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GOVERNOR'S CHARGE

TO

THE CITIZENS COMMISSION ON BASIC EDUCATION

July 17, 1972

Dear Commissioners:

As I said in my inaugural address, this administrationin spirit
and in action Will be the people's advocate in the Legislature,
in the courts and before the hoards, commissions and agencies which
regulate our social and economic life.

The Citizens Commission on Basic Education should seek ways
to improve the quality of education as well as look at ways the rising
costs of education can he held down. What is wrong with our system
of education? What keep\ us tied to twelve years of schooling with
180 days of school per year? Why does a tax dollar buy less
education for a child in one school district than it does in another?
Arc our schools, as Charles Silberman has termed them, "joyless"?

Our educators and institutions of learning are a great source of
pride to me but the time has passed wir?n we can say that schools
are doing their job simply because they continue to stay open. It is a
matter of high priority to inc that we find ways to make education
more responsive to the needs of its consumersthe children, parents
and communities of the Cc;amonwealth.

MILTON J. SHAPP
Governor



Citizens Commission on Basic Education
Commonwealth of Pennsylvania

November 27, 1973

The Honorable Milton J. Sham)
Governor, Commomyealth of Pennsylvania
Ilarrisburg, Pennsylvania

Dear Governor Shapp:

Herein we present to you !,lie final report of the Citizens
Commission on Basle Education.

When you convened the Citizens Commission in July, 1972,
you ellarp41 it with the responsibility of examining and making
recommendations for the improvement of the quality of education
in Pemisylvania.

The Commission carried on this work in monthly meetings,
hoth in general session and in seven committees: Curriculum,
Organization for Instruction, Staffing. Management. Supportive
Services, Governance and Finance. As well as drawing on the
specialized knowledge of numerous edneational authorities, the
Commission relied heavily on the practical wisdom of the general
public and the extensive first-hand experience of the Commissioners
themselves through formal discussions and interviews, three sets of
public hearings held at various sites throughout the Commonwealth
and mireful examination of professional educational literature.

The challenges which face public education today are serious
indeed. We unisit,take steps to meet more fully the needs of students
of all races and cultural backgrounds. of both sexes and of different
learning abilities. Failure in this task may impair the full development
of our citizens. both iniliyiduallY and collectively.

The Citizens Commission has tried to work faithfully and
realistically to strengthen public education in the Commonwealth.
We earnestly solicit your support---and that of all Pennsylvanians

l.o.suit of this vital goal.
Sincerely yours,

Ernest P. Kline, Co-chairman

James H. lowland, Sr., Co-chairman
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Chapter I

The Commonwealth's Rolv: In
Basic Educatiot'

The Governor's appointment of a Citizens Cm»inission on Basic Edu-
cation reflects Pennsylvania's historic commitment to the principle that
the education of its children is a proper and legitimate concern of the
Commonwealth. It is the constitutional obligation of the Common-
wealth, and in its best interest, to guarantee every child a quality
education.

The value of an enlightened citizenry was early recognized by
William Penn, whose colonial charter gave the Governor and the
Provincial Council power to "creel and order all public schools." This
attitude was later exhibited in Pennsylvania's provisional constitution
of 1776, which gave the legislature the responsibility of supporting
public schools in every county, Until 1834, however, the purpose of
common schools was only to provide instruction for the sons and
daughters of poor families. By opening the way for a statewide edu-
cational system intended to serve all children. the Free School Act of
1834 became the landmark in the evolution of free and genuinely public
schools. In reporting the bill out of committee. the Joint Committee
on Education called for "an educational association between the rich,
the comparatively rich and the destitute." in supporting this legis-
lation, Thaddeus Stephens described the Commonwealth's interest in
education:

If . , . the permanency of our government depends upon . . .

knowledge, it is the duty of government to see that the means of
information he diffused to every citizen. This is sufficient answer
to those who deem education a private and not a public duty ...

Article III of the present Pennsylvania Constitution reaffirms this
traditional respect for formal instruction and its contribution to the
public welfare hy declaring that:

The General Assembly shall provide for the maintenance and
support of a thorough and efficient system of public education to
serve the needs of the Commonwealth.

The General Assembly, while continuing to exercise its authority
directly in such areas as school finance, nevertheless has delegated
certain aspects of its authority, thereby creating our present educational
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hierarchy. The State Board of Education, the Secretary of Education.
local* boards of school directors, and local school administrators
are involved in the development. administration and evaluation of
educational policy, with the intermediate units providing educational
services at the request of their constituent districts. Although these
groups have important roles to play in the creation and maintenance
of high quality educational opportunities, constitutional authority none-
theless remains with the General Assembly.

The fate of public education, however, ultimately lies with the private
citizens of the Commonwealth. The ability to choose wisely among
candidates for public olliCe, the willingness to make material sacrifices,
the involvement in schools at the local level, and the continuing pursuit
of personal educational goals is the ground on which a solid education
system is built.

* Since school boards exist only on the local level, technically, the phrase "local school
board" is a redundancy. However, for purposes of clarity, the Commission has used
the adjective "Focal."
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Chapter II

Commission Overview

Because of the length of its.report, the Commission has chosen to in-
clude, in these pages, a summary statement in which the major themes
of the Commission's work are set forth.

The charge of this Commission was to propO,.e recommendations for
the improvement of basic education in Pennsylvania. In the course of
its 18-month study, however, the nature of that task frequently carried
the Commission into significant areas of concern far beyond the im-
mediate range of its charge.

Education embraces life, and schools necessarily hear the imprint of
the worldits promises as well as its problems. The transformation
of the American family, for example, may presage either the greater
fulfillment of individuals or deep social chaos. In either case, the
impact on education is and will continue to be profound. Such an
issue is too large for this, or perhaps any, Commission to deal with
definitively. The Commission has been forced to make difficult decisions
about what it can reasonably /tape to influenceand what schools can
reasonably hope to accomplish.

Thus, in making its recommendations, the Commission had to resist
the idea that the schools can solve all the problems of society. Sehoolin6
is only a part of the educational process: most learning does and should
occur beyond the walls of the school building.

The Commission's recommendations are an attempt to define more
clearly the boundaries of the schooling zocess and to increase the
effectiveness of the instructional processTithin those limits. Schools
cannot hear primary responsibility for meeting all the needs of children;
thus, the Commission has recommended that Commonwealth agencies
other then the Department of Education assume a major portion of
this responsibility, e.g., health and transportation programs. Neither
can schools "produce" educated people the way a faciory produces cars
or refrigerators. They can, however, create programs and policies which
will encourage and give direction to students' life-long learning.

The Commission believes that this goal is achievable only in au edu-
cational environment which is committed to the worth of persons rather
than systems. The Commission's signal word for this philosophical stance
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is "personalization." This concept recognizes that learning is a process
of enhancing inherent potential rather than tine of gilding the student
with facts. Good teaching is this process of enhancing potential. and
not merely dispensing information. To he must effective, se holas nmsI
meet the needs of students. Emphasis should be given to learning:
to helping students develop decision-making skills, not to imposing
decisions apon them. In large part, personalizing education requires
profound changes in the organization and methods of education. The
needs of students should never be sacrificed for tdministrative case.

The organizational corollary to the philosophical concept of person-
alization is flexibility. Although the Commonwealth should play a
more active role in evaluation, the primary thrust of slate regulation
in -this area should he guiding and facilitative. Within the limits of
state regulations, and available financial resources, schools should op-
erate more like libraries than factories. Administrative and instructional
patterns must accommodate the differing growth rates and learning
styles of students. Neither local nor state policies should tic schools to
the I2-year concept of public education. Counselors should he skilled in
advising teachers and administrators in designing such programs. The
legal definition of the length of the school day and the school year
should encourage year-round Trograins. evening classes and out -of-
school experiences. Student progress toward graduation should be
measured in terms of actual skills and knowledge acquirednot by the
completion of arbitrary numbers of courses or years. This orientation
should prevent the mass-packaging and mass-merehandizing of cur-
riculum.

The idea of flekibility is as applicable to the preparation of the people
who staff schools as to the programs offered students. The certification
process should be open enough to make use of expertise and experience
wherever found. Internships for prospective teachers and administrators
shoUld be common features of professional development programs. Dif-
ferentiated staffing, team-teaching and other strategies NVIlkil capitalize
on the individual talents of staff members should be used in schools to

-help personalize the educational process. The continuation of certifi-
cation should be dependent upon evidence of militated professional
growth. All school employes should flit r kipail. in self-improvement
evaluation programs.

A vommitntent to personalization requires a commitment to policies
which promote equal opportunity. These two concepts are linked by
their mutual attention to and respect for the worth of persons. The
articulation of student rights mid responsibilities,' the structuring of
curriculum to prevent the arbitrary channeling of students, the strength-
ening of finance equalization measures and the hiring and promotion
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of stall arc all areas of policy which should foster equality of opportunity
and, through that, the larger goal of personalizing the educational
process.

This Commission believes that the Commonwealth of Pennsylvania,
as well as the school districts, has the obligation to promote actively
the goal of personalized education. While the Commonwealth has
recognized this obligation in the past. its evaluation and accountability
procedures have often proved inadequate. As envisioned. the Common-
wealth's role in educational accountability should he significantly
stronger. It should nse such tools as required minimum achievement
levels, minimum professional evaluation eriteria, and improved long
range planning mot quality assessment programs to have a more direct
influence on the quality of the educational experiences of children. The
motive for any accountability measures should always he facilitative
rather titan punitive: the intent should he to help districts overcome
their inadequacies. not to punish them. In this way, the concept of
accountability becomes a symbol of the cooperative spirit which should
characterize the relationships among the various levels of the educa-
tional system.

Any system Of, accountability which is to be genuinely facilitative
must draw upon the varied resources available within the local

iifT7For this reason, and liceause schooling is only one portion
however important--of education, the Commis,;on believes that the
interaction between schools and the communities they serve Should be
maximized. This interaction should be so great that the distinction
between school and community eventually fades. kith the best resources
of .each bring incorporated into personalized edueational programs.
Greater citizen participation in school board meetings. the establishment

citizens advisory councils. and the enlisting of citizens as volunteers
in the schools are worthwhile tactics for involving citizens. Similarly,
schools must employ off-campus sites. organizations and facilities on
a regular basis and as integral parts of the instructional program if the
cparation between school and community is to he overcome. Schools

must rroloce their dist:met, from the linger world so that students can
see more easily the relationship between learning and life and make
ihe difficult transition from formai education to new life experiences.

Public schools in Pennsylvania currently proVide instruction for more
Haan two and one-hal million young people. List year alone. nearly
160.0(111 young men and women received diplomas. State contributions
to local unding are increasing. and districts are moving toward funda-
mental parity in curricular offerhigs. .Beth the Commonwealth and local
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boards ...,ontinue to prescribe more rigorous educational standards for
professional staff and facilities and to require that needed services be
available to students.

Despite these accomplishments, there are serious shortcomings in the
public school systemproblems with which the Commission has at-
tempted to deal through its numerous recommendations. The Commis-
sion's work is simply the starting point in a change process which may
take years to complete. -Meaningful change occurs only when the public,
together with professional educators, understands the organizational
character of schools and appreciates the complexity of the change pro-
cess. 'Central to this process is one very obvious feature of the public
school system: it constitutes the largest, most intricate network of
human relationships in the Commonwealth. This is at once both its
greatest strength and its greatest weakness.

School boards and professional employes must spend much time man-
aging potentially unstable external and internal relationships. Large
size may result in decreased identification with and loyalty to schools
on the part of both students and staff. Teaching and administration
lack the mystique of some other professions, such as law and medicine.
Strikes by professional school employes have rigidified instructional
relationships and alienated some parts of the citizenry. The traditional
custodial function of the schools has tended to make them high-control
institutions. Administrators, who should be the key agents of change
in schools, are often caught between the need for public support and
the need for staff support.

Thus, it should not surprise us that, given the number of the school's
potentially aiiversary relationships, schools do not change very quickly.
Human beings, whether individually or collectively, tend to examine
themselves better in qupportiye rather than potentially threatening
situations.

The result is that the purposes of schools are often Pi-defined in the
minds of much of the public, and even of the professional educational
staff charged with directing the learning process. Few communities
have seriously discussed educational philosophy for themselves; needs-
assessment programs are often conducted only to satisfy state require-
ments; and educational objectives, if specified, are often forgotten once
the classroom door is shut.

The "mindlessness" found in many school policies and procedures
can only lie overcome if schools begin to look at themselves, and if they
initiate. a continuing dialogue with their communities to ensure common

* Charles E. Silberman, Crisis in the Classroom: The Remaking of American Utica.
tion (New York, 19701, passim.
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understanding of and agreenient with the ends which schools seek to
accomplish. School directors, administrators, teachers, students and
coninmnities should join efforts in developing personalized instructional
programs which they can all understand and support.
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Chapter III

Commission Perspective

Education is the acquisition of the art of using knowledge effectively.
knowledge is a means, not an end. It is not enough to know how to
get knowledge or even how to use it: knowledge must inform action
education is nothing if it does not serve a variety of human needs.

Education captures meaning from the past, but always faces the
future. It is the process by which individuals learn to establish, follow
and achieve their personal goals within a social setting, and through
which a new generation is enabled to assume social leadership from the
passing generation.

The educated person is one in whom the Ten Goals of Quality
Education have been realized: a person who knows his or her strengths,
weaknesses, preferences and habits; who values membership in society;
who understands and appreciates members of different social, cultural,
age, sex and ethnic groups; who is a responsible citizen and constructive
social critic; who has good health habits; who shows creativity in one
or more fields of endeavor; who values work and shows respect for
human achievement and who can easily adapt himself or herielf to
new life conditions.

The Commission recognizes a number of issues which have a (lireet
impact on the child's ability to develop these attributes. The sources
of many of these issues are found in the nature of American society
itself and do not admit of easy answers. Nevertheless, the Commission
believes that it has a responsibility to address these issues.

Equal Educational Opportunity
In a nation as large, transient and diverse as the United States, with

its many racial, ethnic, religious, cultural and economic groups, it is
crucial that people share certain experiences and goals and that they
participate in common institutions and processes.

Public basic education, despite its somewhat varying quality and
character, is an important source of social unity. Effective and humane
public schools are the key to the further development of a free and
civilized society. The Commission strongly reaffirms the need for and
value of public education and opposes efforts which would undermine
support for the public schools. A system of public education benefits
everyoneeven those families who do not have children in public
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schools. It is, therefore, incumbent upon. all citizens to support the
public system.

This common social experience in public educational institutions
should help students accept and able the Hell diversity of human life.
The Commission, while acknowledging the vital necessity of the public
schools, nonetheless notes that such sebools do not always serve all
elements of the public equally well. Too often, the public schools have
not enfficiently valued the vastly different backgrounds and needs of
their students. They have tended to discriminate against vocational
students, the children of migrant workers, blacks, females, students who
can speak only Spanish or sonic other foreign language, and those chil-
dren and young adults labeled as "slow learners."' If the public schools
are to command11e respect and support of the entire public, they
must respect the differences of the groups and individuals within that
public, and they must develop new strategies for capitalizing on the
strength that diversity offers.

The value of diversity is recognized in the Ten Goals of Quality
Education, especially in Goal Two: acquiring the ability to enjoy and
work with people of different social and racial backgrounds. But the
racial and cultural tensions present in some of Pennsylvania's schools
belie the achievement of this aim.

Despite progress in recent years, racism remains one of the gravest
problems of our society and its schools. Seeking to avoid contact with
the poor and with minority groups, many whites have fled to the sub-
urbs, contributing to the development of separate, but unequal, school
systems. Racially discriminatory attitudes also shape policies and
practices within many of our schools, in matters ranging from employ-
ment opportunitiesespecially on the administrative levelto the use
of biased testing procedures which inadequately reflect the intelligence
or abilities of many minority students. In the Staffing chapter of this
report, the Commission recommends that schools adopt equal oppor-
tunity hiring and promotion procedures. Recommendations in the
chapters on Organization for Instruction, Supportive Services, and
Management deal with other specific problems of racism.

The kinds of barriers to equal opportuinty posed by racist attitudes
have their counterparts for other groups in attitudes which tend toward
rigid role prescription, the inhibiting of the curiosity, creativity, and
self-expression of students and the limiting of their chances for full
personal growth. Sexist attitudes effectively prevent women from gain-
ing administrative positions in education; are exhibited in many text-
books and other instructional materials; and deny equal access to some
school programs, notably athletics. Also, the existence of sex-segregated
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classes and activities serves In perpetuate sex stereotypes. "The Com-
mission has attempted to deal with these issues in a number of chapters,
particularly Staffing, Management, Supportive Services and Curriculum.

Comparable in their damaging effects on children are the labels
placed on students whose native language is not English. These pupils
frequently pay a high price for cultural differences. Simply because
they do not understand English well, they are often assigned to classes
for "slow learners" or the mentally retarded. While many districts
have responded to Commonwealth initiatives to set up bilingual pro-
grams, such special efforts are often under-staffed and under-funded.

The need for special commitments lo meet special situations extends
to other groups in Pennsylvania: institutionalized children and the
children of migrant workers, for example, Specific strategies must be
developed to meet the educational needs of children who, for whatever
reasons, are unable to participate in educational programs under normal
calendar and time schedules. In the Governance chapter, the Commis-
sion recommends that the Department of Education have sole respon-
sibility for the education of these children, thereby ending the present
divided authority for this function.

The problems faced by many blacks, women and non-English speak-
ing children in our schools are largely problems of inaccurate or unfair
role expectations. The sorting of children into "shop kids," "commer-
cials," and "college preps"--categories to which the labels "slow," "aver-
age," or "bright" are too often attachedis similarly harmful and is
opposed in the Curriculum and Organization for Instruction chapters.

Research has shown that teacher expectations can make a great dif-
ference in a student's growth. Thus, labeling a student "slow" may
impair his or her ability and desire to !tarn by prejudicing the attitudes
of teachers toward that student. This misguided labeling process is
often supported or justified on the basis of very limited knowledge,
unsophisticated testing practices or even biases of individual staff
members. All barriers which interfere with the self-improvement of
children must be eliminated if equal educational opportunity is to be
achieved.

In the same vein, vocational-technical students have traditionally
been regarded as "dull," a continuation of the ageold snobbery toward
manual skills. As voeational-technical schools have opened throughout
the, Commonwealth, they have often attempted to ebange their image
by being highly selective in their admissions policies. This overcom-
pensation has contributed to the exclusion of a substantial number of
deserving and interested students. Many students find themselves in
the dilemma of not being "good" enough to go to college or to par-
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tieipate in a vocational program, yet they are still required to attend
schoolcaptives of a system which has no place for them. In the
Curriculum and Organization for Instrnctiob chapters. the Commission
urges the elimination of labeling patients which stigmatize students and
supports the exposure of all students to career development experiences.

The number of children who need our strongest efforts toward equal
educational opportunity is admittedly great.lmt the Commission believes
that every child can learn. given enough time and !Inman and financial
resources. Throughout this report. the Commission calls for the creation
and operation of an educational system which treats each child as a
person of unique worth and which gives each child the educational
opportunities and experiences most appropriate to his or her needs
and interests. Despite the fact that schools largely reflect the character
of the communities they serve, and thus inherit many serious social
problems, the Commission nonetheless regards the public schools as the
best vehicle for promoting better interpersonal and intergroup relation-
ships and understanding. While schools cannot be held accountable for
solving serious social problems, they can make a major eontribution to
assure every child an ample and equal opportunity to grow into an
intelligent, active and humane person.

Public-Nonpublic School Relationships
It is important that the citizens of the Commonwealth retain the

right to choose a public or private school education for their children.
There is substantial value, as well as constitutional legitimacy, in the
existence of alternative educational philosophies and practices in a
world made increasingly homogeneous by mass production technology
and electronic communications systems. Educational alternatives should
be encouraged within the public system as much as possible and outside
that system where private financing is available.

Direct Commonwealth aid to private schools is constitutionally pro-
hibited. The Commission believes that it is also educationally unsound.
The payment of subsidies to nonpublic schools, whether directly or in-
directly through reimbursement proposals such as tax credits, could
divert the state from its responsibility to provide "a thorough and
efficient" public school system as required by the Commonwealth's
Constitution. State aid to private schools is educationally wrong because
it tends to blur the distinction between public and private systems. Large
scale fiscal support of nonpublic schools could lead to the extension of
Commonwealth standards and policies to those schools. Such as exten-
sion could dilute the differences between public and private institutions
and remove the instructional alternatives for which private schools were
originally established.
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while public revenue may he spent to provide essential human
services such as health care and transportation for children (and
ailultsl. the Commonwealth's role in the funding and operation of these
,ervices should not arise from an effort to underwrite nonpublic edu-
cation. Legislation providing essential human services should he di-
rected toward the citizens of the Commonwealth as a whole.

13



Chapter IV

Curriculum

Introduction
What is worth knowing? What human attributes should our society

expect its schools to encourage? The nature of society's response to
!hese seminal questions is reflected in the curriculum of its schools and
has serious implications for the continuance of society itself. Life re-
quires purposive action; blind motion is a prelude to disaster.

The question of what is worth knowing is closely related to the
question of what is worth attempting; -- -what people can do and what
they should do. Thus, developing curriculum -- specifying the human
attributes, attitudes and conduct to be encouraged through the instruc-
tional process is to some extent I he process of creating the future.
As the title of Richard Weaver"s book proclaims, Ideas Have Con-
sequences.'

Critics have always charged that the schools of their day teach
the wrong things. Two thousand years ago in Athens, Plato accused
the teachers of his tinw with misunderstanding wisdom, declaring that
their instruction amounted to a hag of tricks aimed at making their
students wealthy, popular and powerful. For Plato, education was a
spiritual journey : to teach only selfish, materialistic values was a cor-
ruption of the educational process.

In the early part of our century, critics made a more serious charge
against modern formal instructionthat it teaches no ideals at all, only
?nurses. It was asserted that modern schools, wrongly attempting to
reflect a sit ppoptily value-free, "scientific attitude," were replacing the
attainment of wisdom----an idea of what a good life requireswith the
simple acquisition of facts)!

These somewhat contradictory claims---that teachers teach the wrong
values and ideas and that schools have retreated to the comparatively
easy job of teaching facts __have been echoed recently by numerous
educational critics front both ends of the political spectrum. One view
holds that traditional beliefs and morals are being eroded. Supporters
of this view point to student protests against duly constituted authority
and express fear that sex education courses may push young people

' Richard Weaver. Ideas Have Consequences (Chicago, 1918) ..
Alfred North Whitehead, The Aims of Education (New York, 1967), p. 29.
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into premarital sexual relationships. On the other hand, ninny sup-
porters of "free" schools have taken their children out of the public
system, because they feel that the public schools stifle imagination and
creativity and pressure students into conformity. Others point to high
levels of alcoholism, drug addiction, illegitimate births, runaways and
social dropouts among youth, and blame the schools for not doing
more to prevent such tragedies.

Schools have been reluctant to commit themselves firmly to the
teaching of values, not simply because of the previously-mentioned de-
sire to he "objective" and "scientific," but because promoting attitudes of
any sort is a controversial issue in a democracy. Almost everyone agrees
that values must he taught ; but the question of which values and how
to teach those values brings a multitude of responses. Also, the tra-
ditional American insistence on the separation of church and state has
played an important role in this situation Many people wrongly
equate the discussion of moral and value questions with religious in-
doctrination, and thus believe that schools should not attempt to teach
values and attitudes.

Clearly, however, it is possible to teach values without indoctrinating
students in a particular religious belief. Also, the discussion of moral
issues does not necessarily require membership in a religious institution
or belief in God.

Obviously, public schools in a democracy should not enforce rigid
conformity of opinion; teachers should not ridicule or attack the moral,
political, or religious beliefs or values of their students. However, the
desire to avoid indoctrination must not prevent efforts to equip students
with the tools to make the hard decisions life demands of everyone.
Life requires action; individuals and groups are paralyzed or react
irrationally when they luck values with which to respond to problems.

There are certain values and attitudes which all schools within
the Commonwealth should try to promote. These attitudes are: per-
sonal and societal tolerance of individuals and groups who have dif-
ferent beliefs, habits and customs; a respect for democratic political
processes which protect the rights of minorities while following the
will of the majority, and which present the opportunity for discussion
by relevant parties before decisions are made: the value of a diverse
and pluralistic society in which each person can he proud of his or her
racial, ethnic and social origins; and respect for the dignity of human
life and the unique worth of each person: and personal integrity,
compassion and kindness.

It is not contradictory to say that schools should not pressure students
into accepting. ideas And that all schools should try to develop the
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previously-stated attitudes in students. Education always occurs within
a definite historical and social setting and must meet the needs of a
particular society in a particular period. Machine technology and the
print and electronic media, for all their benefits, have tended to pro-
mote a uniformity of life style and to threaten uniqueness. Thus,
schools, and other institutions, must reaffirm the value of differences,
variety and personality. The encouragement of these attitudes is not
incompatible with democracy: rather they are a tribute to it, for they
can flourish freely only where freedom of speech and the pursuit of
happiness are guaranteed to all.

The Commission recognizes the need for moral education and believes
that schools have definite responsibilities in regard to the teaching of
values. While the schools' capabilities and accountabilities in this area
are not as great as those of parents, the active participation of profes-
sional educators in this most vital of all civilizing tasks is necessary.
Schools cannotand should not be asked toguarantee that each
student will lead a healthy, productive Pn d satisfying life. However,
schools must make an effort to confront students with the difficult,
but liberating, question posed by the title of William James' essay:
"What Makes a Life Significant?""

Designing a curriculum is more than simply endorsing high ideals
and virtues or selecting certain truths and facts over others. The
development of curriculum must be guided by many factors. Curricular
objectives are constrained, for example, by available instructional
methods and media: by the interests and backgrounds of the students
to be taught; and by the types of personal relationships permitted
between adults and children in that particular society. In short, our
goals and intentious arc always subject to the means at our disposal.

A curriculum is not only limited by the nature of the instructional
process; it inust take into account the sort of life possible within the
historical, geographical, environmemal and biological context of the
students to be instructed. A curriculum must respect the human ability
of all students to learn: the Commission has taken the position that
"given sufficient time and appropriate types of help, 95 per cent of
students ... can learn a subject with a high degree of mastery."4 How-
ever, it must also pay equal attention to the powerful social and natural
forces in which people are immersed. The process of developing a
curriculum may thus be seen as the sifting through of the endowments

"William James, "What Makes a life Significant?", 7'he Writings of William James.
J. J. McDermott, Ed. t New York. 19671.

' Bloom, Dustings, and Mathias, Handbook on Formative and Stimulative Evaluation
of Student Learning l New York, 1971) .
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Of past generations in an attempt to meet the demands of a future which
is only partially seen. The izeneration which is too preoccupied with
itself to anticipate the future on Ite!talf of its children does them a
great disservice.

Anticipating the future is always hazardous and difficult. There is
the danger of injecting our predictions with our hopes or our fears.
There is the danger of stressing one factor at the expense of others.
There is also the danger that any prediction based on present realities
and trends may be ultimately worthless due to unforeseeable events:
accident and impersonal chance determine the outcome of human
affairs more than we like to admit.

Nevertheless. no adequate curriculum can be I Irveloped nor any in-
telligent educational planning accomplished without a visionhowever
blurredof the future. The vision behind any public school curriculum
must be guided by a cautious faith. It would be as great a mistake to
underestimate the importance and usefulness of recent technological
developments or the growing sense of interdependence among nations.
as it would be to neglect the spectre of nuclear holoeanst or the catas-
trophic possibilities of unlimited population growth.

A good curriculum requires not only the loftiness of 1101.111 and
philosophical vision, but also scientifically accurate accounts of present
realities and future probabilities. .A eurrieulum ought to reflect views
of what people should know and do; what they realistically run know
and do; and what schools can do to help students see the.,e human
possibilities and boundaries.

The school's curriculum is intimately tied to all other aspects of
school life, in that the way things are taught and the types of relation-
ships between the members of the school can either reinforce or
undermine the school's instruetional goals and objectives.

People learn informally as well as through formal instruction. Thus,
the way people are taught is as important as----in fact, is part of--
what they are taught. In short, there is a hidden curriculum in every
school. Students learn much more than the things teachers for
parents!) intend to teach them. When the awkward girl or boy in
gym class is gently coaxed into trying a move on the parallel bars. the
students may be learning that it is better to use encouragement in
human relationships than pressure or insults. The teacher may only
have been trying to teach a particular gymnastic skill, but the students
may have 'learned another, more important lesson in addition.

Another example of the hidden curriculum is the way in which
adults treat each other in schools, e.g., how they handle conflicts and
tensions.
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It is a quite novel practice for most educatorsteachers, parents,
or administratorsto seek to use conflict openly and responsibly
as a way toward learning for the/use/yes and for those with whom
they find themselves in conflict, They are more likely, hi the
presence of conflict, to seek to kindle it by notteducative means,
and then (get] back to the "business" of education, which it. is
assumed, takes place only in an orderly fashion, which means
proceeding under the authority of rules established apart from
and usually prior to the process of dialogue itself.'

The phrase "teaching by example" means taking seriously the fact
that people constantly provide unintended lessons for those around
them. The way order is established in a classroom is as much a part
of the child's education as arithmetic or English. Titus, every school
employe has the responsibility to examine his or her conduct in the
light of the school's objectives, The hidden curriculum can be a-great
asset or an equally great liability in the pursuit of the educational aims
reflected in the formal curriculum.

Most schools presently employ a curriculum which is based on time
and subject matter. It is believed that students can and should learn
a certain amount of facts and skills within a certain amount of time.
When the designated amount of time is up, students are moved on
to new courses, many of which require the student to have mastered
the previous course material. Students are passed from Algebra I to
Algebra II even if they have received a "C" or a "D" hi the first course,
thereby abnost ensuring failure at the more advanced level.

The basic problem with the time-based/subject-oriented approach
to curriculum, apart from its disregard for individual learning rates,°
is that it snakes valid measurement of student .achievement difficult and,
therefore, prevents effective educational accountability. These difficul-
ties arise front the fact that the time-subject approach is not based
on an adequate view of .human learning. Rather, it is based on arbitrary
divisions of knowledge. Students memorize the required facts for the
purpose of passing an examination while their day-to-day behavior
often goes unchanged. The problem with the time-subject curriculum
is that it does not help the teacher determine when learning has oc-
curred. Students often forget the large part of course content soon after
the final examination is over.

The aforementioned problems have forced the Commission to con-
sider alternatives to the present approach to curriculum. The Com-

'Kenneth Benne, "Authority in Education," Harvard Educational Review, LX, 3
(August, 1970), 407,

'This problem is more fully discussed in the Organization for Instruction chapter
of this report.
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mission here presents an alternative view of curriculum which challenges
the current time-subject approach and recommends a particular philo-
sophical framework for developing specific educational objectives.
While endorsing the Ten Goals of Quality. Education" as a philosophical
foundation, the Commission believes duo it does not have the time.
resources, or right to attempt to enumerate specific curricular objectives.
except for purposes of illustration. The Connnisison has, however,
attempted to recast the concept of curriculum and recommended pro-
cedures to develop those minimum levels of achievement which all of
Pennsylvania's students should attain."

The Commission proposes a definition of currieuluni which focuses
on the intended learning outcomes of the instructional process. The
curriculum development process is, therefore, construed as the desig-
nation and structuring of specific instructional objectives with reference
to broader intended learning outcomes. Table IV-A illustrates the

Commission's definition.
Broad educational goals, such as helping students achieve a sense

of belonging in the world or helping, students develop aesthetic sen-
sitivity, are laudable. However, trying to measure the school's success
in realizing these goals is very difficult at best. The approach to cur-
riculum recommended here is based on the belief that. "The school
achieves its broad educational goals only as students acquire a multitude
of specific learning outcomes."" The development of intended learning
outcomes would permit schools to evaluate the achievement of their
students both through classroom observation, formal testing procedures
and follow-up studies because "the results of learning are made manifest
in behavior."

Schools customarily contrive testing situations designed to elicit
behavior indicative of learning. The measure of learning is the

extent to which behavior has changed. But merely because the
behavior is not elicited does not mean that learning has not oc
eurred. Furthermore, the individual's spontaneous behavior is not
always altered whenever learning takes place. What does occur is
a mental reorganization which makes modified behavior possible.
A leading contemporary educational psychologist [Gagne] has tic.
fined learning as: "... a change in human disposition or capability,
which can be retained, and which is not simply ascribable to
growth." The immediate outcomes of learning are not behaviors ,
but altered perceptions, conceptions and disposition,: to behave.'

'See page 22.
"See recommendation 4.2.0.

Mauritz Johnson, Jr., American Secondary Schools (New York, 1965), p. 16.
15 Ibid.
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TABLE IV-A

Learning Outcomes and

Sample Instructional Objectives

Cognitive and Problem Solving 1. Given a set of job descriptions
in nontechnical language, the
student will be able to read and
identify those jobs for which
he or site can immediately
qualify and those which re-
quire further training.

2. After acquiring the requisite
computational skills, the stu-
dent will he able to prepare a
budget and to balance a check-
ing account.

3. Given a definition of an eco-
nomic issue, the student will
be able to plan a procedure to
resolve the issue, organize infor-
mation, and present a solution
compatible with his or her
economic value system.

Occupational Skills and Attitudes 4. In a real or simulated hiring
situation, the student will be
able to complete a job appli-
cation accurately and demon-
strate his or her ability to
respond meaningfully to ques-
tions asked in job interviews.

Empathy for Others
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5. In activities like committee
work, team sports, shops, home
economies, laboratories or
others, the student will be able
to demonstrate respect for the
contributions and talents of
others by working with them
to achieve specific group objec-
tives or outcomes.



The fact that learning is best defined as the acquisition of the ten-
dency or disposition to behave in a certainmanner over a long period
of time requires schools to develop follow-up studies of students who
have advanced to higher instructional levels or who have graduated.

The Commission believes that the learning outcomes approach to
currieulum, which derives specific instructional objectives from larger
educational goals, is the best means of ensuring opportunities for per-
sonalized instruction and adequate measurement of student achieve-
ment.

The Ten Goals of Quality Education: The Foundation
for a Learning Outcomes Curriculum

The Commission endorses the Ten Goals of Quality Education pre-
viously adopted by the State Board of Education." The Goals are as
follows:

I. Quality education should help every child acquire the
greatest possible understanding of himself and an ap-
preciation of his worthiness as a member of society.

II. Quality education should help every child acquire un-
derstanding and appreciation of persons belonging to
social, cultural and ethnic groups different from his own.

III. Quality education should help every child acquire to
the fullest e:r. tent possible for him, mastery of the basic
skills in the use of words and numbers.

IV. Quality education should help every child acquire a
positive attitude toward the learning irocess.

V. Quality education should help every child acquire the
habits and attitudes associated with responsible citizen-
ship.

VI. Quality education should help every child acquire good
health habits and an understanding of the conditions
necessary for the maintaining of physical and emotional
well-being.

VII. Quality education should give every child opportunity
and encouragement to be creative in one or more fields
of endeavor.

'' The Ten Goals of Quality Education here adopted by the State Board of Education
in March, 1965.
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VIII. Quality education should help every child understand
the opportunities open to him for preparing himself for
a productive life and should enable him to take "full
advantage of 'these opportunities.

IX. Quality education should help every child to understand
and appreciate as much as he can of human achieve-
ment in the natural sciences, the social sciences, the
humanities and the arts.

X. Quality education should help every child to prepare
for a world of rapid change and unforeseeable demands
in which continuing education throughout his adult life
should be a normal expectation.

It is from these comprehensive educational goals that specific learn-
ing outcomes should be derived. Therefore, two important points about
the Ten Goals should be noted.

The first is that the goals stress the need for cooperative relationships
between teachers and students; the helping, advisory quality of teach-
ing; and the self-initiating quality of learning.

The second point is that the Goals address both the needs of a demo-
cratic society and the needs of individual students. The Goals view
socialization and self - actualization as complementary processes. As
Hobert M. Hutchins put it:,

The individual cannot heroine a human being without the demo-
cratic political community; and the democratic political commu-
nity cannot he maintained without independent citizens who are
qualified to govern themselves and others

The Commonwealth should continue to encourage educational pro-
grams which foster unity within diversity. This is an educational
necessity for democracies first noted by Aristotle: "The state . . . is
a plurality, which should he united and made into a community by
e d pea t ion."'"

The Commonwealth's constitutional authority to create and regulate
educational institutions implies that it can require the development
of intended minimum learning outcomes: it must ensure that each
student is given ample opportunities to equip himself with the skills
and knowledge necessary to live in modern society.

" Robert M. Hutchins, "The Schools Must Stay," Tine Center Magazine, VI, I (January.
February, 1973) , 12.23.

1" Aristotle, The Polities, Translated by Ernest Barker (Oxford, 1961).

23



The Curriculum Reform Process
Adopting the learning outcomes approach to curriculum leads to

the question of who should establish educational goals and the intended
learning outcomes derived from those goals. The Commission believes
that both the Commonwealth (as represented by the General Assembly.
the State Board of Education, and the Department of Education) and
the school districts have roles to play in this process. Both of these
levels of government should solicit the views of the public as well as
the elements of the school itselfstudents, teachers, and administra-
torsin the process of determining specific learning outcomes.

The State Board of Education is already playing an important role
in this task, having approved the previously -cited Teti Goals of Quality
Education. Additionally, the Commission recommends that

4.1.0 THE STATE BOARD OF EDUCATION SHOULD ADOPT THE FOLLOW.
ING CATEGORIES OF INTENDED LEARNING OUTCOMES AS GUIDES
FOR THE DEPARTMENT OF EDUCATION AND LOCAL DISTRICTS IN
DESIGNING CURRICULAR PROGRAMS:

4.1.1 COGNITIVE, PERCEPTUAL, PHYSICAL, ARTISTIC, AESTHETIC AND
HUMANISTIC OUTCOMES.

(a) Cognitive OutcomesSchools are uniquely equipped for the intro
duction, development and practice of skills in reading, writing and
mathematics. Extensive diagnostic work and special, individually
prescribed instructional programs may be necessary to enable sonic
students to rear]] the desired level of mastery. Instruction in cog.
nitive areas should prepare people to deal effectively with the world
beyond the school and their own maturing needs.

(b) Perceptual, Physical, Aesthetic and Artistic Outcomes - -All students
should have, in addition to basic cognitive skills, extensive partici
pant experience in art, drama, music, physical exercise, games and
lifetime sports. Students who have an interest or ability in these
areas should have opportunities to pursue their interests to the level
of mastery.

(c) Social OutcomesIt is possible to teach people how to deal with
the problems of crowded modern living, the complex pressures of
group behavior on the individual, and interpersonal conflict. The
attainment of such social skills and attitudes has always been useful
and will become increasingly bnportant in the future.

(d) Probleimsolv in g OutcomesSchools should teach (kris i ommakin g,
alternative seeking, resounefulness and the anticipation of cam
sequences.

4.1.2 A SENSE OF BELONGING IN THE WORLD.
Young people need a sense of the connectedness of human experi
enc.% They must understand themselves and their times as part of
larger historical, geographical, physical. and biological processes.
They need to share in efforts to understand these forces so that they
may responsibly share in efforts to shape them. Instruction in
literature, the social sciences and the natural sciences should seek
to develop and strengthen this awareness.
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4.1.3 OCCUPATIONAL OUTCOMES.

All students should leave school with work skills and attitudes
which lead them to respect and value work. The college-bound
student, no less than the student who ceases formal education after
high school, should have vocational skills. These skills should he
developed and tested in schooldirected field experience or in an
actual jolt, evaluated jointly by the school and the employer. Work
skills are a function of experience, training and attitude: all of
these can be directed and influenced by schools.

There are two additional minimum outcome areas implied in the
Ten Goals, These result more from the processes of instruction than
from the content of curriculum.

4.14 SELF.DISCIPLINE, SELF...AWARENESS, AND SELF-RESPECT/EMPATHY
AND WALINGNESS To VALUE OTHERS.

Youth who consistently receive fair treatment learn to value them.
selves and to give respect in return. These attributes are often
learned by example, by accident or by inference. They can and
should be measured if a more generous and civil citizenry is to be
realized. The capacity of an individual to deal responsibly and
democratically with others is essential.

4.1.5 EAGERNESS FOR LIFETIME LEARNING.

The process of schooling should maintain the student's natural
enthusiasm for learning, so that the young adult who emerges from
school will continue to learn throughout life. The school's currie-
nium should he presented in ways that meet au individual's need
to know and understand, non, and biter. Teachers should help
students learn to seek and find their own answers to problems in
a creative and personally defensible manner.

The Commission believes that the Commonwealth's constitutionally-
prescribed role in education implies that the state should specify mini-
mum student achievement levels. The evaluation of the efforts of schools
to help students reach those levels is an area in which the Common-
wealth should he invoked. An educational system which demand great
amounts of time, etnrgy and money from students and their parents
must be accountable for providing students with at least survival skills.
Therefore, to ensure that all children in the Commonwealth leave school
competent to function in modern society:

1.2.0 THE STATE BOARD OF EDUCATION SHOULD DIRECT THE DEPART-
MENT OF EDUCATION TO UNDERTAKE IMMEDIATELY A PROJECT
TO DEFINE IN SPECIFIC ANI) MEASURABLE TERMS THE MINIMAL
COMPETENCY LEVELS WHICH PENNSYLVANIA'S STUDENTS
SHOULD BE EXPECTED TO ACHIEVE. THE DEPARTMENT SHOULD
USE THE PREVIOUSLYENUMERATED CATEGORIES OF INTENDED
LEARNING OUTCOMES AS GUIDES IN THIS PROCESS. IT SHOULD
ALSO DEVELOP APPROPRIATE EVALUATION SYSTEMS.
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As previously stated,the Commonwealth should attempt to involve
all segments of the public in the development of a learning outcomes
curriculum.

1.3.0 THE STATE BOARD OF EDUCATION ANI) THE DEPARTMENT OF
EDUCATION SHOULD IMMEDIATELY BEGIN A FIVE TO TEN YEAR
PLANNING PROGRAM WITH 'INSTITUTIONS OF IIIGHEB LEARNING,
PROFESSIONAL GROUPS, BUSINESS ANI) INDUSTRY, LABOR
UNIONS, PARENTS, STUDENTS AND ANY OTHER RELEVANT
GROUPS, TO BRING ABOUT AN ORDERLY TRANSITION FROM A
TIME - BASED /SUBJECT- ORIENTED CURRICULUM TO ONE BASED ON
SPECIFIC LEARNING OUTCOMES.

To facilitate this change, the present Administrator's Handbook Di-
rective Code 61-000 Long Range Development Program" should be
modified to require community involvement in the development and
review of the Long Range Development Plan.'" The emphasis of the
plan should be changed from facility planning to curricular and/or
program planning.'"

*

Assuming the successful completion of the task of developing specific
minimum learning outcomes which would serve as the basis of the
curricular programs in the schools of the Commonwealth, the Commis-
sion recommends that:

1IA) THE STATE BOARD OF EDUCATION SHOULD GRADUALLY ELIMI-
NATE ALL REGULATIONS WHICH MAKE REFERENCE TO OR
SPECIFICALLY REQUIRE TIME AS A CRITERION FOR SUCCESSFUL
COMPLETION OF A COURSE OR UNIT OF WORK. THE STATE
BOARD SHOULD ALSO GRADUALLY ELIMINATE ALL REGULA-
TIONS WHICH REQUIRE PARTICULAR SUBJECTS AND/OR SUBJECT
TITLES. ANI) REPLACE THEM WITH A LIST OF REQUIRED LEARN-
ING OUTCOMES. THIS LIST SHOULD BE ACCOMPANIED BY
CRITERIA FOR SELECTING APPROPRIATE CONTENT AND EXPERI-
ENCES TO ACHIEVE THESE OUTCOMES AND FOR MEASURING SUCH
ACHIEVEMENT.

Although the Commonwealth should specify minimum learning out-
comes for all of Pennsylvania's students, the Commission realizes that
these outcomes would only provide a skeleton for a school's curriculum.

"School Administrator's Handbook. Long Range Development Program, Code 61.000
and Scope of Educational Level, Code 61-310. Pennsylvania Department of &Irma-
cation, Harrisburg, Pennsylvania.

In A Long Range Development Plan is a study to determine the school facilities that
will be needed in the administrative unit for the next ten years or longer.

'See Management recommendation 7.20.0.
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School districts. as well as the Cominonwealth. have the right and re-
sponsibility to specify learning outcomes. Therefore:

THE STATE BOARD OF EDUCATION SHOULD REQUIRE EACH
scHool, DISTRICT To DEN ELOP PROGRAMS
WILL BUILD ON coMNIoNWF:ALTIIREQUIRED INTENDED OUT-
CONIF.S AND WHICH WILL MEET THE SPECIAL NEEDS ANI) INTER-
ESTS OF STUDENTS ANI) CONINIUNITY. THESE PROGRAMS SHOULD
PROVIDE OPPORTUNITIES FOR STUDENTS TO PURSUE PERSONAL.
INTERESTS IN DEPTH BEYOND cONIMONWEALTII AND LOCAL.
STANDARDS.

The Commonwealth should clearly identify minintum intended learn-
ing °tummies, the mastery of which is essential to participation in our
society. flowerer. each district should he able to add to these minimum
ImasIvry I outcomes. Each district should add and identify other out-
mines where exposure or participation is sufficient. Mastery of the
entire range of school curricula is unrealistic. For only a small number
of outcome: is master,: essential for every child. Mastery outcomes
should include certain basic skills in communication (reading, writing,
speaking), numbers, problem solving and the development of the
personal and social characteristics and attitudes essential to responsible
citizenship and vocational ompetency. At the same time. however,
every child should have the opportunity to develop a high degree of
competence in some area which lie or she finds highly interesting or
valuable. Whether this interest is in athletics. painting, sculpture, dance,
erafts, mechanics, cooking, poetry. chess, ,science or some other area,
opportunities should be created. It is important that every student leave
school having learned to do at least one thing of personal importance
well.

To help school districts meet local responsibilities in eurrieulum
planning and implementation:

1.6.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE. EVERY
DISTRICT TO HAVE A COMPREHENSIVE CURRICULUM PLAN WHICH
WI LI,:
(a) Carefully identify and specify learning outcomes of local interest (a

written statemnt of objectives to be achieved by students, together with
desired levels or indices of achievement) which do not conflict with
Commonwealthrequired outcomes.

(hi Design a variety of instructional sequences and activities which will
facilitate the optimum achievement of both Commonwealth and local
outcomes.

(c) Implement a local instructional program which systematically incorpo-
rates these sequences and activities.

1(11 Develop procedures for systematically evaluating:
I. The extent to which all intended learning outcomes are being

achieved.
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2. The efficiency of the instructional program in contributing to the
achievement of all outcomes,

(e) Systematically and continually revise both objectives (outcome state-
ments) and instructional procedures on the basis of evaluative data and
changing social and student needs and interests.

Since schools have the responsibility to help educate the children
of the Commonwealth, they should be able to demonstrate how effective
they have been in helping students achieve the curriculum's intended
outcomes.

The role of research in the curricular planning and development
process should he emphasized if districts are to be immune to fads and
"bandwagon" approaches to change. Change should be systematic and
based on empirical evidence and solid logic. Thus:

4-7.0 EVERY SCHOOL DISTRICT SHOULD PROVIDE FUNDS TO SECURE
THE RESULTS OF SIGNIFICANT RESLARCH PROJECTS AFFECTING
CURRICULUM AND INSTRUCTION. THESE RESULTS SHOULD BE
MADE AVAILABLE IN UNDERSTANDABLE FORM TO THE SCHOOL
STAFF AND TO THE COMMUNITY. EVERY DISTRICT SHOULD SUP-
PORT AND CONDUCT RESEARCH AND DEVELOPMENT ACTIVITIES
Al'PROI'RIATE FOR THE EVALUATION OF PROGRAMS AND THE
IMPROVEMENT OF ITS LOCAL INSTRUCTIONAL PROGRAM.

In short, every district, perhaps in cooperation with other districts,
the intermediate unit or a local college or university, should develop
its own research capability.

Special Considerations
The Commission encourages districts to seek alternative learning

environments and opportunities outside the classroom. Community re-
sources and facilities should be used as much as possible to lend a
sense of relevancy and immediacy to curricular programs. Community
centers, industrial complexes, stores, business establishments, govern-
ment offices, newspaper plants, television stations and private residences
are potential learning centers. State parks, wildlife preserves and other
outdoor areas can also be used effectively. Parents, businessmen, com-
munity leaders and homemakers with special interests and talents are
educational resources and can help develop and coordinate off -campus
learning programs. Teachers, however, should be intimately involved
in all such programs to ensure proper curricular guidance.

4-8.0 STUDENTS SHOULD BE PERMITTED TO DEMONSTRATE ACHIEVE.
MENT OF SPECIFIED LEARNING OUTCOMES THROUGH PARTICIPA-
TION IN ACTIVITIES SPONSORED BY COMMUNITY ORGANIZATIONS,
OR THROUGH SELF-INITIATED ACTIVITIES. SUCH ACHIEVEMENT
SHOULD BE ACCEPTED AS FULFILLMENT OF INSTRUCTIONAL
REQUIREMENTS DIRECTED TOWARD THE SAME ENDS.

28



Schools should strongly emphasize career eduration. Students should
be encouraged to become aware of and to explore the many occupational
opportunities that exist front the earliest years of their education. They
should become informed about the multiplicity of tasks which are
essential to the functioning of our complex society in order to recognize
their potential contributions.

Current separations between general. college-preparatory. commercial
and vocational students should be ended. .111 students should he able
to explore a variety of career and vocational opportunities in addition
10 concentration in specific outeontes. To provide this maximum explora-
tion, schedules and instructional programs should be as flexible as
possible.

Schools should seek to provide every student with the ability to enter
the job market directly with a salable skill or to pursue advanced
technical or academic education. This should include an opportunity,
while in school. to be trained in an occupation of choice. The concept
of vocational education should be broadened to include such areas as
the performing and visual arts, music, fashion design, commercial dis-
play and interior decorating. Students should be able both to explore
these areas for possible career rommitments and to pursue them as major
areas of study.

The Commission has expressed its commitment to the development
of strong career and vocational educational programs. The Commission
also believes that it is important for young people to learn how to use
meaningfully the large amount of leisure time provided by modern
,Oni et y.

Since schooling is only part of the educational process, and because
learning must continue throughout a person's life, it is important for
schools to encourage leisure time activities which will broaden the
student's education and which will add to his own sense of worth.
Extracurricular activities and clubs. intramural and lifetime sports,
arts education and library and media-related activities are sources
of sound recreational habits.

There arc also many valuable community projects and organizations
in which students should be encouraged to participate, e.g., volunteer
social service or environmental action programs. Volunteer social
service can develop into highly )atisfying lifetime avocations, with
obvious benefits for the community as well as the student.

The Commission recognizes the great value of athletics and com-
mends the many fine intramural and interscholastic programs in the
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Coninionwasalth. Sports offer unique possibilities for the physical and
moral development of young men and women. Discipline and team
work are the virtues of the athlete ztt any age. ['lay is the work of
Youth, the activities in which they begin to form their personalities
and shape their filatures. Given the great psychological investment in
sports made by young people. it is apparent that the relationship be.
tweet' coaches and players offers unique teaching and learning pos-
sibilities. Athletics is one area of school lift. %viten. main' students come
truly eager to learn.

ll is important that the development of sound intramural athletic
programs have priority over spending for interscholastic teams and
events in order to ensure each student adequate opportuities to ex-
perience healthy competition arn1 to develop some degree of athletic
skill. l'rogratus devoted to providing students with instruction in life-
tie sports should he encouraged both in physical education classes
and in intramural programs. It is important that every student have
skills in sports stall as tennis. swintioig, golf. howling. cycling. archery,
badminton or handball. The believes that schools should
offer quality programs in both intramural and interscholastic sports.

The Commission hclies-es that it is inappropriate for any school to
participate in interscholastic contests if that school is found to olive
inadequate intramural programs. Interscholastic activities WI' often
important social events which offer community members the °ppm.-
tantitV to visit friends anal to renew ae(plaintances..I.loweve. too much
civic pride is invested in such contests.. resulting in unfair pressures on
hoard members, administrators. coaches and players. Athletics
interseludastic or intramural----have no place in school if they do not
serve an educational purpose. intramural activities. which serve all
stmlents, clearly lutist receive piorilv.

\faking Admic programs accessible to all students also mean,' elim-
inating obstacles to the development of athletic programs for wolnen.
In the past. schools have tended not to offer the same variety of alit-

intrattlitral or interscholastic for girls as for boys- and
not to fund girls" athletics equitably in relation lo boys. athletics. A

vontino rationale for this has been that certain interscholastic sports
for boys are economically profitable for the school. Schools. however.
should not be in the business of making money: in fact- they should
not be permitted to charge adissima to ally athletic event. Schools
should be concerned only with offering educationally salaam.' program:.
and the educational values of athletics should apply to girls and boys
equally. (:olismitiently. the ('.ontIlissiou supports equal avcess to funding
for both girls. and boys' sports-, and for both intramural and inter-

scholastic athletic programs.
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Finally, students should be given the opportunity to achieve required
physical education 0104,o:tics by such methods as eontrart agreement
will' instructors, independent study and by participation in intramural
and interscholastic programs.

Summary Statement
To close, it may Le helpful to summarize some of the Commission's

basic beliefs and recommendations for reforming curricular practices:

I. Curricular concepts must be suffieienily open to permit
continuing adjustments necessitated by changing student
needs and interests and by new societal and world con-
ditions.

2. Specific curricular objectives and processes at the school
district level should he stated in a required long range cur-
riculum plan.

3. The effectiveness of curricular planning depends to a large
extent on the ability and willingness of all education levels
to develop and implement appropriate evaluation and ac-
countability measures.

4. 'Hie Commonwealth should ensure that the students in its
schools are achieving at least the minimal competencies to
facilitate their growth as individuals and to equip them to
meet the essential demands of citizenship in a democracy.

5. School districts are expected to exceed minimum Common-
wealth standards and to provide a comprehensive program
tailored to local needs. Local responsibility and initiative
to pursue alternative approaches to curricular implemen-
tation is encouraged.

The implementation of a meaningful curriculum depends extensively
upon the 1111111111`r Or instruction and the quality of the professional staff.
The suceeeding chapters suggest ways to modify the present school
system to accomplish these goals.
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Chapter V

Organization for Instruction

Introduction

What is good teaching? Bow can we help students learn more effec-
tively and efficiently? What classroom management practices do we
want to encourage in our schools? How can we enrich the instructional
program of our schools?

These arc just a few of the important questions with which organiza-
tion for instruction is concerned. This chapter is about those day-to-day
issues with which all teachers and students arc immediately and directly
involved. The central concern here is: what should teachers do when
teaching children and young people?

The Commission defines organization for instruction as "the inter-
action between a teaching agent and one or more individuals intending
to learn. Instruction is to be distinguished from curriculum which
the Commission is defined as "a structured series of intended learning
outcomes."'

Attention here is focused upon relationships and processes integral
to the instructional activities of schools. This attention is to he dis-
till giddied from the very important concern for the objectives of the
instructional program. This chapter on Organization for Instruction is
concerned with means. The Curriculum chapter of this report is
concerned with ends.

Separating means from ends, while unfamiliar and artificial, never-
theless facilitates thoughtful analysis. Headers arc warned, however,
th;:t the separate treatment of curriculum and instruction in this report
is not intended to imply such a separation in actual school operation.
Ends and means are part of a wholethe teaching-learning process
must he compatible with intended learning outcomes,

Before a presentation is made of the specific suggestions for improv-
ing instruction in our schools, it is desirable to reflect upon the special
significance of instruction in school operations.

`These definitions of instruction and curriculum come from Mauritz Johnson, Jr.,
"Definitions and Models in Curriculum Theory," Educational Theory, 17 (April,
1967), 121-140.

33



It is difficult to speak of the importance of instruction without falling
into cIich(!s. For too long, educators have given lip service to the criti-
cal nature of the learning environment in our schools without really
doing much about it or being conscious of the serious harm which can
be done to children and young people when they are subjected. to poor
instruction.

Everything about schoolsbuildings, books, teachers, principals,
buses, microscopes and all elsehave their justification for existing
within the educational system because in some way, directly or indi-
rectly, they facilitate learning.

But any attempt to get good schools without focusing directly and
continuously upon the curriculum and instructional practices is surely
doomed to failure.

It is not possible to have a good school without good teaching prac-
tices geared to worthy goals and objectives. Frequently, however, in
our society the measure of quality in education is viewed with little
reference to the nature of instruction. Schools are too often judged to
be good by reference to quantitative measures, or in relation to buildings.
the degrees of teachers or the amount of money spent per pupil per
year.

Quantitative questions are nor emphasized here. The need for ade-
quate financial resources to support a quality educational program for
each child is discussed hi the Finance chapter of this repOrt.. This chap- .

ter assumes that unequal learning opportunities between schools and
districts caused by a lack of money will be rectified by adopting the
recommendations in the Finance chapter.

Instead, this chapter concerns itself predominantly with the human
equation. What follows is an attempt to face up to the crucial ques-
tions of interpersonal relationships as they relate to the instructional
process. The qualitative questions of how best to use the human and
material resources m the schools are addressed here.

Improving Instruction: A Critical Need
After conducting public hearings, considering representative samples

of the extensive literature available,' and responding to the personal
experience of Connnissioncrs, the Commission believes there are very
serious problems.associated with instructional practices in the schools
of the Commonwealth.

Most disturbing is the gap between the wordsfound in almost every
school philosophy'and what actually transpires in the classrooms in the
Commonwealth.

'See Bibliography.
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Schools say they believe in the importance of the individual and in
the need to give each student the basic education necessary to succeed
in life. But, in practice, too many schools in the Commonwealth give
greater priority to serving a custodial function and providing a screen-
ing and filtering service for society than they do to facilitating learning
and releasing human potential.

The Commission heard froM students of all social and racial groups,
and from all the major regions of the Commonwealth, reiterating their
dissatisfaction towards school. These utterances give the Commission
concern. What the Commission heard was as follows:';

-All our teachers do is talk, talk. talk. They ask all,the questions.
We rarely have a (lass discussion. All day long we sit and listen. It's
;.,A) boring.-

-This school doesn't recognize kids are different. The teacher teaches
to the average kids in the class. The good students aren't challenged
and tlw slower students can't keep up. If you miss more than a couple
of days you'Ve had it A whole term call go down the drain.''

-ft's the -acne old program year after year. There is no difference
between-what I ut getting now and what my brother had in this grade.
It's like that business of the IBM card 'Please don't fold, spindle oz.
mutilate.' They treat us as if we were all just alike."

-This year Int in serious trouble in Algebra 11.1. They went so fast
last year in Algebra I. I never really understood it.- I got C's then. Now
I'm getting Ws. Aly chances of going to college are not going to he very
good if I fail math. hit very worried."

-They tell us here in sclmol we are to be good students and work
hard. But they 111*Ver really give us much choice in what We study. It's
rough trying to suetTeil at something you hate doing. We need a lot
more electives around here. When I -:study things I like, it makes Inc
feel good inside. It makes- the homework less painful when you know
you asked to be in a particular course or subject."

tired of 'wing a second class citizen in this school. The college
prep kids get the best teachers and first choice on course selection.
They generally treat xis as dummies around here. I don't know how I
got in this losing track but ney guidamic counselor tells inn those tests
1 took last year mean I can't make it. This place makes me so mad I
hate it. I hate it." .

-This school is too big and it's run like a factory. On the days when
the principal or teachers are angry, it's run like a prison. You would
not believe the rules they have in this plan'. A 'hall pass' is required

'These are not quotations. They reltremmt the spirit of many comments frequently.
repeated at Commission public hearings, either by students or their parents.

35



to go to the library even when the teacher sends you there to do an
assignment. It's really weird. It gets on your nerves. Bells. bulletins.
no students allowed signs. closed lunches. smelly loeker rooms. Bad.
man, its really bad. The other day I got fire days detention for milting
gym. And then I find out from my buddies our gym teacher left the
class early to go to football practice. The double standards in this place
really bug e."

"The Student Council in this school is a joke. Its a rubber stamp
fur the Administration."

"I heard the other day that v buddy in the next school district
works with a computer. She actually helps program it. Why rant we
have sonic of that kind of stur. too?"

"They should open schools for use in evenings. weekends and in the
summer. Around here, school is the only place to play basketball and
swim in the winter. Our parents pay for tlise facilities. Why can't we
use the ?"

These voices are protesting the following:

the passivity of student life
the rigidity of the typical graded school

-the ignoring of individual differences
--the failure to help students master skills needed for advanced

work
--the lark of derision - nuking authority
--the lock-step nature of the "system"
--the negative identity assocktted with traditional tracking systems
--the school bureaucracy which seemingly serves student interest

last in priority
the powerlessness of being a student

the absence of the use of modern technology to facilitate learning
the traditionalism which retards the development of such ideas

as the year-round school.

The Commission believes these critieiss deserve its consideration.
These weaknesses in our instructional processes arc serious and
widespread.

The Commission Advocates Flexible and Personalized
Education

Niaj,lr changes in instruction are essential. The changes needed are
so substantive and so profound as to require a whole new perception or
the educational process.

The system must change from one which focuses primarily upon
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teaching to a system which focuses primarily upon learning. To achieve
this substantive change, the Commission proposes the following recom-
mendation and its related parts:

54.0 THE STATE BOARD OF EDUCATION AND THE DEPARTMENT OF
EDUCATION SHOULD ENDORSE BUT NOT MANDATE THE CONCEPT
OF FLEXIBLE AND PERSONALIZED EDUCATION AS A SET OF IDEAL
EDUCATIONAL PRACTICES FOR THE SCHOOL DISTRICTS' WE
DEFINE THESE CONCEPTS AS INCLUDING AT LEAST THE FOLLOW-
ING:

5.1.1 INSTRUCTIONAL PROGRAMS SHOULD EMPHASIZE THE IMPOR
TANCE OF THE ENVIRONMENT.

When changing the teaching process from merely imparting facts to
facilitating learning, it is essential to encourage curiosity. This is es-
pecially- true if the goal is to promote a citizenry wth a life-long interest
in learning.

With such an intent, it is essential to provide students with learning
experiences in an environment' which gives ample opportunity for dis-
covery and exploration. Emphasizing this approach to learning requires
schools well supplied with a wide variety of learning materials.°

Students should be made aware of local news, customs, practices and
problems common to their experience to help them connect instruction
with their personal world. The environment beyond the school should
be used whenever feasible.

Budding upon this principle, the Commission recommends the
following:

5.1.2 FULL USE SHOULD BE MADE OF THE HUMAN AND PHYSICAL RE-
SOURCES OF THE COMMUNITY WHEN THEY ARE MOST APPROPRI
ATE TO ACHIEVING LEARNING OUTCOMES. THE USE OF SUCH
COMMUNITY RESOURCES SHOULD BE AN INTEGRAL PART OF THE
INSTRUCTIONAL PROGRAM OF EACH SCHOOL.

Utilization of the community creates an almost unlimited number of
possibilities for encouraging discovery and exploration experiences for
students. This enrichment process is a two way process bringing com-
munity resources into the school and taking students out into the
community.

The personalization of the educational process requires tailoring
school scheduling practices to the divergent needs of students and to
the different groups in the community. School scheduling practices

Flexible and personalized education is a phrase used by this Commission to facilitate
communication and in order to avoid the confusion or presuppositions which might
be attached to such phrases as "continuous progress" or "individualized instruction."

' The word "environment" here is used in the sense of "milieu" not in its biological
sense.
Using teachermade materials would reduce the need to increase greatly the budget
for the purchase of commercial materials.
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should facilitate and not hamper the use of community resources. If
sonic parents desire to ensure their children's maximum opportunity
for moral and spiritual development in zonjunction with their religious
leaders and organizations, they should not be hindered by rigid school
scheduling practices. The use of community resources, such as religious
groups can become a reality only if schools are willing to be flexible in
their administrative practices. As districts develop local learning out-
comes as suggested in the Curriculum chapter of this report, it becomes
all the more important to use all available community resources as
widely and as effectively as possible.

In addition, the personalization of the educational process requires
tailoring to: the divergent needs of the different types of communities
which exisrin.,the Commonwealth. As districts develop local learning
()incomes (as_:Suggested in the Curriculum chapter of this report), -it,c-
beconies111.11-therinore important to use community resources widely and/-
effectively.'

5-1.3 INSTRUCTIONAL PROGRAMS SHOULD OFFER A BROAD EXPERI-
ENTIAL BASE.

If students are active, the passivity syndrome will be overcome. Also,
students need to be provided a wide variety of experienceS in order to
maximize opportunities for their self-development.

Students should he involved in -more diverse activities in schools than
they customarily have been. The manual arts, fine arts, dance, physical
exercise, drama and journalism are some experiences to which all stu-
dents should be exposed. Such activities would help improve the develop-
ment of skills in reading and mathematics which often are taught solely
by rote or drill methods: A diversity of experiences, with emphasis
on student initiative in their direction, will greatly facilitate students'
social, emotional and intellectual development.

A school program should offer a range of tasks from the very abstract
to the very concrete in order to increase the likelihood that every stu-
dent Will have at least one significant success experience in school. Noth-
ing is more critical to personalizing educational programs than helping
children and young people generate a genuine feeling of accomplish-
ment. If the sense of personal worth is ever to be taken seriously in
our schools, every possible effort Must be made to unleash and to
develop the potential for creativity which exists in every individual,
regardless of his racial or social origin.

A broad experiential program is important for another reason. Stu-
dents should be given a considerable degree of choice in selecting their

'See Supportive Services chapter.
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studies. Helping people learn how to make wise choices or informed
decisions is one of the most important aspects of a personalized and
flexible educational program.

During public hearings held by this Commission, sonic educators
who testified seriously questioned the desirability of giving a consid-
erable degree Of choice to students in selecting their studies.

This concern by edn'eators is understandable. But, what must be
avoided at all costs is a patronizing view which insists on saying always
"We know better" and produces the dehumanizing characteristics of
institutions which are pre-eminently custodial in nature. The emphasis
must be upon helping people to cope by themselves. Students must not
be viewed as being passive "consumers." of education. The primary
burden of persuasion must rest upon those who would restrict the free-
dom of individuals over the direction of their lives rather than upon
those asserting the right for self-direction.

If a student uses freedom to make choices unwisely, he or she should
be given the chance to take corrective action. While inconvenience,
discomfort or loss of progress which results from a poor choice could
he a valuable learning experience, educators do need to provide wise
guidance and real help to young people. The greatest concern of edu-
cators should he counseling, advising, suggesting or helping students
in making all kinds of choiees.8

Another reason for offering a broad experiential program is to pro-
vide for the unique learning styles represented in any group of students.
The relevance of ulents.' studies will likely be increased by expanding
the methods of instruction. Special effort should be made to provide
both inductive and deductive approaches to learning.

5.1.4 STUDENTS SHOULD BE ENCOURAGED TO LEARN FROM EACH
OTHER.

Students need to lie in association with each other. Tutorial relation -
ships should he encouraged. Frequent opportunities should lie provided
for students to work together on projects of mutual interest. Instruc-
tional strategies which cause students to he isolated from each other
for long periods should be avoided. "Education is a profoundly social
pro cess."9

Frequently, students can reach other students with instructional
strategies which adults might never think of. We need to enlist the

"The reader is directed to the Supportive Services chapter of this report which dis
cusses the crucial role of counseling.

" Douglas Heath, Professor of Psychology, Haverford College, in address at Founder's
Hall, Hershey, Pennsylvania, November 17, 1972. Entitled "Educational \V under.
land: Myth or Reality," this speech is to be printed in the Summer 1973 issue of the
Chicago Review.
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creativity and idealism of our young people in improving the instruc-
tional process.

5.1.5 TEACHERS SHOULD ACT AS GUIDES, PARTNERS AND FACILI
TATORS OF THE LEARNING PROCESS RATHER THAN SOLELY AS
DISPENSERS OF KNOWLEDGE.

Such a role change is imperative if the realization of the Commis-
sion's desire to personalize education is to occur. Earlier it was stressed
that students should be active participants in the learning process,
should be able to make significant choices in their studies, and should
be engaged in instruction which makes discovery and exploration a sig-
nificant part of the learning experience.

Teachers must be active as facilitators of learning. They must not
he remote or aloof; to permit students to wander aimlessly without
guidance or supervision is the opposite of good teaching. Teachers need
to become more closely aware of the welfare and needs of their students
and less preoccupied with dispensing information. When a teacher is
available to give personal help to a student, he or she is truly per-
sonalizing the educational process. Supportive help in this fashion can
transform a detached passive student into a really active learner. The
establishment of a sense of empathy between the teacher and student

is central to the development of a personalized and flexible education
prog1a11°

Changing the emphasis in teaching from dispensing knowledge to
facilitating learning increases "the humanness' of the system. This bene-
fit alone merits making the changes. However, there is-another reason
for shifting the emphasis. The expansion of knowledge is occurring at
such a rapid rate that the teacher's knowledge can easily become out-
dated. It is impossible to occupy an authentic "know it all" stance.
The most appropriate model for the teacher in this circumstance is
not the authority figure but one who continues to learn in association
with his or her students. The stress should be on teaching the skills of
learning. Such an approach to teaching will aid greatly in improving
communication in the classroom.

Teachers are going to have to retrain themselves as they change
their functions, giving primary emphasis to facilitating learning. They
should develop skills in diagnostic practices which enable them to
make appropriate and accurate decisions when prescribing learning
experiences for children and young people." The skill that teachers
need to perfect is the ability to promote continuous progress in learn-

"' Consult the works.of Carl Rogers and Arthur Combs in the Bibliography.
"See the Supportive Service and Staffing chapters of this report for discussion of in-

service education.
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ing so that serious gaps, deficiencies, interruptions or obstacles to con-
tinued success arc minimized as much as possible.

The role of the teacher as diagnostician is central to the last major
characteristic of personalized and flexible educational programs.

Students should he encouraged to view learning as a continuous pro-
cess and not as something that comes in annual graded 180-day segments,
loosely correlated to each other.

Establishing individual rates of progress for each student should be
a high priority in organizing instructional programs. The present typi-
cal graded approach to instruction rigidifies the curriculum and forces
students into pigeonholes related primarily to age rather than the state
of development of each child when instruction bcgins. The graded pro-
gram, likened to the factory with its assembly line, perpetuates a stan-
dardized group norm approach to instruction which is inimical to
humanizing the learning process.

In a nongraded approach, the practice of having individual expec-
tancy levels for students lifts the crushing burden from the "slow
learners." While competition is a fact of life in our society, it can have
negativeand unwholesome effects if it pits the least -able in the learn-
ing process against those most able to learn. The Commission believes
competition should stimulate initiative, not destroy it. A carefully
thought out nongraded system makes academic competition more of a
contest between equals than is presently the case. Therefore:

54.6 SOME FORM OF NONGRADED INSTRUCTION SHOULD BE USED.

Organizing instruction with some form of nongradedness shifts the
basis for offering programs froM spending time in class (the Carnegie
Unit) to acquiring skills and knowledge as outlined in the Curriculum
chapter of this report. In a nongraded program a curriculum is achieve-
ment (competency) based. What .a student has learned, rather than
how long he or she has been in a classroom, becomes the key question.
This situation makes it essential that nongradedness be a basic compo-
nent of any competency-based approach to curriculum.

With this approach to instruction, students are able to progress at
their own rate of learning. Such a system has the advantage of facili-
tating a natural transition froth- one level of study to the next.

If a student needs a certain skill for further development in a sub-
ject, the student should have sufficient time to master that skill before
advancing to the next level of study. This is more likely to occur in
a nongraded approach. This eliminates failures caused primarily by
premature advancement. to the next level of study.
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A major advantage of a nongraded approach to instruction is the
improvement of grouping practices in such progranis. Grouping stu-
dents today in many schools is more associated with custodial or socio-
logical reasons than with educational reasons. Social stigmas often
emerge out of an undue emphasis on long-term tracking and grouping
practises, the origin of which is the impersonal nature of the gr'aded
system.

This Commission believes grouping is inevitable and necessary in any
large educational enterprise. It does not oppose the concept of group-
ing, only the way the concept is most often implemented.

Sophisticated diagnostic techniques should be used in forming
groups. There should be differentiated teaching in different types of
groups. The group's reason for being should be correlated solely with
instructional intent. Thus, groups should be formed for short-term
specific purposes and should not be permitted to harden into tracks
or segregated programs of study such as "Commercial" or "College
Preparatory." Accordingly, the Commission recommends:

5.2.0 SCHOOL DISTRICTS SHOULD DISCONTINUE THE ROUTINE USE OF
GROUP I.Q. AND . NATIONALLY STANDARDIZED ACHIEVEMENT
TESTING PROGRAMS FOR THE PURPOSE OF PLACING STUDENTS
IN PARTICULAR INSTRUCTIONAL GROUPS OR CURRICULAR
TRACKS. INSTEAD, INDIVIDUALIZED DIAGNOSTIC TESTS, SYS.
TEMATIC TEACHER OBSERVATIONS AND OTHER PROCEDURES
FOR PLANNING INDIVIDUAL PROGRAMS BASED ON INDIVIDUAL
NEEDS SHOULD BE USED. THE DEPARTMENT OF EI)UCATION
SHOULD SERVE IN AN ADVOCACY ROLE WHERE SCHOOL DIS
TRICTS PERSIST IN USING STANDARDIZED TESTS IMPROPERLY.

The Commission is not recommending that a child visit a clinical
psychologist every time a decision is made about his or her program
of studies. Grouping practices should be personalized, however, using
instruments created by the district wherever possible. These instru-
ments should reflect what the district actually intends to stress in its
instruction. A diagnostic test" is a special kind of test different in sub-
stance and more specialized in intent than the commonly used .com-
mercially prepared national achievements tests or I.Q. tests.

A quality much needed in our schools is more flexible use of our
professional and supportive staff. A nongraded approach facilitates

"An example of a diagnostic test is one designed to learn if a child can distinguish
between long and short vowel sounds, in reading. This kind of test measures just this
ability.
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such use as much as a graded program tends to be inflexible in the use
of personnel. Therefore:

5.3.0 EVERY SCHOOL DISTRICT SHOULD DEVELOP MORE FUNCTIONAL
ORGANIZATIONAL, ADMINISTRATIVE AND STAFFING PATTERNS
TO FACILITATE THE ACHIEVEMENT OF PRESCRIBED LEARNING
OUTCOMES AND NONGRADED PROGRAMS.'"

The use of human and material resources in a more rational manner
is necessary in establishing nongraded programs and in personalizing
instruction. Computers and teaching machines can be used, for
instance, to free. teachers from drill work and other tasks for which
direct contact with a teacher is not necessary. This will enable the
teacher to do those essential guidance tasks which no machine can ever
accomplish. The use of specialized resource teachers can assist the
regular teachers in doing sophisticated diagnostic or remedial work.
The use of aides and community volunteers is also facilitated when
nongrading is used.

A critical aspect of the use of some form of nongradedness is provi-
sion for flexible entry into and exit from such an educational program.
It is the view of the Commission that students should be given greater
choice in determining when they attend school. Students should be
permitted to start earlier and leave earlier than at the present time.
Alternative schedules for attendance could be provided by year-round
attendance for those who desire it. Therefore:

54.0 SCHOOLS SHOULD BE AVAILABLE AND USED FOR INSTRUCTIONAL
PURPOSES ON A YEARROUND BASIS.

If this is to occur, schools should he air-conditioned."
The ultimate form of personalized education is one which permits

students to take their instruction at times and places where their needs
and interests can be served, permitting them to work or engage in
other "interruptions" of their studies without penalty. Schools would
then operate more like libraries than like factories.

"Recommendation 5.5.0 of this chapter and recommendation 8.3.0 of the Governance
chapter stress the need to recodify the School Code. An important consideration in
this recodifwation should be to make the certification of teachers more flexible in
order to make teacher assignments based on learner needs. Such a liberalization
should eliminate the sharp delineation between "elementary" and "secondart
certification. The possibility of using ,g single certificate should he explored.

"See recommendations 7.14.0 and 7.15.0 of the Management chapter of this report.
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The kind of flexible and personalized education advocated in this
Commission report will require a highly developed use of educational
teehnology.15

The concept of nongraded instruction and the wide variety of specific
forms of this concept arc illustrations of how educational technology
in the broader sense has produced wars to improve education.

In nongraded programs, there is frequent use of electronic devices
such as computers and television. however, these devices arc the tools
technologists use to carry out the plat, for the reorganized allocation
of the human and material resources in instruction. The tools are not
ends in themselves.

The Commission believes strongly in the value and importance of
educational technology, but it is awake that there is a danger inherent
in the use of such technology.

The dilemma is this. We need a highly developed educational tech-
nology to obtain the kind of flexible and personalized education herein
advocated. But teachers often lack the knowledge to use technology
wisely. When such a lack of knowledge occurs. teachers use technology
ineffectively or they are intimidated by it and avoid wing it. They act
then as if it did not exist.

The ineffective or inappropriate use of technology can be very dehu-
manizing. Machines and their allied instructional "softwares" can treat
children as mindless robots.

The Commission deplores the faddist use of gadgets or instructional
strategies which regiments children while intending to liberate them.
But it hopes such bungling will not kill interest in the need to perfect
educational technology and to use it in ways compatible with the ideals
of this Commission.

Our children live in a world with sophisticated technology playing a
part in every aspect of their lives. Television is just one dimension of
this electronic age in which they live. It is not surprising then that
they can Suffer "cultural shock if forced to attend classes which do
not make effective use of any modern media forms. For better or for
worse. television, film and record player are part of their learning
style before they ever get to school. Educators forget this at their peril.

The Commission wishes to distinguish between the eommon use of the word "tech-
nology," as referring almost exclusively to machines, and a hrmuler definition which
draws upon the scientific method with reference to the allocation mot organization
of human and nonhuman resources. This latter definition has heel, defined by
Harvard Professor of Economics, John K. Galbraith, in The New Industrial State
Second Edition (Boston, 1971 i, p. 12, as "the systematic application of scientific or
other organized knoledge to practical tasks." The failure to make this clear dis-
tinction is a source of confusion in the discussion of efforts to improve education.
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The challenge facing education. then. is the challenge facing our
world: we must use technology and we must use it to its fullest to
broaden our exposure. to inercase our range of ideas, to provide us
with new forms of communication and new perspectives on the nature
of experience. We must be prepared to support examples of technology
in educationlike public broadcasting---whiell show themselves capable
of doing this. But we must not be seduced into believing that the
machine really is all. As John Kenneth Galbraith cautions about the
growth of technology in The New Industrial State:

Nor is the good fortune Unqualified. The subordination of belief
to industrial necessity and convenience is not in accordance with
the greatest vision Of man.'

Making It Happen: Some Suggestions
It is easy to advocate any agenda for improving. instruction, but it is

another matter to see improved instruction actually occur in the class-
rooms across the Commonwealth. The ideals of the Commission will
remain just that if there is a neglect of implementation strategies.

It should be stated again that the Commission is not recommending
'mandating its version of flexible and personalized education. It is the
position of this Commission that instructional practicesthe means used
to obtain the goals of instruction should never be dictated by the Com-
monwealth. That has not been proposed here. The Commission has
suggested a set of ideal practices which the State Board of Education
should endorse, just as it has already adopted it set of ideal educational
goals.

By formally advocating flexible and personalized educational pro-
grams as defined by this Commission, the State Board of Education and
the Department of Education will he exercising a form of leadership
which is designed to emphasize and promote the importance of time con-
cepts without mandating them. Such leadership will end the current
official silence of the State Board of Education on matters relating to
instruction without usurping local prerogatives and local initiatives.

Having the State Board of Education and Department of Education
go on record will help promote the set of ideal practices herein sug-
gested. But this is not enough. To take a stand merely on what it
believes is right provides insufficient leverage to the State Board of
Education in effecting change. Additional initiatives arc required if
anything is to happen.
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The Statc Board of Education should require school districts to
asses their instructional practices on a regular basis.'% This is essen-
tial if instructional practices arc to reflect the deliberateness and care
called for by personalization and flexibility. A regular process evalua-
tion sponsored by the Department of Education as directed by the State
Board will have this effect.

Instructional programs in school districts should be compared with
the ideal practices suggested by this Commission to help local educators
and citizens decide whether their current approaches to instruction are
compatible with the stated local philosophy and whether the local
philosophy needs reworking in light of the Commonwealth's position.

The Commission believes school districts should have the freedom
not to adopt the direction advocated in this section. They should not.
however, be permitted to go for long periods of time without careful
consideration of the methods of instruction used in their schools.
Ideally, self-monitoring shonld be adequate, but this Commission be-
lieves that regular "prodding" by the Department of Education is
necessary.

Another very real problem which retards improvement of instruc-
tion is the fact that making changes in instructional practices costs
money for such things as in-service education, new materials and eval-
uation. It is not easy to ask for higher taxes to try some new program
which may or may not work.

Therefore, the Commission advocates that financial incentives be
provide, for school districts seeking to improve their instructional
programs.'s The small noncompetitive grants recommended in the
Finance chapter should be made available to school districts to
encourage cnrriculum development and instructional improvement ac-
tivities that are locally designed and operated. Districts should not have
to move in the same direction as suggested in this report to receive the
proposed incmtive funds. To try to enforce some uniform pattern of
instruction in Cie Commonwealth is undesirable and is incompatible
with the idea of lexibility.

The Commission, in tinting an incentive grant program, seeks to
instill into the "change process" a grass roots commitment to change.
Educators in each school Inns! develop the feeling that innovations are
their own---something they wait to have succeed and not something
someone in Harrislimg is trving to force upon them.

"See recommendation 8-10.0 of the Governance chapter of this report.
"See recommendation 1042.0 in the Finance chapter.
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Changing Laws, Regulations and Guidelines to Promote
Personalized and Flexible Educational Programs

The Commission believes a four step process is required to make
personalized and flexible educational programs a reality. Three of
these steps have already been described.'" A fourth step is needed.

As .stated earlier, the standard method for organizing schools has
been the graded system, e.g., grouping children by age into elementary
and secondary schools. This system, which had its origin in the
has existed so long and is so entrenched that it is considered the "nor-
mal" way to Operate schools. For many years this graded system has
been perceived not only as the best way. but the only way. Conse-
quently, the School Code and State Board Regulations arc framed in
the belief that the graded system is superior to other forms. Current
laws and regulations require those who want to depart from the tra-
ditional system to obtain prior approval justifying- such changes as
experimental efforts. Everything. front certifying teachers, approving
curriculum and awarding subsidy payments, is correlated to the tradi-
tional graded system. Stich a circumstance hardly encourages the opera-
tion Of a personalized and flexible educational system. Legally speaking,
as things now stand, there is a great amount of impersonality and inflex-
ibility built into the School Code and allied regulations.

Therefore, die Conimission recommends:

5.5.0 ALL EXISTING SCHOOL CODE PROVISIONS, STATE BOARD OF
EDUCATION REGULATIONS AND DEPARTMENT OF EDUCATION
GUIDELINES WHICH MANDATE GRADEDNESS OR CREATE CON.
STRAINTS WHICH MAY INDER THE OPERATIONS OE FLEXIBLE
AND PERSONALIZED EDUCATIONAL PROGRAMS SHOULD BE WM.
INATED.

This fourth step is a process of 'cleaning house." Laws, regulations
or guidelines which mandate gradedness or make flexibility difficult
must be changed. The Uninnission is not recommending mandating
nongradedness. It is doing the opposite. It is suggesting that the legal
props sustaining gradedness be removed so that any district may insti-
tute whatever degree of gradedness or nongradedness it wishes. Any
school district may retain its existing instructional practices. However,
the state would no longer require preapproval to change a graded
structure as the Code now stipulates.

The Commission does not want the significance of this recommenda-
tion to be overlooked because it does not impose a new model for

"Step one: Defining the concept; step two: Requiring process evaluations; step
three: Providing districts with incentive grants.
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organizing instruction. Many customary assumptions are challenged
by the above recommendation. For example, the Commission believes
that

a. No one model of instruction or organization for instruction is

appropriate for all students. A variety of approaches is needed.
b. The entities called "the elementary curriculum" and "the see-

"ondary enrriculum" are highly arbitrary and relative divisions of
the school's curriculum.'"

c. There is no substance to such hotly debated questions as whether
high schools should have 6, 4 or 3-year organizational patterns,
or whether the middle school is inherently superior to the junior
high school.

d. While it seems obvious that a child's early learning experiences
can affect his later educational performance, it seems of little
value to argue that the earlier or Lte years of a student's educa-
tion are more important in themselves.

e. It is questionable to assume that some central state agency is best
equipped to determine the validity of methods of organizing for
instruction in a specific school.

*

The Commission has a number -of recommendations to make regard-
ing current provisions of the Pennsylvania School Code.

A very controversial question which the Commission debated was
"What is the best age to require children to ;tart school?" After
considerable discussion, the Commission came to the conclusion that
the best approach to this question is to reaffirm an existing provision
of the Code which eticourages a flexible policy in this area. Therefore:

5.5.1 SCHOOL ATTENDANCE SHOULD BE OPTIONAL FOR ALL CHILDREN
BETWEEN AGES 1 AND 8.2'

The Commission does not favor mandating the school attendance of
all four or five year old children. Parents should continue to have the
option of enrolling their children in school up to age eight.

A related problem pertaining to school attendance is the present
provision in the Code which requires that a child, once intially enrolled
in school, must remain in school no matter how premature the decision
might have been to enroll the child.. Therefore:

"'See footnote 13 in this chapter.
'See recommendation R11.0 in the Governance chapter of this report which discusses

the need for a State Master Plan for Early Childhood Education:
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5.5.2 ANY PARENT WITH PRIOR NOTICE TO THE SCHOOL ADMINISTRA
TION SHOULD ILE MILE TO REMOVE FROM SCHOOL ANY CHILI)
FROM AGES 4 TO 8.

If a child were enrolled in good faith by Itis parents and it proved
to be a premature entry, the child could be removed before serious
damage to the child's sense of worth as a person could occur. It simply
is not possible to make foolproof decisions on what is the best age to
begin children in school. The regulations sho-dd allow for flexibility
in this instance,

*

Under current state funding procedures, when districts initiate new
programs. such as kindergarten. they must incur the first year cost
themselves, waiting for payment one year litter. This delay discourages
"slart-ups" of new program:4-

.. -Also. current state fundmg practices tend to be related only to man-
dated services and programs. Reimbursements should apply equally
for optional programs as for mandated ones. 'Therefore:

5-5.3 ALL OPTIONAL. PROGRAMS SHOULD RECEIVE APPROPRIATE
STATE PAYMENTS AT THE TIME OF "START4_11" AND NOT ONE
YEAR LATER AS CURRENT PROCEDURES PROVIDE.

This change would remove a major financial burden now associated
with starting new programs and will be complementary to the views of
the Commission expressed in the Finance chapter of this report.'2

It is common knowledge that the traditional high school diploma
has lost whatever significance it once had. Since it has as its reference
point years of attendance in school in a graded system, the diploma is
deficient as a symbol of a certain level of educational development. It
is also incompatible with the views on curriculum and instruction in
this report. The Commission believes that the best way to correct this
situation-is to issue students exit certificates connected to specific cont-
petencics required for graduation. Therefore:

5.5.1 ONLY ONE EXIT CERTIFICATE FOR STUDENTS FROM SCHOOL.
SHOULD BE PERMI'T'TED. THIS SHOULD BE A CERTIFICATE OF
COMPETENCIES OBTAINED IN ACCORDANCE WITH RECOMMENDA
TioNs OF THE CURRICULUM CHAPTER. NO REFERENCE TO GRADES
OR YEARS ATTENDED SHOULD BE l'vlADE ON THIS SINGLE EXIT
CERTIFICATE.

This change hill help shift the public's attention front how long a
student attended school to what -it is the student can do. This will help
combat some of the undesirable aspects of "credentialism" which de-

"See recommendation 10.3.0 of the Finnitre chapter.
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vclop when diplomas lose their significance. This recommendation is
an attempt to assist future employers, and others in assessing graduates
of the Commonwealth's school system. The use of this certificate
would pe "nit sonic students to end their basic education earlier than
at present. Therefore, provisions for facilitating the transition to the
world of work or further study, whether it is in the local school or
elsewhere, should be made if the system is not to be charged vvitli
"dumping kids onto the street." This would destroy the current arbitrary
definition of basic education as a twelve-year process.

There is a serious constraint on operating personalized and flexible
instructional systems created by the way the state subsidy system func-
tions. The present school subsidy factors give a weighted factor of 1.36
to 1.1) for secondary students as compared to elementary students. This
figure of 1.36 is based on past differential cost data in educating sec-
ondary students as compared to elementary students."

it is impossible with this present system io connect subsidy payment
with the actual costs of educating a child regardless of his age. It is

conceivable to this Commission that many children in what now con-
stitutes the (lenient:try school could benefit from the opportunities
available to secondary students and should, therefore, be similarly
weighted in calculating the formula. The kind of instructional pro-
grams children receive, not the grade level they attend, should be the
basis for making subsidy payments. Therefore:

5.5.5 GRADEDNESS SHOULD NO LONGER BE A COMPUTED FACTOR IN
THE STATE SUBSIDY FORMULA, THE WEIGHTED AVERAGE DAILY
MEMBERSHIP FACTOR SHOULD RELATE TO THE COST OF PROGRAM
OFFERINGS BATHER THAN TO GRADE LEVELS. PROGRAMS FOR
CHILDREN SHOULD NOT HE SHARPLY DELINEATED AS EITHER
"ELEMENTARY" OR "SECONDARY." DISTRICTS SHOULD NOT RE.
CEIYE LESS STATE MONEY UNDER THIS ARRANGEMENT.

Ultimately, the words "ckmentary" and "secondary" should be laid
to rest as terms appropriate only to rigidly graded systems. In the
future, schools should he much more flexible about who teaches .and
what is taught to younger and older children. This will make it diffi-

cult to pigeonhole children on an age basis.
* * *

There is hardly any element of the School Code more inflexible than
the compulsory school attendance requirement. The current law which
requires 180 days fixed at a specified number of hours per day has out-
lived its usefulness.

Sec the Finance chapter for a description of the stat subsidy system.
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While the Commission believes it is desirable to continue to require
children to attend school, it is not necessary to adhere to the current
standardized school year. The law which presently permits exceptions
to the 180 day requirement only with prior approval restricts innova-
tions in scheduling the attendance of children at school.

To encourage flexibility, the state should require a minimum school
year in terms of hours not days. This would permit districts to experi-
ment with a variety of school attendance arrangements suited to local
commitnity needs. Therefore:

5.5.6 STATE REQUIREMENTS REGARDING THE LENGTH OF THE SCHOOL
YEAR FOR STUDENTS SHOULD RANGE FROM 900 HOURS MINIMUM
TO 1200 HOURS MAXIMUM FOR STUDENTS 8 YEARS OR OLDER.
THE STATE SHOULD NOT PRESCRIBE THE LENGTH OF THE SCHOOL
DAY FOR STUDENTS IN TERMS OF HOURS OR THE SCHOOL YEAR
FOR STUDENTS IN TERMS OF DAYS. THESE MATTERS SHOULD BE
LEFT TO THE DISCRETION OF EACH DISTRICT, PROVIDED STU-
DENTS MEET ANNUAL MINIMUM HOURLY REQUIREMENTS.

The Commission hopes sonic imaginative models of arranging the
school year will emerge with the liberalization. In some communities
in other states, experiments are being made with the four day week.
There are an infinite number of possible arrangements. Hopefully, it
will be sooner rather than later that such trial programs are launched
in Pennsylvania.

* *

Another clement of the inflexibility of school attendance regulations
is the very limited provision for excused absence from school. In prac7
tire, sickness is the only basis for being legally absent from school.

If a family is to take a trip to Europe for two weeks, for example,
their children must he given an "unexcusetl" absence despite the obvi-
ous educational benefits of such a trip.

'The present laws may encourage misrepresentation or careless admin-
istation because of their rigidity in matters of school attendance.

Ile Commission believes students should be excused from attending
school for "just cause." This exensal should be permitted for as long
as an entire school year if deemed justifiable as a result of a joint
agreement between district officials and parents.

For example, a school pupil may he considering quitting school be-
cause he is alienated toward school at the moment. He could be given
a tcrin'sabsence to think it over and perhaps start working. He would
be on leave and not considered a .dropout. At the end of the term, lie
could be reinstated easily and simply as one returning from leave,
thereby avoiding the sigma of dropout. Therefore:
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5-5.7 SHORTTERM AND LONG-TERM (UP TO A YEAR'S DURATION)
LEAVE PROGRAMS FOR STUDENTS SHOULD BE ESTABLISHED,
GIVING STUDENTS EXEMPTIONS FROM COMPULSORY SCHOOL AT.
TENDANCE FOR "JUST CAUSE" AND WITH PROPER GUIDELINES
TO PREVENT ABUSE.

The purpose of liberalizing this provision of the School Code is to
deal with "hardship" cases which require individual treatment not now
permitted. Such a program needs safeguards to prevent excesses. Long-
term leaves should require the action of school boards. Short-term
leaves should he authorized without the need to have school board
approval.

The one remaining topic to which this Commission addre'sses itself
in this chapter of the report is the controversial question of school size.

This Commission is faced with the opposite sitnation which faced
the Lawrencre cominission.'N In the 1960's, many schools, especially
secondary schools, were so small as to he 'mide to offer an adequate
educational program. Time General Assembly responded to this con-
cern, and school districts were reorganized as a result of Acts 299 and
150.

The Commonivealtli-now faces the problem of schools becoming too
large. This Cominission Relieves that beyond a certain point, the larger
the educational unit the more deleterious the effects on time psychologi-
cal, social and academic well-being of the student tend to be, especially
for elementary children. Numerous educational critic;'' have noted the
impersonality and factory-like quality of big schools. Students, teachers,
employes, even administrative staff, tend to show little identification
with or loyalty to big schools. The bureaucratic 'atmosphere which per-
vades many large schools is not a healthy learning environment. An-
other characteristic of large schools (and school districts) is that they
resist change. Professor. James G. Anderson of Johns Hopkins Univer-
sity- argues that, "As size increases, so does the impersonal treatment
of students and, in general, the resistance to innovation."26

Personalized instruction isa subtle process. If the proper environ-
ment is to be- encouraged, it is necessary to organize schools with this
fact in mind. Therefore:

5-6.0 THE DEPARTMENT OF EDUCATION SHOULD ADOPT THE FOLLOW-
ING FIGURES AS GUIDES FOR SCHOOL SIZE FOR DISTRICTS: ELE-
MENTARY SCHOOLS SHOULD HAVE NO MORE THAN 500 PUPILS.

The Committee on Education, appointed by David L. Lawrence, Governor, Com
monwealth of Pennsylvania (1960-1961).
See works of Douglas Heath and John Holt in the Bibliography.

" James G. Anderson, Bureaucracyin Education (Baltimore, 1968), p. 146.
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MIDDLE SCHOOLS SHOULD HAVE NO MORE THAN 1,000 PUPILS.
SENIOR HIGH SCHOOLS SHOULD HAVE NO MORE THAN 1,500
PUPILS.

The Commission recognizes that there is little research evidence for
fixing such specific numbers for the upper size limits- for schools. There-
fore, it should be dear to all that the Commission is talking about
guides. not regulations.

Furthermore, the Commission wants to insist on the distinction
between the word "school' as a series of human relationships and the
word "school" meaning a building. This is an important distinction
and to make this point emphatic, the Commission recommends:

5.7.0 THE DEPARTMENT OF EDUCATION SHOULD ENDORSE THE
SCHOOLS-WITHIN-SCHOOLS CONCEPT, IN WHICH LARGE STUDENT
POPULATIONS WITHIN A SINGLE BUILDING ARE DIVIDED INTO
SEVERAL SMALLER UNITS SCHOOLS) AS A MEANS OF OVERCOM-
ING THE POOR LEARNING ATMOSPHERES CHARACTERISTIC OF
MANY BIG SCHOOLS.

In a school-within-a-school concept, each unit can maintain its own
identity by offering different curricular programs, instructional methods
and policies. Students assigned to a particular building could even
choose which unit they wish to attend on the basis of personal interests
and/or vocational plans.

Beyond possibly correcting some of the previously-noted shortcom-
ings characteristic of large institutions, the schools-within-schools
strategy does not require the abandonment of the many recently con-
structed large buildings.

Although the Commission sees value in the schools- within - schools
approach, this concept is offered essentially as a remedy. The Com-
mission believes that the intention of school district reorganization was
to get larger, more manageable districts, not necessarily to get larger
buildings. Thus, the Commission encourages districts to think twice
before undertaking the construction of huge physical plants.

Conclusion
It is appropriate that the question of school size be the last specific

concern discussed in this section of the chapter.
The Commission is recommending personalized and flexible learning

programs for students. What it means to be a person in the educational
process has been a prime concern throughout this chapter of the report.

A concern for the personwell-being in the total senseis a matter
which cannot be expressed in short-term reform efforts. Deciding what
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is the proper size of a school is not a simple matter, nor arc any of the
other crucial aspects of efforts to personalize educational programs any
easier to resolve. The "softness" of the issues involved here requires a
different mode of address than matters relating to ensuring the physical
safety of children or improving school accounting procedures.

At its essence, personalizing instruction and making it more flexible
is a /movie concern. more than a program concern. The natural response
to the criticisms of the students stated earlier in this chapter is to rush
off and design a lot of elaborate instructional programs to replace the
existing ones. But this is not the first priority.

What is most needed, as the foundation to build upon, is a sense of
commitment to the welfare of children and young people translated
into a concern and caring, which in turn; communicates a sense of
worth to each student.

It is true that we need to engineer new approaches to instruction and
curriculum. Educational technicians have a major contribution to make
in improving instruction. But the spirit in which technique is carried
out in the long run is probably more important than the technique.
itself.

Reforms of the spirit do not come easily. Bill such is an absolute
imperative to personalizing the educational. process. This Commission
does not want to leave a contrary impression.

. .

The efforts needed to make our instructional programs truly per-
sonalized and flexible arc not narrowly educational issues. At heart,
the Commission is addressing itself to the quality of life j.n this society.
There is no difference between the kitid of valuing of the worth of
'Inman beings required to -begin the renewal of the educational sys-
tem and that needed to renew the practice of medicine, the law or
any other human service.

In each of these complex sets of human services, specific reforms are
needed. The Commission has tried to document those needed in the
schools of tltis Commonwealth. But the Commission believes that unless
we underStand this basic requirement to value the worth of people, all
else will fail.

The Commission looks toward the time when the typical student will
respond to the question: "How do you like school?" with the answer:
"It's great. They seem to care about me as a person."
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Chapter VI

Staffing

Introduction
The recommendations of the Commission will require the support of

all parts of the Commonwealth for their successful implementation.
However, there is an especially important role for the educators who
staff our schools, since their daily behavior determines the degree to
which policy is translated into substantive change. To a very great
extent. these people must be directly responsible for the creation and
maintenance of open, personalized and flexible learning environments.
Samuel B. Gould emphasized this point in Explorations in Non-
Traditional Study. Speaking of what has been learned from innovation
on the elementary and secondary levels, he noted that the problems
involve:

. . . above all, the development of student and teacher attitudes
receptive to the unorthodox approaches encompassed in the non.
traditional concept and the development of student and teacher
abilities to cope with such approaches.'

It is critical, then, that any report directed to the broad question of
improving schools should alsO direct its attention to the needs and
problems of the teachers, administrators, professional support staff and
paraprofessionals within those schools.

Staffing deals in large part with the formal (preservice) preparation
and continuing (in-service) education of these groups. There are diffi-
cult questions to be posed not only about the amount but also about
the kind of training to be required, and ahout when and where it should
occur. There are questions of making the profession more selective.
Impinging directly on these matters arc the terms under which edu-
cators arc selected and serve, primarily, certification, evaluation and
tenure.

Don Davies, former Associate Commissioner of the U. S. Office of
Education, has argued that ". . . in the training and certification of
educational personnel, we now have an opportunity for a major break-
through."2 If it is generally accepted that the preparation of educators

'Samuel B. Gould, "Prologue: Prospects for Non. Traditional Study" in Explorations
in Non-Traditional Study (San Francisco, 1972) , p. 3.

' Report on Performance Based Certification of School Personnel, Florida Depart.
ment of Education, Tallahassee, Florida, 1971.
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needs to be improved greatly, and better support systems developed for
persons already certified, the Commission believes its task to be the
laying of the groundwork for change in Pennsylvania.

The recommendations which follow are not designed as an instant
panacea, but as a means to the development of a more flexible, respon-
sive educational system. This should not lie construed as a desire merely
for efficiency, to train teachers who can help students assimilate more,
faster. and with more lucrative ends. While these goals may be worthy,
the Commission's concerns are larger, and can stated as follows:
that the selection and education of educators, the certification of their
abilities to fulfill a given role, and the other terms of employment should
be designed to complement and support the concepts of flexible and
personalized education. Throughout this chapter, the tone is one of
desire for openness in education, flexibility of instruction, and increased
options for students.

The direct ramifications of such a system for the behavior of edu-
cators is profound. We must remember that between the ages of five
and seventeen, children spend more of their time with the faculties and
staffs of seltools than with any other sct of adults. What they learn,
not only formally, but informally through the "hidden curriculum"
of the school. is learned largely in response to the influence of these
adults. If schools arc to he open, flexible and personalized, there is a
great need for teachers and administrators who can facilitate such a sys-
tem and grow with it themselves.

Definitions of School Employes
The growth over the last .century of services provided by schools has

resulted in the addition of a number of positions to the ranks of school
employes. Section 11014 of the School Code of Pennsylvania, entitled
--Professional Employees," presently defines professional school em-
ployes as:

. . . those who are certified as teachers, supervisors, supervising
principals,' principals, assistant principals, viceprinripals, diree.
tors of vocational education, dental hygienists, visiting teachers,
home and school counselors, childnutritirm program specialists,
school secretaries, the selection of whom is on the basis- of merit
as determined by eligibility lists and school nurses.

Not all of these positions are primarily educational in nature. Dental
hygienists and school nurses, like child nutrition program specialists,

3See Glossary.
' Sect ion 1101. Public School Code of 1949, as amended.
The position of supervising principal was eliminated in 1971 as part of the re
organization of school districts.
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perform dillies more immediately directed at the child's overall health
and welfare than at the learning process per se. Similarly, home and
school visitors function as social workers for the school.

All of these services should be available to children. It may be,
however, that, in assuming them to be a responsibility of the school,
we are asking the school to disperse its efforts far beyond its realm of
expertise." A concern for the "whole child" (a term which has become
popular to describe the interrelatedness of social, physical, emotional
and educational factors) does not' mean that all child specialists must
be educational employes. The Commission concludes that only those
people whose duties are immediately educational in nature should be
considered professional school employes. Consequently, the Commis -
sion recommends that:

6-1.0 THE GENERAL ASSEMBLY SHOULD AMEND SECTION 1101 OF THE
SCHOOL CODE TO READ:
THE TERM EDUCATIONAL EMPLOYE SHALL INCLUDE THOSE
WHO ARE CERTIFIED AS TEACHERS, SUPERVISORS, PRINCIPALS,
ASSISTANT PRINCIPALS, VICE-PRINCIPALS, DIRECTORS OF VO-
CATION. '_, EDUCATION, VISITING TEACHERS AND SCHOOL
COUNSELORS.

To clarify the meaning of this change:

6.1.1 THE GENERAL ASSEMBLY SHOULD CHANGE THE TITLE OF SEC-
TION 1101 OF THE SCHOOL CODE FROM "PROFESSIONAL EM-
PLOYEES" TO "EDUCATIONAL EMPLOYEES."

It is important to emphasize here that the deletion of a position from
the list of professional school employes in no way affects the status of
that profession qua profession. Thus:

6-1.2 THOSE EXCP.7DED FROM THIS DEFINITION SHOULD BE TREATED
AS l?ROFES:iONALS IN AN AREA OTHER THAN EDUCATION, OR
PARAPROFLSSIONF.LS UNDER THE DEFINITION OF PARAPROFES-
SIONALS GIVEN IN THIS CHAPTER.'

Equal Opportunity Employment
Charlotte Epstein, Associate Professor of Education at Temple Uni-

versity, has observed that, "There is no optimum education without
integrated education." This pertains not only to the student body of
a school district, but deals as well with the hiring and promotion of
minority group members and women at all levels of the system. While
the school cannot solve all of the inequities of the world at large, it
can present to students an example of a multi-racial and multi- ethnic

"For additional discussion of this position, see the chapter on Supportive Services.
7See recommendations 6-15.0, 6.17.0 and accompanying discussion in this chapter.
"Charlotte Epstein, Intergroup Relations for the Classroom Teacher. (Boston, 1968),
p. 23.
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society, and one in which members of both sexes play significant
leadership roles. Anything less is unrealistic and deprives children of
an important learning experience. Therefore:

6-2.0 SCHOOL BOARDS SHOULD COMMIT THEMSELVES TO FAIR EM.
PLOYMENT PROGRAMS WRITTEN TO MEET PARTICULAR NEEDS
OF INDIVIDUAL l'ROGRAMS. SCHOOL DISTRICTS SHOULD ESTAB
LISH GOALS FOR THE HIRING, TRAINING AND PROMOTION OF
MINORITY AND ETHNIC GROUP MEMBERS AND WOMEN AT ALL
LEVELS OF EMPLOYMENT. THE DEPARTMENT OF EDUCATION
SHOULD REQUIRE THAT THESE PROGRAMS BE A PART OF EACH
DISTRICT'S LONG RANGE PLAN, THUS MAKING DISTRICTS RE.
SPONSIBLE TO THE DEPARTMENT OF EDUCATION FOR ATTAIN.
MENT OF EMPLOYMENT GOALS.

The Commission is aware of the problems which may be encountered
in implementing this recommendation. Recruiting racial minorities for
employment in nonurban districts is frequently difficult since it may
entail almost virtual cultural isolation for the minority group member.
In addition, salaries in rural areas are not always competitive with those
offered by city school districts. Compounding all of this is the fact
that recruiters may know little or nothing about how or where to focus
their recruitment efforts.

The difficulties involved in recruiting and promoting women are
somewhat different, but nonetheless real. As of May 197], the citizens
of Pennsylvania adopted a state equal rights amendment. Despite this
commitment to equal employment rights irrespective of sex, and al-
though almost 60 per cent of all those involved in education in Penn-
sylvania are women, administration and supervision of basic educational
programs are largely male-dothinated. As of September, 1973, not one
of the 505 school districts had a female superintendent. Even at the
postion of elementary principal (often thought of as a woman's posi-
tion), men outnumber women four to one.

Nevertheless, a major contributing factor to lack of progress in the
area of equal opportunity recruitment and promotion is often simply
a lack of understanding that a problem exists. It is to this issue that
the Commission addresses itself. If students are to understand that
equal opportunity can be a reality, this commitment must be reflected
in the employment practices of the Pennsylvania public school system.

Teachers
In The Genius of American Education, educational historian Lawrence

Cremin maintains that, "Education is too significant and dynamic an
enterprise to be left to mere technicians." He insists that we must:

'Lawrence A. Cremin, The Genius of American Education (Pittsburgh, 1965), p. 59.
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begin now the prodigious task of preparing men and women who
understand not only the substance of what they are teaching, but
also the theories behind the particular strategies they employ to
convey that substance. A society committed to the continuing in.
tellectual, aesthetic and moral growth of all its members can ill
afford less on the part of those who undertake to teach.'"

Recent developments in teacher education in Pennsylvania have given
the Commonwealth a sound start in this direction.

Requirements for certification (the professional licensure of an edu-
cator) are no longer set rigidly at the state level. Instead, under the
system known as "program approval?"ri the Department of Education
fin accordance with State Board of Education standards) sets general
guidelines to lie met by the curricula of the teacher training instit-
tions. Within those broad limitations, programs may vary from college
to college and from candidate to candidate within a school, permitting
considerable flexibility in the design of an individual student's course
of study. Completion of requirements in a state-approved program
results in initial certification.

Most educator training institutions have adopted or arc moving toward
the adoption of performance-based courses of study for prospective
teachers. That is, a candidate is considered to have completed the
required program only after displaying knowledge and command of
specified skills. The actual demonstration of skills acquired is the key
to this type of program.

The certification which a teacher earns upon completion of an ap-
proved educational program is only temporary. Permanent certifica-
tion comes after the successful completion of two years of employment
and 24 hours of additional eredits.12

Sonic education critics are extremely negative about the whole subject
of certification. Tiley agree with Ivan Mich" that the very assumption
that a person's ability can be certified is contrary to the idea anti
highest goals of education.

The Commission acknowledges these reservations and recognizes that
certification has not always ensured competence. Nevertheless, a system
charged with the constitutional duty of educating all of the children
necessarily must have authority over the people to whom it delegates
its function, as well as authority to control the process by which those
designated individuals are selected to exercise that function. Further,

"'Ibid.
"For additional discussion of this concept, see the Governance chapter.

For additional discussion of this procedure, and for recommendations pertinent to
it, see pp. 63.61, 71-75 of this chapter.

"Ivan Mich, Deschooling Society (New York, 1971) , passim.
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the Commission believes that the crux of the matter is not the act of
certification itself, but the nature of the training upon which certification
depends.

The Commission believes that the developments of teacher prep-
aration in Pennsylvania toward program approval. performance-based
study, and continuing in-service education are sound steps toward
strengthening the certification process by improving teacher education.
Nevertheless, problems remain.

Although there was a time earlier in this century when teachers were
in short supply, by the mid-sixties, Pennsylvania experienced a teacher
surplus. As a result of a failure to plan or assess needs in terms of human
resources, there is now a supply of people with teaching certificates which
exceeds the demand in most areas of basic education. In the 1971.72
school year, 19,172 college students. graduated from 'Pennsylvania col-
leges and universities prepared to teach. Of this number, only about
one-half found positions.

Unfortunately, over-supply does not assure quality. The problem is
not simply one of numbers, but of selectivity: we must assure a con-
tinuing flow of trained, competent people to those areas where they are
needed, and maintain a balance in other areas at the same time. To
meet this need, the Commission recommends that

6.3.0 COLLEGES ANI) UNIVERSITIES SHOULD NOT ONLY IMPROVE THE
PRACTICAL TRAINING ANI) EXPERIENCE OFFERED TO PROSPEG
TIVE TEACHERS, BUT SHOULD ALSO EXERCISE EVEN GREATER
SELECTIVITY IN ACCEPTING EDUCATION STUDENTS AND IN AP.
PROVING THEIR PROGRAMS. SUCH HIGHER EDUCATIONAL IN.
STITUTIONS SHOULD ALSO ADVISE PROSPECTIVE TEACHERS
ACCURATELY ABOUT THE PROSPECTIVE JOB MARKET IN TEACH.
ING AS COMPARED TO OTHER AREAS.

Greater care needs to be given, not only to the selection of prospective
teachers, but also to the kinds of experience which make up their
courses of study. The ConnWssion heard repeatedly at meetings and in
testimony at public hearings that most prospective teachers do not
receive sufficient experience in the classrooms prior to accepting a
full-time teaching position. For many teachers, preprofessional experi-
ence is limited to a relatively brief practicum in the senior year of
college.

Allowing people to teach who have had minimal exposure to actual
classroom situationspreferably good onesis unfair both to the stu-
dents and to the teacher. Potential teachers are usually deeply com-
mitted to a career choice of teaching before actually learning what
teaching is all about. Schools have little choice when hiring new
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faculty other than to accept relatively inexperienced people and let
them learn on the job. The children who are taught by the teachers
may become victims of the "luck of the draw."

The Commission believes than this situation can he handled in a
positive manner to the benefit of children, schools and prospective
teachers.

64.0 IN ITS STANDARDS FOR CERTIFICATION OF PROFESSIONAL
SCHOOL. PERSONNEL. THE DEPARTNIENT OF EDUCATION SHOULD
REQUIRE THAT PROSPECCIVE TEACHERS UNDERGO A SYSTEM
OF RIGOROUS CLINICAL EXPERIENCE WHICH WOULD TAKE ONE
OF TWO FORMS.

64.1 THERE SHOULD BE COLLEGE OR UNIVERSITY-SPONSORED INTERN-
SHIPS FOR PROSPECTIVE TEACHERS WHO ARE PURSUING AN
APPROVED EDUCATION PROGRAM THROUGHOUT THEIR UNDER-
GRADUATE CAREERS. THESE INTERNSHIPS WOULD TAKE PLACE
IN SELECTED SCHOOL DISTRICTS OR TEACHER CENTERS AND
WOULD BE FOR ONE SCHOOL YEAR.

64.2 SELECTED SCHOOL DISTRICTS, INTERMEDIATE UNITS OR TEACHER
CENTERS THAT DEVELOP APPROVED PROGRAMS SHOULD SPON-
SOR AN ALTERNATIVE TYPE OF INTERNSHIP. THIS WOULD BE
FOR PEOPLE WHO WISH TO ENTER TEACHING AND POSSESS A
DEGREE OTHER THAN FROM AN APPROVED PROGRAM AND WHO
HAVE HAl) NO PREVIOUS TRAINING. THIS INTERNSHIP WOULD
BE FOR A MINIMUM OF TWO YEARS. FOR APPROVAL SUCH A
PROGRAM SHOULD, IN THE DETERMINATION OF THE DEPART-
MENT OF EDUCATION, EQUAL OR EXCEED IN QUALITY ALREADY
EXISTING PROGRAMS OF TEACHER EDUCATION.

6-4.3 BOTH INTERNSHIP PROGRAMS WOULD BE BASED ON A SYSTEM
OF GRADUATED RESPONSIBILITY FOR TEACHING DUTIES, AND
UNDER THE SUPERVISION OF CERTIFIED EDUCATORS WHO HAVE
HAI) SPECIALIZED TRAINING IN WORKING WITH INTERNS.

6-4.4 PROSPECTIVE TEACHERS ENROLLED IN AN APPROVED PROGRAM
OF PREPARATION SHOULD BEGIN ACTUAL CLASSROOM EXPERI-
ENCE (NOT CONFINED TO OBSERVATION) IN THE FIRST TWO
YEARS OF UNDERGRADUATE SCHOOL WITH INVOLVEMENT IN
ACTUAL CLASSROOM RESPONSIBILITIES INCREASING THROUGH-
OUT.

To this end, teacher training institutions should implement Standard
12 of the Policies, Procedures and Standards of Professional School
Personnel, which reads in part:

The institution shall present evidence of a comprehensive
planned sequence of professional laboratory experience with pupils
of the appropriate age groups of children when applicable to
culminate in a fulhime student teaching or intern assignment"

"Standard 12, Policies. Procedures and Standards for Certification of Professional
School Personnel. Pennsylvania Department of Education, Harrisburg, Pennsyl-
vania, 1972.
NOTE: The language of this standard should be revised to be compatible with

Commission recommendations on nongradedness.
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In addition to the skills to be gained through early intern experiences,
the Commission has identified certain specific areas in which teachers
need stronger preservice training.

Today, school children arc faced with a range of problems that they
will be expected to help solve when they reach adulthood: problems
of consumerism, the environment, sex education and drugs. To varying
degrees, -these topics are now being included in school curricula. Little
is being done, however, to prepare teachers present or prospective
to manage such subjects in the classrooms, either as a special or a
general skill. To an even lesser degree are teachers educated to deal
with the conflicts of moral value presented by these and other such
controversial issues. It is of paramount importance that teachers under-
stand and be sensitive to the wide range of religious beliefs held by
students and their parents, and that they be led by a strong sense of
professional mid ethical responsibility to provide a caring, nurturing
atmosphere for those beliefs. Therefore, the Commission recommends
that:'

6.5.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE MATERIAL
DEALING WITH CONTEMPORARY SOCIAL PROBLEMS TO BE IN-
TEGRATED INTO EXISTING COLLEGE OR UNIVERSITY COURSES
SO THAT PROSPECTIVE TEACHERS ARE PREPARED TO DEAL WITH
SUCH SI:WEI:TS IN ORDER TO MEET PROGRAM APPROVAL. IN
ADDITIOIN, IN-SERVICE PROGRAMS SHOULD BE DEVELOPED TO
PROMOTE THE DEVELOPMENT OF THIS ABILITY AMONG TEACHERS
CURRENTLY CERTI Fl El).

Education in the 'areas of interpersonal relations and intergroup
relations is one of the school's most important tasks. As teachers play
the major roles in facilitating this type of learning, it is essential that
they receive training to develop skills in these areas. This is especially
so, since the opportunity to help in such things as attitude development,
building healthy self-concepts and appreciating differences can only, in
many siinations, he taken advantage of through the teacher's skill and
ability, regardless of the subject Matter at band,

6-5.1 EACH TEACHER TRAINING INSTITUTION SHOULD FULLY IMPLE-
MENT STANDARD 14 OF THE POLICIES, PROCEDURES AND
STANDARDS FOR CERTIFICATION OF PROFESSIONAL SCHOOL PER
SONNEL, IN ACCORDANCE WITH THE PROGRAM APPROVAL GUIDE-
LINES. DEVELOPED FOR THAT STANDARD AND APPROVED BY THE
SECRETARY OF EDUCATION.

Standard 14 reads: "The program shall include intergroup content and
experiences which encourage .intellectual awareness of and emotional
sensitivity to the cultural pluralism of our schools and society.'"'

'Standard 14, Policies. Procedures and Standards of Certification of Professional
School Personnel, Pennsylvania Department of Education, Harrisburg, Pennsylvania,
1972.
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6.5,2 EACH TEACHER TRAINING INSTITUTION SHOULD PROVIDE IN.
SERVICE TRAINING FOR 1,1'S FACULTY IN THE AREAS OF INTER.
PERSONAL AND INTERGROUP RELATIONS,

Finally, the .Commission recognizes that teachers serve not just the
school, but the community in general, and should not see .themselves
and the school as isolated from the community.

6.5,3 TEACHER TRAINING PROGRAMS SHOULD INCLUDE THE OPPOR-
TUNITY FOR PROSPECTIVE TEACHERS TO ACQUIRE THE SKILL
AN]) KNOWLEDGE 'NECESSARY TO WORK IN A COMMUNITY AS
WELL AS IN A SCHOOL.

Quality instruction in schools depends, however, on more than the
nature of teacher preparation programs.. Equally important are the con-
dition:, .1111(1er which prospective teachers cuter the field and the terms
under which they function as professional employes. The central issues
here are certification, in-service education, tenure and evahlation.'6

It has been pointed out earlier in this chapter that the caviling of
permanent (Level II) certification is tied to participation in 24 semester
hours of study beyond the completion of an approved undergraduate
program. The reason for this is to make permanent certification de-
pendent upon continuing professional growth. Originally, such study
had to he taken at colleges or universities. Prior to 1972, that restriction
was relaxed to permit teachers to take half of their in-service require-
ment in their local school district. Part of the intention here was to
allow in-service prop -urns to be developed to meet specific local needs.
In September, 1972, the State Board of Education approved a new
regulation' allowing teachers to take all 24 semester hours through
either the district or the cooperating college or a combination of both.

The Commission supports the principle of joining certification to
continuous professional growth.. It does not believe, however, that the
validity of such interrelatedness ends after 24 hours of-in-service edu-
cation. Moreover, if the original training program has developed
desired skills (to which end the Commission has made recommendations
6-3.0 through 6-5.3), and if professional growth is a process which occurs
on a permanent, ongoing basis, there is no logical necessity for the
present distinction between Level I and Level II certificates. Con-
sequently:

For the purposes of clarity, all recommendations concerning evaluation have been
placed together. See pp. 72.76 in this chapter.

"School Administrators Memoryndrun 557. issued October 23, 1972, and titled "Ap-
proval of In-service Activities for Certification Credit" sets forth the guidelines
whereby this procedure may be implemented.
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6-6.0 THE STATE BOARD OF EDUCATION SHOULD ELIMINATE LEVEL H
CERTIFICATES FOR ALL SCHOOL PERSONNEL AND MAKE THE.
CONTINUED VALIDITY OF THE LEVEL I CERTIFICATE CONTINGENT
UPON PARTICIPATION IN CONTINUOUS INSERVICE PROGRAMS.'

The Commission is hopeful that this change will put in-service edu-
cation on a new motivational basis. The linking of job security to
self-Unprovenicnt should enhance the quality of educational staffing,
particularly since the need for contact with new ideas surely does not
end with the completion of an arbitrary number of hours of post-
certification study.

For this change to be fully effective, however, and for the Common-
wealth to reap the full educational benefits, schools must develop
staffing. patterns which assure teachers of instructional opportunities
to utilize newly-gained skills. Presently, there are few such oppor-
tunities between the classroom and the administrative suite. Many
good teachers are lost to children because of insufficient reward (either
financial or in status) for remaining in the classroom. Unfortunately,
there being no clear correlation between being a good teacher and being
a good administrator, Children may not only lose good teachers but gain
poor administrators. For these and other reasons, the Commission
advocates that schools investigate the feasibility of staffing patterns
which allow teachers to advance both in terms of responsibility and
salary,- as their skills increase, without leaving the position of teacher.

Closely allied to the question of certification is that of tenure.
Article XI, Section 1121 of the Pubiic.School Code of 1949, as untended,
states that, ". . . each board of school 'directors . . . shall hereafter
enter- into contracts, in writing, with each professional employe who
has satisfactorily completed two (2) years of service in any school
district of_ this Commonwealth." It further provides that "none of the
provisions of this act may be waived either orally or in writing, and
that this contract shall continue in force year after year, . . ."

Tenure was designed to provide job security for the competent pro-
fessional educator, as well as a degree of academic freedom. The ques-
tion has been: Does tenure tend to "lock in" incompetent teachers
and prevent the movement of staff so that competent ones may be hired?
In addition, the advent of collective bargaining for public employes
under Act 195,-as well as the use of the dnc process clause of the United
States Constitution, has caused critics of tenure to state that tenure
is no longer necessary.

"See Supportive Services chapter for additional discussion of in service activities.
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The consensus of the Commission is that some reform of tenure prac-
tices would facilitate the achievement of its overall objectives. It is
also realized that this topic generates extreme controversy. The Com-
mission believes radical reform or abolition of tenure could be counter-
productive to the betterment of education in the Commonwealth.

Most discussions of tenure tend to center on the alleged retention
of incompetent teachers. There is another side of the coin, however,
and the case is succinctly made in a publication of the American Asso-
ciation of School Administrators (AASA) titled Teacher Tenure Ain't
the Problem:

Weaknesses in both the concept and the application of teacher
tenure laws have been made more glaring by careless or nonexistent
evaluation of teacher performance. This laxity has occurred for at
least two reasons. First, out of indolence, fear or lack of imagina-
tion, . the profession of education Ihasi failed to develop and
utilize adequate measures of teacher performance based on objec-
tive statements of what is expected of teachers . . . In addition,
many administrators have been discouraged from attempting to
evaluate and apOy the evaluative results to decisions about reten-
tion of teachers after the probationary period because of a feeling
of futility.'

While the concept of tenure does not really seem in keeping with
contemporary education, which is one of rapid change, the AASA
booklet reminds us that, "We don't want to make it easy to fire
teahers." It must he kept in mind that the attainment of statutory
tenure does not mean a teacher cannot be removed from his or her
position. It does mean that school superintendents must see that every
effort is made to help a teacher who is performing unsatisfactorily, and
to see that fair and positive evaluations are made of teacher perfor-
mance.

With the foregoing in mind, the following recommendations are
offered regarding tenure for teachers:

6-7.0 THE DEPARTMENT OF EDUCATION SHOULD CONTINUE TO GRANT
TENURE FOLLOWING THE COMPLETION OF TWO YEARS OF SATIS-
FACTORY SERVICE IN A SCHOOL DISTRICT, BUT ADMINISTRATORS
SHOULD RECOGNIZE A CLEAR RESPONSIBILITY TO PERFORM
THOROUGH EVALUATIONS.

6.7J DECISIONS NOT TO CONTINUE THE EMPLOYMENT OF UNTENURED
TEACHERS SHOULD BE BASED ON DOCUMENTED EVALUATION
REPORTS INCLUDING ANECDOTAL RECORDS AND OFFERS OF AS-
SISTANCE THAT DID NOT RESULT IN SATISFACTORY IMPROVE-
MENT. ANECDOTAL RECORDS SHOULD BE CURRENT AND
PERIODICALLY SHARED WITH RESPECTIVE TEACHERS FOR PUR.
POSES OF ACCURACY AND SELF-IMPROVEMENT.

"Teacher Tenure Ain't the Problem, American Association of School Administrators,
Arlington, Virginia, 1973.
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6.7.2 SHOULD AN UNTENURED TEACHER LEAVE ONE DISTRICT FOR
ANOTHER, THE RECEIVING DISTRICT SHOULD EMPLOY HIM OR
HER PROBATIONARILY FOR A PERIOD OF TWO YEARS.

6-7.3 SHOULD A TENURED TEACHER LEAVE ONE DISTRICT FOR
ANOTHER, THE RECEIVING DISTRICT SHOULD EMPLOY HIM OR
HER PROBATIONARILY FOR A PERIOD OF ONE YEAR.

6.7.4 A DISTRICT EMPLOYING A TENURED TEACHER ABSENT FROM
TEACHING FOR MORE THAN ONE YEAR SHOULD EMPLOY HIM OR
HER PROBATIONARILY FOR A l'ERIOD OF TWO YEARS. APPROVED
LEAVES OF ABSENCE SHOULD BE EXCEPTED FROM THE ABOVE.

Only upon the completion of the probationary period should a de-
termination on the resolution or denial of tenure he made.

Administrators
It seems apparent that the school administrator may be the most

important single individual in a school building, for this is the person
who has the single greatest and most direct impact on the policy, tone
and mood of a school. As Seymour A. Sarason said in The Culture of
the School and the Problem of Change:

. . . the principal is the crucial implementor of change. That is
to say, any proposal for change that intends to alter the quality of
life in the school depends primarily on the principal. One can
realign forces of power, change administrative structures and in-
crease budgets for materials and new personnel, but the intended
effects of all these changes will he drastically diluted by principals
whose pa.t experiences and training, interacting with certain per-
sonality factors, ill prepares them for the role of educational and
intellectual leader. In fact, and this point has tended to be over-
looked, many of the intended outcomes of the proposed changes
could have been achieved by the principal before these proposals
ever were made or became matters of official policy."'

Indeed, if the school is to he an open place where a higher value is put
upon the unique learning styles of individuals than on the problem-free
operation of a fixed system, the school administrator must provide strong
instructional as well as managerial leadership.2'

This kind of leadership involves more than simply being a good
teacher who can delegate administrative tasks efficiently. Among many
other talents, it requires the ability to know clearly how a seemingly
perfunctory administrative decision can affect instructional practice
and the skill to discover administrative alternatives where they are

'Seymour B. Sarason, The Culture of the School and the Problem of Change (New
Jersey, 1971), pp. 14849.

"Because the Commission assigns such high priority to this dual function of the
school administrator, the role of school administrator is discussed in the chapter on
Management as well as in this section.
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indicated. It necessitates an understanding, and ability to make con-
structive use of, the delicate balance of forcesSocial and political, as
well as educationalwhich come into play in a public school system.

However, many administrators come to their positions ill-prepared
to manage these various functions successfully. Most administrators
come frail the teaching ranks. Very few prospective school principals
have in-depth administrative experience prior to assuming a position.
Many serve as assistant or acting principal until the occasion arises
for them to assume greater responsibility. While this results in "on-the.
job training," most of these new principals haVe already been certified
as principals before gaining meaningful experience. In some instances,
full principalship is conferred on persons who have completed the
requisite number of teaching years and required hours of graduate
work, but who have had no actual experience. As a result of such
practices, our schools sometimes tend to institutionalize the "Peter
Prim i plc."

The Commission believes tlnit one step in the direction of providing
schools with better administrators is.to urge the inclusion of extensive
clinical experiences in. the preservice training of administrators.

6.8.0 THE DEPARTMENT OF EDUCATION SHOULD INCLUDE IN THE
POLICIES, PROCEDURES AND STANDARDS FOR CERTIFICATION OF
PROFESSIONAL SCHOOL PERSONNEL A STANDARD WHICH WOULD
STIPULATE THE NEED FOR RIGOROUS CLINICAL EXPERIENCES
FOR PROSPECTIVE ADMINISTRATORS. UNDER THE SYSTEM OF
PROGRAM APPRO VAL, THIS WOULD NECESSITATE THE DEVELOP-
MENT or SUCH EXPERIENCES ON THE PART OF THE TRAINING
INSTITUTIONS IF THEY WISH TO OPERATE AN APPROVED PRO-
GRAM.

6-8.1 ADMINISTRATOR TRAINING INSTITUTIONS SHOULD. CONDUCT
INTERNSHIPS FOR PROSPECTIVE. ADMINISTRATORS. THESE IN-
TERNSHIPS SHOULD BE CON DUCTED IN SELECTED SCHOOL DIS-
TRICTS AND CONSIST OF A VARIETY OF ADMINISTRATIVE
EXPERIENCES WITH GRADUATED RESPONSIBILITIES.

6-8.2 THE TRAINING INSTITUTIONS, THE HOST DISTRICT AND THE
PROSPECTIVE ADMINISTRATORS SHOULD AGREE ON SPECIFIC
COMPETENCIES TO BE ATTAINED BY THE INTERN DURING THE
INTERNSHIP. SUCCESSFUL COMPLETION.' OF THE INTERNSHIP
WOULD DEPEND UPON DEMONSTRATED MASTERY OF THE
AGREED-UPON COMPETENCIES.

Compatible with these recommendations, and the belief that admin-
istrators should provide instructional leadership, is the Commission's
recommendation (7-1.0) that the teaching experience requirement for
principals should be retained.
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The value of preserviee education is tempered by the growth which
occurs after professional service has begun. For that reason, the Com-
mission has made a number of recommendations concerning the in-
service education of teachers.22 However, in-service activities for
administrators, although often neglected, are no less important. Par-
ticularly as the Commonwealth's system of public education moves
toward greater flexibility, it is crucial that administrators have regular
opportunities to discuss and evaluate change, hear the opinions of other
educators, and devise strategies for educational improvement in con-
junction with the advice and experience of their peers. The value of
such forums cannot be underestimated.

-Nevertheless, up to the present time the Commonwealth has operated
no such in-service system for its school administrators. Consequently,
the Commission urges the creation of an in-service structure to assist
public school administrators in updating and strengthening their pro-
fessional skills

6.9.0 THE DEPARTMENT OF EDUCATION SHOULD PURSUE, AS A PRI.
ORITY, THE DEVELOPMENT OF AN ADMINISTRATORS ACADEMY.
SUCH AN ACADEMY SHOULD 13E RESPONSIVE TO CURRENT PROB.
LEMS AND SUPPLEMENT PRECERTIFICATION PROGRAMS.

The Pennsylvania Secretary of Education has already demonstrated
his enthusiasm for this concept. The Commission supports his efforts
to establish an in-service structure which will permit administrators to
come together periodically to work intensively and in considerable
depth on actual district problems.

The general public may not fully realize that tenure applies to "each
professional employe" and not just to teachers. Indeed, the matter of
tenure is just as central, if not so openly controversial, to the question
of good administration as it is to good instructional programs. Even
though most discussion centers on the supposed incompetence of some
tenured teachers, it would seem naive to assume greater frequency of
incompetence at the teaching level than on the administrative level.

The effect of Article XI, Section 1121 of the School Code23 on school
administrators is that gm individual leaving teaching for an adminis-
trative position carries with him his tenured status as a teacher. That
is, administrative personnel may carry with them tenure earned in
another and very different job, that of teacher. The weakness of this
practice is that different competencies are necessary to perform in an

"See this chapter, pp. 62.64, and the Supportive Services chapter.
'Cited on p. 64 in this chapter.
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administrative capacity than those required to function in a teaching
role. Thus, the Commission feels that certain amendinents to the
existing tenure law would help ensure competency at the administrative
level and maintain competency at the teaching level.

The following recommendations pertain only to administrators serv-
ing below the level of district superintendent:

6.10.0 TENURED TEACHERS WHO SUCCESSFULLY COMPLETE A PRO.
GRAM OF ADMINISTRATIVE TRAINING. INCLUDING A ONE.YEAR
INTERNSHIP, WOULD, UPON GAINING CERTIFICATION, BE GIVEN
EMPLOYMENT AS PILLTIME ADMINISTRATORS AND, SATIS.
FACTORILY COMPLETING THE PROBATIONARY PERIOD, LOSE
THEIR TENURED STATUS AS TEACHERS AND BE GRANTED
TENURE AS ADMINISTRATORS.

It is not intended that this recommendation should affect adminis-
trators currently on probation (see Recommendations 6-10.1 through
6-10.3) or already tenured.

6.10.1 SHOULD AN UNTENURED ADMINISTRATOR LEAVE ONE DISTRICT
FOR ANOTHER. THE RECEIVING DISTRICT SHOULD EMPLOY HIM
OR HER PROBATIONARILY FOR A I'ERIOD OF TWO YEARS.

6-10.2 SHOULD A TENURED ADMINISTATOR LEAVE ONE DISTRICT FOR
ANOTHER. THE RECEIVING DISTRICT SHOULD EMPLOY HIM OR
HER PROBATIONARILY FOR A PERIOD OF ONE YEAR.

6.10,3 A DISTRICT EMPLOYING A. TENURED ADMINISTRATOR ABSENT
FROM EDUCATION FOR MORE THAN ONE YEAR SHOULD EMPLOY
HIM OR HER PROBATIONARILY FOR A PERIOD OF TWO YEARS.
APPROVED LEAVES OF ABSENCE SHOULD BE EXPECTED FROM
THE ABOVE.

As with teachers, a determination on the restoration or denial of
tenure for administrators should be made only after the completion
of the probationary period.

--AlternaI live Certification Routes-;
Throughout its report, the Commission liar been concerned with

openness and flexibility ii the Pennsylvania public school system. These
two traits take on many forms; in this chapter alone. they have led
the Commission to make riecornmendations on such wide-ranging matters
as teacher employment p: tterns and administrative in-service programs.
The interests of edueati nal openness and flexibility would not he
fully served, however, if the Commission failed to give consideration
to alternate entry routes in.a educational positions.

Frequently, the work of professional supportive staff (e.g., some
counseling tasks, planning activities and financial responsibilities) and
of school administrators have close parallels in noneducational careers.
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The Commission believes that here, as with the broader inclusion of
the community in school affairs," our cdueational system must be able
to take advantage of available experience and expertise. Regular certifi-
cation procedures do not always permit this, since they may not formally
recognize relevant training gained in another field. Makin,, the tran-
sition from a noneducational field to education, then, might well entail
"starting all over"in spite of valuable and pertinent knowledge al-
ready acquired. As a result, good people, advanced in their own Careers,
are understandably hesitant to make the sacrifices required for entry
into education.

In consequence of these considerations, the Commission makes the
following recommendations:

6.11.0 THE STATE BOARD OF EDUCATION REGULATION WHICH RE-
QUIRES A PERSON TO HAVE A MINIMUM OF THREE YEARS OF
PROFESSIONAL EXPERIENCE BEFORE BECOMING ELIGIBLE FOR
THE POSITION OF SUPERINTENDENT SHOULD BE RETAINED.
HOWEVER, THE SECRETARY OF EDUCATION SHOULD HAVE THE
POWER TO WAIVE THIS REQUIREMENT UPON PETITION OF THE
DISTRICT IN APPROPRIATE CIRCUMSTANCES.

6-12.0 THE DEPARTMENT OF EDUCATION SHOULD ESTABLISH AND
CLOSELY MONITOR A HIGHLY SELECTIVE INTERNSHIP PROGRAM
.5:1-11C11 WOULD FACILITATE THE ENTRY AND TRANSITION OF
HIGHLY SKILLED PEOPLE FROM OTHER FIELDS INTO PROMS.
SIONAL SUPPORTIVE POSITIONS AS AN ALTERNATIVE TO TRADI-
TIONAL CERTIFICATION ROUTES. SUCH INTERNSHIPS SHOULD
NOT BE OPEN TO THOSE SEEKING PRINCIPALSHIPS AND/OR
SUPF.RINTENDENCIES.

Precedent for such "alternate entry routes" exists and is working
well in the State Board of Education regulation which permits qualified
but noneertified personnel to teach up to 300 hours a year in Pennsyl-
vania's schools.25 This Commission has gone even further in providing
for an alternative entry route for teachers( Recommendation 6.4.2).

Paraprofessionals
The Commission feels that the training and use of parap.rofessionals

is an important coneern,2n since the number of people hired in parr,
professional capacities increases each year, with many of them in close,
daily contact with the children.

The definition of paraprofessional used by the Commission is one
put forth by the Department of Education in its publication, Guidelines

"See Supportive Services chapter.
'Title 22. Pennsylvania Code. Section 49.62. Chapter 49, Professional Personnel,

adopted by the State Board of Education March 13, 1970.
"See Supportive Services chapter.
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for Program Development, Employment and Utilization of Educational
Paraprofessionals. It is as follows:

The term "paraprofessional" shall mean a noncertified person
who works for the certified professional staff in a support capacity
Inoninstrner al aide, or one who works beside a professional
teacher in a support role in the instructional setting (instruetional

The proper use of paraprofessionals to strengthen instruction requires
drat itwy be assigned only to tasks for which they are clearly and
spccifi:Jiy qualified. Consequently:

6-13.0 SCHOOL DISTRICTS SHOULD ENDORSE THE POSITION OF THE
DEPARTNIENT OF EDUCATION THAT IT IS "ESSENTIAL THAT
PARAPROFESSIONALS POSSESS THE SKI LLS, COMPETENCIES AND
ATTITUDES REQUIRED TO PERFORM IN A DEFINED JOB PRIOR
TO PERFORMANCE IN THAT JOB."" THE COMMISSION ALSO
AGREES THAT BOTH THE JOB DEFINITION AND THE NATURE OF
rHE PRESERVICE TRAINING SHOULD BE A LOCAL AGENCY
RESPONSIBI LITY.

As with preservice training, paraprofessionals must be involved in
in-service training. Most of the instructional aides should he able to
participate in the same programs as the professional staff. It is im-
portant that paraprofessionals he trained in accordance with the needs
of the school district where they are employed, so that they may be
utilized most effectively.

6.11.0 THE DEVELOPMENT AND DELIVERY OF [N- IERVICE TRAINING
FOR PARAPROFESSIONALS SHOULD REMAIN UNDER THE SUPER-
VISION OF THE SCHOOL DISTRICT EMPLOYING THEM.

By definition, paraprofessionals are not included in the provisions
of the tenure law. While paraprofessionals should enjoy the same rights
and benefits as professional staff, they should serve at the pleasure of
the employing district.

6.15.0 THE GENERAL ASSEMBLY SHOULD NOT EXTEND TENURE
COVERAGE TO PARAPROFESSIONALS.

Evaluation
A recurrent theme of this report is the Commision's belief that learn-

ing is a process which, to a significant degree, can be planned and
measured. This being so, it is both possible and critically important

Guidelines for Program Development, Employment and Utilization of Educational
Paraprofessionals. Pennsylvania Departnient of Education, Harrisburg, Pennsyl-
vania, 1972.
Ibid.
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that the effectiveness of school personnel, both teachers and adminis-
trators, be evaluated on a regular basis and in a constructive way.

This need is recognized in Article XI, Section 1123 of the School
Laws of Pennsylvania, which states in part:

. . . the professional employee or temporary professional em-
ployee shall be rated by an approved rating system which shall
give due consideration to personality, preparation, technique and
pupil reaction, in accordance with standards and regulations for
such scoring as defined by rating cards to be prepared by the De-
partment of [Education I.

. . . Rating shall be done by or under the super:vision of the
superintendent of schools...."

The General Assembly's responsibility to provide leadership in the
on-going evaluation, as well as the initial certification, of school staff
derives from its Constitutional obligations.

It is doubtful, however, that the particular form of evaluation re-
quired by lawthat is Department of Education rating cardsade-
quately meets the highest and best objectives of an evaluation system.
Indeed, it is doubtful that any evaluation developed exclusively by one
person or agency and applied to another can be completely honest or
fair, and it is moit certain that one based on the idea of "rating" would
not he perceived as fair or meaningful. Such a system runs a strong
risk of becoming either a perfunctory exercise of local school admin-
istration or a weapon of punitive control. For these reasons, the Com-
mission recommends that:

6-16.0 THE GENERAL ASSEMBLY SHOULD AMEND SECTION 1123 OF THE
SCHOOL CODE OF PENNSYLVANIA TO ELIMINATE THE RATING
CARDS PREPARED BY THE DEPARTMENT OF EDUCATION.

Nevertheless, one of the ways in which the state provides leadership
in the governance of the educational system is to establish standards
of excellence for the operation of the educational system. The adoption
of the Ten Goals of Quality Education by the State Board is an example
of this kind of leadership. An area of school .operations which could
benefit from this type of leadership is the evaluation of the effective-
ness of administrators and teachers in the schools of the Common-
wealth.

Presently, the regular evaluation of teachers and administrators is
the responsibility of the district superintendent of schools or his desig-

Section 1123. Public School Code of 1949, as amended.
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tuned agent. Department of Education personnel do not perform this
task. This would neither be feasible nor desirable. But there is a type
of formal leadership which the staff could exercise to exert a positive
influence on this crucial process. The Commonwealth could provide
a minimum set of criteria to serve as the basis for evaluation of pro-
fessional educators. This would provide a common foundation upon
which school districts could build their own criteria for evaluation..
This approach would fill the vacuum the lack of statewide standards
has created. Such state standards would help prevent the worst forms
of abuse in the evaluations of educators. It is necessary that the
Comnionwealth provide leadership in this area if its general interests
are not to he neglected. Therefore:

6.17.0 THE STATE BOARD OF EDUCATION SHOULD ESTABLISH MINIMUM
CRITERIA TO BE EMPLOYED IN TEACHER PERFORMANCE EVAL
UATION.

and:
648.0 THE STATE BOARD OF EDUCATION SHOULD ESTABLISH MINIMUM

CRITERIA TO BE EMPLOYED IN ADMINISTRATOR PERFORMANCE
EVALUATION.

In order to carry out the intent of these recommendations, the State
Board of Education :should direct the Secretary of Education to convene
a statewide committee of school board members, adniinistrators,
teachers, parents and students to .develop the proposed list of minimum
criteria to be used in these two kinds of evaluations. These two lists
of criteria should then he reviewed, revised if -necessary, and adopted
by the State Board and issued to all school districts for their guidance
in conducting the required evaluations. Each school district should have
the freedom, to add any additional criteria to the state approved list
provided that the district consulted with the same wide range of in-
terest groups-hi its local community that the State Board conferred with
in developing its position.

The establishment of the State Board. criteria for evaluation of
teachers and administrators would do much to increase confidence in
the system by encouraging greater rigor in the evaluation of profes-
sional educators. The suggestion for adding local items to the criteria
list at the district level grows out of this Comthission's desire simul-
taneously to ensure a high degree of equality of opportunity in edu-
cation and to operate a system which is as flexible as possible.

Desire for state-level educational accountability need not preclude
the primary use of evaluations for constructive improvement on the
local level. A proper use of evaluations can indicate to both the local
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school board and its constituents the effectiveness of the schools' staff
and staffing patterns. Indeed, the Commission believes that few matters
rank higher among the general concerns of citizens than this one. For
that reason, the Commission recommends that:

649.0 THE DISTRICT'S PLAN FOR TEACHER EVALUATION MUST BE ON
FILE IN EACH PRINCIPAL'S OFFICE, AVAILABLE TO THE GENERAL
PUBLIC.

and:

6.20.0 A COPY OF THE DISTRICT'S PLAN FOR THE EVALUATION OF
ADMINISTRATORS MUST BE ON FILE IN THE DISTRICT'S CENTRAL
OFFICE ANI) BE AVAILABLE TO THE GENERAL PUBLIC.

These plans should state the philosophy of evaluation which the dis-
trict seeks to implement in the evaluation process, as well as the specific
techniques which will be used. The more the school board does in
documenting the strategies and policies which it is seeking to imple-
ment, the easier it will be for the district to continue to have the
support of its citizens.

The district's philosophy of evaluation should always he aimed a'
the goal of positive self-improvement for school staff, and the specific
procedures used should reflect this goal. The Commission believes that
this can best be ensured, and bona fide concerns for accountability best
served, if a wide range of community and school groups participate in
the designing of the process. Consequently:

6.210 THROUGH APPROPRIATE REPRESENTATION, ALL ELEMENTS OF
THE EDUCATIONAL SYSTEM ANI) THE COMMUNITY SHOULD BE
INVOLVED IN DESIGNING THE EVALUATION PROCESSES FOR
BOTH TEACHERS AND ADMINISTRATORS.

The principle of involvement should be parallel to that used by the
State Board of Education in deVeloping its minimum evaluative criteria.
Teachers, administrators, students, the school board, citizens advisory
councils, and citizens at large as well as recognized interest groups
should all be included.

An additional trait of an evaluation system which is to be used for
self-improvement is that it should he tied to the concept of on-going
professional growth. The Commission has recommended that continued
certification be based upon evidence of such growth. To realize the
full intent of this recommendation, the Commission further recommends
that:

6-21.I A PART OF ANY EVALUATIVE CRITERIA ESTABLISHED SHOULD
BE EVIDENCE OF PARTICIPATION IN IN-SERVICE ACTIVITIES AS
OUTLINED IN RECOMMENDATION. 6-8.0 OF THIS REPORT.
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Without this follow-up, the elimination of the 24-hour in-service re-
(wirer/lent is meaningless.

*

The Commission believes that the evaluation of administrators should
also he closely tied to the objectives of the school district as a whole.
In this way, the administrator's relationship to the district is analogous
to that of the teacher to a single class. Such yearly district-wide objec-
tives should he published so that citizens can be.aware of them. For
these reasons, the Commission recommends that:

6.21.2 THE STATE BOARD SHOULD REQUIRE, PRIOR TO EACH SCHOOL
YEAR, SCHOOL DISTRICT ADMINISTRATORS TO STATE THEIR
PROJECTED OBJECTIVES FOR THAT YEAR. THESE OBJECTIVES
SHOULD BE USED AS AN AID IN PERFORMING EVALUATIONS OF
EACH ADMINISTRATOR AND SUPERVISOR. THERE SHOULD BE
NO LESS THAN TWO SUCH EVALUATIONS PER PERSON ANNUALLY.

The discipline required to set down in writing yearly objectives will
facilitate the development of the idea of educational accountability in
the district. Having these objectives stated in writing and developing
them in a process which involves the deliberation of the various levels
of management in the system should avoid the current haphazard ap-
proach to the evaluation of administrators.

If the evaluation process is to lead to constructive growth, the in-
volvement of the person most directly affected by the outcome, the
individual being evaluated, is essential. So long as this person is
substantively excluded from the ultimate process of designing the
system, that is. so long as the procedures are totally imposed from an
external source, it is unreasonable to expect evaluation results to lead
to meaningful self-improvement and, through that, to the overall
strengthening of the school. Based upon these conclusions, the Corn-
mission recommends that

6-22.0 IN THE EVALUATION OF BOTH TEACHERS AND ADMINISTRATORS,
THE PERSON WHO IS TO BE EVALUATED SHOULD HAVE THE
OPPORTUNITY TO HELP .SET PERFORMANCE GOALS WITH THE
PERSON ULTIMATELY RESPONSIBLE FOR PERFORMING THE
EVALUATION. THESE PERFORMANCE GOAI.S SHOULD BE SET FOR
EACH SCHOOL YEAR, AND SHOULD INCLUDE AS A BASIS THE
MINIMUM CRITERIA ESTABLISHED BY THE STATE BOARD OF
EDUCATION. THE EVALUATION SHOULD BE COMPLETED ONLY
AFTER CONSIDERATION OF OPINIONS FROM STUDENTS, TEACH-
ERS, AND OTHER PERSONS INVOLVED IN THE EDUCATIONAL
PROCESS.

Sound personnel practice requires that the results of evaluations be
discussed with those evaluated.
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To ensure effective performance and constructive self-development of
the-entire range of educational employes, paraprofessionals must also be
evaluated.

6-23.0 BOTH THE SUPERVISING, CERTIFIED PROFESSIONAL AND THE
PARAPROFESSIONAL SHOULD BE INVOLVED IN EVALUATIONS
OF THE PARAPROFESSIONAL. CRITERIA FOR JOB PERFORMANCE
SHOULD BE SET AND SUBSEQUENT ANALYSIS MADE OF THE
COMPETENCIES DISPLAYED IN PERFORMANCE OF THE TASKS.

Above all, evaluation procedures should be couched in terms of the
employe's contribution to the education of children and should, there-
fore, be reflective of the educational values of openness, flexibility and
personalization.

Conclusion
What has been proposed in this chapter is a partial blueprint for the

improvement of the staffing of our schools. If these recommendations
are implemented, changes will occur that would prove beneficial, both
directly and indirectly, to students.

No matter what is proposed to improve education through staffing,
the ultimate results can only be mechanical changes without some very
human variables being added to the formula. Educators, he they teach-
ers, administrators, professional support staff, or paraprofessionals, must
want to be involved ill a child-centered environment which gives pri-
mary attention to the growth and self-development of the individual.
Attitudes of teachers and other educators are critical in the successful
implementation of educational change. The COMM ission's attempts to
make Pennsylvania's schools more open and responsive to the needs of
individual students and more flexible in organizing to meet those needs
depend heavily upon the commitment to such Concepts by the educators
who staff our schools.
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Chapter VII

Management

Introduction
Educational research indicates that administrators should be the key

figures in the creation and maintenance of school morale and in the
development of new programs and policies.' If administratorssuper-
intendents and principals especiallyare to be agents of change in
the public schools, then their roles, powers and functions must be given
serious attention.

The public deserves school management which will use public funds
effectively, maintain a vigilant eye on the quality of instruction and
plan for ftiture educational needs systematically and democratically.
Teachers deserve administrators who can intelligently and sympatheti-
cally evaluate instructional effortsand who will act as cooperative
problem - solvers rather than as commanders. Students deserve a chance
to learn in healthy, invigorating environments and to see firm but
humane leadership exercised first hand.

Effective educational management requires administrators who under-
stand the learning characteristics of children; who know how fatiguing
and monotonous teaching can be; who can identify instructional and
personal problems and then marshal available human and/or financial
resources to correct such situations. The administrator must he an
exemplar of democratic values by attempting to turn painful conflict
into persOnal and institutional growth.2 Finally, administrators must
have an understanding of and the courage to deal with the political
life of their communities. As fornier Secretary of Health, Education
and Welfare, John W. Gardner has mid:

The future of public education will not be determined by public
need alone. It will be determined by those who can translate public
need into public policyby schoolmen in politics. Since the quality
of our society rests in large measure upon the quality of our public
education, a widespread recognition that schoolmen must be not
only aware of politics, but influential in politics, may be the key

' to our survival as a free and civilized nation'

`Averch, Carroll, Donaldson, Kies ling, and Pincus, Now Effective Is Schooling? A
Critical Review and Synthesis of Research Findings (Santa Monica, 19721 pp. 97-98.

'See Kenneth D. Benne, "Authority in Education." Reprinted from Harvard Educa-
tional Review, LX, 3 (August, 1970), 407.
As quoted by Archies R. Dykes, "The Emergent Role of Administrators and the Im-
pIieations for Teacher-Administrator Relationships," Eric Report, ED 011 700 (1966),
p. 29.
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This variety of constituencies, requirements and responsibilities places
the public school administrator squarely in the middle of school life
precisely where administrators ought to he. The need for intelligent
and courageOus human judgments can never be eliminated from edu-
cational affairs. A certain degree of conflict and confusion is a given
feature of the human condition and will not be- eliminated by even
the most sophisticated planning and developmental models, as necesary
and helpful as such models may be. Schools may be viewed as systems
and sub-systems for purposes of analysis; but to children, teachers,
administrators and parents, schools are not the rational abstractions
and concepts of the sociologist or systems analyst. Schools are places
where people spend some of the most important thatnents of their lives;
where, to varying degrees, their destinies are shaped and their char-
acters established. Beneath the rcgtaar and ordered surface of much
of school life are important emotional currents of hopes, fears and
aspirations. There will always be a need for administrators who can
bring together in purposeful action the very different outlooks of the
social scientist and the child. Leadership requires the abilities and
faculties of the whole person, and the need for such leadership cannot
be eliminated from human life.

Section 702 of the Pennsylvania Public Employe Relations Act (Act
195) defines "matters of inherent managerial policy" to include such
subjects as "thc functions and programs of the public. employer, stan-
dards of services, the overall budget, utilization of technology, the
organizational structure and the selection and .direction of personnel."

This definition of management was established to exclude certain
important aspects of school life from the collective bargaining process.
Thus, Act 195 construes management very broadly, including subjects
which the Commission has.dealt with under the headings of Governance,
Staffing, and Organization for Instruction. Management has been de-
fined by the Commission to include certain questions relating to the
professional standards, relationships and functions of administrators;
planning, operations and evaluation; the use and quality of physical
facilities; and organizational relationships and structures.

While this view of management is more modest than that described
in Act 195, the Commission recognizes the vital purpose and role of
administration in any human organization or institution: "to provide-
the coordination and the leadership necessary for the achievement of
the goals for which the organization exists."4 Thus, administrators
must not allow themselves to become mere functionarieS. They must
not hide in the central office nor bury themselves in paperwork. Prin-

'Dykes, p. 24.
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cilia's especially Must be in the classroom or in conference with teachers
and department heads as much as possibly--administrators must be
nothing less than educational leaders if the quality of basic education
is to improve.

Personnel
Perhaps the most vital and sensitive aspect of school management is

that of evaluating the performances of professional employcs. As the
cost of- public education has increased, and with the appearance of
hooks and studies charging that schools serve in ore of a custodial, rather
than an educational function," there has been a public cry Yor "account-
ability" in education.' All too often, the public dhinks that teachers
should be held accountable for the achievement of students (as.tneas-
tired by standardized tests) in much the same way that a plant manager
can he held accountable for. the number of television sets or cars his
factory produces. Clearly, the analogy between schools and factories
is limited at best. Professor Arthur Combs, of the University of Florida,
argues that teachers cannot he held accountable for:

. . . the behavior of students five years from now; too many
others have had their fingers in that pie. The teacher's influence
on all but the simplest, most primitive forms of student behavior
even in his own classroom cannot be easily established.'

This does not mean that professional educators cannot.be evaluated.
While the general level of students' achievement indicates the effective-
ness of the school as a whole, evaluation of individual teachers should
focus more on tile extent to which teachers and adMinistrators fulfill
professional responsibilities and meet standards of professional conduct.°

If an evaluation system is to lie successful, the person performing the
evaluation 'mist have the respect of those whose efforts are being re-

`See Staffing chapter bit. additional discnssion of the evaluation of professional
employes.

"Jonathan Kozol's Death At An Early Age (Boston, 1967) is a serious indictment of
the Boston public schools. Kozol charges that system with failure to educate its
children, depicting many of its schools as places of detention and incarceration rather
than houses of learning.
The attempt to impose industrial and business management models and methods such
as Planned Program Budgeting Systems and Management By ObjeCtives on school
administration is a direct result of the public's desire to make schools more easily
accountable and fiscally responsible.
Arthur W. Combs,. Educational Accountability: Beyond Behavioral Objectives
(Washington: Association for Supervision and Curriculum Development, 1972),
p. 34.

"Combs lists five key criteria for evaluating professional educators: (a) being in
formed in subject matter, (b) showing concern for the welfare of students, (c)
understanding child psychology, (d) understanding the educational purposes to be
achieved, (e) employing appropriate instructional methods in the pursuit of eduea
tional goals.
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viewed. The evaluator should be a person with substantial educational
experience if he is to maintain credibility with teachers. Few teachers
wish to be evaluated by someone who has never experienced the diffi-
culties of the classroom world first hand. Therefore:

7-1.0 THE TEACHING EXPERIENCE REQUIREMENT FOR PRINCIPALS
SHOULD BE RETAINED. PRINCIPALS MUST BE INSTRUCTIONAL
LEADERS AND NOT SIMPLY BUILDING MANAGERS.

* * *

Additionally, it is imperative that each employe know precisely what
his or her responsibilities are. Therefore:

7-2.0 THE DEPARTMENT OF EDUCATION SHOULD REQUIRE EVERY
SCHOOL DISTRICT TO HAVE JOB DESCRIPTIONS FOR EACH POSI-
TION AND ORGANIZATION CHARTS AND TO KEEP THEM UPDATED.

* * *

Superintendents are legally responsible for the evaluation of pro-
fessional employes; however, principals are in a better position to
evaluate the teachers and other employes 'in their schools. Thus:. .

7-3.0 SCHOOL BOARDS SHOULD HOLD SUPERINTENDENTS ACCOUNTA-
BLE FOR REQUIRING EACH PRINCIPAL TO CONDUCT A MINIMUM
OF TWO EVALUATIONS OF EACH PROFESSIONAL EMPLOYE IN HIS
OR HER SCHOOL PER YEAR.

Preferably, this would mean that there would be an initial meeting.
between the principal and the person to be evaluated prior to the
beginning of the school year to set performance goals followed by. a
mid-year and end-of-year evaluation.

*

Evaluation should help professional employes learn about themselves
and their efforts. It should also, however, attempt to identify those
individuals whose consistently superior performance merits special
rewards. The principle of merit pay and/or merit bonuses is one that
can and should be accepted by all segments of the school community
and the public. Merit pay and/or bonuses are proper subjects for
negotiation at the local level. While many merit programs in the past
have failed, it has often been due to the fact that participation in the
program was forced on the employe. At least one district in Pennsyl-
vania has negotiated an optional merit program for instructional staff
which has a high level of participation and which seems generally
satisfactory. 10 Merit pay accountability schemes for administrators 'are
also in effect and should he encouraged." If statewide minimum cvalu-

Lower Dauphin School District, Hnnunelstown. Pa. 17036.
'1 The School. Management Appraisal and Rating Technique (SMART) has been en-

dorsed by ihi.:.Pennisylvania School Boards Association.
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ative criteria for teachers and administrators arc adopted,12 another
traditional complaint against such plans, i.e.. unclear and unstated
standards, will be invalidated. Thus:

74.0 THE DEPARTMENT OF EDUCATION AND LOCAL SCHOOL. BOARD
SHOULD ENCOURAGE THE DEVELOPMENT OF LOCALLY NEGOTI.
ATED MERIT PAY AND/OR MERIT BONUS PLANS FOR SCHOOL
EMPLOYES.

*

The evaluation of professional personnel ha important implications
for in-service education," an area which needs greater attention and
emphasis than heretofore." Not only should administrators play
important roles in the selection, assignMent, transfer and dismissal of
staff, they should also play the key roles in determining the educational
needs of beginning professional staff. Therefore. the Commission
recommends that:

7.5.0 THE SUPERINTENDENT OF SCHOOLS OR HIS DESIGNEE SHOULD
GIVE GUIDANCE AND APPROVAL FOR IN-SERVICE LEARNING EX-
PERIENCES DURING THE FIRST FIVE YEARS OF A PROFESSIONAL
EMPLOYE'S CAREER.

In-service educational experiences sometimes require the expenditure
of district funds; thus, it is only appropriate.-for the superintendent
to play -a key role in this matter:- More importantly, administrators,
with their educational experience, the performance evaluations at their
disposal, and their understanding of present and future district needs,
should be in an excellent position to advise beginning teachers. It is
likely that superintendents would often delegate the task of advising
teachers in this matter to principals because of their proximity to the
classroom. While a superintendent might wish to delegate the re-
sponsibility of advising administrators about their continuing educa-
ional needs, it is desirable that the administrator charged with this
task hold a higher rank that the person being advised.

*

While administrators should play important parts in determining the
educational needs of professional staff, it should not be forgotten that
administrators have continuing edUcational needs themselves. It is
apparent that the enactment of legislation permitting pUblic employes
to bargain'collectively has put many adniinistrators (and school boards)

"See Staffing 'reconimendations 6.17.0 and 6.18.0.
"Joseph B. DeAngelis, "Survey of the Impact of the School_District Reorganization

Act of 1963 (Act 299) Upon Selected Elementary Schools of the Commonwealth
of Pennsylvania," (Educational Development Center, Edinboro State College, 1973)
p. 6.
See Staffing and Supportive Services chapters for additional discussion of in-service
education.
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in a difficult situation. Administrators with little understanding of the
negotiating process have often been called on to bargain for the local
board. Principals, usually excluded from the negotiating sessions, have
been called on to execute contracts with, ittle prior understanding of
how their professional relationships have been changed by the collective
bargaining process. Therefore:

7.6.0 THE DEPARTMENT OF EDUCATION SHOULD REQUIRE THAT PRES-
ENT AND FUTURE ADMINISTRATORS BE FAMILIAR WITH THE
COLLECTIVE BARGAINING PROCESS..

Additionally, Act 195 has made it necessary to specify which school
employes should be eligible for membership in employe organizations
or unions. The Commission believes that the best way to determine
such eligibility is on the basis of whether or not the employe's job
description requires him to perform performance evaluations of other
staff. Thus:

7-7.0 PRINCIPALS, DEPARTMENT HEADS, OR ANY OTHER PROFESSIONAL
EMPLOYES WHO EVALUATE THE PERFORMANCE OF INSTRUC-
TIONAL STAFF SHOULD BE CONSIDERED PART OF THE MANAGE.
MENT TEAM FOR PURPOSES OF COLLECTIVE BARGAINING; THEY
SHOULD PARTICIPATE IN THE COLLECTIVE BARGAINING PROCESS
IN AN ADVISORY CAPACITY; AND THEY SHOULD NOT BE ELIGIBLE
FOR MEMBERSHIP IN TEACHER UNIONS.

This Would prevent people it-1.i supervisory capacity from being put
in a position of conflicting interests.

As previously stated, the public deserves effective and economical
management at all levels'of the educational system, from the classroom
to the Department of Education. Perhaps the most important level in
the educational hierarchy responsible for handling public funds is the
school district. Serious questions have been raised regarding the quali-
fications of some administrators charged with handling school bnsiness
affairs."

Iu some eases, secretaries of school boards also serve as business
managers, thus creating dual-control administration situations in which
the district superintendent must compete with the board secretary for
Control of the educational system. Thus:

7.8A) THE GENERAL ASSEMBLY SHOULD REQUIRE ALL DISTRICTS IN
THE COMMONWEALTH TO HAVE A QUALIFIED BUSINESS MANAGER.
BUSINESS MANAGERS SHOIADBE PROHIBITED FROM ALSO SERV-
ING AS BOARD SECRETARIES. DISTRICT BUSINESS MANAGERS
SHOULD BE ACCOUNTABLE TO DISTRICT SUPERINTENDENTS.

"Ibid.
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The business manager should be accountable to the superintendent
for: (1) ensuring the maximum use of school facilities and equipment
by the public as well as the school -aged population; (2) supplying
requested financial information to the Pennsylvania Department of
Education, local school boards and the public; (3) making a minimum
of one report to the public per year which describes the district's bud-
get, expenditures and fiscal strength relative to projected needs in
simple language, and ensuring the dissemination of this report to the
school board, local news media and any private citizen or group re-
questing copies; (4) being involved in the development of district
long range plans; (5) purchasing and requisitioning supplies and equip-
mcnt;.(6) conducting a minimum of one audit per year; (7) improving
the allocation of district funds and generally ensuring the sound fiscal
operation of this district's educational programs; and (8) performing any
other duties which the Commonwealth or local board may delegate.

Business managers should not have to he certified by the Common-
wealth nor lie required to have had previous teaching experience. The
Department of Education should prepare and disseminate a list of
competencies and character requirements which such managers should
possess. T

Some school districts are not large enough to justify the employment
of full-time business managers. The need for effective management is
so great, hOwever, that InfSiness responsibilities should be fixed in a
definite manner, if only through the employment of a part-time qualified
person.

Another problem in school management is the practice of hiring head
teachers instead of principals solely for reasons of economy. While
the Commission rejects this practice, it recognizes the utility of head
teachers in certain educational programs and believes it is legitimate
for such personnel to supervise very small buildings. Nonetheless:

7-9.0 DISTRICTS SHOULD NOT HIRE HEM) TEACHIA?S INSTEAD OF
CERTIFIED PRINCIPALS OR ASSISTANT PRINCIPALS SIMPLY TO
SAVE MONEY ON SALARIES.

Evaluations of district programs should include an examination of
the quality of building management as well as the instructional eader-
ship of the.principal or person responsible for a particular school. The
supervision of schools should not be left to those without the necessary
skills. * *

The inaccessibility of administrative careers to women and members
of racial and ethnic minorities has attracted much attention in recent
years. Members of such groups have not been encouraged to pursue
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careers in school qdministration. Those who have entered the pro-
fession have often been discriminated against in such areas as promotion
and salary. That there are very few women principals and even fewer
superintendents"' hi Pennsylvania typifies the fact that, as occupations
increase in salary, prestige and power, they tend to become white male-.
dominated. Also, although hard data are lacking, it is apparent that
the percentage of black school administrators and other professionals
in .Pennsylvania is very small. Students who do not have the oppor-
tunity to meet and learn to deal with members of other racial and
cultural groups- can hardly be considered fully educated. Also, in-
creasing the number of minority group and women administrators would
provide positive leadership models for the children of such groups to
emulate. The large number of n omen in the teaching profession pro-
vides a plentiful source.from which to recruit future management per-
sonnel. Also, the breakilp of the dual school system in the South has
provided a supply of qualified black administrators who are seeking
employment elsewhere:17

7-10.0 SCHOOL DISTRICTS SHOULD WORK TO IMPROVE STAFF BALANCES
BY HIRING QUALIFIED MEMBERS OF DIFFERENT RACIAL, AGE,
SEX, AND ETHNIC GROUPS.

Physical Facilities
Recognizing the Kob lems associated with the increased use of school

facilities and properties by community membersextra maintenance
costs, possible scheduling conflicts, possible increased vandalism. or.
breakagethe Commission nonetheless believes that the .benefits of
increased public involvement in sehol life far outweigh such problems
as those listed above. Increasing community use of 'school facilities18
gives a greater human return on the large capital investment made by
the citizens of the local area. Of the school systems responding to the
Department of Education survey, 94 per cent listed better public
relations as a result of attempting to involve the community more
directly in school life. Many superintendents found that the public is
more receptive to increased educational costs when local residents use
the schools. Many schools could become virtual community centers if
state funds were made available to .offset costs for maintenance and
breakage. Therefore:

'When this report was issued, there were no women superintendents in Pennsylvania.
The National Education Association has recently completed a search for qualified
black professional educators displacedoften nnfairlyby the desegregation of
Southern school systems. Lists of available teachers and administrators may be ob-
tained by contacting the National Education Assu2iation, Program for Displaced
Educators and Students, 1201 16th Street, NW, Washington, D. C. 20036.

"See also chapters on Supportive Services and Organization for Instruction.
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71.0 SCHOOL FACILITIES AND EQUIPMENT SHOULD BE USED AS MUCH
AS POSSIBLE BY MEMBERS OF THE SCI-1001, AND COMMUNITY.
SCHOOL DISTRICTS SHOULD COOPERATE WITH OTHER AGENCIES
TO PROVIDE OPPORTUNITIES FOR PROPERLY SUPERVISED COM-
MUNITY LEARNING AND RECREATION ON A YEAROUND BASIS.
SCHOOLS SHOULD I3E USE!) AS MUCH AS POSSIBLE AT NIGHT, ON
WEEK-ENDS AND DURING VACATIONS. STATE FUNDS SHOULD BE
MADE AVAILABLE TO SCHOOL DISTRICTS IN ORDER TO MAKE
COMMUNITYORIENTED RECREATION AND LEARNING PROGRAMS
AVAILABLE.

*

There has been a recurring proposal for the creation of standard
architectural plans for Commonwealth schools. The Lawrence com-
mission (1961)" opposed such plans largely on the basis of feasibility
and cost. The cost of altering standard plans to fit local conditions
might be prohibitive in some cases. A variety of architectural styles
has aesthetic value, too. Finally, standard plans contribute to uniform
educational programs by limiting the possible instructional methods
and curricular offerings. Schools should be built to fit the needs of
instructional programs, not vice versa. However:

7.12.0 THE COMMONWEALTH SHOULD BECOME THE OWNER tOF ALL
ARCHITECTURAL PLANS FOR SCHOOL BUILDINGS WHICH IT SUB-
SIDIZES. THE DEPARTMENT OF EDUCATION SHOULD POOL THESE
PLANS AND MAKE THEM AVAILABLE TO ANY DISTRICT CON-
SIDERING THE CONSTRUCTION OF A NEW BUILDING.

If a district uses architectural plans from the Commonwealth's cob
lection as the basis for a new building, that district should be required
to pay the original architect a fee. This fee, however, should be
substantially smaller than the fee originally paid to the architect for
these plans.

Urban school districts face monumental difficulties with respect to
construction costs for school buildings. Charges for labor, land and
building materials are usually much higher in urban centers than in
suburban or rural locales. Therefore:

73.0 THE DEPARTMENT OF EDUCATION SHOULD ENCOURAGE DIS-
TRICTS TO LEASE AND RENOVATE (IF NECESSARY) FACILITIES,
INSTEAD OF UNDERTAKING NEW BUILDING PROJECTS WHERE
LEASING BEST MEETS LOCAL NEEDS OR WHERE THE NEED FOR
ADDITIONAL SPACE IS SEEN AS TEMPORARY.

As more districts adopt year-round school plans,2° climate control
systems will become necessary to ensure an adequate learning environ-
ment. Even school districts which retain the traditional calendar would

See The Final Report of the Committee on Education, appointed by Governor David
L. Lawrence, Commonwealth of Pennsylvania, April 1961.
See Organization for Instruction chapter, recommendation 54.0.
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benefit from the installation of such systems. The Commonwealth
should develop funding strategies to aid districts in this costly process.
Thus:

_7.14.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE THAT
CLIMATE CONTROL SYSTEMS BE INSTALLED IN ALL NEW SCI1001.
BUILDINGS.

Further:
7.15.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE THAT ALL

EXISTING BUILDINGS BE BROUGHT UP TO SUITABLE MAINTE
NANCE STANDARDS AND, WHEN FEASIBLE, BE MODERNIZED BY
THE INSTALLATION OF CLIMATE CONTROL SYSTEMS.

* *

Another question regarding physical facilities and properties is that
of insurance. In the 1972.73 school year, school districts paid almost
S8 million to commercial insurance companies for fire protection.2'
Insurance rates in this area have risen sharply as a result of the unrest
of the late sixties. Sonic companies which previously were eager to
offer policies to districts have become reluctant to do business with
school districts at all. The efforts of private organizations have helped
reduce rates in some areas, but substantial problems. remain. School
properties are ..so widely dispersed as to make it reasonable for the
Commonwealth to perform the function of an insurance company,
thereby eliminating the cost of commissions, compauy profits and the
burdensome job of updating property appraisals annually. Tie Com-
monwealth might underwrite the losses suffered by districts completely
or protect itself against catastrophic rises through a loW cost, deductible
policy.

7.16.0 THE DEPARTMENT OF EDUCATION, IN CONJUNCTION WITH THE
INSURANCE COMMISSIONER, SHOULD UNDERTAKE A FEASIBILITY
STUDY TO CONSIDER THE POSSIBLE MERITS OF A. STATE SELF-
INSURANCE PROGRAM COVERING FIRE AND EXTENDED COVER.
AGE BENEFITS FOR SCHOOL BUILDINGS, PROPERTIES AND
SUPPLIES.

Several states have KA programs in operation at present.22 While
facts are not available to determine how much of the approximate sa
million paid to commercial companies was returned last year as benefits,
it is estimated that substantial savings could result from a state self-
insurance plan.

A recent court decision has stated that school districts may be held
liable" for injury incurred on school property.2" Most districts have

" Pennsylvania Department of Education, Division of Educational Statistics.
Delaware is the most recent state to undertake a study of a state selfinsurance pro-
gram for school districts. .

"lAyala vs Philadelphia Board of Public Educaiion. Opinion filed: May 23, 1973.
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properly responded to this changed situation by securing liability
coverage. However, some districts have failed to do this.

7.17.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE, ALL SCHOOL
DISTRICTS TO HAVE ADEQUATE LIABILITY INSURANCE COVER.
AGE WITHIN THE NEXT YEAR. THE STATE INSURANCE .COM-
MISSIONER SHOULD ESTABLISH MINIMUM COVERAGE GUIDELINES
FOR SCHOOL DISTRICTS.

Planning, Operations and Evaluation
Constructive change requires effective comprehensive planning, an

area where the Commission has found substantial room for improve-
ment on all levels. School boards and administrators tend not to involve
broadly representative groups of people in planning procedures, relying
almost exclusively on paid consultants. In sonic long range plans sub-
mitted to the Pennsylvania Department of Education, insufficient
thought seems to have been given to the relationship between curricular
needs and facility design. Some intermediate units do not presently
appear to be capable of rendering effective help in needs assessment
programs and long range planning to the districts they serve. Finally,
the Commonwealth has given only small planning grants to intermediate
units and bashelped only those few units which have initiated requests
for Department of Education assistance. The Department of Education,
the intermediate units24 and the districts must coordinate and mutually
support efforts to improve planning and evaluation practices.

Systematic planning requires:
a. a problem or evidence that change is necessary
h. a large data base from which to draw a clear understanding of

the problem and its probable causes
c. philosophical direction, specific and realistic objectives and a

means of evaluating the instructional programs which seek to
realize these objectives and goals

d. the participation of representatives of the relevant elements with-
in the school, community, district, intermediate unit or the De-
partment of .Education

e.. the development of implementation procedures for the new pro-
grams designed to remedy the problem defined

f. evaluation processes which review both the instructional process
and product and which solicit the impressions of all elements of
the school community as well as making use of formal testing
deViees

" For additional discussion of intermediate Units, see the chapter on Supportive
Services.
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g. reporting procedures which inform all of the parties involved and
which ensure public awareness of the type and quality of educa-
tion being offered their children.

In short, educational improvement should result more often when
planning and evaluation- is systematic and inclusive of the school's
various constituencies. With this planning model in mind, the following
recommendations are made:

7-18.0 THE STATEWIDE, COMPUTERIZED, EDUCATIONAL INFORMATION
SYSTEM PREVIOUSLY APPROVED BY THE STATE BOARD OF EDU-
CATION SHOULD BE ESTABLISHED AS SOON AS POSSIBLE.'

This system should link the Department. of Education with state-
owned and stated-related colleges and universities, cooperating private
institutions, intermediate units and school districts.

7-19.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE EACH
SCHOOL DISTRICT TO ALLOCATE A MINIMUM OF ONE HALF OF
ONE PER -CENT -_OF ITS BUDGET TO FUND THE DETERMINATION
OF CURRICULUM PRIORITIES, PLANNING AND EVALUATIONS.
THE SCHOOL DISTRICTS BUDGET SHOULD REFLECT THESE CUR-
RICULUM PRIORITIES.

Without a mandate for the provision of funds for this purpose, very
little is likely to happen. Many educators recommend a figure of up to
five per cent. The Commission's recommendation, then, is only a be-
ginning.

7-20.0 SCHOOL DISTRICT LONG RANGE PLANS SHOULD FOCUS ON CUR-
RICULUM NEEDS AND INSTRUCTIONAL ORGANIZATIONAL PAT-
TERNS, BUT SHOULD ALSO INCLUDE FACILITY AND PROGRAM
NEEDS TOGETHER WITH PROPOSED CHANGES OVER A I'ERIOD
OF NOT LESS THAN FIVE YEARS. THESE I'LANS SHOULD BE RE-
VISED ANNUALLY AND SHOULD PROVIDE FOR REVIEW OF
CURRICULUM, EVALUATION OF SCHOOL EFFECTIVENESS AND
PLANNING FOR CHANGE.

7-20.1 THE STATE BOARD OF EDUCATION SHOULD REQUIRE SCHOOL
DISTRICTS TO PUBLISH AND SUBMIT TO THE DEPARTMENT OF
EDUCATION FIVE-YEAR BUDGET PROJECTIONS (TO BE UPDATED
ANNUALLY) WHICH ARE COMPATIBLE WITH DISTRICT LONG
RANGE PLANS/PUBLIC HEARINGS SHOULD BE HELD REGARDING
THESE FIVE-YEAR PROJECTIONS PRIOR TO SUBMISSION TO THE
DEPARTMENT OF EDUCATION.

7-21.0 THE!' DEPARTMENT OF EDUCATION SHOULD DEVELOP PERSONNEL
TEAMS CHARGED SPECIFICALLY WITH AIDING DISTRICTS IN
P110131,EM AREAS, E.G.. PROGRAM DEVELOPMENT, AND GRANT
APPLICATIONS.

""The initial study which resulted in development of the Pennsylvania Educational
Computer System (PECS) was begun in February of 1971.

88



In the Governance chapter of this report, it is recommended that
the State Board of Education should evaluate every school district
periodically. It is further recommended that:

7.22.0 THIS EVALUATION SHOULD EXAMINE BOTH THE EDUCATIONAL
PROCESS (MEANS OF INSTRUCTION) AND THE EDUCATIONAL
PRODUCT ( ACHIEVEMENT OF STUDENTS).

Part of this evaluation process should be participation in the Edu-
cational Quality Assessment program :`"

7.23.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE ALL DIS-
TRICTS TO PARTICIPATE ON A CONTINUING. BASIS IN EDUCA-
TIONAL QUALITY ASSESSMENT PROGRAMS WITHIN THE NEXT
THREE YEARS.

School districts should not only cooperate with the Department's
evaluating teams, but should help gather information to be used in the
evaluation. Thus:

7-24.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE EACH DIS-
TRICT TO DEVELOP AND UPDATE, REGULARLY A SYSTEMATIC
PROCEDURE FOR COLLECTING .DATA TO ASSESS THE EXTENT TO
WHICH STATE AND LOCAL LEARNING OUTCOMES ARE BEING
ACHIEVED.

Districts are encouraged to evaluate their efforts on an annual basis,
if posible. However, the above recommendation eould'also aid the
Department in making its periodic evaluations.

The results of all evaluation processes should be made available to
the public in easily understood English or in other languages when
necessary. These results should be made available to the school board,
advisory groups, members of the schools. themselves and to local media.

Districts should be required to use the. evaluation data in operating
in-service programs and in developing long range plans.

The Department of Education should use the concepts of flexible
and personalized learning as the key criteria for evaluations. The pro-
posed State Board of Education instructional process criteria" should
not he considered minininni standards but as a counterpart to the
Ten Goals of Quality Education. These criteria should be used to
encourage districts to excel and should not be used as a basis for
penalizing districts.

Quality assessment in Pr;rmsylvania had its origin in Section 290.1 of Act 299, August
8, 1963, which required that the State Board of Education "develop or cause to be
developed an evaluation procedure designed to measure objectively the adequacy
and efficiency of the educational programs offered by the public schools of the. Corn.
monwealth. The evaluation' procedure to be developed shall include tests measuring
the achievements and performance of students pursuing all of the various subjects
and courses comprising the curricula."
See Organization for Instruction chapter, recommendation'51.0.
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Organizational Relationships and Structures
The way in which the institutions and organizations constituting the

educational system in Pennsylvania are structured and interact has m-
portant iplications for the education of students. This idea was im-
plicit in the school district reorganization process of the l960's, in
which over 2,000 districts in Pennsylvania were reorganized into the
present 505 districts.

The Commission is concerned that the present ways in which large
urban school districts are organized may not enhance the learning op-
portunities of students. Current organizational patterns may also en-
courage racial segregation. The Commission has also received testimony
!1,0. ..;oc administrative units within the Philadelphia School District
unty too large, both in terms of geographic arca and the number of
stmients served, to'promote effective management and accountability.
Thus:

7-25.0 THE GOVERNOR SHOULD CREATE A COMMISSION TO STUDY THE
ORGANIZATION OF THE PITTSBURGH AND PHILADELPHIA
SCHOOL DISTRICTS. THE COMMISSION SHOULD PAY SPECIAL AT.
TENTION TO THE POSSIBLE IMPACT OF ORGANIZATIONAL UNITS,
RELATIONSHIPS AND FUNCTIONS ON THE GENERAL QUALITY
OF EDUCATION AND ON THE RELATED QUESTION OF4EQUALITY
OF EDUCATIONAL. OPPORTUNITY.

Conclusion
Schools will not measurably improve unless all levels of administra-

tion work together in managing all facets of the educational system.
All levels of administration must coordinate their efforts to give their
districts consistent leadership.

While administrators will probably become more influential in policy
making due to the increasing complexity of school life, administrators.'
must make sincere attempts to make all professional employes feel that
they have a bigger stake in their school and district than merely gaining
and keeping a job.

Organizational discipline has ohm been regarded as something ex-
. ternally imposed-and enforced by time higher echelons of administration.

While administrators must retain legal authority over educational pro-
. grams, wise tuTniinistrators know that formal control is used very glar-

ingly in healthy professional relationships. Dictatorial or unilateral
administrative action can produce dependence, resentment or even
rebellion on the part of teachers and students. Defensiveness inhibits
imagination, creativity and the willingness to try- something different
indecisiveness and passivity are often unconscious strategies for accom-
modating powerful "superiors." High control administration orients
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the student, teacher and staff members more toward appeasing authori-
ties than toward enhancing the learning process. Rigid roles and con-
trols often result in negative self - concepts, which arc incompatible with
Pennsylvania's Ten Goals of Quality Education. It is unreasonable to
expect. that children will learn to value themselves front teachers who are
fearful, anxious or who play no role in establishing educational goals
or policies.''s

Administrators should act as catalysts, team-builders and cooperative
problem-solvers as much as possible rather than as authors of admin-
istrative -commands. Leadership approaches which accept responsible
participation in forming certain school policies and programs by
teachers and students should be encouraged. Administrators must en-
courage creative thought and constructive criticism: the best discipline
conics with high morale.

Involving members of the school's various internal and external
constituencies in policy-making and encouraging and implementing new
ideas and programs requires a strong, yet highly adaptive and diplo-
matic character on the part of administraaors. Decision-making pat-
terns which place a premium on communication and cooperation can
successfully Itc integrated with formal authority structures. However
demanding these views may he, the Commission feels that they are a
pragmatic response to increased pressures for participation in policy-
making by employe organizations, a fairer approach to problem-solving,
an encouragement of intelligent thought and positive self-concepts on
the part of staff, and an aid to people to learn how to make decisions in
the most direct mannerby placing them in the arena of choice.

'See Jack Gild), "Expanding Role of the Adirninstrator" National Association of
Secondary School Principals Bulletin, 51 (May, 19671 46.60.

.11
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Chapter v111

Governance.

Introduction
In education. governance is the political function of making educa-

tional policy as distinguished from the administering of educational
policy decisions.' This Commission believes that the governance proc-
esses in our educational system should be carefully examined. HON.V
educational policies: arc made, who makes:, them, and what group or
agency is charged with administrative policy are issues of fundamental
significance.

The educational system in the Commonwealth must, above all else,
he a just system. It must lie based upon and operated within the pro-
visions of the yuiled States Constitution, the Constitution of the Com-
monwealth of Pennsylvania and the laws and regulations adopted by
the General Assembly and the State .Board of Education.

Since law is dynamic and .not static, it is necessary to reexamine
periodically how well the low functions in ensuring equity and due
process in the operation of society. How equitable the law is, and how
well the law functions in the governance of the schools of the Com-
monwealth, is the concern of this chapter.

Governance affects all other aspects of the educational system. Gov-
ernance processes affect decisions about what should be taught, who
should leach it, where it should be taught, or how it should be financed.

This Commission is committed to the idea of operating a basic edu-
cational system which offers equality of educational opportunity, flex-
ible and personalized learning and the maximum involvement of all
groups in the conduct of the educational process. Governance proce-
dures in the educational system should be compatible with these objec-
tives. In addition, the governance system should have embodied in it
those elements of accountability which will help ensure that.the kind
of 'education advocated by this Commission will, in fact, occur.

Nol only should the governance system be compatible with the basic
ideals of this report, but the teaching-learning process in our schools

-should also promote the governance ideals expressed in this chapter.
We cannot teach about good government in our curriculum if we do

'Matters pertaining to the administration of educational policy are discussed primarily
in the.Managernent chapter of this report.
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not try to govern our schools Nell. Nor eau good government flourish
without its underlying ideals being taught well in the classrooms of
our schools.

fu this chapter, the Commission examines the formal governance
agencies of the educational system: the General Assembly, the State
Board of Education, the Department of Education, Boards of School
Directors, and Boards of Education.2 Consideration is also given to the
relationship of administration, teachers, parents, students and interested
citizens to these formal agencies.

The Commission bdieves the recommendations in this chapter will
help achieve and maintain a delicate halance of power between the
needs of the Commonwealth and the needs of local communities. Views
will vary on what should he the precise nature of this balance, but the
need to examine both state and local responsibilities in the governance
process is the underlying premise for these recommendations.

HOW the Educational Governance System Works and
Related Problems

It is not j2ssible Co discuss ways to improve the governance system
in education without briefly commenting on how the system works.
Most citizens arc familiar only with that part of the educational gov-
ernance system which functions at the- district level, i.e., the school
Ward. There are other very important agencies in this system which
replire comnient.

Article 3, Section l5 of the Constitution of the Commonwealth of
Pennsylvania states:

The General Assembly shall provide for ffie maintenance and
support of a thorough and of system of public education to
serve the needs of the Commonwealth.

It is the General Assembly which is charged with the basic respon-
sibility for providing an adequate educational system throughout the
Commonwealth. No other agency of government has the extent and
degree of power over education possessed by the General Assembly.
The power possessed by all other educational agencies is power dele-
gated to them by the General Assembly. What it grants, it can take
away. Only a change in the Constitution could alter or weaken the
power of the General Assembly over education.

The General Assembly carries out its function in providing an ade-
quate education by enacting.laws for the governance of the system and
by appropriating funds for the state's share of the costs of education.

'I'iusburgb and Philadelphia have appointed Boards of Education. All other districts
have Boards of School Directors. See pp. 95.96 and 99.101 for further discussion of
these agencies.

94



The laws which the General Assembly. enacts to operate the educa-
tional system are inelnded in the Public School Code of 1949, as
mnended.'' Reference must bemade to these laws when discussing trays
to improve education in the Commonwealth.

The State Board of Education was created in 1963 by the General
Assembly. It replaced a weaker State Council. It consists of 1.7 mem-
bers appointed by the Governor and C011 I rifled by the state Senate. Its
function is to adopt policies. set standards, establish rules and regula-
tions and affirm principles which relate to the governance of the edu-
cation in the Commonwealth. It is the state counterpart of the school
board in the local community. But there is one very important dif-
ference. The State Board of Education has no taxing power. As an
arm of the legislature it has. however, other quasi-legislative and judi-
cial authority delegated to it. And the regulations passed by the State
Board have the same legal effect as laws enacted by the General
Assembly.

The Pennsylvania Department of Education' was established by the
General Assenildy in the Administrative Code of 1929. Its chief execu-
tive officer is the Secretary of Education ilio is appointed by the Gov-
ernor and confirmed by the Senate. lie is also chief executive of the
State Board. The Department administers the laws of the legislature
and the regulations of the State Board. It also assists school. districts
in conducting educational programs by providing professional advice.
The Department's present organization and status in the educational
system are the result of years of evo:ntion. The Department's origin
dates back to the passage of the Free School Act of 1834.

Originally the Department dealt solely with matters pertaining to
public schools. Today, it has wide-ranging educational responsibility
which includes nonpublic school affairs as well as general educational
concerns. As the state's administrative agency for education, the De-
partment is responsible for protecting the Commonwealth's interest in
education.

The Department plays au important leadership role as advocate for
improved educational practices, as well as enforcing existing educa-
tional laws and regulations.

The most familiar agencies which II a VC significant governance powers
in the educational system arc the Boards of School Directors and

"The Public School Code of 190, as amended may be purchased from the Bureau of
information and Publications. Pa. Department of Education, Box 911, Harrisburg,
Pa. 17126. The cost is $3.113 (tax included). Make checks payable to the Common.
wealth of Pennsylvania.

`Formerly the Department of Public Instruction.
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Boards of Education!' The boards are creatures of the General As-
sembly established to operate schools across the Coin monwealth. Tak-
ing their authority from the School Cod these boards exercise broad
power and responsibility. They must, however. conduct their business
according to the laws enacted by the General Assemblv, the regulations
of the State Board, and the guidelines of the Department of Education.
They are not free to act as sovereign entities. Nevertheless. within their
legal jurisdiction are the critical functions of setting policy for file
governance of schools.

Board of School Directors, unlike Boards of Education in Pittsburgh
and Philadelphia, possess the direct Power and responsibility for rais-
ing the necessary funds for the support of educmion at the local level!'

To operate the thorough and efficient educational sy.;tem required by
the Pennsylvania Constitution, these four elements of the formal gov-
ernance system must work cooperatively. While each level of the sys-
tem holds some powers exclusively, most governance powers are shared.
This sharing produces a constant interfacing of. the various governing
agencies which, in turn, inevitably creates tension in the governance
of education. The nature of this interrelationship and the effects of
this tension were examined closely by the Commission. As a result of
this examination, the Commission believes that there arc four basic
ways to improve the operation of the governance process in education
in the Commonwealth:

a. by providing more effective state leadership in education

b. by establishing greater accountability in the state and local gov-
ernance of education

c. by improving school hoard operations

d. by increasing community involvement in the governmental process

Justification for these statements and a description of the OM pOSIA cor-
rective action which should be taken constitute the remainder of this
chapter.

Providing More Effective State Leadership in Education
The distribution of the responsibilities for governance of education

is not neatly divided. There will always Jos enough overlap of goy-

`See footnote 2 of this chapter on page 2.

The Boards of Education in Pittsburgh and Philadelphia have the responsibility to
provide adequate funding for their educational programs but not the legal power to
levy taxes.
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ernance responsibilities among agencies to raise cplestions regarding
the proper placement of primary responsibility for a specific function.
In the past. there has not always been a high degree of cooperation
between the General Assembly, the State Board of Education and the
Department of Education. This has caused problems fo; the educa-
tional system and has retarded the advancement of education in the
Commonwealth. Therefore:

8.1.0 THE GENERAL ASSEMBLY, THE STATE BOARD OF EDUCATION AND
THE SECRETARY OF EDUCATION SHOULD (:00PERATE IN CLOSE
LIAISON IN THE DEVELOPMENT OF STATUTORY CHANCES, NEW
REGULATIONS AND REVISED STANDARDS IN THE OPERATION OF
THE EDUCATIONAL SYSTEM.

While the General Assembly is constitutionally the most powerful
element of the three at the state level, it is important the State Board
of Education and the Department of Education also exert strong lead-
ership in education. The legislative objectives of the General Assembly
will be fulfilled only if the necessary implementation regulations and
administrative policies are established and enforced by the State Board
and the Department of Education. Similarly. these two groups need the
support of the General Assembly for adequate funding and for the
Inroad legislativ-e mandates necessary to operate an effective and effi-
cient system. A spirit of genuine cooperation among these groups is
essential.

The cooperation recommended here requires that the Genera] As-
sembly have the information needed to carry out its vital role. In par-
ticular, it is the responsibility of the Department of Education to assist
the General Assenddy by keeping it informed of the general needs of
the schools in die Commonwealth. An active leadership role by the
Department and the State Board will help facilitate the timely enact-
ment of legislation which is in the interests of the system. The role of
legislator is, after all. a difficult one. Legislators must write laws in all
areas of governmental operation. Leadership provided by the Depart-
ment and the State Board should keep the members of time legislature
informed and better able to carry omit their responsibilities in the area
of education. Therefore:

8-2.0 THE DEPARTMENT OF EDUCATION SHOULD TAKE A MORE ACTIVE
ROLE IN KEEPING THE GENERAL ASSEMBLY AWARE OF THE NEEDS
AND OBJECTIVES OF THE EDUCATIONAL SYSTEM OF THE COM-
MONWEALTH.

There are many ways to accomplish this. The most obvious is for
the Department to act decisively in prorlsing or reacting to proposed
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legislation whenever the situation warrants. Also, it should provide
a regular means of communication to the General Assembly to inform
its members of promising programs or unattended needs. In addition,
Department officials should become more familiar with the legislative
process to enable them to comprehend more fully the kinds a. pressures
and problems which legislators face in carrying out their difficult
responsibilities.

Establishing Greater Accountability in the State and
Local Government of Education

No system of governance in a free society will stweed ii it is not
accountable to its constituents. To be accountable 1,s to identify not
only the objects for which ti:e public resources have been devoted, but
also the manner and effect of their application. Educational account.
ability is essential if each level of governance is to do its part to meet
the needs and interests of students.

As mentioncd earlier, the legal charter for the conduct of education
in Pennsylvania is the Public School Code of 1919, im amended. No
system of educational nceountability will ever work unless the Com-
monwealth has a clearly written, well defined, up-to-date School Code.
Unfortunately, that does not exist now. The present Code, last revised
in 1949. has many outdated. ambiguous and no longer needed provi-
sions. it is, in some regards. a 19th Century document setting the direc-
tions for an edilcational system whose present students will live the
majority of their adult lives in the 21st Century.' Therefore:

8.3.0 THE GENERAL. ASSEMBLY SHOULD RECODIFY THE PUBLIC SCI1001.
CODE OP 1949: FURTHER, THE GENERAL ASSEMBLY SHOULD RE.
VIEW AND UPDATE THE CODE EVERY TEN YEARS.

The revised Code should carefully define the legal responsibilities and
functions that the various agencies of the system are to perform. These
revised provisions shottla he stdrteietttly unambiguous to iirovidc. for a
truly functional accountability system. The system cannot lie made
more accountable if the division of respoie.;bility remains a source of
conflict and dispute.

'Section 740 of the Code reads as follows: ".. the board of school directors shall
keep all water closets or outhouses , in a clean and sanitary condition, and shall,
not less than ten 1101 days prior to the opening of ;my term of school and oftener if
necessary have them properly cleaned and disinfected by the ase of fresh dry.slacked
lime, or other proper disinfecting ,materials.-

"The Department initiated efforts to reeodify the Code in October, 1973.
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Throughout this report suggestions for changes in the School Code
will be offered. All such suggested changes should take into considera-
tion the diverse characteristics of the various communities and regions
in the Commonwealth. Allowance should be made in the revised Code,
as is the case presently," for a classification of school districts according
to their size. Some regulations should affect all school districts regard-
less of size. Other regulations should pertain only to districts of a cer-
tain class. The concept of legislating by class of district should he
ret ;tined.

The Commission believes that the principle of educational account-
ability applies also to the Department of FIneation.:Since it has the
responsibility on the state level for administering the educational ffs
te, it is necessary that the Department keep die public informed of its
policies and programs. It should also foster public participation in
carrying out its responsibilities.

What the Commission expects of school districts, it el:Teets also of
the Department of Education. Therefore:

84.0 THE DEPARTMENT OF EDUCATION SHOULD PREPARE AND DIS
TRIBUTE STATEwiDE ANNUALLY A GENERAL PLAN STATING ITS
UPDATED GOALS, OBJECTIVES AND POLICIES.

The existence of such a plan will help the general public and the
various educational interest groups know what the Department is try-
ing to do. Given this knowledge. it will then be easier for the gen-
eral public to evaluate how well the Department is carrying out its
responsibilities.

A basic element of accountability in the existing governance system
is provision for voters to elect school board members. As is the custom
in America society, the local electorate has the opportunity to evalu-
ate the performance of the school board by exercising the right to vote.
If the school hoard through its representatives, the superintendent and
his associates, does not perform in a satisfactory manner. school board
members can be voted out of office.

Residents of Pittsburgh and Philadelphia do not have the opportu-
nity to vote for members of the boards of education in those cities. In
these two very large districts, the General Assembly has established

"Sc'etion 2142 of the present Code establishes five 11) classes of districts: 1st Class
(1,500.000 population) 1st Class A 1500,000 to 1,:;110,0001 ; 2nd Class 1 30,000 to
7,001t11n I ; and Class 45,f300 to 30,0001 ; and 4th Class I Less than 5,0001. The Com.
Mission endorses the concept of establishing classes of districts but does not endorse
these particular slandards. It did not study this wattvr.
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Boards of Education which have only appointed members. is a conse-
quence, unlike all other school districts. Pittsburgh and Philadelphia
Boards of Education do not have the right to levy taxes. In these Iwo
cities, the taxing power for education resides not in the boards but in
the respective city councils and the General Assembly.

Originally, in Pennsylvania, all school hoards were elected. In time.
evidence developed that the political machines in Pittsburgh and Phila-
delphia were controlling the school board election process. Corruption
of serious proportion developed. Hoping to protect the residents of
these Iwo districts, the General Assembly abolished elected hoards in
these cities and substituted a system of court-appointed boards. In
Philadelphia, with the Educational Home Buie Charter 119651, the
appointing power was transferred from the Board of Common Pleas
Judges to the Mayor and an Educational Nominating Panel.

While opinions differ greatly on how well the appointed boards have
served their districts, it is hard bi argue that such appointed boards
provide for a greater degree of educational accountability than elected
hoards would. If one disapproves of the behavior of an appointed board
it is difficult to exercise influence to change the membership on it. It
appears, therefore. that Pennsylvania should join the mainstream in
the nation" and do away Willi the present dual system of having both
appointed and elective school boards. Therefore. the Commission rec-
ommends that

85,o THE GENERAI, ASSEMBLY SHOULD ENACT LEGISLATION BEQUI
ING ALL SCHOOL BOARDS IN THE COMMONWEALTH TO BE
ELECTED.

Giving Philadelphia and Pittsburgh elective school boards will not
automatically improve the degree of educational accountability in these
districts. But it will alleviate current apathetic feelings which exist
among citizens horn of the view that "There is little I can do about
it" when school directors are appointed not elected. Granting school
districts in Pittsburgh and Philadelphia elected boards will lay the
constitutional basis for them to levy taXCS. Once possessed of the power
to levy taxes, they would no longer be able to escape direct responsi-
bility for adequate local financing of schools.

There is another serious problem associated with the election of
school board members in Pennsylvania. The current law permits school
districts, on an optional basis, to elect school hoard members on either

wA survey initiated by the Conunission shows that of the fifty 15(i) states and seven
(7) trust territories surveyed, only four (It states have totally appointed boards,
with thirteen (13) having both appointed and elected, the higher percentage of
those mixed systems being elected.
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to.

an at-large basis or by district representation. Many of the school
boards in Pennsylvania today operate only with members elected
at-large. Where this is so. it is possible for the most populous part of
a school district to dominate disproportionately the membership on the
school board. Since school districts have been reorganized, making
larger districts ont of several smaller ones. it is not uncommon to find
entire communities without a scat on the regional school, hoard. This
occurs because the smaller communities are part of a. combined system
which links them with larger centers of population. A result is the
disenfranchisement of the smaller communities. Sometimes, this lack
of represetoution has racial or social class. overtones. Because this Com-
mission believes that underrepresentation or lack of representation in
the gm-ernanee process is undesirable, it recommends that:

8-6.0 THE GENERAL ASSEMBLY SHOULD AMEND THE SCHOOL CODE TO
REQUIRE SCHOOL BOARDS TO BE ELECTED ON BOTH AN AT-LARGE
AND GEOGRAPHIC REPRESENTATION BASIS.

The Commission has no specific plan to suggest to implement this
change. There is, however, a clear advantage to electing some members
of the school board on an at-large basis. A board composed entirely of
members elected on a geographic basis can lead to narrowness and paro-
chialism, ft also eliminates the possibility of electing highly qualified
candidates regardless of where they live. Thu,,,, the Commission's pro-
posal seeks to blend the best of both systems in one.

There is no more basic element of an accountability system than that
which ensures the constitutional rights of all citizens. Presently, there
is an inadequate provision for the protection of students' constitutional
rights since these rights are nowhere clearly enunciated. In many
cases, such rights have been abrogated by school districts with little
or no corrective action by the State Board or the Department of
Education.

There is a great need to affirm these constitutional rights and to
develop guidelines for their protection. Whether by ignorance or de-
sign, school districts should not be permitted to usurp students' rights.
Correspondingly, the question of what constitutes the responsibilities
of students is atobiguous and subject to much dispute. Just as there
are examples, of students' rights being violated, there have been recent
instances of student actions which have jeopardized the rights of others
within the system or which have resulted in damage to public property.
The issues of rights and responsibilities are inseparable, and they need
to be linked in any attempt to deal with the question of the proper rela-
tion between students and school districts,
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Where there is not state. standard establishing students' rights and
responsibilities, it is necessary for students with a grievance to take the
school district to court to obtain justice. This creates financial and edu-
tional hardships to the student, his family, and the district, and often
results in inconsistency in the resolution of such disputes. A clear state.
went of such. rights and responsibilities would eliminate most of the
court action which now occurs in this area. Therefore:

8.7.0 THE STATE BOARD OF EDUCATION SHOULD ADOPT A STATEWIDE
STUDENT BILL OF RIGHTS AND RESPONSIBILITIES wan MON
SION FOR IMPLEMENTATION BY LOCAL SCHOOL BOARDS.

This statement should cite the inviolable rights which students pos-
sess by virtue of constitutional protections and the responsibilities in-
cumbent upon .students in order to secure a general system of free public
education.

A student's constitutional rights should not be impaired by an acci-
dent of geography. To avoid this, a state bill is needed. What methods
are used for making the bill operational could vary from community
to community. For instance, all districts should be required to have a
grievance procedure for students, but the type of grievance procedure
could vary depending upon local preferences.

The State Board should not abdicate its responsibility to assure that
students are protected from arbitrary and capricious exercise of the
large power delegated to school boards throughout the state.

The General Assembly has delegated to the State Board of Education
the very important responsibility to determine the procedures for the
certification of teachers and administrators, that is, to determine who
shall enter the profession, and who shall be authorized to exercise lead-
ership in it. In turn, school boards have the responsibility to carry out
the required regular evaluation of teachers and administrators.

The State Board presently sets standards for teacher and adminis-
trator certification programs through a method known as the program
approval process. Institutions of higher education desirous of training
future teachers or administrators must develop training programs and
submit them in writing to the Department for approval. The Depart -
ment then sponsors a visit by a team of educators to the institution to
evaluate the program. Those programs acemed effective and viable are
then approved for operation entitling the institution to offer certificates
in the name of the Commonwealth. This system replaces the long estab-
lished practice of the State Board specifying a uniform number and
type of college courses required for certification. This older system
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proved to he both arbitrarY and restrirctive. It should not be revived.
'Therefore. the Commission recommends that:

8410 THE STATE BOARD SHOULD COM NUE TO AUTHORIZE THE DE.
PARTMENT OF EDUCATION TO OPhATE TEACHER EDUCATION
PROGRAMS ON A PROGRAM APPROVAL BASIS AND CONTINUE TO
AWARD TEACHING CERTIFICATES ON A PROGRAM APPROVAL
BASIS.

The philosophy underlying the program approval concept is sound.
It incorporates the kind of flexibility which this Commission believes
the system should encourage.

however. there are sonic serious administrative problems associated
with the operation of the program approval system. There is a lack of
staff in the Department of Education to neet the work load created by
this approach, This results in less frequent college visits than arc desir-
able. Therefore:

8.9.11 THE DEPARTMENT OF EDUCATION SHOULD HIRE ADEQUATE
STAFF TO EVALUATE TEACHER EDUCATION PROGRAMS ON A
FREQUENT AND REGULAR BASIS.

The current practice of the Department to rely primiirily upon peers
in the field to conduct these evaluations should continue. But, more
Department staff are needed to improve the coordination and imple-
mentation of the existing program. In addition,. more work is needed
in evaluating the relative merits of differing approaches to teacher and
zuhninistrator preparation programs. Such evaluations are necessary
the clement of flexibility in this program approval process is not to be
used as a dodge to avoid rigorous standards for the preparation of pro-
fessional educators.

Central to any system of accountability in education is the concept
of monitoring the amount and kind of learning which is occurring in
the classrooms in the schools of the Commonwealth. This Commission
believes that this is desirable if the State Board and local boards are
to enforce a meaningful set of minimum standards for the school sys-
tem. Prescribing a series of required courses, as at present, is insuffi-
cient. Such standards are measures of what students are offered for
study and not what it is they have learned. The State Board does not
now require monitoring of student achievement.

If effective methods of educational accountability' are to be achieved
the state must evaluate adequately the student learning which results
from the instructional programs in the schools of the Commonwealth.
Therefore:
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8.10.0 THE STATE BOARD OF EDUCATION SHOULD MANDATE THAT
EVERY SCHOOL DISTRICT IN THE COMMONWEALTH PARTICIPATE
IN A PERIODIC EVALUATION CONDUCTED BY THE DEPARTMENT
OF EDUCATION. THIS EVALUATION SHOULD EXAMINE BOTH THE
EDUCATIONAL PROCESS (MEANS OF INSTRUCTION) AND THE
EDUCATIONAL PRODUCT (ACHIEVEMENT OF STUDENTS).

This requirement would have two purposes: to evaluate what stu-
dents learn" anti to evaluate how teachers teach.12

Product evaluation is measuring student learning outcomes (what
students learn). If districts are to be required to maintain a reasonable
degree of equal educational opportunity, it is necessary to measure the
amount of learning which is occurring in the district schools In uphold
minimum standards.

Each district should also undergo a regular process evaluation. This
process evaluation could be accomplished al the smne time as the
product evaluation. The process evaluation should be designed to meta-
sure the amount of personalized and flexible education which occurs in
a district. Instructional practices in schools should be measured against
the process criteria established by the State Board. -However, there
should be no penally attached to a district for failure to adhere to this
list of process criteria. Districts should be encouraged to use some set
of ideal instructional practices which would help them "reach for the
stars".

The product and process evaluations which should be required should
be conducted under regulations established by the State Board of Edu-
cation and administered by the Department of Education. It is not
necessary that the Department of Education staff personally conduct
all these evaluations. They may be conducted by independent, outside
agencies so long as the intent of the regulation is carried Out. The De-
partent of Education should, however, maintain a careful quality
control over the conduct of those evaluations and, where deemed neces-
sary, should carry out the evaluation itself. if it finds that a poor evalu-
ation was done in a particular instance.

r-1114: Department of Education shonld require that districts make the
results of the required evaluations public, in terms that arc easily un-
derstood by all citizens. Moreover, dist:kis should be required to use
these evaluations in the operation of district in- service prOgrams and in
the, development of district long range plans.

Citizens have the right to know how well the district is educating
tlte children and youth within its jurisdiction. This would be a major

"See also the Curriculum chapter.
See also the Organization for Instruction chapter.



step toward advancing the cause of educational accountability in the
Common weft Rh.

Such monitoring by the Department of Education on behalf of the
State Board would help assure that the constitutional mandate to the
General Assembly "to provide a thorough and efficient system" of min-
cation is being carried out.

In a state as large as Pennsylvania the situation periodically occurs
that a school district, either through no fault of its own or through
indifference. jeopardizes the basic welfare of the students in its jnris-
diction, While this Commission believes in maintaining the viability
of individual school districts, it is necessary to face the possibility of
gross neglect of the needs of young people in a given district.

The School Code currently is silent on what the Department of Edit-
cation should do where a district fails to offer it minimum educational
program for all of its students. It can now withhold subsidies for failure
to romp!y with the law to further setback to the welfare of the stip
dents), but for blatant educational neglect of children there appears to
be no remedy in the Code. Therefore:

8.11.0 TILE GENERAL ASSEMBLY SHOULD ENACT LEGISLATION PRO.
VIDING FOR EDUCATIONAL RECEIVERSHIP. THIS PROCEDURE
WOULD ALLOW TILE DEPARTMENT OF EnucATIoN TO SUPERVISE
THE DEVELOPMENT OF AN EDUCATIONAL IMPROVEMENT PRO.
GRAM IN A SCHOOL DISTRICT WHICH IGNORES STATE LAV Olt
STA1 E BOARD REGULATIONS OR 'WHICH, BY POOR CONTINUED
PERFORMANCE:, DOES NOT ACHIEVE THE LEARNING OUTCOMES
AS PRESCRIBE!) BY THE STATE AND LOCAL PLAN.

If a district consistently refuses to meet state minimum standards us
they relate to student achievement, the Department should have the
power to place a (P.Oriel 11110 "receivership" 1111101 as it now does with
financially distressed school distrids. Such action should occur only
as a Iast resort and under adequate provision of due process. The re-
ceivership program should have as its goal the earliest possible return
of full authority to the district in receivership. While in receivership,
the Department should assist the district to correct the deLieneies cited,

One means that the Department of Education currently uses to in-
crease the degree of accountability in the operation of the educational
system is to require school districts to submit to the Department long
range operational plans for approval. These plans must now include
the following:

a. plans for community involvement
b. district's program goals
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C. plans to achi-ove racial balance
d. facility needs
c. community trends and population profiles
f. listing of special project monies
g. organization standards
h. miscellaneous, as defined by the Secretary of Education

The theory of having the Department require long range plans from
districts is good. Districts arc not permitted to construct new buildings
or remodel old ones unless they have an approved plan. In practice,
however, this program lacks "teeth".

Plans which are submitted to the Department often involve consid-
erable expense in their preparation and yet they appear to gather dust
on the shelves of the Department. Only in cases of unusual controversy
or court litigation does tlw long range plan become a major issue in the
Operation of a school district. There is little reason for the district to
pay much attention to its existing plan because the Department does
little, if any, monitoring of school district attempts to comply with its
submitted plan. Therefore:

8.12.0 THE DEPARTMENT OF EDUCATION SHOULD MONITOR EACH
SCHOOL DISTRICT'S PROGRESS TOWARDS ACHIEVEMENT OF THE
GOALS OF THE DISTRICT'S OWN LONG RANGE PLAN. THE MONI-
TORING PLAN SHOULD INCLUDE DETERMINING WHETHER:
(a) THE BASIC SITUATION HAS BEEN ADEQUATELY AND FAIRIA

DESCRIBED

THE DISTRICT IS PERFORMING IN ACCORDANCE WITH STATED
GOALS

(r) THERE IS A NEED TO MODIFY AND/OR CHANGE THE LONG
RANGE PLAN

(d) THE DISTRICT IS MEETING STATE BOARD REGULATIONS
AND/OR THE REQUIREMENTS.OF STATE LAW

THIS MONITORING SHOULD OCCUR ON A THREE YEAR CYCLE.

The monitoring process need not employ Department of Education
personnel in every instance. A variety of approaches to this monitoring
process has been suggested throughout this report. The Department
should draw upon the experience of educators throughout the Com-
monwealth. The Department should, however, function in a review
capacity. Whenever it appears that the monitoring process is breaking
down, it should conduct an investigation determine the facts and take
corrective action.

Another very serious problem exits in making the governance of the
educational system more accountable. It relates to the division of re-
sponsibility for the education of institutionalized youth and adults.
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Heretofore, the educational programs for persons in hospitals or correc-
tional institutions have been the primary responsibility of the Depart-
ment of Welfare or the Department of Justice. Such a division of
authority for education does not promote educational accountability.

Steps have recently been taken to end this divided allocation of au-
thority for education. The Commission applauds this development.
The.educational development of institutionalized citizens in the Com-
monwealth has now been shifted to the Department of Education.
This is good, However:

8-13.0 THE DEPARTMENT OF EDUCATION SHOULD IMMEDIATELY MEET
ITS RESPONSIBILITIES FOR THE EDUCATION OF INSTITUTIONAL.
'ZED YOUTli AND ADULTS.

It is not enough merely to effect a legal changeover. Action program
by the Department in this long-neglected area of education should have
a high priority in Department operations. To do ics:3 would be to
undermine the concepts of accountability to which the Commission is
committed.

Another area of divided responsibility in the governance of educa-
tion is in the education of the very young child.

Because the Department of Education under current provisions of
the School Code has jurisdiction over the education of children only
from the time of their enrollment in kindergarten (ages four or five),
the educational development of the very young child from birth to age
four has been largely overlooked. The Department of Welfare has
large programs utilizing federal funds for day care programs for very
young children. But its focus has been primarily concerned for the
physical and emotional health of these children. Day care programs do
not focus on the educational development of children as major goals.
There is no standard or overall Commonwealth policy for the kind and
quality of education which should he provided for the very young child.

Thp counni,sion believes that jurisdiction for the education of the
young child should be the primary responsibility of the Departmenf of
Education. Therefore:

8.1E0 THE DEPARTMENT OF EDUCATION SHOULD DEVELOP A MASTER
PLAN FOR THE EDUCATION OF THE YOUNG CHILD.

Much debate occurred within the Commission as to what should be
the scope and intent of educational programs for the pre-kindergarten
child. A particular aspect of this controversy was whether these young
children should be enrolled in organized classes or whether the pri-
mary emphasis should he on strengthening the parents' ability to pro-
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Fide the necessary educational development. The Commission believes.
however, the subject is of such importance and such complexity that a

major study should be undertaken and expert guidance should be ob-
tained in the development of the Department plan, Meeting the physi-
cal and emotional needs of young children should he part of this plan.
The Department's plan should make adequate provision for cooperation
with the Departments of Health and Welfare to ensure that this oc-
curs. But the educational activities should be developed by the Depart-
ment of Education. The specific provisions of this plan should have
built into them the flexibility for optional participation characterized
in the discussion of entry into school in the Organization for instruc-
tion chapter.

Improving School Board Operations
The district school board and its large city counterpart the Board of

Education are key agencies in the governance of the educational sys-
tem. The School Code delegates important legislative and judicial
functions 10 the district board. Directors are often responsible for the
expenditure of vast sums of money as well as for the raising of the
necessary taxes. The quality of the work performed by school boards
in the governance process is integral to the establishment of the kind
of educational system advocated in other chapters of this report. An
informed school board is the basis for the establishment and operation
of informed policies at the district level.

Some school board directors are not well versed on educational issues.
Frequently, school board members are employed full time, involved in
other civic services, and are too busy to take time out to refresh them-
selves on current educational trends, statutes, regulations and other per-
tinent educational issues. Therefore:

8.15.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE THAT ALL
SCHOOL BOARD MEMBERS HAVE BOTH PRESERVICE AND IN.
SERVICE TRAINING.

Preservice training should occur between the time when board mem-
bers are elected and when they first take office. In-service education
should continue throughout the tour of service as a director. The State
Board of Education should charge the Department of Education with
the responsibility for conducting preserviec and in-service training for
school board members. The training should include the respective roles
of the superintendent and-other administrators, business managers, so-
licitors, and the board, itself: Special attention should be paid to the
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public employes bargaining law (Act 195) and matters involving financ-
ing, revenue raising, and the budget.

*

Another way to improve the operation of school boards is to improve
the relationship between the school board and its solicitor. Because so
many of the school district's actions are now influenced by the status
of the law. by regulations of the State Board and by administrative
decisions made by the Secretary of Education, the role of the school
board solicitor has become increasingly significant.

Section 406 of the School Code" provides for the appointment of a
solicitor as the chief legal officer for every school hoard. However, the
roles and responsibilities of the solicitor are not dearly specified. In
order for Solicitois to perform their duties more knowledgeably and to
ensure that they are kept aware of current regulations, mandates, and
trends, the Commission recommends that:

8-16.0 THE DEPARTMENT OF EDUCATION SHOULD SEND ALL BASIC
EDUCATION CIRCULARS TO ALL SCHOOL BOARD SOLICITORS.

and

8-17.0 THE ATTORNEY GENERAL OF THE COMMONWEALTH SHOULD
HOLD SEMI-ANNUAL IN-SERVICE TRAINING SESSIONS FOR SCHOOL
BOARD SOLICITORS,

This in-service training conducted by the Attorney General's office
would allow solicitors to be introduced further into the workings of
the state educational agencies, and permit opportunities for group dis-
cussions of common problems and practices.

Increasing Community Involvement in the
Governance Process

The governance of the educational system is based on the principle
of the representative system of government. Citizens elect members of
the General Assembly to represent them in the enactment of legislation
to implement the constitutional mandate for operating a state educa-
tional system. They also elect a Governor who, in turn, nominates mem-
bers for the State Board, subject to the approval by the state Senate;
he also appoints, with Senate concurrence, a Secretary of Education.
At the district level, the representation principle is implemented by the
election of school board .members (except in Pittsburgh and Phila-
delphia) .14

"Section 406. Solicitor and Other Appointees. Public School Code of 1949, as
amended.

"See explanation of this situation on pp. 99.100 of this chapter.
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Linder this representative system of government. citizens Irk() (10 not
hold public office do not directly share power in the operation Of the
governance system. They share power only indireetly through their
ballot. The formal agencies of governance in the educational system
could not function at all if the entire population had to he polled every
time a decision had to be made. The society is far too complex and
populous to operate on the principle Of a New England town meeting.

However. the representative system breaks down when there is in-
adequate opportunity for citizens to make their view, known to their
representatives. The commission do, not want to abandon the system
of representative government. But it does believe that administrators.
teachers, parents. students and other citizens have inuell to contribute
to the improvement of the educational system. Snell groups should be
involved indirectly, but regularly. in the governance process in order
to make the systems more effective and more responsive. This Nould
not only remove the serious problems of apathy and tdienation %cinch
generate a sense of powerlessness. but it should also provide the eleeted
representatives both %%it]] additional insights into the problems facing
education and with some potential solutions.

\leans should be provided for offering interested citizens a chance
to be heard in the governance process. Boards alone must still govern.
but they should be required to give greater consideration to the views
of the piddle. For these reasons. the Commission offers the ecom-
mendations in the following sections.

The adoption of the annual budget by the district school board is an
event of substantial significance. It establishes not only how much
money is to he spent. but what additional revenue will he neressury.
Citizens of a district are directly affected by I he amount of taxes they
are to pay whether state or locally imposed. The quality of education
made available to their ehildmn is a matter of vital concern.

Section 687 of the School Coster'' requires the notification of the
preparation of an annual budget 3(1 days prior to its adoption. with
advertisement for a public hearing on the proposed hudget seheduled
for at least 10 days before final action is taken.

The Commission believes that the present statute does not give suffi-
cient time to citizens for comment on the budget and, therefore, recom-
mends that:

"Section 687. Annual Budget; Additional or Increased Appropriations; Transfer of
Funds. Public School Code of 1949. as amended. NOTE: Section 664 of the School
Code requires a fifteen day period for first class school districts.
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8.18.0 THE GENERAL ASSEMBLY SHOULD REQUIRE THAT EACH SCHOOL
BOARD ISSUE ITS PROPOSED ANNUM. BUDGET 60 DAYS PRIOR
TO FINAL ADOPTION AND HOLD PUBLIC HEARINGS ON THAT
BUDGET Al' LEAST 30 DAYS PRIOR TO ADOPTION.

By increasing the innownt of time required for publicizing the budget
from 30 to 60 days, it will be possible to involve citizens more adequately
in assisting the district to weigh the alternatives it faces_in this very
important process of determining program priorities. The Commission
is aware of the hick of attention currently paid by the citizenry to the
budget development process in school districts. However, it believes
that until such time as hoards and superintendents give this activity
the priority this recommendation intends. vo:er apathy is likely to
remain. Where au aroused citizenry already exists. the extended time
will permit fuller debate of the merits of the budget over a periol longer
than the present 30 days. The commitment to extensive involvement of
citizens so strongly held by the Commission requires more than pro
lornia efforts at their involvement.

Greater advance notice on budgets- assists citizens in evaluating pro-
jected expenditures. Equally valnable as a too] for helping the public
judge the use of educational funds is the ability to compare reported
expenditures across the Commonwealth. At present, that is difficult
since no uniform financial recording and reporting system is required.
To simplify record keeping and for more useful public information, the
Commission recommends that:

8.19.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE ALL SCHOOL
DISTRICTS TO UTILIZE THE SAME METHOD OF REPORTING EX-
PENDITU.RES TO THE COMMONWEALTH.

Presently, Philadelphia is not required to use the same method as
other districts in reporting expenditures. This causes unnecessary diffi-
culty in analyzing expenditures for education.

*

The lack of effort to involve- citizens in the governance process has
many specific examples. One of the most unfortunate repercussions in
this regard is that citizens throughout Pennsylvania frequently complain
that while some school hoards hold public meeting, some do not allow
time for public continent on pertinent matters before the board acts.
In the view of the Conunision, hoards are not functioning adequately'
if they fail to consult citizens prior to making important decisions.

School boards should serve as representatives of the people, not as
replacements for the people.
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To have public meetings without an opportunity for public comment
pertaining to the business before the hoard is to miss an opportunity
to broaden the informal means available to citizens to participate,
indirectly, in the governance process. Therefore:

8.20.0 THE GENERAL ASSEMBLY SHOULD REQUIRE THAT ALL SCHOOL
BOARDS PROVIDE TIME AT EACH MEETING FOR PUBLIC COM.
MENT, PRIOR TO ACTION ON THE AGENDA.

Merely providing a period at the close of the business session to "let
them sound off" would appear to he a "sop" to the principle of broad-
ening citizen participation. Sonic reasonable method to permit sample
views of the public to be heard at board meetings should be established.
These views should be heard before the board acts on its agenda.

Act 403 of September 28, 1959 requires that "all meetings of govern-
ing bodies of political subdivisions and of certain authorities and other
agencies performing essential governmental functons shall be open to
the public." This law requiring open meetings does not mandate public
participation nor prohibit "executive sessions."

The Commission has received widespread testimony that many school
boards make their decisions in "executive sessions," closed to the public,
and hold perfunctory open meetings only to comply with the law.

The Department of Education, charged with seeing that local districts
adhere to the law, should enforce Act 403. Therefore, the Commission
recommends that:

8.21.0 THE DEPARTMENT OF EDUCATION SHOULD ENFORCE THE STATE
LAW THAT ALI, SCHOOL BOARD MEETINGS BE REQUIRED TO BE
OPEN TO THE PUBLIC. THE ONLY EXCEPTIONS TO THIS SHOULD
BE THOSE MEETINGS INVOLVING DISCUSSION OF PERSONNEL,
LAND ACQUSITIONS, AND CONTRACT NEGOTIATIONS.

The exceptions appear to lie necessary for the following reasons:
personnelto ensure an individual's right to privacy; land acquisition- -
to avoid increased cost of acquiring land through speculation; and
contract negotiationsto facilitate the negotiation process by providing
bargaining- sides greater latitude for compromise. h is hoped that school
boards observe these three exceptions and that they respond to the
law about open meetings in good faith, thus avoiding the need for the
Department to intervene.

11 citizens are to have the opportunity 10 speak at school board meet-
ings and if they are to have the opportunity of monitoring the affairs
of the school district, it is important that they know in advance what
is on the agenda for a board meeting. Advance notice of the hoard
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agenda is not yet a common practice in PennsvIvania. Therefore, the
Commission recommends that:

8.22.0 THE GENERAL ASSEMBLY SHOULD REQUIRE EVERY SCHOOL
BOARD TO MAKE PUBLIC ITS MONTHLY MEETING AGENDA AT
LEAST THREE DAYS PRIOR TO THE MEETING.

This agenda should be available in advance at the school hoard-office
to any resident and should be distributed to members of the public in
attendance at the school board rneetings. The predistributeil agenda
would not only allow citizens to consider ahead of time I hoSc items t
be discussed, but it would also permit time for preparation of comments.

Furthermore:

8.23.0 A SCHOOL BOARD SHOULD NOT VOTE UPON AN ITEM THAT
DOES NOT APPEAR ON THE PREVIOUSLY RELEASED AGENDA
EXCEPT IN THE CASE OF AN UNFORESEEN EMERGENCY.

Such action is necessary if the concept of the open meeting is to be
preserved.

*

Another problem in ensuring greater citizen involvement in the in-
formal governance process relines to the public's lack of knowledge
of the technicalities of public school administration practices. Often
citizens ask for information from the district and get honest answers
but in terms which are hard for lavinen to understand. This is par-
ticularly true in attempts to understand the complicated school budgets
used today. Therefore, the Commission recommends:

8-24.0 SCHOOL BOARDS SHOULD PROVIDE ASSISTANCE IN THE INTER-
PRETATION OF THE BUDGET FOR THE COMMUNITY.

When time comes for the board to place the budget before the public
for its examination, it is important that the. district make sufficient
personnel available to explain the provisions of the budget in terms
which arc comprehensible to people who arc not school accountants.

Frequently, in response to a particular school problem, school ad-
ministrators and school boards appoint committees of interested citizens
to help solve the problem. The citizens` groups are expected to concen-
trate on the problem, check public opinion, submit findings, make
recommendations, Ind finally disband. Today, however, the Commission
believes that citizens went to be involved not -merely in crisis situations,
but in a continuing fashion with the whole educational process.

In order to involve more citizens Jill the informal decision making
process affecting education and to bring abotiCa more informed com-
munity, the Commission recommends that:
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823.0 SCHOOL DISTRICTS SHOULD F:STABLISII CITIZENS ADVISORY
COUNCILS COMPOSED OF PARENTS. SIVDENTS. AND OTHER COM.
MUNITY PEOPLE \VIIO WILL ADVISE BOARDS ON MATTERS IN.
NOISING TIIE EDUCATIONAL ISSUES .AND NE.F.DS OF THE
COMMUNITY.

Although the role of the citizens advisory councils would he strictly
advisory Ncitli no specific power to make educational decisions. the
Commission believes that the creation of the councils would increase
significantly opportunities for participation by the community in tile
governing process. The council would create a focal point for public
opinion to influence the school board without having the legal power
to control decisions of the board. Some of the areas on Nvhich citizens
advisory councils might advise are: curriculum. (-valitat ion of personnel.
budget. educational innovations. 11111g r01111'01. discipline 1u ocedures.
ptuhlic relations 1.1nd long and short term planning. How such councils
are structured and for what purposes SI10111(1 be left 10 the (li,(cretion of
each district.

1 hr Commission. by recommending the establishment of citizens ad
visory vouncils is not suggesting that citizen invidvement he thus
limited. There are numerous other ways to involve citizens in the
functioning of the educational system. To increase the extent of such
participation. all of the following reemnmendations are offered.

8.26m TIIF. STATE BOARD 01' EDUCATION SHOULD REQUIRE EACH
SCHOOL BOARD TO INVOLVE IN SOME CONTINUINC MANNER
ADMINISTRATORS: TEACHERS, STUDENTS, PARENTS AND CITI.
ZENS IN THE PREPARATION 01' LONG RANGE EDUCATIONAL
l'I.ANS WITH PARTICULAR EMPHASIS ON CURRICULUM AND IN.
STRUCTIONAL ORGANIZATION.

partirular reference to curriculum and instructional organization
in this recommendation is made because the Commission has rcom-
mended that rant school district develop learning onteonij,.. to supple-
ment the state mandated learning outcomes.'" This involvettient of the
commuolt in shaping these outcomes is encial to the ideals of ae
vonntability mentioned earlier. Ntoreover:

8.27.0 EVERY SCHOOL DISTRICT SHOULD DELINEATE A CLEAR. CON.
TINUOUS, AND REAL ROLE. FOR ALI. :ASPECTS OF THE COM.
MLJNITY IN POLICYM AK ING AND CURRICULUM DESIGNING
ACTIVITIES OF THE SCHOOL.

See alt.o the Curriculum chapter.
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8.28.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE SCHOOL
DISTRICTS TO PROVIDE THE PENNSYLVANIA DEPARTMENT OF
EDUCATION WITH EVIDENCE THAT THEIR LONG RANGE PLAN-
NING PROCESSES HAVE INVOLVED REPRESENTATIVES OF THE
VARIOUS GROUPS -WITHIN THE SCHOOL AND THE COMMUNITY.

And

8.29.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE SCHOOL
DISTRICTS' LONG RANGE PLANS TO DEMONSTRATE TO THE
PENNSYLVANIA DEPARTMENT OF EDUCATION THAT THE EDU-
CATIONAL, RECHEATIONAI., AND OTHER NEEDS AND INTERESTS
01' THE LOCA I. COMMUNITY HAVE BEEN CONSIDERED.

And

8-30.0 THE DEPARTMENT OE EDUCATION SHOULD INCLUDE THE COM-
NIUNITY AS A SIGNIFICANT CONTRIBUTOR IN SELF STUDY AND
DEPARTMENT OF EDUCATION EVALUATIONS.

All of these recommendations stress the importance of adopting
formal policies or plans for the regular involvement of citizens in the
governance process. Unless such formal policies arc established little
will happen. It is easy to accept the itiea of greater community involve-
ment. but it takes careful planning to make such programs work satis-
factorily. Good intentions alone are not enough.

Conclusion

'n ibis; chapter, the Commission has discussed tlte role of the formal
institutions of governance in the educational systemthe General As-
sembly, the State Board of Education, the Department of Education and
Boards'of Education and Boards of School Directors.

It has also discussed what should be the ,desirable relationships of
administrators. teachers, parents, students. and interested citizens to
the formal governance process, Special attention has been given to these
informal relationships.

The Commission believes the basis of operation of the governance
system should be the commitment of all the formal and informal groups
involved to the principles espoused by this Commission: equality of
educational opportunity, flexible and personalized learning, account-
ability, and community involvement.

If this happens, the governance process will operate more effectively
and with increased legitinmey. To do so will engender greater respect
for the public agencies charged with operating the system. To negate
these principles or to ignore diem hy as mindless commitment to the
status quo will further undermine the credibility necessary for maintain-
ing and improving the system.
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A governance system can only function if it has the respect of the
citizens.

To increase this respect has been the intention of the Commission,
thereby not only ensuring in the Counnonwcalth a "thorough and
efficient" system but one beneficial to all.
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Chapter IX

Supportive Services

Introduction

In a broad and important sense. everything in the school but the pupil
is a supportive service--supportive. that is. of personalized student
learning.

But the term "supportive services has a more specialized usage as
well. Educators generally apply it to a more or less agreed upon cluster
of school activities which. in this context, are defined as noninstruc-
tional :

a. guidance services
b. health services
c. transportation service
d. library and media services
c. social work services
f. psychological services
g. food services'

'These are the services with which this chapter is eoncervd. More
specifically. using this classification as a reference point, the Conitnis-
sion has asked two questions: what kinds of supportive services should
be provided, and how should they be delivered?

The kinds of supportive services that a school system requires
dependsor ought to--on what education is expected to be and do.
Historically. as long as schools were viewed primarily as. places for in-
struction in the 3 R's, public education had no need for such people
as counselors and school nurses. In this century, though. the public
has come to expect more from schoolsparticularly, more io the way
of social services. Schools have been called upon to treat health needs,
to feed children, and to transport thom to and front school. Put
another way. an unprecedented growth has taken place in supportive
services, a growth which reflects the questionable belief that schools

The Commission makes no specific recommendations on the expansion of school-
operated food programs. Av the same time, the Commission recognizes that the pro.
vision of food programs is a critical service for some children. Consequently, it has
included these programs in its health services recommendations (9.15.0, 946.0).
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are the social institution with responsibility and capacity for providing
for the general welfare of children. One educator has described the
development this way:

The growth of school systems has meant the progressive expan
sion of schools to encompass more and more of what, in the early
years of the nation, was a function of other institutions or informal
arrangements. When the flintily fails, the school must fill the gap.
When industrial society renders it no longer possible to carry on
education through the apprentice system. and factories become
misedncative environments, then the school roust fill the gap. And
so education becomes institutionally separated from the educative
processes that go on elsewhere. Then compulsory attendance,
joined with an extended period of schooling, means that children
are under the care of schools for more and more purposes over an
increasing span of their lives.'

The direction of this Commission has been to oppose that drift, to
say, in effect, that there are some things that schools can do very wetl
and some very good things that schools cannot do very well at all, and
that the two must he 'distinguished. The Commission has used this
yardstick: thoseactivities which have a direct impact on the essential
learning processes of individuals are best and most properly considered
the school's responsibility. Those programs should be strengthened.
On the other hand, the school should not undertake primary responsi-
bility. for broad-based social problems . . . although it should not
perpetuate those problems either.

What can supportive services reasonably be expected to achieve?
They can be invaluable in personalizing education and making it more
flexible, They can provide students with the kind of help in selecting
programs and courses that encourages individual development and dis-
courages binding and premature decisions. They can provide a variety
of learning resources, so that, to the greatest extent possible, each
child's learning style is a ccoinnicidatcd. They can influence curriculum
by championing people over systems. By monitoring and influencing
administrative patterns, by assuring that the locus is always on the
student, they can help maintain in our schools what Paul Goodman
calls "a possible environment" in which individual people can learn.

At the same time, some supportive services guidance and library
services in particularalso teach skills. They do this by encouraging
students to recognize the value of, and to acquire techniques for, search-

'Thomas F. Green, "Schools and Communities: A Look Forward," Harvard Educe.
tional Review, 39, 2 (Spring, 1969), 228.

'Paul Goodman, "Compulsory Miseducation." fu Compulsory Miseducation and The
Community of Scholars (New York, 1962), p. 39.
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ing out and el-ideally evaluating information and for making realistic
and successful personal decis:orrs. These lessons. eritical in our present
soiActy, %yin become More and wort' essembil as the /injure of our
social structure becomes more complex and our of knowledge more
extensive.

School Libraries
The wisely used library symbolizes the kind of educational process

which this Commission endorses for Pennsylvania's schools: flexible and
personalized learning. Seen as a place where a student carries on self-
directed and self-paced study, the library represents the important
educational goal of independence, of critical-minded exploration and
discovery ainonp. a wide variety of points of view. Seen as the total
fluid collection of learning resources in the school, the library reflects
the diversity of instructional media and approaches necessary to meet
the various learning styles and achievement levels present in every
group of students. Indeed, it may be that no other school activity
normally described as "supportive" has the potential impact on learn-
ing that the school library has.

But to say all of this is only to reiterate a platitude. The unfortunate
reality thud, rather than the dynamic learning center of our schools, the
library has tended to be peripheral. At its dreariest, it is an enforced
study hall where restless and hored students mark time.

This is 110 new problem. It was recognized by the Lawrence com-
mission.' in 1961, when that body recommended special librarian sub-
sidies and miniminn state standards for school library programs, the
real beginning of a Commonwealth push for strengthened libraries.
The problem IF; recognized in the existence of State Board of Education
regulations for library personnel and collection size. Recently, the
discussions on creating an "open college" in Pennsylvania have brought
to light again the inability and unreadiness of sonic school libraries
to support educational innovation. Recurrent in the Commission's pub-
lic hearing were certain observations touching on school library pro-
.rams:

a. that some libraries still lack adequate physical facilities
b. that many libraries are still book-oriented, to the relative exclu-

sion of other media useful in instruction
c. that many library collections arc not coordinated with curricular

needs

'The Committee on Education, appointed by David L. Lawrence, Governor, Cont.
monwealth of Pennsylvania (J960-61).
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d. that library collections tend to lack information on the achieve-
ments of women and minorities

and, perhaps most significant of all,

e. that our schools fail to teach people to think and pursue knowl-
edge independently.

This last criticism, while not directed specifieally at school libraries,
may be the most telling of all testimony to our failure to integrate into
the total school process the educational values which the library rep-
resents.

Strengthening Ole role of the library in the school's curriculum has
been a major concern of this Commission. If the types of learning
processes envisioned in the Curriculum and Organization for Instruc-
tion chapters of this report arc to he realized, the library must indeed
become

. . . a learning laboratory where the use of all resources, print
and nouprint, is purposeful, planned and integrated kith the teach-
ing. and learning program to widen, deepen. intensify and individu-
alize the educational experience.

Too often, however, school personnel, including librarians themselves,
arc ill-prepared to support and utilize this potential of the library. The
following three recommendations bear dire tiv on strengthening the
curricular role of the library:

9.1.0 THE DEPARTMENT OF EDUCATION SHOULD ENCOURAGE IN-
CREASED AND PERIODIC PRESERVICE AND IN-SERVICE TRAINING
FOR TEACHERS AND ADMINISTRATORS IN THE SELECTION AND
APPROPRIATE USE OF ALL TYPES OF INSTRUCTIONAL. MATERIALS
IN RELATION TO CURRICULUM OBJECTIVES.

9.2.0 WHILE THE SCHOOL BOARD HAS FINAL. LEGAL AUTHORITY,
TEACHERS AND LIBRARIANS SHOULD HAVE THE RESPONSIBILITY
TO MAKE DECISIONS ON TILE SELECTION AND PURCHASE OF
LIBRARY AND INSTRUCTIONAL MATERIALS FOR THEIR SCHOOLS.

And, because die Commission accepts Ruth Ann Davies'n reasoning
that "The administrator who values the library as an integral part of the
educational program will expect the librarian to take an active part

'School Library Standards, Pennsylvania Department of Education: Harrisburg, Penn.
sylvania, 1972.

'Ruth Ann Davies, The School Library: A Force fur Educational Excellence (New
York, 19::9).
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in all phases of curriculum study and revision.''' the Connnission recom-
mends that:

9-3.0 THE STATE BOARD OF EDUCATION SHOULD REQUIRE THAT
CERTIFICATION OF THE I'ERSON CHARGED WITH THE RESPONSI-
BILITY OF COORDINATING ANI) SUPERVISING THE LIBRARY PRO.
GRAM (WHETHER ON THE BUILDING OR ON THE DISTRICT LEVEL)
BE BASED UPON THE FOLLOWING COMPETENCIES:
(a) MEDIA SELECTION, USE AND COORDINATION WITH CURRI-

CULUM
(b) INSTRUCTIONAL ORGANIZATION; HUMAN DEVELOPMENT AND

LEARNING ENVIRONMENTS
(c) INTERLIBRARY COOPERATION AND COORDINATION
(d) RESEARCH
(e) LIBRARY MANAGEMENT

The two recommendations which follow are facilitative in nature.
They are closely tied in spirit to recommendations such as the one on
the year-round use of facilitice which are designed to make the greatest
possible variety of resources as accessible as possible:

9-4.0 THE DEPARTMENT OF EDUCATION SHOULD ENCOURAGE CO-
OPERATIVE SCHOOL-COMMUNITY LIBRARY RELATIONSHIPS AND
FACILITIES, AND, IN CONJUNCTION WITH OTHER APPROPRIATE
AGENCIES AND THE INTERMEDIATE UNITS, SHOULD PROVIDE
PLANNING AND EVALUATION ASSISTANCE FOR THESE PURPOSES.

9-5.0 THE DEPARTMENT OF EDUCATION SHOULD ENCOURAGE SCHOOLS
TO MAKE LIBRARY FACILITIES AVAILABLE AT TIMES OTHER
THAN, AND IN ADDITION TO, THE REGULAR INSTRUCTIONAL
DAY. SCHOOL DISTRICTS SHOULD USE VOLUNTEERS AND PARA-
PROFESSIONALS TO IMPLEMENT THIS PROCESS.

Finally, the Commission recognizes that the library, seen as the total
collection of instructional resources, Ca II play an important part in
helping- all students appreciate the contributions of all facets of society.

would be a significant contribution to the personalization of
instruction and the provision of equal educational opportunity. Con-
seqtwnily, the Commission recommends that

9-6.0 SCHOOL LIBRARY MATERIALS SHOULD DEPICT WOMEN ANL,
MINORITY GROUPS FAIRLY IN A VARIETY OF ROLES AND SHOULD
INCLUDE DISCUSSIONS OF THE HISTORY ANI) ACCOMPLISHMENTS
OF THESE GROUPS.

Guidance
Just as library services should assure the personalization of learning

materials, guidance services should promote the child-ccnteredness of

'Davies, p.4.1.
"See Organization for Instruction chapter, Recommendation 54.0.

121



instructional environments. The need for specialized personnel in this
effort has been a fairly recent development. School guidance programs
received their great impetus only in 1958 with the National Defense
Education Act and they still are not In:nlined by the Commonwealth.
It is a sign of our schools' desire to meet the individual learning needs
of individual students that virtually all secondary and many elementary
programs provide guidance services.

1.f a school offers a guidance program, it must meet the general regu-
lations in the Pcnnsylvaina Code," which provide for a system of pro-
gram approval. the designation of a coordinator, and a "coordinated
program of guidance services which is complementary and integral to
the instructional programs." School counselors (there were 2,998 in
1971-72) must be certified from state-approved counselor education
programs. The Department of Education performs the functions of
program approval, federal-state liaison, and development, improvement,
research evaluation and consultation services.

Largely because of the relative newness of guidance programs, their
proper role in education is a subject of lively debate. This is par-
ticularly true of the school counselor. Consequently, the main focus
of this Commission in examining school guidance has been to find and
encourage the most effective use of the counselor, the cornerstone of
the guidance program.

The Commission believes that the function of the counselor should
evolve toward that of an advisor to the learning process, in which
counselors have heretofore been only partially involved. To parallel
and complement the changing role of the teacher", the counselor
should be in a position to affect groups of students as well as individuals
and to affect more directly the learning dynamics in the school as a
whole. Someone, for example, is needed to ensure that student decisions
concerning courses of study are made wisely, and only when students
are prepared to make them. Someone should be available to consult
with teachers about learning problems in individual classes. (There is
every indication that teachers would welcome such assistance.) The
following recommendations are made in order to encourage this con-
cept:

9-7.0 THE FUNCTION OF THE SCHOOL COUNSELOR SHOULD BE RE-
INTERPRETED TO BE THAT OF A LEARNING ADVISOR.

"Title 22. Pennsylvania Code. Sections 7.11.7.13.

"See Organization for Instruction chapter, reconttnendation 5.1.5.
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Title 22, Pennsylvania Code, Section 7.13, should be changed to read:

The following elements of a coordinated program of guidance
services, which is integral to the instructional program, shall he
provided in all schools of the Commonwealth, with appropriate ap-
plication to the characteristics of the children to be served, and to
the educational setting in which they are proffered:

a. A clear, continuous and purposeful role in the development of
curriculum to assure that the overall intentions of the school are
compatible with the best development of children; to protect the
student from premature decisions with lasting repercussions; to
champion flexibility in curricular design.

h. Continuous, frequent and significant consultation with teachers
on learning and emotional problems in the classroom to assure
an optimal emotional and learning environment; to increase the
individualization of instruction and to provide on-the-spot in-
service assistance to the teacher in understanding the dynamics
of the classroom.

C. A continuous and coordinated system of consultation with stu-
dents, individually and in groups and in a variety of settings, to
provide assistance in the formulation of values and goals, the
understanding of problems and the cultivation of the ability to
enjoy variety in experience, with full confidentiality.

(I. The maintenance of a continuous and purposeful program of
career guidance, conducted in coordination with all aspects and
levels of the instructional program of the school to assure that
all students are introduced to generalized concepts of career edu-
cation, to assure that the full resources of the Community are
marshaled in the development of career education to assure that
every student has a realistic view of the world of work and of
his or her options within it.

e. Liaison with community and intermediate unit agencies and re-
ferral sources to assure that problems exceeding die capability
of schools receive the professional assistance they deserve.

f. The creation of an environment in which peer counseling can
play an effective part.

Continuous communication with teachers, administrators, other
pupil personnel specialists and parents relating to student needs,
educational objectives and student progress.

g.
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h. Sufficient qualified staff to maintain a continuous, articulated
system of relevant and accurate pupil educational records (to
follow guidelines developed by the Pennsylvania Department of
Education) to provide placement assistance and to administer
follow-up studies under the direction of the guidance counselor.

And to further strengthen this function:

9.8.0 SCHOOLS SHOULD USE DIFFERENTIATE!) STAFFING IN SCHOOL
COUNSELING.

That is, schools may wish to make use of different people with dif-
ferent talents and skills to meet the range of functions necessary in
school counseling. Differentiated staffing is the concept of distinguish-
ing functions (according to training) among people working in the
same general area. It calls for salary differentiation in terms of re-
sponsibilities assumed and seeks to make fuller use of auxiliary per-
sonnel while recognizing differing interest and ability levels of staff
members.

Closely related to the use of differentiated staffing is another issue:
the use of noncertified personnel. Counselo-student ratios remain high:
2,988 full-time counselors for 2,370,665 students in 1971-72, resulting
in an elementary ratio of 1:2058, a secondary ratio of 1:469 and a
combined ratio of 1:791. There are not presently in our schools certi-
fied counselors in sufficient numbers to implement differentiated staffing
patterns. Moreover, if the Commonwealth is to move in this direction,
it must surely want to capitalize on available "guidance" experience
outside of the educational community, particularly, in the form of
people whose experience in business may have equipped -them with
valuable expertise in career guidance. Therefore, the Commission
recommends that:

9-9.0. THE DEPARTMENT OF EDUCATION SHOULD PERMIT SCHOOLS TO
EMPLOY QUALIFIED BUT NONCERTIFIED PERSONNEL IN GUID
ANCE SERVICES AS LONG AS THESE PEOPLE WORK UNDER THE
IMMEDIATE SUPERVISION OF A CERTIFIED COUNSELOR.

And to give this program regional support:

9-10.0 INTERMEDIATE UNIT BOARDS SHOULD INVESTIGATE AND IM.
PLEMENT PLANS FOR MAINTAINING EDUCATIONAL GUIDANCE
FIELD TEAMS AND CLINICS AT THE INTERMEDIATE UNIT LEVEL
TO PROVIDE IN-DEPTH GUIDANCE WHERE NEEDED AND TO
SUPPORT THE WORK OF THE SCHOOL COUNSELOR.

* * *

In strengthening the role of the counselor, attention must be paid
to the groups of children with whom the counselor works. Existing
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guidance programs are directed primarily to older students, partly
because they have pressing curriculum and career concerns and partly
because they are at the age where learning problems manifest them-
seles dramatically in behavior problems. if. however, guidance is to
be, not crisis-oriented, but primarily developmental in nature, the
counselor must be more intimately involved with learning dynamics
and at an earlier point in the child's educational career. As a 1966
federal report concluded, it is of paramount importance ". . . that
additional attention be given to increase the readiness of every child
to learn from the day he first enters school For this reason:

9.11.0 THE PENNSYLVANIA DEPARTMENT OF EDUCATION SHOULD EN.
COURAGE, AND SCHOOL BOARDS SHOULD DEVELOP, STRONGER
ELEMENTARY GUIDANCE PROGRAMS.

Finally, in school guidance, as in library programs, an important
chance and responsibility exists to promote equal educational oppor-
tunity. Good guidance programs can giVe students the information and
confidence to aspire beyond career restrictions which may traditionally
!Jaye been placed upon their race, ethnic group, or sex. Following,
then, the lead of such groups as the National Advisory Council on
Vocational Education'', on a nationwide level, and the Joint Task Force
on Sexism in Education", in Pennsylvaina, the Commission recommends
that

9.12.0 SCHOOL GUIDANCE MATERIALS SHOULD PRESENT WOMEN AND
MINORITY GROUPS FAVORABLY IN A VARIETY OF OCCUPATIONS,
AND CAREER COUNSELING SHOULD ENCOURAGE INVESTIGATION
OF NONTRADITIONAL CAREER OPTIONS FOR ALL PEOPLE.

The Community
Throughout this report, the Commission has affirmed its belief that

central to the strength of our school system..is its public character, and
that we must learn to build upon this asset as we seek to improve
education. It is appropriate and essential that we recognize the com-
munity as one of the most important supportive resources available
to our schools.

"Hyrum' M. Smith and Louise 0. Eckerson, Guidance Services in Elementary Schools,
U. S. Department of Health, Education and Welfare, Office of Education, Washing-
ton, D. C., 1966.

"Sixth Report of the National Advisory Council on Vocational Education, C "unseling
and Guidance: A Call for Change, Washington, D. C.. June ], 1972.

"` Sexism in Education: Joint Task Force. Report. Pennsylvania Department of Edu-
cation: Harrisburg, Pennsylvania, 1972.
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There are a number of very good reasons why schools should make
substantial use of community resources. Sound and realistie educa-
tional policy dictates that the school cannot he specialist in all fields.
cannot in isolation provide all the kinds of experiences that we think
children ought to have. Good management principles suggesi that ex-
pertise. wherever found, should be utilized. Successful public relations
require that the community be involved in the schools. In every sense
the community is one of the potentially most powerful support resources
of the school.

Nevertheless. schools' ventures into cooperative relationships with the
public have been limited and fragmentary. Community ability is gen-
erally excluded for the lack of something called certification; work-
study programs touch only a small per cent of our students." The
community-school, a concept that seeks to unite in a total and systematic
way the needs and talents of both the school and the community, is
still a rare phenomenon, even though successful where it exists.

The possibilities for sustained school-community relationships arc
limited only Ivy the exact nature of the community and the imagination
of the planners. Obviously, museums, libraries, fine arts centers and
scientific academics must be visited. Poets and musicians and painters
should he brought into the classroom. But there is a danger in seeing
the community- only in its most glamorous aspects and in thinking of
school-community experiences only as sporadic forays into the world
beyond the school Imilding. Every community has access to courts,
hospitals, corrections agencies, religious institutions, businesses and
industries and community action groups. One of the most important
resources of every community is parents. Many Pennsylvaina towns are
surrounded by farms and orchards, with all the knowledge of economy,
practical arts and agriculture which are found there. National and
state parks and forestry camps teach more eloquently than any textbook
the lessons of ecology and survival.

More important. however, than pointing out the variety of community
resources is exploring the use of these people and facilities in expanded
ways. The Commission believes that the occasional day-long field trip
is insnffirient to meet the goal of utilizing community potential. It
urges the involvement of the community in the schools on a regular,
planned and sustained basis. The Commission recognizes that the foun-
dation for this already exists in, for example, the inclusion of trans-
portation "field trip expenses under the instructional subsidy", in

"1969 Educational Quality Assessment indicates that only about 1/3 of Pennsylvania's
secondary schools use work experience programs regularly.
Title 22. Pennsylvania Code. Section 11.26. Chapter 11, Pupil Attendance, adopted
by the State Board of Education May 11, 1973,
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the regulation which permits noncerti fled personnel to teach up to
300 hours a yeart", and in the relaxed restriction on leasing facilities
for school purposes.'" 'ho encourage this kind of flexibilty, the Com-
mission recommends that:

9.13.0 THE DEPARTMENT OF EDUCATION SHOULD CONTINUE AND EX-
PAND THE CONCEPT OF PROGRAM APPROVAL TO PERMIT
SCHOOLS AS MUCH FLEXIBILITY AS POSSIBLE IN UTILIZING COM.
MUNITY RESOURCES TO MEET SPECIFIC CURRICULUM 013-
JECTI YES.

Tut a later section of this .chapter are recommendations to provide
schools with help in learning how to develop and implement programs
of inerea a.:(1 community participation.

*

One aspect of this issue is the use of paraprofessionals. In various
sections of this report, the Commission has made recommendations
which imply the involvement of more and more noncertified adults in
the educational process. This should not he construed as an assault
upon the ranks of professional educators. Rather, it is a reaffirmation
of one of the findings of the White House Conference on Youth, 1971,
that . . interaction between diverse peoples [can] greatly enhance
the entire experience of learning." That report spells it out further:
"Businessmen, housewives, laborers and all other members of the com-
munity could facilitate the education of their young people."is The
Commission recommends that:

9-14.0 SCHOOLS SHOULD MAKE EXPANDED USE OF VOLUNTEERS AND
PARAPROFESSIONA LS.

The statement of licensure or certification of paraprofessionals set
forth in the Department of Education Guidelines for paraprofessionals
well states the Comm ission's position:

Educational paraprofessionals shall not he licensed nor issued any
form of state educational agency certificate attesting to qualifica-
tion to perform such duties in any school of the Commonwealth.
However, local agencies or institutions higher education con-
ducting training programs for paraprofessionals may provide a
"Certificate of Satisfactory Completion" which should indicate

"Title 22. Pennsylvania Code. Section 49.62. Chapter 49, Professional Personnel,
adopted by the State Board of Education March 13, 1970.

'Act No. 89 and Act No. 323 (1972).
"Report of the White House Conference on Youth, April 18.22, 1971, Estes Park,

Colorado, April 18.22, 1971. Available from the United States Printing Office.
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those specific skill competencie, .achieved. Such a certificate may
he construed by a prospective employer as an agency or institu.
tional recommendation and endorsement.'"

Health Services
There can be no doubt that the sick, malnourished, or emotionally

disturbed child does not have an equal educational opportunity.
Neither can there be any serious doubt that the Commonwealth must
play a strong role in protecting a child's right to good health. Indeed,
Pennsylvania has recognized its responsibility in this area, both within
the Department of Education (by legislative mandate in the School
Code and through the educational policy embodied in the Ten Goals
of Quality Education) and through the programs and activities of other
state agencies.

Although Article XIV of the Public School Code of 1949, as

amended, assigns to the Secretary of Education responsibility only for the
educational and teaching aspects of health services, schools in fact bear a
heavy financial burden for a wide range of clinical screening and cleri-
cal activities. Of the almost $30 million spent in the Commonwealth
for school health services in 1970-71, individual school districts stood
approximately S17 million of the cost. This situation can be attributed
at least in part to the split authority over school health programs.
While the school districts operate these programs, standards and reitn-
bursement arc the function, as they most properly should be, of the
Pennsylvania Department of Health.

This creates a problem which involves more than just money. Citing
a New York study, the August, 1972 issue of Nation's Schools identifies
the problem of skill utilization, that is, the problem that school nurses
spend much of their time attending to essentially clerical duties.2°

Furthermore, the Commission believes that the separation of the
school health services from direct contact with the Department of
Health has hindered them from making full use of available commu-
nity health resources. Rather than improving existing facilities, new
ones are constructed on school premises. facilities v<dtich are sacrificed
to fulfill urgent instructional needs. Conversely, placing such minimal
facilities in schools has contributed to communit apathy about the
creation of adequate, broad-based community health resources.

"Guidelines for Program Development, Employment and Utilization of Educational
Paraprofessionals, Pennsylvania department of Education: Harrisburg, Pennsylvania,
1972.

""Ideas to Cut Costs: Individual School Nurses: Save 50%." Nation's Schools, 90, 2
(August, 1972), 32.
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The question is not whether health services should be provided in
schools. The value of trained medical personnel in the school has been
attested to aver the last 40 years. The Commission stresses the impor-
tance of school nurses and the need for them to be free to offer the
Lest health care to children and to influence the entire health climate of
the school.

But, health care for children goes beyond the confines of the
school and good health care depends upon the ability of school and
community agencies to combine and coordinate their resources to meet
particular local needs. School health, the Commission believes, must
be seen as an integral part of a total health effort.

The Commission concludes that, in the final years of this century, the
health needs of children can best be met by organizing health care in
a way that can easily cross school lines, making the greatest possible
use of community and state health facilities and expertise. The first step
in this direction is state level reorganization. Therefore:

9.15.0 THE DEPARTMENTS OF HEALTH AND WELFARE SHOULD ASSUME
THE PRIMARY RESPONSIBILITY FOR THE DEVELOPMENT. IM-
PLEMENTATION, ADMINISTRATION AND FUNDING FOR SCHOOL
HEALTH SERVICES (MENTAL AND PHYSICAL, INCLUDING FOOD
PROGRAMS), SCHOOL PSYCHIATRIC SERVICES AND SCHOOL
SOCIAL WORK SERVICES.'

To provide for effective interagency communication and needs
assessment:

9.16.0 A PERMANENT COUNCIL COMPOSED OF EDUCATION, HEALTH
AND WELFARE REPRESENTATIVES SHOULD ADVISE THE ONGOING
COORDINATION OF HEALTH, PSYCHIATRIC AND SOCIAL WORK
SERVICES IN THE SCHOOL.

In the past, nursing positions have been mandated in schools on the
basis of a nurse-to-pupil ratio (1:1500).22 The result is that many
nurses divide their time among several school buildings and may not
lie immediately available. to meet emergency needs. The Commission
believes that, to supplement regular health care services, people trained
in first aid procedures should be present in every school building at all
times during the regular instructional day. Therefore:

9.17.0 THE GENERAL ASSEMBLY SHOULD AMEND THE SCHOOL CODE
TO REQUIRE ONE QUALIFIED FIRST AID PERSON IN EVERY
SCHOOL BUILDING.

"A similar commission in Florida has recommended: "The legislature should assign
the responsibility for the planning and delivery of health care services in the schools
to the Department of Health and Rehabilitative Services." Improving Educe:ion in
Florida, Governor's Citizens Committee on Education: Tallahassee, Florida, March
IS, 1973.

'Section 1402. Health Services. Public School Code of 109, as amended.
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Transportation
Until a very few years ago, the transportation of students to and

from the school building was probably the most decidedly uncontro-
versial activity pithily education performed. \o longer. Alarm over
vehicle safety. deep concern about racism in Aineriea, and the continu-
ally rising cost of education have made this the battleground of on-
countable social and educational forces. At this point in the history of
American education, it is difficult to think about busing without think-
ing alum( the many troubles which plague our society as a whole.

Nevertheless, ehool transportation is a mandated service. The school
district must transport elementary students who live more than PA
miles from the nearest school. secondary students who live more than
2 miles from the school. students who must travel "hazardous" routes
to school and. On an equal basis with services provided to public school
students, nonpublic school students within ten miles of the district's
boundaries. Increasingly, schools must also bus in compliance with
civil rights decisions.

The financial and logistical problems which face individual school
districts as they undertake busing prograilis are ninny: noneompu-
terized scheduling is tedious aril time consuming: separate district
scheduling often results in overlapping routes on district borders; the
number of bused miles is steadily increasing: the costs of busing have
increased 77 per cent in the last five years: state reinilmrsement is fre-
quently inadequate, eansing a saerifice of the local instructional budget.
and is sometimes uaqual between rural, suburban and urban areas; the
need for mainiemaice of purchased buses and the question of whether
to buy or lease buses carries the district into areas far beyond strictly
educational concerns and presents them with the difficulty of finding
and hiring people competent in those areas: providing adequate train -
ing programs for drivers and monitors adds more costs to the school
budget. And the list goes on.

The time has come to reexamine and reevaluate the delivery of this
supportive service. The task is analogous with that represented fly
school health services: it is an activity carried on by school districts
but governed in large part by a state agency other than the Department
of Education. (Appropriately. the Department of Transportation en-
forces safety regulations.) Additionally, school transportation is a

service which is 'icing asked to carry an increasingly heavy and con-
troversial social service responsibili;y. The Commission has. taken into
account all of these present complexities, as well as our desires to
increase safety aucl efficiency, and to meet broad mass transit needs in
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the future, in order to produce the design for an effective transporta-
tion system in the last quarter of this century.

To achieve these ends, the Commonwealth recommends that Penn-
sylvania begin to move toward coordinating pupil transportation on the
basis of larger units. Specifically:

9.18.0 THE DEPARTMENT OF TRANSPORTATION SHOULD ASSUME THE
RESPONSIBILITY FOR SCHOOL TRANSPORTATION WITH FULL
FUNDING BY THE COMMONWEALTH, AND SCHOOL DISTRICTS
SHOULD REPRESENT THEIR NEEDS TO PENNDOT THROUGH THE
INTERMEDIATE UNIT. THE GENERAL ASSEMBLY SHOULD
STRENGTHEN LAWS PERTINENT TO SCHOOL BUS SAFETY TO
ENABLE THE DEPARTMENT OF TRANSPORTATION TO BE EVEN
MORE VIGOROUS IN ITS PURSUIT OF STUDENT SAFETY.

This kind of reorganization has reaped benefits in other states. A
1968 national study, Structuring Education for Business Management,
concludes that:

An area or intermediate unit could well . . . use computers to
develop bus routes, rand be responsible for] training of bus
drivers, inspection services, purchase of buses on an area wide
basis, approval of special transportation contracts and maintenance
services for transportation equipment."

In its first year, one state found that a regional system reduced the
number of buses required, increased carrying efficiency, reduced riding
time, and decreased costs.24

Equally important, however, are the collateral advantages to be
gained. Giving full responsibility to the Department of Transportation
should increase its ability to oversee and enforce safety measures. It
might well be a first step toward more effective use of buses for the full
communityfor the aged, for example. ,

This reorganization also has important implications for racial inte-
gration in Pennsylvania schools. Human Relations Commission deci-
sions which require busing for implementation have many times placed
a difficult financial and logistical burden on individual districts. State-
wide funding and cordinatioti of pupil transportation would ease that
situation. In the interim, however, the Commission suggests that dis-
tricts under mandates of state agencies to bus for racial integration
receive state aid for doing so.

Robert L. Whitt, Structuring Education for Business Management (Great Plains
School District Organization Project: Lincoln, Neb., 1968), p. 14.

"John M. Parsons, "Ohio's System of Regional Coordinators for Pupil Transporta-
tion," Journal of State School Systems Development, 1, 2 (Summer, 1967), 104.16.
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Intermediate Units
F.,Aalilished in 1970, the intermediate unit flU) makes up the third

organizational level in the Pennsylvania public school system: state
department, intermediate unit, school district. The present 29 inter-
mediate units arc not regional offices of the Department of Education,
however. These are service organizations created to help equalize
school district ability to provide key educational support activities:

a. curricular development and instructional improvement
h. educational planning services
C. instructional materials services
d. continuing professional education services
C. pupil personnel services
f. state and federal agency liaison services
g. management services

Clearly, the It's have a critical role to play in our educational system.
Not only facilitators of existing educational programs:

9.19.0 INTERMEDIATE UNIT BOARDS SHOULD TAKE AN AGGRESSIVE
AND FORWARD LOOKING ROLE IN SERVICE PLANNING AND
DELIVERY.

In the short time in which they have existed, It's have demonstrated
themselves capable of providing constituent districts with assistance in
areas ranging from curriculum innovation to bulk purchasing to
audio/visual equipment coordination. It is in recognition of the poten-
tial of the intermediate units to increase the effectiveness of supportive
service delivery that the Commission has recommended that they assume
additional responsibilities in the areas of guidance and tansportation.25
The Commission encourages both school districts and the It's them-
selves to see the intermediate unit as a valuable agent for educational
improvement.

The Commission regards the in-service function of the IU as espe-
cially important in this respect. The current trend toward establishing
active RI in-service councils is a recognition of the value of regional
coordination of continuing education resources and programs. It is
urged that the It's expand further into this area:

9-20.0 AS A PART OF ITS SERVICE FUNCTION, THE INTERMEDIATE UNIT
SHOULD ASSUME THE RESPONSIBILITY FOR ORGANIZING AND
SPONSORING PROGRAMS TO PROVIDE A CONTINUOUS UPDATING
OF THE PROFESSION.

See recommendations 9-10.0 and 9.18.0.
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9-20,1 SCHOOL ADMINISTRATORS MEMORANDUM 557", WHICH ESTAB.
LISHES GUIDELINES FOR APPROVAL OF IN-SERVICE PROGRAMS,
SHOULD BE THE MODEL FOR THE INTERMEDIATE UNIT.

So that in-service programs may meet real needs and draw upon all
available resources effectively:

9.20,2 REPRESENTATIVES OF THE DISTRICTS SCHOOL BOARD, ADMIN-
ISTRATORS, TEACHERS' ORGANIZATIONS, STUDENTS, THE INTER-
MEDIATE UNIT, INSTITUTIONS OF HIGHER LEARNING, PARENTS
AND OTHER COMMUNITY ORGANIZATIONS SHOULD BE INVOLVED
AS AN INTEGRAL PART OF THE PLANNING AND IMPLEMENTA-
TION OF THESE PROGRAMS.

9-20.3 INTERMEDIATE UNITS AND/OR SCHOOL DISTRICTS SHOULD ES-
TABLISH CONTINUOUS. INTENSIVE, IN-SERVICE PROGRAMS FOR
ADMINISTRATORS AT ALL LEVELS, ADMINISTRATORS SHOULD
CONSIDER PARTICIPATION IN THESE PROGRAMS AS PART OF
THEIR JOB RESPONSIBILITY.

9-20:1 THE INTERMEDIATE UNIT SHOULD PROVIDE THE FACILITIES,
RESOURCES AND HUMAN SERVICES NEEDED TO ACCOMPLISH
THEIR IN-SERVICE TRAINING.

In addition, the Commission sees the IU in-service function as having
important implic.,tions for the fuller use of community resources and
recommends:

9-20,5 THE DEPARTMENT OF EDUCATION AND THE INTERMEDIATE
UNITS SHOULD DEVELOP IN-SERVICE PROGRAMS ON UTILIZA-
TION OF COMMUNITY RESOURCES.

As the intermediate units become more heavily involved in the pro-
vision of services, they will need more adequate channels of communi-
cation with state level resources. To assist in meeting this need:

9-21.0 THE DEPARTMENT OF EDUCATION SHOULD ADEQUATELY STAFF
ITS EXISTING DIVISION OF INTERMEDIATE UNITS.

Finally, the Commission feels that the name "intermediate unit" does
not satisfactorily convey the functions of this structure. Therefore:

9-22.0 THE GENERAL ASSEMBLY SHOULD CHANCE THE NAME OF THE
INTERMEDIATE UNIT TO "INTERMEDIATE SERVICE UNIT."

Conclusion
It is common to think of the learning process as the interaction which

occurs between classroom teacher and pupil. If education is to meet
the challenge it faces, however, such generalized assumptions about

'School Administrators' Memorandum 557: "approval of In-Service Activities for
Certification Credit,'''Pennsylvania Department of Education: Harrisburg, Pennsyl-
vania, October 23, 1972.
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learning patterns should change. Schools must look first to the unique-
ness of the individual student, and the educational system must follow
from there, being sufficiently flexible to provide whatever learning re-
sources that uniqueness requires. This was the essence of the PARC27
decision in terms of the mentally retarded children of the Common-
wealth. We must apply the principle to all students.

The image to be encouraged, then, is that of a child who, at any step
in the progress from entry into s heal until graduation, may choose
from a variety of learning resources, techniques and strategies, and
who has appropriate guidance from such people as teachers and coun-
selors to choose wisely.

This has profound implications for supportive services. "Supportive"
has traditionally meant "secondary," not directly involved in the learn-
ing process. Indeed, supportive services have in fact been secondary
as long as the learning process has been assumed to occur -between
teacher and student almost exclusively. But once schools commit them-
selves to the values of variety and personalization, these servicesgood
counseling, strong libraries, the communitybecome primary learning
resources. In this chapter, the Commission has described the new
activities which those services might assume as they move toward this
status. What becomes clear is that those activities are wide in their
scope and enormous in their range, that they have great potential to
help personalize learning. Hindering the development of that potential
is only our failure to recognize it.

Pennsylvania Association for Retarded Children v. Commonwealth of Pennsylvania.
On May 5, 1972 the federal district court for eastern Pennsylvania made final the
order, injunction, stipulation and consent agreement, which guaranteed the right to
a free public education for all mentally retarded children regardless of the degree
of mental retardation and accompanying handicap.
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Chapter X

Finance

Introduction
The problems of finance affect all other aspects of the education sys-

tem. While limitless funding will not assure quality education, suili
education is impossible or at least difficult to attain without adequate
funding. Matters such as staffing, curriculum, facilities, teacher qualifica-
tions eventually lead to the question of cost: How much is necessary?
How much can be afforded? How are programs to be funded? What
taxes are to he imposed and by which level of government? Every state
in the nation is wrestling with problems of school finance. Current prac-
tices are being challenged in major studies by nationally recognized
authorities, as well as by a number of .court decisions.

The financing of elementary and secondary education in the Com-
monwealth of Pennsylvania is a S3 billion enterprise. Of this total,
about six per cent comes from the federal government, about 49 per
cent from the Commonwealth, and about 45 per cent from local rev-
enues. This spending supports an educational system for almost 2.4
million public school students in 505 school districts in the Common-
wealth. There are also approximately 450,000 nonpublic school students
who receive some services funded by the Connnonwealth.

Education occupies a unique position among the functions of state
and local government in Pennsylvania: it is the only explicitly man-
dated state public service. It has been the constitutional responsibility
of the Commonwealth to support public education since 1874. Admin-
istrative responsibility is delegated by the General Assembly to local
school districts, to which the Commonwealth has furnished some finan-
cial support since the very early part of the 19th century. Major re-
structuring of the school finance system took place in 1921, 1945 and
again in 1965.

Over the years, the state share of the aggregate cost of public
elementary-seCondary education has increased. It now exceeds the local
share and, together with federal contributions, finances over half of
educational expenditures. Nevertheless, there are serious questions
about the future financial stability of the Commonwealth's school sys-
tems. The continuing increases in teachers' salaries create the single
greatest strain on educational funding. The passage of Act 195, legal-
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izing collective bargaining for teachers, highlights this situation.'
Another difficulty is the inability of districts to raise local revenues to
meet increased costs. A third problem is continued reliance on the
property tax, which is particularly burdensome to the old, the retired,
and the poor. Finally, the continuity of federal funding is so precarious
from year to year that, in fact, sharp fluctuation in federal funds often
proves disastrous to some districts. All of these problems are part of
the larger question of how to ensure equal educational opportunity, for
every child in the Commonwealth, regardless of family wealth or
geographieal location.

This Commission has been mindful of the important issues that must
be addressed if Pennsylvania is to provide quality educational oppor-
tunities for every child. In the succeeding sections of this chapter,
approaches to solving sonic of the more significant issues have been
proposed. If adopted, they should aid in creating greater taxpayer
equity and providing greater financial security for school districts in.
their ability to deliver educational programs.

Federal Support of Education
Before proceeding to an analysis of both the present situation and

some of the recommendations offered by the Conunission. it is -appro-
priate to consider the question of federal financing and its role in
education in the Commonwealth of Pennsylvania. The Commission has
made no formal recommendation on this matter. However, it was
believed that it was important to address some of the related issues.

Education is the largest expenditure category in the Commonwealth's
general fund budget, amounting to more than one-half of the total.
However, educational expenditures constitute a small portion of the,
federal government budget. For the last five to ten years, educators
on both the state and local levels have denounced this discrepancy.
The outcry has arisen as more resources have been sought to improve
the quality particularly of poor and urban educational systems through-
out the country. Various commissions and authorities have recom-
mended that the federal government should assume up to one-third
the cost of the total operating budgets of school districts throughout
the country by 1980.2 However, for many school distriets, the share

'The Public Employes Relation Act of 1970, commonly known as Art 195, made
professional educational employes eligible for collective bargaining. It has caused
a far-reaching reorganization of the relationships between school districts and their
professional employes.

2 Sidney Marland, former Commissioner of Education in the Department of Health,
Education and Welfare, recommended this level of funding as early as 1969.
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of federal funds has declined, both in percentage and in dollar amount,
over the last few years.

The Commission believes that it is essential that federal funding be
increased significantly in the coming years if equal educational oppor-
tunity is to become a reality. This increased aid should be in the form
of general purpose funds rather than exclusive categorical aid.

Categorical aid has often been a very valuable tool. It has fostered
innovation in many areas of education where innovation would not
otherwise have been pursued. However, there are serious problems
with this type of aid. Sonic categorical funds are available only for
short periods of time, and thus local districts must assume the full cost
of the program after the grant lapses. For a variety of reasons, such
local assumption is frequently impossible, even for the most successful
of programs. Finally, federal definitions of eligibility for such funds
are not always realistic. For example, the federal definition of poverty
is a S2,000 family income level. Such an inflexible figure disqualifies
many children in need of special services.

The Commission, therefore, suggests that federal categorical aid be
continued but with more careful monitoring, and more flexible and
realistic provisions for eligibility. More importantly, however, the Com-
mission believes that massive infusions of unrestricted general funds
should be made available to all districts, particularly to overcome in-
equities and special cost problems.

Finally, the Commission is concerned that while revenue sharing was
originally designed as an indirect means of assisting schools, it has
failed to materialize as such. Schools have not been either the direct
or the indirect beneficiaries of increased revenue sharing. Federally
shared revenues are not specially marked for education; they are re-
tnrned as general funds to municipal governments, which nay or may
not have education as a priority, and which certainly do not have
major responsibility for education. As a consequence, some school
districts have received less federal money directly and have received
no additional funds from local revenue sharing, resulting in a net loss.
For these reasons, the Commission opposes the use of revenue sharing
as a device to assist schools. Instead, the federal government should offer
direct grants to school districts and state departments of education to
upgrade the quality of educational programs and their administration.

The federal government's role should not impinge directly on the
autonomy of local school districts or the ability of the Commonwealth
of Pennsylvania to direct the operation of its schools. Additional sums
of money should be forthcoming from the federal government; how-
ever, a larger federal role must not subvert the ability of local districts
or the Commonwealth to deploy those funds in ways most suitable to
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their needs. The proper balance of control between schools, the state
Department of Education. and the federal government over the use
of such funds can he struck by a combination of general purpose grants
and strictly monitored categorical aid programs.

How Schools are Financed in Pennsylvania Today

TABLE X-A
Federal-State-Local Shares

of
Support of the Public Schools in Pennsylvania

Federal State Local
Year Total Share* Share Share
1963, 51,039,000,1100 ). 4L6% 56.5%
1968 L692,000,000 6.7 44.4 48.9
1973 (est.) 2,992,000.000 6.0 48.9 45.1

* Includes both categorical and general funds.

Local Revenue Sources
Between six and 97 per cent of the total monies spent by districts

comes from the state.3 Other portions of district budgets are financed
from local taxes and vary according to the amount of state aid. The
bulwark of school district tax structures has been and remains the real
estate tax. As can he seen in Table X-B, there has been relatively little
shifting among local tax sources during the past decade.

TABLE X-B
Local School Taxes as Percent of Total Taxes 1962.63

and 1971-72
Per Payments

Real Capita Act Delhi- in lieu of
Total Estate (Code) 511* Special** quent taxes

1962.63 100% 77.7% 2.7%. 13.6% 3.05 2.8% 0.2%
1971.72 100 76.9 L3 14.2 4.7 2.7 0.2

* The Local Tax Enabling Act, 53 P.S. 6851.6923, 1965, December 3L Pl. 1257.
** Philadelphia and Pittsburgh.

The major nonproperty tax source is the earned income or wage tax.
The limited capability of school districts to increase non-real estate
taxes has caused a search for new sources of revenue for inflationary
school budgets.

The latter figure (97%) excludes those payments made directly by the stale which
bypass local budgets, for example, the Slate Employes Retirement Fund, of which
the Commonwealth directly pays onethird. Sec also page 139.
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The impact of total local taxes in individual school districts, mea-
sured against the market value of taxable real estate in 1970-71, ranged
from 534.80 per 81,001) of value down to 52.30 per 81,000. The spread
in tax harden is illustrated by the fact that 80 per cent of the districts
fall within a range of 528.90 per 51.000 of market value (90th per-
centile) to S18.80 110th percentile). These differences in tax burdens
reflect the variation in local district expenditure levels, and the state
subsidy system's present inability to equalize fully local tax efforts.

State Spending for Public Schools
The state's share of educational funding represents 41 per cent of the

entire Commonwealth 1973-74 general fund budget. The Common-
wealth's support for public schools is of two types:

I. State subsidy payments of various types are made to local
school districts, which, in turn, expend the funds for their
programs.

2. Direct state payments are made for certain purposes on
behalf of school districts, such as payments toward retire-
ment funds for school employes, the operation of the inter-
mediate units and the operations of the Department of
Education.

In 1971-72, subsidy payments constituted 92 per cent of the total
Commonwealth support (81.3 billion) for public school education. In
order to understand the Commission's recommendations in these areas,
it is important to understand how the current sushidy program pres-
ently operates.

Subsidy Programs
State subsidy payments to local school districts fall within three'

general types:

1. General purpose-equalization grants
This is by far the largest subsidy, and supports the general
instrnetion program. It incorporates a for:full:15 designed to
equalize local tax burdens and adjustment factors which
provide additional funds for high levels of poverty, density,
or sparsity.

4In a later section of this chapter, the Commission recommends the creation of a
fourth category of subsidies to encourage innovation. See imp?. 152.

'See page,; 1-111-13 for a discussion of the equalization formula (aid ratio).
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2. Special purpose-equalization grants6
Subsidies are paid for particular spending purposes which
also incorporate the equalization formula. Subsidies of this
type include those for homebound instruction, driver edu-
cation, transportation, debt service, and authority rentals.

3. Special purpose-flat grants?
Subsidies are paid for special spending purposes which are
based on program cost, fixed amount per pupil or some
other basis not incorporating an equalization formula.
These subsidies include medical and dental services; voca-
tional education; the instruction of migrant children, or-
phan court-placed children; the physically and mentally
handicapped and the gifted; financially distressed districts;
and in lieu of tax payments for certain state-owned lands.

General Instruction Subsidy
In order to understand the major thrust of the Commission's fiscal

_recommendations, it is important to comprehend the method by which
tfic current general instructions subsidy is computed (See Table X-C).
The general instructional subsidy computed in 1972-73 amounted to
more than S1 billion. For that reason, the Commission has addressed
itself primarily to the subsidy formula for basic education.

TABLE X-C
Base Subsidy S 837.9 million
Guarantee 4.3
Density 81.5
Sparsity 26.2
Poverty 85.4

Less: Maximum Restriction 1.8*

$1,033.5 million
* Instructional subsidy may not exceed 90 per cent of instructional expenditures.

°In the Supportive Services chapter of this report, the Commission has recommended
transportation be fully covered by the state Department of Transportation. The
Commission believes that this agency is best suited to provide both safe and efficient
transportation operationo for the educational systems of the Commonwealth. This
transportation network is to be coordinated by the intermediate units for purposes of
scheduling and maximum efficiency.

"In earlier sections of the chapter on Supportive Services, the Commission has recom-
mended that the entire services for medical and dental operations be taken over by
the Department of Health where part of the funds now eminate. In addition,
financing of that program should be totally borne by the appropriate community
health and state health agencies, instead of coming from _instructional funds, which
creates a deficit.
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The present basic subsidy formula was devised in 1965.
It requires development each year of an aid ratio based upon two

factors: the market value of taxable real estate in each school district
(measures of wealth) and the number of pupils in membership in each
school district (measures of need).

The Commonwealth pays annually an average of 50 per cent of the
actual cost of instruction, up to an established statewide average expen-
diture per pupil (the average fixed by law has been 5665.00 beginning
with payments for the 1971-72 school year). Two significant subsidy
formula factors which directly affect the accuracy and the equitable
distribution of funds are the minimum aid ratio of 10 per cent (which
results in 17 school districts receiving state aid disproportionate to their
relative wealth) and the provision that a maximum subsidy of 90 per
cent of the total reimbursable instructional expenditure ma be paid
(which results in 23 school districts being denied over S1.8 million to
which they would otherwise be entitled).

Computation of Aid Ratio
How then is the aid ratio computed? The aid ratio results from com-

paring the wealth of each school district with the number of pupils to
be educated and compares this wealth per pupil with that of every other
district in the Commonwealth. The aid ratio adjusts a theoretical aver-
age state contribution of 50 per cent share of the cost per pupil (up to
a maximum of 5665.00), so that poor districts receive more than 50 per
cent and wealthy districts receive less.

The market value of taxable real estate property in each school dis-
trict is determined annually by the State Tax Equalization Board. The
number of pupils is determined by the Department of Education from
attendance reports filed by each school district, with weightings applied
as follows:

Kindergarten-0.5 Elementary-1.0
Secondary,-1.36

The number of pupils is then expressed as weighted average daily
membership (WADM).

The formula used to compute the aid ratio is as follows:

(District market value per pupil in WADM)
aid ratio 1.000 x .50*

Statewide market value per pupil in WADM)
*District's per cent share.

Additional examples of the computation of the aid ratio are shown in
Table X-E, Sections A and B.
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TABLE X-E
Computation of Basic Instruction

Subsidy for Three Hypothetical School Districts*

Basic Data
Weighted Average

Average Daily Daily Membership
Pupils Membership (ADM) (WADM)
Kindergarten 400 ( .5 ) 205

Elementary 2500 (1.0 1 2500

Secondary 2500 (1.36) 3400
WADM for aid ratio 61(10

1972.73 operating expenditures 84,514,000

Operating expenditures per Vi'ADM S 740

Poor Average Wealthy
District District District

Market Value Taxable
Property $45,750,000 $173,771,100 8155,550,000

Market Value per
WA DM . S 7,500 $ 18,651** S 25,500

B. Aid Ratio

1 000-11-1-12 =Poor District .402 x .50 =- .201 = .799 aid ratio
1, 18,651

r 18,651
Average District 1.000f 1.000 x .50 == . 50 = .500 aid ratio

t 18,651

r 25,50_0
Wealthy District .... 1.000--1 = 1.367 x .50 = .683 1- = .317 aid ratio

18,651

C. Subsidy
Poor District 8665* x .799 = 8531.33 x 6,100 WADM $3,241,113

Average District .. 5665 x .500 = $332.50 x 6,100 WAD1'd $2,028,250

Wealthy District .. S665 x .317 = 8210.80 x 6,100 WADM = S1,285,880

D. Taxing Effort
Poor Average Wealthy

District Yistrict District
Remaining per pupil cost to be

financed by district $208.67 $407.50 $529.20

Taxes per pupil raised by 1 mill
on Market Value S 7.5(4 S 18,65 S 25.50

Mills on Market Value to finance
a. Remainder of 5665 maximum 17.8 mills 17.8 mills 17.8 mills

b. $75 per pupil excess cost ... 10.0 mills 4.0 mills 2.9 mills

* Same size as to pupils and operating expenditures but different levels of wealth.
**Statewide average market value per WADM for 1972-73.

***Maximum reimbursable cost per pupil WADM.
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TO Compute a school district's base subsidy, it is necessary to multiply
its aid ratio by the lesser of eitlwr the actual cost per pupil or $665.00.
This yields the subsidy per pupil, which is in hum nudtiplied by the
number of pupils in Weighted Average Daily Membership (WADA1)
(Sec Table X.E. Section C). As designed, the subsidy is intended to
provide more funds to poor districts than to rich districts (See Table

.X-E, Section D).
In addition to the basic subsidy, the state provides districts with

funds to meet additional costs due to several special factors, such as ex-
ceptionally dense or exceptionally sparse population. l'he General As-
sebly has also recognized that districts with large concentrations of
poor children have unusually high costs. Therefore, it has provided a
poverty factor under which every school district may qualify for addi-
tional subsidy based on the actual and proportionate numbers of poor
children.

Other Subsidies
Reference has been made to subsidies other than the basic' instruc-

tional subsidy. The Table X-17 shows the estimated amounts for such
other subsidies as provided by the. Commonwealth in fiscal year 1.972-73.

TABLE X-F
Debt Service S105.7 million
Special Education 90.1.

Transportation 50.8
Vocational Education 22.5
Health Services 14.5
Tuition 6.8

Driver Training 4,2

Homebound Instruction .6

Distressed Districts 1.0

FINDINGS AND RECOMMENDATIONS

Real Estate Tax Assessments
One of the grave difficulties inherent in the subsidy system which has

brought it under such attack in recent days has been the unequal tax
assessment process opel'ating among local government units across the
Commonwealth. There are wide disparities in the methods by which
market value is determined from district to district.

These disparities, have fueled taxpayer unrest. Because of differing
mill age rates, it appears that taxes are much higher in some districts
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than in others. Appearances can be deceiving, however, for the assess-
ment bases may be extremely different, which may account for the dif-
ferential in millage levied. An example of this is found in a comparison
of Philadelphia or Pittsburgh with the suburban counties adjacent to
them. In the cities, the assessed base is usually a very high percentage
of market value but the millage imposed is relatively low. In the sub-
urbs, the assessed value is usually a very low percentage of market
value, but the rnillage imposed is rather high. A consequence of this
is that many suburbanites wrongly believe that the cities are levying a
much lower tax. In fact, if the assessed bases were brought up to par,
in many instances the city taxes would be as high or higher. Moreover,
substantial differences in taxes may not be related to .educational spend-
ing. Municipal overburdens may account for such discrepancies. The
state subsidy system was not designed to address this problem, Nor
does the Commission believe that such a complex issue can be resolved
simply by adjusting the educational subsidy formula.

The Commission does believe that there are serious inequities pre-
served in the tax assessment process which distort the subsidy system.
In order to alleviate these inequities, the Commission has studied the
present assessment system and has examined the abilities of the State
Tax Equalization Board to deal properly with these inherent difficulties.
The real estate taxes levied by a school district are based on an assessed
valuation which is an arbitrary percentage of the market value as de-
termined by the county-operated assessment program. The system, as
previously noted, has resulted in serious inequities. Competent assessors
are lacking, and there is a general absence of modern and efficient assess-
ment systems resulting in wide disparities in assessments.

The Commission believes that the real estate taxthe major source
of local revenue support for public education in Pennsylvaniais a
source of serious tax inequities. These result from the regressive nature.
of the tax itself, and, more importantly, from the manner in which the
tax has been administered. A more efficiently and uniformly adminis-
tered real estate tax would be fairer and a more productive source of
revenue. The Commission believes that these administrative deficien-
cies are correctible, and that the real estate tax is far too significant a
revenue source to be discarded at this time.

To accommodate a more uniform and equitable real estate tax sys-
tem in the Commonwealth for all school districts, the Commission rec-
ommends that:

'Municipal overburden is the term used to describe the higher costs of providing
Public services other than education in urban areas with the resultant excessive
strain on local tax resources.
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10-1.0 THE GENERAL ASSEMBLY SHOULD AMEND THE APPLICABLE
ASSESSMENT LAWS TO REQUIRE THAT:
10-1.1 REAL ESTATE BE ASSESSED FOR TAX PURPOSES UNIFORMLY

AT FULL MARKET VALUE.
10-1.2 ASSESSMENTS BE KEPT UP-TO-DATE ON A CONTINUING

BASIS, RECOGNIZING AND INCORPORATING IMPROVE.
MENTS TO PROPERTY AND CHANGES IN LAND VALUE AND
APPLYING THE MOST ADVANCED COMPUTER TECHNOLOGY
TOWARD THIS END; AND, THAT REAPPRAISALS BE MADE
AT LEAST EVERY THREE YEARS.

10-2.0 THE STATE SHOULD BEGIN AND MAINTAIN CLOSE SUPERVISION
OVER COUNTY ASSESSMENT ADMINISTRATION IN THE FOLLOW-
ING RESPECTS:
10.2.1 MANDATORY ASSESSOR TRAINING COURSES SHOULD BE

PROVIDED, AND ASSESSORS SHOULD BE CERTIFIED BY
THE DEPARTMENT OF COMMUNITY AFFAIRS.

10-2.2 THE APPOINTMENT OF ASSESSORS SHOULD BE BASED ON
CERTIFICATION, AND RETENTION IN SUCH POSITIONS
SHOULD BE BASED ON MERITORIOUS PERFORMANCE.

10 -2.3 A NEW INDEPENDENT STATE AGENCY TO MONITOR THE
ADEQUACY OF MAP AND RECORD SYSTEMS SHOULD BE EM-
POWERED TO ORDER THE ADJUSTMENT OF VALUATIONS
OR FULL REAPPRAISALS WHEN ASSESSMENTS FAIL TO
ADHERE TO STANDARDS OF UNIFORMITY OR FULL MARKET
VALUE.

The Commission notes the present legislative proposals for a uniform
assessment law which would implement most of the above recommenda-
tions, particularly those recommendations for training and certification
of assessors and for state supervision of assessment administration. The
bills introduced in 1973 are not, however, in agreement on the question
of assessment ratios, and the Commission strongly reaffirms its belief
and recommendation that full market value is the most desirable
standard.

Cost Basis for Subsidy
The present aid ratio formula relates the taxable per pupil wealth

in each school district to the average per pupil wealth statewide. When
this is applied to a reimbursable base reflective of actual cost, sufficient
state funds arc made available to provide, when coupled with the local
share, an equal educational opportunity as measured in dollars, at
approximately the same rate of local taxation in each district. However,
when the actual cost rises above the maximum reimbursable base, all
cost above the base must be borne locally. Thus, a district's ability to
spend above that leVel is related to its wealth. The funds available for
a student's. education, therefore, are a function of the wealth of his
parents and neighbors and their willingness to tax themselves for edu-
cational purposes.
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This problem may be illustrated by referring to hypothetical districts
used in the previous table, X.E. If the per pupil cost in each district
amounted to 5740.00 ($75.00 above the 8665.00 makimmu reimbursable
base), the taxing effort required to finance the unsubsidized portion of
that cost would be as follows (measured per 81,000 market value of tax-
able real estate) :

Average district $ 4.02
Poor district $10.00
Wealthy district $ 2.94

The reimbursable base that is, maximum reimbursable cost) be-
comes inadequate when any of the following conditions occur:

a. when, in a period of rising costs, payment is based upon the pre-
vious year's cost.

h. when the base is fixed by law and falls below actual cost. levels
due to the failure to amend regularly.

c. when the base is an average of the widely varying costs of all
school districts. Thus, school districts containing approximately
half of all pupils will always be incurring nonreimbursablc ex-
penses in excess of the average.

The instructional subsidy is paid on a reimbursement basis, that is,
for costs incurred during the previous year. This delayed reimburse-
ment procedure causes districts not to receive funds for increased
enrollments and/or costs until a Year after such costs are incurred. The
absence of current funding has a tendency to discourage the starting of
new programs because of insufficient cash flow. To alleviate this prob-
lem, I he Commission recommends that

10.3.0 THE GENERAL ASSEMBLY SHOULD AMEND THE INSTRUCTIONAL
SUBSIDY SO TIIA'1"I'llE SUBSIDY WILL BE BASED UPON THE
EXPENDITURE LEVEL AND THE PUPILS IN MEMBERSHIP FOR THE
YEAR IN WHICH IT IS MADE. FOR THE FIRST YEAR ONLY, A
DISTRICT WHICH WOULD RECEIVE A LESSER SUBSIDY ON A
CURRENT FUNDING BASIS SHOULD RECEIVE ITS SUBSIDY ON THE
BASIS OF THE PRIOR YEAR'S ENTITLEMENT.

Some specific program ought to be devised for those districts which, as
a result of transferring to current funding might enjoy a sudden wind-
fall of new unexpected funds. Such fundsmight he earmarked for
reduction of debt service, for adoption of specific new programs or for
the acquisition of specific kinds of instructional equipment.

*

The cost basis for the instructional subsidy, rather than being, fixed
permanently in the law as at present, should be more flexible. It should
he established on an annual basis by the Department of Education at a
figure statistically computed to 1w the anticipated cost of a quality pro-
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gram for the coming year!' This cost basis should be submitted to the
General Assembly, together with the annual request for funds for sub-
sidies to local districts, has d upon such costs, The following recom-
Inundation, if adopted, would relieve the current problem which occurs
when districts spend above the statutorily fixed base and are thereby
forced to bear a greater portion of the support of education on it local
basis. In addition, it would stibstitute it base representing a projected
cost of a quality program in place of an average statewide cost for the
previous year Therefore:

to-1.0 THE GENERAL ASSEMBLY SHOULD PROVIDE FOR Till; ESTABLISH-
MENT OF A REALISTIC COST BASIS POI{ THE BASIC SUBSIDY, THE
LEVEL TO BE RECOMMENDED BY THE DEPARTMENT OF EDUCA
TION AS A FACTOR IN ITS ANNUAL BUDGET REQUEST, REFLECT-
ING THE COST OF A QUALITY EDUCATION ON A PER PUPIL BASIS
IN TUE COMMONWEALTH.

In the Organization for Instruction chapter of this report, the Com-
mission recommends that gradminess no longer be mandated in Penn-
sylvania schools. Since reimbursement is now based in part on grade
designations, a change to nongradeducss would have to be accompanied
by a more flexible method for calculating subsidy, i.e.. one not tied to
grade levels. This would have the enormous educational benefit of relitt-
in,s, the allocation of resources to the actual cost of programs in which
children arc engaged and would eliminate the current funding bias
against the early years of schooling.

Pennsylvania is a state of great diversityin income levels, economic.
wealth, cost of living, population density, and availability of local tax
resources for school purposes. These factors. hamper efforts to achieve
equitable distribution of state funds for school purposes. Currently,
sparsity payments attempt to meet the added co-MS of rural areas. Con-
versely, density and excessive density payments are a device to attempt
to meet the added costs of urban and related suburban areas and the
reduced amount of funds available For school purposes in those metro-
politan common Ili es. Payment for these purposes is arbitrarily com-
puted, because the computation does not use actual data to support the
relationship of the funds expended to the actual cost incurred locally.

To provide the necessary funds for both the sparsely as well as die
densely populated areas of the Commonwealth, and to meet adequately
the true costs which emerge as a result of these population conditions,
the Commission recommends that:

"A (plany program is that :whim) district program NvIlieb demonstrates achievement
of the 'fen Goals of Quality Education as measured by Ethi:1001nd Quality Assess-
ment ( EQA) or same shnifar process. See Curriculum chapter, page 22.
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P"5.0 THE GENERAL ASSEMBLY SHOULD PROVIDE, IN ADDITION TO
THE PAYMENTS PROVIDED UNDER THE SUBSIDY FORMULA,
ADDITIONAL PAYMENTS ON ACCOUNT OF SPARSITY, DENSITY,
EXCESSIVE DENSITY AND COST OF LIVING. THE ADDITIONAL
COST OF SUCH NON.NORMAL FACTORS SHOULD BE ACTUALLY
DETERMINED.

A cost of living factor is a separate issue from the questions of poverty,
density and sparsity.

The Commission has specifically added cost of living as an appropri-
ate non-normal factor. Since the cost of living varies from one section
of the state to another, this factor, should be treated as a separate item.
It can be readily computed by reference to the Federal Bureau of Labor
Statistics and other U. S. Commerce Department reports.

The present formula provides local districts with additional sums of
money for each "poverty" pupil, and progressively greater amounts as
the concentration of poverty increases. However, there is no provision
in the present law that requires such funds to he applied specifically to
programs to help the poverty children, who arc the reason for this fund,
overcome the conditions resulting from this poverty. Moreover, recent
indications arc that the number of children who arc truly "poor" is not
well determined by the present formula. Poverty children arc defined
currently as those aged 5 to 17, from families with incomes under 52,000,
or from families over that level who arc receiving aid to families of de-
pendent child (AFDC) AFDC information is up to date, but low
income information is still related to the Federal census, which quickly
becomes dated . The 1970 census data is just now being used.

More important, however, is the fact that the definition of poverty
itself is so restricted that many, many families whose children suffer from
the chronic problems which result from poverty have incomes in excess
of the legal level. Nevertheless, their children are in need of the same
special :Mention as children in the families covered by the specifically
defined income levels. The Commission, therefore, recommends that:

10.6.0 THE GENERAL ASSEMBLY SHOULD HOLD SCHOOL DISTRICTS
ACCOUNTABLE FOR THE SPENDING FOR APPROPRIATE PURPOSES
OF SUBSIDY FUNDS RECEIVED ON ACCOUNT OF POVERTY. THE
METHOD OF ARRIVING AT THE NUMBER OF POVERTY CHILDREN
IN THE VARIOUS DISTRICTS SHOULD BE REVIEWED AND UP.
DATED IN THE LAW IN ACCORDANCE WITH CURRENT NEEDS.

To identify poverty children More adequately and to document the
costs of special programs which they may require, the Department of
Education should develop more appropriate standards for deterniining
poverty and monitor carefully and recommend the programs that are
to benefit such children.
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Equalization of Local Taxing Effort
Although the instructional subsidy using its aid ratio is essentially

well designed for the purpose of equalizing local taxing burdens, there
exist in the formula several factors which, directly or indirectly, restrain
the suhsidy from reaching the goal of maximum equalization. These
inequities, and other challenges concerning the equitable distribution
of the tax dollar to provide equal educational opportunity throughout
the Commonwealth, caused this Commission to ponder long and hard
on solutions. The searching questions of the desirability of having full
state financing of public education versus retention of the present sys-
tem with sonic significant modification received major consideration.
While the Commission studied and considered numerous aspects of
school finance, including the amount and manner of state financial as-
sistance, local revenue resources and the implications of present and
future federal aid programs, the basic financial issue which confronted
the Commission was whether to recommend that the Commonwealth
assume full funding responsibility for elementary-secondary education
or .whether to continue with the present system.

The debate over full state funding of public school education has been
national in scope, fueled largely by the Serrano vs. Priest (California)
and Rodriguez us. San. Antonio (Texas) court decisions which .rejected
school financing systems based too narrowly on local real estate taxes.
The attack in both eases was not against the real estate tax per se, but
against undue reliance on local revenue resources where extreme varia-
tions existed in local district taxable wealth which had a direct bearing
on the quality of the children's education.

Despite the fact that the U. S. Supreme Court reversed the original
Rodriguez decision, thereby reducing for the present the national pres-
sure to revise state support systems for education, the New Jersey. Su-
preme Court, shortly thereafter, found unconstitutional the New Jersey
system of support of education." That court interpreted language in
the New Jersey Constitution which closely resembles that in the Penn-
sylvania Constitution on the same subject. Thus, despite the fact that
the Supreme Court of the United States has temporarily closed the fed-
eral avenue of recourse, the debate on the proper system of financing
education as a function of state government continues to rage. This
debate filled much of the Commission's concern in the resolution of
its position regarding finance. There was significant interest in revising
in a drastic way the entire financing structure of the Commonwealth of
Pennsylvania, with or without the imperatives of a court decision.

Robinson v. Cahill. New Jersey, 1973.
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fowever. much consideration was given to the fact that the Pc-tipsy].
Ilia subsidy system has for sonic years been recognized by national

experts as far superior to those in most other states in its support of
public schools and most ,importantly in its equalization impact on local
school tax burdens. In 1970. Dr. J. Alan Thomas of the University of
Chicago reported to the Pennsylvania State Board of Education that

the state of Pennsylvania appears to have one of the most con-
sistent, most thoughtful and most effective support systems in the
nation."'" Furthermore, the Commission believes this system to be
clearly capable of further improvements toward the goal of a financial
base that can provide equal educational opportunity for each child
while retaining the benefits of local administration of the system.

However, the Commission believes that the question of full state
funding may have significant benefits and therefore is far too impor-
tant to be pushed aside and excluded for consideration for an indefinite
period. The Commission, therefore, recommends that

10-7.0 THE STATE BOARD OF EDUCATION SHOULD IMMEDIATELY
UNDERTAKE A STUDY OF ALL THE RAMIFICATIONS OF THE FULL
STATE FUNDING OF PUBLIC ELEMENTARY-SECONDARY EDUCA-
TION AND MAKE RECOMMENDATIONS THEREON TO THE GEN-
ERAL ASSEMBLY.

Despite the fact that the Commission disposed of the issue of full
state financing in this manner, the major recommendations in this chap-
ter up to this point and those which follow are designed to bring the
current subsidy formula into as great a compliance as possible with the
basic tltrust of the two -court decisions which have been so much dis-
cussed. It is, therefore, believed that if the Commission's recommenda-
tions arc adopted, they will make the Pennsylvania subsidy system one
of the finest in the country with the least possibility of being challenged
effectively under court suits involving the equal protection clause of the
U. S. Constitution or by virtue of the Pennsylvania constitutional man-
date for providing a "thorough and efficient system of public education."

The significant changes concerning the real estate tax assessments and
the flexible cost basis of the subsidy have already been described. The
following sections of this report will deal with the elimination of the
artificial restraints on the ability of the formula to provide true equal-
ization and describing a new incentive-type subsidy designed to increase
the quality of education.

Earlier in this chapter, it was mentioned that 17 school districts
benefit disproportionately from the provision in the subsidy law that
no school district shall receive a subsidy lower than the lesser of 10 per

'Financing Public School Education in Pennsylvania", an Appendix to the 1970 sub-
sidy study of the State Board of Education in Pennsylvania, Financing Public School
Education, 190 SUbsidy Study of the State Board of Education in Pennsylvania. .
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cent of instructional cost or $66.50 per pupil. The total amount of sub-
sidy now paid to these school districts because of this provision is 53.9
million. This does not indicate the total amount of overpayment, or
the amount paid by' raising the school district's actual computed aid
ratio to 10 per cent.

It is the Commission's judgment that the retention of the minimum
subsidy builds into the subsidy system an inequity which by its very
nature benefits those districts who are, in fact, most able to support
their instructional program without state aid.

The Commission further sees inequity in the provision that no school
district shall be paid instructional subsidies in excess of 90 per cent of
its instructional expenditure. The 23 school districts affected by this
limitation are among those which can least afford loss of state subsidy.
Of the total of $1.8 million involved losses to individual school dis-
tricts range as high as $573,000, a considerable sum for a school district
in one of the Commonwealth's economically depressed areas.

With each change in the state subsidy system, it has been the practice
to guarantee that no school district shall receive less in subsidies than
it did before the change was enact,ed. This happened with the last major
change in 1965, when the present aid ratio forMula was adopted. In
1971-72, seven years later, 19 school districts continued to benefit from
that so-called "grandfather clause," the total state payment being
S1,334,679. Act 373 of 1972 updated the guarantee to the 1970.71 sub-
sidy level for the reported particular benefit of some newly reorganized
districts. As a result, in 1972-73, the number of benefited districts in-
creased to 64 and the total state payment rose to S4,285,452. Payments
to individual districts range up to $400,000. As with the minimum
subsidy, it is those districts who least need the extra help that are
actually receiving it.

Because time has elapsed since any of these districts would have been
financially hit by sudden changes in their subsidy, the Commission
believes that it is no longer appropriate te provide the guarantee or
the "grandfather clause." In order to do away with the artificial re-
straints on the equalization goal of the subsidy formula, the following
changes are recommended:

10-8.0 THE GENERAL ASSEMBLY SHOULD THE SUBSIDY FOR.
MULA TO ELIMINATE THE 10 PER CENT MINIMUM SUBSIDY FROM
THE LAW.

10-9.0 THE GENERAL ASSEMBLY SHOULD AMEND THE SUBSIDY FOR.
MULA TO REMOVE THE 90 PER CENT MAXIMUM INSTRUCTIONAL
SUBSIDY AND TO INCREASE IT TO 100 PER CENT OF INSTRUG
TIONAL EXPENDITURES.

10-10.0 THE GENERAL ASSEMBLY SHOULD ABOLISH FROM THE LAW
THE "GRANDFATHER CLAUSE" GUARANTEEING ANY PREVIOUS
YEAR'S LEVEL OF SUBSIDIES.
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The year's overlap provided by Recommendation 10-3.012 is not a
"grandfather's clause." Since funding-is now delayed a year, the year's
grace suggested in that recommendation is, in fact, merely payment of
funds to which districts are legally entitled.

The Commission questions the use of the market value of taxable real
estate as the only measure of wealth in computing the aid ratio. The
known shortcomings of the process are compounded by the fact that
personal wealth increasingly is evidenced in ways other than the hold-
ings of real estate. Although in the past the unavailability of data made
the use of personal income as a measure of wealth unfeasible, the Penn-
sylvania state personal income tax now provides a basis for determining
relative personal income by school district.

In order to make available a proper data base to consider the impli-
cations of using some combination of real property and income as a
basis for state aid to education on local district basis, the Commission
recommends:

10-11.0 THE DEPARTMENT OF EDUCATION SHOULD SEEK INFORMATION
FROM THE STATE PERSONAL INCOME TAX ADMINISTRATION
THAT WOULD PERMIT CONSIDERATION OF INCLUDING INCOME
AS AN ADDITIONAL FACTOR TO PROPERTY VALUE AS MEA-
SURE OF WEALTH IN COMPUTING THE AID RATIO.

Incentive Subsidies
The system of state school subsidies not only should provide ade-

quate financial support for the ongoing programs of local school dis-
tricts, but it should be flexible enough to encourage creativity in
seeking solutions toeducational problems.

As a result of studies and deliberations in the areas of instruction
and management,'" the Commission is convinced of the need for plan -
ning, research and testing of innovative progrinns: in all areas of public
school education. It further believes that the major part of such efforts
can be carried out most effectively by the local school districts.

It is important that local study_and experimentation not he limited
to wealthy districtsparticularly since problems tend to occur in dis-
tricts of moderate or below average wealth, which are likely to have
difficulty finding sufficient funds to engage in extensive creative and
innovative programming.

It is the Commission's opinion that the Department of Education has
a special role in this regard, by virtue of its diagnostic and evaluative
capabilities and functions and its ability to offer both financial and

"See page 146.
"'See Chapter V on Organization for Instruction and Chapter VII on Management.
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technical assistance and incentives to local districts. In order to facili-
tate proper innovation in all districts, irrespective of their local wealth
base, the Commission recommends that:

10.12.0 THE GENERAL ASSEMBLY SHOULD PROVIDE A SPECIAL STATE
SUBSIDY TO THE DEPARTMENT OF EDUCATION TO ENCOURAGE
SCHOOL DISTRICTS, INDIVIDUALLY OR BY GROUPS OR REGIONS,
TO UNDERTAKE INNOVATIVE AND DEVELOPMENTAL PROGRAMS
IN SUCH AREAS AS CURRICULUM, INSTRUCTION, ADMINISTRA
TION OR COMMUNITY INVOLVEMENT.

Such funds should be for temporary extra salaries, in-service train-
ing, experimental instructional materials, consultants and project evalu-
ations. Funds should not be used to build physical facilities or to
expand staff. Projects usually should be supported for no more than
three years.

Funds should he used to increase the general wealth of knowledge
in the field rather than simply to aggrandize an individual diStriet by
the possession of a special program. Successful programs should be
publicized throughout the Commonwealth to encourage their incorpo-
ration into the fundamental program funded through the state subsidy.

The Collective Bargaining Process and its Impact on
School Districts

Act 195, the Public Employees Relation Act of 1970, has significantly
altered relationships between school hoards and their employes. The
public has also assumed a new attitude toward the teachers and other
professional employeS in the district and their role in the school system.
Both professional and, in many districts, nonprofessional employes have
organized into collective bargaining units. Since 1970, there have been
150 public school strikes in Pennsylvania.

The unpreparedness of many local school boards in combination with
the preparation and militance of local teacher organizations to deal with
the phenomenon has meant the loss of many hours of school for many
school children throughout the Commonwealth. Another result of the
act has been the breaking of heretofore cooperative working relationship
in many school districts.

It is the Commission's view that the disruptions of the last several
years have been the result, not of the right to bargain, but of unfamil-
iarity with the Act and with the process of collective bargaining in
general. The basic difficulties which the Commission notes arc those
which would result from any new act which has not yet had an oppor-
tunity to work itself through the system. Nevertheless, some problems
must be confronted.
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One of the most important is the insufficiency of Pennsylvania Labor
'Relations Board (11...1113) staff. Act 195 increased-the number of people
with whom the Pl..,BB must work by over 250,000without significantly
increasing its actual staff. Moreover, because employment in school dis-
tricts is considerably different from employment in industry, school
negotiations require a specialized PLHB staff to facilitate negotiations
and forestall impasse and unnecessary strikes. The absence of such
skills has been partly responsible for the failure of impasse procedures
as defined in Act 195 to be fully implemented. The Commission, there-
fore, recommends that:

10-13.0 THE PENNSYLVANIA LABOR RELATIONS BOARD AND THE
COURTS SHOULD BE REQUIRED TO SEE THAT ALL OF THE
IMPASSE PROCEDURES OF ACT 195 ARE FULLY EXHAUSTED BE-
FORE THE "LIMITED RIGHT TO STRIKE" IS EXERCISED BY
TEACHER ASSOCIATIONS.

A further recommendation to provide an ongoing monitoring of the
impact of Act 195 on the educational process in the Commonwealth
is made by the Commission. While the Commission believes it is too
soon to suggest. major revisions of Act 195, the Commission foresees that,
over time, sonic revisions might he warranted. In order to provide a
proper mechanism for review and evaluation, the Commission recom-
mends that:

1041.0 THERE. SHOULD RE PERIODIC EVALUATIONS OF THE IMPACT
OF ACT 195 ON THE QUALITY OF EDUCATION IN THE COMMON-
WEALTH, AN Al) HOC COMMISSION OR LEGISLATIVE COMMITTEE
SHOULD BE ESTABLISHED AT THE STATE LEVEL TO ACCOMPLISH
THIS PURPOSE.

In deliberations concerning Act 195. the Commission was liarticu-
larly disturbed by the incidence of strikes which it bad witnessed in
the course of the Commission's existence. One of the major dilemmas
confronting the Commission was the fact that under the present state
subsidy law, there is a mandatory loss of subsidy for districts that are
forced to close down because of a strike, thereby penalizing both dis-
trict and students. However, because most teachers are employed for
less than 12 months per year,. they may not necessarily suffer economic
penalty if they strike for a short period of time since the district must
provide (if it can) 1.80 days of instruction and many teachers' contracts
call for simply 180 days if instruction. The Commission believes that
this lack of economic sanction may encourage some teachers to strike
over issues which perhaps would not have resulted in strikes if there
had been a direct economic penalty incident to the teacher exercising
the right to strike.

In a recent opinion by the Pennsylvania Attorney General, the pres-
ent double penalty suffered by school districts as a result of loss of 180
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days of instruction has been reduced to a single year's penalty." In
view of this. the Commission believes that an appropriate corollary to
the subsidy penalty on the school district would be a mandatory salary
penalty on the school teacher who exercises the right to strike, There-
fore, the Commission recommends that :

10.15.0 IN THE EVENT OF A STRIKE, TEACHERS SHOULD LOSE A FULL
DAY'S REMUNERATION FOR EVERY DAY STRUCK AND SHOULD
BE COMPENSATED ONLY FOR SUCH ADDITIONAL DAYS AS THE
CALENDAR OF THAT PARTICULAR SCHOOL DISTRICT:PERMITS.
A DAY'S REMUNERATION SHOULD BE DETERMINED BY DIVIDING
THE EMPLOYES ANNUAL SALARY BY THE ACTUAL NUMBER OF
INSTRUCTIONAL DAYS. DISTRICTS WHERE STRIKES OCCUR
SHOULD LOSE ONE DAY'S SUBSIDY FOR EACH DAY'S INSTRUC-
TION NOT PROVIDED IN ACCORDANCE WITH THE SCHOOL CODE.

The Commission discussed at length the prospect of employes who
violate the limited right to strike by illegal strikes and who. thereafter,
defy court orders. Such gross violations of the court's order are incon-
sistent with the role of the teacher in setting a proper conduct model
for students. Therefore, the Commission recommends that

10.16M ANY EMPLOYE Wilt) PARTICIPATES IN AN ILLEGAL STRIKE OR
WHO DEFIES A COURT ORDER SHOULD 11E SUBJECT TO DIS-
MISSAL.

Employes who participate in illegal strikes should be subject to dis-
missal; however. such employes should not lie dismissed arbitrarily or
automatically, There is great difficulty in determining what constitutes
"participation" in an illegal strike and at what point the strike becomes
illegal. To avoid the arbitrary and mandatory quality of automatic dis-
missal, the Connnission has, therefore, recommended that participation,
as defined by sonic future legislative act, would be grounds for dismissal
but would not necessarily result in automatic dismissal.

* * *

It should be noted that the preceding discussion of Act 195 is a reflec-
tion of the Commission's belief that the School Code in many ways con-
stitutes the minimum labor agreement between the districts and the
professional employes in the system. Since the definition of the school
year makes teachers nnipte in terms of the length of their contract and
their employment status. it scented appropriate to the Commission to
make recommendations to revise the School Code rather than to remedy
the labor management situation by reference to Act 195 itself. There arc
no guarantees that any of these recommendations will reduce the in-
cidence of strikes in school districts. However. with the requirement
referred to in the NIanagement chapter of this report advocating in-

"Informal opinion of Deputy Attorney General, June 22, 1973,
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creased knowledge and skill lov management administrative teams in the
collective bargaining process and familiarity with Act 195 itself." there
ought to he increased, meaningful deliberations and negotiations en-
gaged in by both parties to the benefit of the school system without
undue dislocation. The Commission's recommendations have been put
forth as an attempt to deal with several of the most specific examples of
dislocation whieh have resulted in the implementation of Act 195 in the
first three years of its operation.

One of the problems brought to the attention of this Commission dur-
ing its several rounds of public hearings was the lack of reciprocal
agreements among states for the operation of retirement systems for
educators.

The absence of such agreements reduces the opportunity for edu-
cators to enter or to leave the Commonwealth'S school system. Lack of
reciprocity makes it a financial hardship for educators to cross state
lines to seek employment. The Commission believes it is desirable and
beneficial to both individuals and school districts to enlarge the market
for employment across state lines. Reciprocity agreements will increase
the pool of talent available to the school districts of the Common-
wealth. The recruitment of out-of-state educators could result in the

,influx .o. leaders with fresh insight into existing educational problems.
Therefore:

10.17.0 THE GENERAL ASSEMBLY SHOULD ESTABLISH RECIPROCAL
AGREEMENTS WITH OTHER STATES CONCERNING THE ADMINIS-
TRATION OF THE PUBLIC SCHOOL EMPLOYES RETIREMENT
SYSTEM SO THAT BENEFITS COULD FOLLOW THE EMPLOYE
FROM STATE TO STATE.

General Concerns
The Commission has not made specific recommendations on several

matters which have financial impact. However, implied throughout
this report is the need for a strong Department of Education staff to
assist local districts in implementing the many new directives and new
techniques which are recommended in this report. This will not occur
unless the Department of Education itself is adequately financed and
appropriately staffed. Large organizations tend to become lethargic
unless there are incentive opportunities for both creative as well as
status promotions. Serious consideration should be given by the Gen-
eral Assembly, the Department, and the State Board of Education to
upgrade Department staff. One approach might be to use merit pay.

"See Management chapter, pp. 81-82.
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Another might be to establish a staff exchange program to increase the
prestige associated with service in the state Department of Education
and to assure that professionals in the Department do not lose touch
with activities in the schools. Under this program. professionals in the
Department of Education, school districts, intermediate units, and
teacher preparing institutions should he able to exchange positions for
up to 18 months, subject to necessary regulations to assure program
continuity, without loss of tenure, salary, or retirement benefits. Funds
to cover relocation costs for the period of the exchange should also he
proviikd.

There has been considerable discussion throughout the earlier chap.
ter: of this report of the need to meet the individual needs of the chil-
dren and to provide flexible and personalized systems of instruction.
The Commission recognizes the need for actual alternative schools to
exist within the public school framework. It is essential for the crc
ation of truly innovative and flexible, personalized modes of instruction
that full systems or mini-systems be permitted to be created within the
public school framework in order to give an opportunity for these ideas
to flourish and to be examined under close scrutiny. There should be
a clear understanding "y the public that the Commission believes that
alternatives may be co 'ructed in many different ways and that alterna-
tives may be deemed both traditional and nontraditional in order to
meet the test of "alternative education." The financing scheme as rec-
ommended by this chapter should he capable of providing flexible meth.
ods of financing programs whether by class, by school building, by
districts or by regions depending upon the type of program envisioned.
This, therefore, should provide incentive programs for more than sim-
ply a special program, but should conceivably embrace the concept of
an innovative school within the public school system.

In recent years, there has been increasing- concern about the need for
public school systems to ensure against casualty, theft, fire and other
major disasters. In the last year, the Pennsylvania Supreme Court has
lifted strict, sovereign or governmental immunity from the public
school 'systems of the state. As a result, the ;Management chapter of this
report has addressed itself to the problem of financing the newly defined
liability through appropriate insurance policies in consultation with the
state insurance commissioner. No recommendation has been made with
the respect to the method of financing such premiums. This problem
should be addressed at once.

157



Conclusion
Thp Commission believes that its n-commendations conccrnins finance

would result in a signifivant increase in the level of state funding for
elementary-sdcondary education, an increase directed toward the school
districts that need it most. It further believes that the real estate tax
would he made both more productive and more equitable as the major
local revenue support for public education.

The subsidy system, with proposed changes, could channel sufficient
funds to all districts to provide a quality program. ft would have the
capability to adapt to the greater flexibility of program recommended
elsewhere by this Commission by allowing for innovation and for addi-
tional spending of local funds where such is deemed desirable. It would
also recognize local control and the restraint on spending by local au-
thority when it relates to the necessity to levy taxes at that level.

The, present equalization formula---if allowed to function as intended,
without artificial restraint, if its components arc kept up-to-date and
accurate, and if it is. adequately fundedshould equalize the state and
local funds available. It would thereby provide an equal educational op-
portunity for every child in Pennsylvania at an approximately equal local
tax effort regardless of the wealth of the district in which lie resides.
I his revised system answers the objections to the California and Texas

systems raised in the Serrano and Rodrifutez cases, that the taxable
wealth of the local districts made the quality of childrens education a
function of the level of that wealth. The other recommendations will
significantly enhance the equity of tax burden now borne by taxpayers
in unequal manner across the Commonwealth.

In large part, the successful implementation of the recommendations
contained in this report depend upon the adoption of improved financing
mechanisms.
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APPENDIXMINORITY REPORTS

Chapter IIICoin nuissiou Perspective

Nonpublic Schools
The failure of the Commission to respond, in any substantive way, to

the needs of all the children in the Commonw4..alth is the reason for
this minority report. It is a fundamental failure that distorts the Gov-
ernor's charge to this Commission,a charge to 'find ways to make edu-
cation more responsive to 1114 needs of its eonstnners--the children,
parents. and communities- of the Commonwealth."

The Commis.sion has acted wisely to aid children in public schools,
but it has ignored the needs of nonpublic school children and the vari-
ety of ways available to help such children. In so doing, the Commis-
sion has shown both a narrowness of educational vision and a lack of
creative imagination. It has taken a step backward towards a rigidity
that seeks to narrow rather than expand educational benefits. Further,
the Commission has contradicted the pnldie policy of the Common-
wealth and the nationa policy developed democratically and imagina-
tively through widespread discussion and debate over a number of
years.

It is no argument to say- that there arc constitutional prohibitions
against such aid. The United States Supreme Court has already de-
clared in Lemon r. Kurtzman that "our decisions have permitted the
stincs to provide church-related schools with secular, neutral or non-
ideological services, facilities or materials." In the Allen case, the Su-
preme Court specifically permitted the loan of textbooks to nonpublic
school children.

Since 1965, the nation, through the provisions of the Elementary and
Secondary Education Act, has enriched the education of children every-
where, especially the children of the poor. Our own Pennsylvania legis-
lature passed (the Senate by unanimous vote) and our Governor
approved a creative, imaginative approach to aiding children in non-
public schools through the provision of non-ideological services, equip-
ment, and textbooks. Thus both nationally and on a stale level, an
enlightened public policy has been establisheda policy which, while
rightfully stressing the central role of the public schools, seeks to aid,
within constitutional limits, all children in all schools.-

But this Commission renounces such a policy and substitutes a nar-
row vision that excludes sonic children from possible educational bene-
fits simply because they do not attend public schools. Such a rigid
stance runs counter to the flexibility, the variety and the creative ap-
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proaches that the Commission advocates so strongly. It is strange and
terribly sad that a Commission, which speaks out boldly about the de-
sirability of imaginative, alternative programs, becomes absolutist and
doctrinaire in refusing even to explore constitutional ways to extend
benefits to all children.

The Commission's extreme stance against any form of educational
aid to nonpublic school children would in practice allow only the afflu-
ent freedom of choice in education, The children of the poor would
have no means to secure the education that their religions convictions
demand.

Finally, the Commission's commendable concern to unite and involve
the total community in the educational effort is, to a substantial degree,
vitiated It/ its failure to be concerned abo-ut all the community's chil-
dren. Instead of merely preaching about the duty of all to support the
public schools, the Commission could have manifested a concern for
all children that would have far more effectively united the community
in support of the public schools. Sadly. the Commission has not learned
that communities are brought together, not by denying benefits to some
children, but by trying to help all children.

Hopefully, the community will be wiser than the Commission; hope-
fully, it will Unite solidly in support of the public schools, while con-
stantly and creatively seeking constitutional means to help all children.

Signed:
Edward T. Hughes

Concurring:
Donald W. Vox
James J. A. Gallagher
_flax Homer
Hugh F. AteKeegan
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Chapter V-- Organization for Instruction

Recommendation #5-5.0
Reconimend9tion: All existing Pennsylvania School Code provisions,
Department of Education regulations and guidelines which inandate
gradedness or create constraints which may hinder the operation of
flexible and personalized educational programs should be eliminated.

Objection: The spirit of the recommendation is supported. However,
a good graded system may be superior to an a-theoretical ungraded
system with no or poorly derived criteria for assessing student progress.
Further, the immediate elimination of code provisions, regulations and
guidelines regarding gradedness without specifying other standards in
their place could result in chaotic conditions in many schools.

Additional Recommendation: Every school system must develop a ra-
tionale to support its particular variation of flexible and personalized
educational programs together with curricular sequences and criteria
for assessing pupil progress.

Signed:
Hugh F. Mc Keegan

Concurring:
Paul S. Christman
Donald W. Fox
Joseph M. Plevyak
William Potter

Educational Technology

The Commission, while it adopted a sophisticated definition of tech-
nology, made no specific recommendations regarding the better use of
educational technology in schools. In view of the possible interaction
between collective bargaining and technology, specific recommenda-
tions in this area are of a very high priority.

Schools arc labor intensive kinds of enterprises. They employ large
numbers of highly trained professionals, and depend largely on human
effort and human interactions to achieve their purposes. The introduc-
tion of collective bargaining into labor intensive enterprises in other
sectors of our society has resulted in drastic and rather sudden. shifts
to techniques that depend largely on machine rather than human effort.
This may not happen iii education, but the danger is that in the eco-
nomic strains created by collective bargaining in an inflationary econ-
omy, schools will turn too quickly to inadequate or inappropriate
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machine technologies. This would only result in further dehumaniza-
tion of our schools, alienation of both students and teachers, and fur-
ther disenchantment with educational processes. There may not be
much time left to define policy to guide the development of technolo-
gies appropriate for schools. Thai schools are using and will use tech-
nologies of various sorts is certain; the nature, purpose and scope of
future use remains to be defined. The minds of children are too pre-
cious to leave this definition solely to chance, the whims of the market
place, or the give-and-take of the bargaining table. Policies for the
appropriate 'use of educational technology must be a priority item at
all levels of education. Therefore, it is recommended that:

a. Scientific findings from research on human learning, instruction,
and human development as a basis for an acceptable educa-
tional technology be emphasized in both preservice and in-
service teacher education.

1). A moratorium be declared on tine introduction of machine
technologies borrowed from the military and business until
each district has established policies and priorities for educa-
tional technologies appropriate to the school as a human and
humane enterprise.

s.!. The State Board of Education commission a study of the ade-
quacy of current Pennsylvania Department of Education pol-
icies, procedures and guidelines for.the use of technology with
the view of coordinating these policies, procedures and guide-
lines with the definition of technology and its place in instruc-
tion advocated by the Citizens Commission.

Signed:
Hugh F. 114:Keegan

Chapter VIStaffing

Recommendations #6-4.0, 6-4.1 and 6-4.2
Recommendations: In its standards for certification of professional
school personnel, the Department of Education should require that
prospective teachers undergo a system of rigorous clinical experience
which would take one of two forms.

There should be college or university sponsored internships for pro-
spective teachers who are pursuing an approved education program
throughout their undergraduate careers. These internships would take
place in selected school districts or teacher centers and would be for
one school year.
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Selected school districts, intermediate units or teacher centers that
develop approved programs should sponsor an alternative type of in-
ternship. This would be for people who wish to enter teaching and
possess a degree other than from an approved program and who have
had no previous training. This internship would be for a minimum of
two years. In order for such a program to be approved, it must, in the
determination of the Department of Education, equal or exceed in qual-
ity already existing programs of teacher education.

Objection.: These recommendations concentrate on a single rather
dubious means, i.e., internships, of diversifying teacher education rather
than on diverstification in teacher education as an end in itself. Fur-
ther, the recommendations assume that teacher education consists only
of methods, rather than theory, research and methods in that order,
and advocate a return to -a crafts or apprentice approach to teacher
preparation. These recomendations_ could only result in a new con-
formity to replace the old and in the weakening of the quality teacher
education programs which now exist.

Alternate Recommendations: a. All teacher education programs should
be required to define the nature and type Of field research experience
required and to specify those criteria which would indicate that the
objectives of field work had been achieved. Completion of these field
experiences should be based on demonstration of competence rather
than time served. b. Selected colleges and universities should he en-

-eouraged to develop special teacher education programs specifically
tailored to the needs and background of those who already hold degrees.
in other fields from colleges or junior colleges and who express an
Interest in teaching. These programs must meet all Department of Edu-
cation standards for program approval.

Signed:
Hugh F. McKeegan

Recommendations #6-4.2 and 6-4.3

Recommendations: Selected school districts, intermediate units or
teacher centers that develop approved programs. should sponsor an
alternative type of internship. This would be for people who wish to
enter teaching and possess a degree other than front an approved pro-
gram and who .have had no previous training. This internship would
lie for a minimum of two years. For approval, such a program should;
in tc determination of the Department of Education, equal or exceed
in quality already existing.programs of teacher education.
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Both internship programs would lie based on a system of graduated
responsibility for teaching duties, and under the supervision of certified
educators who have had specialized training in working %vith interns.

Objection: The content of the recommendations are contrary to the sen-
timents recently expressed by former Assistant Health, Education and
Welfare Secretary for Education, Sidney P. Mariam], in the Preface to
part I of the report, The Education Professions, 1971-1972. When speak-
ing about the excess of teachers, he states. "The first step toward cor-
recting these education manpower imbalances is the development of a
close collaboration between the colleges and universities which recruit
and train teachers and the school systems which hire them."' The
recommendations literally call for a divorce between Higher Education
and Basic Education. At the same time, it is calling upon the public to
duplicate teacher training resources at a time when we cannot afford
this financially. In addition to dangers of localization and inbreeding
of personnel, the proposed school internship system of teacher educa-
tion excluding the colleges and universities increases the possibility of
favoritism, nepotism and political appointment. As parents of school-age
children, professional educators and members of this committee, we
cannot support this part of the report.

Signed:
B. Wayne Walker

Concurring:
Pauline M. Legit
Hugh F. Mc Keegan
Jeanette F. Reibman

Recommendation #6-6.0
Recommendation: The State Board of Education should eliminate
Level IT certificates for all school personnel and make the continued
validity of the Level I certificate contingent upon participation in con-
tinuous in-service programs.

Objection: This recommendation removes another means reward-
ing those teachers who have earned some professional recognition.
Teachers should be encouraged to work toward Master's degreesthe
Level II certificate provides such encouragement.

Alternate Recommendation: Level II certificates should be restricted
to those teachers who hold earned Master's degrees. The Pennsylvania

'Sidney P. Mariam], "USOE Study Criticizes College Grad Schools for Too Many
Teachers," higher Education and National Affairs, XXII, 18 (May 11, 1973), p. 6.
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Department of Education and school districts should be encouraged to
provide ranks with appropriate perquisites and responsibilities within
the teaching profession.

Signed:
Hugh F. Ilekeegan

Concurring:
Paul S, Christman
William Potter
B. Wayne Walker

Recommendation #6-7.0
Recommendation: The Department of Education should continue to
grant tenure following the completion of two wears of satisfactory ser-
vice in a school district, but administrators should recognize a clear
responsibility to perform thorough evaluations.

Objection: This recommendation continues present inflexible practices
and fails to recognize individual differences in teachers'. professional
development.,

alternate Recommendation: Local districts may exercise flexibility
in granting tenure based on acceptable teaching performance at any
time between the completion of the first semester's teaching and the
beginning of the fourth year of teaching.

Signed:
Hugh F. Ale Keegan

Concurring:
Pauline M. Lcet

Recommendation #6-9.0
Recommendation: The Department of Education should pursue, as a
priority, the development of an administrators academy. Such an acad-
emy should be responsive to current problems and supplement pre-cer-
tification preparation programs.

Objection: Here again, the Commission advocates a specific, currently
popular procedure rather than a general policy. A single approach to
the in-service growth of school administrators, well-intentioned though
it may be, will tend to contribute to further conformity rather than to
innovativeness and divergence in thought and practice. Further, the
role of the Commonwealth should be to establish standards and evaluate
effectiveness of programs rather than to operate the programs them-
selves. Program operation should be left to such agencies as profes-
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sional associations, colleges and universities, regionally constituted
groups- or some combination thereof.

Alternate Recommendation: The concept of ongoing in-service edu-
cation for all administrators is endorsed. The administrators academy
proposed by the Pennsylvania Department of Education as one ap-
proach to the problem should be fully defined, field-tested and evalu-
ated with support from the legislature. The Pennsylvania Department
of Education should also accept and field-test other proposals for meet-
ing the in-service needs of administrators.

Signed:
Hugh F. NIcKeegan

Recommendation .G -]0.0
Recommendation: Tenured teachers who successfully complete a pro-
gram of mini inisteative training, including a one-year internship, would,
upon gaining certification, he given employment as full-time adminis-
trators and, satisfactorily' completing the probationary period, lose their
tenured status. as teachers and he granted tcnurc as administrators.

Objection: The building principal is the key figure in educational
change.. We need a larger number of "risk' takers" in these positions.

Alternate Recommendation: All administrators of the rank of prin-
cipal or above who supervise teachers or are responsible for instruc-
tional organization and functioning should be appointed to limited
terms, say four years. with the right of ITU ripointment. There should
be no tenure in the ordinary sense for administrators, but those Who
-elect to accept the responsibility of an administrative position should
be able to retain their tenure as teachers and should be able to return
to teaching on request or at the termination of their administrative
appointment.

Signed:
Hugh F. MeKeegan

Concurring:
Jane S. Freedman
Pauline I. Leet

Recommendation #6-17.0

Recommendation: The State Board of Education should establish mini-
mum criteria to be employed in teacher performance evaluation.

Objection: This recommendation eon fuses the primary role of the
professional in determining the means by which objectives are attained
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with the primary role of the lay person in determining questions of pol-
icy or ends in education. Criteria for judging professional performance
cannot he effectively developed by majority vote. Again. statism rather
than local diversity is promoted.

Alternate Recommendation: The Pennsylvania Department of Edfica-
tion should commission competent researchers in teacher education
to develop several alternate systems for assessing teachers" performance
in the classroom. These systems should then I' reviewed by committees
from individual districts and the system or systems most appropriate
lo the local district's educational philosophy and teaching priorities
should he selected for local use.

Signed:
Hugh F. MeKeegan

Concurring:
Pauline M. Leet

Chapter VIIManagement
Recommendation #7.1.0
Recommendation: The teaching experience requirement for principals
should he retained. Principals must he instructional leaders anl not
simply building managers.

Objection.: The spirit of the recommendation is supported, lint some-
thing must he done about the unnecessarily long period of professional
service 110W required before the administrative certificate can be issued.
Men and women arc dissuaded from considering school administration
as a career because of the five years professional service required before
principals' certificates. can be issued.

Alternate Recommendation: Status as a tenured teacher combined with
successful completion of an approved program in administration shall
be considered adequate classroom experience for the issuance of the
principal's certificate.

Signed:
_Hugh F. McKeett-m

Concurring:
Jane S. Freedman
Pauline M. Leet
William R. Rickert
Louise Scholze
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Recommendation #7 -1.0

Recommendation: The teaching experience requirement for principals
should he retained. Principals must be instructional leaders and not
simply building managers.

Objection: In all other aspects of the education field, we have en-
couraged the involving of people from nontraditional backgrounds as
potential resources for teaching, superintending, counseling or other-
wise to assist school districts in providing the most capable talent for
carrying out their functions'. Only for the principal have we retained
an uncompromising attitude, insisting that three years' teaching ex-
peience. is a prerequisite for building principal, irrespeetve of the
other administrative skills which an individual might possess, and
which arc frequently 111017C essential to effective leadership of a school.
The notion of a principal as an. instructional leader breaks down when
lie is managing a school in excess of 1,000 children. We have provided
an exception for the superintendent of schoolseven for th..t State Secre-
tary of Education where the incumbent has proved to _be exceptional in
skill and talent.

Moreover, the current insistence on prior teaching experience has
resulted in the school systems of this Commonwealth representing the
"Peter Principle gone berserk." By requiring teaching as a prerequisite,
we indicate to teachers that we reward both in status and in money, only
the administrator. We thereby discourage teachers who are ambitions
for both financial and professional reward from staying in their class-
rooms if they are talented and gift&l teachers. No studies On Eld111111IS-
Ela I ye excellence have shown any correlation between excellence in
teaching and cxeellcnecin administration; the skills are different.

In fact, the Commission has recognized this difference by recom-
mending the creation of an Administrators Academy. If we retain the
uniform requirement for principalship that there be a three year teach-
ing stint, we arc. dooming some children somewhere to poor teaching
by persons interested in administration, but less effective in. the class-
room.

Alternate Recommendation: Therefore, it is recommended that the
teaching requirement for principalships be waivable at the option of
the superintendent of the school district with the -approval of the
Secretary of Education, where proper training and/of-experience in-
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dieates the presence of the competencies necessary for fulfillment of
the role of the. principal.

Signed:
Miriam Gafni

Concurring:
Ruth Bennett
Jane S. Freedman
William Hcyn
William Potter
William Rickert
Louise Seholze

Recommendation #7 -25.0
Recommendation: The Governor should create a Commission to study
the organization of the Pittsburgh and Philadelphia School Districts.
The Commission should pay special attention to the possible impact, of
organizational units, relationships and functions on the general quality
of education and on the related question of equality of educational
opportunity.

Objection: It is completely impossible to reorganize school districts
in these twin urban areas for proper racial balance, feasibility of man-
agement and more equitable tax bases, unless the surrounding suburban
townships and counties are involved as potential participants in such
reorganization. The side effects of attempts to maintain the integrity
of racially' or economically "pure" districts during the previous massive
reorganization of school districts has resulted in civil rights litigation
which will cause the segregated districts to be integrated, eventually.

Unfortunately, while the quest for bigger, more economical school
districts was raging, no attention was placed on the other side of the
spectrum, the overly large, unwieldy, and hence almost ungovernable,
urban districts at either end of the Commonwealth. If this Commission
is unwilling to ignore the current boundary lines which surround and
isolate Philadelphia and Pittsburgh from their suburban neighbors in
its proposed study for reorganization, it dooms-these two communities
to further racial and economic isolation.

Alternate Recommendation: Therefore, recommend that intensive plans
for reorganization of both Pittsburgh and Philadelphia be undertaken
to achieve a- proper racial, ethnic and socio-economic mix of students,
teachers and communities and with a proper division of the tax base,
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without regard to current boundary lines, and in pursuit of regional re-
organization of neighboring districts together with the two cities.

Signed:
Miriam Gafni

Concurring:
Ruth Bennett
Madge BcnovitL
Jane Freedman
Ronald Huber
Pauline Leet
Louise Scholze

Chapter VIII--Governance

Recommendation #8-4.0

Recommendation: The Department of Education should develop a
master plan for the education of the young child.

Objection: This recommendation places the Commission on record as
favoring the concept of day care sponsored by local school taxes.
The high cost of such programs (S3,000 or more per child) poses a
question as to their practicality.

Signed:
\\Tinian,

Concurring:
Paul S. Christman
Donald W. Fox

Heyn
Joseph M, Plcvyak
William 11. Potter

It Rickert

Recommendation #8-4.0
Recommendation: The Department of Education should develop a
master plan for the education of the young child.

Objection: The recommendation does not give sufficient emphasis to
the necessity of educating parents and future parents in child rearing,
mid to the critical roles of the home and parent-child contacts in the
home environment during the early years.

Additional Recommendation: Strengthening the capability of parents
and future parents to provide appropriate educational experiences for
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their children should be a major objective of the Pennsylvania Depart-
ment of Education plan. Further, the PDE should cooperate with other
state agencies in the improvement of the home and family as the
primary basis, for early childhood education.

Sinned:
Hugh F. Mc Keegan

Concurring:
Ruth Bennett
Miriam L. Gafni
H. Ronald Huber
Pauline M.. Lea
Joseph M. Plevyak

Recommenadtion #8-5.0
Recommendation: The General Assembly should enact legislation re-
quiring all school boards in the Commonwealth to be elected.

Objection: The recommendation would promote inflexibility rather
than flexibility as it fails to recognize unique regional or local needs.

Alternate RecommendatiOn: Subject to appropriate regulation by the
legislature and State Board of Education; every school district in the
Commonwealth should be permitted to develop -systems of governance
that will best meet unique local needs consonant with geographic size,
population density, composition, etc. Thus, whether a board is ap-
pointed in whole or in part, elected in whole or in part, elected at large
or by geographic area should be decided primarily at the local level
with appropriate regulation by the state.

Signed:
Hugh F. Mc Keegan

Concurring:
Jane S. Freedman
B. Wayne Walker
Jeanette Richman

Recommendation #8-5.0
Recommendation: The General Assembly should enact legislation re-
quiring 'all school boards in the Commonwealth to he elected.

Objection: This position is totally inconsistent with the major thrust
of this Commission to individualize and personalize the ope.ration of
schools and. their systems to meet the needs both of students and their
communities. There is no evidence that all communities in this Corn-
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monwealth desire or could benefit from a uniform method of selection
of school directors. To the contrary, the rationale underlying the re-
jection of elected school boards in the two major cities of the Common-
wealth continues to this day.. The vast array of power controlling
elections through the two party system will not guarantee any greater
citizen representation or better quality school directors by the magic
of placing their names on a ballot. In fact, the en 'Tent trend in the
judiciary is to remove judges from partisan politics, and eventually
from the elective process altogether.

In Philiulelphia, there is no greater guarantee that adequate minority
representation would result from an elective process than that persons
not interested in 'public education might he elected easily to such posts.
In fact, where the population of a city is sharply polarized over the ad-
visability of increasing support for public schools, it is conceivable
that the elective process would enhance the -voice of ethnic voting
blocs who seek to reduce both support for and expansion of the pro-
grams of the public schools.

Those who see the elective process as a means of resolving the big cities'
school fiscal crises completely miss the boat. First, education is a state
constitutional responsibility and should be fully funded by the state.
Secondly, in such diverse political communities, the electorate will resist
increased taxes for schools as they have for city services. Finally, the
tax base of such urban districts is so limited as to be incapable of wider
expansion for local tax levying purposes for schools, unless: a graduated
income tax is enacted, a progressive tax structure is afforded munic-
ipalities as well, and the Sterling Act is either repealed or the Common-
wealth assumes major responsibility for alleviating certain forms of
municipal overburden, i.e., welfare, courts and prisons.. Until that is
accomplished, the General Assembly will have little relief from the
consistent requests from major cities for increased school aid, even if
their local school boards were elected and had the power to tax.

Alternate Recommendation: Local governments' push for home rule
and different structures to meet different needs should be "encouraged,
not squelched. Thus, the Commission should recommend some form of
local option for school board selection or election.

Signed:
Miriam Gafni-

Recommendation #8-7.0
Recommendation: The State Board of Education should adopt a state-
wide student bill of rights and responsibilities with provision for im-
plementation by local school boards.
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Objection: More than civil rights and responsibilies is involved in
ally comprehensive statement of rights and responsibilities. The recom-
mendation fails to recognize the wide diversity that exists ill the Com-
monwealth and within regions of the Commonwealth on question of
values, appropriate and inappropriate behavior, etc. The procedure
suggested here is diametrically opposed to the Commission's interest
in encouraging greater local involvement in schools.

Alternate Recommendation.: The State Board of Education should adopt
a policy regarding the development of statements of student rights and
responsibilities in every school district in the Commonwealth. These
statements should be developed by local groups consisting of students,
teachers, parent::, administrators andconlintinity representatives with
assistance from the school solicitor. Parents or students aggrieved by
any locally developed statement should have the right of appeal to the
local board, the Secretary of Education and the State Board.

Signed:
Hugh F. )1eKeegan

Concurring:
Paul S. Christman

Ronald Huber
Pauline M. Lcet

Recommendation #8-11.0
fterammendation: The General Assembly should enact legislation pro-
viding for educational receivership. This procedure would allow the
Department of Education to supervise the development of an educa-
tional improvement program in a school district winch ignores state law
or State Board regulations or which, by poor continued performance,
does not achieve the learning outcomes as prescribed by the state and
local plan.

Objection: If needed improvements are state funded, then districts
would be rewarded for noncompliance. If needed improvements are
funded locally, then taxes would be levied by state-appointed, rather
than locally - elected, officials. Neither situation is desirable.

Further, and perhaps more important, receirership appears to be too
drastic a course for nonperformance. Alternate means should be sought
to bring districts up to standards set by the Commonwealth.

Signed:
winiam R. Rickert

Concurring:
William C. Heyn
William Potter
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Recommendation
--"^t-

.8-15.0

Recommendation: The State Board of Education should require that
all school board members have both preserviec and in-service training.

Objection: The recommendation to mandate preservice and in-service
training is impractical. A required course will not assure learning.
There is no way to develop pass fail standards and protect the autonomy
of local elections. A well developed voluntary program should he en-
couraged.

Signed:
William R. Rickert

Concurring:
Paul S. Christman
Jane S. Freedman
H. Ronald Huber
HIK,I; F. AlcKecgan
William M. Potter

Recommendation 48-23.0
Recommendation: A school hoard should not vote upon an iron that
does not appear on the previously released agenda, except in the case
of an unforeseen emergency,

Objection: This recommendation is cumbersome. It would result in
continuous bickering or possible litigation regarding whether the topic
on the agenda correctly depicted the action taken by the Board.

Signed:
William R. Rickert

Concurring:
Paul S. Christman
William C. Heyn
H. Ronald Huber
William M. Potter
B. Wayne Walker

Appointment of Secretary of Education
Objection: Under "Agencies on the State Level," no proposals are
made regarding the position of Secretary of Education or the State
Board of Education. It is critical that there be a succession of inno-
vative and imaginative leaders in these positions if efforts at educational
improvement are to be sustained over an extended period.
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Recommendation: The Secretary of Education should be appointed by
the Governor from a list of candidates recommended by the State
Board of Education and should serve a single six-year term. To be con-
sidered, all candidates for this position should sulunit a plan to the
Stale Board, with priorities and rationale therefore, for the improve-
ment of ednealion in the Commonwealth and evidence that they have
the administrative and educational competence to implement the plan
if appointed to the position.

Signed:
Hugh F. Mc Keegan

Concurring t
Heyn

H. Ronald Huber
Pauline M. Leet

Role of the State Board of Education
The Governance chapter gives insufficient emphasis to the role and

responsibility of the State Board of Education in providing quality
education throughout the Commonwealth. Now in the tenth year of
operation, the Board ltas accomplished much to snake Pennsylvania
education more effective and efficient. The following recommendations
are made to further strengthen the State Board in implementing the
recommendations of the Citizens Commission.

a. The Board should take a much snore active role in initiating
public discussion of educational issues and possible new policy
directions for the Commonwealth. This will require monthly
meetings, regular public hearings and additional publicity re-
garding the Boards agenda and activities. In view of the addi-
tional time that these responsibilities will require and to assure
that members will not he unduly penalized financially because
of their 'willingness to serve, consideration should be given to
some form of compensation, salary or per diem, in addition to
expenses, for the time involved in Board service.

b. The Board should have its own staff with particular competence
in long-range planning, interpretation of educational research,
and evaluation of educational programs. This staff should be
kept small and should have no responsibility for administering
programs established to carry out Board policies. Its principal
function should he to assist the Board in policy deterk.,irtion
through providing or securing assessments of the effects of vari-
ous proposed policies which the Board is considering and to do
research regarding emerging issues which the Board may wish
to consider.
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c. In making appointments to the Board, consideration should be
given to making the Board as representative as possible of the
interests and backgrounds of the citizens of the Commonwealth.

Signed:
Hugh F. Mc:Keegan

Concurring :
Ruth Bennett
Madge Benovitz
Paul S. Christman

Chapter IXSupportive Services

Recommendations #9-20.0 and 9-20.1
Recommendations: As a part of its service function, the intermediate
unit should assume the responsibility for organizing and sponsoring
programs to provide a continuous updating of the profession.

School Administrators' Memorandum No. 557, which establishes
guidchnes for approval of in-service programs, should be the model for
the intermediate unit.

Objection: Both of . these recommendations illustrate a weakness that
is evident in several parts of the report; a concentration on means rather
than ends and on conformity with one approach rather than experi-
mental trial of a number of approaches: Certainly intermediate units
should be one vehicle for providing lit-service education. Whether they
should assume responSibility to the extent implied in these and succeed-
ing recommendations is debatable. The Commission received no data
to indicate that the typical intermediate unit now has the staff amid other
resources to organize and carry out in-service programs of the variety
and quality needed. The Commonwealth would benefit from compe-
tition among a variety of in-service approaches conducted by school
district, colleges, tnliversities, intermediate units and private agencies,
both profit nd nonprofit.

Alternate Reconzmendal ions:
a. An immediate and comprehensive study should be conducted to

determine what resources the intermediate units need in terms
of staff, dollars and materials to conduct effective in-service
programs;

b. As eoncomitant to the study recommended above, an inde-
pendent outside agency should evaluate an adequate sample of
in-service programs being conducted under the provisions of
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School Administrators' Memorandum No, 557 in order to deter-
mine their quality, comprehensiveness and effect; and

c. The Pennsylvania Department of Education should support the
development, field-testing and evaluation of a variety of plans to
provide for the in-service education of teachers and adminis-
trators.

Signed:
Hugh F. AleKeegan

The Role of Educational Television
Objection: The report on Supportive Services is silent on the develop-
ment of edvcational television and its role, particularly in adult and
community education. The considerable state investment in broadcast-
ing equipment. transmission systems, etc.. is jeopardized by inadequate
funding to snivport high quality progranuning for in-school and home
use.
Recommendation: The present state system of educational television
station and regional broadcasting councils should he given particular
responsibility for community service and adult education programs.
Stations and councils should be supported through assessments based
on the total resident population of each school district rather than
through per pupil assessments.

Signed:
Hugh F. MeNeegan

Concurring:
Ruth V. Bennett
Paul S. Christman
Jane S. Freedman
Miriam L. Gafni
H. Ronald tfuher
Edward T. Hughes

Chapter X Finance

Graduated Income Tax
'flue Finance chapter does not address itself to the realities of financing

education. The Commission, in its deliberations, concerned - itself only,
with existing, regressive means of taxation. In order to implement the
recommendations contained in this report, a restructured system of
educational financing is needed. The additional expenditures, which
would of necessity result froluthe Commission's recommendations, can-
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not truly be implemented onless properly financed. This, coupled with
the current inflationary spiral. require 'llat an equitable and flexible
system of taxation 1w adopted by the Commonwealth. Therefore, it is

recommended that the Commission urge the General Assembly to pass
a proposed amendment to the Constitution of the Commonwealth to
permit a graduated income tax.

Signed:
Madge Benovitz

Concurring:
Ruth Bennett
Peter Buttenwciser
Paul Christman
Jane Freedman
Miriam Gafni-
Richard Gilmore
John Hershey
Ronald Huber
Pauline Lect
Hugh McKeegan
Joseph Plevyak
Jeanette Reibinan
James H. Rowland, Sr.
Louise Seholze

Funding of Special Education
The Finance chapter made no reference to the funding of special edu-

cation. We recommend the full assumption by the Commonwealth of the
responsibility to fund on a current and complete basis all costs incurred
for the education of the physically handicapped, the mentally retarded,
the emotionally disturbed, the learning disabled and the gifted. All of
these children present special learning problems and they are all en-
titled to have their educational needs net by the Commonwealth.
Special education has been described to coverall of these classes of
children. Today, the state currently funds all the costs for such children
over and above the normal per pupil expenditure of a school district.
Rut, because there is a court order requiring the acceptance of all re-
tarded children into the public school system, greater emphasis has
been placed on meeting the_ needs' of}liosc children than on any other
group.

Many school administrators have been slow to meet die legitimate
needs of these retarded children a well as the other "special cd" children
because of inadequate start-up costs financed from local source's. These
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suits were consented to by the Commonwealth, and properly so. The
response must be from the Commonwealth. The long term benefits to
society of well-educated, functioning adults who can live and work,
integrated with the rest of society, is a tremendous resource for the
entire Commonwealth of Pennsylvania, not merely for the local school
district in which that child may reside. The same talent which is
nurtured as a "gift" will redound to the entire Commonwealth. ,Ac-
cordingl, all the costs for educating all of these "special" children
should be fully funded by the Commonwealth, particularly, since it
is well-recognized that the costs of such programs are significantly above
average and also entail special facilities, additional personnel and fre-
quently, special transportation needs. The design of curriculum and
special learning materials, as well as research into the best methods of
effectively reaching such children also require funds.

The Commonwealth has gone part way toward accomplishing this
goal. it is incumbent upon the Commission to recommend that the
Commonwealth complete the program and fully finance on a current
basis all special education programs in the Commonwealth.

Signed:
Miriam Gafni

Concurring:
Ruth Bennett
Madge Benovitz
Paul Christman
Richard Gilmore
William Ileyn _

Ronald Either
Pauline Leet
Joseph Plcvyak
Louise Scholze
Bernard Watson

Funding of Capital Construction
The Finance chapter makes no reference to the proper funding of

capital construction.
In the last few 'years, great concern has been expressed by citizens

throughout this Commonwealth about the high cost of capital construc-
tion for school buildings and the fact that some school boards have
used school buildings as a way of honoring themselves with glorious
"Taj Mahals" at great public expense. This concern culminated last year
in the passage of a "Taj Mahal" bill which restricts the funding of
schools in all districts of the Commonwealth, except for .Philadelphia
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and Pittsburgh. Manv citizens have opposed this bill as being an in-
appropriate solution to a serious problem.

What remains unresolved is the difficulty of providing adequate neces-
sary school facilities for children throughout the Commonwealth, with-
out regard to the willingness of their local citizens to approve a bond
issue. With the vast recommendations made by the Commission con-
cerning individualizing instruction and reducing the size of school units,
facilities will need to be upgraded. In some instances, new ones will
have to be built to accommodate the new instructional designs.

Debt service. is increasingly a larger portion of the average school
district operating budret. This is true, both in cities where population
shifts and the presence of many non fire-resistant buildings pose health
and safety hazards, 'and in suburban communities where major new
developments have created new school populations overnight. As in-
flation continues to escalate building costs, school districts should be
able to look to the Conimonwealth for relief from the current high
interest rates which accompany bond issues.

Despite the fact that there are minimum standards, abnormal costs
for school buildings cannot be controlled by the Bureau of Construction..
Even the "Taj Mahal" bill will not prevent this conspicuous consump-
tion, if the tax payers are willing to.bear a larger share of the cost locally
and affirm the proposal in referendum.

Thus, the capital facilities program may effectively thwart attempts
by this Commission to equalize educational opportunity throughout the
Commonwealth, when neighboring districts can have totally unequal
physical facilities for their children solely because of local district
wealth. Many states, including Maryland and Florida, have undertaken
a full state financing of all capital programs for school districts,-assuming
all debt service in time current budgets and using various devices, in-
cluding a state building authority to regulate and control cosi related
to . financing and construction charges.

In Pennsylvania, there already is a Public School Building Authority
with extensive experience in this area. It would not lie a complicated
process to transfer all school construction to that Authority, subject to
Bureau of Construction approval and with full payment to be made by
the General Assembly. Then, if a school facility were no longer needed
as a school in the future, it would he a simple matter for its use to be
converted by the Commonwealth to some more appropriate function
of State Government; facilities might more easily have dual purposes
while they were still functioning as schools. It would also be easier for
the Commonwealth to make available a wider variety of educational
programs across district lines. The facilities could be Wilt and admin-
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istcred through an intermediate unit for vocational technical skills, or
career education centers or schools, or aviation electronic schools, or
the like.

Also, by using a statewide authority to build schools throughout the
Commonwealth, the disproportionately high and low costs of school
construction could be spread more evenly throughout the Common-
wealth. This would reduce the uneven burden on one group of taxpayers
as compared to :mother.

Therefore, we recommend the full state financing of the capital pro-
gram of all school districts in the Commonwealth, the assumption of
all debt service connected with capital facilities, and the implementation
of this program through tlie Public School Building Authority in con-
junction with the Bureau of Construction of the Department of Educa-
tion and the Pennsylvania Human Relations Commission.

Signed :
Miriam Gafni

Concurring:
Ruth Bennett
Madge Benovitz
Paul Christman ..

Richard Gilmore
William Heyn
Ronald Huber
Pauline Leet
Louise Scholze
Bernard Watson

Dissent to the Recommendations on School Finance
This is a dissent to the chapter on Finance because it fails to recognize

the fundamental responsibility of the General Assembly, as charged by
the Constitution with the responsibility of providing for the "mainte-
nance and support of a thorough and efficient system of public educa-
tion." A realistic cost basis should he established by the Department
of Education for a basic educational program. This cost basis should
be adjusted by districts to reflect non-normal factors such as concen-
trations of poverty families and differentials in living costs, Upon
approval of such a realistic cost basis for a basic program, the Common-
wealth- should guarantee that amount of money for each school district
necessary to fund the basic program. This money would come in part
from the real estate tax now levied by school districtsandinpu-r, froin
present and future sources of state revenues. It would not, however,
prohibit local school districts from raising their own funds from real
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estate taxes or other local tax sources to fund school 1)11 grams for their
own districts beyond the basic funding level-provided by the Common-
wealth.

Signed:

Donald Rappaport

Dissent to the Recommendations on School Finance
Possibly no more difficult task faced the Commission than that of

.grappling with the complexities of school finance. Many months weze
spent delilierating whether to recommend full state funding of public
elementary and secondary education or to recommend retention of the
present- system with minor modifications.

While the Commission's recommendations to modify the present sys-
tem have merit as being essential to provide sonic degree of early relief
to obvious flaws in the subsidy formula, they should not he viewed as
resolving fundamental problems of financing public education in -the
Commonwealth of Pennsylvania.

Those 'joining in this dissent were out-voted (10. ). abstention) in
the effort to II aVe the Commission recommend that the Commonwealth
assume full responsibility'for raising mud distributing the revenues foi
public elementary and secondary cducatic'n, and that the shift elim-
inating local responsibility for raising and distribi.ting revenues for
',oldie education be accomplished over a time perk.1 of five to eight
years. Accordingly, the recommended motlificar.,vs to the present
formula are acceptable as intcriin relief ---a temporary expedient.

Specifically, then, this minority report is a dissent to the Commission's
recommendation that "the State Beard of Education undertake a study
of all the ramifications of full state Plinding of public -elementary-
secondary education." The recommendation may be a tacit suggestion
as to what the Commonwealth ought to do .to fund public education
but avoids any commitment as to when.

There have been ninny studies of school finance over the last few
yearsPresident's Commission on School Finance, National Education
Finance Project, and the Fleischman Commission (N. Y.), just to name
a few. Commission members familiar with these studies are aware of,
and agree with, the common conclusion that full state funding appears to
be the most appropriate financing model if, within a state, public edu-
cation is to be made equally accessible to all children and if the costs
related thereto are to be borne equita., ly by all citizens.

Some of the most cogent rationale for full state funding can be found
among the recommendations of the National Legisl.ltivc Conference
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(pp. 196-201, Issues in School Finance. Select Committee on Equal Edu-
cational Opportunity. United States Senatt.1

1. Nloney alone will not cure all the ills of our publie education
system. hut no improvements can be made until the manner in
\which educational flunk are raised and distributed is altered.

2. Evidence clearly shows that the manner by which local property
taxes arc levied for financing public education favors wealthy
localities with a large non-residential tax base and penalizes
those jurisdictions with a small non-residential base.
The states, in fulfilling their responsibility in the area of edu-
cational finance, should move toward stabilization of and, where
possible, a reduction in their reliance on the local property tax
as a revenue source for public education.
States which continue to use the property lax as a source of
educational revenue should initiate. a review and. where neces-
sary. reformation of their property tax administration. Spe-
cifically. the states are urged to adopt a uniform system of
assessment to assure an equalized property tax burden.
Furthermore, the method of taxation used to supplement or
supplant the property tax base should have a growth factor
comparable to the increase of educational costs.

3. Local, non-echlcational public services arc financed large1.1from
the property tax.and although the central cities tend to have
a relatively large property tax base, the total burden placed
upon their tax base usually is heavier than it is in areas where
the demand for such public services as sewage maintenance,
street lighting, fire and police protection is low.

the attempt to equalize the costs of maintaining schools,
states are urged to recognize those non- educational expenses,
for example, municipal overburden, which affect local tax
burdens.

4. An equal educational opporWnity implies an equalization of
educational resources among school districts. In order to equal--
izc resources among districts, two alternatives arc available:
(1) reduce education funds from some districts to raise the
resource level for others, or (2) provide substantially increased
funds to raise the poorer districts' resources up to a level en-
joyed 1,, Ole more affluent districts. The latter is obviously
preferable.
No school district should be compelled to reduce its level of
expenditure while a state moves toward assuming its full role
in-financing and distributing educational funds.
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The equalization level is a matter to be determined <4y each
slate. However, it is recommended that the 65111 percentile level
of per-pupil expenditures he the minimum standard guaran-
teed by each stale.

5, Equality does not mean identical treatment. The crucial value
to he fostered by a system of puldie education is the crortunity
to succeed, not the uniformity of success. While all are equal
under the law, nature and other circumstances yield advantages
to sonic, while handicapping others. Hence, as the President's
Commission stiggested: "To offer children only equal educa-
tion, disregarding differences in their circumstances is merely
to maintain or perhaps even to magnify the relative effects of
advantage and handicap. Equal treatment of unelnals does not
produce equ hilly."
A concept of equal educational opportunity should reflect a

sensitivity to the differences in costs and variations in interests
and needs of those to he educated. Attempts al relieving dis-
parities by attending to particular educational needs and vari-
ations in costs will prove fruitless., however, unless those needs
and costs can' be clearly identified and fully quantified.

6. The argument is made that a greater assumption of school fi-
nancing responsibilities by the state will undermine, or perhaps
even destroy, the tradition of local control of education. We
believe that. local control is not dependent on local tax raising.
ability. Local school districts arc the creation of and responsi-
bility of the state. Their authority to raise funds for education
comes as a result of delegation by the stale of its own taxing
authority.
There is a distinction between local fiscal control and local con-
trol over policy. Local fiscal control is no longer a pdssibility
if financial discrimination is to be terminated in public educa-
tion. Insistence upon financial control over education by the
state in order to eliminate discrimination to taxpayers and
students in no way has to interfere with continued administrative
and policy control of the schools by the local districts. On Ile
contrary, the new standard of school finance encourageaby [the]
Serrano [case] suggests that for the first time poor schoofdistricts
will enjoy significant local control over educational policy, which
the lack of resources have previously made impossible.
Evidence fails to (1611011AI:1'1c any correlation between an in-
crease in the state assumption of educational costs and loss of
local decision-making authority. If anything. the evidence sug-
gests that local decision-making power to shape the content of
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local educational programs is enhanced once local boards arc
freed of the hoyden of searching for essential financial resources.
Regardless of how the -states decide to finance their system of
public education. they can and should leave policy decisions
and administrative control in the hands of local districts. It
is the state's obligation to insure that a basic educational package
is delivered to all children on an equalized basis; it should be
the local district's prerogative to determine how that package
will he delivered.

7. At least 75 percent of current operating expenditures in educa-
tion go into teachers' salaries and salaries of other employees.
Because of the fiscal magnitude of this portion of educational
costs, increased state responsibility in this area will be necessary.
The National Legislative Conference recommends -that as an
essential corollary to state assumption of the fiscal responsibility
for pul.die education,- the state should play a larget_role in the
determination of Jeacber salary schedules.

Those endorsing this minority report wish to affirm their support for
consideration of a graduated income tax as an additional source of
revenue to support public education. Real estate taxes produce about
40 per cent of the funds supporting public education in Pennsylvania. As
the Commission report indicates, this source is too significant in magni-
tude to be abandoned. However, sonic relief is necessary, at least to
avoid further upward pressure on real estate taxes.

A graduated income tax would relieve the pressure on property taxes
and provide needed yield growth hopefully commensurate with reason-
abli: growth in educational expenditures.

Signed:
Richard Gilmore

Concurring:
Ruth V. Bennett
Madge Benovi4
Harry Block
Peter Buttenweiser.
Paul S. Christman
Jane S. Freedman
Miriam Gafni
Emmanuel J. George
Victoria Johnson
Pauline -Leo.
Jeanette F. Reibma
Lonisc Seholze
Bernard C. Watson
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GLOSSARY
Accountability. The obligation of educators to identify the goals of the
educational enterprise. and I he nature and effectiveness of public re-
somees applied toward these goals.

Curriculum. The related facts, concepts, skills, attitudes and values
Which the school formally endorses as necessary and/or valuable for
membership in society.

Hidden. Curriculum. The informal. unintended "eurriculum." That
is, the facts: concepts, skills, attitudes and values which students learn
by the 'school's example.

Tice-based/Subject-oriented Curriculum. A curriculum which quali-
fies students for graduation on the basis of progression through pre-
determined units of time and divii:ons of knowledge.

Intended Learning Outcomes Curriculum. A curriculum which quali-
fies students for graduation on the basis of their ability to demonstrate
competence in those facts, concepts, skills, attitudes, and values en-
dorsed by the school.

Educational Technology. The purposeful allocation and organization
of human and non-human resources to meet educational goals.

Evaluation. The periodic assessment of the appropriateness and effec-
tiveness of educational programs by educators and citizens.

Process Evaluation. The periodic assessment of the appropriateness
of the means the school uses to assist students to aclieve curricular
goals (Instruction).

Product Evaluation. The periodic assessment of student achievement
of intended learning outcomes and the appropriateness of those in-
tended outcomes.

Full State Funding. A method of financing public education in which
the state collects. and disburses all necessary funds. This method clim-
inates local financing of schools.

Governance. The political function of setting educational goals and



Nongraded Schoo:. A school with an educational program which elim-
inates age grouping as the primary method for organizing instruction.
In place of the traditional grade designations. learning groups are es-
tablished on the basis of individual needs and learning styles. Under
this approach, students are frequently reassigned to permit continuous
progress toward the acbievei of intended learning outcomes.

Schooling Process. That part of the education process which is asso-
ciated with enrollment in a formal program of instruction in au insti-
tution designated as a school (not to he confused with the learning
process which is lifelong and which can occur anywhere) .

Planning. The systematic process of identifying and anticipating future
educational needs and problems, and the development of effective
strategies for the deployment of human and non-human resources to
meet these needs.-
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RAYMOND B. WITTIG

The Citizens Commission on Basic Education wishes to make special
recognition of the contributions of Raymond B. Wittig. From his ap-
pointment to the Commission until his dcath. April 25, 1973. Mr. Wittig
served the Commission with the same deep interest in education which
characterized his entire life. The Citizens Commission and the Com-
monwealth will long remember his devotion and service.
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