of compensatory education is a comparatively new
one. The Dictionary of Education (1959) and the Encyclopedia
of Educational Research (1960) do not mention the term. Gor-
don and Wilkerson, in their Foreword maintain that the term
evolved around 1960. They say that it "refers to programs of
special and extra services intended to compensate for a complex
of social, economic, and educational handicaps suffered by dis-
advantaged children."' They define the "socially disadvantaged"
as "a group of populations which differ from each other in a
number of ways, but have in common such characteristics as low
economic status, low social status, low educational achievement,
temporary or no employment, limited participation in commun-
ity organizations, and limited ready potential for upward mo-
bility." Bloom, Davis, and Hess refer to compensatory educa-
tion as a "system which can prevent or overcome earlier defi-
ciencies in the development of each individual. . . . It is a type
of education which should help socially disadvantaged students
without reducing the quality of education for those who are
progressing satisfactorily under existing educational condi-
tions."2 Deutsch and his associates use "compensatory" and
"enrichment" in the same sense as "compensation that would
lead to school performance consistent with their (children from
disadvantaged circumstances) intrinsic capabilities."3

The concept appears to include much of what is often re-
ferred to as urban education. It also applies to a large segment
of early childhood education as stressed by both Bloom4 and
Deutsch.5 It reaches into vocational education, education beyond
high school and into continuing or adult education as shown by
Gordon and Wilkerson.5 Rossmiller, in his chapter on "Financ-
ing Education Programs for Exceptional Children" in this re-
port, noted that some writers classify compensatory education
as one category of education for exceptional children.

Compensatory education, therefore, might well be described
as one aspect of education adjusted for individual differences.
Perhaps what makes it distinctive is the assigning of a social
priority to the kinds of individual differences associated with
the term.

In this study compensatory education will be assumed to
mean special educational provisions or adaptations designed spe-
cifically to overcome learning difficulties or handicaps in school
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associated with. poverty, class, status, nationality, race, cultural
background, home conditions or adverse environmental condi-
tions generally, as distinguished from organic causes.

.The key word is school. The focus is upon what can be
done to make schools more effecive in achieving their learning
goals for the target population involved. If better results can
be achieved by other strategies, it is assumed that these will be
utilized.

STATUS OF THE CONCEPT

The concept of providing compensatory education has been
adopted as a policy by the federal government and there now
is a unit responsible for it in the United States Office of Educa-
tion. Since 1965 the federal government has promoted com-
pensatory education not only through Title I of the Elementary
and Secondary Education Act, but also through many other
programs noted in a later section of this chapter.

Most states have limited their promotion of compensatory
education to the federally sponsored programs. Yet, some states
had endorsed the idea prior to 1965 and a number of them have
adopted state programs since then. New York State began to
experiment with the idea of compensatory education as early
as 1958, but more recently has tended to stress a strategy of
integration. California began to encourage compensatory educa-
tion in 1963; Massachusetts began to experiment with it in
1964; and Connecticut, Michigan and Washington adopted pro-
grams in 1965. By 1966 Gordon and Wilkerson found compen-
satory education programs in over half the states.? Since then
the idea has spread into other stateslargely due to federal aid.

The concept has been challenged on two grounds : the cost
of compensatory education relative to its effectiveness and its
effectiveness relative to other strategies. The first argument
generally is used to support the second. Major controversy has
centered around the issue of integration. Those who espouse
this school of thought hold that the advocates of compensatory
education have not concerned themselves sufficiently with the
adverse effects of segregation upon school learning. The studies
of Colemans and of the United States Commission on Civil
Rights' are cited in support of the integrated schooling strategy.
Another challenge comes from the advocates of "black power"
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or "self esteem" approaches. Others see more hope through com-
munity involvement in education and the decentralization of
large school systems. Another group believes that what is
needed is a restructuring of the whole system. For example, in
regard to compensatory education Fantini contends that :

the evidence gathered from even the best efforts indicates
that they are having little significant impact on the prob-
lem of low achievement among disadvantaged children;
the compensatory approach is viewed with increasing dis-
trust by the parents of academic failures . . . ; doubts also
are beginning to arise among educational strategists
disappointed by the failure of incremental inputs to the
existing system to make a substantial difference."

Fantani is seeking to invent a new model of an institution
which will be more capable of facilitating the attainment of
learning goals than are existing schools." There are, of course,
those who think that compensatory education in combination
with one or more of the other strategies will produce the most
effective schools.12

Perhaps the most profound doubts concerning compensatory
education are those revolving around the relative strength of
antecedent conditions compared to the effectiveness of manipu-
lating such a small part of the child's current environment as
that part which is controlled by schools. The writings of Moyni-
han and others may explain why compensatory education has
not had a greater impact.13

The response of the advocates of compensatory education to
such challenges varies from questioning the validity of the
studies to asking for more time for experimentation, evaluation,
and development of effective programs. The Coleman report
has been a matter of controversy since its publication." The
report of the Civil Rights Commission as it relates to compensa-
tory education has been questioned." As noted by Levine, the
fact that certain compensatory education programs may not
have produced significant results does not constitute proof that
compensatory education (properly conceived) will not work."
The long term evaluation of the More Effective Schools Program
in New York City by the Center for Urban Education has been
cited both as being supportive of compensatory education and
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as indicating minimal impact upon learning. Deutsch observes
that when innovations in compensatory education do not fulfill
all "initial expectations they are dropped when they might have
evolved into effective strategies."17 Gordon and Wilkerson decry
premature decision making. They maintain that it is not yet
clear what is effective under what conditions.'8

It is assumed that schools will continue to search for educa..
tional programs which are more effective in achieving their
goals for disadvantaged learners, at least until such time as it
is demonstrated that the goals can be achieved more effectively
or more economically by other strategies. It is assumed further
that the meaning attached to compensatory education will evolve
and be clarified in accordance with the success and/or failure
of various programs developed for different groups within the
target population. Compensatory education is regarded as being
in the formative statea matter for experimentation and study
rather than as a fixed concept with generally accepted pro-
grams for implementing it.

These assumptions imply that any plan for financing com-
pensatory education must be experimental in nature and flexible
enough to adjust to changes in both the concepts and the prac-
tices used to attain the learning goals in school for the popula-
tion involved.

THE TARGET POPULATION

Gordon reports that no aspect of the education of the socially
disadvantaged has received more attention than the characteris-
tics of that population.19 Yet, very little reliable data can be
found on the dimensions of compensatory education or on the
size of its target population.

The many studies concerned with the identification of the
disath antaged who need compensatory education deal with
factors affecting learning capacity and having roots in home
conditions, family status, social class, racial segregation, cul-
tural background, national origins, and other environmental con-
ditions. According to Gordon, the studies tend to enumerate and
describe single environmental variables rather than to find
ecological or other combinations of factors which result in cer-
tain behaviors or conditions inimical to learning in schoo1.2°

Studies concerned with the specific learning difficulties of
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the population constitute another large group. The Review of
Educational Research21 and the extensive bibliography found in
Bloom, Davis, and Hess22 each contain many references to stud-
ies dealing with intelligence, perception, speech, language, cogni-
tion, achievement, and other aspects of learning as they are
related to class, race, and other socio-economic variables. Of
these, language appears to have received the most attention.

Gordon makes two observations with regard to the research
dealing with compensatory education: (1) it tends to generalize
regarding a population "which is probably infinitely variable."
In this connection he maintains that "to describe them and plan
for them as a group is hence in error." (2) to "establish the
fact of correlation between certain conditions and poor school
adjustment is not to establish the fact of causation."23

Even if causal relationship were to be established, it would
require expert diagnostic personnel in all jurisdictions to gen-
erate reliable state and local statistics on the target population
and its sub-populations based upon data on the interaction of
environment and the response of learners to what schools teach,
when they teach it, and how they teach it.

It is generally acknowledged that the disadvantaged do not
represent a homogeneous population. The target population
generally is thought of as including the poor (regardless of
race) , the non-whites, and the non-English speaking. It gen-
erally is characterized as having low social status, lack of power
in community affairs, lack of upward mobility, and lack of cul-
tural experience and stimuli for cognitive learning. According
to Gordon and Wilkerson, the disadvantaged are predominately
Negro, Puerto Rican, Mexican, and southern rural and mountain
whites.24 The American Indian, migratory families, and other
depressed minority groups often are included in the population
of the disadvantaged.

No total figures were found for a target population defined
in terms of these sub-groups. Jablonsky estimated a total of 30
million based upon the assumption that 40 percent of the chil-
dren at each age level will be under-achievers in school after
allowing for those having physical or mental disabilities.25 Her
estimates by age level are :



PROGRAMS FOR THE CULTURALLY DEPRIVED 103

Under age 6 10,000,000
6 -11 years old 9,400,000
12 -17 years old 8,000,000
18 -19 years old 3,000,000

Total 30,000,000

Havighurst would define the population in terms of a 30 percent
factor in large cities.26

The Office of Economic Opportunity," using only family
income as a basis for estimation, arrived at 16.9 million dis-
tributed as follows :

Under age 6 5,800,000
6 -15 years old 8,100,000
16-21 years old 3,000,000

Total 16,900,000

Title I of the Elementary and Secondary Education Act,
using a lower family income figure, estimated a target popula-
tion of about nine million.28

Most states which have their own compenSatory education
programs define the target population in a manner similar to
that used in Title 129 New York State is an exception. As
explained in a later section, New York uses test results and
defines the target population as those scoring below the twenty-
third percentile statewide. Thus, any locality may have a higher
or lower proportion of its elementary and secondary school
population scoring above or below that point." Applied nation-
ally, the method used in New York State would produce a target
population of 12 million. This estimate is, in fact, larger than
the 17 million estimated by the Office of Economic Opportunity.
Unlike the latter estimate, the New York estimate is limited
to children enrolled in school and does not include preschool
youngsters or those beyond school age.

It would appear that the size of the estimated target popula-
tion depends upon the proxies and assumptions used. No esti-
mate was found that was based upon the composition and
characteristics of the target population itself.

Although the federal and stee governments use such esti-
mates as a basis for allocating funds, local school systems em-
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ploy a variety of means to identify the target population for
program purposes. Gordon and Wilkerson have summarized
many of these.31

A most serious limitation of the census "low income" basis
for estimating the target population for compensatory education
is its failure to reflect migration or differential rates of family
income growth or change. The census data are gathered only
once in a decade. Attempts to adjust them accordingly to some
measure of welfare payments (AFCD), as in Title I, introduces
the variable of state and local differences in welfare policy and
administration as well as differences in compliance with laws
and regulations. Nevertheless, the method has enabled both
the federal government and the states to deal with the problem.
State and local units have been abie to provide programs for
disadvantaged persons identified by other means.

Much has been written concerning the use of test scores in
identifying the target population. Karp and Sige132 and Rat-
chick33 have shown the problems involved in using intelligence
test scores for this purpose. Karp and Sige134 summarized the
problems of using achievement test scores in identifying the
population.

The chief advantages of using test results as a basis for
estimation are that they can be kept up to date and can be
obtained by schools. The use of test results in identifying the
target population for purposes of federal or state finance, how-
ever, introduces a number of problems :

1. To what extent do test results omit part of the population,
e.g., preschool ages? .

2. To what extent do the test results reflect other target
populations in spite of efforts to avoid overlap?

3. Does "underachievement" automatically exclude effective
school programs from federal and state finance?

4. To what extent do the tests reflect conditions in other
communities or schools?

5. Will the giving of financial support for "underachieve-
ment" discourage correcting it?

This search has revealed no other socio-economic measures
that have been used to overcome the limitations of income or
test results in estimating the target population nationally and
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by states. Yet, it would appear that socio-economic status cor-
relates highly with achievement in school35 and could be used
as a proxy for it if the problems listed above prove to be serious.
It would seem that socio-economic data could be generated at
the school level and kept current. It may be that a combination
of test results and school generated socio-economic data may
provide the best estimates of the target population. The New
York State Educational Conference Board has been studying
this possibility.36

Ideally, the target population should be identified as quanti-
fied in terms of learning difficulties associated with known
causes which can be overcome by school intervention at an
appropriate time by an appropriate compensatory provision.
Much more needs to be known before such an approach can
become a reality. According to Havighurst, "There is an infinite
gradation of social advantage-disadvantage and therefore any
quantitative estimate of the number of socially disadvantaged
children and youths must be a personal rather than a scientific
statement."37

COMPENSATORY EDUCATION PROGRAMS

The newness of the concept, its experimental character, the
controversies surrounding it, and the diversity of its target
population all have contributed to a multiplicity of compensa-
tory education programs. The hundreds of programs developed
during the past decade also reflect the lack of reliable diagnostic
techniques and lack of exact knowledge of how to deal with
such a pressing social and school problem. They also are the
result of a highly decentralized system of education with its
wide differences in resources and personnel to cope with the
problems.

Perhaps no school system has tried all the compensatory
education ideas which have emerged ; yet as observed by Gordon
and Wilkerson, it s.1 probable that every one of the wide variety
proposed has r ed "at least a degree of consideration or
trial in some sem system."36 Many communities have experi-
mented with a wide variety of programs, e.g., New York City.

The hundree!I of programs classified as compensatory educa-
tion require a taxonomy for categorizing them. As this section
will show, no uniform system of classification has yet been



106 DIMENSIONS OF EDUCATIONAL NEEDS

developed. Nor are the available categories particularly appro-
priate for financial decisions.

The Bloom, Davis, and Hess Report (1964) classified com-
pensatory education programs into four groups : early experi-
ence, elementary school, special case of the Negro, and ade es-
cent education.39 In the case of the first group the report stresses
nursery schools and kindergartens rather than parent education.
In the case of the second it focuses upon early diagnosis of learn-
ing problems, individual attention, school and home coopera-
tion, and curriculum revision. For the Negro the key elements
mentioned are teacher selection, integration, occupational educa-
tion and guidance. At the adolescent level special programs,
tutorial help, guidance, basic skills, work-study programs and
peer societies are included.

Gordon and Wilkerson (1966) employed seven categories to
describe compensatory education programs :

1. Teacher recruitment and training
2. Curricular innovation
3. Reading and language development
4. Counseling and guidance
5. Extra curricular innovation
6. Parental involvement
7. Community involvement"

In addition to these seven categories, they employed the
terms, "pre-school" programs and "drop-out" programs.41 They
distinguished pre-school programs for disadvantaged from
nursery schools by the emphasis placed upon their specific learn-
ing problems.42 Whereas the drop-out program began as at-
tempts to keep potential drop-outs in school through personal
contacts, the emphasis soon shifted to programs designed to
prevent or to overcome the cause of early school leaving. It is
noted that both of the program categories include a wide variety
of experimental efforts.

The United States Office of Education,43 in reporting on
Title I programs (1968), summarized them under four headings:

1. Changing role of the teacher
a. recruitment
b. attitudes
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c. training
d. aides

2. Changing role of the school
a. enrichment
b. longer year
c. longer day and week

3. Changing pupil population
a. pre-school
b. dropouts
c. non-public
d. non-English
e. parents

4. New directions
a. infant education
b. racially integrated compensatory education
c. concentrated effort
d. year-round school
e. more effective teachers
f. parent participation
g. community school system
h. diagnosis and prescription

For purposes of finance, it is essential to have categories to
which costs can be assigned. For example, programs which add
pupils, decrease pupil-teacher ratios, or require the services of
staff for a longer time during a year have clear financial im-
plications. On the other hand, programs aimed at improving
teachers and guidance services, at revising curricula, at involv-
ing parents and at fostering community control may not have
financial implications that can be distinguished easily. For
purposes of finance, categories such as the following are needed :

1. Programs which increase the number of pupils serviced
by the school ;

2. Programs that extend the school day, week or year;
3. Programs which increase staff input relative to the num-

ber of pupils served ;
4. Programs which require schools to recruit more personnel

in a more competitive and expensive labor market;
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5. Programs which require additional or specialized space,
other facilities, or transportation.

Even categories such as these do not eliminate all problems
inherent in thinking about the financing of compensatory educa-
tion. Much of what is desirable as compensatory education
could justifiably be applied to a much larger segment of the
population than is included in the target population. When and
how program costs are to be assigned to compensatory educa-
tion per se under such circumstances is a problem that goes
beyond the taxonomy of compensatory education.

The United States Office of Education in reviewing programs
under Title I said "the major reforms now underway in low-
income schools may be accepted priorities for all schools."44 If
this happens, the financing of compensatory education programs
will reflect what the financing of all schools ultimately should
be like.

Certain classifications of compensatory education described
in sources cited above were examined in terms of their financial
demands with the following results :

1. Pre-School or Early Childhood Programs. The major
problem here is that these programs often serve other popula-
tions as well. Even where it is clear that the programs are con-
ceived only for the compensatory education target population,
there are wide differences in the age spans served and in the
additional proportion or number of pupils for whom education
is to be financed. Equally important are the variations in the
time span of the programs during the day, the week, or the
year. The number and quality of staff members required is
extremely variable, as are the demands for space and facilities.
Dependence upon highly educated professionals and volunteers
differs widely in such programs.45 The relative amount of staff
time spent with children or with parents is a key factor in the
demand for facilities.

2. Elementary School Programs. Aside from serving mi-
grants and non-public school pupils, compensatory education
has not increased materially the enrollment of elementary
schools where compulsory education laws are in effect. It can
increase attendance and reduce truancy. Many others have
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increased the number of professional staff members relative to
the number of pupils. _Others have increased the input of
teacher aides and other paraprofessionals. The implications of
enrichment for staffing quality or specialization are extremely
variable. Some concentrated effort programs have one staff
member for each five pupils." The same is true regarding
demands for additional space, specialized equipment, and trans-
portation. Some programs have increased the input of equip-
ment and minimized the additions to staff.

3. Secondary School Programs. To the extent that com-
pensatory education has increased school holding power and re-
duced drop-outs, it has increased the number of pupils for whom
education must be financed. Otherwise, the financial aspects
tend to behave as they do in the elementary schools and for the
same reasons. There are some problems of overlap with voca-
tional education.

4. Continuing and Adult Education. As in the case of pre-
school education, the problem here is to differentiate compensa-
tory education from other aspects of such education. Because it
represents an upward extension of schooling, continuing educa-
tion does add to the number of pupils served by schools. Like
other extensions of school programs there is a potential economy
in the use of facilities which must be recognized in finance.

A review of the hundreds of compensatory education pro-
grams suggests that it would be impossible at any reasonable
expenditure to determine the cost differentials for each of them.
Practical considerations dictate that such an attempt be re-
stricted to exemplary or effective programs, since only the
latter are likely to be considered seriously for continued financial
support.

EXEMPLARY PROGRAMS

The United States Office of Education, in reporting on Title
I programs, attempts to give examples of programs considered
outstanding by states.47 The Office also contracted with the
American Institutes for Research in the Behavioral Sciences to
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complete a study of selected exemplary programs for the educa-
tion of disadvantaged children.48

The study completed in 1968 dealt with pre-school programs
as well as elementary and secondary school programs. The pro-
cedure was to peruse over 1,000 program- descriptions with the
help of a panel of specialists reduce this number to approxi-
mately 100 programs which were believed to have enabled pupils
to make greater gains in cognitive learning than they would
have otherwise. Ninety-eight site visits were made. Data were
gathered by structured interviews.

The analysis of data obtained through site visits made it
evident that few, if any, compensatory education program evalu-
ations "are free from blemishes of sampling, design, testing,
data recording, or interpretation." The report arns that
inclusion of a program description in the report, "does not
guarantee that its results are better than some not described."80

The report describes a number of exemplary programs :
seven for pre-school children; fourteen for elementary schools;
and six at the secondary school level. The pre-school programs
included those found in Bloomington, Indiana ; Champaign,
Illinois ; Fresno, California ; New York City ; Washington, D. C.
and Ypsilanti, Michigan.51

The elementary school programs dealt with homework, in-
tensive reading, after-school activities, self-directive work, school
and home, tutorial help, speech and language development, com-
munication skills, concentrated enrichment, and suburban bus-
sing. Three of the programs were in New York City ; two in
Hartford, Connecticut and two in Milwaukee, Wisconsin. Others
were found in Joliet, Illinois ; Indianapolis, Indiana ; Detroit,
Michigan; Flint, Michigan and San Francisco, California.

The secondary school programs included two of the above
programs homework in New York City and communication
skills in Detroit. It also included a summer program for junior
high school pupils and a college bound program in New York
City plus the basic skills program in San Jose, California.

This study depicts some of the problems encountered in at-
tempting to identify exemplary programs for compensatory
education. Although they provide a starting point for further
analysis, the descriptions of exemplary programs could have
limited application in finance. Would specialists agree that they
represent examples covering all of the critical aspects of com-
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pensatory education? How representative are they of evolving
practice? Is the limited number of descriptions of secondary
school programs adequate? These are only a few of the ques-
tions which could be raised and which must be considered in
developing programs for financing compensatory education.

PROGRAM EFFECTIVENESS

There probably is as much evidence to support the effective-
ness of compensatory education programs as there is to support
the effectiveness of most programs now financed. However, as
costs continue to rise and demands upon resources increase,
public interest in the effectiveness of all programs will continue
to grow. Indeed, the very evidence that has generated a demand
for compensatory education could be interpreted as indicating
that some regular school programs now being financed heavily
may be wasteful for some pupils under certain conditions.

The United States Office of Education has suggested that
the most effective compensatory education programs are those
that concentrate on a limited number of children.52 Some studies
tend to associate effectiveness with high staff input relative to
the number of pupils served.33 If this is true, the search for less
expensive means for accomplishing equal results will be intensi-
fied.

Most evaluations of the effectiveness of particular compensa-
tory education programs have been done by their sponsors and
in isolation. They tend to be supportive of the projects under
consideration. Such studies have not proved to be particularly
valuable in making federal and state decisions on finance. The
American Institutes for Research in The Behavioral Sciences in
reviewing such evaluations concluded that there. were more
errors of omission than of commission.54 Another problem is
that of unraveling the complex of interwoven programs found
in a large city such as Los Angeles.53 Wilkerson, after reviewing
a large number of the studies, commented

The research evaluation of any program of compensatory
education would seem to require (a) precise description
of the educational experiences involved, (b) clear formu-
lation of hypotheses concerning the effect of specified
and controlled programmatic activities, (c) definition of
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appropriate tests of such hypotheses, and (d) collection
and interpretation of relevant data through technically
adequate procedures. Most of the studies here reviewed
do pot satisfy any of these requirements. . . .56

A major limitation of state and local evaluations done with
varying degrees of scientific rigor has been their failure to
create a body of theory concerning the conditions under which
a given program can be e::pected to produce a given effeci.57

Large scale studies of compensatory education programs
have shown the effects to be mixed, but the studies themselves
have received mixed reactions depending upon the beliefs of the
critics and their own identification with different courses of
action. One of the most heated debates has centered around the
evaluation of the More Effective Schools Program in New York
City.Ss

Two recent studies one by the General Electric Company59
of compensatory education programs and the other by the West-
inghouse Learning Corporation c Head Start° have raised
additional questions and debate. According to these studies, the
degree of success appears to differ among programs even within
districts. Both studies found a lack of essential data. The
General Electric study found that it was impossible to determine
the distinguishing features of successful compensatory educa-
tion programs."

The United States Office of Education commented as follows
about the evaluation data on Title I programs: "With limited
test data and scientific evaluation mechanisms available for this
report, it is difficult to make definitive judgment about the
effectiveness of a program as diverse as Title 1.62 In the same
report there is a summary of the major problems of evaluation
and the variations that exist in the design and execution of
state and local evaluations. The chief difficulty at the national
level is the absence of uniform accounting and reporting pro-
cedures, the lack of certain census-type data, and lack of data
on individual pupils, often resulting from the high degree of
mobility of the target population."

The problem and inadequacies of program evaluations have
been recognized for some time by serious students of compensa-
tory education. Gordon and Wilkerson said "The appropriate-
ness of a practice or the uses of a program cannot be adequately
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judged from the enthusiasm with which it is embraced or the
speed with which the practice spreads,"61 and that "Despite the
almost landslide acceptance of the compensatory education com-
mitment, we find nowhere an effort at evaluating these innova-
tions that approaches the criterion suggested."65 Deutsch at the
end of his book concluded, "Contrary to some statements ap-
pearing from time to time in the popular press and to the
views held on occasion by some government agencies work in
early childhood stimulation is far from done; it is in fact just
beginning to develop the necessary prototypical models."66

The United States Office of Education had Technomics, Inc.
do a feasibility study of cost-effectiv eness applied to Title I
projects.67 Although the answer was positive, the American
Institutes for Research in the Behavioral Sciences raised a
number of questions." In the meantime, ABT Associates, Inc.
have been proceeding with the development of a model for
predicting the cost-effectiveness for individual programs."

The basic problems involved in evaluation or eost-efrective-
ness studies of compensatory education are the many intermin-
gled variables affecting outcomes in particular settings and
imperfections in selecting the target population, diagnosing its
problems, and prescribing specific programs for each. Too
little is known about the effectiveness of particular programs
of compensatory education under given conditions to serve as
a basis for cost studies. For the time being it would appear
to be necessary to use the "exemplary program" approach.

PROGRAM COSTS

Gordon and Wilkerson attempted to obtain cost data for
each of the compensatory education programs which they de-
scribed." They found it difficult to make comparisons of either
total program costs or per pupil costs. While it was sometimes
possible to isolate grants, data on indirect costs or supplements
from state and/or local sources were not always available.
Within school systems the practices employed in allocating
funds to individual schools vary and the degree to which such
allocations can be accounted for by specific programs also varies.

The United States Office of Education, in making projections
of public school facility needs, assumed a pupil-room ratio of 25
for regular elementary schools and a ratio of 20 for regular high
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schools. For the disadvantaged it assumed ratios of 20 and 15,
respectively based upon the assumption that 10 percent of the
school population falls into this category. It was further as-
sumed that 100 percent of the disadvantaged in the age 3 and
4 groups would be in schoo1.71

If these assumptions are applied to unit costs, they translate
into a 25 percent differential at the elementary school level and
a 33.3 percent differential at the high school level. No data were
found to substantiate these ratios.

Other studies sponsored by the federal government have
generated cost d'.tta. For example, the descriptions of exemplary
programs mentioned previously each have a section on budget
giving total costs and number of pupils. However, these data
are not intended to account for all expenditures associated with
the program since such figures "are rarely obtainable." Rather,
they are rough estimates of what the costs might be.72

There are very few firm data available concerning the costs
of programs of compensatory educatin or concerning the cost
differentials for such programs as compared with unit costs
for regular elementary or secondary school programs.

PROGRAM FINANCE

Like compensatory education itself the methods of financing
it are new varied, and evolving. The federal government has
employed a wide variety of categorized aid provisions. State
practices differ markedly and some states use a variety of
methods.

Federal Provisions

The federal government has in recent years, inaugurated a
great many small fund categorical grants aimed at various
aspects of compensatory education: for example, bilingual pro-
gram, school drop-out program, migratory children program,
juvenile delinquency program, institutionalized dependent and
neglected children program, desegregation assistance, teacher
institutes, Follow Through, Teacher Corps, adult basic education,
program for Indian children, desegregation training, occupa-
tional training and retraining, welfare education, guidance,
counseling and testing, school breakfast programs, Neighbor-
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hood Youth Corps, work-study programs, and civil rights educa-
tion activities.

Generally such funds are allocated upon the basis of ap-
proved applications and some programs require state and/or
local matching funds. The distribution to the states usually
is determined by the size of the appropriation and a formula
for dividing it among states ; not by indicators of need.

Although Title I of the Elementary and Secondary Educa-
tion Act is the largest single school-oriented federal program
for compensatory education, many other large programs pro-
vide substantial financing for various phases of compensatory
education. Among these should be mentioned Project Head
Start, developed under the Office of Economic Opportunity and
currently being transferred to the Office of Education. The
Vocational Education Amendments of 1968 have special pro-
visions for the disadvantaged, with 25 percent of the funds
allocated to this group. The federal matching percentage for
work-study programs has been raised from 75 to 80 percent.
The Higher Education Amendments of 1968 also contain special
provisions for the disadvantaged and transfer the Upward
Bound and Work Study programs from the Office of Education.
Also, the Talent Search program is merged with Special Services
for Disadvantaged Students Program. The Juvenile Delin-
quency Prevention and Control Act of 1968 provides grants to
public and private non-profit organizations for community-based
juvenile delinquency prevention services and related purposes.

The distribution method for Title I funds is similar to that
employed for the small funds : a formula for dividing an appro-
priation among the states and a system of applications and
approvals at the state level. The division of funds among states
and counties is made in terms of the proportion of children from
low income families within each state and county. Operating
units are required to make application for funds up to a limit
fixed by the state plan for distribution within counties. No
local matching is required.73

State Provisions

At least fifteen states have adopted their own provisions for
financing compensatory education. These provisions have been
summarized by the United States Office of Education.74
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Two states Nebraska and Washington assign weight-
ings to pupils enrolled in compensatory education programs. The
first assigns a weight of two and the second a weight of only
one-tenth. Such a wide spread in assumed cost differentials is
difficult to explain.

Six other states have adopted expedients that have the
effect of weightings in the local 'nits to which they apply. New
York State has one provision that, in effect, assigns a weighting
of 17.5 percent additional state support in cities with a popula-
tion of 125,000 or over but the additional money is not ear-
marked solely for compensatory education. New Jersey has a
provision applying to cities with a population of 100,000 or
over that, in effect, adds a weighting equivalent to $27.00 per
pupil (on estimated weighting of approximately 33 percent not
earmarked for compensatory education). Oregon has an appro-
priation applying only to Portland for approved programs or
services for disadvantaged pupils. Wisconsin has a similar plan
applying to Milwaukee. The size of the appropriation in each
case has the effect of assigning a weighting. Two states have
density provisions with about the same effects as the Oregon
law : The Maryland provision has the effect of providing addi-
tional state money for Baltimore, while the Pennsylvania pro-
vision is intended primarily for Philadelphia and Pittsburgh.
Neither is earmarked specifically for compensatory education.

Six state plans are designed to divide a fixed appropriation
among local units according to the proportion of children from
low income families in each. In this category are California,
Connecticut, Michigan, one of the provisions in New York
State, Ohio and Rhode Island. The New York State Plan is one
of the largest, dividing $50 million among some thirty local
units according to the proportion of pupils in the district scor-
ing below the twenty-third percentile on state tests. To be eligi-
ble a district must have at least a specified minimum percentage
of pupils from homes receiving aid for dependent children.
California has separate funds for pre-school programs and pro-
grams in grades kindergarten through twelve. In the case of
the latter, it has used test results as well as income data as a
basis for distribution.

Three states have provided funds for research or experimen-
tation. Illinois has limited its funds to universities and research
organizations for the purpose of evaluating Title I programs.
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Massachusetts provided small matching grants for local experi-
ments. New York has had a number of funds for local experi-
mentation since 1958.

A number of studies have documented the tendency for state
school finance plans to provide larger amounts of money per
pupil in suburbs (taken as a whole) than in the core cities.75
Studies also have shown that on the average, total tax rates on
property tend to be higher in the core cities than in the
suburbs.76

These two facts taken together suggest some very serious
questions concerning state policy and practice as it relates to
financing education in general and compensatory education in
particular : (1) Are state school finance plans contributing to
the deterioration of core cities by their requirements for local
financing? (2) Is the failure to recognize the special educa-
tional needs of the disadvantaged or failure to take them fully
into account placing core cities at a disadvantage in state school
finance?

Total tax rates are not high in core cities solely because
of education. Polley has observed that federal and state assist-
ance for other governmental functions tends to behave in the
same manner as state school finance programs in the treatment
of core cities.77 Federal aid plans which require local matching
also can contribute to deterioration of core cities.

State provisions for the financing of education are being
challenged both in theory and in the courts as not providing
equal protection under the laws for the disadvantaged popula-
tion.79 Regardless of what the courts may decide, the central
problems revolve about real differences in need, actual differ-
ences in cost, differences in operational efficiency and economy
affecting costs, and the mechanisms for resource allocation in
terms of defensible needs and costs.

These problems, however, represent only one aspect of the
issue. It is entirely possible that the traditional structure of
school government, and the concepts of local fiscal capacity
based upon that structure, may place core cities and their
populations at a greater disadvantage than errors in need or
cost determinations. The fact that cost determinations usually
enter into fiscal capacity determinations means that the two
must be considered simultaneously.7°

As recognized by Cohen, inequalities in dollars per pupil
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allocated under state school laws per se mean very little.s° With-
out data on the purchasing power of money among jurisdictions,
differences in operational efficiency, and varying educational
needs and problems, the exercise becomes futile. The real test
is what pupils learn relative to what is attainable under partic-
ular sets of conditions.

SUMMARY

The target population for compensatory education is far
from homogeneous and with existing techniques and facilities
for diagnosis cannot be measured accurately by states or local
operating units. It is necessary to rely upon estimates or proxies.
However, existing estimates vary widely and the bases and
assumptions upon which they are made are subject to serious
limitations when used for decision making in federal and state
school finance. It is essential to find a basis which can be kept
current and which will be generally accepted by states and
local units.

At the present time it is difficult to make determinations of
the need for and the cost differentials associated with programs
of compensatory education. The concept itself is new, subject
to criticism, and evolving on the basis of experience and experi-
ment. Too many programs have been developed to make it
practical to assign costs to all of them. The selection of
exemplary programs for this purpose is essential.

Even for exemplary programs, existing cost data generally
are but rough estimates. Further data must be obtained in order
to derive reasonably reliable estimates of cost differentials. With
data on effectiveness being subject to so much uncertainty be-
cause of the many variables involved, cost-effectiveness data for
differing programs or strategies to achieve a given goal are
not available.

Until progress is made in solving these problems, the financ-
ing of compensatory education will continue to be characterized
by expediency. Nor will it be possible to correct with any degree
of precision one of the major weaknesses in existing state pro-
grams of school finance, i.e., the local units with large pockets
of disadvantaged pupils.

P
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CHAPTER 5

Dimensions of Need for Vocational
Education

BY

ERICK L. LINDMAN
AND

EDWIN L. KURTH1

Vocational education is vital not only to the welfare of the
individual but in these times of a rapidly developing technology
it is also vital to the very survival of our society. National fig-

ures at the policy making level now clearly recognize this fact.
For example John W. Gardner, former Secretary of Health,
Education and Welfare observed that:

"An excellent plumber is infinitely more admirable than
an incompetent philosopher. The society which scorns
excellence in plumbing because plumbing is a humble
activity and tolerates shoddiness in philosophy because it
is an exalted activity will have neither good plumbing
nor good philosophy, Neither its pipes nor its theories
will hold water."2

The National Advisory Council on Vocational Education
which has been appointed by Gardner at the direction of Con-

gress in its 1968 report stated :

123



Jr

124 DIMENSIONS OF EDUCATIONAL NEEDS

"Why is vocational education. necessary? It 'is the bridge
between man and his work. Millions of people need this
education in order to earn a livinc. Every man wants to
provide for his, family with lionor and dignity and to be
counted as an individual. Providing for an individual's
employability as he leaves school, and throughout his
worklife, is one of the' major goals of vocational educa-
tion. Vocational education looks at a man as a part of
society and as an individual,_and never before has atten-
tion to the individual as a person been so imperative."3

cTHE PARAMETERS OF NEED -FOR
." VOCATIONAL EDUCATION

Developing theories of instruction now 'include vocational
education as: a- vital part of learning at all levels of education.
The brief' reviews of research presented. in this chapter reveal
clearly the importance of vocational education' to the economic
growth of the nation.. The terms vocational education and occu-
pational echication may be used. interchangeably in this chapter.
Either is used in its broadest sense and includes technical
education.

The first 4ection of this chapter deals with the following
topics:

1. The need for vocational education.

2. The target populations for vocational education.

3. The proportion of different age groups served by voca-
tional education.

The Need for Vocational Education

The purpose of vocational( education is to prepare people
for work. There is no place in the world of work for the unedu-.
cated person or the educated person who has not learned how
to work. Nor- is there' much place for the person who has not
learned how to learn. The total educational process is increas-
ingly tied to the work required by 'society. Venn* succinctly
pointed out, technology has created a new relationship between
man, his education and his work in which,.education-leplaced
between man and his work for practically all men and all
occupations. Both the nature of society and the nature of work

44
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haye changed. The more rapid the Change, the greater the inter-
dependency _between education and work.

The work people do is still the most occupying of all human
activities, It sets The standard of living, influences family rela-
tionships and controls the quantity and quality of civicpirticipa-

-tion aiiit responsibility-in social, cultural and economic. activities.
Therefore, vocational education is a vital part of the'tOtal process
of. education. The 'Purposes of both Vocational edueation and
education, in general have so many things in common that- voca-
tional education must be thought of as an integral part of educa-
tion and not as a separate or distinct entity existing by itself.
Today a:literate educated person.needs both academic, and voca-
tional competence.. . g

This country was founded-on a firm belief 'in popular govern-
ment and it has been apparent from the beginning that an edu
cated citizenry is the key to. -the democratiC processes of govern-
ment. To use an analogy, the education of people becomes the
coin which-makes' democracy negotiable for all. This educational
turrency, though, has two sides. ,On one is what. we-May .term
academic education. On the other, occupational. or vocational.
If a coin is._split it becomes counterfeit. Likewise, if the educa-
tion of people' is split, it too _becomes counterfeit and non-
negotiable.,

Acadethic education alms is not enoughin Today's tech-
nological world..for even many initial jobs. Vocational education
likeWlse is not enough. It may secure initial employment but
with the many changes occurring within occupations, it will not
guarantee continued -employment without further education:
People today require and deserve the whole coin of education.

A healthy and growing economy requires an education pro-
gram that prepares all Of its people to _become activetcontribut-
ing participants.5 Job preparation, both training and retraining,
represent economic growth-producing programs. The U. S. De-
partment of Commerce in September, 1965 issued. some Fact
Sheets on the relationships of educational achievement to un-
employment and poverty." Similar ratios would undoubtedly
hold true today. Table 5-1 shows the percent of incidence of
poverty among families classified by educational level. It is
noted that 17.6% of all families were at the poverty level in
1964 but that the range was from percent to 41.8 percent
depending upon the level of education.
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TAIL; 51 - EDUCATION AND POTEIRTY, -196410-

Educational Attainment
of Family Head

Percent of Ainilieelit poverty: ievel
AU Families White Black

Less than 8" years , 41:8 -87.4 5818 years 25.6 24.8 35.21 - 3 years high school 17.8 15.0 84.8High School Graduate 9.1 8.2 23.61 -3 years College 7.8 7.2 17.8.BaCcalaureate . 3.8 3.8 4.5Average . f 17:6- -15.4 87.3

SOUBCET.Ii.KChamter if,OonnnerCe

National tnanpoiTer policies which involve vocational educa.-
tion.triining and retraining play-a. role- in economic
growth. .Economic growth, in turn, -provides, a foundation tor
an articulated ;Manpower Policy aiming, at a fully employed,
responsibly educated and trained labor force. This provides, in
turn, the basis for meaningful, .Satisfactory work for a rising
.standlird of ;living for the people'.

Psychotogy and the World of WOrk. 'Psychologists are con-
cerned: With the role .of Work and; =preparation, for- it and ther
effect it has on the personal fulfillment of the individual in
:society: William C. Menninger, M.:17.1- a noted psychologist,
points out that in our society work determines the way-of life,
particularly as it applies to the head- of a houSehold'. Through
work the Individual .finds the satisfactions of pioviding for his
family, good, relationships on the job and it may also become
the means of expression of initiative, creativity- or responsi-
bility. One of the results of the maturing process is the ability
to work consistently and with satisfaction to oneself and others.
He elaborateslurther with:

"Work is the social act around- which each of us organizes
_much of his daily waking experience and,hopefUllY, establishes
-a meaningful and rewarding life. routine. One has but to witness
the lines of men without work, or of men who lack edifying work
alienated, thwarted; and cut off from the fulfillment of the
most human of sentiments, -a sense of usefulness and,;purpose-=
to- recognize the validity of the commonly vOiced, doctrine that
work is indeed a way of life."T

To the psychiatrist, work is an essential activity of a men-
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tally healthy person and a mature' Pen On. Persons -in poor
mental -health or with symptoms/of podor mental health-often
'havie concomitant dittUrbances in their work. life. Many indi-
viduals' Whohave difficulty in working have the.capacity to-carry
on the tedhnical requirements, the perfornjance. skills; but may
not.be able. to -get along with-other people. The .social and emo-
tional incapacity of-a person, hit-emotional immaturity or incom-
patibility with the group he works; with must also be considered
in'the ,preparatiOnlOr work.

Legal,- social and technOlogidal transformations bave-altered
the .struCture and style ,of. workienitia sonie,tespects, its mean-

change:hie not,_ however, ffiluted the significande of
work for the individual Or for the_social,order,

Sociology-antthe Worktof,j/Voilc: -Sociologists are concerned
with the .social- problems resulting frbin changes in the nature
of work. and the effeett-of work on productivity and Vide versa.1
They see a -changing: role in vocational' education.t. _Education In
general and vocational education in particUlar. is Viewed- AS a
dynaMid .instrument social- change. by lifting. the eco-
nomic well-being Of greater numbers, of' people through .in-
dreased productivity. They 'define productivity as a :prOceSs-
Of _changing tesourcet:into products. 'The: resources being the
tangible input factors .-of, dafital, land,. -raw 'Materials; and
labor which result in an output of goods and services. which-
eatiifY human, wants. The :intangible. 'factors- are education,
research; and development, attitudes: of -WorkerS and human
relation.**

Friedman and Havighurst examined -ittitudeS toward -Work
in the following ,five groups :.lunskilled and -senii4killed
workers; coal miners; skilled c_ taftsMen; .salesmen; and-profes-r
sional people", All five groupi*alUed work, for its (1) associa-
tion, (2) a, routine whichmakes time pass; (3)- a- means: to-dis,
cover self respect 'and 'gain the respect of others. Workers in,
the -lOwer ,work.4 having the most meaning for
earning powet. The -Skilled Worker- .and, Avoripr-
attached, additional, or 4-ttafitiandial- meaning to it. These
Studies also illustrate that social structure is 'related to the
meaning-4 work. The ,meaning- of work varies Avith an individ-
,uan place- in the social structure- and -also by .1.1.6 -absence' either
through-unemployMent-orketijeetneut. A man's work isa major
social device for his identificOlon as an adult. Much of who
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he is to -himself' and -.othe:ts la interwoven in how -he earns, his
'living.

When Professors Nancy 0: _Morse and Robert, W. 'WOO of
the -University' 'of . Michigan- asked a national! -sample of 401
employed men if they would Continue tcptWork if the inherited
enough money to jive dotrifbrtably, 80 percept said they would
because it gave them something to do, to accomplish things, to
meet people, and to be active. ' ,. .

The Economy and the World of ,Many -studies have
been made by economists and educators to determine age earn-
mg profiles- and:.age-education=earning..profiles. Others .concern-
the,nature and strength of the relationship between the economic _

performance ,of industry -(measured in terms of AitodUctiVitl_
and the education , of its.labOrfoice. '131aug:and otherP_reCogr

.

nize .several variables involve : ilri::,such relationships but point

include the. education eleme t is less than .satiSfaCtory:: -They
out that any industry's eco

in
performance that ,does not

feel productivity analyses _must include : '(.4 the iticirivation_ 'Of
education goals from the needs and demands of iindustry,_ and,
(b) the analysis of industrial consequences of particular z.iluda-
tioirial .poliCies.

According to this from an, econornisVsYyjeWpoint,,,educatiOn
becomes part of the productive input which ia- related to .occupa-
tion job performance) and jo performaneataloutput.,..Parallel
to the productivity and/Or pre lability-, output is the change in
monetary return to the labor fo te_and its,-effeet:on the econOmY.

_ _

Among, variables economists areconterh ted with what
the -ininiMuM -'amount of education neeSsary to make additional
experience.and ,on-the=johjfaining: contribute to prodUction.

Ever since-Vrld-War fl *hich--uShered in the-`erkof. automa-
tion there have been questions_ raised and doubts expressed
about the --necessity of preparing: people_ for 'workTwfie4 the=verY
nature of work was drastically -changing due to machines befit*,
designed to- ,do- jobs more efficiently and at ,less expense: than
people could de them Indeed Ralph. Bellman, ,a computer expert
for the Rand Corporation, went -go far as to predict that "Two
:percent of the population, and, by -implication the 2-percent at
the upper administrative- and executive levels, will in the dig=
cernible future be able to produce all the goods and Services
needed to feed,...clothe;_and tun_our society with the k aid- ,of,
machines."12

Q.

.
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Many other scientists, computei-eiperts,and economists pre-
dicted equally grave if not quite as drastic results to our work
force as4 result of the acceleration of 'technology; ,Even as late
as 1966 Time magazine in its essay section, predicted that about
10 percent Of:the-Present work force could prodUce, all the goods
and' services the rest ofthe,00pulationr-wolOfist03. -

It is true that technology and ,automation .have _ had a pro-
found effect on the labor -Market and the kinds .of joba in it
Examples often quotedare about atitOinateitielevatorg -displacing
-40,000 'efeyator oPeratoi.s:in New York City, 50 'census bureau
statisticians in 1960 doing --the work it .required 4,000 for in
1950, 30;000, -Otto" pickers replaced by .machines in Georgia ;
136,000 coal miners, mining more coal in 1962 than 405,000 did
in 1950;14.

It is true: tylit,,mahy '108v skill jObs, for people have disap-
. peared, but many new Ones have been 'created. ,From- 1961 to

1965- industry provided some nestr,, jobs which were
not in 'Ociste0 before; 1961. Only a small percentage of these
were ;provided by governmental programs. In 1966'. the job
'Market called for 1 4 Million new WOrkera. This was -600,000
above ; the number of new worker, ages 18 to 19- Who were
entering the work forde. The .600;600- had to be drawn from
the ranks of the 'unemoloyed,anct:had to be )giVen, some
totY,trainintorretraininVe

'Technoloky canged-an Increase:in jobs, not .4 decrease, al-
. .

thWgh as , -stated; ,,earber there has been a shrinkage in some
occupations as' ,agriculture, -mining,. ;and some kinds of.
manufacturing. The overall' increase in jobs has resulted in
shortages Of many skilled workers in areas, for Which secondary
schools, adult and apprentice programs have been supplying
The WOrkerg:

The number 'OtIOuseholds,established in the 1950-1960, dec-

ade OfiCtase0. by 20. percent, about equal to the population in-

, ,creage' of 19'percent, but the number of electricians and Phimb-
erS iniOrba"spil only an average of 10 percent and the number of
;Carpenters,oe* decreased This has resulted In a continuing-
Okoftag0 of skilled workers in the construction trades.' The effects
.can-b0:-.gee*Oi neiv-prefabricated units developed to supply needs
and jn the 'hourly- wage rate increases in these occupations as

titbit4,comfieted for workers with skills. Although, voca-
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tional .schools increased enrollinentii in agriculture 'and home
economics, they did snot enroll. enough in the trade 'areas."

During-this same decade the number of cars and trucks
increased by. 60. ,percent but the number of,aUto-meehanics by
only 3-percent. There ,ISsuch:a shortage of skilled Auto:and- diesel

MIeehanicEiwith,:the technical .know,' -how of ,diagnosing: auto !nal,
functions with the;_neceSsary _sophisticated sequipMent that the
major _car manufacturers :are establishing their 'own, schools
"repair AndMaintenance ..clinies:4irtConditiOming,:automatictrans:-
inisSions :stereo and' other -electronic, accessories, turbines, andfluid power tlriVes reqUire::'new and -better skills, in the growing
field of transportation where about one in -every -seven -Workers

,

What- contributes-to or causes the great, increase in jobs in,
'the economy? more than the increase in gross. natiOnal-
product although just the increase in the economy accounts- for
many jobs.' Much of the job increase due to research done
to discover and develop new .produets..tor-consuiners and to irki

.LprOve the products and goods" we ,already -have. Supporting
these technological developments for consumer MSe.are groWing
activities-in scientific research and development.. The :Presence
of 2.3°: million scientists;, engineers, andjechlliciins.. in tt,, work
force-of over 71 _Million:in' 190 (One_ scientist, engineer or tech;
nician: for every 30' workers. in -Other ocCuPations) presages
Oren more ,rapid-techriologiCal.`ehabge in the future which
affect ,occuPatio.ns and thepreparation programs forihem.18- Re-
search in the United. States is said to be its 6th largest-industry.
In 1965 we. spent ,$201 billion on research. We have 23 re-
searchers' per 10;900 .population at work -coMpareitt to, 18 in
Russia: -Other countries dePeritt, on the United States to do most
of their research:,

The resultS of research are :phenomenal:, Computers, mis-
siles, 'space satellites,. jet airplanes, new products,in optics,
drugs, ebiochemistry, :bioengineering, 'Synthetics, food, fibers,
automated..equipment as well as the hundreds.. of new appliance's
considereknedeSsary in-.our Mines, -officeS,And automobiles, Com-
pete for our attention and purchasing power for work, leisure
or more comfortable; iVing;

Some of the new occupations which are evolving from tech-
nology and which require .technicians to install, maintain, and
improVe- haye, been in the follOyving fields :

N
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1. Systems engineering (mechanical and electronic com-
bined) . This involves. new developments in power control and
the rapidly developing field of fluid power.

2. Automation engineering technology (production and
manufacturing). This requires new knowledge and skill in
dealing with power sources, control mechanisms, and study of
the economic feasibility of such developments in manufacturing.

3. Instrumentation technology (hydraulic and electronic
controls) .

4. Materials engineering (new synthetics as well as new
uses for materials long used). It is involved with the production
and development of metals, plastics; ceramics, gases, liquids
and fibers.

5. Biomedical engineering (instruments and devices) .
6. Oceanographic research including aquanautics.

7. Astronautical research and deyelopments.
8. Water use and treatment, including pollution prevention

and control, as well as desalinization.
9. Agricultural technology and research, new sources of food.

0. Conservation of natural and human resources and tech-
nologies.

11. Government and municipal services and technologies
including law enforcement, food science, traffic control.

12. Quality control technology.

These are only a few. For example, in, quality control some
large industries engaged in defense work and rocket and missile
manufacture employ from one of every six to one of every ten'
workers as a quality control technician. Technological develop-
ments 'require in new produCts and services precision, accuracy
and reliability. Occupational preparation programs must in-
clude development of these characteristics.

We have a shortage in long established skilled trade occupa-
tions such as carpenter, plumber, electrician, auto-mechanic, etc.
To this shortage must be added the millions of workers with
new skills that will be required by our rapidly advancing tech-
nology.
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The Target Population for Vocational Education

The technological, sociological and economic trends just
,described, indicate that the total target population for organized
vocational educational experiences includes the total labor force.
Tab le'5.-2 shows the total population, labor force and labor
force participation rates front 1960 to 1980 as projected by the
United States Department of Commerce, Bureau of the Census..
The 72,104,000 in the labor force in 1960 represent a 592 per
cent participat'an rate for the 121,817-MO total population over'
16 years of age for that year By 1980 the total population
of this age is projected to increase to 165,473,000. With an
increase in labor force participation of 60.4 percent the labor
force for 1980 is projected to be 99,942,000.

It is not anticipated, of course, that all of the approkimately
one hundred million projected to be in the labor forde in 1980
will be enrolled in organized programs for training in vocational
education At any one time. However, it is reasonable to antici-
pate that the vast majority of the group at one time or another
in their lives, will have participated in some =type of organized
vocational education.

The problem of those charged with -the responsibility of
organizing and financing vocational ,educational Programs, is to
project annually the target populations to be served in the-many
different types of vocational education programs. The educator
has a difficult role in trying to adjust, change or expand tradi-
tional programs or to design new ones to meet temporary or
long range needs. Re is told on the one hand to use the estimates
of "industry demands for manpower to determine the amount and
kind of vocational and techniCal education to provide. On the
other hand he is expected to use estimates of social demands for
education from which to gauge the-need for programs and the
expected. participation. Social demands sometimes are for pro-
grams of education which dc not include vocational preparation.
Such demands often have a very negative effect on participation
in vocational education by the school age population.

The impact of social demands for vocational education on
the percent of the target population participating in vocational
training is difficult to estimate. Many other factors, such as
political decision making at the federal, state and local levels,
the cost and -benefits of vocational education programs will
affect the numbers provided for in organized_programs.19 Social



TABLE 5-2
TOTAL POFULATION,1 TOTAL LABOR FoRcr; AND LABOR FORM PARTICIPATION RATES, BY SEX AND Atm 1960 TO Wel

(Numbers in thousands)

Sex and age

Total population, Ja17 1 tabor force, amend arerarn

Actual Projected Aetna* Prsiseesd

1960 1955 1915 19$0 190 1965 1979 1175 1110

BOTH SEXES

16 years and over 121,817 181,184 141,713 153,627 .185,473 72,104 77,177 84,617 92,188 *142

MALE I

16 years and over 59,420 53,503 68,485 74,127 75,824 48,932 50448 54,950 59,356 14411......
16 to 19 years -____ 5,398 6,330 7,687 8,302 8,510 3,162 3431 4,280 4,1114 4,11$41

20 to 24 years 5,553 6,272 8,621 9,609 10,394 4,939 5.926 7,401 3,331 teed
26 to 84 years 11,347 11,091 12,540 15,567 18,885 10,040 10,453 12,013 14,611 17J*
85 to 44 years 11,878 11,912 11,308 11,068 12,496 11,454 11,584 10,9110 10,713 12414
45 to 54 years 10,148 10,740 11,289 11,879 10,757 11,568 10,131 10,725 10.610 10.219
55 to 64 Years 7,564 8,131 8,769 9287 9,776 6,445 6,7112 7,795 11.1114

55 to 59 years
60 to 64 years ______

65 years and over .....

4,144
8,420
7,530

4.421
3,710
7,932

4.794
3,965
8,385

4,,990
4.297
8,923

5,294
4,480
9,606

3,721
2,718
2,425

3.929
2.880
2,121

4,330
3,049
2,103

43.,4111

279
1.017

4,11111
1

LO849S

65 to 69 years
70 years and over ...

2,941
4,590

2,371
5,061

8,187
5,248

8,362
5.661

3,651
5,955

1,3411
1,071

1,209
922

1,142
1'131

1,141
958

FEMALE

16 years and over 62,897 67,576 78,228 79,609 85,649 23,171 26,232 29,557 U,827 35,151

16 to 19 years _______. 5,275 6,631 7.376 8,031 9,331 2,061 2,619 2.903 3,201 2,/185

20 to 24 years ......... 5;541 6,796 8,483 9,446 10,230 2,158 3,315 4,267 4.8115 5489
25 to 84 years 11,605 11,267 12,680 15,682 18,232 4,159 4,836 4,894 1.124 7,847

35 to 44 years 12,849 12,470 11,694 11,391 12,771 5,325 5.724 5.565 5.582
45 to 54 years 10,438 11.304 12,071 12,115 11,437 5,150 5,714 6,575 41,N5

55 to 64 years 8,070 9 '115 9,741 10,553 11,379 2,964 3,537 4,267 4.326 5.337
55 to 59 years 4,321 4,.16 5,252 5,677 5,988 1.501 3,309 2,705 3,021 3,312
60 to 64 years .._____

65 years and over
65 to 69 years ......

3,749
9,115
3,347

4,099
10,215
3,427

4,489
11,186
3,755

4,931
12,248
4,122

5,296
13,481
4,680

1,161
4

59579

1'976
685

1,562
1,091

613

1403
t« 1,206

717

1.975
1,340

797

70 years and over 5,768 6,793 7,431 3,126 3,901 375 891 483 483 541

Leber fame partishoei 4 r
amend swill/.r U innatt

mina

1311 I 19115

L19.2

82.4

00.9
WA
15.4
94.3
115.2

30.11
ILI
41.3
93.1

83.1
411.1
US
4114
49.3
118.7
41.7
314
11.3
17.3
5.1

ITable taken from Manpower Report of The President, "Wash ngton,
D. C : U. S. Govt. Printing Office, April, 1968, p. 398.

yk

Source: Population data from the U. S. Deaartatent
Bureau of the Census, Current Population bleeele. 110,11 -0111
1960, No 241; for 191$, unpublished estimatm; feu 10194 Be. VS:
Swim B. All other data from the U. S. Department et Li "WAS*
of Labor Statistics.
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demands reflect social values about employment status, the job
one holds rather than the work one.can do. Social demands also
affect short range and long range consumer preferences for
goods and services which in turn affect industrial demands for
manpower.2° To further complicate decision making for the
educator, technolcgical advances which obsolesce some occupa-
tions and in turn create new jobs make it imperative that pro-
gram planning and budgeting for vocational education remain
flexible.21

Technological changes have in the past two decades seriously
diminished the demand for unskilled labor according to Fabri-
cant.22 Thus, the make-up of the target population also changes
as the work force makes changes to adjust. The frequency of
occupational changes is another important variable in the man-
power adjustment process and is an element which must be pro-
vided for in vocational preparation programs.

Garfinkle studied the work life and job changing expectan-
cies of male workers in 1960-61.23 The summary of his study is
reflected in Table 5-3. The data in this table show clearly that
jobs change throughout the work life of the worker. Each change
may require further education.

People may change jobs for a variety of reasons. Some be-
cause of job dislocation due to automation or a change in product
or material processing. Some may initiate this change them-
selves in order to get a better job. More and more job changes

TABLE 5-3

WORK LIFE AND JOB CHANGING EXPECTANCIES FOR MALES 1960-61

Age

Expected Number of
Work Life Job Change. During Job Life
Expectancy Remaining Work Life Expectancy

20 - 24 42.6 6.6 5.6
25 - 34 37.9 4.8 6.5
35- 44 28.6 2.7 7.7
45 - 54 19.7 1.4 8.1
55 - 64 11.9 0.6 7.2
65 and over 6.3 0.2 4.7

SOURCE: S. H. Garfinkle, "Job Changing and Manpower Training," Man- ,,,
power Report 10, U.S. Dept. of Labor, Office of Manpower, Automation and
Training, Washington, D. C.: June, 1964.
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require additional training or retraining. The need for training
may arise at all ages throughout the working life of men. Many
of the same factors apply to women in the work force also. Some
eduCators, other than vocational educators, feel that the ways
tools and materials can be substituted for each other in a variety
of uses should be a concept introduced in the elementary grades.
Even for these grade levels, tools should take on their proper
meaning as amplifiers of human capacities and implementers of
human activity."

Another study which reflects changes in the age character-
istics and the changes in life expectance was made by Wolfbein."
These factors when combined with the frequency of job changes
also affects vocational education content, methods and partici-
pants. He feels that "Next to life expectancy there is no more
vital index of a nation's social and economic welfare than the
expectation of working life. Dealing as it does with the duration
of that part of the total life span devoted to working, it reflects
the influence of a host of key factors, such as the age at which
the young enter the labor market, the time they spend in educa-
tion and training, and. the age at which people exit from the
work force." The experience in this country is reflected in
Table 5-4.

TABLE 5-4

LIFE EXPECTANCY AND WORK EXPECTANCY
AT BIRTH IN THE U. S. 1B00-1965

MEN WOMEN

Year

Life
Expect-

ancy

Working
Life

Expect-
ancy

Years
Outside
Labor
Force

Life
Expect-

ancy

Working
Life

Expect-
ancy

Years
Outside
Labor
Force

1900 48.2 32.1 16.1 50.7 6.3 44.4

1940 61.2 38.3 22.9 65.9 12.1 53.8

1950 65.5 41.9 23.6 71.0 15.2 55.8

1955 66.5 42.0 24.5 72.9 18.2 54.7

1965 67.5 42.0 26.5 74.4 18.7 53.8

SOURCE: Seymour Wolfbein, *Labor Trends, Manpower and Automa-
tion" from Man in a World at Work, edited by Henry Borow. Atlanta:
Houghton-Mifflin Co., 1964, p. 156.

*1965 figures added from census reports.

t
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The result of the increase in the length of the life span has
been addPd years in the work force as workers, additional time
spent outside the work force in education (preparation) and
also added, years in retirement, especially for men. The same
is true for women plus the time they leave the work force for
marriage and motherhood.

More people are investing more time in education in the
early part of the life span in preparation for full time entry
into the work force. The average age of entry of men into the
work force is now in excess of 19 years of age. At the turn of
the century it was 10 to 15 years of age. Because of the added
years of life expectancy, even with the delay in entering the
work force, men spend more years working than ever before.

Proportion of Age Groups Now Participating in
Vocational Education Programs

According to the National Advisory Council on Vocational
Education26 vocational education has grown significantly in en-
rollment since the review of the program by .the President's
Panel of Consultants in 1962. A substantial part of this increase
was due to the inclusion of office occupations as vocational educa-
tion. In the five year period from 1961 to 1966 the enrollment
in all types of vocational education (secondary, post secondary
and adult) increased from 21.1 persons per 1,000 population to
31.3 per 1,000. In numbers, the increase was from 3,855,564 to
6,070,059.

This increase in enrollment is generally attributed to the
increased sociological and economic demand for vocational edu-
cation and, to the impact of federal legislation designed to better
serve the vocational education needs of more people. The gen-
eral purpose of most recent federal legislation is to break the
cycle of low educational achievement, which leads to unemploy-
ment which leads to poverty."

In 1966 the Office of Education reported the percent of the
total enrollment in each vocational education instruction area
enrolled in secondary programs, post-secondary programs, adult
programs and programs for persons with special needs. Table
5-5 identifies the enrollment and the percentage of enrollment
by level and instructional category for fiscal year 1966.28



TABLE 6-6

VOCATIONAL EDUCATION ENROLLMENT SUMMARY, BY OCCUPATIONAL CATEGORY

AND EDUCATIONAL LEVEL, FISCAL YEAR 1966

Educational
Category

Total
Enrollment

Secondary Post Secondary Adult Special Needs Percent
of..Total
V oc. Ed.
Enroll.Number

Per
Cent Number

Per
Cent Number

Per
Cent Number

Per
Cent

Agriculture 907,364 510,279 56.2 5,987 0.7 390,388 43.0 700 0.1 16.0

Distributive 420,426 101,728 24.2 16,833 3.8 301,116 71.6 1,749 .4 6.0

Health Occup. 83,677 9,793 11.7 36,496 43.6 37,065 44.3 323 .4 1.4

Home Econom. 1,897,670 1,280,264 67.6 2,652 .1 602,363 31.7 12,401 .6 31.2

Office Occup. 1,238,043 798,368 64.5 165,439 13.4 271,149 21.9 3,087 .2 20.4

Technical 253,838 28,865 11.1 100,151 39.5 124,730 49.1 92 .4 4.2

Trades & Ind. 1,269,051 318,961 26.1 116,639 9.1 803,901 63.3 30,650 2-.4 20.9

TOTAL 6,070,069 3,048,248 60.2 442,097 7.3 2,530,712 41.7 49,002 0.8 100.00

From : General Report of Advisory Council on Vocational Education,
1968 Washington, D. C., U. S. Office of Education, G.P.O. page 18.
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This total 1966 enrollment in all types of organized voca-
tional education was 6,070,059. Of this, 50.2 percent was in the
secondary schools, 7.3 percent in post secondary, 41.7 percent
at the adult level and .8 percent at the level of people with
special needs.

Table 5-6 shows the seven occupational categories of job
preparation supported by federal funds. In agriculture 562
percent of those enrolled were at tho secondary level and 42.9
percent at the adult level. Less than one percent (.8) were en-
rolled at the post-secondary level and only .1 of one percent
were enrolled as people with special needs. In home economics
and office occupations the largest enrollments were also at the
secondary level. At the post secondary level only the health
occupations and technical education were enrolling sizable
percentages.

TABLE 5-6

PERCENTAGE ENROLLMENTS BY EDUCATIONAL LEVEL AND OCCUPATIONAL
CATEGORIES, FISCAL YEAR 1966

Level
Agri-

culture

Dia.
tribu-
tive

. !,#.

Health

Home
Eco-

nooks Office
Tech-
nice

Trades
& In-
dustry Total

Secondary 56.2 24.2 11.7 67.8 64.5 11.4 25.1 50.1

Post Second-
ary .8 8.8 43.6 .1 13.4 39.5 9.1' 7.2

Adult 42.9 71.6 44.3 31.4 21.9 49.1 63.4 41.7

Special Needs .1 .4 .4 .7 .2 ....._ 2.4 1.0

TOTAL 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0

From: General Report of Advisory Council on Vocational Education
1968. Washington, D.C.: U. S. Govt. Printing Office, Page 19.

All seven categories were enrolling a significant percentage
of adults. Programs for persons with special needs was a new
level reported for the first time in 1965. This level received
increased emphasis in the 1968 amendments to the Vocational
Education Act and the numbers provided for in such programs
with doubtless increase.
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Distributive occupation's largest enrollment is at the adult
level with 71.6 percent. Health and technical occupations had
their largest enrollments at the post secondary and adult levels.
Trades and industry's largest enrollment was also at the adult
level with 63.4 percent.

The 3,048,248 total enrollment figure in secondary schools
represents 25.4 percent of the total of 11,987,869 enrolled in
grades 9-12 reported for fiscal year 1966. Of these only agricul-
ture, home economics and trades and industry reported any
enrollments under grade 9 and these were less than one half
of one percent for agriculture and trades and industry and 1.8
percent for home economics.

Present technological, sociological and economic trends indi-
cate clearly that by 1980 a far higher percentage of the labor
force will be enrolled in vocational programs at the post-
secondary and adult levels. Furtheimore, vocational education
will undoubtedly be a part of the program of compensatory
education to meet the special needs of the disadvantaged. It
will take far more extensive studies than are presently available
to identify with some degree of accuracy, the target populations
for the various vocational programs which will need to be pro-
vided by 1980. Further research is needed for the purpose of
doing better long range planning for vocational education than
can be done at the present time.

The American Vocational Association" has estimated that
the enrollment in all phases of vocational education, secondary,
post-secondary and adult will total approximately 14,600,000 by
1975. This is more than double the number enrolled in 1966.
The Association estimated that the enrollment will increase by
5,000,000 between 1970-75. What will be the enrollment in
vocational education by 1980? This is difficult to estimate, how-
ever, if the need for vocational education i3 reasonably well met
in 1980, the number enrolled will undoubtedly be much greater
than the number estimated by the American Vocational Associa-
tion to be enrolled by 1975.

THE FEDERAL GOVERNMENT AND VOCATIONAL
EDUCATION

After a delade of study and discussion, spearheaded by the
National Society for the Promotion of Industrial Education, the
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United States Congress in 1917 enacted the Smith-Hughes Act
providing federal aid to the states for vocational education of
less than college grade. Much of the debate which preceded the
enactment of this law occurred during World War I and of
course was influenced by the nation's growing manpower re-
quirements. Also at this time there was concern about child
labor and many states were enacting laws restricting the em-
ployment of children. High school education was changing from
a purely college preparatory program to a broader program
designed to serve all youth. Only a small percent of the expand-
ing high school graduating classes during the 1920's entered
college. A much larger number sought full-time employment
upon graduation from high school. These facts concerning em-
p1oyment conditions influenced not only the provisions of the
Smith-Hughes Law but also the programs developed under it.

Before examining the problems and issues related to tax
supported vocational education in the 1970's, it is useful to
review briefly the precedents established by the Smith-Hughes
Law and its subsequent amendments.

Federal Definition of Vocational Eth ication

The program of drawing a sharp distinction between voca-
tional education and general education arose primarily because
federal funds could be used only for the former as defined
by the federal government. Prior to the enactment of the Smith-
Hughes Law many schools had introduced courses in domestic
science, woodshop, etc. before federal funds were available.
General skills such as reading, writing, and arithmetic were
essential for an increasing number of vocations but were not
generally considered as vocational education.

Early in the development of the Smith-Hughes program the
term vocational education was generally restricted to courses
developed exclusively for a specific occupation. The vocational
education curriculum was designed to provide a specific set of
skills for an existing vocation. Under these conditions basic
skills in reading, writing, and arithmetic were considered to be
part of general education. And so were general shop courses
classified as industrial arts. The fundamental idea underlying
this distinction is illustrated in typing instruction. The first
course in typing is usually regarded as general education, while
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the second course in typing is often classified as vocational
education.

These distinctions would be unnecessary if it were not for
the Smith-Hughes Law. It was necessary to distinguish between
vocational education classes and general education classes in
order to administer the federal aid program for vocational
education.

Recent changes in the federal program included in the Voca-
tional Education Acts of 1963 and 1968 have not only authorized
substantial increases in funds but have also broadened the pur-
poses of the federally-financed program in vocational education.
The Advisory Council on Vocational Education in its report
prepared for the subcommittee on Education of the Committee
on Labor and Public Welfare of the United States Senate issued
in March 1968, suggested a much broader definition of voca-
tional education :

1. Vocational education cannot be meaningfully limited to
the skills necessary for a particular occupation. It is more
appropriately defined as all of those aspects of educational
experience which help a person to discover his talents, to relate
them to the world of work, to choose an occupation, and to refine
his talents and use them successfully in employment. In fact,
orientation and assistance in vocational choice may often be
more valid determinants of employment success, and therefore
more profitable uses of educational funds, than specific skill
training.

2. In a technology where only relative economic costs, not
engineering know-how, prevent mechanization of routine tasks,
the age of "human use of human beings" may be within reach,
but those; human beings must be equipped to do tasks which
machines cannot do. Where complex instructions and sophisti-
cated decisions mark the boundary between the realm of man
and the role of the machine, there is no longer room for any
dichotomy between intellectual competence and manipulative
skills and, therefore, between academic and vocational education.

3. In a labor force where most have a high school education,
all who do not are at a serious competitive disadvantage. But
at the same time, a high school education alone cannot provide
an automatic ticket to satisfactory and continuous employment.
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Education cannot shed its responsibilities to the student (and to
society in his behalf) just because he has chosen to reject the
system or because it has handed him a diploma. . . . It is not
enough to dump the school leaver into a labor market pool. . . .
society must provide him a ladder, and perhaps help him to
climb it.

4. Some type of formal occupational preparation must be a
part of every educational experience. Though it may be well to
delay final occupational choice until all the alternatives are
known, no one ought to leave the educational system without a
salable skill. In addition, given the rapidity of change and the
competition from generally rising educational attainment, up-
grading and remedial education opportunities are a continual
necessity. Those who need occupational preparation most, both
preventive and remedial, will be those least prepared to take
advantage of it and most difficult to educate and train. . . .

5. The objective of vocational education should be the de-
velopment of the individual, not the needs of the labor market.One of the functions of an economic system is to structure
incentives in such a way that individuals will freely choose to
accomplish the tasks which need to be done. Preparation for
employment should be flexible and capable of adapting the sys-
tem to the individual's need rather than the reverse.3°. . .

These statements are quoted extensively because they de-
scribe clearly the broadened purposes of the 1963 and 1968
Vocational Education Acts which pave the way for a new concept
of vocational education supported in part from federal funds.

Grade Placement of Vocational Education Courses

The distinction between vocational and general education is
related to the age of students receiving the instruction. When
the Smith-Hughes Law was enacted in 1917, primary emphasis
was placed upon vocational education in the eleventh and twelfth
grades since few students sought "non-college grade" education
after high school graduation. Moreover, at that time, occupa-
tional opportunities for 18-year-old youths were common.

During recent years there has been a tendency to shift voca-
tional education programs to the post-high school period, reflect,
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ing the growth of junior colleges and other post-secondary insti-
tutions of less than college grade.

The effort to make vocational education opportunities avail-
able to all age groups and td out-of-school youth is reflected in
the Declaration of Purpose included in the Vocational Education
Act of 1968:

Sec. 101. It is the purpose of this title to authorize
Federal grants to States to assist them to maintain, ex-
tend, and, improve existing programs of vocational educa-
tion, to develop new programs of vocational education,
and to provide part-time employment for youths who
need the earnings from such employment to continue
their vocational training on a full-time basis, so that per-
sons of all ages in all communities of the State those in
high school, those who have completed or discontinued
their formal education and are preparing to enter the
labor market, those who have already entered the labor
market but need to upgrade their skills or learn new ones,
those with special educational handicaps, and those in
postsecondary schools will have ready access to voca-
tional training or retraining which is of high. quality,
which is realistic in the light of actual or anticipated op
portunities for gainful employment, and which is suited
to benefit from such training.

The foregoing declaration of Congressional intent calls for
"ready access" to vocational 'education for all who can benefit
from instruction. Formerly, vocational education courses tended
to be restricted by existing employment opportunities to a few
selected occupations. In 'the future, schools are expected to
broaden their program to serve more people in all age groups.
Vocational programs are to be related to anticipated voca-
tional opportunities and to the needs of students as well as to
existing occupational opportunities.

Comprehensive Planning and Evaluation of Vocational Education
Programs

The special role of vocational education in the national econ-
omy was recognized in the Smith-Hughes Act of 1917 which
created a federal board for vocational education composed of
the Secretary of Agriculture, the Secretary of Commerce, the



144 DIMENSIONS OF EDUCATIONAL NEEDS

Secretary of Labor, the U. S. Commissioner of Education, and
three citizens representing industry, agriculture, and labor. This
composition of the federal board for vocational education was
intended to provide a broad basis for planning and development
of Vocational education programs.

The Vocational Education Act of 1963 reflects a concern that
established vocational education programs may lack sensitivity
to changes in the labor market and to the needs of various
segments of the population. To prevent this weakness from
recurring more specific provision was made for periodic review
and evaluation of the entire program. Reflecting this concern,
the Vocational Act of 1963 provided for an Advisory Council on
Vocational Education which was created in November 1966 to
review the administration and status of vocational education
programs *conducted under the 1963 Act and other acts and to
make recommendations for the improvement of vocational edu-
cation.

The Council reported its findings in January of 1968 and its'
recommendations fortned the basis for significant changes in-
cluded in the Vocational .Education Act of 1968. Among these
changes is a requirement for a continuing National Advisory
Council on Vocational Education. The composition of the Na-
tional Council and its legally prescribed duties indicate clearly
the broadened intent of the new act:

The Council shall include persons

(A) representative of labor and management, in-
cluding persons who have knowledge of the semi-skilled,
skilled, and technical employment in such occupational
fields as agriculture, home economics, distribution and
marketing, health, trades, manufacturing, office and serv-
ice industries, and .persons representative of new and
emerging occupational fields,

(B) familiar with manpower problems and adminis-
tration of manpower programs,

(C) knowledgeable about the administration of State
and local vocational education programs, including mem-
bers of local school boards,

(D) experienced in the education and training of
handicapped persons,
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(E) familiar with the special problems of needs of
individuals disadvantaged by their socio-economic back-
grounds,

(F) having special knowledge of postsecondary and
adult vocational education programs, and

(G) representative of the general public who are not
federal employees, including parents and students, ex-
cept that they may not be representative of categories.

(A) through (F), and who shall constitute no less than
one-third of the total membership.

The National Council's duties include:

(A) advising the Commissioner concerning the administra-
tion of, preparation of general regulations for, and operation
of, vocational education programs;

(B)reviewing the administration of operation of vocational
education programs under this tit!' including the effectiveness
of such programs in meeting the purposes for which they are
established and operated ; and

(C) conducting independent evaluations of programs car-
ried out under this title and publishing the results thereof.
The National Council is required to meet at least four times
annually, and is authorized to engage such technical assistance
as may be required to carry out its functions.

To insure more effective planning and evaluation of voca-
tional education, at the state level, each state which receives
federal funds tinder the Vocational Education Act of 1968 is
required to-establish a State Advisory Council which has duties
somewhat similar to those of the National Council and is
broadly representative of various groups within the state. Each
State Advisory Council is required to evaluate its state program,
to project needs, and to recommend improvements in vocational
education.

Emphasis upon comprehensive long-range planning is also
found in new requirements for state plans for vocational educa-
tion which must include long-range plans which identify and
project vocational education needs three to five years ahead and
which set forth programs of vocational education designed to
meet the vocational education needs of the potential students in
the state.
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Administrative Relationships and Procedures

The Smith-Hughes Act created a new pattern of administra-
tive and fiscal relationships between the federal government
and the states in the field of education. Specifically, the Smith-
Hughes Aet:

1. Established a State plan concept of federal participation
in public school support;

2. Established a rigid categorical system in which federal
funds for vocational education were limited to programs for
specific types of occupations;

3. Restricted the use of federal funds to schools under public
supervision and control;

4. And required states to exercise greater control of locally
administered vocational education to assure adequate quality of
instruction.

The Vocational Education Acts of 1963 and 1968 not only
broadened the definition of vocational education and established
more active advisory groups at the state and federal level, but
also required state plans to include long-range projections of
vocational education programs. To insure broad planning for
vocational needs of youth and adults, each state is required to
develop:

. . . a long-range program plan . . . for vc,-.41.tional educa-
Um in the State, which program plan (A) has been pre-
pared in consultation with the State Advisory Council,
(B) extends over such period of time (but not more than
five years or less than three years), beginning with the
fiscal year for which the State plan is submitted, as the
Commissioner deems necessary and appropriate for the
purposes of this title, (C) describes the present and pro-
jectal vocational education needs of the State in terms of
the purposes of this title, and (D) sets forth a program
of vocational education objectives which affords satisfac-
tory assurance of substantial progress toward meeting
the vocational education needs of the potential students
in the State;

. . . sets forth an annual program plan, which (A)
has been prepared in consultation with the State advisory
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council, (B) describes the content of, and allocation of
federal and state vocational education funds to programs,
services, and activities to be carried out under the state
plan during the year for which federal funds are sought
(whether or not supported with federal funds under this
title), (C) indicates how and to what extent, such pro-
grams, services, and activities will carry out the program
objectives set forth in the long-range program plan pro-
vided for in paragraph (4) , and (D) indicates how, and
to what extent, allocations of federal funds allotted to the
state will take into consideration the criteria set forth in
the state plan pursuant to paragraph (6), and (E) indi-
cates the extent to which consideration was given to the
findings and recommendations of the state advisory coun-
cil in its most recent evaluation report submitted pur-
suant to section 104;

The 1968 Act also requires the Commissioner to reserve an
amount not to exceed $5,000,000 in any fiscal year for transfer
to the Secretary of Labor to finance national, regional, state
and local studies and projections of manpower needs for the
guidance of federal, state, and local officials and advisory councils.

Thus, with broadly representative advisory councils, with
projections of manpower needs, with mandates to provide voca-
tional education for disadvantaged and physically handicapped
individuals, with five-year program plains for local educational
agencies and for each state, the Vocational Education Act of
1968 has ushered in a new era in vocational education. Clearly

the U. S. Congress has expressed the national concern for voca-
tional education and has recognized its inherent relationship to

full employment.
These changes in the federal vocational education program

focuses attention upon the federal-state-local partnership in
education. In no other educational program are the three levels

of government so intimately related in an educational partner-
ship. And in no other educational program is it more essential

that the respective roles of each partner be clarified.
Each partner has a distinctive role and concern for the ef-

fective operation of the vocational education program. The

federal government has accepted the responsibility for economic

planning and for full employment. In addition, it has accepted

responsibility for aiding disadvantaged youth and adults and for

assisting in the re-education of workers necessitated by the rapid
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obsolescence of vocational skills. Thus, the federal concern is
primarily for vocational education as a means of accomplishing
full employment and strengthening the national economy.

State departments of education have played a key role in the
administration and supervision of federally-financed vocational
education since 1917. With the expansion of the federal pro-
grams in 1963 and 1968, they are called upon to play a more
important role in planning, financing, and evaluating vocational
education programs.

Local school systems are concerned about the appropriateness
of various vocational education programs for their communities.
They must solve the increasingly difficult problems of finding
space, teachers, and instructional equipment for vocational edu-
cation programs, often without adequate lead time. They must
maintain an appropriate balance between vocational and gen-
eral education, despite complex criteria for ascertaining which
courses are reimbursable under the federal program.

With all three partners playing distinctive but independent
roles, there is a danger that these roles may become conflicting
rather than complementary. To insure an effective partnership
there must be mutually acceptable guiding principles for assign-
ing responsibilities to each partner. The intergovernmental
relationships inherent in this problem are of course reflected
in the grant-in-aid procedures for financing vocational education.

Implications for Financing Vocational Education

The broadened program contemplated by the 1968 Act calls
for a new look at the financial arrangements for vocational edu-
cation. As long as the federal contribution was intended to
stimulate a limited number of additional programs to meet
existing industrial manpower requirements the grant-in-aid
procedure could be relatively simple. The problem now is to
develop a plan for financing a much broader program on a con-
tinuing basis with funds derived from three levels of govern-
ment.

In developing such a finance program it will be necessary
to apply to the vocational education program better measures
of need -and ability of states and local school districts. Since
states normally provide support for students in vocational edu-
cation classes on the same basis as they provide for students in
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general education classes, it will also be necessary to develop
more precise measures of the excess cost of vocational education
in comparison with general education.

The Vocational Education Act of 1968 requires a complete
reexamination of state plans for financing vocational education.
State plans are required to set forth in detail the policies and
procedures for the allocation of funds for each of the population
groups identified in the law, including out-of-school youth and
adults, disadvantaged persons, handicapped persons and persons
who have entered the labor market who need additional training.
This is a new requirement of the 1968 Act.

The Act also requires that the state board shall give due
consideration to the relative ability of the local educational
agencies to provide the resources necessary to meet the voca-
tional education needs within their service areas. Specifically,
the uniform matching ratio approach, used in many states in
the past, is ruled out by this requirement.

In addition, the 1968 Act requires a more precise analysis of
the costs of various vocational education programs, so that the
"excess cost" of vocational education can be identified.

The "excess cost" of vocational education ordinarily is the
result of two factors : 1) less than average class size and 2)
more than average supply and equipment requirements. When
the new five-year plans have been developed including cost esti-
mates, it will be possible to estimate the "excess cost" of voca-
tional education programs more accurately.

Until this information is available, it is useful to estimate
the "excess cost" of vocational education for general planning
purposes by multiplying the average cost per secondary school
student by a class size factor and adding to this a supply and
equipment factor. The class size factor is obtained by dividing
the average class size for general education courses in secondary
schools by the average class size for vocational education
courses. This quotient is then multiplied by the percent of the
current cost of secondary education which is affected primarily
by class size. In addition to teachers' salaries, most of the
indirect costs are proportional to the number of teachers em-
ployed. On this basis it may be assumed that 90 percent of the
current cost of secondary education is subject to the class size
factor. If the typical class size in secondary schools is 25 for
general education classes and the average class size for voca-
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tional classes is 20, the class size factor for vocational education
would be 25 divided by 20 times 90 percent or 1.125.

The remaining 10 percent of the current cost per student is
unaffected by class size but is affected by additional costs for
equipment outlays, for equipment maintenance, and for instruc-
tional supplies. Assuming that the requirements for instruc-
tional supplies and equipment is 5 percent of the current ex-
penses for regular classes and twice as great, 10 percent, for
vocational classes, it would be necessary to add .15 to the
class size factor derived above. Thus, for general planning
purposes it may be assumed that vocational education classes
cost 1.2 or 1.3 times the cost per student for general education
classes.

The appropriateness of this factor depends upon the assump-
tions described above, which may not be entirely valid. Obvi-
ously some vocational classes, such as the second year of typing,
do not require small classes except in small high schools. Simi-
larly, work experience programs require a minimum of supplies
and equipment but do require funds for the travel of the instruc-
tor. For this reason the use of a factor such as 1.2 or 1.3 is of
limited value even for long-term projection purposes.

Both the accurate projection of the cost of vocational educa-
tion and the; development of a satisfactory finance plan requires
additional information. Fortunately much of the required infor-
mation will be generated by the long-term planning process re-
quired by the Vocational Education Act of 1968. Not only will
these plans project the costs of comprehensive programs of
vocational education, but in the process a more precise definition
of vocational education will emerge.

The National Educational Finance Project will draw heavily
upon new information generated under the 1968 Vocational Edu-
cation Act. In addition, school finance concepts developed over
the years for general education will be applied to financing voca-
tional education. More specifically the projEct will seek answers
to such questions as :

1. Do the population age groups used for the apportionment
of federal vocational education funds reflect total program costs
for meeting vocational education needs in each state? Are voca-
tional education programs necessarily longer and more costly in
some states than in others?
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2. Are the formulas used for the apportionment of federal
vocational education funds appropriately related to appropria-
tion categories and to meaningful program categories? Does
each separate appropriation have a clearly identifiable appor-
tionment formula and is it clearly related to a sub-program of
vocational education?

3. Are the "allotment ratios" based upon the per capita in-
come for each state, realistic in the light of program costs?
Are they appropriately related to matching requirements and to
the fiscal capacities of the states? Should federal support for
vocational education be based upon the assumption of a greater
percentage of the overall cost of vocational education by the
federal government?

4. Are the "fiscal incentives" inherent in the federal aid
program for vocational education contributing effectively to the
basic purposes of the program?

5. Are cost accounting procedures uniformly followed so
that accurate and valid information can be obtained concerning
program and sub-program expenditures?

6. Have states developed plans for coordinating the use of
state school funds with federal funds for vocational education?
Are state plans for distributing federal vocational education
funds to local school districts based upon sound principles?

7. What would be the consequences of alternative models for
financing vocational and technical education which vary in the
percentages of revenue obtained from state, federal and local
sources?

A search for answers to these questions is timely, and
urgent, both to facilitate the implementation of an expanded
program of vocational education and to develop effective pat-
terns of cooperation among the three levels of government in
the field of education.
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CHAPTER 6

Dimensions of Need for Community
Junior College Education

JAMES L. WATTENBARGER

Evidence has been presented in other chapters of this book
which establishes beyond question that education today is vital
not only for the welfare of the individual but also for the sur-
vival of a modern civilization existing under a system of popular
government. All fifty states now make tax supported education
available for all children enrolled in grades 1-12. However not
all states provide tax supported education for all children of
kindergarten and nursery school age. Neither do all states pro-
vide tax supported community junior colleges where all stu-
dents may live in their own communities and receive that type
of education. In chapter 2, it was pointed cut that the kinder-
garten had been introduced into this country almost one hundred
years ago and that their benefits had been well established.
Nevertheless, today only about two thirds of the children of
kindergarten age now have kindergarten education available.
The worth of community junior college education was well estab-
lished early in this century. However, it was not until the latter
half of the twentieth century that a serious attempt has been
made on a national basis to expand community junior college
education. But, as will be shown later in this chapter, most states
still do not make community junior college education generally
available.

It should not be assumed from the foregoing statement that
interest in the concern for continued educational development
beyond the high school has been a largely neglected area in

155
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American education. Increasing emphasis has been placed on
this level of education during recent years. The early estab-
lishment and partial support by public agencies of the colonial
colleges, the events leading up to the famed Dartmouth Case,
the Morrill Act, as well as numerous individual legislative acts
and court decisions in the growing states of the United States,
provide historical basis for the premise that the American public
has always been willing to ,provide educational opportunity to
the citizens of the country up to any level which may be needed.

This attitude is currently being reflected in the Congress by
federal legislation which provides support for "higher educa-
tion" as well as for elementary and secondary schools. A bill
introduced in the Senate during the 89th Congress included a
section which provided for establishing a "Universal Educa-
tional Opportunity Commission" with emphasis placed upon
the "post secondary level". The function of this proposed com-
mission was to develop a plan (or alternative plans) for "pro-
viding universal educational opportunity at the post secondary
level." The final version of this bill as passed by the Senate on
October 1, 1968, changed this section to call upon the President
to submit to Congress by December 31, 1969, "proposals relative
to the feasibility of making available a post-secondary education
to all young Americans who qualify and seek it." The Congress
which opened in January, 1969, has witnessed the introduction
of the Williams-Thompson bill which would provide support
from Federal funds for the development of community junior
colleges.

In addition to the activity at the federal level all states pro-
vide some type of support for one or more areas of post high
school education. Some states provide area vocational-technical
schools, technical institutes and/or community colleges ; other
states provide branches of established universities, adult schools,
extension campuses, or other types of educational centers de-
signed to serve one or more areas of the variety of post high
school educational needs. While a few states have focused their
entire effort upon developing comprehensive community col-
leges, all states provide one or more institutions to serve this
level of education even though some of them admittedly have
very limited functions.
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A NEW LEVEL OF EDUCATION

While there is need to examine the total range of require-
ments for post high school education, in this paper attention
will be focused primarily upon that level which appears likely
to become a universal opportunity within the reasonable future
the community centered programs of less than baccalaureate
degree level. While most considerations of community centered
post high school education deal with it in terms of a defined
institution, it is important that one should begin to think of
this opportunity as a level of education. Just as there exists
many organizational structures for elementary education, as
well as a number of structures for the secondary grade levels,
there is also a variety of institutions which may be used to pro-
vide education at the post high school level.

Grades 13 and 14 are often emphasized in discussing post
high school education. The most common means for providing
this continuing expansion of educational opportunity in the
majority of states, however, is the community junior college.
This institution has adequately demonstrated that it can pro-
vide the variety of educational opportunities usually considered
necessary at this level. The community .junior college has be-
come an accepted segment of universal educational opportunity
programs in many states and is developing rapidly in the
remaining states. In complement to or in association with voca-
tional technical centers, this type of institution is meeting the
post high school needs.

Growth of Community Junior Colleges

In 1968, there were more than 950 community junior colleges
serving almost 2,000,000 students. At least 700 of these were
public institutions enrolling more than 90 percent of the total
number of students. Several states, e.g., California, Florida,
Illinois, and New York, have comprehensive plans for corn-
munity junior college development which are almost completed.
These plans envision the establishment of a system of com-
munity junior colleges which will be readily accessible to all per-
sons living within the state. Full implementation of these plans
will place opportunity for the of post high school education
within the reach of almost everyone. The pattern already estab-
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lished in California and Florida may well become the accepted
procedure in most of the fifty states. In 1967 one in every 62
persons in Florida was a student in at least one course in the
community junior colleges of the state. Similar ratios for Cali-
fornia an& New York were 1:32 and 1:115 respectively. While
other states trail this ratio by a considerable degree, one may
safely predict that a relationship somewhat near Florida's
1:62 ratio is a reasonable expectation in the foreseeable future.

If this were to happen by 1975 community colleges would
need space to accommodate 3,700,000 students 4,000,000 by
1980, and 4,850,000 by 1990. The magnitude of this increase
would result in doabling the number of junior college students
within atleven year period. This will not be possible unless the
present rate providing for junior college education is accel-
erated. More than fifty-four new colleges located in twenty-three
states opened in 1968. These new institutions provided space for
about 50,000 new students, leaving a large gap between the
potential :number of students who should be served and the
number who actually will be served.

Expetience has indicated that the annual increase in com-
munity jdnior college enrollment over the past few years has
ranged from. 10 percent to as high as 25 percent over the previ-
ous year. The American Association of Junior Colleges in its
directory 'has -assumed that an annual increase of 12 percent
per year will.occur over the next few years.1 This assumption is
defensible in light of the Florida experience although it may
prove to'be conservative. In any case, the data shown in Tables
6-1 and 6-2 illustrate that if the assumed annual rate of increase
of 12 percent does prevail, the country as a whole will reach the
Florida ratio prior to 1975. In fact, the enrollment in 1975
would be between the present Florida and California ratios.

Variables Which May Influence Future Needs

There are several variables which must be considered in
developing an estimate of future needs. Among these are the
following: i.*

1. the acceptance of a commitment by the several states to
provide support for universal educational opportunity at this
level ; .

illarper, William A., (Ed.) 1968 Junior college Directory. Washington,
D.C.: American Association of Junior Colleges, 1968. p. 7.
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TABLE 6-1

PROJECTED NUMBER (THOUSANDS) OF COMMUNITY JUNIOR COLLEGE
STUDENTS 1970-1990, BASED ON PRESENT FLORIDA RATIO

Year
Estimated

Population Total* CJC Students (1:62)

1970 208,615 3,400

1975 227,929 3,700

1980 250,489 4,000

1985 274,748 4,400

1990 300,131 4,850

*Source: U. S. Bureau of the Census. Current Population Reports,
Series P25, Population Estimates No. 381. Deeember,18, 1967. (Series A,
p. 6).

2. the comprehensiveness of the programs which are de-
veloped in the institutions ; and

3. the availability of faculty, facilities, and financial support.

While for the most part there is unquestioned acceptance of
the commitment on the part of the states to provide universal
opportunity for elementary and secondary education, as yet
there is no universal commitment to provide similar access to
post high school education. The states generally support a
system of higher education which includes four year colleges,

TABLE 6-2

PROJECTED NUMBER (THOUSANDS) OF COMMUNITY JUNIOR COLLEGES 1968-

1975,BASED ON AN ASSUMED ANNUAL RATE OF INCREASE OF 12 PERCENT

Year Estimated Enrollment

1968 1,872*
1969 2,097
1970 2,348
1971 2,629
1972 2,944
1973 3,297
1974 3,693
1975 4,138

*Source: American Association of Junior Colleges. 1968 Junior College
Directory. (p.7.)
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teachers colleges, and/or universities. Most states also provide
some vocational technical education at the post high school level.
There is not, hOwever, a general acceptance of the need for
and/or the responsibility for providing post high school educa-
tion on a universal basis. Various screening devices are used
to eliminate a portion of the population from continuing their
education. Some of these devices are unrelated to ability,
interest, or aptitude of the student; others are specifically
designed to limit the attendance in collegiate institutions to a
specific portion of the population who have demonstrated high
academic ability.

Typically, the bulk of the population has not been regarded
as needing opportunity for continued education beyond high
school. Those who persevere to this level are expected in most
instances to pay a portion of the costs from their own resources.
This charge in all likelihood effectively eliminates a sizeable num-
ber of youth and adults from considering further education.
The several states represent a continuum of acceptance of the
commitment to provide universal post high school educational
opportunity from "hardly at all" to "full acceptance." The extent
to which fees are charged and the amount which is assessed
is one indication of where any one state may be found on the
continuum.

However, the tuition charged to students for continued
education beyond the high school is only one indication of the
extent of commitment that a state may have accepted for this
level of education. Other indications of commitment may be :
the percentage of total state expenditures which is allotted to
post high school education, and/or the diversity of educational
opportunities which are made available to the citizens of a state
at this level of education.

A second important variable which will determine the extent
of available post high school education is the comprehensiveness
of the programs which are developed. Those states which have
established comprehensive community colleges represent one
extreme of the range, of ,differences which exist between the
varied approaches to providing opportunity for post high school
education. Ththe states which have built university branches
and/or vocational teetinical schools represent another extreme.
Some stateS'have both Urpes of institutions, resulting in a dupli-
cation of effort as well as providing the opportunity for some

*
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institutions to shed responsibility for the total task of providing
universal opportunity beyond the high school. Still other states
provide little opportunity at the post high school level other
than the regular academic courses in a traditional college or
university structure.

The students who need education at this level include those
who have dropped out of high school before they completed the
program as well as those who graduated. The range of educa-
tional need extends from illiterates to high school graduates
who need new vocational skills or special upgrading in their
chosen occupations. The comprehensiveness of education at this
level should provide for the particular educational needs of
each one and the general educational needs of all.

The third variable which will influence the development of
post high school educational opportunity involves a number of
factors which differ widely from state to state. The availability
of faculty and facilities is almost totally dependent upon finan-
cial support. The level of financial support is in turn very
dependent upon the acceptance of a commitment to provide this
level of education. Each of the states has taken some official
action which determines where it stands at this time in regard
to this variable (as well as to the other two). As the parameters
of need for community junior college programs are described,
these variables must be considered and alternatives proposed
which are dependent upon the decisions which each state will
make regarding the development of such programs at this level
of education.

Student Fees

While the basic principle of a commitment to support the
provision of free public education through the twelfth grade is
generally unquestioned, there remains for some persons serious
questions regarding the extent to which there should be public
obligation to finance post high school education. Even though
most states are establishing and/or enlarging their colleges and
universities to accommodate larger numbers of students, at the
same time many are increasing fees and other costs to students.
These costs will in all likelihood effectively prevent or deter a
sizeable group of students from attending post high school in-
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stitutions and will, therefore, directly affect the number of
students who may be expected to enroll.

There are cogent and persuasive arguments which would
support the position that post high school education should be
free of tuition charges. The curious philosophy in American
edutation which supports the provision of free public education
through the twelfth grade and no further, and which expects
the student to pay a "use" tax for any education he receives
beyond that point, is not defensible on rational grounds.

The costs borne by students are more than tuition fees.
Foregone income, living expenses, transportation costs, books
and supplies all of these add to the total cost of higher
education. This total cost may be the most important determi-
nant in a young person's decision whether or not to continue
his education. If tuition is prohibitive it may be the "last straw,"
but it still is only one of a number of items of cost which the
student must consider.

The alternatives to charging fees to students include financial
support from taxation in lieu of fees, scholarships, and even
direct payments for attending school (such as the G. I. Bill
payments) . The effect of expanding post high school educational
opportunity at least to this extent deserves consideration.

THE EDUCATION PROGRAMS OF THE COMMUNITY
JUNIOR COLLEGE

Continued education beyond the high school is most often
defined as a "college" education. This type of education, suitable
in actual practice for a minor portion of the total population,
usually consists of advanced and specialized study in the disci-
plines of the liberal arts and sciences. Students are provided
opportunities to continue to study in depth, areas orhuman
knowledge, which they began studying in elementary and high
school. The traditional liberal arts including English, social
science, mathematics, biological and physical sciences, humani-
ties, philosophy, foreign languages, and similar subject disci-
plines form well ordered taxonomies of man's knowledge. Pro-
grams of "general education" are devised to integrate special
areas of knowledge or to place special disciplines in newly de-
signed juxtapositions. In addition to this emphasis upon general
education other areas of knowledge are developed into a se-
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quence of learning experiences designed to provide individuals
a way of learning "more and more about less and less." The
major emphasis in most colleges and universities is upon this
type of educational program. The community junior college is
no exception and a major part of its educational program con-
sists of these courses. (As in the case of) most traditions, how-
ever, there has been little concern for changing those courses or
giving them any new emphasis in the total program.

Most of these areas of study have little direct and apparent
value to the student in helping him to identify at this level
his occupational choice and to begin the development of the
skills he will need for it. Therefore, within the two year period
assigned to the community college educational program, an
emphasis has developed (and very rapidly during recent years)
which requires rearrangement of certain areas of knowledge
in ways designed to prepare specifically for a particular occupa-
tion. The development of highly technical areas of occupational
performance in a modern society has made it necessary to
develop a new level of occupational skills. Existing courses and
programs, supported by a dichotomy of educational thinking
which divides education into academic and vocational, are not
satisfactory for this purpose. Therefore, the community junior
colleges have been challenged to develop educational programs
which will prepare an individual to become a highly skilled
technician, one who serves as an aide to an engineer, a scientist,
or a member of the professions, rather than a professional
specialist. The need for such technical workers or semi-profes-
sionals has been increasing rapidly in a number of general
occupational classifications. For example, in addition to the
engineering related occupations, such technicians are needed in
business related occupations, in health related occupations, and
in the public service related occupations. This higher level of
education is required for nurses, civil technicians, mid-manage-
ment executives, and policemen to name only a few.

EDUCATIONAL NEEDS MET BY COMMUNITY
JUNIOR COLLEGES

The limitations of previous educational attainment often
gets in the way of certain individuals in their search for occupa-
tional skills and personal development. Not only the problems
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occasioned by changing jobs, but also the concern for using
leisure time causes the greater portion of the general population
to seek opportunities for continued education. The educational
program of the community junior college must include provision
for individual improvement as needed by that individual. Pro-
grams for high school dropouts, for victims of automation, for
persons with special educational needs must be planned and
incorporated into the available program of studies. While most
of these courses will be non-credit (as far as the usual college
credit validity is concerned), they will, nevertheless, be of such
high quality as to accomplish a specific defined purpose for the
students.

The educational needs then which may be identified at this
post high school level are categorized in three major areas :

1. Providing occupational education with special emphasis
upon the middle-manpower needs is a major responsibility.
There remains a specific need for continued educational oppor-
tunities to prepare individuals to become proficient in a wide
variety of occupations. Since the occupational structure is
changing, and since there is increasing emphasis being placed
upon the occupational areas which require more formal prepara-
tion, there must be an institutional opportunity at the post high
school level to prepare individuals to take active roles in the new
and developing occupational structure. This education is com-
prised of both general and specific occupational courses.

2. Providing the basic first two years of a four year degree
program is a second important area of responsibility. The
placing of this type of program in the community junior college
has the effect of eliminating, or at least alleviating, the barriers
to continued education which have commonly prevented young
people from continuing their education. These barriers typically
include financial, geographic, and motivational reasons. By dis-
persing the basic collegiate program to locations near students'
homes, the geographic barrier is eliminated and the financial
barrier is lessened. When the programs are varied enough to
provide educational opportunities which are relevant to the
diverse range of student aptitudes, abilities, and interests, the
motivational barrier is also eliminated or at least weakened.

3. The third area of continuing education is not as well
developed in many community colleges as are the other two
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areas. Modern society in the United States requires continued
attention to education. For some the need is to correct previous
unsuccessful educational experiences, while for others the need
is to learn new skills for livelihood, some persons need to over-
come a cultural deficiency, others need to make up a gap in their
background. The variety of demands in the area of continuing
education must be met with a variety of programs, courses, work-
shops, meetings, and conferences. The variety of levels and
emphases will be comparable to the diversity of individuals who
have demonstrated requirements for continued educational
opportunity.

The three basic functions of the community junior college
are well known : providing the first two years of baccalaureate
programs, providing the occupational programs (especially
technical), and providing continuing education for adults. While
the first of these functions is well accepted and will enroll an
increasing number of high school graduates, the really phenom-
enal growth is likely to occur in the latter two areas. New
technician level programs are required by industry and business,
public service and health related occupations, and even those
occupations related to personal service and homemaking.

Recognition of the increased need of many people for oppor-
tunities for continued education throughout their lifetime is a
special factor to be considered in estimating the need for future
support. There is an increasing awareness of the necessity for
educating the disadvantaged. The understanding of ways in
which prior educational failures may be corrected is an im-
portant consideration. The need for retraining persons in those
occupational fields which are becoming obsolete or in less de-
mand is clearly a factor. All of these factors add up to an
increasing number of adults who will require educational oppor-
tunity over and above the usual cultural and personal educa-
tional needs.

As states begin to place more emphasis upon developing "up-
per division universities" beginning at the 15th grade (junior
level) a larger and larger percentage of students will attend the
local community junior colleges. As high as 80 percent of the
incoming freshmen may be expected to attend a local institution.
Therefore the total number of students who will attend the
community junior colleges is likely to increase steadily over the
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next 30 years even though there may be a temporary decrease in
the number of persons in the 18 to 24 year age group after 1980.

Total enrollment in the community junior colleges may be
expected to increase, then, as a result of :

1. increased commitments to education,

2. increased responsibilities placed upon local community
oriented institutions,

3. increased program development, and

4. increased span of years during which persons will take
advantage of formal educational opportunity.

These factors will make a ratio of enrollment to population such
as that now found in Florida or in California a feasible expecta-
tion.

Relation to Other Studies

It is obvious at this point that a discussion of the educational
programs of the community junior college must be closely asso-
ciated with discussions of both vocational technical education
and adult education. As was pointed out in the early portion of
this chapter a new level of education is now identified. This
level is not the same as the secondary education nor is it in agree-
ment with the usual definition of higher education. It is post
high school in its attention to persons who have either completed
high school or who have passed the normal age level for attend-
ing high school.

A study of the parameters of vocational education will there-
fore overlap the concerns of the community junior college. The
same is true of a study of adult education. The educational pro-
gram of the community junior college is centered around both
of these areas as well as the basic first two years of the usual
baccalaureate degree program.

FINANCING COMMUNITY JUNIOR COLLEGES

Currently, the financial support of community junior col-
leges is derived from five sources : local funds, state funds, stu-
dent fees, federal funds, and gifts and grants. Local funds
usually are obtained from taxes collected from real estate prop-
erty owners. This source of revenue is becoming more and more
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difficult to tap for the increasing support which is need3d. Poor
assessment practices, inequities in the property tax and tax
payer resistance have caused several states to abandon local
taxation as a source of support for their community colleges.
State funds are at the present time a major source of community
college support in most states. The states generally utilize a
broader tax base than do local units of government, including
sales taxes and income taxes. These are apparently more reli-
able indices of wealth than are property taxes and therefore
are more acceptable as a source of support for the community
college program. Recent trends in several states have shifted
support from local to state sources.

Since the early 1960's federal support for higher education
in general, and the community colleges in particular, has in-
creased substantially. Although original federal interests were
based upon a national defense rationale, more recent federal
legislation has recognized that other problems of society require
concern for the adequate financing of the community college
so that attention may be directed to the problems of the inner
city, of the 18 and 19 year old culturally deprived, and of those
misplaced workers whose jobs have disappeared, as well as to
large numbers of other individuals who have specific educational
needs.

The use of student fees as a major source of support was
discussed earlier in this chapter. It will be of dubious value to
price the community college so high that those who are most in
need of the opportunities provided by the community junior
college cannot afford the cost.

It is not defensible or practical to consider gifts and grants
as a constant source of operating revenue. Special gifts for spe-
cial purposes would seem to constitute the most important use
of this source of revenue.

The current operating expenses of community junior col-
leges are now approaching one billion dollars annually and are
rapidly increasing. Annual capital outlay needs in order to
provide for the increasing enrollment will probably total approx-
imately four hundred million dollars annually for the next ten
years. Present patterns of financing of community junior col-
lege education are very inadequate in most states. Therefore,
the National Educational Finance Project has included in its
studies a special satellite project on the financing of community
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junior colleges. During the next two years a consequential
analysis will be made of the advantages and disadvantages of
alternative models for financing community junior colleges.
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CHAPTER 7

Dimensions of Need for Adult and
Continuing Education

J. ALAN THOMAS
AND

WILLIAM S. GRIFFITH

The purpose of this chapter is to examine the problem of
financing adult and continuing education over the next decade.
The chapter considers first some factors resulting from the
increasing demand for educational services expressed by adults
not in attendance at college. It takes into consideration the com-
plexity of program offerings and the multiplicity of agencies
within which such programs are provided. It gives attention
also to the interaction between changes in enrollment and the
manner in which financial support is provided.

The chapter is preliminary to a full scale research study, now
being zonducte'd as part of the National Educational Finance
Project. This study will first provide an overview, which places
these programs in the context of total societal involvement in
and concern for adults and continuing education. It will next
examine the enrollments of adult sub-populations in various
kinds of educational programs. It will focus most directly on
that aspect of adult education which is provided within elemen-
tary and secondary school systems. It will study present finan-
cial provisions, and will make some estimates of the potential
effects on future enrollments of alternative fiscal arrangements,
as well as the fiscal implications of the growing demand for
adult and continuing education.
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Our society is becoming increasingly education conscious.
However, the focus of governmental concern has been on schools
and colleges ; little legislative action has been taken with respect
to that sector of education which is directed toward satisfying
the needs of adults. Due to this lack of institutionalized atten-
tion, there is much overlapping among the provisions made by
various public and private agencies; there is probably, as a
result, some inefficiency and a sub-optimal level of service. What
appear's' to be needed is an analysis which places adult and
continuing education in focus as an integral part of the total
educational enterprise. This may be prerequisite to providing
sufficient revenues and to coordinating institutional arrange-
ments. The proposed research study hopes to provide the requi-
site analysis. In order to provide guidelines for the study, it is
first important to examine the magnitude of need for programs
of adult education.

DIMENSIONS OF THE PROBLEM

One purpose of the reseal& project will be to categorize the
various sub-groups for which educational programs may be
provided, and to identify the educational demands or needs of
these groups. This chapter discusses some aspects of this prob-
lem, as a prelude to further investigation.

There is a vast potential "market" for programs of adult
education. Out of a total estimated population of 194 million in
1965 almost 117 million or 60 percent were over 19 years of
age. This large number of individuals, some with college de-
grees and some with less than 12 years of schooling will require
some kind of continuing education ranging from self-instruc-
tion to formal courses. Educational organizations, including
elementary-secondary school systems, colleges, universities and
correspondence schools as well as various governmental agencies
and private businesses are already involved in and will need to
increase their involvement in programs to provide for the educa-
tional needs of adults. In addition, cooperative efforts, as imple-
mented through professional organizations such as the American
Bar Association, the American Medical Association, and the
American Association of School Administrators will help meet
the desires of individuals to keep their knowledge and skills up
to date.
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In the modern labor force, people with a high school education
or more have the greatest variety of opportunities for employ-
ment. Persons with less than a high school education constitute
the under-educated portion of the population. Fifty-nine per-
cent of the national population of adults 25 years of age and over
would fall under this category of under-educated. The demo-
graphic trends indicate that there will be approximately 109
million adults 25 years and over in 1970 and 140 million in 1985.
Of these 109 million adults in 1970, about 50 million will have
less than high school education, and of 140 million in 1985 about
43 million will have had less than twelve years of schooling.' In
order to participate successfully in this country's economy,
political and social life, members of this large segment of the
population will need to continue their education and hence op-
portunities will have to be provided for them to continue their
schooling.2

According to estimates prepared for the Office of Education,
persons with less than eight years of schooling are generally not
able to communicate adequately in today's world. Such people
may be considered as constituting the Educationally Disadvan-
taged Population.3 According to this definition, 24 million adults
in the United States could be considered educationally disad-
vantaged. Ten million of the 24 million educationally disadvan-
taged work for a living with more than half being employed
as farm workers, laborers and machine operators. Such jobs are
rapidl-; being eliminated because of technological change. While
employment in the U. S. rose 15 percent between 1950 and
1960, the increase in employment was greatest in jobs requiring
the most training and least in jobs which require little training.

The hard core of the unemployed in every state is made up of
adults with less than an eighth grade education. In March, 1962,
the unemployment rate for workers in their prime working
years, 25 to 64 years, who had less than eight years of education
was twice as high as the rate for high school graduates and
four times that for workers with some college education. In
1962, 50 percent of Chicago's able bodied relief recipients could
not pass fifth grade reading and vocabulary tests' The problem
is not expected to disappear, since urban elementary and second-
ary school systems are still characterized by high drop out rates
and by the production of many individuals with less than an
eighth grade level of attainment.
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Theoretical Basis

The theoretical basis of this chapter includes recent work by
economists which treats education as a form of production. The
output of schooling may be regarded as human capital, a "pro-
duced good" which, like material capital, results in a stream of
investment and consumption benefits. Like physical capital,
human capital is costly to produce, in terms of time and other
resources. Comparisons of the costs of producing education
with the lifetime benefit stream which results from increased
education suggests that this investment is relatively profitable.

Like physical capital, human capital may depreciate over
time. This depreciation is associated with a tendency for knowl-
edge and skills to become less effective as the years pass by since
knowledge is forgotten and skills deteriorate. More important,
human capital may become obsolete in a world which is char-
acterized by rapid technological change.

Adult and continuing education (including the on-the-job
training provided by many industries) fits well into the theory
of human capital. The types of programs which are provided,
and the way in which they are spaced throughout people's life-
times are elements in a total program of investment in the
competences of individuals.

Like other forms of investment, expenditures for the pro-
duction of human capital may produce both private and social
benefits. Private benefits include the ability to secure employ-
ment and to increase one's income, as well as to enjoy the non-
material benefits associated with education. Social beric:fits
include those advantages which accrue to the wider society as
a result of education. Among the many benefits which adult
education, broadly defined, is expected to produce is a well
integrated social system. In the past, programs designed to meet
these goals, especially the Americanization programs for recent
immigrants, have apparently been most successful.

Unfortunately, inadequate or inappropriate educational op-
portunities for a large portion of the population and a shortage
of job opportunities for the undereducated are probably related
to the increase in civil disorders which has occurred during the
past few years. Just as the beriefits of education are conferred
on a larger population than that immediately affected, so the
detrimental effects of inadequate schooling are borne by the
total society. The under-educated are subject to a dispropor-
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tionate level of unemployment and therefore impose a welfare
burden on the remainder of the society. They also handicap the
efforts of the society to educate its children since the environ-
ment in which children of the poor and the under-educated are
raised tends not to place a high value on the achievement of
education. Those who are deprived of the access to society's
economic and other values because of inadequate education may
become alienated from those aspects of society which are asso-
ciated with stability, and may therefore drift into lawlessness
and opposition to established values and institutions.

The concepts of social and private benefits are closely asso-
ciated with the notions of "need" and "demand." Adult educa-
tion may be separated conceptually into programs which empha-
size meeting the aspirations and desires of individuals, and
programs which are developed to meet some broader social need,
such as is imposed by shared values concerning economic
growth, political stability, or social mobility. To a considerable
extent, programs are provided in response to the demands of
individuals for education or training. These programs, in the
private or the public sector of the economy resemble closely
those commodities which are sold in the market place. Indeed,
the law of the market may apply to some extent, and some people
may tend to purchase the educational commodities which are
demanded by them, and which are priced in accordance with
their ability to pay.

At the other end of the spectrum are programs which are
offered in response to some societal deficiency, as recognized and
defined by a legislative body or a governmental agency. In the
latter category are programs for the education of welfare recipi-
ents, programs for the training of the unemployed, or programs
designed to raise the literacy level of the adult population. Also
in this category may be placed programs designed by the armed
services to induct and train those who do not meet their usual
educational requirements.

It-is therefore useful to differentiate between private de-
mands for adult educational programs, and social needs as
recognized and defined by a governmental agency. An attempt
will be made to distinguish between these concepts during the
remainder of this chapter and during the research which is
being planned in conjunction with the National Educational
Finance Project.
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Factors ATecting Enrollments in Adult and
Continuing Education

A projection of enrollments and costs for various programs
of adult and continuing education will therefore be contingent
upon two kinds of factors. One is the demand of individuals for
courses of an educational nature. This demand is similar to the
private demand for goods which are either a form of consump-
tion or a type of investment. The other set of factors may be
termed "needs" of the wider society. In order that these needs
may be expressed in terms of educational programs, they must
be recognized and c'efined. In some cases, they are identified by
legislators and implemented through federal or state laws; at
other times, they result from the efforts of the professional
educator, who develops courses designed to meet social or pri-
vate needs, as he perceives them.

The determinants of programs of adult and continuing edu-
cation are, therefore, extremely complex. This complexity is
illustrated in the following six sets of factors which are trans-
lated, from private demand or perceived societal needs, into
educational programs.

Factors Affecting the Demand for Adult and
Continuing Education

1. The composition of the labor force is changing in response
to technological evolution. The proportion of the labor force
which is composed of professional and scientific personnel is in-
creasing, while the proportion of workers who are semi-skilled
and unskilled is decreasing. One result of this rapid change is
the dislocation of workers whose skills become obsolete. There
is a resultant private demand for additional training on the part
of many workers. From the r lint of view of the total economy,
education is needed to relieve bottlenecks, and permit a steady
rate of economic growth.

2. Within many occupations, total knowledge is increasing,
so that continuing education is required to permit job incum-
bents to remain abreast of new developments. While it is present
throughout the occupational structure, this phenomenon is most
evident in the professions, where constant up-grading is needed
to permit individuals to perform their tasks effectively. In many
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cases, professionals will express a private demand for programs
of continuing education. In other cases, however, the need of
society for improved medical service may be imposed, and re-
luctant practitioners may be requiredlto update their knowledge
and skills.

3. Large numbers of individuals are so poorly educated as to
be incapable of obtaining admission into the labor force. These
people constitute the "hard-core unemployed." If they are to be
an asset rather than a liability to society, specially designed
educational programs must be developed for them. To a limited
extent, these people will recognize their deficiency, and will
apply for courses which will permit them to obtain employment.
However, society's stake in their education is so great that
special efforts such as various kinds of sanctions and incentives
may be taken to provide courses and to ensure enrollment in
them.

4. Overt conflict among the ethnic and social groups in our
society appears to be increasing. While it is unlikely that edu-
cation alone can alleviate this problem, one essential ingredient
in the solution is probably an increase in communication among
groups, and a better understanding by society as a whole of the
demands and aspirations which are being voiced. Education is
one component in any resolution of this problem. Individuals
may, in many cases, seek out programs which will enable them
to communicate more readily with people from different types
of background. However, the social "needs" are such that pro-
grams may be required, in many kinds of contexts, above and
beyond those which are demanded by individuals.

5. Leisure time is becoming increasingly plentiful for many
people. Weekly and daily hours of work have decreased in
response to improved industrial technology. This results in the
availability of large resources of leisure time which may be
either consumed or invested. Adult education programs promise
important social and private benefits by enabling individuals
to maximize the potential benefits associated with the total
(work plus leisure) time. Many individuals will express a
demand for courses which enable them to make better use of
their leisure time. Social needs, resulting from the fact that
one person's use of leisure time affects his neighbors and indeed
the entire community in which he lives, result in the develop-



178 DIMENSIONS OF EDUCATIONAL NEEDS

ment by educators of programs designed to help: individuals
use their time as effectively as possible.

6. The number of elderly people in our society is increasing,
both in total and as a proportion of the total population. Con-
siderable attention is being given by adult educators to the
provision of educational 'programs for members of this sub-
group. Again, many elderly people may seek out programs
which will enable them to be happy and productive in their
declining years. Society, through its educational institutions,
may elect to provide programs beyond those which are immedi-
ately demanded. These programs may be publicized, so that
elderly people, knowing of the opportunities which are available,
may make choices which are consonant with their own welfare,
as well as that of the society in which they live.

Educational programs for atitas have therefore been devel-
oped in response to a complex mixture of private demand and
social "needs" as perceived by educators or figures in political
authority. Since the rationale for these programs is as yet not
clearly defined, it is not unnatural that the adult education pro-
grams which have been developed comprise a great variety of
activities, and are offered in a complex set of organizational
settings.

Nature f Progi airs in Adult and Continuing Education

Programs and institutional arrangements for the education
of adults in a non-collegiate situation are very complex. In the
first place, there is much variety among the situations in which
adults provide for their own continuing education. Many peo-
ple instruct themselves, using libraries or television as the source
of information. This self-education is pervasive in our culture ;
however, it would be extremely difficult to measure its extent
and to describe its nature. The measurement of costs would be
even more difficult. Clearly, opportunity costs are present;
however, the foregone opportunities accruing to participants of
adult educatioz programs may be mainly non-monetary.

There ^ n.oreover, many formal settings in which adult
education ovided. Instruction is provided in a variety of
locations -- in schools and colleges, in factories and army camps,
in libraries and museums. However, few of the institutions
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which provide adult education make precise measurements of
programs costs, or report in detail on the nature and magnitude
of the services they provide.

Consequently, since the available data about adult and con-
tinuing education tend to be incomplete the magnitude of the
problem of providing financial support for these programs is
difficult to estimate. As a first stage in the analysis, it is neces-
sary to devise means of classifying these programs. Several
overlapping classificatory schemes are appropriate. None is
completely satisfactory, but taken together they have consider-
able meaning. The following methods of classification are used
in the chapter :

1. classification by clientele
2. classification by organization
3. classification by program content

Classification by Clientele

The nature of adult and continuing education will vary with
the clientele. Highly educated medical doctors will need to have
programs which will enable them to remain touch with the
latest developments in their fields. Expectant mothers will wish
to obtain knowledge concerning child rearing practices. Elderly
people may need to be engaged in programs which will prepare
them to spend their declining years in comfortable and produc-
tive activities. Among the methods of classification which would
be useful are the following:

1. By age level. Many programs suitable for young adults
will differ from programs useful for the elderly because of
differences in their needs and interests.

2. By sex. Programs are sometimes differentiated by virtue
of their appeal to one or the other sex.

3. By level of previous education. Education is cumulative
and at all levels of education the amount and nature of previous
educational experiences is considered by the curriculum devel-
oper in shaping learning activities. Courses for the illiterate
will therefore be quite different in some respects from courses
offered for college graduates.
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4. By socio-economic level. Participants in adult education
programs will tend to select programs according to their own
interests and backgrounds. Hence, programs for the hard-core
unemployed will be different from programs selected by the
more affluent members of our society. Similarly, programs to
help mothers receiving ADC assistance to provide adequate
learning environments for their children may and should differ
considerably from programs for the suburban housewife.

,,5. Occupation. Much adult and continuing education will be
job-related. Training is required which will enable an indi-
vidual to achieve additional competence in a given occupation
or to change occupations as his own aspirations or the demands
of the labor force may dictate.

In summary, much of the diversity which characterizes adult
education programs results from differences among the various
client groups. It is necessary to understand the relationship
between the demands of individuals and the provision of pro-
grams of adult and continuing education in order that projec-
tions may be made of future demands.

Classification by Organization

Corresponding to the complexity of individual demands for
adult and continuing education is the diversity of settings within
which such programs are offered. Provisions are made within
both the private and governmental sectors.

1. Private. The major private social unit within which adult
and continuing education takes place is the home. It is likely
that educational activities in the home exceed in terms of total
magnitude those provided in other settings. However, the ex-*
tent of self-education and of the education of family members
by 'ach other is extremely difficult to measure, and hence these
factors cannot readily be included in any inventory of resource
outlays for education.

Business and industry compromise the other major organiza-
tional units for private participation in the provision of adult
and continuing education. Businesses and industries engage in
educational and training activities to orient, retain, maintain
and upgrade their human resources. These programs may be
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classified according to the purpose or content of the instruction,
the social and occupational characteristics of the trainees, the
location, scheduling and duration of instruction, the staff, meth-
ods and materials used, or the costs and expenditures entailed.
In addition, programs vary by industry and by size of firm.
Such programs may be financed through federal reimbursement
such as the "Job Opportunities in the Business Sector" program.

2. Public. In the public sector also, adult education pro-
grams are provided in a variety of settings. To begin with,
elementary and secondary school systems have been involved in
providing adult education since the beginning of the nineteenth
century. Universities and colleges have also participated in the
provision of such programs, both in traditional credit programs
and in extension courses since the latter part of the 19th cen-
tury. Community colleges have provided continuing education
of many types to a wide spectrum of the total population ; this
activity became a recognized function of such institutions fol-
lowing World War II.

Federal and state governments have provided programs in a
variety of settings. The federal government especially has been
deeply involved in the provision of adult education. The settings
within which such programs are provided are extremely com-
plex, as illustrated by the following classification.

a. Adult basic education is provided by schools, junior col-
leges, and universities, with the aid of federal funds.

b. Private firms and educational institutions have been en-
listed by the federal government in the operation of Job Corps
programs.

c. School systems and colleges have operated federal man-
power development anct training programs.

d. Voluntary agencies assist, with the help of federal funds,
in providing programs for migrant and seasonal farm workers.

In addition, the armed services provide a wide range and
diversity of educational training programs. These include gen-
eral educational development programs designed to raise the
functional literacy of inductees to a minimum level; basic mili-
tary training; specialist training; professional development
provided in the academies and graduate programs for officers;
and pre-separation Counseling and training.

*4
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Classification by Nature of Program

Programs of various types cut across the organizational and
client-centered categories listed above. Thus, programs of voca-
tional education are offered by the armed services, the federal
government under tne Manpower Development Training Act,
local school systems, and private industries. Programs of intel-
lectual self-improvement, and programs designed to enhance
people's enjoyment of art and literature also are offered by a
variety of institutions.

RELATED RESEARCH

Research into the financing of adult and continuing educa-
tion has, until now, been fragmentary and incomplete. The
projected study will place major emphasis on one aspect of the
total offerings, namely, programs conducted in elementary and
secondary school systems. This partial analysis has some very
important defects, since it may result in policy recommendations
which affect other aspects of the total enterprise, in some ways
which have not been completely examined. A proposal to in-
crease state support in programs offered in one agency may
increase enrollment in two ways. In the first place, increased
state support may result in a decrease in fees. This price reduc-
tion may increase demand, and hence enrollment. In the second
place, as fees for a given program offered in one institution
become lowe-: than those charged by a second agency, enrollees
may tend to move from the latter to the former. It is important
that these effects may be anticipated, so that the potential con-
sequences are, so far as possible, identified in advance.

The first part of this research will include an overview of
present activities in adult and continuing education in both the
public and private sectors of the economy. Research in the
economics of education provides a way of keeping in mind the
interrelationships between the various aspects of adult and
continuing education. We turn first to this research.

One of the contributions of economists has been to emphasize
that the human capital concept is not confined to the education
which is provided in traditional institutional settings. Gary
Becker has provided a theory of human capital which is suffi-
ciently general to include on-the-j ob training as well as formal
schooling.5 Jacob Mincer subjected Becker's theory to empirical



NEED. FOR ADULT AND CONTINUING EDUCATION 183

testing.6 Kenneth Arrow has analyzed the economic aspects of
"learning by doing."7 Becker's analysis of the economics of time
allocation has important implications for the development of
programS of adult and continuing education.8 Fritz Mach lup
has attempted to provide an overview of the entire "knowledge"
industry.6 These studies will be particularly useful as a basis
for the overview which is proposed as the first stage of this
study.

The other major area of research which is relevant to the
financing of adult and continuing education concerns the de-
mand by different sectors of the adult population for educational
programs. Traditionally, programs at this level are provided in
response to expressed demands. To be sure, the relationship is
a two-way one, since educational organizations help create de-
mands, as well as responding to them. Nevertheless, trends in
the demand of sub-populations for specific programs will pro-
vide some estimate of the "needs" which adult educators must
attempt to meet, as well as the fiscal requirements which fed-
eral, state, and local governments must face. Fortunately, a
considerable body of research exists concerning the demand for
adult educational programs. A small sampling of this literature
is now reported.

Enrollment in programs of adult and continuing education
is, with some exceptions, voluntary. Hence, the number and kind
of programs provided will be affected by market demands. On
the other hand, the provision of new programs by school systems
may affect demand, as may the provision of more adequate
information about existing programs. Furthermore, there is
some evidence that the demand for certain programs is elastic
with respect to price. Hence, a strong argument may be made
for goVernmental subsidies for programs where important so-
cial benefits are associated with adult education. In general,
however, it may be assumed that detailed information about the
demand by adults with differing interests and backgrounds for
various adult education programs is essential for projecting
program expansions. The following statistics illustrate the re-
search which has been conducted in this area.

A study conducted in 1962-63 by John Johnstone and Ramon
Rivera for the National Opinion Research Center dealt with the
characteristics of adults most likely to participate in adult edu-
cation activities. The personal characteristics of the participat-
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ing population indicate t'_-_at a majority of participants are
young adults, and that 75 percent are under the age of forty,
married and with at least one child. Women participate as much
as men, though men dominate the vocational area and the women
the home and family life area. Whites are slightly overrepre-
sented. The socio-economic characteristics of participants show
that nearly three quarters of them are active in the labor force
and also that nearly one participant in four is employed in a pro-
fessional or technical field. Within the "blue-collar" group
craftsmen and foremen are overrepresented. The median income
of persons active in adult education was $6,600 a gear, nearly
$1,200 per year higher than the average ; and she average num-
ber of years they attended school was 12.2 years compared with
sample averages of 11.5 years. Thus, it can be seen that it is the
better educated and economically better off, not the unemployed
or uneducated, who participated in the kinds of adult educa-
tional programs available at the time the study was made.1°

Of special interest to schools was the finding that more
women (65%) than men (35%) attend adult education courses.
Almost as many young people under 35 years (47%) as people
between 35-54 years (45%) use school facilities. More people
with high school education (63%) than people with college
(29%) or grade school (8%) education were enrolled in school
sponsored programs. The greater incidence of female partici-
pants may help explain why schools offer more courses in home
and family life than any other organization. An alternate ex-
planation is that the supply of courses of interest for females
helps create a demand by females for adult education courses.

Another significant finding of the survey was that persons
in high economic levels in cities of 50,000 to 2,000,000 had the
greatest knowledge of educational facilities where courses for
adults were-offered. Those of low socio-economic levels in small
towns and farm areas knew the least. It was further found that
people in large cities are better informed about adult educational
opportunities than are those who live in small towns and rural
areas. A considerable portion of the general sample either did
not know (12%) or were not sure (33%) where adult education
facilities existed. Obviously people who greatly need to use
facilities providing adult education are to a large degree not
knowledgeable about them. Recently, neighborhood centers have
been established under federal programs to make the poor and
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those with low levels of education aware of learning oppor-
tunities. The effectiveness of such centers has yet to be demon-
strated empirically.

FINANCING ADULT AND CONTINUING EDUCATION

What lies ahead in terms of providing finances for this level
of education? In the first place, in the future as in the past,
funds will no doubt come from a number of sources. Private
production and financing of post-secondary education appears
likely to continue. Individual families will seek out opportunities
to educate themselves; presumably, as the total population is
better educated, individuals will be better able to produce their
own learning experiencs. Furthermore, business firms are clear-
ly increasing their investment in the education of their em-
ployees, and this trend is likely to continue.

In the public sector, also, complexity is not likely to decrease.
Colleges and universities and government agencies (such as de-
partments of defense, labor and agriculture) will. continue their
educative activities. Furthermore, in many cases, these institu-
tions will compete with each other for students. Overlapping of
course offering is likely to continue, at least in the larger urban
centers. Furthermore, as noted above, any considerable degree
of state support will probably change the number of individuals
who enroll in such courses, and also the locus of their enrollment.

The effect of state, local, or federal subsidies upon enroll-
ments is, therefore, of considerable interest. If subsidies, re-
sulting in decreasing or eliminating enrollment fees, causes
enrollment to increase, then a large area of possible govern-
mental intervention is uncovered. If this happens in an arena
where it is in the public interest to increase enrollment, some
possible governmental policies are suggested.

At issue, therefore, is the question of the degree of elasticity
of enrollments with respect to tuition fees. If enrollments in-
crease as fees decrease; and vice versa, then enrollments may
be said to be highly elastic with-respect to price. No doubt, the
degree of price elasticity will van with the particular course
being offered. There is some evidence which suggests that
enrollments in programs for high school completion are highly
elastic with respect to price.

A rather recent example of the influence of state aid on adult
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education program enrollment is the case of Michigan. Prior
to 1964 there was an average charge of from $20 to $30 per
course for the adult who wanted to take a high school course.
In 1954-65 state aid became available and the enrollment figures
began to change radically. The enrollment figurel for Michigan
are given below :

Adult Enrollment in High School Courses

Year Enrollment

1961-62 31,334
62-63 32,000
63-64 30,746
64-65 36,000
65-66 51,777
66:67 65,600

Source:

Not only did the enrollment increase with the coming of-state
aid, but also the number of school districts offering adult high
school courses almost doubled in two years. These figures led
to a tentative conclusion that local school districts will offer
high school education courses primarily to the extent to which
state or federal financial aid is available."

Besides influencing enrollments, the provision of state aid
also makes it possible to institute special programs such as day-
time classes for mothers. Olds found greater participation
among low income people in the communities where the school-
ing was free than in communities where a tuition was charged;
conversely, he also found that greater participation of higher
income people associated with the tuition school than with the
free schools.12 Johnstoneatad Rivera found that a majority of
persons from lower socio-economic levels cited finance as a
major obstacle to their participation in adult education activi-
ties.13 -4"

Issues Surrounding the FinanCng of Adult and
Continuing Education

Some major issues will need to be resolved in order that
educational opportunities will be provided which are sufficient to
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meet private demand and social need for adult and continuing
education. These issues revolve around the choice of appropriate
agencies to provide these services, around decisions as to
whether these agencies will be in the private or public sector,
and decisions as to how they will be financed. Some of the
questions which may properly be asked are the following:

(1) What is the best distribution of programs between pub-
lic and private agencies? In a nation which values decentral-
ized decision making, and institutional independence it seems
appropriate that decisions concerning the education of adults
shall continue to be made, to a considerable degree, by the. per-
sons who desire the advantages which may be .derived from
schooling. This would imply that individuals would purchase,
from public or private organizations, the amount and kind of
education which they desire. It does not, however, rule out the
possibility that these organizations may influence demand, by
making people aware of possible opportunities, by manipulating
fee schedules, and by making their offerings as attractive as
possible.

This same principle suggests that businesses and industrial
firms will continue to provide programs for upgrading their
employees, so that the human resources to which they have
access will be of a constantly increasing quality. Self-interest
in this case means corporate maximization of profit,.as opposed
to the self interest of individuals, as described in the previous
paragraph.

Nevertheless, in a complex society there is a legitimate
concern of government for the education of its citizens. This
concern is particularly important in the case of undereducation,
since the uneducated, like the physically diseased, can constitute
a problem which has harmful effects vis a. vis the larger society.
Hence, it seems likely that government can continue, on an
increasing scale, to be involved in programs of adult and con-
tinuing education.

(2) How should adult and continuing education be financed?
Here again, a mixed private-public system of finance seems ap-
propriate. Where private demands is the major criterion, there
may be a major reliance on financing by the student himself.
Where sizeable social benefits are involved, public financing may
be the major if not the sole source of support for these pro-
grams.
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(3) What should be the division of costs among the levels
of government? This is a question to which part of the study
will be addressed. There is no simple answer to dis question.
However, some guidelines exist in the degree to which one or
another governmental level is obligated by constitutional
requirement, or by self-interest, to be involved in providing
financial support for such programs. To take one example, if
the low level of education of certain adult sub-populations is
detrimental to national defense, there would be an argument
for federal involvement in certain educational programs. To the
degree that states assume a responsibility for providing uni-
versal education for their population, high school completion
programs may be appropriate. At the same time, local govern-
ments may, through the process of public cost-benefit analysis,
decide to subsidize certain kinds of adult educational activities
of an investment or consumption nature.

(4) What kind of support formula is most appropriate for
programs of adult and continuing education? The research pro-
ject will include an analysis of support systems in use in a sample
of states and the apparent effects of these systems. It will
conclude with an examination of alternative ways of financing
education for adults and a consideration of the implications of
each alternative for the development of suitable programs of
adult and continuing education.

CONCLUSION

The evolution of programs of continuing education promises
to be another major step in our endeavor to permit all citizens
to achieve the full development of their potentials, and to enable
our society to function effectively. This calls for a rethinking of
present proredures*for producing adult and continuing educa-
tion, and for financing it. The path is not as clear as in those
areas where clearly established patterns have been developed.
In part, the opportunity and the challenge is to provide the
structure and financial support which are best able to provide
the desired goals, rather than to force our thinking into tradi-
tional patterns.
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CHAPTER 8

The Extended School Year

BY

ROE L. JOHNS

Programs for the extended school year, the year-round school

and the rescheduled school year all involve the provision of

organized learning experiences for children and youth during

the summer months. These terms are frequently used inter-

changeably by writers on this subject. In fr.ct, each one of

these terms can be used to include all of the concepts included

under the other terms. Therefore, the term "extended school

year", as used in this chapter, includes any plan under which

a board of ?ducation provides organized learning experiences

for children and youth during the summer months following

the traditional nine months school year.

We have already explored in this monograph the parameters

of educational need in broad program areas, and have attempted

to identify factors which may lead to increases or decreases in

need and public demand for those services by 1980. This is

necessary in order to do long range planning for the financing

of public education. At the present time, most children and

youth in the nation either do not have available any organized

public school program extended beyond the traditional nine

months school year or the programs available to them are very

limited in scope. However, a number of boards of education

are beginning to develop plans to provide more extensive educa-

tional programs during the summer months. For many years,

a rumber of educational, business and professional leaders have

questioned the rationale behind the common practice of using

school personnel and the school plant for only nine months of

191
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the year. Why, it has been asked over and over, do we continue
to operate schools for only' nine months? Apparently it is
because at one time the labor of children was needed on the
farm, but now less than 6 percent of our work force is engaged
in farming! At the present time the average length of school
term in 51 representative countries of the world is 210 days.'
Since it is quite possible that the school year will be extended
substantially during the next decade, it is appropriate that we
examine the extent of the additional financial requirements for
this possible extension of the school year. ..

Extended school year plans have been under consideration
since the beginning of the 20th century. Hundreds of articles
and monographs and a number of books and dissertations have
been written on this. subject. It is impossible in this chapter to
review this extensive literature, or to examine in detail all of
the many plans that have been proposed for extending the school
year. Many of these plans are very similar in nature and the
differences have no significance for financing. Therefore, in this
chapter we will examine only a sufficient number of these plans
to indicate the types of extended school year plans that will
increase or 'decrease school costs.

There are many types of extended school year plans and
many of these plans vary in purpose. Following is a list of some
of these purposes:

1. To save money by reducing the amount of school plant
facilities needed.

2. To save money by accelerating the progress of pupils and
thereby reducing enrollment.

3. To save money by reducing the number of pupils who are
required to repeat a grade thereby reducing enrollment.

4. To make better utilization of costly school plant facilities
which at the present time are largely unused during three
months of the year.

5. To make better utilization of the time of pupils during
the summer months.

6. To provide enriched learning opportunities for pupils.
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7. To give students who fail during the regular year the
opportunity to make up during the summer months the work in
which they are behind.

8. To give teachers employment for a full calendar year.

9. To increase the annual income of teachers.

10. To assist in meeting the teacher shortage by reducing
the total number of teachers needed.

H. To meet a temporary building shortage.

Some extended school year plans developed primarily to
accomplish certain of these purposes will result in increased
school costs, while other plans might either decrease school
costs or hold them constant. From the standpoint of financial
policy, an extended school year plan that increases school costs
is sound if it increases the quantity and/or the quality of edu-
cational opportunity proportionately or more than proportion-
ately and it is unsound if it either does not increase or it de-
creases the quantity and/or quality of educational opportunity
provided. Conversely, adoption of an extended school year plan
that decreases school costs is sound fiscal policy if it either, does
not decrease or it increases the quantity and/or quality of edu-
cational opportunity provided and it is unsound if it decreases
the quantity and/or quality of educational opportunity propor-
tionately or more than proportionately.

In projecting educational costs for the future, it is assumed
that most boards of education will adopt extended school year
plans that are sound both educationally and fiscally. It is likely
that some such plans will increase school costs and that other
plans will not increase school costs. In the remainder of this
chapter, evidence will be presented on a sufficient number of
these plans to indicate the parameters of this problem.

THE FLORIDA STUDIES

Various proposals have been made for extending the school
program over most of the calendar year. how much would it
increase school costs to operate schools substantially year-round?
The costs of alternative plans will vary considerably. Unfor-
tunately, very few studies are available which utilize operations
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research methods in analyzing the cost of alternative methods.
However, a study was made in 1966 by the Florida Educational
Research and Development Council in which operations research
methods were used to analyze the relative costs of seven differ-
ent types of extended school term and all year plans of school
operation.2 The study was conducted in a school system with an
enrollment of approximately 50,000 pupils. These pupils were
taught by 1,763 teachers. The pupils were housed in 59 elemen-
tary centers ranging from 115 to 1,112 in enrollment and in 29
junior and senior high school centers ranging from approxi-
mately 100 to 1,900 in enrollment. Polk County is a county unit
school system serving a population which is located largely in
small towns and cities, the largest of which had a total popula-
tion of approximately 30,000. Therefore, Polk County represents
a cross section of urban and rural territory, and estimates of
the additional costs of year-round schools and extended school
terms for Polk County should be fairly representative for the
nation except, perhaps, for large city school systems.

The Board of Education of Polk County requested the re-
search staff to estimate the additional costs which would be
involved in operating the various types of plans for year -round
schools and extended school terms that had been experimented
with or had been suggested. The Board also requested that in
estimating the additional costs, the staff assume that the quality
and quantity of the educational program. provided under each
plan be at least equivalent to that provided under the school
system's present program. This was difficult to do for some
plans. However, the research staff assumed that, insofar as
quantity was concerned, a student should be entitled to as many
days and hours of school time in grades one through twelve as
was provided under the present plan. Under the Present plan
of operations, schools are operated for 180 days and a student
receives 2,160 days of schooling if he progresses normally from
grade 1 through grade 12.

In order to hold quality constant, the staff assumed that each
student in high school should have the opportunity to thke at
least as many types of courses under the different plans under
consideration as he would under the present plan, and that the
same level of supporting instructional services would be avail-
able. In making the analysis of the elementary schools, it was
assumed that quality would be held constant if no teacher were
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required to teach more grades in the same classroom than she
was teaching under the present plan. That is, if a school under
the present plan of operation is so organized as to have one
teacher per grade, the costs of the proposed new types of plans
were computed on the basis of providing a teacher per grade in
that school and the same types of supporting instructional
services as are now provided.

At the time of the study, schools were operated for 180 days
in Polk County, but teachers were paid for ten months, which
provided for an additional sixteen days of preschool and post-
school planning. The additional costs for each plan considered
were computed first in dollars and then in terms of percentage
Of Iiierease for each plan. School systems paying teachers for
less than ten months would have a slightly different percentage
increase for the different types of plans. However, the percent-
age differential among the different types of plans should remain
approximately the same.

Each plan of operation considered is described below and the
additional costs for each different type of plan are reported.
No attempt will be made in this paper to set forth the details of
the computations for each plan. Those computations are set
forth in detail in the publication previously referred to. In
order that the summary presented below will correspond with
the publication by the Florida Educational Research and Devel-
opment Council, the plans are numbered the same.

PLAN I. The Present Program.

The present program in Polk County provides for only a
ling_ :4 summer term beyond the regular 180-day term. State
approp.iations provide only for paying the salaries of approx-
imately 12 per cent of the teachers for the extended school
term. Summer sessions are operated for approximately six
weeks in a number of communities. Attendance in the summer
session is voluntary. Students may take enrichment courses
in science, art, music, drama and physical education for the
purpose of broadening their background. No fees are charged
for these courses. A limited number of academic subjects are
offered. These courses, as well as make-up courses, are offered
on a tuition basis. All estimates of costs for the different ex-
tended year plans are based upon the increased costs they would
entail in comparison with the present program.
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PLAN II. The Present Program Plus a Summer Program
Operated Without Cost to Parents Voluntary Attendance.

This program is the same as Plan I with a regular school
year of 180 days and 16 planning days for the faculty. The
difference is that the summer program would be operated for
30 days with the entire cost being paid for by the School Board.
The, summer program would be available to all pupils for the
following purposes:

1, To make up a subject or subjects that had been failed
during the academic 3 tar.

2. To take a new subject or subjects for the purpose of
graduating earlier.

3, To take courses for enrichment purposes such as art,
science, math, music, drama, and the like.

The program for elementary students would be organized around
special needs, such as reading, mathematics, science, and the
like. This would make it 'possible for many students who had
failed during the year to alleviate their deficiencies so that pro-
motion could be earned at the end of the summer session.
Attendance at this program would be voluntary, but many stu-
dents would have the opportunity to earn promotion or reduce
the time required for graduation. There will be some immediate
increase in the cost under this plan; but over a period of years,
the increased cost will be offset, at least in part, by savings in
the cost of reteaching students who had In t been promoted.

It is extremenly difficult to make all accurate estimate of the
increased costs of this plan. If 50 per cent of the total student
body were to attend this six-weeks extended summer school
program and 50 per cent of the teaching staff were to be em-
ployed, it is estimated that costs would be increased by approx-
imately 6 per cent. However, this plan would provide some
increase in quality because of the extended opportunities for
enrichment.
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PLAN HI. The Present Program Plus a Summer Program
Operated Without Cost to Parents but With Compulsory
Attendance for Students Who Are Not Promoted and
VGlimtaiy Attendance for Others.

Plan III is different from Plan II in only one respect. The
Board of Public Instruction would require all students who
failed to earn promotion during the regular school year to attend
the summer session. It is estimated that the additional cost of
this plan would be approximately the same as Plan II.

PLAN IV. A Staggered Four-Quarter System Requiring One-
Fourth of the Pupas to be on Vacation Each Quarter.

The calendar year would be divided into four quarters of 12
weeks each. Students would be expected to attend school three
quarters dttring each calendar year. This means that the school
authorities would have to assign the students so that 25 per
cent of the students would be on vacs ion during each quarter
and 75 per cent would be in school. This plan has been pro-
imt.ed by various business groups (especially the Chamber of
Commerce) from time to time.

The advocates of this plan have argued, without making a
cost analysis, that this plan would save money. As a matter of
fact, this is the most expensive plan that has yet been proposed,
assuming that the quality and quantity of the education program
are not lowered. Under the present plan, 910% elementary
teachers are employed. However, if no teacher is to be required
to teach more grades than she is teaching under the present plan,
the Board would need to employ 1,079 elementary teachers for
twelve months as compared with employing 910% elementary
teachers for ten months under the present plan.

The four-quarter plan, with one fourth of the pupils on vaca-
tion at all times and three fourths in school, actually requires
that each school be divided into four schools. For example, let
us assume that an elementary school, grades 1-6, has 720 pupils.
If it were divided into four schools it would have four schools
of 180 pupils each with one teacher per grade, assuming thirty
pupils enrolled per teacher. Any elementary school with less
than 720 pupils could not be divided into four schools without
increasing the number of teachers or lowering the pupil-teacher
ratio, which would increase school costs.
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In high schools the number of teachers employed would have
to be increased from 853 to 918. Thus, under Plan IV it -would
require 1,977 teachers to staff the schools now being staffed by
1,764. This is an increase of 121/2 per cent in the number of
teachers employed. These teachers would also be paid 20 per
cent more than the ten-months' salary they now receive because
they would all be teaching for twelve months.

Therefore, it is estimated that Plan IV probably would
increase school costs by more than 25 per cent without increasing
school quality. As a matter of fact, school quality might even
be damaged under this plan. Furthermore, wherever this plan
has been tried, parents have objected strenuously.

PLAN V. Four Quarters of Continuous Study. Makes Possible
Graduation From Elementary School Ore Year Earlier and
Graduation from Secondary School One Year Earlier.
Under this plan the school year would be divided into four

quarters of 11 weeks each and all students would be required to
attend all four quarters. Students would be in school for 44
weeks each year with a two-week Christmas vacation and a six-
week summer vacation. Thus, an elementary school pupil would
attend school 1,100 days during five years compared with the
1,080 days he attends now during six years. This would mean
that the six grades could be completed in five years, which would
result in a saving of approximately 16 per cent in the spaces
required for elementary school buildings. The annual opera-
tional cost would be approximately the same as under the
present plan because teachers and other service personnel would
have to be on duty 11 months of each year.

Similarly, secondary school students could complete the jun-
ior and senior high school programs in five years rather than
six. This would also result in a saving of approximately 16 per
cent in high school building costs.

Such a plan could reduce the number of calendar years re-
quired to complete the public school program from 12 to 10.
This would result in students entering college or the labor mar-
ket two years earlier than they do at present. However, to
offset this early graduation, it would be possible to change the
age of entering school from six to seven, in which case the stu-
dents would graduate from secondary school only one year
younger than at present.

1
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No plan of year-kuutici school operation examined by the
research staff was found to reduce school costs unless the plan
operated to reduce school enrollment. It was found that school
enrollment theoretically could be reduced 16% per cent under
Plan V but the school would operate longer. However, it is
possible that the quality of the school program might be dam-
aged by accelerating students as much as two years.

This plan would require an immediate annual increase in
expenditure of f,pproximately 14.7 per cent. However, this per-
centage would decline to less than half that amount after five'
years and after ten years there should be a reduction of approx-
imately 4.23 per cent in net expenditures.

A modification of this plan is to operate schools for four
quarters but to permit pupils either to attend school all four
quarters or to attend school for any three quarters they select.
It is likely that such a plan would increase school costs if the
quantity and the quality of the educational program were not
reduced.

PLAN VI. The Trimester Plan Two-Thirds of the Students
in School and One-Third on Vacation Each Trimesttr.

This plan calls for the school year to be divided into three
trimesters of 75 days each. All students would attend schools
for two trimesters each year and be on vacation for one tri-
mester. To compensate for the shortened number of days, the
school day would have to be 7% hours in length. It is possible
that this plan might lower school quality. Insofar as the re-
searchers could determine, no school system in the United States
has as yet attempted to operate under this plan.

This plan would also be more expensive than the present
plan. It is estimated that Plan VI would increase school costs
about 9 per cent and at the same time probably reduce the qual-
ity of the educational program.

PLAN VII. Three Trimesters of Continuous Study Providing for
Stuck,nts to Graduate One Year Early in Elementary School
and One Year Early in Secondary School.

Under this plan, the school year would be divided into three
trimesters of 15 weeks or 75 days each. This plan would keep
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the pupils in school for a total of 45 weeks each year with a
two-week Christmas vacation and a five-week summer vacation.
This program is similar to the four quarters of continuous study
in that an elementary pupil could complete the six grades in
five calendar years. The secondary pupils could complete the
junior and senior high sclicol in five calendar years.

The cost of operating Plan VII would be practically identical
with Plan V. Therefore, it is estimated that eventually net
school expenditures could be reduced approximately 4.23 per
cent per year. It would require an increase in school funds of
approximately 14.7 per cent to inaugurate Plan VII. This
Increase would gradually be reduced, and after ten years the
anticipated reduction of 4.23 per cent in net expenditures should
be realized.

PLAN VIII. Operate all Schools for 210 days Providing Continu-
ous Study for All Pupils, Provide One Additional Year of
Enriching Study In the Elementary School and Graduate
One Year Early in Secondary School.

The primary purpose of Plan VIII is not to reduce school
expenditures but to increase the quality level and to obtain a
greater return from the funds now being expended.

Under Plan VIII pupils would have one year of enrichment
and one year of acceleration. The additional cost of initiating
this plan would be approximately 11 per cent, but after eleven
years of operation this plan would reduce school costs by an
estimated .72 per cent. Attention is directed to the fact that
Plan VIII would provide almost one year of enrichment and
one year of acceleration for slightly less money than the cost
of the present school program. Therefore, of all the plans
considered, the 210 day continuous progress school program
gives the greatest return per dollar expended when both quantity
and quality of the program are taken into consideration.

THE NEW YORK STUDIES

The New York State Department of Education has made
more extensive studies of extended school year designs than any
other agency.3 The New York Department of Education has
given primary emphasis to the development of extended school
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year designs that potentially reduce school costs without reduc-
ing, and hopefully increasing, the quantity and for quality of
educational services provided, and to designs that do not in-
crease school costs but potentially increase the quantity and/or
quality of services provided.

Thomas,4 Consultant in Educational Research for the New
York State Department of Education, stated the following
about the potential savings through extended school year plans :
"School Systems can expect to save money with the adoption
of an extended school year program through the reduction of
the number of teaching positions and the release of classrooms
brought about by the decrease in total school enrollment." This
conclusion was based on the assumption that pupils would be
accelerated one year in six, assuming a school year of from
210 to 215 days. However, the New York State Education De-
partment recommended that not more than one year of accelera-
tion be provided for in extended school year plans.5 This recom-
mendation corresponded with the recommendation of the Florida
Educational Research and Development Council.

In 1968, the New York State Education Department recom-
mended that consideration be given to the "multiple trails plan"
for extending the school term.6 Some variations of this plan do
not rely upon pupil acceleration to obtain economy or educa-
tional goals. The financial implications of the extended school
year designs studied by the New York State Department of
Education are summarized briefly below.

The Staggered Four Quarter Plan.

This is the same as Plan IV studied by the Florida Educa-
tional Research and Development Council. The Department
recommeLded against the adoption of this plan primarily be-
cause of public opposition to it and the difficulty of its adminis-
tration in school districts maintaining small schools.7

The Trimester Design For Secondary Schools

Trimester designs considered were based upon the division
of a lengthened school year into three 68 to 72 day trimester
segments. All pupils would be required to attend all three semes-
ters each year. This plan is similar to Plan VII studied by the
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Florida Education Research and Development Council with the
exception that it was planned to apply to secondary schools only
varying in length from four to six years. This plan provides
for one year of acceleration in high school without reducing the
quantity of educational services provided for pupils. For exam-
ple, the lengthened school year would make it possible, after a
transition period, to reduce the enrollment of a six year high
school from 1800 pupils to 1500 by eliminating one year and
giving the pupils the same number of days of schooling in five
years that they had been receiving in six years. No estimate
was given of the percentage of reduction in the budget which
could be anticipated. However, the conclusion was drawn that
there would be an immediate increase in costs during the transi-
tion period and later a reduction.8

The Multiple Trails Extended School Year Plan For Secondary
Schools.

This plan is designed to be inaugurated by boards of educa-
tion in four stages. Stage 1 is designed primarily to provide
additional classroom space immediately in overcrowded schools.
It provides for a reduction in the number of classes taken each
day by a student but extends the school year sufficiently (for
example to 210 days) so that the student receives the same
amount of class time that he would receive under the traditional
180 day term. Stage II provides for pupil acceleration; Stage III
provides for enrichment, especially for slow progress pupils;
and Stage IV for continuous progress with or without accelera-
tion.° The Department stated that "the potential economic
advantages inherent in this plan exceed those of any other
known extended school year plan"1° but went on to state that
it has yet to be tested in actual practice.

The Quadrimester Plan

This plan is based upon dividing the lengthened school year
into four 52-53 day quadrimesters, and requiring all students
to attend all four quarters. It is similar to Plan V studied by
the Florida Educational Research and Development Council
except that acceleration is limited to one year under the New
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York Plan. The potential savings under the quadrimester plan
are similar to those under the trimester plan.11

The Extended K to 12 Plan

This plan is a lengthened school year of 210 days based on
continuous progress. It provides for one year of enrichment
and one year of acceleration during grades K-12.12 It is similar
to Plan VIII recommended by the Florida Educational Research
and Development Council. Woollatt13 estimated that the in-
creased cost of initiating this plan would be approximately 10
percent. This compares with the estimate of an 11 percent in-
crease made by the Florida Educational Research and Develop-
ment Council. The New York State Department of Education
estimated that after the transition period "the resulting savings
in operating expenses alone will provide more than is needed to
make the longer school year self-sustaining."14 This conclusion
also corresponds with the findings of the Florida Educational
Research and Development Council.

SUMMARY

The Research Division of the National Education Associa-
tion in 1968 summarized the research on the rescheduled school
year or the extended school year which had been completed up to
that time.15 In general, that research summary corroborated
the findings of the Florida and the New York studies and did
not produce any additional findings of financial significance.

A review of the research on th(.; financial implications of
extended school year plans was undertaken in order to determine
whether the initiation of extended school year plans would
increase or decrease school costs, or whether any such plans
might provide increased educational benefits received from a
given amount of dollars invested in education. The financial
research in this area is limited -- especially research involving
cost benefit studies. However, sufficient evidence is available
to indicate the following :

1. Several extended school year plans are available which
when initially installed will increase school costs a maximum of
10 to 11 percent, but after the transition period will result in
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no increase or even a small reduction in costs while providing a
greater quantity or better quality of educational services.

2. Extended school year plans which provide for enrichment
only with no pupil acceleration and with voluntary pupil par-
ticipation may result in an increase in school costs of up to five
or six percent.

3. Some extended school year designs developed primarily
to save classroom space may actually increase operating costs
more than the building costs that may be saved. Such plans
usually have a short life and are not likely to be of much conse-
quence in the future,

4. There will be a substantial increase in the number of
school districts providing for extended school terms in the next
ten years. However, this will not be a major factor affecting
school expenditures.
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CHAPTER 9

The Implications of the Dimensions of

Educational Need for School Financing

BY

KERN ALEXANDER

In order to provide universal and equitable educational op-
portunity for its citizens, each state must make provision for
appropriate methods of financing education. Adequate methods
of finance must necessarily involve the assessment of the dimen-
sions of educational need in order to determine what consti-
tutes sufficiency and equality of funding.

The foregoing chapters present a preliminary assessment
of educational needs and provide a backdrop against which
fundamental programmatic research may be conducted to de-
termine more accurately parameters of educational needs and,
in turn, relate these needs to program costs as well as to the
fiscal capabilities of states to support a defensible educational
program. The National Educational Finance Project is based on
the premise that concentrating research talent and knowledge
of experts on educational needs and the problems of financing
education can produce methods of financing education more
responsive to the needs of children and society than they are
now.

IMPLICATIONS FOR CURRENT SYSTEMS OF FINANCE

For some time it has been apparent to many educato,:s and
laymen alike that the methods of financing public education by
both the states and the federal government are less than ade-

207



208 DIMENSIONS OF EDUCATIONAL NEEDS

quate. Improvements in existing school finance programs have
been slow and rather haphazard, primarily because there has
been no comprehensive effort to study and revise the methods
of financing education. In most states, systems of finance have
evolved which are characterized by certain concepts or doctrinal
precepts of school finance which were formulated years ago.
Many of the concepts on which current systems of school finance
are based are not particularly relevant to today's educational
problems and needs. One of the most important assumptions,
being seriously questioned by many experts, is the notion that
local financial support for education is fundamental to the edu-
cational process. It has long been maintained that in order to
retain local control of education a substantial portion of school
funds must come from local sources. Today, however, it is con-
tended by some that while local control is probably desirable,
it is not contingent on local support. To put it another way,
control does not necessaiily fo;iow money and local financial
support for education is not necessarily essential to the main-
tenance of local control.

Total state and federal financing has been recommended as
an alternative to the present local-state-federal cooperative
funding. The foremost recent proponent of this position, James
Conant, recalls the argument of Henry Morrison who main-
tained in 19301 that a state system of school finance should
provide funding sufficient to allow all children to :lave a satis-
factory or adequate level of education, leaving no room for
variations in educational opportunity which result from differ-
ences in local fiscal capacity.

A related assumption which is undergoing re-examination
today is that the primary function of the state, and especially
the state department of education, is a purely service and regula-
tory one. In recent years a drive spearheaded by the Council
of Chief State School Officers has east state departments of
education not only in the role of regulatory and service agencies,
but also as having primary responsibilities for providing plan-
ning and leadership for the schools of the state. This changing
concept of the role of the state department of education has
been reflected in several states where legislat,res have granted
increased discretionary authority to state education agencies
through the adoption of state aid plans which provide for alterna-
tive uses of state funds to be approved by the state education
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agency. Traditionally, objectivity in state aid formulas has been

emphasized on the assumption that state control of education
per se was undesirable. The avowed purpose of such objective-

ness was to preserve local control by preventing state education
agencies from exercising discretion in fund distribution. The
fear was expressed that discretion vested in such an agency gave
it too much state control and made it subject to political and
other non-educational pressures.

Traditionally, the assumption has also been made by many
educators and laymen that all desirable educational innovations
and adaptations were made by local authorities and that the
state agency if anything, prevented desirable change in educa-
tion. The evidence is mounting however, that this assumption
is largely false because, in recent years, the impetus for many
desirable educational innovations has come from the federal
government and state education agencies. For example, since
the enactment by Congress of the Elementary and Secondary
Education Act in 1965, state and federal guidelines providing
for optional uses of state and federal funds have been used for
many fund distributions and have served as a useful device
through which central agencies can encourage local innovation
and change.

The methods of financing education now being used by states,
another area of concern, have in recent years come under attack
because of their alleged failure to provide equal educational op-
portunity to all children regardless of their economic or educa-
tional status. Several cases have been filed in Federal Courts
which bear important implications for the NEFP study of edu-
cational finance. The plaintiffs in these cases point out that the
state's system of school finance allows for wide disparities in
educational expenditures among districts. (This, in fact, hap-
pens in varying degrees, in all states today.) They claim that
the state system of finance, when viewed as a composite of both
state and local funds, leaves poorer school districts with less
money per pupil to support education than is available in
wealthy districts.

It is also claimed that state methods of financing education
do not adequately identify and compensate for high cost chil-
ters, who have educational deficiencies caused by mental, physi-
dren. These are the children, as pointed out in previous chap-
cal, social or economic handicaps. To overcome these deficiencies
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requires more of the educational dollar than is required to
educate children who do not have such handicaps. The plaintiffs
in these cases claim that when states do not recognize and
provide for these fiscal and educational need differences, they
are discriminating against a deprived segment of the popula-
tion in violation of the Fourteenth Amendment's "equal protec-
tion" clause.

Whether such state action or inaction, as the case may be,
is actually unconstitutional is a legal question, but it is certainly
true that in all states except in Hawaii, there are wide variations
in the educational resources which are available to individual
school districts. This is revealed quantitatively when expendi-
tures per child by various school districts are compared. The
bulk of the research being conducted by the National Educa-
tional Finance Project during its second year of operation is
devoted to quantifying the educational needs of deviate pupil
populations, relating these needs to program costs, and finally
determining the relative cost differentials which arise from the
fact that it costs more to educate some pupils than it does others.
For example, the research being conducted in the exceptional
children satellite research project of the National Educational
Finance Project may reveal that certain types of handicapped
children require a greater proportion of the educational dollar
than other types and that it costs more to educate most types of
exceptional pupils than regular pupils. This research will seek to
weight such cost differentials in a manner which will pro-
vide discrete component inputs to emerging models of school fi-
nance based on educatior al programs for specific target groups.
Such research will go a long way toward providing measurable
standards by which methods of distributing both state and
federal educational funds can be evaluated and improved.

The NEFP research should produce better criteria or re-
newed "principles" which will provide guidance for state and
federal legislators in enacting fiscal programs which will meet
the peculiar and diverse educational needs of the future. The
findings of the NEFP studies will also undoubtedly hold im-
plications for the organizational structure for education among
and within states. The nature of the system of educational
finance always has important side effects, for example, the
potential to influence shifts in the locus of educational power
and decision-makings
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IMPLICATIONS FOR EDUCATIONAL PLANNING

Both state and federal financial programs for education have
suffered from a lack of careful and comprehensive planning.
In 1966-67 there were at least 441 funds making up the school
finance programs of the 50 states. The proliferation of funds
ranged from two in Kentucky to over twenty in California. In
many states it would appear that legislatures have, almost at
random, funded programs and in some cases have financed pro-
grams which may actually negate some of the educational objec-
tives of the state. For example, in many states school district
consolidation is professed to be an important educational objec-
tive, yet state funds are provided which have the effect of
rewarding school districts that do not consolidate. Another
example may be found in situations where states have estab-
lished foundation programs for the avowed purpose of equaliza-
tion, yet when the entire finance system is analyzed and special
funds for various other programs are considered along with the
foundation program funds, it is found that very little, if any,
equalization actually occurs. Special purpose grants, along with
inadequate regulation of local financing, may lead to a school
finance system which closely resembles a simple flat-grant
allocation. Therefore, the purposes of legislation, as stated in
statutory preambles, are not always accomplished.

The primary reason for this situation is an obvious lack of
planning and evaluation of finance designs. This lack of plan-
ning is vividly demonstrated by the over-abundance of uncoor-
dinated federal programs as well as state programs. It has been
estimated that there are at least 100 federal programs for
education, many of which exhibit little or no coordination with
the total educational effort of the federal and state governments.

While the National Educational Finance Project is not a
priori concerned with the emerging discipline of planning per se,
the Project is vitally interested in the present and future educa-
tional needs of children and their fiscal implications. The major
issues are: what educational programs are needed, what will the
cost be, what program and cost options are available, and what
financing alternatives should be considered.

The National Educational Finance Project is designed to
contribute to and provide inputs for comprehensive educational
planning at both the state and federal levels. As indicated in
the previous chapters of this publication, a major component
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of the total project design deals with program areas which are
descriptive of the total educational program from pre-school
through junior college. The National Educational Finance Proj-
ect will draw on systems analysis concepts, particularly Plan-
ning, Programming and Budgeting Systems, to accomplish its
purposes. The spin-off from the use of PPBS should provide
a framework within which educational fiscal planning can be
facilitated.

A major problem in designing NEFP was the identification
of the parameters of educational needs. In order to organize
the project and encompass the entire educational spectrum it
was decided to approach the task from a program-oriented point
of view. Educational programs were selected which appeared to
encompass the educational needs of all children regardless of
where they lived. The research design was divided into broad
program categories which in turn, establish the parameters of
educational needs of target populations. These categories or
programs are (1) programs for regular elementary and sec-
ondary school pupils, (2) programs for early childrhood educa-
tion (pre-first grade), (3) programs for exceptional children
(gifted or handicapped children), (4) programs for compensa-
tory education for culturally handicapped children, (5) pro-
grams for junior college education, and (7) programs for adult
and continuing (non-college) education.

These areas represent fundamental or primary educational
program areas. A total planning effort for education, as con-
ceived by NEFP, includes these major programs This selection
of programs is extremely important in the sense that they
will be used as the foundation for modeling state and fed-
eral systems of finance. The total educational planning proce-
dure of the future will doubtless be influenced by the programs
reflected in models for financing education. In other words, if a
substantial amount of money is allocated for education of handi-
capped children, then consideration in a PPB system must be
given to programs for educating the handicapped. Likewise, if
a model for school finance is implemented which makes specific
provision for compensatory education (education for the cul-
turally deprived), then provision for this type of program
must be made in a budgeting system. Therefore, the National
Educational Finance Project may have sizeable impact on the
formulation of the program structure for a PPB system.
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As the parameters of educational need are studied and re-
searched for the NEFP, there will, of course, be revealed many
program subcategories which also may influence planning. In
the major program category of handicapped children, partial
hearing or partial seeing children may emerge as a target
population for which large cost differentials may exist. The
target population descriptive of this group may be large enough
to warrant a program subcategory. If the research indicates
such a need, the subprogram may be included in a finance model
at the state level which, in turn, may mandate that local school
districts identify the same program. In addition, the state may
also as a result of using this model, require evaluation and even
cost/benefit analysis of such a program.

It is evident, then, that the research undertaken and the
resulting programs, subprograms and models of finance may be
of great importance for total educational planning. Without
overstating the National Educational Finance Project's Im-
portance for PPBS, it seems safe to assume that the research
undertaken by the project for identification of target popula-
tions and cost differentials may influence the format and frame-
work within which PPBS is accomplished.

IMPLICATIONS FOR URBAN, SUBURBAN AND RURAL
SCHOOL DISTRICTS

The tremendous mobility of our population during the past
three decades has had extremely important implications for
financing education. Neither the states nor the federal govern-
ment have been able to react quickly enough to avert the prob-
lems inherent in such mass human migrations.

The problems of the cities have been well publicized in recent
years and certain remedial steps have been taken in an attempt
to help alleviate their educational, social, and economic problems.
Historically, city school systems have been the most affluent of
all local school districts and needed little or no state or federal
financial assistance to support what were generally considered
to be good educational programs. In fact, many large cities had
consistently opposed state equalization plans because they did
not need the funds and did not have sufficient fiscal deprivation
to qualify for a major share of such allocations. However, as
the population migration from the rural areas of southern states
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to northern cities accelerated, and the flight from the central
city to the suburbs reached astronomical proportions, the cities
gradually fell from their transcendent position. While most city
school districts today are not impoverished, they have experi-
enced a rapid decline in their fiscal preeminence. Cities' relative
fiscal capacity, when compared with other school districts,
has declined, and they have had to deal with an ever increas-
ing number of educationally disadvantaged children as a result
of the influx of socially and economically deprived portions of
the population.

The high incidence of educationally deprived children in the
great metropolitan centers of the United States is well docu-
mented. This, coupled with the decline in the relative ability
of the cities to finance the high cost of educational programs
for culturally deprived children, is a paramount problem and
must be included in any study of educational finance.

The suburban school districts of the nation, while generally
exhibiting an increase in their local tax base, have some difficult
educational problems of their own.* The problems faced by these
districts in the main spring from rapidly increasing school popu-
lations and a corresponding need for new facilities. Many sub-
urban school districts, especially the larger consolidated ones,
find it almost impossible to finance and build new buildings fast
enough to accommodate the expanding enrollments. Some state
school finance programs incorporate factors which allow for
population growth; however, most do not. Even with their
staggering construction problems, suburban districts are gener-
ally financially more secure than either core city or rural school
districts.

Rural areas of the nation, for the most part, have not experi-
enced either an increase or a decline in their educational or
financial fortunes. They have always been educationally and
financially weak and they remain so today. Concentrations of
poverty stricken people may be found in virtually all rural
areas, including such diverse areas as the South, Appalachia, the
Coastal Plains, the Ozarks, the Southwest, the Upper Great
Plains, Indian reservations and concentrations of Mexican-
Americans along the southern border. The President's National
Advisory Commission on Rural Poverty repdrted in September,

*See: G. Alan Hickrod and Cesar M. Sabulae, Increasing Social and
Economic Inequalities Among Suburban Schools, Interstate Publishers,
Danville, Illinois, 1969.
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1967 that there was proportionately more poverty in rural
America than in our metropolitan areas. The commission re-
-norted that in metropolitan areas one person in eight is poor,
in the suburbs one person in fifteen is poor, in rural areas one
of every four persons is poor.2 Contrary to popular belief, not
all rural people live on farms. Most, in fact, live in small towns
and villages.

Many of these rural areas have always had inadequate edu-
cational programs and they continue today to provide inferior
programs. The products of these programs make up the large
majority of the uneducated and unskilled populace which has
migrated to the core cities in recent years.

The National Educational Finance Project is designed to
take into consideration geographical, demographic and fiscal dis-
parities whether they appear in cities, suburbs or rural
areas. The project's research effort is program oriented and
concentrates on the educational deficiencies of pupils regardless
of location. One important component of the project, which will
have impact on provisions for educating deprived children, is
a study of the funding needed for compensatory education. A
special study of this problem will be undertaken and results
should have important implications for financing educational
programs for deprived children in urban, suburban and rural
areas. If, for example; a child is identified as being economically
disadvantaged and this results in a higher cost to the school
district, then an adequate model of finance should include a pro-
vision for recognizing the added cost incurred by the district in
educating this type of child.

The National Educational Finance Project is also carefully
researching and analyzing the relative fiscal ability of local
school districts as well as states. This portion of the project
will compare various measures or combinations of measures
which will more adequately define the fiscal capacity of school
districts, whether they are in cities, suburbs or rural locations.

IMPLICATIONS FOR EQUALIZING EDUCATIONAL
OPPORTUNITY

The concept of equalization of educational opportunity is
and has long been embedded in and intermingled with the notion
of free public school education. Indeed, an adequate system of
financing public education requires implementation of equaliza-
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tion techniques in order to overcome the inequities in education
which result from great concentrations of poverty which exist in
certain school districts and states.

Since the concept of equalization of educational opportunity
is so basic to public education, a substantial portion of the re-
sources available to the National Educational Finance Project,
will be devoted to the development of models of school finance
which will more effectively equalize educational opportunity.
There are many definitions and perceptions of what is involved
in equalization of educational opportunity. However, for our
purposes equalization may be viewed as having two interrelated
facets one, the identification and financing of appropriate
educational programs for specific groups of pupils having spe-
cific educational needs and two, the allocation of the funds
needed to support such programs on the basis of the relative
fiscal ability of a school district or a state to support the needed
programs.

Current trends indicate that the states are giving more
weight to equalization provisions in the formulas for allocation
of funds. Table 9-1 shows the increase in the amount of state
funds for equalization during the fourteen year period from
1953-54 through 1966-67.

TABLE 9-1
AMOUNT AND PERCENT OF STATE EQUALIZATION FUND DISTRIBUTION

1953-54, 1957-58, AND 1966-67 (IN THOUSANDS)

1953-5.4 % 1957-58 % 1966-67 %

Total
Distribution 2,953,027 100.0 4,480,329 100.0 9,645,165 100.0

Equalizing 1,407,713 47.7 2,624,764 59.6 6,675,024 69.2
Other 1,545,314 52.3 1,855,564 41.4 2,970,141 30.8

Source:

As Table 9-1 indicates, there has been a substantial increase
in both the amount and percent of state equalization funds dur-
ing the past decade. The amounts reported here as equalizing
do not include fiat-grant distribution programs, even though
such programs do have some equalization tendencies. Although
Table 9-1 does not attempt to indicate precisely how much equal-
ization actually exists, it nevertheless is rather revealing that
state legislatures have increasingly been recognizing the need
for greater equalization of funds among school districts.
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This trend toward more equalization is not confined to state
finance programs. It is also reflected in federal grants. The
Advisory Commission on Intergovernmental Relations reported
in 1964 that since World War II there had been increasing
emphasis given to equalization in all federal grant formulas
and that by 1963 there was an inverse relationship between
per capita income and the distribution of federal grants.3 The
Commission concluded, however, that the amount of equalization
attained was only moderate, even though there was greater equal-
ization than previously.4 Federal grants for educational purposes
have tended to follow the trend of all federal funds and have,
in recent years, reflected greater equalization tendencies.

Where equalization does exist in federal and state programs,
it is usually accomplished by introducing into the distribution
formula factors which take into consideration variations in
fiscal ability or wealth of the recipient districts. State equaliza-
tion formulas are based largely on wealth variations as measured
by property values, although some states have indices of tax-
paying ability and a few employ personal income measures to
determine a school district's fiscal ability. The federal distribu-
tions rely heavily on personal income data in measuring fiscal
ability.

While provisions for equalization do exist in state and federal
support programs, and seem to be increasing, such equalization
is based chiefly on fiscal deficiencies of states and localities and
rarely is geared to educationally measurable deficiencies. In
recent years the case has been made with increasing frequency
for distribution plans which include features recognizing the
high cost of programs for educationally disadvantaged chil-
dren. Current categorical aid programs at the state and federal
levels are obviously intended to deal with a specific educational
need, however, the grants are usually sporadic and are not
uniformly designed to cover the entire educational program.

It is important to note that some states have for many years
provided funds on a need basis using weighted classroom units
or weighted pupil units as well as other factors ranging from
size of school districts and comprehensiveness of educational
program, to different weightings for kindergarten, elementary
and secondary school pupils.

There are many methods used in both federal and state
programs to identify the various educational needs, however,
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there seems to be very little empirical evidence supporting any
of the approaches used to identify high cost programs. All of
this indicates a lack of basic information and research con-
cerning the parameters of educational needs of diverse target
populations and cost differentials associated with programs de-
signed to meet these needs. The primary task of the National
Educational Finance Project, as is pointed out in the preceding
chapters, is to identify educational needs and cost differentials
of diverse programs and to express them quantitatively in order
that they may be introduced into model systems of school fi-
nance. The chapters presented earlier establish the framework
within which NEFP satellite projects will research broad educa-
tional program areas endeavoring to identify alternatives which
may be used to form defensible school finance models.

IMPLICATIONS FOR DEVELOPMENT OF MANAGEABLE
STANDARDS FOR EQUALIZATION OF EDUCATIONAL

OPPORTUNITY

When a law is enacted providing funds for education, the
formula for the distribution assumes certain rationale or stand-
ards which circumscribe the ultimate effectiveness of the law.
Since equalization of educational opportunity is a primary ob-
jective of most grants, it seems logical that criteria would have
been established which accurately define the methodologies for
accomplishing equalization. However, as pointed out above,
when state or federal formulas are examined, there appears to
be little research supported standards for equalizing educational
opportunity. This was pointed out in a recent case where pupils
sued the state of Illinois to obtain a redistribution of state
school funds based on the pupil's educational needs. These cul-
turally deprived children claimed their constitutional rights
were being violated because they were not given more funds
to overcome their educational deficiencies. The court responding
to this complaint said there were no judicially manageable stand-
ards by which the court could determine when the Constitution
is satisfied and when it is violated. The court said :

"The only possible standard is the rigid assumption that
each pupil must receive the same dollar expenditures.
Expenses are not, however, the exclusive yardstick of a
child's educational needs. Deprived pupils need more aid

1
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than fortunate ones. Moreover, a dollar spent in a small
district may provide less education than one used in a
large district. As stated above, costs vary substantially
throughout the state. * * * * * As new teaching methods
are devised and urban growth demands changed patterns
of instruction, the only realistic way the state can adjust
is through legislative study, discussion and continuing re-
vision of controling statutes. Even if there were some
guidelines available to the judiciary, the courts simply
cannot provide empirical research and consultation neces-
sary for intelligent educational planning.5

The court's statement here points out a problem which is
familial' to most educators; the ider 'ification arid quantification
of educational need.

The basic purpose of all educational fiscal policy should be to
put the money where the need is and if this is adequately done,
equalization of educational opportunity will be in a large part
accomplished. In order to do this, as the court indicates, there
must be much more research and planning in education. The
primary aim of the National Educational Finance Project, be-
ginning with this publication, is to empirically measure edu-
cational needs in a manner appropriate for providing more
adequate methods of financing education. Target populations
will be identified and cost analysis will be conducted in order
to determine what cost differentials actually exist among the
various pupil populations.

It is doubtful that this project will be able to forecast the
precise amount of funds required to totally equalize educational
opportunity for each child in each educational program. Such
factors as location, sparsity, administrative efficiency and
teacher effectiveness are variables not easily harnessed. How-
ever this project should be able to provide minimal standards
for equalization or at least recommend standards for school
finance which tend toward greater equalization. Such criteria
may be used to assess educational aid formulas as to their
equalization traits and be relied upon to provide broad guide-
lines for equalization. By using these standards as a yardstick
one could determine whether a specific fund distribution tended
toward or away from equalization of educational opportunity.
With such a frame of reference educators and legislators would
have a more solid foundation on which to establish a system of
equal educational opportunity.
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IMPLICATIONS FOR MODELS OF SCHOOL FINANCE

The last phase of the National Educational Finance Project
requires the integration and synthesis of knowledge af.,quired in
project research activities to conceptualize, develop and test
educational finance models which will utilize the fiscal resources
of local school districts, states and the federal government in
order to adequately fund the educational programs needed to
serve the diverse needs et all people. The objective of NEFP
is not to identify a single "best" model for financing education.
Rather, the objective is to test several feasible models against
a common set of criteria so that policy-makers may be cognizant
of the explicit strengths and weaknesses of various models as
they consider alternative models of school support.

Conceptually, educational finance models can he viewed as
consisting of two distinct, though interrelated ingredients
revenue dimensions and allocation dimensions. Implicit in
practically all revenue dimensions currently employed in educa-
tional finance programs is the notion of a state-local partner-
ship in which a significant portion of the total revenue is de-
rived from locally levied taxes, primarily taxes on property.
Embedded in the revenue dimension is a value judgment, arrived
at through the political process, concerning the share of revenue
which should be provided by each "partner"the state and the
local school district. in recent years a third "partner", the
federal government, has become increasingly active in financing
education, although debate concerning the propriety of the
new partner's involvement has not completely abated. Thus,
for NEFP purposes, several possible revenue patterns need to
be considered. The possibility of complete state financing must
be examined, as well 4s the possible use of local non-property
taxes, either levied and collected locally or as a supplement to
taxes levied and collected by the state.

The allocation dimension of a school finance model, for
example, may consist of two components. One is the educational
need component which should reflect the programmatic aspects
of the model. The preceding chapters represent preliminary
steps to establish a basis for this component of a model. Ele-
ment, of this component may be the educational need variables
which research indicates represent deviate programs requiring
special consideration in a financing scheme. For purposes of
this explanation, programs presented in Figure 3 indicate the
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selected programmatic areas being researched by the NEFP.
When cost differentials are applied to these program areas the
total cost should represent the entire financing load required
to overcome deviations in educational need. The research being
conducted by NEFP may result in identification of several new
educational need categories or may suggest the meshing and
consolidation of existing ones.

The other component usually included in the allocation di-
mension is oue which is certainly necessary if the purpose of
the fonnula is to equalize educational opportunity by overcom-
ing fiscal disparities among states or school districts. Here a
measure of wealth such as personal income or property valua-
tions are generally used to establish the relative differences in
wealth. (Figure 3.) Another element of this component may be
an Wort index which is usually designed to maintain a minimum
level of effort or even reward for high effort.

Computer programs will be written for each of the educa-
tional finance models and simulation procedures will be em-
ployed to test each model. A number of hypothetical school dis-
tricts will be constructed to reflect the program and fiscal
variables identified and quantified in earlier phases of the
project. These hypothetical school districts will be employed
to demonstrate the effect of several educational finance
models on school districts having varying economic and demo-
graphic characteristics. Upon the completion of the project,
computer programs for the various educational finance models
will be available for use by individual states who wish to analyze
the effects of the adoption of various models on school districts
in their state.

For purposes of illustration only, a model may be constructed
which will lend itself to the use of a program budgeting tech-
nique at the state level. Using both the revenue and allocation
dimensions (See Figure 1) such a model could illustrate the
flow of funds from the taxpayer, through federal, state and/or
local government to the schools. In the revenue dimension (See
Figure 2), decisions can be made relative to the amount of
funds from federal, state or local sources whether to levy certain
taxes at the federal, state or local level, and the rates to be
applied to tax bases once the decision to levy a tax is made.

In the allocation dimension (See Figure 3) , decisions can
be made concerning the specific measure of educational need
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to be used in the formula, programs to be offered, weight to
be given to various programs, application of unit costs, and
whether or not the state will place a limit on the total units
allowable by category.

In such a model, it might be assumed for example, that the
federal involvement will consist of financing a predetermined
percentage of the total cost, or it might be assumed that the
federal contribution represents the residual costs after state and
local revenue decisions are made.

The following charts (Figures 1, 2 & 3) show primary deci-
sions which may be made to alter the models, allocation dimen-
sion and revenue dimension. As pointed out above, the NEFP
will culminate in 1971 with the construction and computerization
of several models of school finance which, hopefully, will be of
benefit to legislators, educators, and laymen in improving the
methods of financing education in the United States.

FOOTNOTES

allenry C. Morrison, School Review. Chicago: University of Chicago
Press, 1930.

2The People Left Behind, A Report of the President's National Advisory
Commission on Rural Poverty, Washington, D. C., GPO, 1967, p. 3.

3The Role of Equalization in Federal Grants, Advisory Commission on
Intergovernmental Relations, Washington, D. C., GPO, 1964, p. 63.

4Ibid, p. 72.
5McInnis v. Shapiro, 293 F. Supp. 327 (1968).
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Figure 2

An Illustration of Revenue Dimension of Model
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Figure 3
An Illustration of Allocation Dimension of Model
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An Abstract of

THE RESEARCH DESIGN FOR THE
NATIONAL EDUCATIONAL FINANCE PROJECT

BY

R. L. JOHNS*
KERN ALEXANDER*

RICHARD A. ROSSMILLER*

The National Educational Finance Project (NEFP) is a
cooperative endeavor, funded principally under Title V, Section
505, of the Elementary and Secondary Education Act, involving
state departments of education, universities and the United
States Office of Education in the study of contemporary prob-
lems in financing education.** The project represents the first
systematic effort to study comprehensively all state systems of
school finance and to critique them in. the light of current edu-
cational needs and trends. The project is designed to accomplish
three major objectives: (1) identify, measure and interpret
deviations in educational needs among children, school districts
and states; (2) relate variations in educational needs to the
ability of the school district and state to finance appropriate
educational programs ; and (3) conceptualize various models of
school finance and subject them to consequential analysis to
identify the strengths and weaknesses of each model.

*R. L. Johns is Professor of Educational Administration, University of
Florida and Director, National Educational Finance Project. Kern Alex-
ander is Associate Professor of Educational Administration, University of
Florida and Associate Director, National Educational Finance Project;
Richard A. Rossmiller is Professor of Educational Administration, Univer-
sity of Wisconsin and Finance Specialist, National Educational Finance
Project.

**Support for specific satellite research projects within the NEFP also
is being provided under Title IV and VI of the Elementary and Secondary
Education Act. In addition, the U. S. Department of Agriculture has
funded a satellite project on the financing of the school food service
program.
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The National Educational Finance Project is being under-
taken at a time when conventional approaches to financing edu-
cation are under sharp attack. Legally and historically the fifty
states bear primary responsibility for establishing and support-
ing a system of free public education for their citizens, although
in many states much responsibility for the day-to-day operation
of public schools has been delegated to local school districts and
boards of education. Decentralization of the organization for
education traditionally has been accompanied by a heavy reli-
ance on local property taxes to support public elementary and
secondary schools which, as Cubberley noted long ago, leads to
great disparities in the quality of local education programs.
Since. the beginning of the present century authorities in school
finance have attempted to conceptualize and implement school
financing programs which will equalize educational opportuni-
ties for all children within a state and, at the same time, allocate
equitably among the taxpayers of the state the taxes required
to finance such programs. Today, however, state programs for
financing public education increasingly are proving inadequate
to meet the deiriands generated by the pressure of contemporary
expectations for the schools. Among the factors contributing
to this disarray are

1. A growing awareness of the importance of providing an
adequate education for all citizens; for example, population mo-
bility makes the poorly educated child in any state a potential
concern of citizens of all other states.

2. An increasing recognition of the need for differentiated
educational programs for individuals and groups having special
learning needs; for example, the emotionally maladjusted, cul-
turally deprived or intellectually gifted learner.

3. A developing understanding of the importance of human
capital to the well-being of a "brain-intensive" economic system.

4. A burgeoning use by the federal government of appropria-
tions earmarked for educational programs, i.e., categorical aids,
designed to accomplish specific purposes deemed to be in the
national interest; e.g., programs to offset disadvantages result-
ing from cultural and/or economic deprivation.

5. A growing disparity between the revenue available to
the schools from traditional sources and the amount of money
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needed to mount programs which satisfy societal demands; e.g.,
property taxes, the only major source of revenue available at
the local school district level not only are reaching their limit in
many school districts, but are not well related to the sources of
income in an industrialized urban society.

6. An expanding population to be educated in the public
schools resulting both from population growth and from the
rapid extension of free public education at both ends of the
transitional age range, i.e., to the early childhood and the
post high school years.

7. A complex of population shifts which has produced a
"flight to suburbia" from the cities by relatively affluent, middle
class Americans and a movement to core cities by poorly edu-
cated and unskilled members of minority groups so that cities
are faced with a great influx of "high cost" citizens (in terms
of their consumption of public services) at the same time that
their revenue potentials are declinipg.

Indicative of current dissatisfaction with existing programs
for financing education are suits which have been filed in Michi-
gan, Illinois, California, Virginia, and Texas claiming that the
state support programs in each of these states is unconstitutional
in that it denies to pupils in various types of school districts
equal protection under the law as guaranteed by the Fourteenth
Amendment. Also noteworthy are the proposals advanced re-
cently by such noted educators as Conant and Allen that the
state abandon local taxes for education and assume complete
responsibility for financing its public schools. It is against this
background and within this context that the National Educa-
tional Finance Project has been launched.

ADMINISTRATIVE STRUCTURE OF THE NEFP
The administrative structure of the project is shown in Fig-

ure 1. The project is administered by the Florida State Depart-
ment of Education. The director of the project is Dr. R. L.
Johns, Professor of Educational Administration, University of
Florida and the associate director is Dr. "Kern Alexander, Asso-
ciate Professor of Educational Administration, University of
Florida. The central staff of the project is headquartered at
Gainesville, Florida. Three committees have been organized to



Figure 1

Administrative Structure of the National Educational Finance Project
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establish policy for the project and to provide advice and counselto the director and central staff.
The Project Committee is made up of five school finance

experts (William Me Lure, University of Illinois; Erick Lind-man, UCLA; Edgar Morphet, Designing Education for the Fu-ture; James Kelly, Columbia University; and J. Alan Thomas,University of Chicago) who serve as a policy board and asconsultants for the technical design of the project. The AdvisoryCommittee is composed of Henry Cone, Education Commissionof the States; James Gibbs, U. S. Office of Education; EugeneMcLoone, National Education Association; and Will Myers,Advisory Commission on Intergovernmental Relations. Thisgroup advises the director concerning project design and opera-tion. Rounding out the committee structure is the CoordinatingCommittee made up of the chief state school officers (or theirrepresentatives) of nine of the cooperating states: Florida,Michigan, Minnesota, New Hampshire, New York, Oregon,Tennessee, Texas, and Utah.
The overall plan of the National Educational Finance Proj-ect incorporates two significant concepts in programmatic re-search directed toward the solution of contemporary educationalproblems. First, in the initial plan of the project adequate timeand sufficient funding was provided to develop comprehensiveand detailed plans for the specific research to be conducted.Second, the project represents a unique approach to program-matic research in education in that "satellite" studies will beconducted by researchers in a network of universities acrossthe nation in cooperation with state departments of education.This approach has made it possible to assemble a research teamcomposed of the best researchers available in the field of schoolfinance, regardless of where they may be located.

DESIGN OF THE STUDY
The NEFP includes four separate but interrelated and over-lapping phases which are shown in Figure 2. Phase I of theproject was devoted primarily to planning and developing acomprehensive project design. The design of the project in-volved a joint effort by school finance consultants from uni-versities, state departments of education, and other agenciesand organizations interested in school finance. In addition, leg-
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islative leaders in all states received questionnaires asking them
to identify what they felt were the most serious problems in
financing education in their respective states. Drawing upon
these authorities and resources, the central staff completed the
project design in January, 1969.

Satellite Projects for Analyzing Parameters of Educational Need

Phase II of the project, which extends from February 1,
1969 to May 31, 197(,, will draw upon systems analysis concepts,
particularly PPBS, to delineate the parameters of educational
need. A major obstacle to the development Jf financial support
programs which will provide equitably for the needs of persons
in all school districts 154 the proclivity to equate educational need
with the gross number pupils to be served, i.e., the failure
to differentiate between the varying educational needs of identi-
fiable target populations which the schools either are now serv-
ing or should be serving. By Ident3fying the target groups to
be served by various educational programs, and the unique educa-
tional needs of each target group, this phase of the research
will facilitate planning, programming, and budgeting to meet
these needs, as well as providing a format within which it will
be possible to perform meaningful operations analysis.

To accomplish the objectives of Phase II, several authorities
in school finance will conduct satellite research projects designed
to establish the parameters of educational need of the target
groups served by each of the following programs :

1. Programs for regular elementary and secondary school
pupils William McLure, University of Illinois

2. Programs for early childhood education (pre-first grade)
William McLure, University of Illinois

3. Programs for educating exceptional children (gifted or
behaviorally disabled children) Richard Rossmiller, Univer-
sity of Wisconsin

4. Programs for compensatory education (culturally handi-
capped children) Arvid Burke, State University of New York
at Albany and James Kelly, Teachers College, Columbia Univer-
sity
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'figure 2

Phases of the National Educational Finance Project
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5. Programs for vocational and technical education Erick
Lindman, University of California at Los Angeles

6. Programs for junior college education James Watten-
barger, University of Florida

7. Programs for adult and continuing education (non-col-
lege) J. Alan Thomas, University of Chicago

In each of these satellite projects the investigators will seek to :
(1) identify or develop criteria for identifying the target pcpu-
lation to be served, (2) develop accurate estimates of the num-
ber of persons in each target group, (3) indicate the nature of
the educational programs needed to net the needs of each
target group, i.e., how they differ from the regular educational
program and (4) determine the cost differentials implicit in
such programs.

The first step toward accomplishment of the above objectives
will be the preparation of papers which define the parameters
of educational need in each of the above program areas. Each
paper will be prepared by a member of the central staff or the
project committee in collaboration with a recognized authority
in the program area. In preparing these papers the literature
concerning each program area will be reviewed to ascertain the
extent to which data are available concerning target popula-
tions, educational programs and cost differentials, and to iden-
tify the additional research needed to accomplish the objectives
of Phase II. Investigations designed to provide the needed data
will then be conducted. To obtain these data each investigator
will select a sample of states in which may be found exemplary
programs for the target population under study (Exemplary
programs are defined as those programs which have been demon-
strated by empirical evaluation to be effective or, where empiri-
cal evaluation is not available, which are advocated by authori-
ties in the field as being most likely to be effective. An attempt
will be made to include in the sample states which are representa-
tive of particular problems such as sparsely populated and
densely populated states, states having concentrations of cul-
turally or economically disadvantaged persons or minority
groups, states having high and low per capita incomes, and the
like and to proviae geographic dispersion of the sample (inso-
far as these criteria are compatible with obtaining a sample of
states which have exemplary programs.)
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Data concerning the general characteristics of exemplary
educational programs for the target population under study, and
the costs associated with such programs, will be obtained from
records maintained by the state department of education and
interviews with state department of education personnel. To
obtain specific data concerning characteristics of exemplary pro-
grams for the target group under study, a sample of local school
districts will be drawn in each state. An attempt will be made
to include in the sample school districts of varying size and vary-
ing social, economic and demographic characteristics. On-site
visits will be made to the school districts included in the sample
in order to (1) describe explicitly the nature and characteristics
of the program; (2) identify the criteria for participation in the
program, the number eligible to participate in the program, and
the number actually participating; (3) determine the specific
additional costs incurred in providing the program; (4) estab-
lish the relationship between the cost of the special program
and the cost of the regular school program; and (5) obtain any
empirical evidence which may be available concerning the effi-
cacy and benefits of the program under study.

It should be noted that an identical sample of states and
school districts will not be employed in each investigation.
Rather, the primary criterion employed in selecting the sample
for each study will be the existence of exemplary educational
programs fur the target group under study. It also should be
noted that the primary concern in these investigations is for
the cost differentials between special and regular educational
programs, not for the absolute dollar amounts expended for
such programs. While it is recognized that expenditures per
pupil for both regular and special programs vary from one
school district to another, it is assumed that the cost differential
the ratio of the cost of the special program to the cost of the
regular program for special educational programs for various
target groups will not vary significantly from one district to
another. The validity of this assumption will, of course, be
tested in the course of these investigations.

The data obtained from the sample of states and the sample
of school districts will be analyzed to determine the general
nature and characteristics of exemplary programs for the target
population under study, with particular attention directed to
similarities and differences in the programs. Additional costs
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attributable to each program will be aggregated, cost differen-
tials will be computed for each program category in relation to
the cost of the regular educational program, and a range of
differential costs will be established. Program needs will be
projected to 1980 based on standard population projections,
trends in the population in the target group, and costs associated
with educational programs for such persons. In summary, these
investigations will provide a framework within which educa-
tional needs may be expressed in a programmatic format, both
quantitatively and qualitatively.

Other Satellite Research Projects

Four other satellite research projects are included in the re-
search design. Following is a brief description of these studies.

1. A satellite research project dealing with financing of the
construction of educational facilities also will be undertaken
during Phase II by W. Monfort Barr, Indiana University. This
study will provide detailed data concerning current provisions
for financing schoolhouse construction in the various states and
will identify the problems implicit in these provisions.

2. A study dealing with the fiscal capacity of school districts
and states will be conducted by Richard Rossmiller at the Uni-
versity of Wisconsin and will examine the fiscal capacity and
tax effort of states, hypothetical regional taxing jurisdictions
within states and local school districts. A sample of approxi-
mately eight states will be utilized. The states comprising the
sample will be selected to obtain wide geographic dispersion;
to include at least one state in each quintile (by rank) on dis-
tributions balled on per capita income, income per person age
5-17 and state-local taxes as a percentage of per capita personal
income; states with large urban centers and states primarily
rural in character; and states which have a large number of
local school districts and states which have a small number of
local school districts.

Within each state a sample of approximately 15 to 25 school
districts will be selected for intensive study. The sample will be
stratified to include core city, suburban, independent city and
rural school districts. Consideration also will be given wealth
(as measured by personal income and/or property value) in
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selecting the sample of districts. The data to be gathered for
each school district will include information concerning both
educational services and all other public services. Comparisons
of fiscal capacity and tax effort will be made using property
value and personal income as bases and using expenditures for
education, for all other public services, and for education and
all other public services combined.

3. A study of the impact of school district organization on
state support programs will be conducted by Clifford Hooker
at, the University of Minn., and will focus upon the relationship
of school district organization to state aid distribution systems.
State support provisions concerning school district reorganiza-
tion and other statutory provisions which affect school district
reorganization will be identified by a survey of the 50 states.
This survey will provide data which will be utilized to select a
sample of states which provide a range of situations with regard
to provisions for school district reorganization. From states in
this sample will be obtained various data regarding the inter-
action between fiscal provisions and school district reorganiza-
tion and various hypotheses concerning this relationship will be
tested.

4. A comprehensive study of the financing of the school food
service program will be directed by Robert Garvue, Florida
State University. This research will utilize some of the tech-
niques used by the researchers of the parameters of educational
need. For example, exemplary programs for meeting school
food service needs will be projected on the basis of such pro-
grams. Furthermore, alternative models for financing the school
food service program will be evaluated.

Central Staff Studies in Phase II

Concurrent with Phase II activities outlined above, the cen-
tral staff will undertake research which will delineate the objec-
tives served by state support programs, describe the models of
state support now in use, and indicate the extent to which exist-
ing state support programs satisfy contemporary educational
needs. These studies will include the following:

1. Identification and classification of state school funds;
2. identification and analysis of provisions which tend to
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either discriminate against or favor certain types of school
districts;

3. trends in the use of local non-property taxes ;

4. equalization effect of federal programs of school support;
and

5. extent of equalization achieved by existing state support
programs.

The results of these studies will be used to assist in conceptualiz-
ing and formulating models of school finance.

Concurrent with these satellite projects the central staff will
examine support programs for nupil transportation, particularly
the transportation needs of pupils in urban areas, and current
provisions for financing retirement programs for public school
personnel. In addition, three background papers will be pre-
pared. The first will provide general economic projections and
revenue estimates, a discussion of the role of education in the
economy, and an analysis of the various tax sources from which
revenue for the support of education might be obtained. The
second will examine the financial implications of the adoption
of collective bargaining or professional negotiation procedures
in education. The third will explore the implications for financ-
ing education of private sector activity in education for exam-
ple, the cost of contracting certain service activities such as
transportation and feeding or of certain instructional activities
such as behind-the-wheel instruction for driver education, as
well as the cost of providing various types of aid, such as text-
books, for pupils attending private schools.

Analysis of Educational Finance Models

Phase IV, which culminates the project, requires the integra-
tion and synthesis of knowledge and insights acquired in the
preceding phases to conceptualize, develop and test educational
finance models which will harness the fiscal resources of local
school districts, states, and the federal government so as ade-
quately to fund the educational programs needed to serve the
diverse needs of all citizens. It is not the objective of this phase
of the project to identify a single "best" model for financing
education. Rather, the objective is to test several feasible models
against a common set of criteria so that policy-makers may be
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cognizant of the explicit strengths and weaknesses of various

models as they consider alternative models of school support.
In conducting the consequential analysis of each educational
support model, answers will be sought to such questions as :

1. To what extent will the model enable every child to have

access to an educational program which will facilitate maximum

development of his human potential, i.e., to achieve equalization
of educational opportunity defined in terms of meeting varying

individual needs?

2. To what extent will the model provide for equity among

taxpayers in distributing the financial burden of supporting
education (and other local governmental services) ?

3. To what extent will the model provide for equitable treat-

ment of local school districts of widely varying socioeconomic,

demographic and geographic characteristics, e.g., densely popu-

lated urban areas and sparsely populated rural areas?

4. To what extent will the model encourage efficiency in the

use of the resources allocated to education?

5. To what extent will the model stimulate or inhibit experi-

mentation and innovation in the schools?

6. What effect will the model have on the locus and quality
of various types of educational decisions, e.g., curriculum, per-
sonnel, facilities and the like?

The specific models to be tested cannot be identified at this
juncture, since the data developed in Phase II and Phase III will

strongly influence the models which are identified and analyzed.

However, it is anticipated that several of the educational finance

models currently in use in the various states will be subjected

to analysis. These would include such models as the Strayer-
Haig and the Morphet-Johns foundation program models; in-
centive models employing procedures advocated by Updegraff
such as are now in use in Wisconsin and Rhode Island; flat
grant models; and models utilizing both general and categorical
aid. It should be emphasized that the above listing is illustra-
tive, not exhaustive; that other models now extant; proposed,

or yet to be devised will also be tested.
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Computer programs will be written for each of the educa-
tional finance models to be tested and simulation procedures will
be employed to test each model. A number of hypothetical school
districts will be constructed to reflect the various progiam and
fiscal variables identified and quantified in Phase II and Phase
III. These hypothetical school districts will be employed to
demonstrate the effect of various educational finance models on
school districts having varying economic and demographic
characteristics. The computer programs for the various educa-
tional finance models will be available for use by individual
states who wish to analyze the effects of the adoption of various
models on school districts, in their state.

Conceptually, educational finance models can be viewed as
consisting of two distinct, though interrelated components
revenue models and allocation models. Some of the primary de-
cisions which are required in order to implement any model for
financing education are illustrated in Figure 3. Implicit in
practically all revenue models currently employed in educational
finance programs is the notion of a state-local partnership in
which a significant portion of the total revenue is derived from
locally levied taxes, primarily taxes on property. Embedded in
each revenue model is a value judgment, arrived at through the
political process, concerning the share of revenue which should
be provided by each "partner" the state and the local school
district. In recent years a third "partner", the federal govern-
ment, has become increasingly active in financing education,
although debate concerning the propriety of the new partner's
involvement has not completely abated. Thus, several possible
revenue models will need to be considered in Phase IV. These
include, for example, the possible use at the federal level of
revenue sharing, block grants, categorical aid, or some combina-
tion of each. At the state-local level, the possibility of complete
state financing must be considered, as well as the possible use
of local non-property taxes, either levied and collected locally or
as supplements to taxes levied and collected by the state. It is
anticipated that several revenue models will be subjected to
consequential analysis.

Turning to allocation models, most educational finance models
currently in use purport to base the distribution of funds to
local districts on their educational need vis a vis their ability
to meet their need. Typically, distribution models deal with

1
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Figure 3

An Illustration of Some
Primary Decisions Required to Implement an

Educational Finance Model
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educational need in terms of such variables as pupils (weighted
or unweighted), classroom units, miles transported, and the like.
Allocation models may consist of general aid for all or most
school purposes, categorical aid for specific purposes, or a
combination thereof. They may provide the same number of
dollars for each pupil or differentiated amounts based on various
categories of pupils (e.g., elementary and secondary) . They may
require matching contributions by local districts with or without
regard to their fiscal capacity or they may be provided without
regard to local contribution. Thus, several allocation models
will need to be considered and subjected to consequential
analysis.


