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Massachusetts Business Task Force
for School Manigement

September 1970

Dr. William C. Gaige
Director of Research
The Commonwealth of Massachusetts
Advisory Council on Education
13th Floor - 182 Tremont Street
Boston, Massachusetts 02111

Dear Dr. Gaige:

We submit this report on school business management with a firm belief,
in the-efficacy of our recoMmendation-s and the deep desire to be hel
in their implementation. Almost every school system in the\state has been
consulted and members of the Task Force perstMally visited some 200 'sys-
tems. During thes1Nrisits, we talked with superintendents, business
managers, principals, consultants, and other members of school staffs.
Many of their suggestions are included in the report.

1
We found much dedication but also much, frustration. Almost everyone was
of the opinion that the Department of Education should provide professional
assistance in critical business areas. There were clear indications of the
need for stronger state-wide leadership, more effective planning, better
communications, more cooperation between school districts, and broader
application of management systems. The implementation of our recommen-
dations will correct this situation and bring about substantial economies.
We urge all concerned to support adtively the effort to achieve early imple-
mentatiOn of these recommendations.

1

It is impossible for us to overemphasize the willing and friendly cooperation
that we have received from all those whom we contacted during the course of
the study. This has been an envigorating, challenging, and enlightening
task. If opportunities can be found for more of our\ fellow citizens to exper-
ience the satisfactions that accrue from public service of this kind, we think
great benefits can accrue to the Commonwealth.

Re s per. tfully. y4urs

e,0 4 Vst a 14 v
Carl H. Nordstrom
Chairman

4
A study of the Advisory Council on Education in collaboration with the Associated Industries of Massachusetts

Directed by Warren King and Associates, Inc., Chicago
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introduction
The Advisory Council on Education presents this
unique and important analysis of business prac-
tices in the billion-dollar publitschool system of
Massachusetts. The report speaks authoritatively
because it was compiled by 33 top corporation
executives and managers who devoted more thin
three months, on a full-time basis, to anevaluatien'
of the public schools. Modern American corporate
management, the finest in the world, uses the
most accurate and sophisticated tools. The extent
and goals of the public School system make it
perhaps the best in the world, but its business
and management practices are fragmented into
hundreds of small, insufficient units. Even the
large systems are often inefficient In Massar.hu-
Setts school systems, only half have business
offi_ eon, and these are often inadequately pre-

'', .pired. In the other half, the superintendents must
serve as their own business officers. In addition,
many school business functions are conducted by
city and town governments beyond the control
of school systems.

In these days of rapidly rising taxes and costs, it
is unlikely that school costs can actually be
reduced: 'However, the use of efficient modern
management practices can save millions of dollars
and arrest the rapid growth rate of increasing
cost The council began exploring the possibility
of such savings two years ago but quickly dis-
covered that it alone did not have the financial
resources to conduct the study. First, it requested

! the services of the 'Associated Industries of Massa-
',chusetts for the recruitment, on loan, of business
managers from successful corporations. AIM ac-
cepted the challenge and did recruit the loaned
corporation executives. Second, it engaged the
management consulting firm of Warren King and
Associates, Inc:, to assist these executives in
examining problems of public management.

The cost of planning, .eiLuipping, and managing
the Btu*, as well as editing and printing the

9

report, totals $75,000 in the council hinds. The
value of the services of the loaned oxecutives,
whose salaries and expenses Were paid by their
companies, exceeds $200,000. -Througr the 'efforts
of the Associated' Industries of 'Massachusetts,
many companies donated money, office space,
supplies, equipment, end printing valued in excess
of $20,000. In addition, school business officers
requested that how-t9.do4t manuals.* prepared
in certain areas. The Commissioner of Eductition
earmarked $15,0* of Title' V federal to
cover the cost oreparing, editing, and tint
two manuals, oñ on school purchasing and an,
other on pupil transportation. It is hoped-that the
Department of Education can keep these manuals
Up-to-ate and, develop others. Thus, th Com-
monwealth has received services valued t over

cl

$300,000, of which the state has contributed
only $75,000.

But there is an additional important and intan-
gible promise resulting from this study. Nearly
half of all Commonwealth school systems were
visited, intd their superintendents and business
officers were invariably enthusiastic and appre-
ciative. Moreover the loaned executives found
that these edticational leaders are carrying heavy
responsibilities, often with inadequate Manage-
ment training and insufficient help. As a result,
there is a new understanding between an im-
portant portion of the business community and
large numbers of iublic school executives. Now,
it is quite possible that school systems can obtain
the advice, assistance, and support of business
leaders throughout the Corrunostwealth in secur-
ing the resources and services needed to assure
competent school management.

The most brilliant findings of any study. are use-
less if the recommendations are not effeeted.
Moreover, project results are seldom implemented
unless those being studied understand the need:'
and cooperate wholeheartedly. In this case, super-

1



intendents and school business officers throughout
the Commonwealth were contacted prior to the
start of the study., These men were unanimous in
asking for help and in supporting the council's
effort to initiate the project. Further, their asso-
ciations were fully supportive during the conduct
of the program.

As the results so clearly reveal, improvement of
business practices and implementation of modern
Management methods require state and regional
leadelitrip, Most school_ systems, even sizable
cities, cannot dividually afford all the services
and resources that will assure efficiency and
economy. State and regional leadership and ser-
vices must be provided by the State Department
of Education, anti the .Governor and the Legisla-
ture must authiirize and suppoit such leadership
and services. Although the advantages of local
control must be treasured, the taxpayers can no
longer afford its costly disadvantages. The loaned
executives, themselves local citizens, clearly re-
state these premises and fOrcefully present recom-
mendations in support of state leadership and
school district cooperation.

The original, investigations indicated *ble an-
. nual savings of $30-million to $60-mi lion. How-
ever, before appreciable savings can assured,
the teams of managers state clearly t relatively
small amounts of.money must be spe to provide
needed knowledge, staff, and servic Only then
can larger sums be saved. Althoug maximuin
dollar savings are not estimated for many recom-

-P

mendations, their full and early adoption could
assure annual savings of more than $60-million.
In addition, the quality of education, and learning
would be greatly enhanced.

The Advisory Council on Education gratefully
acknowledges the support and cooperation it has
received from all agencies and individuals con-
cerned with this study. Also, on behalf of the
Governoi and the Legislature, the council ex-
presses its deep appreciation to the companies
which so generously donated their executives and
other resources. Moreover, it is grateful to the
Associated Industries of Massachusetts and its
staff, without whose support and services the
study could not have been conducted.

Finally, the Advisory Council on Education trans-
mits these findings and recommendations to the
political leaders, the State Board of Education
and its department, the school committees and
school systems of the Commonwealth, and the
state and local officials so intimately involved. It
urges all to study these findings and recom-
mendations and to play their appropriate role
in developing the efficiency and economy needed
to assure high-quality education at 'the lowest
possible cost.

Dr. William C.. Gaige
DirectOr of Research,
MassachuSetts Advisory
Council on Education-

_ September, 197rt
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Principal Findings

Any:I billion-dollar operationand that is th
present-day scope of public primary and second-
ary education in Massachusettsmust be regarded
as big; business. Consider its massive. physical
plant facilities and thousands of professional and
support personnel. Think of the growing fleets of

vbusses.in entories of supplies, books, and equip-
ment; athletic and recreation programs; main-
tenance 'and new construction; health and food
services; recordkeeping and reporting require-
ments; and wide geographic coverage. Add 'to
these a new, era of collective bargaining and
persistent demands for better and more compre-
hen.live services. ,With the application of the
management concepts fundamental to efficient and
productive operation, the analogy to big business
is complete.

.

Although the resources devoted to public school
, education are large, they are managed in a frag-
mented fashion. There is little coordination at
the state, level and almost no interchange of
informati*, formal or informal, between school
districts. The Massachusetts Business Task Force
for School Management found' widely varying
procedures. Good practices in one district were
not being used to advantage by neighboring
districts with similar problems, because there
is no organized method for exchanging such
infOrmation.

Effective working relationships between sc\ool
and d school administrators t in

many districts, but in others policies arc t e
and limits of executive authority unclear. Della
tion of responsibilities and basic organicitionel,
structure simply do not exist in some singlet \
systems. Too often, day-to-day problems are dealt
wiith on an ad hoc basis.

The Task Force found instances where sound and
systematic management practices have been intro..
duced into local school systems. Actually, there

are no inherent obstacles to the initiation and
application of .modern business methods and
management systems throughout the Common-
wealthif local school districts are given the

stools, guidance, and community sup rt.

There are many benefits to' be deriv
implementation of the Task Force- r
tions.- ¶fhe most important of these
ship that can be exercised through
use of the recommended manageme

from the
Ommenda-
the leader-

the prudent
t tools.

Other benefits are those resulting from improved
efficiency and productivity of personnel in per-
forming their duties under the proposed manage-
ment system. In most cases, no estimate was
made of the dollarNalue of such benefits. Dollar
benefits were ,estimated in connection with 25
recommendations. They are not additive because
in some areas options are available. For example,
in the transportation area, a school district can
either contract for bus services or own and,
operate its own busses; cities and towns can either
modernize existing buildings or contract for new
ones.

The Task Force believes the implementation of
their reco r ndations can result in a reduction1

of total ex ditures (operating plus construc-
tion) equal to "6% of the total expenditure& that

ould be incurred under the present systenm of
, ratioiiThe 6% reduction does not take into

unt the effect on tot expenditures of corn -
school district coo ration. When that is
lished, a 10% redu tion can be anticipated.
eduction are th dollar benefits to be

torn the itnplem ntation effort.
\the p t four ye public school operat-

ina\ nditu have inc eased about 13% per
year\ov = r the eding ar, and construction
costs at flit 10 per ye r over the preceding
year. Tot \expe ditures f r the1968 .69 school
year were appro = tely 1.1-billion. The pro-

31, ;le
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jected expenditures for the next four school years,
assuming a conservative increase of 10% pet year
over the preceding year, is illustrated in the solid
line in the graph shown above.

1971-72
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The broken lines show the effect of the rate of
implementation on dollar benefits. The lower
line is based on the assumption that implementa-
tion is already in effect and the achievable 6%
reduction was reached at the beginning of the
1969-70 school year. The middle line is based on
the assumption of a gradual implementation with
a 1.5% reduction for the 4969-70 school year, 3%
for 1970-71, 4.5% for 1971-72,,and 6% for 1972-73.
The vertical distance between the respective
lines portrays an estimate of the potential re-
ductions in expenditures resulting from gradual
or accelerated implementation as compared to no
implementation progress It is obvious that delays
in implementation can be very expensive.

Costs will be incurred in effecting full imple-
mentation. The T%,' ',nee., estimates that the
Department of 'n need an additional
appropriation . tately $1.1-million to
engage the proie......mal staff and the services
necessary to carry' out its very essential role in
the implementation effort. No estimate has been
made of costs to local districts. It is certain,
however, that they will be significantly greater
if the Department of Education is unable to pro-
vide the leadership and professional assistance
that the local districts can rightfully expect.

Critical Needs

The absence of several key elements essential to
effective management was evident" throughout the
study conducted by the Task Force. These are
summarized in this section.

Long-Range Planning
Formal long-range planning should be initiated
at both the local and state levels. Five-year plans
should be prepared annually because updating at
least that often is essential to keep pace with
changing conditions. Long-range planning is not
a static function but an evolutionary process
that fact clearly is not recognized by the educa-
tional community in Massachusetts.

There are many developments which can affect
the future of education. Executives must evaluate
these developments and make decisions which
will enable them to react to-change effectively as
well as to contingency and crisis-Soch decisions
are critical and the Task Force belieires strongly'
that they cannot be made wisely without the
kinds of information ant guidance which long-
range planning provides.

4

Sdhoof District Cooperation-'
Optimum economic size is one important charac-
teristic of a successful district operation. How -
ever, many local school systems in Massachusetts

\ are not large enough to obtain the most effective
educational return for the dollars expended. In-
escapably, conditions today require more co-
operation between school systems and on a larger
scale than has been envisioned in Massachusetts.
Methods of achieving this vary, but regardless of
method, the Department of Education must provide
a unified policy and adequate communications.
Without increased' cooperation between school
districts, Commonwealth taxpayers must be re-
signed to continued duplication of costs, competi-
tion for tax dollars and personnel, as well as an
unbalanced educational system frequently favor-
ing the better financed communities.

Local control has been traditional in M, ichu-
setts education, but such control, as we know it
today, suffers in a fragmented system. Local units
often are uneconomical in operation and politi-
cally impotent. A system which combines central



leadership with strong centers of local control will
Produce significant economies, cut waste, and offer
.thi'adclitional benefits of greater scholastic chal-
lenges ecial programs. In addition, it will
proNtide betterikilities and management, as well
as financially self-slfficient local school groupings
whose voters can truly control the important
aspects of their childien' education.

The Task Force examined and considered in great
detail the history, 'status, problems, and benefits

school district cooperation. After discussing
the issues at -srth, it recommends a transition
towards 7 trims in a manner which
should pri qficial and acceptable to the
local commktnities.

Management Information Sy State
There is also a need f a ntrally administered
information system in olving the rdinated ef-

forts of the Office of Planning and- Program
Coordinion, the Department of Education, as
well as users and contributors of educational
information. An Advisory Committee should be
established to oversee the activities of the Massa-
chusetts Educational Management - Information
System, determine acceptable project( riorities,
and ensure that the full capabilities of e system
are made available to its constituents.

It is imperative that the Department of Education
be able to describe the current and future needs
of the users of educational information. Addition-
ally, it should have a plan for an information
system to tie in with the larger state system and
begin implementation where it is onomicallyc
feasible as soon as possible. This ill require ,a
study of the needs for management information,
the-design of a data base, as well/as documented

4 computer programs. 4

// Ilitsources for Public School Education

Sound management of three basic resources
funding, manpower, and facilitiesis essential for
an effective public school system 'operation. The
paragraphs below summarize the content of these
sections.

Funding
Massachusetts taxpayers are plagued by the cur,
rent imbalance botlween the support to education
provided by local property taxes and the more
broadly based state support. Aggravated by rising
costs, taxpayers have reacted by restricting re-
sources for local education.

1

The questions of state aid and local funding are
complex, and involve many aspects beyond the
purview of this management study. However,
from a business standpoint, it is obvious that
many schools are operating inefficiently because
of inadequate funding. Therefore; the General
Court should give prompt and serious considera-
tion to findings of the various expert groups who
have recently studied this problem.

Manpower /
Manpower is an indispensable and critical re-
source for education. The Department of Educa-

------ tion as presently funded and organized, cannot
make the fullest and most effective use of this
resource and is not in a position to implement
many of the recommendations in this report. The
General Court should fund -this department ade-
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quately and give it the authority to select, com-
pensate, and classify its professional staff within
the overall limits of its budget: If not, considera-
tion should be given to deactivating the Depart-
ment of Education.

Assuming that adequate funding is made
able, the department should establish an expanded
Bureau of School Management Services. This
organization would assist 'all school districts in
questions of building operation and maintenance,
collective bargaining, data processing, program
budgeting, purchasing, transportation, and volun-
teer manpower.

The department should also appoint a professional
administrator in the Office of the Commissioner
to direct departmental communications and to
plan and execute a long-range public relations
program. Communications are an essential tool
and function of modern management. It is vital
for public understanding and support of the edu-
cational system. Yet, the Massachusetts

the

of Education now has no effective com-
munications program.

School districts should solicit support from local
business -and industrial organizations to assist in
special instructional areas and administrative
matters. Some districts are now deriving benefits
from this approach, and the practice should be
expanded.

School costs have been impacted heavily in recent
years by collective bargaining. In general, the



bargaining units in the school system have been
represented by professional negotiators. The Task
Force strongly recommends that the school com-
mittees secure similar representation. In any
case, the negotiations should not be conducted by
inexperienced personnel.

Facilities
School building)s the biggest construction busi-
ness in Massachusettsabout 4-million square
feet each yearbut it also is the most fragmented
in terms of management! 'Experiences gained in
one community are seldom shared with another.
In addition, the benefits of :mass buying and
standardization of methodi -are not realized.
School building problems are being compounded
as parochial schools continue to close.

Innovation in construction methods is one of the
most powerful means of combating high costs.
The Department of Education should promote
strongly the development of modular systems
constructiot. There is an urgent need for the

Department of Education to provide coordination
and expanded assistance in all areas of school
construction, including cost savings analysis, site
planning, building design, architectural planning,
and a central data bank.

Other Task Force recommendations for reducing
call fschool building costs or the General Court

to establish a central state contracting agency and
for the towns to expand the use of stabilization
funds for school construction. The latter approach
would eliminate or reduce expenditures for bond
issues which can amount to as much as two-thirds
of construction costs.

Finally, in this expensive and vital area of school
construction,-educational and town planners must
recognize the premium on time. A three-year
delay can increase the cost of a building by one-
third. Long-range planning would avoid this

. delay, and would result in buildings being con-
structed when they actually are required by the
local systemnot two or three years later, as has
been the usual experience itissachusetts.

School Business Management System

The operating problems confronting school district
business managers as well as other Interfacing
activities are highlighted in the following para-
graphs.

Fiscal System
The Task Force recognized the need to modify
and standardize educational budget content and
preparation procedures to obtain greater public
understanding of the objectives of school pro-
grams. Budgeting by objectives rather than by
function provides opportunities for decision-
making on the basis of priorities. In addition,
uniform formats would facilitate comparisons
between systems and measurements of perform-
ance against stated goals. After budget com-
ponent costs and revenue sources have been
properly identified, the budget should be approved
as one total. This would permit the superintendent
to make transfers freely within the overall budget.

The greater accountability provided by program
budgeting and performance comparisons should
make this increased flexibility acceptable from
the standpoint of control. The temptation to make
unnecessary expenditures, in order to avoid re-
turning unspent monies to the general funds of
the community would be greatly reduced. 15

Facilities. Planning
and Acquisition System

Long-range facilities planning by the school dis-
tricts must be improved, if they are to meet
successfully the problems of increasing pupil
population, rising construction and land costs, and
parochial school closings. The Department of
Education should be funded to a level at which
it can provide assistance to town school planners.
As part of this assistance, the department should
develop, in cooperation with the towns, standard
criteria and formats for space utilization records,
so that emerging space needs can be clearly
identified and justified to the taxpayers.

Facilities Operation and
Maintenance System

The Task Force's review of this key area disclosed
a serious lack of effective custodial training pro-
grams for establishing and maintaining adequate
skill leltils among the more than 6,000 custodians
in the public school system. Such programs would
combine on-the-job training, a custodian's hand-

\ book, and improved custodial supervision, which
would inc orporate comprehensive scheduling
based on 'Work measurement techniques. Per-
formance time standards would provide uniform



schedules for all custodial tasks and establish a
more even distribution of work loads among
employees. The Department of Education is now
prepared to conduct training programs, upon
request from any town. Such action would bring
a rapid improvement in efficiency.

Maintenance management of physical facilities in
many school systems is ineffective. In some cases,
this is because maintenance responsibility is as-
signed outside the _school's authority., In other
instances, maintenance management expertise
among local school administrators is limited. In
general, preventive maintenance programs are
either inadequate or noAexistent. These condi-
tions jeopardize the long-term serviceability of
school facilities throughout the Commonwealth.
Prompt action is required if this potential waste
of the taxpayers' money is to be stopped:

Transportation System
Review of the Commonwealth's numerous school
transportation systems, which serve 500,000 pu-
pils with more than 4,200 vehicles, disclosed
opportunities for significant cost reductions. The
greatest opportunity for achieving transportation
economy is through combining individual school
districts into larger area transportation facilities,
which would be administered by transportation
specialists, and through eventual public owner-
ship and operation of bus fleets.

The Department of Education should provide
expert and timely guidance to the. local districts
and area specialists so that effective and economi-
cal transportation systems can be implemented.
Such aqgistance should encourage more coopera-
tive arrangements between school districts where
transportation is required for special purposes
such es vocational and technical schools. Assis-
tance in the form of centrally developed computer
routing and scheduling and the establishment of
pupil pick-up stations, bus and driver standards,
effective service complaint processing procedures,
formal rules of pupil conduct, and procedures for
reporting and reviewing rule violations should
also be give-3.

When transportation services are contracted, bids
and proposed contracts should be analyzed and
approved at the state level. Ftirthermore state-
developed forms and procedures should be util-
ized, and performance bonds should be required
as an integral part of every request for bid and
transportation contract. Moreover, legislatiou ,is
required to enable school committees to negotate
contracts of longer duration to effect cost savings.

Local transportation cost reimburseMent by the
state should be limited to a maximum cost per

pupil to ensure maximum effort to effect economi-
cal transportation: Finally, the operating manual
on pupil transportation prepared by the Task \

. Force should receive wide disteibution in the
school districts.

Procurement System
A uniform business system for purchasing at the
local level is critically needed, so the Task Force
prepared a school purchasing manual to meet
day-to-day operating requirements. Furthermore,
a procurement specialist position should be estab-
lished in the Bureau of School Management
Services to coordinate purchasing activities and
disseminate information among Commonwealth
school districts. 'Since lower prices inevitably
result from higher-volume procurement and ad-
ministrative cost reductions are achieved when
several schools are served by a single advertising
and bidding procedure, cooperative purchasing
should be developed on a regional basis.

School districts should also be informed of com-
modities available under state contracts, and the
State Purchasing Office should encourage them
to use such contracts. A serious lack of com-
munication among local school districts and the
State Purchasing Office now hinders this process;
this gap should be bridged immediately. Incorpor-
ation of large-volume school requirements into
state purchasing orders would result in lower
prices for all state agencies.

School Food Services System
The Task Force believes substantial improvements
in the Commonwealth's school lunch program
would result fromAthe creation of a Division of
Nutrition Education..and School Foods Services
within the Department of Education. This divi-
sion would provide financial and technical assis-
tance to the local districts, handle government
commodity distribution for the schools and even-
tually other institutions, and provide innovative
and creative nutrition education.

However, the tgreatest economies could be
achieved by using central kitchens to serve more
than one school; and the division -should actively
promote this concept. In addition, the state should
take full advantage of government-donated com-
modities by c ntra Ong the processing of this
food for op ersiori into finished products for
resale to va us school district systems.

Mnagement Information
I

' System Local
It is essentii1 that the Commonwealth have a stateL
wide mans ement information system. Thereto
the local districts should participate in-its develo

16



ntent in coordination with the Department of
Education, whose functions in the system have
been described previously.

The Task Force suggests a one-year moratorium
on the addition of data processing 'equipment.
During this period, the Department of Education
will establish the input-output configuration of
the system. Thereafter, as mutually agreed, the
local districts and the department should cooper-
ate in the development testing and implementa-
tion of the system.

Interfacing Systems
The Task Fo.-ce has defined interfacing systems
as those which govern functions which are not
generally considered in the business area, but

Recommendation
RECOMMENDATIONS

General Court Action
Consider the findings and recommendations
of the various' individuals and groups that
have studied the school funding problem,
and take appropriate action.

* grant the Department of Education author-
ity to Select, compensate, and classify their
professional staff within overall limits of

.its budget ....

Orsini school committees responsibility for
insurance coverage on school buildings and
contents.

Invest full authority for purchasing supplies
and services used in the school district with
the school committee.

Authorize the school committees in all towns
and cities in the Commonwealth to maintain
the school buildings.

Permit school districts to keep their own
books of account or contract this function
to the parent town or city.

Require the town treasurer to pay promptly
and without further authorization all pur-
chase orders and requisitions on certification
by the school committee or its appointed
representative providing the amount due /
and-payable is within the approved budget.

"Top Priority i /
a

which depend on the business area for services
such as purchasing and budgeting. Such functions
are insurance; attendance, health, and library
services; property and inventory control; and
the like.

Many disparities were observed among the school
districts' vast array of insurance programs. Direc-
tion and coordination are required at the state
level to ensure adequate protection of school
district property and personnel and to achieve
the economies that group rates provide. The cost
of attendance services could be reduced by con-
ducting the school census and street-list canvasses
simultanemiSly. Finally, important financial and
educational benefits could be achieved by co-
ordinating the purchasing and processing of li-
brary materials on a regional basis.

Summary
SECTION RECOMMENDATION

NUMBER PAGE

IIIFunding 1 . 27

IIIManpower 1 31

IIIManpower 4 32

IIIManpower 5 32

IIIManpower 7 33

IIIManpower 8 33

IIIManpower 9 33



RECOMMENDATIONS

Authorize the school committees to delegate
executive authority to the superintendent

Exclude principals and assistant principals
from any collective, bargaining unit.

Estabillih a central state agency to contract
fir construction of all elementary and secon-
dary public school buildings.

Use the Commonwealth's credit rating to
WOWS, bond interest costs.

Require all school committees to submit
budgets that are program-oriented rather
than Enaction - oriented.

Require *cheat builiits to display revenue
arras and contributed services, all an-
ticipated expenditures for whatever pur-
poses within or without the school system,
and indicate the net amount to be raised by
local taxation.

Pros foror periodic destruction of records.

Permit school districts to advance funds in
anticipation of payment by state or federal
authorities for projects which have been
PM** approved.
Establish a limitation on state financial aid
for-school construction projects.

Permit the use of a brae bid and alternate
fions.

Enab and encourage school committees to
and negotiate bus contracts for

periods of longer than the presently allowed
three years.

Umit state reimbursements to school dis-
tricts for pupil transportation costs.

Required municipiditir¢ which do not carry
primarpInsurance on their buildings and
contents to purchase of -loss coverage.

Amend the Workmen's Compensation Act
to make -mandatory the provisions of the
law to all local and regional district school
system employees.

Require municipalities not insured against-
liability for Workmen's Compensation to
carry single accident excess insurance or
reinsurance.

SECTION RECOMMENDATION

NUMBER PAGE

IIIManpower 10 '\ 33

IIIManpower 17 37

IIIFacilities 2 39

IIIFacilities 3 40

IVFiscal System 1 46

IVFiscal System 3 46

IVFiscal System 5 47

IVFiscal System 47

IVFacilities PlOning
and Acquisition
System 12 55

IVFacilities Planning
anri Acquisition
System 15 55

N- Transportation
System 10 67

IVTransportation
System 13 69

IVInterfacing Systems 2 85

IVInterfacing Systems 3

IVInterfacing Systems 4 86



RECOMMENDATIONS

Extend indemnification to all employees for
apenses or damages resulting from an acci-
dent due to their own negligence arising out
of their employment.

Require that all Ourdcipalities provide gen-.
eras insurance, including products and ve-
hicle liability protection, with a minimum
combined of $1-million per occurrence
either by primary insurance or
purchasing ppropriate excess insurance
coverage abo e a retention for each occur-
rence.

Create a state which will be the
insuring en for the single packaging of
group health d life insurance for all school
employees and other municipal and county
omPloYaca

Allow the schooleensui and town listings to
be taken_ simultaneously and require town
officials responsible for compiling street lists
to collect-information on all-residents.

Base local school aid on pupil enrollment for
October 1 rather than on net average mem-
bership attendance by amending Chapter 70,
Section 4 of the Genial Laws.

Department of /Education Action
**Propel* and annually submit a five-year

plan to the -Beard of Education' for action,
beginning in /117L

**Eatitblish an effice, designated as the Office
of School District Cooperation, reporting
directly to theCommissioner, with exclusive
responsibility to promote and coordinate
school district cooperation.

**Establish, with appropriate funding from the
General Court, a Massachusetts Educational
Management Information System (MEWS).

* *Establish an advisory committee on infor-
nation systems for education.

* *Activate immediately an expanded Bureau
of School Management Services within the
Massachusetts Department of Education.
Engage a professional administrator to direct
communications within' the department and
creates proposed Office for Communications
with responsibility for planning and execut-
ing a long-range public information program.

**Top qty 19
10

SECTION RECOMMENDATION

NUMBER PAGE

IVInterfacing Systems 5 86

IVInterfacing Systems 6

IVInterfacing Systems

WInterfacing *stems 8

IVInterfacing Systems 10

IILong-Range Planning 2

IISchool District
Cooperation

86

88

19

1 21

IIManagement
Information
SystemState 1

IIManagement
Information
SystemState 2

# IIIManpower

IIIManpoiver

2

3

24

25

31
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__RECOMMENDATIONS
,

Distribute the existing collective bargaining
manual to all school authorities.

**Create a division of School Construction and
Facilities.

Establish standard criteria and records for
evaluation of space utilization.

Provide school districts with experience rec-
ords of school architects.

Develop procedure manuals for educational
specifications, building design and construe-
tionlidte selection, site development, and
sandal assistance.

* *Immediately implement the provision for
state financial aid to rehabilitate and mod-
ernize older schools.

Upgiumle minimum school building lighting
standards to conform with the latest Elam-
inadng Engineering Society recommendled
levels.

Require the Division of School Construction
and Facilities to act as consultants to school
districts on building construction to reduce
operating and maintenance costs.

Develop bidding forms and procedures for
use by school districts.

Develop computer-assisted routing and
scheduling techniques for use by the school
districts.

**Encourage the establishment of area trans-
, portation districts in Massachusettn

Develop and implement a uniform purchas-
lug system for, use by school districts.

Establish a state-wide continuing purchasing
committee.

Create a Division of Nutrition Education
and School Food Services.

Adopt criteria for measuring efficiency of
individual school and district food service
operations.

ChannelOvailable government-donated com-
modities to food processors for conversion
into finished products for resale to various
school district systems.

**Top pool*, rro

--SECTION RECOMMENDATION

NUMBER PAGE

IIIManpower 14 36

C\ 1 38

IVFacilities Planning
and Acquisition
System 2 49

IVFacilities Planning
and Acquisition
System 8

IVFacilities Planning
and Acquisition
System 10 54

IVFacilities Planning
and Acquisition
System

IViacilities Planning
and Acquisition
System

11 54

13 55

WFascilities Operation
and Mailitenance
System 7 59

IV Transportation
. System 3 64

IVTransportation
System 4 66

IVTransportation
System 12 68

IVProcurement System 1

IVProcurement System 5

71

74

IVSchool Food
Service System 1 77

N=- School Food
Service System

IV-fSchool
Food

Service System 4

77

78



RECOMMENDATIONS.

Redesign the Report and Claim for Reim-
bursement form by substituting a monthly
balance sheet and profit-and-lossItateMent.

Publish a cafeteria personnel haridbOok at
the state level to emphasize selection, moti-
vation, and training of cafeteria employees.'

Create a position of, Supervisor of Insurance.

Promote the concept and establishment of
regional instructional media centers.

Establish a program to providh a system of
mutual support among all lib

School Committee Action
"Increase solicitation of volunteers throubc

civic organizations and lcal citizens to aid
//local school administrators.

**Solicit volunteers froth local business and
industry to assist instructional
areas and adminis ti matters.

**Secure the se of a professional sego-
tiator to rep the school committee in
collective sessions.

Adopt a poll that the superintendent act
only in an advisory capacity in collective
bargaining.

Approve the school budget as one total.

Require all school superintendents to make
\a report at the end of each school year
sho the financial results by program
com with budget and also the educa-
tional results compared with those forecast
when the budget was prepared.

Establish security procedures for handling,
counting," and depositing cash.

**Increase use of proper long-range planning
techniques.

*.

Reactivate custodial training programs con-
ducted by the Division of Occupational Edu-
cation at regional vocational high schools
and other locations.

Procuit: a handbook for all custodial per-
sonnel.

SECTION RECOMMENDATION

NUMBER PAGE

IV----School Food
Service System 5 80

IVSchool Food
Service System 6 80

IVInterfacing Systems 1 85

IVInterfacing Systems 14 '91

IVInterfacing Systems 15 91.

A

IIIManpower 11
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IVFiscal System 6 47
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System . 3 58

21

7,4



RECOMMENDATIONS

**Develop cooperative maintenance arrange-
ments between cities and towns.

* *Establish cooperative arrangements where
transportation is required for special pur-
poses such as vocational and/or technical
schools, and the like.

Include- a provision in all contracts giving
the school department authority to set the
conditions of bus and driver behas;lor.

Require pe4armance bond4as an integral
part of every request forsitand Transpor-
tafion *Contract.

"Develop cooperative purchasing a re-
gional basis with assistance from the Depart-
went of Edutiiition.

Organize regional committees to select and
maintain lists of recommended textbooks
for each subject level and establish proce-
dures for their procurement.

*Require the use of central kitchens to serve
more than one school.

Coordinate =the purchase and processing of
materials on a regiOnal basis.

Establish written policies governing travel
and reimbursement regulations for school
district personnel based on guidelines to be
developed by the Massachusetts Department
of Education.

School Administration Action
**Prepare, beginning in 1971, and annually

submit a live-year plan to the school com-
mittee for action and forward a copy to the
Department of Education for review.

Make special purpose areas available for
other activities.

Improve on-the-job training for new cus-
todians.

Improve the quality of custodial supervision.

Institute schedules for custodians using
work-measurement techniques.

_**Top priority 22
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RECOMMENDATIONS

Install a suggestion system for custodians
and maintenance personnel.

Involve the pupils in the care of their school
building.

Limit assignment of maintenance planning
and administration responsibilities to prop-
erly qualified employees.

Develop and implement maintenance man-
agement systems which include sound prin-
ciples of preventive maintenance.

Analyze tl school's contracted services to
determine if employment of full -time crafts-
men is justified.

Encouraggitustodians to perform minor
maintenance jobs.

Establish centralized student pickup loca-
tions unless safety considerations dictate
otherwise. $'.-
designate a telephone number and a person
to whom parents can call to obtain bus
information or register complaints.

Issue written rules of conduct to pupils and
parents every year and post the regulations
in each-bus.

Require written reports of rule violations
from bus drivers and establish formal review
procedures.

Assign responsibility for transporting_handi-
capped-students-talhe -agency responsible
for their education.

* *Expand school distiict purchasing under
state contracts with assistance from the
Department of Education. --

_

Use paperback-ooka, where practical and
economical.

**Develop and implement Local Educational
Management Information Systems (LEMIS).

Designate guidance personnel as supervisors
of attendance and,, where possible, shift dis-
ciplinary aspects of the position to local
police departments.

**Top priority
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RECOMMENDATIONS

Use nonprofessional adults on a part-time,
full-time, or volunteer basis to perform cler-
ical and other nonprofessional work tasks
which consume much tine of school nurses.

Improve the availability of library materials
' and

Install property control syitents within each
school district.

City and Town Action
Designate a Membielthe school committee
aiid the superintendent or his appointee as
idling members of the School Building
Committee.

**Promote the development and use of the
modular systems approach to reduce ion-
struction costs.

**Establish local stabilization funds fort new
school construction to reduce financintcosts.

**Make early decisions and commitments to
new buildings.

Require the architect selected for a new
school building to evaluate proposed new
school building design technologies and
niiithods.

Require the architect selected for a new
school building to. study alternate types of
heating and ventilation systems prkii to
completion of the final design, and specify
high-nudity, easily maintained mechanical
and electrical

Involve maintenance and custodial personnel'
in the design and planning of new facilities.

Make the kiMl health agencies responsible
for health serVices in all public schools.

**Top priority

24
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C Rica

The school system of the Commonwealth, 'viewed
as a whole, suffers from several basic sh m-
inas, which together, make the introduc on of
effective and economical business practi un-
necessarily difficult. These shortcomings c be
roughly grouped in three categories:

111! Lack of long-range planning.

*Problems of district size.
Absence of adequate and timely infoima ion
on which management decisions can be ba d.

Long-

In business, there is a continuing high-level pl
ning program. This effort results in the prepa

b 404,0p4nanagement_annwIl
of an operating plan which looks ahead one ye

Needs

This seciion of the report deals with these critical
. needs and makes specific recommendations de-
signed to correct them. These recommendations
and many of \ those in other sections cannot be
fully implemented without strong leadership from
a well-staffed and well-funded Department of
Education. The \ibjects of adequate financial
support and effecti utilization of skilled person-
nel are critical, and ate ' addressed within the
Funding and Manpower sections of Resources
for Public School Education.

ange Planning

as well as a long-range plan for, at least, three
five years. In the public school system there is a
planning effort in each district and within the
Department of Education to prepare iond submit
an annual budget to the school committee and the
Board of Education, respectively.

To the business executive, the_ operating-plan is ,a
key document- beca,u-se it projects sales, profits,
and return on investment. These are the yard-
sticks by which the board of directors and the
stockholders measure success. The plan also iden-
tifies the,, resources required to implement the
program and emphasizes the areas which are
critical to success.

Within the public school system, the annual
budget serves a similar purpose. However, it
does not contain the type of information needed
by Ichool committees, the Board of Education,
and taxpayers to measure management success
because yardstieks comparable to profit and re-

turn on investment are not established.\ The
technique of budgeting by objective is an attempt
to fill this void.

In business, several kinds of plans ple-
mented at various levels within the organization.
Examples are program, project, financial, and
facilities plans. SuCh plans are the result of
decisions made by top management. Subsequent
decisions may require the amendment-ofplans.-

Long-range planning is a continuing activity. Key
executives are charged with responsibility of
informing top management immediately of any
actual or anticipated developments which will
affect the future.

Once -a year, key executives prepare and submit
a formal long-range plan, usually covering a five
year period to management. This is a fundamental
and necessary document because it forecasts busi-
ness prospects based on occurrence of the most
probable set of.impacting developments. Further,
it includes contingency plans which recommend
action to be taken should a significantly more
favorable set of developments occur, and the

17
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action to be taken shoulc: the least favorable set
of impacting developments occur, The areas in
which risk capital could be invested profitably
are also pinpointed. In addition, it recommends
what existing programs, projects, or business lines
should be expanded, curtailed, or discontinued as
well as incorporating the financial, manpower,
and facilities plans to support the forecast.

The long-range plan is an authoritative forecast.
Inevitably, it begins to lose its validity almost as
soon as it is published because operating condi-
tions change. Nevertheless, the long-range plan
is invaluable in helping the top executive de-

-tenni:fie direction and make the right implement-
ing decision that is so necessary to successful

There is very little formal long-range planning
at either the local or state level. Therefore, the
Business Task Force feels strongly thaflong-
range planning is essential .in public education.
Executives within the public school system are
making critical decisions without the information
and guidance afforded by a workable long-range
planning function.

RECOMMENDATIONS

1. School administrations should, beginning in
1971, prepare and annually submit a five-
year plan to the school committee for action
and forward a copy to the Department of
Education for review.

Participation in long-range planning should be
organization-wide. Personnel should ask and
answer questions such as: What developments
might affect the future of public education, par-
ticularly in my area? What is the probability of
their happening, anct.when? What action should

and when? What are alternativei?
'What woidcrbeilie-effeet-oktaking no action?

Results of this continuing process must ---
mitted to key executives for evaluation, then to
the superintendent for decision. Those executive
Officers then assign the overall responsibility) for
the long-range planning effort to key members
within the organization, They would, in turn,
identify actual and' anticipated developments
which might affect the future of public school
education. Examples are:

II- Impact of legislation on the design and cost
of facilities.

P.. Effect of changes in government policy on
providing educational funds for special pur-
pose programs.

Reaction of parents and pupils to effective-
ness of the public school system.

is

P:Influence of television in gen ral, and educa-
tional television in part cular, on the attitude
of children including those o preschool age
toward formal education':

I' Use of contract teaching servic s for selected
subjects.

IN' Stand of, the taxpayer on fundi

IN' Result of experimental teaching
preschool children.

g.

ograms for

10. Improvement in audio-visnal tech iques and
devices.

IN' Availability of professional perso nel,, par-
ticularly in the buSiness Management area.

Intention' of the unions e.tive -w thin the
public school system, with respect to\salaries,
fringe benefits, working, conditions, and, asso-
ciated possibility of strikes.

Add ally, these school executives would estab-
lish -, protedures gOverning the participation of
perknne Tat all levels of 'the organization and''
expl e long-range planning effort to them.

Having ut the long-range planning effort into
effect, continuing responsibilities of the key per-
sonnel would be to: . -----

----- -
IN' Inform the superintendent immediately of

actual and Anticipated developments which
will affect/the future of public- school edu-
cation.

PPrepare and submit annually to the superin-
tendent a formal long-range plan covering
a five year- period.

The long -range plan includes for each project or
program:

Po. A statement of objectives411hid their needs

An analysis Of developments which might
iffecl-the-pregrarn.

lo.A forecast based on the progrear --expect
over the next five years.

IN' An alternative course 'of action.

Po. A financial plan, a manpower plan, as wel
as a facilities plan.

A small school district may' find it frustrating to
plan five years ahead because of difficulty in
securing financial resources to implement the
best of plans. In that case, the district .should
consider getting together with other small dis-
tricts and prepare a cooperative five-year long-
range plan. See section on School District
Cooperation.



In large school districts, it may be 'advisable to
have a key manager act as coe..iinator during
preparation of the long-range plan.

2. The Department of Education should begin
in 1971 to prepare and annually submit a

- five-year plan to the Board of Education.
The Commissioner of Education should assign the
overall responsibility for organizing and carrying
out the Jong-range planning effort to key execu-
tives within his organization. They should follow
the procedure outlined for the local district
executives under the prededing recommendation.
To be successful, the planning effort must be
effectively coordinated. Therefore, we suggest
that the proposed Office of Long-Range Planning
be changed to the Office of Long-Range Planning
Coordination. This office should:

Coordinate the long-range planning effort
within the Department of Education includ-
ing preparation of the five-year plan.

II...Review the five-year plans submitted by the
local districts with particular emphasis on
those items which should be consideret, for
inclusion in the department's plan.

110' Advise and assist the local districts in the
preparation of their five-year plans, when-so
requested.

Develop, in conjunction with district repre-
sentatives, a general format to provide uni-
formity as to subject matter and thelirder in
which it is to be, presented in the plan. This
should be initiated after the first submission
and introduced in 1972.

School District Cooperation

As businessmen, we are aware of the problems
small businesses encounter in competition with
largerbusinesses. Although size is only one factor
in a successful operation, visits to school systems
in Massachusetts, comparisons with developments
in other states, and study of literature, indicate
that a great many of the state's school systems are
not of a size capable of producing the most effec-
tine education value for the dollars expended.
There are many studies which show a positive
relationship between size on the one hand, and
cost, efficiency, quality, and economy, on the
other. Evidence, that progress can and should be
made to reduce the number of school districts
along these lines is contained in the figures shown
in table to the right. The total nation-wide number
of school districts decreased by 79% between 1932
and 1966. On the other hand, the number of
school districts in Massachusetts during this same
period grew from 365 to 392.

Present Commonwealth policy appears to be
pointed to increased cooperation, but actual per-
formance has been tentative and progress is slow.
Cooperation between school systems on a scale
larger than has yet been envisioned is essential.
This cooperation may take many forms. Among
them are the following, all of which have been
put into practice in some degree or combination:

Mandatory consolidation of districts by the
General Court and the Department of Edu-
cation.

10. Expansion of the existing system of financial
inducements for districts to consolidate.

Establishment of separate school districts to
provide those services which require special-
ized facilities such as vocational-technical
education.

Encouragement of contiguous groups of com-
munities to set up cooperative facilities for
services v: rich they cannot afford individually.

These approaches can be used selectively, in
combination, or in sequence. Whatever method
.is selected, it appears necessary that the Depart-
ment of Education should take a leading role to

STATISTICS ON SCHOOL DISTRICT REOROANIZATION

States Neaber of idol Districts Decrease ie Sclieel Districts

11132 1N1 1H1
11324111

Ni. %
11324111

Ns. %

California 3,589 1,650 1,357 1,939 54 2,232 62

Colorado 2,041 341 184 1,700 83 1,857 9!
Illinois 12,070 1,552 1,354 10,518 87 10,716 88

Indiana 1,292 442 404 31 850 66

Iowa 4,870 1,391 984 3,479 71 '3N6 79

Kentucky 384 207 200 177 46 184 48

Michigan 6,985 1,981 150 5,004 72 5,835 83

Minnesota 7,773 2,420 1,439 5,353 69 6,334 81

Mississippi 5,560 150 149 5,410 97 5,411 97

Missouri 8,764 1,735 1,028 7,029 80 7,736 89

Nebraska 7,344 3,348 2,546 3,996 54 4,798 65

Nevada 266 17 17 249 94 249 94

New York 9,467 1,280 997 8,187 87 8,470 89

North Dakota 2,228 1,066 603 1,162 52 1,625 73

Ohio 2,043 840 738 1,203 59 1,305 64

Oregon 1,995 475 409 1,520 76 1,586 79

Pennsylvania 2,587 956 863 1,631 63 1,724 66

South Carolina 1,792 109 108 1,683 94 1,684 94

West Virginia 450 55 55 395 88 395 88

Wisconsin 7,662 1,967 572 5.695 7v 7,090 92

TOTAL 89,162 22,428 15,195 66,635 75 73,967 83

TOTAL ALL STATES 127,649 36,402 26,983 91,247 72 100,666 79
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provide a unified policy and adequate communica-
tion between systems. Fragniented education,re-
sults in duplication of overhead, lack of program
coordination, competition for the tax dollar with-
out planned priorities, and competition for per-
sonnel, in which the better-financed entities tend"
to prevail.

Supporters of local control should be concerned
about a system which so fragments the functions
of communities that they have, in fact, very little
control over their destiny. Some cities and towns
have even been 'forced to hand over control of
important parts of their programs to bodies with
which they, as communities, feel very little
affinity.. Therefore, local control, especially if it
is considered as limiting the necessary and some-
timet overforceful activities of state and federal
authority, can be more effective and economically
operated if the local units can call upon a larger
and more diverse group of citizens to represent
their interests.

The growing complexity of the educational pro-
cess makes-today's situation increasingly critical.
The concept of cooperation in education is one
which has not, in the past, appealed to a large
segment of the Commonwealth's citizens. How-
ever, aside from purely educational advantages,
we are convinced that a system which combines
central leadership with strong centers of local
control will best produce economies of operation.

It will also minimize the wasteful and often
dilatory processes of bureaucracy.

Cooperation between school districts produces the
following specific advantages:

lib Greater challenges, higher scholastic achieve-
ment, and more efficient use of teaching
staffs.

Construction of facilities at lowest cost to
meet needs of the community.

Use of funds for educational purposes rather
than excessive administration costs.

*More capable business management and the
resulting economies. Specific examples of this
will be found elsewhere in this report, par-
ticularly in the sections dealing with trans-
portation, purchasing, libraries, textbooks,
and management information system.

Special programs for all children in need of
them at the lowest cost;

lb. School groupings which are financially self-
sufficient and whose voters can truly be in
control of all aspects of their childrens'
education.
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Orderly planning of future developments of
the system based on financial projections.

IP. Establishment of a state aid equalization,
system which can be easily administered and
still make possible equitable results.

Ability to employ consultants and experts
and improve general managerial effectiveness.

10. Capability of systems to appraise and employ
new educational technology, including ma-
chine teaching and ether purchased services
which promise to free the classroom teacher
for the more important problems causediby
the rapidly expanding body of available
knowledge. This is an area where substantial
savings will be made in the near future.

For more than 20 years, the expressed policy of
the Commonwealth has been to "promote the . . .

establishment of consolidated, regional schools."
(Chapter 645 General Laws 1948), In 1948, a
procedure was inaugurated (Chapter 71 General
Laws as amended, Sections 14 to 161) through
which regional schools would be created and
operated. During this periods over 120 communi-
ties have combined -into 50 regional school dis-
tricts, not counti% the establishment of 19 re-
gional vocational-tee/haslet school districts. Th
majority of these districts have not regionalize
at the elementary level and the main thrust of
the,effort has been to eliminate all school systems
with a total school, population of less than 2,000.
The next immediate objective of the Massachu-
setts Department of Education is to increase the
scope of the existing regions to include the range
of kindergarten through grade 12.

The time has come when Massachusetts should
,not and need not be satisfied With such limited
objectives. In recognition of this situation, the
Board of Education has instructed the Department
of Education to prepare legislation making man-
datory the regionalization of smaller districts.
This courageous attack on the basic problem is
welcomed. However, the Task Force strongly
questions the desirability of mandatory legislation
at this time because:

IP. Public opinion needs a period of informed
and in-depth discussion if such a prog am is
to receive the popular support essent al for
its success. Some deep-seated tradition 1 atti-
tudes must be changed. This 1,1,411 r quire
public meetings, identification of power
sources within the community, iwolvement
of citizens and legislators, gathering of rele-
vant statistics and information, and a positive
attitude that what is educationally and eco-
nomically useful can take place.
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IP' Norms that have hitherto been accepted by
the Department of Education for district st,t:
need careful reexamination. It is doubtful
whether a district with a pupil population of
2,900 is today adequate to support an effec-
tive and economical program.

P.. Possible forms of cooperation or regionaliza-
tion plans have not received sufficient con-
sideration from all concerned parties. It is
vitally important that this subject be carefully
studied in the light of present conditions and
the solution be more than a patchwork super-
imposed upon exkscing laws and regulations.
Changes that will ultimately be regarded as
necessary may be so sweeping that a period
of experimentation is desirable if the op-
timum program is to be accepted and adopted.

The Task Force envisions a gradual but steady
transition in the direction of larger school dis-
tricts. This proceas needs the comillete commit-
ment of the General Court, the Board of Educa-
tion, school committees, teachers, and the general
public. It should be a process by which all persons
experiment and learn together with the common
objective of devising the most effective and eco-
nomical educational system. Such a process, which
appeals to the traditional independence and good
sense of the citizens of Massachusetts, is the one
which, has the greatest possibility of success.

In considering school district cooperation, the
following guidelines were adopted:

P.. Education is a function and responsibility of
the Commonwealth, which it may delegate in
whole or in part to other groups.
Massachusetts is committed to providing an
equal opportunity for a quality public educa-
tion to all its children, in accordance with
their abilities. This opportunity should de-
pend on the individual's desire to learn rather
than accidents of geography or local wealth.

P.. Policy-making and direction of public educa-
tion beyond the authority of the local school
systems should be concentrated in the De-
partment of Education.

A local school district should be the basic
organizational unit as it has traditionally
been. Cooperation by local school systems
will serve to strengthen, rather than weaken,
local control.

Local cooperation must depend on factors
such as density of population, length of travel
time, local wealth, character of the com-
munities involved, and the like. No absolute
figure for the size of such groupings can be
determined.
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P.. Participation by a community in a proposed
cooperative effort should take place with the
full understanding and consent of voters in
the planned districtLor entity.

P.. Cooperation must be ,guide orne form
of logical planning, even though plan ay
be changed from time to time. If this is not
done, there is substantial risk (as experience
in other states has prOved) that certain
communities would be in a situation where
all their neighbors had been preempted.

There shottld be an equalization of the tax
burden in such a way that poorer districts
are able to piovide an adequate education for
their childre'n',-but also in a way that does not
prevent any *district from providing whatever
level of educational services it desiresand
can afford.

RECOMMENDATION

1. The Department of Education should estab-
lish an office, designated as the Office of
School District Cobperation, reporting di-
rectly to the Commissioner, with exclusive
responsibility to promote and coordinate
scho.,i district cooperation.

This function is too important to be treated as a
secondary responsibility of the School Building
Assistance Bureau. It should be headed by an
official who would report to the Commissioner.
Further, the personnel o the Massachusetts De-
partment of Education 4hould be strengthened
so that it is in a position to pursue this aim
vigorously in accordance with the General Court's
expressed policy. The first duty of the office
would be to prepare a Master Plan outlining
proposed groupings of school systems for purposes
of cooperation.

The aim of such a plan is to identify groupings
of school systems which, in terms of size and
other criteria, could best meet the educational
objectives of the Commonwealth. It should also
provide for ultimate inclusion of vocational-
technical education and other forms of special
education as a function of a total comprehensive
system in each grouping of districts, even though
several of such groupings are to combine their
resources to provide these facilities. By implica-
tion, this involves consideration of breaking into
smaller districts those few cities whose school
administration may have become unwieldy and
unresponsive to local influences. It is not intended
to be a basis for compulsion and would need to
be flexible in response to changing conditions. j

Nevertheless, it is not realistic to expect the
General Court, the Department of Education, or
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the public to give support to vague and unplanned
activities. Whether the ultimate policy invo17es
compulsion, persuasion, or a combination of 'he
two, an objective is a practical necessity. Any
plan that is adopted must be long-range and have
a sufficient degree of commitment from the
eral Court to assure that such planning can take
place with confidence. Much money has been
wasted in the Commonwealth through partial
implementation of plans.

The process of cooperation should proceed from
the informal to the more formal stage with stress
on informality in all cases where it can be made
to work. A maximum of local participation and
a minimum of bureaucracy, will be effective and
more in conformity with the attitudes and tradi-
tions of Massachusetts' citizens.

The first 'step in the direction of cooperation
should be encouragement of contiguous groups
of communities, within the framework of the
Master Plan, to set up cooperative nonprofit
facilities to provide services that are out of the
reach of the typical smaller systems. These in-
clude cooperative purchasing, first-class business
management, computer programming and servic-
ing, information systems design, evaluation of
performance contract services, supportive services
to guidance and counseling staffs, innovative pro-
grams, summer activities; development of special
programs to qualify for state aid, and advice on
program budgeting. Initial steps in this direction
can and should be taken by local school adminis-
trations on their own initiative at the earliest
possible time.

Funds for these facilities would be provided on a
continuing bases by a modest per pupil member-
ship fee from the communities involved, through
a direct grant from the state, and from specific
payments by communities for actual services
requested and supplied. Additional funds could
be,, available, from time to time from federal,
programs such as Title III and private foundations
where innovative programs are involved. Pro-
grams of this nature are successfully operating in
various parts of the country. They have merit
since they do not violate the principle of local
control and bring services and sources of funds
not previously available to the communities
involved.

Certain highly successful cooperative ventures of
this type already exist in Massachusetts (for
.mample, Merrimack Educational Center and
SPOKE). These organizations were brought into
existence through the use of federal funds. In
spite of the success of the ventures and the high
regard in which they are held, it is doubtful
whether the communities involved can afford to
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continue them without monetary aid. Therefore,
it is important that the Commonwealth provide
the limited funds necessary for their continuation,
pending adoption of broader programs. I,

The next step can be expected to develop
naturally as the advantages of this cooperation
emerge. Those groupings which have / become
accustomed to working together, either by them-
selves or in combination with others, would take
over the operation of vocational-technical and
other special schools. In addition, they could
coordinate the_activities of such special schools
with the regular facilities of the schocd districts
into comprehensive educational systeins. Such
schools could be financed in a manner; similar to
the cooperative ventures described above by a
basic per-pupil contibution from ea eh grouped
district involved, by state aid including, in this
case, building funds, by federal funds, and by
payments from each district for servie(3s rendered.

These activities would need more formal arrange-
ments for voter control and election of officials.
Here again, the customer-supplier/ relationship
maximizes the possibility of effective local control.
The General Courtnd the Massachusetts Depart-
ment of Education have tended, not unnaturally,
to deal first with those situations having a high
visibility and offering the greatest immediate
pocsibility for federal contributioni. These areas
include vocational-technical schools and institu-
tions for various types of special /students. This
approach tends to short change the normal educa-
tional process which involves by I far the greater
iiumb'r of students. It has served to limit the
abili of local communities to either alone
or in combination, a comprehensive system.
It is understood that such preSsures for action
have brought about establishment of independent
special schools and, in particular, vocational-
educational schools, but we que4ion whether this
financially wasteful structure should be retained
within the framework of a state-wide, forward-
looking plan for education. /

The final step, which we hope could take place
within 10 years, would involve( the formal organi-
zation of school districts of a size considerably
larger than has been the general rule in Massa-
chusetts. The public, as a result of experience in
less formal groupings, should by this time be
ready to accept the proposition that such action
would provide further economies and more sig-
nificant local control.
It is clearly in the interest of our citizens, of the
Board of Education, and ofl the members of the
General Court that this step be taken by comrnOn
consent and with full understanding of the facts
that make it desirable both educationallzi and



fiscally. This result can be .::stained if a program
along the lines described above is skillfully guided
and promoted and receives the strong backing of
all parties concerned. However, the Common-
wealth cannot afford protracted delays in the
implementation of this program. Therefore, we
recommend that a maximum period of 10 years
be set for the fulfillment of the Master Plan by
voluntary means. At the end of this period, the
Department of Education with the assistance of
MACE or possibly of a commission to be set up
specifically for the purpose, should be empowered
to complete the process of district organization in
accordance with the Master Plan. Until this has
been accomplished, many of the recommendations

made by this Task Force can only be implemented
to a limited extent.

Finally, we consider it to be of vital importance
that in every situation involving cooperative
action, all elected officials should be voted upon
at large by all voters in the grouped district.
Further, it 'should not be required that appointed
officials be selected on the basis of individual
community representation. We are convinced
that a system by which voters combine on the
basis of like educationali social, or economic views
will better serve the Public than one which is
geared to lines on a map which have little rele-
vance to existing conditions.

Management Information SystemState

A management information system must involve
the coordinated efforts of the Office of Planning
and Program Coordination, 'the Department of
.Education, as well as users and contributors of
educational information.

It is imperative that the Department of Education
be able to describe the current and future needs
of the users of educational *formation. Addi-
tionally, it should have a plan for an information
system to tie in with the larger state system and
begin implementation where it is feasible.

The, technique of developing management infor-
mation systems implies a study of the needs for
management information, the design of a data
base, as well as written computer programs.
Often, the results of such developments have been
unsatisfactory. Frequently, the development staff
missed scheduled dates, more equipment was
needed for the applications, and total costs ex-
ceeded estimates. When action was taken to
resolve those problems, they discovered the
original system design concept was inatiequate to
meet information requirements of the operation.

The Division of Research and Development has
been developing a statistical educational data
bruik for the Commonwealth. The intent of this
data bank was to supply information as required
to the Board of Education as well as the school
districts. This bank also promised to be the
cornerstone for future development of information
systems. In general, it contains information per-
taining to pupil enrollment, finance, personnel,
and curricula pertaining to public education.
Typical reports supplied by the bank include:
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Data necessary to administer approximately
$330-million of state and federal aid to public
education.

IP. Annual report of the Department of Edu-
cation containing enrollment statistics and
financial data for all school districts in the
Commonwealth.

+Salary schedules of superintendents and
principals.

+ Age at entrance and number of sessions in
Massachusetts' school/ Systems.

Three-year salary trend data of the Common-
wealth's professional staff.

IP. Teacher mobility analysis.

Distribution of graduating class.

There seems to be some confusion about the
purpose and function of this operation. Although
hampered by inadequate staff and funds, it has
the capability to accumulate and store data.
Historical information is available which can be
used for statistical and comparative purposes.

Local districts have not been involved in the
'design of the input or the type of output reports
to be supplied. As a result, reports are being
distributed which are not used. Most districts
feel they do not get output which is timely enough
Or in proper for., to be used for planning and
the decision-making process. Moreover, the ac-
curacy of information supplied by the districts is
questionable, possibly because they view a large
part of the information as irrelevant. Therefore,
they are not too concerned about its accuracy.
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If accurate input from the districts, as, suggested
in the section on Budgeting is not made available,
it will be impossible to develop a management
information system which is meaningful to plan-
ning within the local systems.

The cost to develop and establish a management
information system in the Department of Educa-
tion would be approximately $1.3-million over a
three-year period. Thereafter, the annual operat-
ing cost would be about $500,000. The system
would provide all local districts with needed
information without development costs on their
part. The possibility that the system still may be
'inadequate even after this amount has been
expended has led to a detailed recommendation
designed to assure the needed information.

RECOMMENDATIONS

1. The Department of Education, with appro-
priate funding from the General Court,
should establish a Missichusetts Educational
Management Information System (MEMIS).

Selection of a man as Director, Massachusetts
Educational Management Information System is
the first step. He must have a working knowledge
of the operations of the Department of Education
as well as be professionally qualified in informs-
top systems and data processing. His level must
gran him authority to structure the organization
and select key personnel to develoP and implement
the system.

The first effort of the director and his staff would
be to reestablish confidence in the annual report
of the Department of Education. This was the
initial attempt at establishing state-wide informa-
tion systems: That report requires massive data
be gathered on an annual basis from the local
districts. This - .promised to provide a base for
future development of information systems. How-
ever, it no..a, consists largely of untimely and
historical data. Therefore, the director must
concentrate on improving the annual report to
simplify the input so as to process the data
promptly and deliver clear and flexible results.
The second step would be to develop preliminary
specifications for MEMIS. In formulating these
specifications, the director must establish a rela-
tionship with users and identify expertise in the
Department of Education as well as local and
regional school districts. During development,
coordination with the Modernization Systems
unit within the Department of, Administration
and Finance must also be maintained. Specifica-
tions must recognize present and future needs
such as increased financial accountability in
school management and long-range planning. The
system *must continue current applications in
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pupil accounting, personnel, and finance. All
existing systems should be reviewed to ensure
compatibility with MEMIS specifications.

Revamping of the annual report and the prelim-
inary systems design should be completed within
one year. These specifications must include:,

Scope and objectives.

Information sources.

lo Repoli descriptions listing all data elements
involved, level of management use, and fre-
quend of distribution.

Fogacists in specific areas with suggested
-'techniques for analyzing data, determining
trends, possible problems, and alternative
solutions.

10. Communication requirements with federal,
state, regional, and local systems.
Suggested methods to simulate and detepline
the best solution in school bus scWules,
classroom scheduling, school construction,
building finance, operating budgets, supply
order quantities, and the like.
Proposed hardware configuration.

Personnel requirements.
lb. Implementation schedule.
115' Costs and savings.

To assure broad acceptance, the preliminary
specification must be distributed widely. Com-
ments should be solicited and suggestions incorp-
orated where necessary. Upon approval and
acceptance of the preliminary specifications, the
next phase is implementation. The size of the sys-
tem, available resources, and 1,he impact -on users
will dictate the logical steps 3t this procedure.

Plans must include completion dates, specific
personnel assignments, and scheduled progress-
status reviews by the director and a committee
of Department of Education executives. These
reviews must include results, user reactions, and
costs. Effectiveness of MEMIS can be assured
in this manner. In addition, adherence to docu-
mentation standards, scheduled user training
programs, as well as continued updating and
expansion of the systems will further assure that
it achieves its objectives at all levels.

The MEMIS staff must be the only systems group
within the Department of Education and must
have access to the department's computer. The
organizational location of the personnel in charge
of computer operations is not critical, but the
geographic proximity; and the relationship be-
tween the MEMIS staff and this group, is critical.



Much of the Important output of MEMIS will be
on an ad hoc basis. Requests for these one-time
reports will come from legislators, local districts,
and others. To satisfy these requests in a timely
manner, the staff must be responsible for estab-
lish processing priorities within the group
operating the computer. The operating group will
also have the responsibility of distributtng4the
output reports in accordance with instructions
from the MEMIS staff.

2. The Department of Education should estab-
,- lish an advisory committee on' information

systems for education.

The purpose of this committee is to make cer-
tain We capabilities of MEMIS are made fully
available to its constituents. This involves a
combination of technical expertise and educational
knoWledge which would rarely be encountered
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in one individual. It would also help ensure
acceptable priorities are established and com-
munication is maintained between all parties
involved in IVIEMIS. The committee should be
selected by the commissioner and include repre-
sentatives from the associate and assistant com-
missioners, the Superintendents Association, the
Business Managers Association, recognized infor-
mation system authorities who are not in the
Department of Education, as well as the MEMIS
coordinator.
Activities of the staff attached to the committee
must include periodic surveys and reviews of
MEMIS and provide suggestions for its mainten-
ance and develoent. The advisory committee
would be respble to, the commissioner Ind
advise him of the success of MEMIS. It must also
work in an advisory capacity in the development
and approval of the MEMIS budget.
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Resources for Public School Education
The success of any business undertaking is depen-
dent upon identification and management of the
resources required to conduct it. This principle
is applicable to education as well as any commer-
cial enterprise. There are three basil resources

funding, manpower, and facilities. Within each
of these broad classifications are many subdivi-
sions. Therefore, the discussion in this sectioli
will be limited to salient items that,' are most
critical to the viability of the public schopl system.

Funding

One of the primary resources in the successful
operation of the state's public school system is
money. However, many problems plague the
taxpayers of Massachusetts, The outstanding .one
is the tremendous - imbalance existing between
support to education provided by local property
taxes and the more broadly-based state support.
This inequality, combined with rising costs, has
reached the point where voter reaction in many
areas is beginning to restrict unduly those re-
sourcesavailable to local school districts. Without
a minimum level of funding, these systems cannot
operate effectively from either a business or an
educational viewppint. Concurrently, the formula
for distribution of state aid, which is intended to
provide each school district with essential
equivalent operating resources by equalizing face'
tax burdens, has proven ineffective.

EVALUATION
The funding situation noted requires. prompt cor-
rection if the cause of education is to be served.
The subject of state aid to education is complex,
and involves many aspects not within the purview
of this Task Farce. These include the matter of
local educational control, tax sources for addi-
tional state funds, and how much money is
required to educate a child. From a business
standpoint, however, it is apparent that many
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school districts are operating inefficiently because
of inadequate funding. .

s RECOMMENDATION
I. The General Court should consider the find-

ings and recommendations of the various
inuividuals and groups that have studied the
school funding problem, and take appro-
priate action.

The taxpayer finds himself beset by several con-
flicting pressures. On the one hand, he recognizes
the desirability and need of providing a good
education for children. This makes good economic
sense. The Bureau of the Census statistics show
thit the difference in income between a high
school graduate and a student who drops out after
finishing the eighth grade is about $2,000 per year.
The present dropout rate in Massachusetts at the
end of eighth grade is 15%. If this were reduced
to 5%, the added annual taxable personal income
would amount to $200-million.

On the other hand, the taxpayer sees school costs,
as well as other expenditures, rising inexorably
year after year. Many factors influence this' rise.
Inflation accounts for no small of it. The
growth in student population has ..ought with
it a commensurate growth in expenditures. Other
cost increases are brought about by public de-
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mand for additional services for handicapped
children, extra school bus transportation, com-
munity use of schools, and the like. An additional
impact, just now beginning to be' felt, results
from the closing of an increasing number of
parochial schools.

From the year ending June 30, 1967, when the
total cost of elementary and secondary education
in the Commonwealth was $732-million, or $687
per pupil, the level rose to $949-million in 1969-69,
or $828 per pupil. The per-pupil costs have been
rising at rates of 5% to 10% each year since 1960.

Taxpayers throughout the Commonwealth have
increasingly felt the pressure of these rising costs.
Conseqtiently, they have become.more vocal and
active in expressing their concern.

Many court decisions have established the author-
ity of local school committees to set the size of
school budgets and to require the communities to
appropriate the necessary funds. However, voters,
in general, have continued to voice concern and
opposition to increases in schodl budgets: For
example, this opposition has been manifested in
the election of school committeemen pledged to
"axe the budget." 'In other instances, referenda
have prevented or delayed (with correspondingly
higher final costs) the construction of essential
school buildings. In one case, a town's school
system lost its accreditation by the New England
Association of Colleges and Secondary Schools
because the town, by referendum, defeated a
proposal to construct a new high school. Tax-
payer associations have been formed in many
communities to combat rising tax rates.
That the school budget should bear the brunt of
attack by local taxpayer associations or by less
organized groups is not surprising. In medium-
sized and small towns in the Commonwealth, the
school appropriation represents a very large pro-
portion of the total budget. On a state-wide
average -basis, school expenditures account for
65% of total local spending.

The tradition of local autonomy, so jealously
guarded in Massachusetts, carries with it, along
with its many real advantages, an equally real
price. Due to insistence on a high degree of local
autonomy, the burden of school support has fallen
upon the local property taxpayer.
In 1968-69, as 'shown in the graph at the right,
52% of the support for public elementary and

. secondary schools on a nation-wide basis was,
funded by local taxation, 40.7% was appropriated
by the state, and 7.3% by the federal government;
The corresponding figures for Massachusetts were
70.7% local, 22.4% state, and 6.9% federal.
Clearly, the taxpayer is looking for a way to shift
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more of the school support to the state and federal
government, without relinquishing control of the
local school system.

ti
Compared with support given to education in
other states, 'Massachusetts cannot be proud of
its standing. Although one of the richer states,
eighth in per capita income and fifth in personal
income peiicliebl-age child, Massachusetts ranks
twenty-fifth iiiitctual expenditures per pupil.

This stands in contrast to the statelt:comparative
rank of tenth in per capita expenditures for police
protection, first for fire protection, and fifth for
welfare. (Rankings of the States, 1970, prepared
by the National Education Association).

The other aspect of funding has to do with the
variation of school support within the state.
Although annual per-pupil spending is not the
sole criterion of educational opportunity or ad-
ministrative efficiency, the variation in expendi-
tures, from little more than $400 per pupil in
some districts to over $1,000 per pupil in others,
is a clear indication of disparity.

''Obviously, a reform in the state's equalization
kitociedure is desperately needed. A penetrating
an ysis of this issue is presented 'by Stephen J.
Weiss, "The Need for Change in State Public
School Financial Systems," New England Eco-
nomic Review, Federal Reserve Bank of Boston,
January/February 1970. An additional study of
the Massachusetts procedure, in more detail, is
given in a report to the Massachusetts Advisory
Council on Education by Andre Daniere, "Cost-
Benefit Analysis of General Purpose State School-
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Aid Formulas in Massachusetts," /Institute of
Human Sciences, Boston College.

The urgency of the funding problem is widely
recognized. On March 19, 1970, the Assembly on
lillassachusetteGovernment held at Tufts Univer-
sity passed a resolution urging the Legislature to
increase the level of state funding to 50% in the
next two Yeats. The Master Tax Plan Commis-
sion, > created by Chapter 162 of the Resolves of
1967, is charged with making an in-depth' study
of the revenue needs of the Commonwealth and
with recommending ways and means of providing
the revenues necessary to meet the needs. The
work of this commission, which is expected to be
reported by the end of 1970, includes state aid
fa education trod the distribution formula. < The
Commissioner of Education has created an ad hoc
Committee on Equal Educational Opportunity to
study and recommend changes to the present
equalization formula. The Master Tax Plan Com-
mission is- represented on the Committee for
Equal Educaral Opportunity.

The General Court should review carefully the
recommendations of these groups and take timely
action. Concurrently, the findings should be made
the subjects of an intensive educational campaign
that will bring all the funding issues before the

public. Only an informed citizenry can vote
wisely; tinis, the facts involved in the problem of

`educati.:nal funding must be presented to the
voters. This campaign could be coordinated by
the Education Conference Board.' However, since
the citiiens will make their wishes known by
voting for elected officials, it behoove.t. individual
members of the Legislature to bring the question
before/ their constituents and make their positions
known. The information/ given to the public in
the proposed educational campaign would include:

Ili' A comparison of eiducational spending in
Massachusetts with 'the other states.

1,11Informationon the variation in spending from
/ district to district in the CommonwealtW

/P. The quantitative effect on local property
/ taxes of increased state assistance.

The optional sources for increased state
/ funding.

//Until such tithe as these actions are effected, the
/I taxpayer should have assurance that the monies

he is now committing _to education are being
/ effectively managed. The report deals very spe-

cifically with this subject in the section entitled
// School Business Management System.

Mankower,

As in all activities involving imaginative solutions
to problems and intricate interpersonal relations,
manpower is one of the most important resources.
available to education in Massachusetts. The first
of these is, of course, the personnel of the indi-
vidual school districtsa subject which is not
part of this , report. Close behind this in im-
portance should be a Department of Education
staffed by well-qualified specialists whose abilities
would be available to local school systems. /Other
important manpower resources can be found in
the -w:lationship of .school committees to their
communities and to their superintendents and in
the use `ot'vulunteers.

Department of Education
The Board of Education has delegated to this
department responsibility to implement policy.
It is the agency of the Commonwealth for
providing leadership and services to education.
Current legislation gives the department' ample
authority to exercise this function if it is ade-
quately funded and staffed.

EVALUATION
The Department of Education must take a much
stronger and more decisive role in public educa-
tion. Many areas of operation require professional
personnel at the state level to bring about the
needed strengthening.

The chart on the next 'page depigts the organi-
zation of the Department of Education which
would result from full implementation of the
recommendations in this report within the frame-
work of the existing organizationiqUwever, the
Task Force considers this organizational structure
to be unwieldy and a hindrance to effective
manageinent. It is strongly suggested that the
organization be streamlined by dividing, between
two deputy commissioners, the functional respon-
sibilities for curriculum and instruction and for
administration and business services, respectively.
Task Force suggestions for the establishment of/ agencies are emphasized on the chart by double-
line boxes accompanied by appropriate footnotes
indicating where specific recommendations are
made in this report.
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The professional personnel necessary to man the
new agencies are discussed in detail in this and
other sections of the report. The Task Force has
also prepared specifications of the qualifications
which would be -required of these professionals.
These specifications, although not part of the
report, are available in the Task Force files. We
believe that the salaries for this professional staff
would, in the initial stages, amount to about
$750,000 annually. This figure might rise in the
third or fourth year. However, by that time
tangible evidence should be available to substan-
tiate the value of the recommendations.

RECOMMENDATIONS
1. The General Court should pass legislation

granting the Department of Education au-
thority to select, compensate, and classify
their- professional staff within overall limits
of budget.

The commissioner, as chief executive officer for
the Board of Education, must have a qualified
staff of diversified, specialized professionals if he
expects to be the guiding force in an effective
educational system. There is a great desire
among the school districts for qualified assistance
at the state level. This must be provided by the
Department of Education.

In order to attract and retain qualified personnel,
the department must compete in the open market.
Therefore, standard business practice dictates the
need for complete flexibility in the recruitment
of staff. A precedent for this approach already
exists in legislative provisions covering the em-
ployment of professional personnel at the Univer-
sity of Massachusetts.

All of the' recommendations of the Task Force
requiring a professional staff in the Department
of Education are predicated upon implementation
of this specific recommendation.

2. The Department of Education should activate
immediately an expanded Bureau of School
Management Services within the Massachu-
setts Department of Education.

Local school districts have indicated strongly that
the Department of Education should provide
services and advice, on request, to assist them in
solving problems in various business areas. In
response, the department has already proposed
furnishing some services to local school districts.

It is the opinion of the Task Force that such
services must be provided in the areas of
building operations and maintenance, collective
bargaining, data processing, program budgeting,
purchasing, transportation (already proposed),
and volunteers. Additional services may be
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requested from local districts. These could include
accounting, administration, systems and proce-
dures, property control, Insurance, health, and
attendance

There are many diverse functions and qualifica-
tions of the personnel to staff this bureau. Spe-
cific staff qualifications for each functional area
have been carefully identified by the Task Force.
These, as well as detailed functional specifications
of each bureau activity are available within the
permanent files of the Task Force. Briefly stated,
these functions would include the following:

10- Provide 'advice and assistance to school
districts.

10- Plan and help establish training programs.

lo DisSeminate new and timely information.

Do. Develop a staff of functional specialists.

Maintain functional reference libraries.
10- Direct and coordinate the data collection of

the various school districts.

Establish general systems and procedures for
installation and maintenance of budgeting by
objectives.

10- Encourage development of cooperative pur-
chasing relationships among school districts.

3. The Department of Education should engage
a professional administrator to direct com-
munications within the department and
create a proposed Office for Communications
with responsibility for planning and execut-
ing a long-range public information program.

The importance of cornnfunicating to local educa-
tors and school administrators is inherent in the
mission of the department. Thus, the need for
gaining public confidence and support should be
self evident. Communication is the essence of
education but is also an essential function of
management. No large corporation could operate
efficiently without an extensive internal informa-
tion system. Further, few companies can succeed
without paying attention to assessment of public
attitudes and acceptance of its services, products,
or place in the community. In complexity, the
Department of Education and the state's public
school system exceed the largest corporations.

Nevertheless, even though previous studies have
emphasized the need for a well-organized public
relations program anci an effective informational
system within the department, none has been
created. Study team members noted the informa-
tion services provided by the Division of Research
and Development in the area of data collection
and provision of summary reports as public in-
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formation and internal memoranda; the output
of the Bureau of Public Information; and the
output of the Public Information Officer. How-
ever, the department does not have adequate
professional personnel, a meaningful organization,
Gr sufficient funding to provide the communica-
tions service that is needed.

Since the communications officer would speak
directly for the department and commissioner, he
should have access to the plans and goals of the
department at virtually all stages of their develop-
ment. Furthermore, he should have a personal
and regular contact with the commissioner and
other departmental officials who determine policy
and make decisions at the executive level.

An awareness of policies, recommendations, and
forthcoming events in education by the general
public and those in the education system eon-

- tributes toward efficiency of the system. In
business, management has realized a substantial
return on investment when it utilized improved
communications to increase productiVity. Also,
business can relate direct gains to public relations
and advertising its products or services to special
sectors of its markets.

The Task Force recogiam the General Court
and taxpayers as special sectors of the public
education market. Without them, the Massachu-
setts Department of Education could not operate,
make direct payments for special purposes, pro-
vide local aid reimbursements, and administer
federal aid.

The management principles currently in use, and
applicable to school business management, dictate
these efforts be coordinated and planned through
a long-range program to meet specific goals. Thus,
functions of the communications officer must
include planning and coordinating information
programs for Massachusetts Department of Edu-
cation personnel, the General Court, the executive
branch of the Commonwealth, public school em-
ployees, and the general public. The information
program could include publications, presentations,
trebling seminars, radio 'and television, confer-
ences, press relations, advertising, as well as"
community activities.

Town/City-School Committee Relationship
A good coordinated working relationship between
the town or city government and the school
committee is necessary to obtain the most efficient
utilization of manpower available in these areas.

EVALUATION

The school committee should have the responsi-
bility and the authority to manage its entire
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operation. It is not good business practice for a
city or town to manage part of the operation as
is now the case in some school districts with

' respect to maintenance, operation, and purchas-
ing. Having full responsibility and authority, the
school committee would, of course, have the
option to contract with the city or town for
services on mutually agreeable terms.

RECOMMENDATIONS
4. The General Court should enact legislation

to agate the school committee responsible
for insurance coverage on school buildings
and contents.

Towii administrations which have the legal au-
thority to place insurance frequently ao not
include school administrations in selection of the
type and amount of insurance protection on school
buildings. School committees generally operate,
maintain, staff, and equip school buildings. Thus,
they have primary interest and knowledge con-
cerning the structures and contents.

Insurance coverage can usually be obtained most
economically on a group basis. In the case of
schools, it can be -acquired under the Public
Institutional Property (PIP) form, combined with
other town real estate possessions, or jointly_ with
other entities under one policy. Therefore, the
school committee should be responsible for pro-
Jiding the details of kinds and amounts of
coverage on school buildings.

S. The General Court should enact legislation
to invest full authority for purchasing sup
plks and services used in the school district
with the school committee.

Placing final authority with city or town purchas-
ing agents for aceeptahee of bid items often
in dissatisfaction with product received the
school district. While the principle of cen .
purchasing practices on a city or town level is
basically sound, personality conflicts and lack of
sensitivity for user's values can often nullify any
benefits gained.

To overcome differences between schools and
cities, a common list of items should be reviewed
by the school administrator and town purchasing
agent at school budget preparation time. Differ-
ences between siacifications can then be resolved
prior to bidding.

S. Cities and towns should designate a member
of the school committee and the superinten-
dent or his appointee as voting members of
the School Building Committee.

Under the existing system, often neither the
inglool committee nor operating personnel etch



\ as the superintendent have a direct, official voice
in the design and construction of facilities to be
assigned to them. Any influence they can exert
on the process, after the educational specifications
have been prepared, is informal and indirect. .As
a consequence, many building decisions cause
built-in problems in the new school. Typically,
such problems occur in areas of building layout,
materials, rovision of adequate administrative
and suppo space, and facilities.

The Task F e observed that effectiveness of
the final buil g it directly related to the degree
of participation of the school committee and the
superintendent. 'Therefore, such participation
should be made \ voting one.

7. 'The General Court should amend the law to
give the school committees in all towns and
cities in the 'Commonwealth authority to
mehttain the school buildings.

This recommendation, is discussed in greater detail
in the section on Maintenance. Basically, it hinges
on the fact that several cities have reserved . for
themselves the functioii of maintaining the school
buildingerThis has not been as effective as when
the---niaintenance responsibility is vested in the
school' committee.

It was found in some cases that maintenance
projects were handled by the city under bond
issues, which is an appropriate practice for major
maintenance items. However, there are indica-
tions the procedure has also been used to handle

" maintenance and equipment items- of a routine
nature. Although this has the effect of keeping
the current tax rate down, final costs to the
taxpayers are increased.

8. The General Court should amend the law
to permit school districts to keep their own
books of account or contract this function
to the parent town or city.

Implementation of thii recommendation will
eliminate duplicate bookkeeping. Currently, the
law requires the town treasurer to keep the
books. Usually, however, the school_-department
also keeps its own set because information pro-
vided by the town is neither timely nor in the
form desired. Despite the form of this recom-
mendation, it is urged that all tow.,,s arrange to
keep books and provide information in a manner
satisfactory to the schools, so that the bookkeeping
function can be concentrated in the town where
other accounting operations must necessarily
take place. In that way, maximum economies can
be effected. The arrangement is working very
well in those towns that have recognized the
benefits of this kind Of cooperation.
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9. The General Court should amend the law to
require the town treasurer to pay promptly
and without further authorization all pur-
chase orders and requisitions on certifictition
by the 'school committee or its appointed
representative providing the amount due
and payable is within the approved budget.

Such a procedure, together with the bonding of
town employees and the retention of the power
of the auditor (or selectmen in tol.vns),Ito examine
and question purchase orders, requisitions, d
original books of account, provides adequate e-
guards and will improve, efficiency.,* In m = sys-
tems, the. additional step of requiring the issuance
of a warrant signed by the selectmen or the city
accountantlas degenerated into an irritating and
meaningless formality.

School Committ Superintendent
Relatio ship

Although education in Massachusetts is the re-
sponsibility of the Commonwealth, it is adminis-
tered at the local level by the school: committees:
They are faced today with moie difficult problems
than ever before: angry payers, disturbed stu-
dents, and demands of goyee groups both
professional and nonprofesiloil. In view of this,
it is timely to -examine fromi a businessman's
point of view the functional' relationship between
the school comrlittee and its executive officer,
the superintendent.

EVALUATION
The manpolite. r represented by the school com-
mittee can most efficiently be utilized by setting
policies covering major issues and delegating the
administration of their policies to the professional
administrationthe superintendent. In a business
sense, the school committee is comparable to a
board of directors and should, therefore, be a
policy-making body.

RECOMMENDATION
10. The General Court should amend the

statutes to authorize the school committees
to delegate executive authority to the super-
intendent. 1

The missions and objectives of the school com-
mittees should be directed toward the develop-
ment of short- and long-range goals as well as
plans for their accomplishment. These objectives
and plans .for implementation must be reviewed
and updated on an annual basis due to -the
constantly changing educational environment and
technology. The superintendent must playa----
leading role in this program.
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In addition, the school committees should evolve
clearly stated major policies covering principles,
guidelines, and directives within which the system
is to be administered. The need for written poli-
cies reflecting the basic thinking of competent
members of the local community has never been

-greater. Such policy enables the school committee
to be consistent and act uniformly in situations
where the composition of the board may change
somewhat each year. These written policies
should be accessible to key employees of the
school system and, perhaps, to selected members
of the community. When no written policy exists
covering a problem, the superintendent should
have authority to act. His decision would be
subject t, review by the school committee at its
regular int.eting.

The superintendent should be given the authority
and responsibility of carrying out all administra-
tive functions for operating the school system. As
executive administrator for the school committee,
it should be his responsibility to obtain, supervise,
and delegate duties to all personnel. He should
also have authority to contract for and purchase
supplies and equipment within the confines of
budget limitations. It is important that the super-
intendent have major administrative capabilities.
He should either have or obtain an associate to
function as business manager. This person should
have a degree in Business Administration or at_
least five years of business background. Clearly.
some smaller systems with limited resources
would find it impossible to meet this requirement.
This again points up the problem of system size.

The superintendent should be hired under a
contract rather than tenure. Use of a contract
will tend w free him from pressure imposed by
groups or individuals that may threaten his sud-
den and perhaps unjustified remov from office.
Use of a contract will also cause the school
committee to review the problems of the superin-
tendent on a regular basis as the contract comes
up for renewal. His performance* should be
evaluated on Ae-basis -61 his overall contribution
and-effe"Siiiness in meeting objectives and ad-
ministering the committee's policies.

Volunteer Services
An estimated 25% to 40% of most teacher's time
is expended on routine administrative paperwork.
Significantly reducing these non-teaching hours
represents a grata potential in obtaining more for
the instructional dollar.

In 1968, the Dig .ant of Curriculum and Instruc-
tion and Research and Development in the De-
partment of Education conducted a study of
approximately 1,700 elementary and secondary
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schools throughout Massachusetts. It was found
that approximately 1,400 parents or other lay
people were serving as teacher-aides. Approx-
imately 66% were paid while the balance served
on a purely voluntary basis.

The Task Force found some districts making
extensive use of volunteer and part-time em-
ployees while others apparently had not explored
the possibilities. Almost without exception, re-
actions to such progranis have been dxcellerrit
with a desire to extend them.

EVALUATION

The majority of volunteers involved in education
represent local citizens and civic organizations
who want to help in whatever way possible. While
the impact of this group can be significant, the
background and experience of these volunteers
does not necessarily provide the expertise re-
quired to solve the vast number of administrative
problems facing today's educators.

Local business and industry has a reservoir of
talent that can be employed for classroom assis-
tance on specialized but related topics. Assistance
can also be provided in many fields of business
procedures and practices. Purchasing procedures,
selection of office equipment, maintenance tech-
niques, and transportation scheduling are exam-
ples of areas where business and industry have
had to perform economically and effectively for
many years.

A reduction in present teaching staffs may not be
possible, but the requirement for additional teach-
ers could be reduced. However, additional time
available to teachers could be utilized by holding
extra classes or increasing the number of pupils.
This can be accomplished without reducing the
time available for each individual in the class.
Consider also the potential curununity relations
value of a well-organized iolunteer program.
A group of citizens giving their time in the school
system provides a built-in sounding board for
public opinion and support of acceptable school
policies.

RECOMMENDATIONS
11. School committees should increase solicita-

tion of volunteers through civic organizations
and local citizens to aid local school ad-
ministrators.

Successful volunteer programs are in use in some
school districts and results substantiate the fact
that potential savings in salary expenses exist.
The key to a successful operation is to delegate
its development to an individual with initiative
and interest. Today, volunteer programs are
successfully operated by school personnel as well



as community organizations. However, the pro-
gram must originate and have active support from
the school district.

The problem of volunteer assistance not being
dependable has been successfully resolved by
proper solicitation, training, and follow-up. This
type of civic service can have the same appeal as,
for example, hospital volunteers.

A local community group may well serve as toe
organization behind the school volunteer move-
ment if approach, cooperation, and appreciation
are evident. Diverse functions which could be
performed by volunteers or part-time personnel
include libraries, activity periods, teachers aides,
special reading assistance, lectures on special
topics, field trips, clerical work, custodial duties,
drivers for special purposes such as special classes,
athletics, field trips, and tutoring.
Solicitation of personnel was through direct per-
sonal contact with groups as well as use of
newspapers, radio, television, and individual
school publications.

The amount of ingenuity and planning directed
toward the use of volunteer and part-time per-
sonnel will directly determine the dollar value
to the system. Potential sources of volunteers
include the PTA, women's clubs and civic organi-
zations, and colleges. Additionally, help could be
provided by students who may perform clerical
jobs as part of their classroom training. Retired
people, often eager to be of service, may provide
capable personnel at wages which do not interfere
with social security payments. Furthermore, as-
sistance could be obtained from established or-
ganizations such as School Volunteers for Boston,
which has obtained, trained, and organized some
1,200 volunteers for the city's schools.
The School Volunteers of Boston solicit, train,
organize, and direct their program at a cost of
approximately $4E fcr each volunteer per year.
Translated inio e spent in the schools, this
amounts to a cost of $0.42 per hour, per volunteer.
An appraisal of the dollar value of volunteers and
part-time assistance cannot be made. It depends
upon the mix of the volunteers and part-time
assistance as well as the extenrof their use. One
school system indicated that volunteers in its
library program saved approximately $4,000 a
year per library' over the past two years. What
is the value of of teachers' time which could
be made available for teaching? As a guide, the
minimum teacher's starting salary is $5,750 and
25;; of this amounts to $1,438.

There is no question, however, that this is a re-
source of personnel which can be of extreme
value to the school districts. ,2

12. School committees should solicit volunteers
from local business and industrial organiza-
tions to assist in special instructional areas
and administrative matters.

Business organizations, as well as school systems,
should be anxious to support and expand this
activity. The local business community is a
reservoir of experience which could be tapped for
classroom discussion on specialized subjects. Their
help should also be solicited for assistance in the
solution of business and operating problems.

School management need not hesitate to seek
help on individual problems because business
manageme t is well aware of the value of educa-
tion in th community. They will and should
gladly shar their expertise with school
ment .officia s.

collective Bargaining
Since the en ctment of the statutes of 1965 which
amended Section 178 of Chapter 149' of the
General Laws of Massachusetts, collective bar-
gaining 3has gained impetus in the Common-
wealth's school districts. This has increased the
ost of elementary and secondary education.

/ages of teachers and nonprofessional personnel
which represent about 80% of the average school
district budget, are rising rapidly. Additionally,
other contract provisions are being negotiated to
affect working conditions and fringe benefits.
While not directly related to wages, nevertheless,
they raise the cost of education.

Collective bargaining has a very strong impact
on attitudes and relationships between teachers,
principals, nonprofessional employees, superin-
tendents, school committees, pupils, and parents.
This has forced a modification of the historic
attitudes and prerogatives of school administra-
tions as well as employees to comply with collec-
tive bargaining laws.

EVALUATION
Leadership, increased understanding, and guid-
ance are necessary if the results of collective
bargaining in the school systems are to be equita-
ble for employee, pupil, and taxpayer.

Elementary and secondary school teachers in the
Commonwealth are well organized and profes-
sionally represented through membership in the
Massachusetts Teachers Association, the AFL-
CIO locals and various independent unions. They
have statistical information of a state-wide nature,
and the services of professional labor negotiators.
By contrast, school committees, with responsi-
bility for collective bargaining, are often less
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informed. Many lack professional guidance and
frequently fail to recognize the need for expert
assistance.

Other than the preparation of an excellent manual
on collective bargaining, no strong leadership,
assistance, and information to negotiate effectively
with the unions has been supplied from the state
level. Under these conditions, bargaining can
become an emotional rather than an intellectual
process. As a result, everyone suffers.

In some instances, the superintendent is placed in
the awkward position of being the school commit-
tee's negotiator. Regardless of competence, his
relationship with teachers and employees may be
damaged.

There seems to be a growing tendency for the
labor unions to extend demands into areas which
should be the prerogative of administration. It is
important that inexperienced bargaining and at-
tempts to meet these demands do not result in
the erosion of the authority of schoolinanagement.

Nevertheless, since one of the basic 'areas of con-
cern among teachers is curriculum, there should
be an opportunity for continual dialogue on
this matter between teachers and management.
Discussions should not be a part of collective
bargaining sessions, but be under constant re-
examination by the teachers and management.
This group will only be meaningful if it is given
strong support by the school committee which
must implement constructive curriculum sugges-
tions for improving teaching. Such , a procedure
should help the process of collective bargaining
to run more smoothly.

The subject of tenure may have to be reappraised
in view of the greater security that teachers now
enjoy through union membership. There is a
growing tendency to strike illegally to enforce
union demands. This can have a serious effect on
pupils' respect for law and authority, A report
now being prepared for the Massachusetts Ad-
visory Council on Education under the super-
vision of Dr. John S. Gibson points out this
growing problem. A statement from the critique
indicates the need for collective bargaining of a
professional nature.

RECOMMENDATIONS
13. The Department of Education should desig-

nate within the Bureau of School Manage-
ment Services an individual responsible for
the provision of professional services /to
school administrators and school committees.

Strong leadership and service is needed to assist
the local school authorities with collective bar-
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gaining. Therefore, programs should be developed
to establish effective collective bargaining proce-
durei. These programs and workshops should be
instituted, based on local requirements and con-
ducted jointly with professional and nonprofes-
sional employee organizations, and local school
authorities. In addition, consulting service should
be available to aid all parties involved with
collective bargaining, mediation, and conciliation.

14. The Department of Education should dis-
tribute the existing collective bargaining
manual to all school authorities.

The manual entitled A Guide to Collective Bar-
gaining in the Public Schools of Massachusetts
should be distributed immediately to all local
school authorities and employee organizations.
This informative and instructional manual was
prepared by a committee of the Massachusetts
Board of Education Task Force on Collective
Bargaining. To reflect any changes or new pro-
visions in the General Laws pertaining to the
subject, it should be updated and redistributed as
soon as possible.

15. School committees should secure the services
of a professional negotiator to represent the
school committee in collective bargaining
sessions.

The school committee should not attempt to bar-
gain directly with teachers. Teachers, as a rule;
are represented by professional negotiators. In a
great many cases, this places the school committee
at a disadvantage. Collective bargaining is so
time consuming that a school committee is ham-
pered in performing its other duties if it also
attempts to negotiate with teachers.
Originally, one of the objectives of collective
bargaining was to afford an opportunity for teach-
ers and school committee members to meet Lad
exchange ideas. As bargaining became more com-
plicated and professionalized, these meetings have,
in many instances, generated more heat than light.
The areas of discussion have expanded beyond
the subjects of wages, hours, and conditions of
employment prescribed for -collective bargaining.
Without the advice of negotiators, school commit-
tees may bargain away their management prero-
gatives because they are generally not able to .

determine the technical parameters of the condi-
tions of employment. The first business of a
professional negotiator would be to define these
measures ly,fore formal negotiations began.

16. School committees should adopt a policy
that the superintendent act only in an ad-
visory capacity in collective bargaining.

Superintendents are a part of school management
and should not enter collective bargaining except



in an advisory capacity. The ability of a superir.
tendent to manage is seriously jeopardized when
he directly combats '3..mands of teachers whose
cooperation he must have for a successful school
administration.
17. The General Court should amend the law to

exclude principals and assistant principals
from any collective bargaining unit.

The principal is the director of his school in the
same sense that a superintendent is the executh
officer of a school system. Therefore, like a
superintendent, a principal and ,his assistant
should be excluded from the definition of

1

ployee under the statutes. Taking a vital member
of the management team out of the employee
collective bargaining group would constitute a
change in he Collective Bargaining Act.

The principal is responsible for administration of
the teachers in his school. Thus, his executive
positi n is jeopardized by abdicating that role
dur g collective bargaining. Not only is the
pr 'cipal's expertise and authority denied to

anagement in collective bargaining, but he is
/often in an anomalous position of initiating the
teachers' demands with respect to wages, hours,

/ and conditions of employment.

Facilities

School construction is` big business in M chu-
setts. In fact, it is t)fe largest single construction
specialty in the state. During 1969, the 1,otal of
low bids for eleMentary and secondary school
construction amounted to $173-million, pr 27.8%
of all construction. The next highest area was
for highways, which totaled $122-million, or
19.6%. Other items such as office buildings, air-
ports, and the like, are relatively minor, Expendi-
tures, for comparison, are illustrated in the table
shown directly below.

SIASSACMISETTS CONSTRUCTION EXPENDITURES -1111

(.Htius of dollars)
Elementary and secondary schools $173

Highways 122

Higher education facilities 103

Hospitals 56

Government service 52

Private manufacturing plants 31

Offices 25

Stores and shopping centers 21

Airports 19

Other items not listed 20

Total $622

EVALUATION
Each new school is planned and built by a com-
munity as an individual project. No advantage
is taken of mass buying, standardization of con-
struction methods, or experience gained on other
facilities. On the average, each community builds
a new school every five or six years. Thus,
although the state-wide volume is very large and
fairly constant on a yearly basis within an
individual community, volume is quite small and
highly sporadic. There is no continuing source of
design, construction, or cost expertise within the

//.14

community. Such expertise, furthermore, is not
available at the state level, Only in matters of
school safety, health, and educational require-
ments does the state provide extremely helpful
assistance to the communities.
In view of the fragmented approach to school
building construction across the state, it is not
surprising that the results are uneven. Within
any particular time period, the building costs per
square foot vary almost two to one from school
to school. Admittedly, some of this variation is
to be expected because of the different types of
schools, differences in local labor rates, ;Ind other
factors. However, a variation of two to one is an
indication that net all communities are effective
in providing quality schools at a reasonable cost.
The high costs per square foot are not always
found in the affluent districts. Those poorer com-
munities which build high-cost schools exemplify
the penalties exacted by fragmentation of the
school construction program.
To complicate matters, school facility costs is
well as bond interest rates are rising. The graph
on the next page shows historical trends of
school facility costs in Massachusetts. Basic inr
formation was derived from data supplied/by
individual school districts and the School- Build-
ing Assistance Bureau, and includes all costs
except for the site. In recent years, construction
costs alone have been rising at a rate of about
10% per year. The largest part of this growth is
caused by wage rate increases resulting from
trade union negotiations. However, a significant
impact has been manifested by an escalation in
material costs. Furthermore, there is no indica-
tion that the roughly 10% annual increase is
likely to change in the near future.
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This dynamic inflationary spiral has several harm-
ful effects, aside frain the direct mcrease in dollar
costs. For example, in making preliminary cost
estimates for anew school an architect can easily
underestimate the costs tit will prevail at the
time firm bids are recehr Thus, when bids
exceed the preliminary eat ate, a community
may refuse to authorize the r quired bond issue.
At this juncture, several ate tes may be em-
ployed. A common approach is to have the
current or a different architect drawup plans for
a smaller school which would not meet the known
needs. This requires time and during the hiatus,
construction costs per square foot would increase
at a steady rate. Oftentimes, taxpayers end up
paying the initial bid price for a school which is
10% or 15% smaller in size than the original plan.
Immediately, the community is under pressure
to provide additional school space. Consequently,
the cycle begins again.'

This situation is not unique in Massachusetts. A
recent study by the City of New York Planning
Commission indicated that delays added $30-
million to the cost of all schools planned in 1969.
The study notes, " . . , the longer a school is
delayed in the planning and design process, the
more its construction will cost when the school
finally reaches the construction stage."
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The costs of building a new school are highly
visible to the taxpayer, more so than the annual
school operating budget, since the building cost
appears as a lump sum in a particular year. In
addition, a new school is an.ever-present physical
entity, and any features not to the taxpayer's
liking can readily 'be pointed out to neighbors.
Thus, comments on "monuments to architects,"
"contractors' errors," and the like are common.
These comments reflect the taxpayer's uneasy
feeling that he has not received full value for his
money. The situation resolves itself into the
following factors:

A large state-wide, but fragmented manage-
, ment of the school construction process.

Widely varying per-square-foot costs.

Rising overall building costs each year.

Taxpayer dissatisfaction.

RECOMMENDATIONS
1. The Department of Education should create

a division of School Construction and Facili-
ties as soon as possible.

Currently, the School Building Assistance Bureau
is responsible for rendering aid in legal, financial,
educational, and site planning functions. These



PROPOSED ORGANIZATION
DIVISION OF SCHOOL CONSTRUCTION AND FACILITIES

DIVISION OF
SCHOOL CONSTRUCTION

AND FACILITIES

SCHOOL BUILDING
ASSISTANCE BUREAU

LEGAL
AID

I
FINANCIAL

AID

_____L__
EDUCATIONAL

AID

I

LIBRARY RECORDS
STAFF

ENGINEERING
BUREAU

COST ESTIMATING
AND ANALYSIS

SECTION

I
SITE PLANNING

SECTION

....1

BUILDING
DESIGN

SECTION

111111111

A.../CONSTRUCTION

COST
ANALYST

iUTILITIES
ENGINEER

... STRUCTURAL
ENGINEER

ESTIMATOR
CIVIL..1

ENGINEER

MECHANICAL
AND

ELECTRICAL
ENGINEERS

operations, however, are only part of the assis-
tance needed by school districts. The proposed
division would have an 'additional bureau as well
as a library records staff. The organization chart
shown directly above depicts the suggested ar-
rangement of the School Building Assistance
Bureau, the Engineering Bureau, and the library
records staff.

This division would have complete authority in
dealing with matters presently covered by the
School Building-Assistance Bureau. Additionally,
it would provide services in the areas of new
building construction and rehabilitation projects,
and, consolidate and finalize all building plans.
Further, the division would provide engineering
data and specifications, as well as furnish informa-
tion on building materials with longer life and
better maintenance values. It would also provide
recommendations on cost saving items and
methods. In addition, it would compile records,
cost data, surveys, reports, studies, and place its
stamp of approval on all plans and specifications
submitted by any school district. Under this new
structure, the site planning ,activity would be
transferred to the Engineering Bureau. The
library records staff would be responsible for
accumulating technical data on school building
design, construction, and educational specifica-
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tions. It would provide a facility to store this
information which would be made available to all
school districts.

About 12 additional people will be required to
staff this function. However, in services rendered,
a minimum 5% savings per project can be
achieved by this new organization. School dis-
tricts will benefit by this change because reliable
information and data will help in compiling and
formulating plans for new or old construction
projects. Part of the savings will be passed onto
the state; this will help offset the added expendi-
ture. The annual cost of the additional personnel
approximates $200,000. However, savings will he
about $5-million per year, based on an annual
construction level of $100-million. This recom-
mendation is referred to in the Facilities Planning
and Acquisition section of School Business Man-
agement System.

2. The General Court should establish a central
state agency to contract for construction of
all elementary and secondary public school
buildings in the Commonwealth.

This
all

agency, acting as a single customer
for all school buildings, would stimulate wider
competition and more favorable contract terms
and conditions than any individual town. It could
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negotiate contracts containing positive and nega-
tive incentive provisions as well as require access
to detailed cost information on specific contracts.
Since all data on contract petformance would be
available within the central agency, records could
be kept of performance of individual contractors
and architects. At least three possibilities exist
for this central agency. For example:

The proposed Divisiqn of School Construction
and Facilities, within the Department of Edu-
cation, could have the contracting function
assigned to it.

A Bureau of Public School Construction,
similar to the Bureau of Building Construc-
tion, could be established in the Department
of Administration and Finance.

OP' A school building authority with an indepen-
dent status that is similar to the State College
Building Authority, could be established.

The central agency would function much more
effectively if the public bidding laws were -modi-
fied to allow the use of negotiated contracts.

3. The General Court should enact legislation
permitting cities and towns to use the Com-
monwealth's credit rating to minimize bond
Interest cost&

At present, each individual town must float its
own bond issue for a new school. However, only
four or five municipalities have credit ratings
which are higher than that of the state; most have
lower ratings. If the, state's rating could be used
by the towns, appreciable savings would result.

ual school 'building costs, on a state-wide
basis, average over $100-million. Thus, if a 1%
reduction in bOnd interest cost could be realized
by taking advantage of the state's rating, annual
saving would be $1-million.

There are several ways in which this approach
can be mechanized. Some are being implemented
in other states. Vermont, for example, has estab-
lished a municipal bond bank which buys munici-
pal bonds issued by communities and, in turn,
floats bond issues using the state's credit rating.
Connecticut has recently enacted legislation en-
abling the state to buy municipal school bonds at
4%. This approach, of course, goes beyond the
suggested concept and amounts to additional direct
financial assistance by the state. Another approach
would be to have the proposed state contracting
agency handle the bond issue in the name of the
state and then lease the schools back to the towns.
Payments from the towns would be used to retire
the state bonds.

No matter which method is used, the savings to
the taxpayer would be appreciable. This recom-
40 .
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mendation is referred to in the Facilities Design
and Construction section of School Business
Management System.

4. Cities and towns, with the assistance of the
Department of Education, should promote
the development and use of the modular
systems approach to reduce construction
costs.

Based on experience in California, Toronto, and
Florida, overall savings approaching 25% can
eventually be realized using modular design and
construction techniques. Some activity in this
area has already started in the state; the city of
Boston is now planning a prototype school based
on modular construction. The Massachusetts Ad-
visory Council on Education has recently con-

-tracted with Campbell, Aldrich, and Nulty, Boston
architects, for a study entitled "A Study of School
Building Costs." This study will highlight the
modular systems approach.

The actual achievement of significant savings
requires a sizable volume of construction. The
total annual volume in the state is about 4-million
square feet. Thus, a central state contracting
agency fits logically into the total schen An
incentive that could be used to- encourage towns
to follow this route would be to allow a higher
percentage of state financial assistance to towns
electing to use modular construction.

The proposed Division of School Construction and
Facilities and the state contracting agency, dis-
cussed in previous recommendations, should take
the lead in this development.

To take full advantage of modular construction
techniques, the public bidding laws should be
changed to remove the "low-bid" restriction. This
recommendation is discussed in more detail in
the Facilities Planning and Acquisition section
of School Business Management System.

5. Cities and towns should establish local sta-
bilization funds for new school construction
to reduce financing costs.

Stabilization funds are allowed under the General
Laws, but they are not commonly used. If such
funds were to be used in a town with needs for
new facilities, almost 70% of the total cost could
be saved. Most of the savings' results from a
reduction of interest costs. For example, an
average loan of $3-million has an interest charge
of close to $2-million over a 20-year period,
assuming a 6% interest rate.

The graph to the right depicts effects on the
tax rate by financing a school building program
through three different methods of funding.
Method A, the conventional bonding method in
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use today, costs three times as much as Method C
which uses a stabilizition fund.

To more easily understand this saving, a brief
description is in order. The hypothetical town
used in the example has an assessed valuation of
$100- million and a tax rate of $40 per $1,000. The
town plans to build a new school six years from
now and three more schools, one every sixth
year. Thus, there are four buildings to be con-
structed over a 24-year period. These schools are
estimated to cost $3-million each and state aid is
expected to be 40%. The illustration shows the
effect on the tax rate for funding such a building
program. For clarity, the tax rate is assumed to
remain constant except for the increases resulting
from building costs.

Method A represents the effects of the conven-
tional bond issue which is floated when the
buildings are constructed and paid off over a
20-year period. The total net cost to the towns,
using a 6% interest rate, is $14.76-million which
includes principal and interest costs, minus state
aid.

Method C, on the other hand, represents the
establishment of a six-year stabilization fund
wherein the money for the first school is com-
pletely raised before the construction begins. Such
funding is continued throughout the building
program. This method benefits further by being
eligible for accelerated state aid. The total cost
of this method is only $4.56-million, roughly 30%
of the conventional bonding method. Costs include
the principal, minus state aid and 7% interest
income earned on the fund as it is accumulating.
In fact, the town need only raise about $2.4-million
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for each building. The accrued interest will
account for the remaining $600,000 needed to
finance eacfr school.

Method B represents a combination of the two
methods. It includes establishment of a 12 -year
fund and use of bonds as required to make up the
difference. This plan costs the town about 310.162
million, a savings of 30% when compared to
Method A. The smaller savings in this instance
are offset by a smaller tax rate increase in the
first few years of the program.
There are an infinite number of other alternatives.
All of them, however, are aimed at reducing the
high interest costs of bond issues. For example,
a town may have to start its building program
immediately, not six years from now. If a stabili-
zation fund were to be set up, the first school
would still have to be financed by a bond issue.
Even under these circumstances, savings of up
to 50% can be realized. If each town in the state
would use the stabilization fund approach, up to
$70-million annually could be saved. The possible
effects of inflation should, of course, be considered
in establishing a stabilization fund. Considering
that each town will take an individual approach
to its needs for financing, it seems reasonable to
expect that half of the maximum savings, or
$35-million, might be attained.

6. Cities and towns should make early decisions
and commitments to new buildings.

The inflationary rise in construction costs puts a
premium on time. Although there are no factual
data available for all school districts, it is esti-
mated that most schools are built two to three
years after they are needed. Thus, using a
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conservative value of building cost index growth
f 10% per year, the price of each school is 20%

30% higher than it need be.

No xpayer wants to feel he is being stampeded
into mmitting himself to support an -expense of
severs million dollars without being convinced
the expenditure is worthwhile and necessary. The
process of arriving at a final decision by the
community is a lengthy one. This is the logical
reason that most schools are not built when they
are needed.

How, then, can this process be shortened? The
obvious answer seems to be in having each district
develop a viable long-range building plan which
would be updated periodically. This last proviso
is the key to the success of any long-range plan.
Many communities have generated excellent long-
range five- to 10-year plans, only to have them
hopelessly outdated and cast aside after a year or
two. Most successful industrial concerns have
learned that a long-range plan must be con-
tinually updated, often on a semiannual or annual
basis, if it is to remain viable in the face of
changing conditions.

A successful long-range plan for school construc-
tion in any district should cover a span of at least

42

10 years. It should include an analysis of building
needs based on condition of the present plant and
estimated pupil population. In addition, it should
include an estimate of the costs involved which
would incorporate the projected effect on tax
rates over the years, a plan for site acquisition,
and preliminary plans for the next school to be
constructed. Such a comprehensive plan will
allow early discussion among all interested parties.
Most important, a concerted campaign should be
conducted on the part of the school department
and the town building committee to involve the
taxpayers in the plan, and to update it continually
making it a working plan, not a book filed in a
cabinet. Thus, the taxpayers would be in a
position to reach a decision and a commitment on
each new schoZl at least two years earlier than at
present. This would result in saving about 25%
of the prime building cost: On a state-wide basis,
new school building volume is over $100-million
per year, and bond costs add at least another $50-
million to this figure. If only half of this construc-
tion were to be committed two or three years
earlier, annual savings to the taxpayers would
approximate $20-million. This recommendation
is alsh referred to in the Facilities Planning and
Acquisition section of School Business Manage-
ment System.
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School Business Ma agement System

The business management section is concerned
primarily with school district operations. It is,
in reality, a family of functions including non-
instructional activities which are usually the direct
responsibility of a business manager. Additionally,
other noninstructional functions are discussed
under Interfacing Systems. These are generally
not of concern to the business manager.

Through school district action, many of the recom-
mendations presented can be put into effect im-
mediately to improve the business management
system. However, the system will become more
effective as recommendations made in preceding
sections are implemented by the Department of
Education and the General Court. In some in-
stances, these recommendations are repeated to
emphasize their importance.

A system is a timed-phased sequence of things
to do and how to perform them to accomplish a
prescribed mission efficiently and effectively.. This -
requires people, organization, and facilities which
must be part of the system. A successful system
meets the following criteria which should be kept
in mind when establishing the proposed system.

The individuals involved are competent and
their responsibilities are clearly defined.
The chain of command and lines of communi-
cation are firmly established.
The organization is compatible with its as-
signed mission.
The laws, regulations, and policies which
affect the system are well known.
The required facilities, equipment, and sup-
plies are readily available.
The system provides a built-in capability to
introduce all required changes molt easily
and effectively.

It ill cost money to establish a system and the
amo nt will vary significantly from district to
distri . The use of help from the business corn-
munit reduce overall casts. Smaller districts
can ben- from cooperative efforts as outlined in
the section devoted to School District Coopera-
tion. These costs are really an investment with
a high yield potential.

The Task Force has estimated, in certain areas,
the reductions in operating expenses uld
be achieved through the systems apoach.
other areas, the benefits include many iitangibles
and, therefore, no dollar value has been assigned.
However, the best way of getting the most out
of the roninstructional dollar is through good
management and operational systems. The chart,
below, illustrates the percentage breakdown of
the total public school expenditures in the 1969
fiscal year., (Source: Facts About Education in
Massachusetts, Feb. 1970. Division of Research
and Development, Department of Education).
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Fiscal System

The budgeting, accounting, and auditing proce-
dures which have developed over the years are a
patchwork of independent laws and regulations.
They are designed to ensure that every dollar
appropriated is expended for the exact purpose
and in the manner described in the "budget"
presented to the town meeting. Because of this
approach, wasteful and unnecessary procedures
have developed. As a result, they are not effec-
tive even for this limited purpose as they might
be. No attention has been paid to developing the
important informational function of the fiscal
system. Furthermore, no method has been pro-
vided for discovering whether the funds have
been effectively expended for the intended
purposes.

Budgeting
Expanding business and cultural requirements of
our society have led to wider programs of educa-
tion. The basic educational objectives of the state
or local community must, therefore, be reexam-
ined. It is generally accepted that a basic educa-
tion should be provided at public expense for
all children on an equal basis. However, there
is no agreement on what comprises a basic
.edykaatien and what constitutes an enriched pro-
gram. In this doubtful area, the taxpayer needs
information on the cost of proposed programs and
a. report on how well they have achieved their
objectives. .

A budget is a financial plaiiby which funds are
allocated to a project or program. The process of
preparing a budget forces those involved to think
aboutorequirements to attain stated objectives.
Today, taxpayers who underwrite requested bud=
gets desire to hold their agents accountable for
meeting the budget and reaching the stated goals.
This accountability requires an indication of pro-
gram goals and a measurement of achievement.

EVALUATION

To mt this taxpayer concern, the traditional
form of budgetary presentation must be revised.

Ir. Resources to support the proposed budget
must be indicated.

lb' Programs planned and objec ives including
the number of participating pupils should be
part of the budget presentation. Taxpayers
may then judge the relative merits of pro-
posed programs with knowledge of the cost
per participating pupil.

,N. Cost elements of each program must be
identified and tabulated. These include salar-
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ies, supplies, materials, heat, custodial care,
maintenance, and the like.

The Table of Accounts used in the Commonwealth
displays these dollar amounts in great detail. It is
compatible with that used by the Massachusetts
Department of Education and the U. S. Depart-
ment of Health, Education, and Welfare.
Budgets are prepared and approved based on
amounts allocated to these accounts. The budgets
are not, however, meaningful presentations of
ongoing programs to further the education of
citizens in Massachusetts. In most cases, they are
incomprehensible masses of figures which confuse
the average taxpayer. Moreover, the Table of
Accounts does not disclose either the total cost of
education nor its contributions to nonschool ac-
tivities and programs of the community. For
instance, interest costs and bond redemptions for
school building construction do not appear in the
school budget.
This table makes use of seven digit code numbers.
The first four digits identify functions such as
Administration, Instruction, Operation and Main-
tenance of Plant, and Acquisition of Fixed Assets.
The budget is usually presented as summarized
totals of these accounts. These dollar numbers
are interesting for an analytical appraisal, of the
costs of the functions indicated. However, they
are not helpful in answering the question as to
why taxpayers are being asked to spend their
dollars.
The "so called" program areas, covered by the
budget, are identified by the fifth and sixth digits
of the accounts code numbers. They are broken
down under. the following headings: Not Classi-
fied by Program Area, Elementary Schools, Junior
High Schools, Senior High Schools, Beyond grade
,12, Community Colleges, Adult Education, Adult
Civic Education, and Continuation Schools. These
are classified as "so called" because they appear
to identify the age brackets of pupils and not the
type of program offered.
The last of the seven digits in the usual account
code identify objects to be purchased. They are:
Not Classified, Teachers Salaries,, Clerical Salar-
ies, Other nonprofessional salaries, Contracted
Services, Supplies and Materials, Other Experises,
Principal and Interest, Land, Buildings, and
Equipment, and Transfer.
Programs of instruction at all levels are becoming
more complex and are geared to differing pupil
requirements. At the high school level, elective
courses are now the rule. The number of these



offerings is likely to increase as the body of avail-
able knowledge increases.

All programs have a cost and they are offered to
varying numbers of pupils. Therefore, the tax-
payer is entitled to know what the cost per pupil
is for each program and make a choice between
them on a priority basis. For example, a program-
oriented presentation might disclose that a course
is offered because of the proficiency of a faculty
member and not because there is an educational
need in the community.

Budgeting by objective, already a common tech-
nique in the business world, offers an answer to
this need. Through this technique it is possible
once a plan has been agreed upon, to identifY
alternative means. It can be used to budget those
alternates in terms of objectives and measure
effectiveness of the means selected in terms of
results and dollars expended.
Recently, much has been learned about this type
of approach in educational circles, largely because
it is becoming clear that education needs both
direction and accountability. In Massachusetts,
the New England School Development Council is
one group which has done some preliminary work
in the area of program budgeting. Much of the
frustration among teachers and students arises
from a lack of agreement on goals and objectives
and a feeling that little progress is being made
towards whatever goals and objectives may be
generally accepted. Equally, the taxpayer is frus-
trated by lack of understanding of goals and ob-
jectives and the absence of reliable measures
through which he can decide how his money is to
be spent. Further, there is no way of measuring
whether it is, in fact, being spent effectively for
the intended purpose.

Unfortunately budgeting by objectives frequently
described under the title of Planned Programming
Budgeting System or PPBS seems to have become
surrounded with a certain amount of mystery.
It has been considered a rather esoteric process
that could only be dealt with by experts. One
difficulty that seems to have baffled many adminis-
trators who have tried to adapt this technique to
educational systems is the problem of allocation
of administrative and other overhead items as
well as supportive services such as audio-visual
aids, guidance counselors, and the like to indi-
vidual programs. Obviously, this is a process
which can be quite subjective and cannot be
carried out with complete accuricy. Nevertheless,
approximations can be made which are adequate
for the purpose. They are reliable as a compara-
tive measure and, in any case, create only a small
percentage of error. This is a problem inherent
in any cost accounting system and is one which no

longer presents any serious difficulty to cost
accountants in business or finance. The amounts
which must be allocated to each program vary
from a high of 40% to a low of less than 10%.
Where the amounts are large, the allocations tend
to be fairly obvious because they are dealing with
easily identifiable items such as audio-visual aidi
or remedial teaching. On the other hand, items
that are harder to allocatesuch as light, heat,
or administration represent a much smaller) pro-
portion of the total percentage open to dispute
and are in the area of 1% or 2%. To neglect the
clear value of program budgeting because of pos-
sible variations of this magnitude seems unduly
pedantic:

The time period covered by a budget request will
usually be one fiscal year. Nevertheless, many
programs are presented which cover a longer
period. Only that portion of the total cost which
will be paid for out of the year's operating funds
can be budgeted in the current year. However,
the total continuing cost, and the term of years
that it is expected to cover, should be part of the
presentation. Only if those responsible for plan-
ning budgets are willing to reveal these costs, and
those responsible for approving them are willing
to commit themselves and the community to the
expenditures involipd, can budget planning be
effective. One important cause of waste in our
educational system is the partial implementation
and subsequent abandonment of projects.

Preparation of the budget is a complicated pro-
cess. It should begin with a request at the point
where the function is to be performed or the
object used. Similarly, good management requires
that any change or deletion of an item recmested
in a budget be communicated back to the initiator
of the request and he should know he will have an
opportunity to indicate his priorities. If such com-
munication does not take place, it will result in
budget padding and other defensive attitudes on
the part of teachers who feel their effectiveness
is being threatened.

The estimated cost totals of the functions and
objects should be allocated to programs and pre-
sented as a budget request. The programs having
been presented and approved with component

Nr costs established, the budget should be approved
as one total. If responsibility for the administra-
tion of the school system is to be delegated by the
school committee to the superintendent, such
authorization should carry with it the right to
make adjustments within the budget as needed.
This does not, of course, mean that the reported
results for the year will not reflect a strict com-
parison with the budget. As long as this type of
accountability is required, the right of the super-
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intendent to overspend on items while staying
within the budget total will result in savings to
the taxpayer. There will no longer be any induce-
ment to expend money unnecessarily to avoid
turning it back to the general funds of the .-
community.

An inherent part of the presentation of any pro-
gram is to establish and identify the resources
which will support the program. Of most im-
mediate interest to the taxpayer is the revenue
from local sources such as real estate taxes and
income from the Commonwealth which is usually
in the form of reimbursements for expenditures
already budgeted, such as transportation, special
education classes, and vocational education and
revenue from the federal government; which re-
flects the impact of school population and is
usually a direct grant, such as school 'lunch act,
commodity distribution, school maintenance, and
special milk program.

With a few exceptions, most of the federal or
state aid funding generated by or for the school
program is paid into the general fund of the
community and is not reserved for use by the
school department. It is difficult to sustain the
principle of school department accountability un-
less the department is given entire responsibility
for its revenue and disbursements. This does not
prevent the accounting or bookkeeping operations
being contracted out- to the city, town, or any
other outside body with control being exercised
through periodic reports.

The budget for disbursements, should, for the
promotion of understanding by the average tax-
payer, be presented as simply as possible for
anticipated programs Of the school system. The
Table of Accounts used to supply data in prepar-
ing the budget may be as complex gas required
to meet the needs of state and federal qualifica-
tions. These accounting complexities are adminis-
trative details, but 'the budget does not need to
show them. Without this basic understanding,
there is little possibility that either the educators
or the taxpayers will ever be satisfied with the
performance of the other.

RECOMMENDATIONS

1. The General Court should enact legislation
requiring all school committees to submit
budgets that are program-oriented rather
than function-oriented.

This action will further public understanding of
the objectives of school programs. Additionally,
a uniform format will facilitate comparison be-
tween systems. Furthermore, it will create the
opportunity to make choices between programs.
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Such legislation must be backed up by an infor-
mation program conducted by the Massachusetts
Department of Education to demonstrate how a
simple but adequate program-oriented budget can
be installed in a modest-sized school syste'm. This
should be a function7 of the Bureau of School
Management Services as described in the section
entitled Manpower.

2. School committees should approve the school
budget as one total.

This procedure would permit the superintendent
to make transfers freely within the overall budget.
Some systems already operate on this rinciple.
However, there is considerable pposin from
those who favor tight controls. Under th pro-
posed system of program budgeting and s
annual accountability reports, actual results by,
program compared with budget will be available \
for scrutiny and the extent to which the superin-
tendent has used this privilege will be immedi-
ately apparent. The ability to make transfers will
result in economies because' there will be less
inducement to Spend money unproductively to
avoid returning it to the general funds of the
towns.

3. The General Court should enact legislation
that school budgets display revenue sources
and contributed services, all anticipated ex-
penditures for whatever purposes within or
without the school system, and indicate the
net amount to be raised by local taxation.

The present system is not completely candid about
school costs. Currently, the usual budget daps
not disclose the value ofkservices contributed by
the school department. In addition, the cost of
repayments on school bonds and the cost of
interest payments on such bonds are not divulged.
Last, but not least, the contribution made by the
Commonwealth is not disclosed.

4. Local school committees should 'require all
. school superintendents to make a report at

the end of each school year showing- the
financial results by program compared with
budget and also the educational results corn-
pared with those forecast when the budget
was prepared.

Without this strict accountability, the primary
purpose of program budgeting would be nullified.
The freedom of transfer within the budget con-
ferred on the superintendent as stated in the
previous recommendation would also be unwise
without this protection. The form of this report
should be designed by the Department of Educa-
tion which should receive copies of all completed
reports.



Accounting
For purposes of accounting, as opposed to budget-
ing; the system and organization of accounts
presented by the Massachusetts DepartniPent of
Education appears to be adequate. However,
effort is duplicated, some practices are wasteful,
and security procedures are inadequate. Statutes
require that accounts shall. be kept by the town
accountant. Nevertheless, nearly all school sys-
tems duplicate the accounting procedures with
modifications to meet state and federal educa-
tional requirements. Additionally, the general
Laws require bills and orders for payments of all
departments be examined by the town accountant
who then issues a warrant upon the town treas-
urer. The state's statutes also provide that the
auditor (or selectmen) may disallow for payment
any bill or pay order if he considers it fraudulent,
unlawful, or excessive. Finally, the town treas-
urer is the only person authorized to pay all bills.

EVALUATION

The complicated system of checks and balances
leaves open the possibility of extended delays,
extra paper work, and misunderstanding between
officials in some cases motivated by political and
personal considerations rather than a desire for
financial control. This in turi leads to loss of
discounts, reluctance of suppliers to quote low
prices, and general demoralization of town
employees.

The laws of the COmmonwealth provide for re-
tention of certain records but there is no provision
for their destruction. This problem is also dis-
cussed in the Management Information System
section as it relates to attendance records. From
observatioris, cash handling procedures were con-
sidered extremely poor and not consistent with
sound financial practices.

Facilities Planning and

The money spent annually for school facilities in
Massachusetts is about equal to the total non-
instructional expenditures by all school commit-
tees. However, each school district establishes an
annual operating budget, but it builds a. new
school only once every five or six years. Thus,
planning for the acquisition of a new facility
should be on a longer-range basis than that re-
quired for the annual operating budget. The
effectiveness of the planning and acquisition pro-
cess varies greatly from community to community.

RECOMMENDATIONS
5. The General Court should' enact legislation

to provide for periodic destruction of records.

The Massachusetts Department of Education
should be charged with the responsibility to sug-
gest a destruction date for records which must
be . retained according to law. In addition, all
records now retained"- Should be reviewed and
destruction dates recommended. Annual savings
of $50,000 are possible.

6. School committees should establish security
procedures for handling, counting, and de-
positing cash.

The handling of cash by school personnel. is quite
careless. In lunchrooms and elsewhere, it is fre-
quently left unattended within view of passers-by.
Frequently, the cash is counted by one person"
only. In some cases, one individual, frequently a
woman, will transport cash to the bank without
police or other protection. TheMassachusetts
Department of Education should examine all'
situations where cash is handlediin school dis-
tricts. ,Then, it should suggest procedures in
accordance with sound business practices.

7. The General Court should enact legislation
permitting school districts to advance funds
in anticipation of payment by state or fed-
efid authorities for approved projects.

This permission should apply whether the ad-
vances are in anticipation of grants or reimburse- .-'

--/cynent. At present, useful prefects may be delayed
or payment of salaries and other expenses de-
terred because school committees or town treas-
ures*, fear the original advance or repayment
would' be held technically illegal and that the
community may, therefore, be liable for such
disbursements. Reference is also made to recom-
mendations within the Town/City-School Com-
mittee Relationship section of this report.

Acquisition System
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It is all too common to find existing facilities over-
crowded because of delays in acquiring needed
buildings. The reasons for these delays have been
discussed in the Facilities section of Resources
for, Public School Education.

The entire process of facilities planning and
acquisition should be improved. All districts
would benefit greatly by having more assistance
than can now be provided by the Department of
Education. The following sections discuss the
present system and recommended improvements.
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Planning and Utilization
Conditions in Massachusetts' public schools range
from severely overcrowded to comparatively ex-
tensive unused space accommodations. However,
the latter are more the exception than the rule..
On one hand, approximately 7% of the systems
are now operating on double sessions for one or
more grade levels or portions of separate grades.
On the other hand, a few systems are not expected
to reach their available pupil capacity for several
years. Most districts that are at or very close to
full space utilization expect to exceed their ca-
pacity in the immediate future. A major influence
on space planning, now just beginning to create
problems, is the phasing out of many parochial
schools.

To avoid double sessions or overcrowding, some
systems are using renovated, but otherwise un-
desirable areas. Others are co f cling for outside
space by renting locally or ()it e ion-fee basis
in an adjacent community. Also, iain districts
are utilizing area.i for other than their intended
use or are operating staggered sessions by
rescheduling classroom sessions. At least one
system is experimenting with a year-round kin-
de program.

Many excelleat examples of utilization have been
afforded in recently constructed buildings. They
include the flexibility of adjustable partitions,
open-area teaching spaces, eget, :iums, multi-
purpose areas, and sharing of certain facilities in
campus or house-type complexes.

Much the work of classroom scheduling is
being performed manually.. However, computers

quite widely used in analyzing and promoting
maximum use of facilities for secondary school
programs.

Evening school:, usually for adult education, and
summer school programs are on the rise. Last
year, 184 school systems operated s _immer school
programs. Enrollments were almost equally di-
vided between the 'elementary and secondary
grade levels.

Other uses of school facilities, outside of regularly
scheduled school hours, by a community for civic
meetings, club or fraternal organization functions,
recreation, and the like vary from limited to
extensive. By the same token, policies and regu-
lations for such use range from virtually non-
existent to quite formal and complete. The
question of space utilization, covering the topics
touched upon, is one that actively occupies
the effort' of most school administrators on a
continuing basis.
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EVALUATION

Changes in the character of educational programs
and growth in pupil population appear to have
the greatest impact on utilization of school facili-
ties in Massachusetts. Most communities have
endeavored to meet and supply appropriate fa-
cilities consistent with local school department
programs and enrollment. Their efforts ht. :e,
however, achieved varying degrees of success.

In many cases, there is a lack of sufficient long-
range planning or appreciation of the results. As
a consequence, numerous towns have inadequate
facilities. Planning studies have often been made
either locally or by outside agencies, but seldom
has there been proper and periodic updating.
Many communities do not have permanent school
need committees. Such committees are established
only when requirements become iruminent and
the community is suddenly confronted with a
sizable building program to maintain its status
quo. This has, in some cases, deferred desired
additional education programs. In contrast, most
systems observed showed excellent and effective
short-range planning for the current year, as well
as contemplated needs for the coming year.

The contrast between short- and long-range plan-
ning effectiveness may be explained in this man-
ner. Many administrators have planned carefully
and diligently in both phases. However, they are
dealing in the short-range case with existing
conditions over which they have virtually com-
plete control, while in the long-range situation,
they must also consider unpredictable public
reactions over which they have no direct influence.
Thus, a considerable amount of effort has gone
into reports and brochures to keep the public
informed. All too often, however, and more so in
recent months, voters have chosen either to put
off or drastically reduce needed building funds.

In the absence of sufficient factuai data, it is diffi-
cult to make a precise evaluation of actual space
utilization during regularly scheduled school
hours. However, observations indicate that ex-
tremely conscientious efforts are made to make
the best use of existing facilities. Additionally,
there has been an awareness of utilization
in planning future facilities. The fact that some
practices have been implemented by necessity
rather than design does not modify the favorable
ay ssment. The few systems that appeared to be
less efficient at first have very recently added new
spaces as the end result of timely and appropriate
planning. These facilities will be fully utilized in
the coming year by kindergarten or other classes.

The low level of facility use during evening hours
and summer months is a situation unique to the



school system. Although many districts have
various programs during these Periods, they are
usually confined to few of the available school
buildings. This, in itself, is good practice insofar
as needs of the particular programs are concerned.
However, it has little bearing on utilization during
the regularly scheduled school year.

RECOMMENDATIONS

1. School committees should use proper long-
range planning techniques.

Increasing costs in all aspects of public education
demands better long-range planning. The need
for such planning is even more acute in those
areas concerned with rapidly developing parochial
school problems which are expected to become
more critical in future years. Indeed, it has
already become a short-term or emergency plan-
ning function in several school districts.

Goals should be defined as accurately as possible.
However, they must he consistent with the indi-
vidual community's ability to support such plans.
The possibility of securing federal or state aid
should not be overlooked. Increased involvement
by the public in their school system by open dis-
closure of planning programs can be expected to
achieve better overall results. Goals and planning
should be coordinated with other community
projects for public works, zoning, conservation,
and the like.

A long-range revolving plan covering a 5 to 10
year period is recommended. Periodic reviews
and updating are essential to keep al:utast of
controllable and uncontrollable factors which
could influence desired or necessary changes in
the school system. Updating should be done on
an annual basis and during any period when a
major development creates sufficient justification.
A comprehensive review of actual and planned
accomplishments, as well as those factors which
may have a direct influence on one another,
should be undertaken as often as practicable to
maintain the integrity of the overall planning
structure.

2. The Department of Education should estab-
lish standard criteria and records for evalua-
tion of space utilization.

For purposes of evaluation and planning by indi-
vidual ' .tems, and for analysis and publication
by the Department of Education, carefully con-
sidered criteria and formats for :pace utilization
records should be designed and put into state-
wide use. Making optimum use of existing facili-
ties a vital pr, -equisite to determining whether
new space is needed. Withoitt continually updated
information on room use and pupil loads in a form
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that facilitates continuing analysis, a school sys-
tem cannot satisfactorily determine whether its
facilities are being properly utilized. The same
information, in projected form, will be needed to
apply to planning of n"w facilities and help justify
proposals submitted for local or state action.
Through a uniform basis of comparison, systems
would ultimately benefit by exchange of tech-
niques used., to accomplish better methods of
space utilization.

A report entitled To Build or Not to Build is
available without charge from the Educational
Facilities Laboratories, Inc., 477 Madison Avenue,
New York, N. Y. 10022. This corporation is a
non-profit organization established by the Ford
Foundation to help communities with their school
construction problems. The report is a study of
the utilization of instructional space in small
liberal arts colleges. It contains a do-it-yourself
work book for use by those institutions planning
to survey their own utilization levels.The pro-
posed criteria and records, in some cases, would
be used to avoid the construction of unnecessary
types of facilities. In other cases, they would be
used to justify expenditures for new buildings.

3. Local school administrations should make
special purpose areas available for other
activities.

Areas such as cafeterias and auditoriums are
often not fully utilizel during off -peak periods.
An example of effective utilization was observed
in which a cafeteria could be divided to provide
space for study or r'udent lounge activities. The
students were free to select the activity of their
choice. Auditoriums, in particular, can usually
be structured to accommodate additional instruc-
tional space or serve more than one school. The
following reports are available without charge
from Educational Facilities Laboratories, Inc.

lo. Divisible Auditoriums: Operable walls convert
little-used auditoriums into multipurpose,
highly utilized space for performing arts and
instruction.

10- The High School Auditorium: Six Designs
for RenewalRenovation of little-used audi-
toriums in old and middle-aged schools to
accommodate contemporary educational, dra-
matic, and music programs.

Design and Construction
As of October 1969, there were 2,415 schoOls,
encompassing a total of 3,188 buildings in ap-
proximately 400 school districts throughout the
Commonwealth. The total replacement cost for
these buildings is close to $3.8- billion. About 33%
of the buildings and 24% of the instructional
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classrooms used for schools were constructed
prior to 1920. Thus, these buildings have been
in use for over 50 years and are beyond the
limits of most depreciation formulas in capital
construction.

Replacement of these older buildings would cost
approximately $700-million at an average con-
struction rate of $30 per square foot. Annually,
the Commonwealth is constructing approximately
1,200 rooms at cost of well over $100-million.
The trend is expected to.continue for the next five
years, at least. Enrollment in the public school
system as of October 1969 in grades one to 12 was
more than one-million students. There is an
annual increase of approximately 3% per year.

In 1969, 38 school building projects were approved
for construction at an expenditure of $115-million.
State aid reimbursement to the cities and towns
averaged around 45%, or over $50-million of the
overall amount. Also, 19 other projects were
approved but have not been acted upon. Con-
struction cost recently has risen at an average
rate of 10% annually. Indications are that this
spiraling condition will continue.

The construction cost of individual buildings built
in 1969 varied from $22 per square foot to $38
per square foot, not including architect fees,
equipment, site, and the like. The many factors
involved in the dollar spread are the basic design,
framing methods, selection of materials, interior
and exterior wall materials, lighting, floor cover-
ing, size, location, labor rates, and esthetics.

The average construction cost of new school
buildings in Massachusetts in 1969 was approxi-
mately $30 per square foot. Over the past 10)years,
the average has increased about $10 per square
foot. That growth is in line with the rise in the
general building construction cost index during
this period. The construction bidding volume for
new school buildings in 1969 amounted to $173 -
million, which is 28% of the bids orr all buildings
erected in Massachusetts.

Vocational schools ordinarily cost \more than
regular high schools. This is due to specialized
building design, heavier construction,,, greater
utility requirements, and specialized needs such
as toolroom equipment, woodworking, sheetmetal.
and automotive repair shops.

The average school project costs from $3-million
to $7-million and takes two years to complete.
Rising costs for construction mean additional
borrowing and debt service charges. Currently,
there is a backlog of construction needs for re-
ducing overcrowding and, in some cases, eliminat-
ing double sessions, as well as replacement of
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older buildings, and the like. The new state
requirement for kindergartens, and increasing
parochial school transfers, will have a tremendous
impact on strained budgets and programs.

EVALUATION

When a school district has need for additional
classrooms and a building program, the superin-
tendent and his staff are responsible for preparing
the educational specifications for those facilities.
It was found that administration departments in
many school districts are understaffed, and job
commitments do not allow necessary time for
facility planning. In addition, there is a lack of
knowledge in planning adequate facilities. There
are several books, articleS, and studies available
and some state departments are willing. to help
in this area. However, many districts cannot,
by themselves, develop a comprehensive pro-
pbsal encompassing the detailed specification
requirements.

Upon occasion, communities hire a consultant to
conduct building feasibility studies. These involve
all phases of current operations with investigation
into alternatives such as additions to existing
facilities, remodeling or rehabilitating older struc-
tures, or erecting portable or demountable build-
ings. Also included are new building arrange-
ments, utilities, site development, parking space,
roadways, walks, recreation facilities, financial
requirements, and effect on local taxes. Recom-
mendations are made with regard to the best
alternative and an implementation plan is pre-
sented. These consulting services are relatively
expensive, with the average project costing from
$10,000 to $50,000. However, this professional
approach assists school parnsonnel to justify facility
expenditures. In most cases, the recommended
choice proves to be satisfactory and has resulted
in cost savings and a better facility.

Districts with good facilities have spent the time,
money, and effort to develop their long-range site
an building programs. Preliminary meetings
arranged with the School Business Assistance
Bureau of the Department of Education, Depart-
ment of Public Safety, and the Department of
Health have prevented costly errors and delays.
The combination of good preliminary planning,
including cost comparisons of various building
methods and equipment, and lack of delay has
been of great value to the towns following this
approach. By contrast, the experience of towns
that have not carried out early cost-effectiveness
studies, or have delayed the commitment to con-
struction in the face of rising prices, has been
costly. These towns could have avoided much
grief by requiring the architect to perform corn-



parative studies of various construction methods
and types of mechanical and electrical utilities.
They then could reach an early decision on their
building program.

In the area of utilities, several school districts that
built schools in the last three years have had
difficulties with their mechanical or electrical
equipment. The cause of trouble was traced to
legislative action which amended Chapter 30,
Section 39M of the General Laws in 1967. This
amendment although doubtless of worthy intent,
has in practice, introduced into several new
schools some heating and other equipment of
insufficient quality to perform adequately. In
several cases, sections of schools had to be closed
in mid-winter because temperatures in the class-
rooms could not be maintained at reasonable
levels.

In a :elated area, the lighting levels in some new
schools, although conforming to state require-
ments, were noted to be below the latest standards
recommended by the Illuminating Engineering
Society, Although this discrepancy is not major,
the Task Force feels the state requirements
should be upgraded.

State aid reimbursement for new school buildings
has been approved under the General Laws,
Chapter 645, relating to education. To obtain
such aid for new construction, the school district
must submit a complete proposal to the School
Business Assistance Bureau. The bureau may
approve or disapprove the program. Failure to
comply with any of the bureau's recommenda-
tions denies the district state aid. Today, state
aid averages 40% to 50% of the total project cost.
Regardless of the projected cost per square foot,
be it $20 or $50, state aid of up to 50% is available.
This Tangement is not fair to the districts which
cannot afford expensive schools.

As an alternative to the high cost of new con-
struction, some communities have rehabilitated
older buildings. If the building's exterior and
framing is sound, there is no reason why this
method should not be 'used; many years of life
can be added depending upon the extent of re-
construction. As a rule, the cost should not be
expected to exceed one-third of new construction
costs. Few architects and building contractors
favor this approach, because- the monetary re-
wards are greater from new projects. A law,
relative to financial assistance for reconstruction,
rehabilitation, and modernization of school build-
ings, was approved under Chapter 754. The statute
states this type of aid is limited to one-third of
new construction expenditures made in the pre-
vious year. The various departments involved
at the state level are not staffed to handle prob-

lems dealing with refurbishing old buildings. As
a result, relatively little work has been done
to date.

The Commonwealth is also faced Nw iti, gradual
phasing out of the parochial school system. This
will have a great impact on local economies. The
effects will be greater in communities where
parochial schools have a high percentage of pupils.
Today, there are approximately 700 parochial
schools with an enrollment of nearly 500,000 stu-
dents. Construction of facilities to accommodate
this total, at an average cost of $2,000 per pupil,
would require an investment of $1-billion. To
rehabilitate existing parochial facilities to meet
state standards will require a minimum of 60%
of the cost of new construction or $600-million.
No state aid is available for rehabilitation of these
schools. Recently, two parochial schools were
acquired by different towns; special legislation
was required to allocate funds for thoSe pur-
chases. The Task Force found no evidence of a
long-range plan to handle the parochial school
problem. In addition, racially imbalanced school
districts have required significant new construc-
tion. This problem has affected and will affect
future planning and location of facilities in situa-
tions of disparity,

Population growth, overcrowded housing, ancient
schools, and lack of available building space have
plagued many cities for years. Shortsightedness
in the past has led to many current-day ,problems.
For instance, insufficient funds have been made
available to those responsible for building upkeep
and maintenance.

However, in many places a series of progressive
ideas, programs and concepts have been developed
and innovations brought on by limited space have
been made. For example, in Boston a 10-story
high-rise school building is in the process of
construction. In another section of the city, a
five-story parking garage was constructed with
a school house on the top floor, In still another
area, where a new elementary school lacked
space, the building roof was redesigned and the
playground installed on the roof.

Of the many plans and new concepts the one
thought tc,- have the most merit is the modular
systems approach to school house construction
developed in California, Toronto, and Florida.
Copies of the California report, entitled SCSD:
The Project and the SChools (1967) are available
from Educational Research Laboratories, Inc.,
477 Madison Avenue, New York, N., Y. 10022. The
Toronto study, entitled SEF Report T-1, Intro-
duction to the First SEF Building System (196$)
has been published by the Metropolitan Toronto
School Board, Toronto, Canada.
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A prototype school using similar design, will be
built as a test facility. This will be followed by
a full-scale building program. According to spon-
sors of the program, actual on-site construction
time can be cut by almost 50% and total cost
savings of as much as 25% c.,n be achieved. This
concept will bring about drastic changes to pro-
curement -methods and standards. To reap the
fullest benefits, changes in the bidding laws will
be required.

ThroughoUt the state, undue emphasis on initial
cost, rather than life-cycle cost, was noted. The
National Council on Schoolhouse Construction
in session at Milwaukee, October 1957, reaffirmed
the principles of true economy in school construc-
tion as set forth in its bylaws and a publication
entitled Thirteen Principles of Zconomy in School
Plant Planning and Construction. The council
took the position that isolated instances of ap-
parent waste should not be used to imply that
schoolhouse construction, in general, is not eco-
nomical. Initial cost is not a measure of lifetime
economy. Inexpensive/low quality construction,
resulting in high maintenance costs and a short
life, is wasteful.

The measure of wise investment in a school is
determined by how well it serves the educational
needs of the community. The building is only a
small contribt to the entire process of educa-
tion. If better methods, up-to-date design, pre-
fabrication, or other ways can lower the cost, it
is our responsibility to use them.

RECOMMENDATIONS
4. The Department of Education should assist

towns to develop and implement the mod-
ular systems concept for school building
programs.

More money is spent for building design and con-
struction than on any other phase of the school
buikling program. Because of new educational
concepts, alternative methods of layout and de-
sign, and ever-increasing costs, this area has
become most controversial. Present-day methods
are outdated and cannot cope with the problem.
It should be recognized that industry has been
plagued with it for years.

The modular systems concept is one good answer
and has been applied in some school systems
initially in California and more recently in Tor-
onto, Canada, and Florida. It has been success-
fully tested and proven. Much of the early
development was sponsored by the Educational
Facilities Laboratories of the Ford Foundation.

The modular systems concept reduces school costs
by use of standard components which fit and
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operate compatibly as a system. These structural,
ceiling, lighting, heating, ventilating, and parti-
tion components are designed to fit a common
module or standard size. They can be mass-
produced to minimize fabrication costs. The
design-in compatibility reduces on-site assembly
time and labor. The interchangeable nature of
the components allows classrooms to be easily
rearranged to meet new requirements. Because
the system is based on standard components,
rather than standard plans, the architect is given
great flexibility in designing the school to meet
particular needs imposed by the site or the educa-
tional requirements.
The City of Boston, after study, has adopted a
similar approach which will be altered slightly
to comply with local laws and building codes after
a prototype building has established its utility.
The Massachusetts Advisory Council on Educa-
tion (MACE) has recently sponsored a study of
school building costs conducted by the Boston
architectural firm of Campbell, Oldrich, and Nulty
which includes consideration of the modular sys-
tems approach on a state-wide basis.
This concept is not intended to eliminate the
architect, but was developed to standardize ma-
terials systems. It is a tool which allows buildings
to be assembled into many shapes and sizes
similar to a simple mechanical toy set. Cost sav-
ings in construction can contribute badly needed
funds for other areas of education.

Savings which approach 25% can be realited by
the modular systems approach and field construc-
tion time can be cut by almost 50%. In 1969, 38
building projects were approved for construction
at a total cost of $115-million. If a minimum
saving of 10% is achieved by this method, annual
dollar savings would be well over $10-million.

5. Cities and towns should make early deci-
sions relating to new building commitments.

By having each town develop a workable and
periodically-updated long-range plan, voters could
reach a decision on each new school building
about two years sooner than at present. This
recommendation is considered in greater detail
in the Facilities section of Resources for Public
School Education.

6. Cities and towns should require the architect
selected for a new school building to eval-
uate proposed new school building design
technologies and methods.

A small number of school districts have people
who are knowledgeable and talented in the areas
of building design and construction. Most are less
fortunate because they do not possess the person-
nel, money, or the ability to evaluate cost-saving



design methods and construction techniques.
Therefore, the architect selected by each town
should be required to make these evaluations
until such time as the Department of Education
can provide this service. The following typical
areas should be evaluated for possible cost
savings:

II' Modular systems construction.

II' Steel framing versus reinforced concrete sys-
tems. It is estimated that 10% savings can
be realized through the proper selection of
materials and design methods.

So Elimination of as many load-bearing walls
where possible. Flexibility is gained, and
costs are reduced by as much as $20 per
linear foot of wall.

II' Roofing can involve many methods and de-
signs. Improper selection can cause future
expensive maintenance problems.

Floor covering comparisons should consider
carpeting, various types of tiles, terrazzo, and
seamless epoxy resin materials. The total
life-cycle cost initial plus maintenance --
should be evaluated.

Installation of air handling metal duct sys-
tems above ceilings in all new school build-
ings. This would serve the dual function of
make-up air ventilation and future air con-
ditioning. Installation during building con-
struction is less costly than relocating service
lines and removing ceilings at a later date.

II' Combinations of exterior wall materials. The
architectural nature of the material could
vary the price from $25 to $200 per square
foot. This is an area of significant cost-saving
potential.

II' Reduction of large expanses of windows, and
provision of sun glare shielding in new and
old buildings.

II' Lighting systems, including the use of strip
lighting fixtures installed above egg-crate
ceiling panels. This is an economical ap-
proach to lighting and ceiling cost. It is also
an effective method of providing even distri-
bution of light throughout the area.

T-bar suspended ceiling arrangements. This
approach allows easy accessibility to service
the equipment.

II' Provision of adequate spare for record stor-
age, housekeeping and maintenance equip-
ment and operations, including racks for
supplies and materials.

GO

II' Design provisions for future building con-
nections and expansion programs.

II' Provision of access openings or entrances for
large service equipment which may require
replacement or removal at a future date.

Estimated minimum savings of 10% of building
cost can be realized if proper cost studies are
made in the areas listed. An evaluation of savings
should be part of the required responsibilities of
any architectural firm. This request should not
cost the school system any additional fees. The
annual school building construction cost through-
out the state is about $100-million. Thus, a saving
of about $10-million per year should be expected.

7. Cities and towns should require the archi-
tect selected for a new school building to
study alternate types of heating and ven-
tilation systems prior to completion of the
final design, and specify high-quality
mechanical and electrical equipment.

,

Each town or community considering a new
school should require the architect to conduct
economic studies of alternate heating and ventila-
tion systems to determine those to be incorporated
in the final design. The costs of operating man-
power, capital outlay, and maintenance should be
included in the study,
Operating experience for equipment in recently
completed school projects should be reviewed
prior to preparation of the final design. In addi-
tion, adequate provision should be made to pro-
vide access to all equipment for custodial and
maintenance staff personnel. This can be pro-
vided by involving maintenance and operation
personnel in the final design.
In certain recently completed school projects,
some equipment has not been satisfactory., As a
result, considerable time and extra costs in some
cases, have been required for necessary modifi-
cations or replacements. These, schools were
equipped with inadequately designed heating and
ventilation systems because minimum require-
ments of the Building Regulations for School-
houses had not been met. Therefore, specifications
should be carefully written to provide high-
quality mechanical and electrical systems.
Simplified systems and controls should be pro-
vided and critical services sectionalized for saving
maintenance time and expense. Improperly sec-
tionalized heating systems, power services, plumb-
ing, and water lines result in costly outages,
difficult maintenance, and inconvenience. Proper
planning should be given to the routing of lines,
placement of shutoff valves, drain facilities, elec-
trical distribution, and the like. Prior to comple-
tion of the final design, consideration should be
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given to providing for future addition of air
conditioning equipment to the ventilation systems.

8. The Department of Education should pro-
vide school districts with experience records
of school architects.

During the preliminary planning period for new
school projects, infor *iation should be provided
to the town by the School Building Assistance
Bureau or the proposed Division of School Con-
struction and Facilities which tabulates, the ex-
perience records of school architects. These data
should include a list of similar schools designed
by the architect, the location, date of construction,
and the major features as well as the estimated
and actual cost per square foot of the buildings.
Inspection of similar facilities, during the pre-
liminary planning period, should also benefit the
school districts.
Most of the recently constructed schools have
been designed by competent architects and, in
general, good performance has resulted. However,
in a few cases, new schools have been designed by
architects with little or no experierke on school
projects. Such schools have required costly con-
struction changes to overcome some unsatisfactory
design features.

9. The Department of Education should create
a Division of School Construction and Facili-
ties to provide data and technical assistance
on school design and construction, including
information on cost 'wing approaches, as
well.us perform the e Aizting functions of the
School Building Assistance Bureau.

The need for a central source of assistance to the
local communities has been made clear in pre-
ceding discussions. The work load activity in the
school construction field is sufficient to require a
separate division. The proposed division should
provide assistance in the areas of financial aid,
educational specifications, legal functions, data
bank, cost estimating and analysis, site planning,
building design, and architectural planning.
Implementation of this recommendation is dis-
cussed in greater detail in the Facilities section
of Resources for Public School Education.
10. The Department of Education should de-

velop procedure manuals for educational
specifications, building design and construc-
tion, site selection, site development, and
financial assistance.

The majority of school representatives have
stressed a need for such reference manuals. They
would be a tremendous asset and a source of
knowledge to the school districts as well as to any
group of building planners. The readily available
information they abuld provide would save time
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and money on the part of the school districts. The
manuals should be based on detailed statistical
data, studies of alternatives, method studies,
reports, and recommendations from individual
school districts.

The proposed Division of School Construction and
Facilities should generate these manuals. Until
such time as this division is activated, the School
Building Assistance Bureau should develop the
manuals for educational specifications, site selec-
tion, and financial assistance.-

11. The Department of Education should im-
mediately implement the provision for state
financial aid to rehabilitate and modernize
older schools. .

Considerable rehabilitation and modernization of
older school buildings has been accomplished in
school districts, particularly in larger cities during
the past several years. In view of the current high
cost of building construction, this program has
resulted in appreciable savuigs when compared
with costs of equivalent new school buildings. An
investment of a few hundred thousand dollnrs
has, in some cases, extended the life of a sound
building by 10 to 20 years.

Recently, state legislation has been passed to
make state funding available for rehabilitation
and modernization of older school buildings. In
order to implement this aid, specific regulations
for funding eligibility should be compiled by the
School Building Assistance Bureau or the pro-
posed Division of School Conitruction and Facili-
ties. These should be made available to all school
districts. The regulations should be coordinated
with the Building Regulations for Schoolhouses.
Qualified personnel should be made available for
the School Building Assistance Bureau to imple-
ment state financial aid for a program of rehabili-
tation and modernization.
When this has been accomplished, many school
districts could take advantage of the program.
Appreciable savings would result when compared
to the cost of new school buildings.
The City of San Francisco recently completed a
study for modernization of older school buildings.
This report indicated that savings of up to ap-
proximately 55% can be `made, when compared
to the cost of equivalent new buildings. Some of
the larger school diitirrets- in iMassachusetts have
completed modernization programs of older school
buildings at savings up to about 75%.
Present legislation allows one-third of the total
annual allocation of about $45-million appropri-
ated for state aid to school construction to be used
for rehabilitation and modernization. This amounts
to about $15-million annually. Assuming this



state aid to cover, on the average, 50% of the
total cost, the amount spent for renovation would
be $30-million. By the rule of thumb cited
previously, equivalent new construction would
cost $90-million. The apparent total savings of
$60-million would not be fully realized because
the lifetime of the renovated schools would be
less than the life expected of new schools. How-
ever, it seems reasonable to estimate that half of
this, or $30-million, would be saved if the
maximum amount of state aid were granted.

12.- The General Court should establish a lintita-
*.ion on state financial aid for school con-
struction projects.

State financial aid is provided by a formula based
on the approved total cost of construction of each
school project. However, no limitation has been
established on the building construction cost per
square foot. Therefore, a community electing to
build an elaborate school, with features that raise
the per-square-foot cost above the level to acquire
a sound and serviceable facility, is entitled to
receive the same percentage of state aid as one
that cannot afford luxuries. Equity could be
reached by setting a ceiling on per-square-foot
cost above which the state-aid formula would not
be applied. Thus, all towns would be reimbursed
equitably, and thoie communities desiring to
construct more lavish facilities would still be at
liberty to do so.
The ceiling for application of the state aid formula
should, probably, be multivalued depending on
the type of school project for which aid is re-
quested; that is, elementary school, high school,
and the like. Additionally, the ceilings should be
revised each year to conform with any increase
or decrease in the cost of building construction.
This may be accomplished by applying the build-
ing construction cost index as published in the
quarterly roundup issue of Engineering News-
Record. The Building Cost Index for Boston
should be used to compare the average of quar-
terly cost indices of the current year with those
of the previous year. The percentage change
would be applied to the limitation used for the
previous year to establish the ceiling applicable
for the current year. Thus, establishment of a
baiic limitation for state financial aid would re-
sult in preventing excessive costs of construction
of future school building projects.

13. The Department of Public Safety should
upgrade minimum school building lighting
standards to conform with the latest Illum-
inating Engineering Society recommended
levels.

The minimum lighting levels, as indicated in the
Department of Public Safety Regulations for

Schoolhouse Construction, fall far below the ac-
cepted minimums recommended by the Illuminat-
ing Engineering Society (IES)..

The following comparison, measured in foot can-
dles, between the Department of Public Safety
Regulations and the IES Lighting Handbook
illustrates the differences:

lepertmeet
, of Mk

Am Safety 1ES

Classrooms
Normal classrooms, study halls, libraries 30 70
Manual arts, and drafting 50 100
Sewing rooms, sightsaring classes,

laboratory benches, and so forth 50 150

Corridors and stairways 10 20

Auditoriums 10 30

Gymnasiums
General 20 30
Exhibitions and games 20 50

Cafeterias 20 50

Lighting levels should meet today's standards.
This should hold true especially in classrooms,
libraries,' and study hall areas. The IES and
lighting equipment manufacturers have proven
beyond a question that improper layouts and
low-level lighting outputs cause eye strain and
adversely affect a person's effectiveness and
productivity.

The Illuminating Engineering Society Handbook
is now being revised and many of the recom-
mended lighting levels will increase. Copies of
the handbook can be obtained from the IES, 345
East 47 Street, New York, N. Y. 10017.

14. The General Court should enact legislation
permitting towns to use the credit rating of.
the Commonwealth to reduce bond interest
costs.

Most of the towns in Massachusetts have lower
credit ratings than the state itself. Thus, they pay
a higher interest rate on their bond issues. The
use of the state's credit rating would reduce these
interest charges. This recommendation is dis-
cussed in more depth in the Facilities section of
Resources for Public School Education.

15. The General Court should amend the law
to permit the use of a base bid and alternate
specifications.

The existing law, Chapter 30, Section 39M, which
deals with buying of mechanical equipment, for
example, heating systems, has been in effect for
approximately three years. During this period,
serious deficiencies in the law have become mani-
fest. Basically, the effect of the law has placed
the buying decision in the hands of mechanical
contractors, rather than with the school districts
as was formerly the case. As a consequence, a
number of schools have been built with equip-
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ment which, although it met the basic intent of
the specifications, as written in the law, was in
fact not of a quality high enough to meet the need.
In some cases, substitutions have been made by
contractors against desires of school building
committees, architects, and engineers responsible
for the school design.

There is a provision in this law which allows a
school district to limit specifications to one manu-
facturer, However, the procedure is cumbersome
and requires that a motion listing the reasons be
adopted by the school building committee and '
recorded in the minutes of the meeting. As a

result, school committees are reluctant to do this
because competition is eliminated.

A base bid and alternate specification which
would allow the building committee to specify one
manufacturer and take alternate prices for other
manufacturers is now illegal under this law. The
previous law included a procedure for base bids
and alternatives which did create competition.
Where differences in price existed, it allowed the
owner to decide whether the high-priced item
was worth the expenditure. Because this law has
had effects inimical to construction of sound
quality schools, it shotild be changed.

Facilities Operation and Maintenance System

Cities and towns in Massachusetts have a very
large capital investment in school buildings and
facilities. Currently, this investment represents
approximately $3.8-billion in replacement value.
It is being added to each year by over $100 -
million. The useful life of these buildings will
depend to a large extent on proper custodial care
and wisely-administered preventive maintenance
programs. The largest part of the noninstruc-
tional school committee budget is spent on opera-
tion and maintenance. For this reason, we have
recommended in the section entitled Manpower
that this subject be a specific responsibility of the
proposed Bureau of School Management Services.

For the year 1968-69, total expenditures fo. r

operation and Maintenance by school committees
amounted to $83-million. The largest portion of
this amount, 51%, was expended for custodial
services as depicted in the pie-chart as shown
below. In addition to the above amount, about
$7.5-million was spent by certain cities and towns
for operation and maintenance.

DISTRIBUTION OF SCHOOL COMMITTEE
EXPENDITURES FOR OPERATION AND MAINTENANCE

YEAR ENDING JUNE 30, 1969
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Operations
School building operation embraces many diverse
functions. It includes provisions for keeping
buildings clean at all times, lighting them prop-
erly, and maintaining the rooms at the proper
temperature. In addition, it entails clearing ice
and snow from walkways during winter months,
mowing the grounds when necessary, and other
tasks to provide the best environment for teachers
and students. Operation is distinguished from
maintenance, which includes repair of buildings
and equipment.

There are over 3,000 school buildings in the Com-
monwealth with a total floor.area of approximately
133-million square feet. They are cared for by
6,200 custodians at a cost of about $50-million.

All of the school districts visited had their custo-
dial services performed by either the school
department or town department personnel as
opposed to having it contracted to outside firms.
A sampling of medium and large school districts,
depicted in the table directly below, showed the
following:

UM!
District

A

B

C

E

F

G

Weighted Average

Cut per spare
feet, per year

$0.48
0.41
0.45
0.34
0.60
0.42
0.39
0.43
0.48

$0.42

As indicated, the weighted average cost in this
sampling was $0.42 per square foot, per year.
This compares favorably with the national average
for contract cleaning of $0.57 per square foot.



EVALUATION

From the point of view of custodial care, the
general appearance of school buildings covered
in this study was favorable. Even older wooden
structures were clean and well kept although the
facilities showed signs of wear. In a couple of
school buildings, the students were careless in
throwing candy wrappers and papers on the floor.
This was creating unnecessary custodial work.

The operation and maintenance of school build-
ings was the responsibility of a town or city
department in a few school district's. This ar-
rangement should be discouraged, because by
placing responsibility for performing the neces-
sary custodial and maintenance duties outside the
school district, a less-than-satisfactory operation
results.

There are practical advantages for performing
in-house school custodial work. During the day,
a custodian has many responsibilities besides his
janitorial tasks. If cleaning operations were con-
tracted, they would normally be done after school
hours. Therefore, somebody would have to be
assigned for duty during the day. Furthermore,
if this day service was contracted, the work might
not be done as satisfactorily when compared to
that of a person on the school payroll. In addition,
it would tend to further increase contract charges.

In the larger school districts, there is usually a
supervisor who has the responsibility of directing
the work of the custodians. Frequently, these
supervisors are former custodians who lack tech-
nical understanding of modern heating and con-
trol systems, air handling systems, and the like.
On the other hand, a few of the new business
managers, who are responsible for the operation
and maintenance function, have some technical
backgiound. This should prove very helpful in
carrying out their supervisory responsibilities.

A number of custodian supervisors belong to
associations which deal with custodial activities
and from which they derive good information.
These groups include the New England Head
Janitors Association, the Institute of Sanitation
Management, and the American Association of
School Building Officials. Additionally, a number
of magazines dealing with building operations are
available. One such magazine frequently noted
was National Custodian. Increased involvement
in the associations noted would be helpful to all
school districts. However, membership fees and
travel expenses are usually severely cut in school
committee budget reviews.

From the standpoint of efficient operation, it
would be advantageous if each school district had
a supervisor of operation and maintenance who
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had technical background in the areas of building
and equipment care. This, of course, can only be
accomplished in districts large enough to justify
such supervision. In districts where this type of
supervision is not possible, the head custodians
should, at least, be provided with a custodian's
handbook.

Some districts have developed their own custodial
manual while others have adopted a standard
publication. The scarcity of inanuals among cus-
todians and their supervisors indicates that new
custodians do not have the benefit of basic funda-
mentals of their job. The lack of a manual also
deprives the supervisor or custodian of valuable
information when problems or questions arise.

Training newly hired custodians is generally ac-
complished by placing them with an experienced
senior custodian. This works well unless that
employee is not up-to-date on new techniques or
producing up to his capacity.

In one large school district, a study of house-
keeping programs was made by a consulting firm
to recommend the optimum plan for supervising
and staffing as well as the best operating methods,
equipment, and materials. Another large school
district has an in-house training program for all
new custodians. This is a very complete course
with classroom work and provides instruction in
the proper use of custodial equipment and sup-
plies. Work schedules for custodians are carefully
developed based on the time required to perform
various duties. The supervisor of custodians holds
regular seminars with his area 'supervisors to
discuss current problems so they can take back to
their custodians new and timely information.
These districts, however, are exceptions. In gen
eral, the approach to training is inconsistent and
improvement could be realized by a well-organ-
ized system.

RECOMMENDATIONS

1. The Department of Education should re-
activate custodial training programs con-
ducted by the Division of Occupational Edu-
cation at regional vocational high schools
and other locations.

The proper training of a new custodian to provide
him with knowledge and skills to perform his
duties efficiently is very important, Today, there
are many different kinds of chemicals, synthetic
detergents, waxes, sealers, polishes, power-driven
floor washing machines, and polishing equipment.
The understanding of these products to attain the
most efficient and effective use by custodians must
be acquired. An untrained employee cannot be as
effective on his job as one who has been schooled
in basic fundamentals of his work.

57



There are . over 6,200 custodians in the public
school districts of Massachusetts. Becausle o1 re-
tirements and persons leaving their jobs, a sub-
stantial number of new custodians has been
hired each year, To provide the best foundation
for the new man, the school district superinten-
dents should take advantage of a custodial training
course that is available through the Division of
Occupatiorial Education of the Massachusetts De-
partment of Education. This division is ready to
provide a basic course for custodians at any of
the regional vocational high schools and other
locations throughout the state. These courses can
be scheduled during the day or evening to fit the
needs of the various school districts.
There are other custodial training programs avail-
able. For example, the Custodial Training Foun-
dation of Algonquin, Illinois has a new national
'workshop program. It is a traveling workshop
and teaches the rudiments of housekeeping and
building maintenance. Attendance at their one- or
two-day courses can be arranged through affiliates
of the Foundation in most large cities. Also, the
Bureau of Adult Education and Extension Service
of the Department of Education provides a 10-
assignment correspondence course to prepare
applicants for the Junior Building Custodians'
Examination under Massachusetts' civil service
regulations.

2. School administrations should improve on-
the-job training for new custodians.

Every new custodian should be placed with a head
custodian or someone who has had proper training
and is adept at instructing others. Hopefully, the
new employee participated in a training course
for custodians before being hired. If not, he should
be asked to enroll shortly thereafter. Additionally,
he should have a custodian's handbook to study
work methods during his training period. This
could be loaned to him by the school district. It is
important the_new recruit learns the right way to
do his job so he does-not develop_ bad habits which
have to be broken later.
Several large school districts have well-organ-
ized in-service training programs for custodians.
These include orientation and general instruction
through classroom work and instruction in proper
work procedures u er the supervision of an
experienced custodian.
The results of a good raining program are as
important in a small district as in a large one.
Therefore, new recruits should be given a cus-
todial training course if possible. It is hoped the
demand for such a course will be sufficient to
justify the Division of Occupational Education in
conducting courses for custodians at regional
vocational schools throughout the state.
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3. School committees should procure .a hand-
book for all custodial personnel.

In most school districts, a newly hired custodian
is placed under the direction of a head custodian
who has had years of experience in his job. The
quality of training is determined by the ability of
the head custodian to convey the techniques of
the job. This type of on-the-job training of new
personnel is often excellent but frequently leaves
something to be desired.

If the new employee, as well as his instructor,
derived the benefits of a custodian's handbook in
the training process, the important reasons for
doing the job in a certain manner would not be
overlooked. Also, the proper tools and equipment
used for a particular job as well as the best de-
tergent, chemical, sealer, or wax would be ex-
plained. The new custodian could continually
refer to ithe handbook as he becomes familiar with
his job. Additionally, his work schedule could be
develop, ed by using units of time to perform spe-
cific tasks as outlined in the handbook. Reference
material in the handbook could also be beneficial
to the older custodians who may not ,be familiar
with some of the newer techniques' or work-
scheduling procedures. There are many hand-
books on this subject, and several are listed in the
bibliography. Implementation will require a one-
time outlay of approximately $12,000.

4. School administrations should improve the
quality of custodial supervision.

Closer supervision of custodians in each school
will result in better planning of the work sched-
ules and correction of poor work habits at an
early itage. It will also hasten introduction of
new or improved methods for doing the job
better and easier.

The supervisor of custodians should be as well
informed about custodial duties as the custodian

'himself He should also be knowledgeable about
the mechanical, electrical, and communication
systems! of the schools under his supervision to
provide intelligent direction. In addition, he
should keep up-to-date on new developments in
the fields of operation and maintenance to be alert
and responsive to them.

The supervisor of custodians should make periodic
inspections with the head custodian of each build-
ing to ensure the required, level of cleanliness is
being maintained. He should also discuss any
problems the head custodian may have to deter-
mine ways of improving the operation. If the
supervisor is not thoroughly familiar with all
aspects of his job, he should participate in the
custodial training program available from the
Division of Occupational Education.



5. School administrations should institute
schedules for custodians using work-meas-
urement techniques.

Efficient custodial personnel are an asset to any
organization. They will perform their assigned
tasks with ease and without wasted effort. The
development of a custodian's work schedule based
on past practices or actual time taken is not effec-
tive. However, work schedules developed by
up-to-date time standards for performing various
functions make it possible to provide uniform
schedules for all custodians and establish fair
distribution of the workload among employees.
Also, it sets the standard of performance for new
custodians.

Standard time elements for performing specific
duties have been developed by industrial en-
gineering studies and are proven in practice. The
Handbook for School Custodians by Alanson D.
Brainard, University of Nebraska Press, is an
excellent reference for standard time information.
It also sets standards of productivity for second
shift custodians, who are generally less supervised.

6. School administrations should install a sug-
gestion system for custodians and mainte-
nance personnel.

Suggestion systems stimulate employees-to recom-
mend operational changes or improvements that
would save money: Custodians and maintenance
people should be able to spot weaknesses in
building designs and layouts that would cause
unnecessary work in performance of their duties.
They are also in a position to develop ways of
doing their job to save on labor or produce better
results. Frequently, good ideas are not offered by
employees because there is no incentive. If their
ideas could be presented to the superintendent or
school committee with the assurance of receiving
consideration, more good recommendations will
be advanced and adopted.

Usually, a certificate anda small monetary reward
would result from acceptance of a suggestion.
Experience shows the cost of such a program
would be overshadowed by resulting savings.

7. The Division of School Construction and
Facilities as proposed in the section of Re-
sources for Public School Education,. should
act as consultants to school districts on build-
ing construction to reduce operating and
maintenance costs.

At present, there is no central point where school
district superintendents or building committees
can obtain reliable and up-to-date information on
current practices in building layouts and materi-
els that will reduce operating and maintenance
costs. Much time and effort is spent by separate
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building committees to study the, best type of
floor for a particular area, composition of walls
and wall covering, size and location of closets for
custodians, and, many other labor-saving features.

In many cases, these comparative studies are
duplicated in several school districts. Therefore,
an appropriate group should have responsibility
for providing information on all asnects of school
building construction. This group Ju ld serve as
consultants to all school districts in recommending
the most desirable material or equipment to be
used under certain conditions. It would keep
abreast of new developments and informed on the
results of thcir recommendations. Implementation
would provide a central location where, reliable
unbiased information could be obtained. In addi-
tion, it would reduce duplication of effort, speed
up the decision-making proceis, and help to get
the job finished sooner.

Consulting firms could be employed to make im-
partial studies of the application of various
materials in school building construction. For
example, a long-range economic study could be
made of the best type of floors for corridors,
classrooms, cafeterias, kitchens, libraries, gym-
nasiums, and the like. A more expensive floor
might easily be justified if cleaning and care of
its surface is materially reduced.
A typical study of this type, The Economics of
Carpeting and Resilient FlooringAn 1° valuation
and _Comparison, was prepared by the Industrial
..Research Unit, Wharton School ef oinance and
Commerce, University of Pennsylvania, Phila-
delphia, Pa. 19104. Copies of the report may be
secured from this address.
Another area to study would be a new technique
for care of vinyl asbestos flooring in commer-
cial installations. This new no-wax maintenance
method, which shows promise to lower floor
maintenance costs by 50%, was suggested by the
Asphalt and Vinyl Asbestos Tile Institute. It
would eliminate the waxing and stripping opera-
tion now considered necessary. One company has
used this method in an office building since 1956
with apparent success.
Implementation costs of $75,000 per year to hire
management consultants will be more than offset
by potential annual savings of $1-million. These
figures are included in the discussion on Facilities
in the section entitled Resources for Public School
Education.

8. School building committees should involve
maintenance and custodial personnel in the
design and planning of new facilities.

The primary concern in the design features of a
new school facility is the adequacy of educational
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specifications. All too often, however. mainte-
nance and custodial requirements are given little,
if any. attention. As a result. poor layouts are
developed from the operational viewpoint. thus
increasing the total life-cycle costs of the build-
ings. Typical examples include:

Inadequate storage areas which prohibit sav-
ings related to volume or off-season purchases.

10. Poorly located custodial rooms which require
additional walking time when cleaning the
building.

Remotely located receiving docks which in-
volve extra handling costs. .

Low cost materials (for floors, walls', and the
like) which increase annual cleaning costs.

IP. Poorly located electrical outlets which make
their use. impractical.

Non-standardized hardware- which require-ss,
an excessive inventory of replacement parts.

Buried water and steam lines under the floor
which make repairs costly.

Sinks instead of floor drains which require
raising mop buckets.

No single school building contained all, of the
above faults. However, these examples represent
an area of consideration which is, too often,
ignored. Custodial and maintenance personnel
are most knowledgeable in this regard. With their
help and involvement, future operating costs of
a new building can be reduced.

9. School administrations should involve the
pupils in the care of their school building.

Pupils can be of help to teachers and custodians
in keeping their school building neat and clean.
One example is the system of having the pupils
deposit their luncheon utensils, dishes, and trays
in the designated location when leaving the cafe-
teria. In some schools, the last group of students
to leave the cafeteria place their chairs upon the
tables to assist the custodian in cleaning up after
lunch. Such practices should be encouraged.

There are probably many other ways in which
pupils assist teachers and custodians in the per-
formance of their duties. If this activity could be
intensified by assigning responsibility for small
duties to the pupils, their sense of involvement
and pride in the school environment would he
increased. To be most effective, such involvement
should concentrate on pupils who aie least con-
cerned with appearance of their school. This
would be beneficial from the point of view of
releasing the custodian's time for more important
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duties. In addition. it would create an atmosphere
of respect for property. Definite action on the
part of school personnel to involve students is
timely because of the general concern for a clean
environment and conservation of our natural
beauty,

Maintenance
Maintenance of school property can be defined as
"fix -it" type jobs performed in the buildings as
opposed. to "clean -up' functions which are nor-
mally classified as custodial work. Maintenance
procedures include functions such as electrical
repair; boiler upkeep; care of the grounds; equip-
ment repair; as well as facilities improvement
involving painting, plastering, carpentry, plumb-
ing, and other craftsmen skills.

There is no typical maintenance organization in
the Commonwealth since laws, customs, and re-
quirements vary extensively from community to
community, For .example, in some urban com-
munities, school buildings are maintained by a
city maintenance staff (usually part of a Depart-
ment of Public Works).; The school department,
in these localities, has very little control over the
scheduling or costs of required projects. In
smaller towns, however, basic similarities do exist.

In the 1968-69 school year, close to $19-million
was spent for the maintenance of school facilities.
Of that amount, approximately $5- million was
expended for salaries. The remaining $14-million
was for contracted services, supplies, and other
expenses. In addition, maintenance services
provided by other municipal agencies totaled
approximately $7-million.

Quite often, the maintenance staff and mainte-
nance programs are directly supervised by the
superintendent _or an assistant superintendent
who has an educational background. In other
cases, responsibilities are delegated to an indi-
vidual typically titled director of buildings and
grounds, head custodian, or the like. If the school
system has a business manager, he may have the
administrative responsibilities.

Depending on the town's size, the maintenance
staff usually comprises two to five men who nor-
mally travel from building to building as the
needs arise. Their capabilities vary and the work
they perform depends on the skills they possess
and the size of the job. If they feel that they
cannot do theipb,at is normally contracted with
a local craftsman or contractor With many func-
tions. the principle element of cost is labor.
Therefore. any thing which can be done either
to save labor or make it more efficient should be
considered.



EVALUATION
The maintenance function is performed in all
communities However, its quality and degree of
effectiveness varies. Furthermore, maintenance
of school facilities ha, over the years. taken a
back seat to other school department expendi-
tures, The attitude of those involved seems to
have been that limited corrective maintenance
was sufficient Little thought was given to the
future when major corrective measures would
have to he taken In many communities, this
attitude continues to prevail and is nurtured by
the increasing costs of materials, labor, and con-
tracted services. Additionally, taxpayer concern
is quite often about the curriculum, not the
environment in which the curriculum is presented.

There are several basic easons fdr the absence
of quality maintenance in the school systems. In
some instances, it is- quite simple.N,The city or
town has not given the schJol department author-
ity to maintain its buildings. Therefore, the school
department could not improve maintenance activi-
ties. A second reason is that in many communities,
the school administrator who is responsible for
the maintenance function has only limited experi-
ence in this area. Because he is an educator, most
of his efforts are devoted to education, the area
he knows best. Consequently, the quality of the
buildings is decreasing and costs of repairs are
increasing.

A third reason is the absence of any preventive
maintenance plan. A properly coordinated pro-
gram would tend to reduce the more costly
repair projects by implementing a preventive plan
involving relatively small annual maintenance
expense.

RECOMMENDATIONS

10. The General Court should amend the law to
authorize school committees in all towns and
cities to maintain their respective school
buildings.

Several cities have specific departments which are
responsible for the maintenance of all municipal
buildings In most cases, this is nut the most
efficient method Given the amount of money
these cities indicate they spend on school facilities,
the school departments could greatly improve the
quality of the educational enviro' ient.

In one ('its, the school buildings were old and in
a serious state of disrepati. The city's public
works department claimed to have spent several
hundred, of thouinds of dollais on school main-
tenance. However. there was little evidence of
this expendituie. Where something was done, the
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symptom: not the cause of the problem was
addressed For example. a missing downspout
allowed- water to seep through the masonry and
cause considerable spoilage, chipping, and peeling
of plaster and paint After repeated calls for
assistance, maintenance personnel came and re-
paired the interior wall. Shortly thereafter, the
same wall required more attention. This situation
should have been more wisely managed.

If the school department is responsible for educa-
tion of the children, it should also have the re-
sponsibility for the teaching environment. When
the schools are given this responsibility, they
would be in a position to efficiently coordinate
priorities of a sound educational program with
those of a carefully considered maintenance plan.
Having a separate maintenance staff within the
school department would allow for expansion of
the staffs knowledge of building systems. Addi-
tionally,- it would instill a sense of pride by being
responsible for a specific group of buildings,
facilitate coordination of maintenance jobs with
the custodial staff. and promote a higher degree
of efficiency and output. A 2% increase in effi-
ciency would produce annual savings of $1.10,000
out of the $7- million expended by cities and towns
in the Commonwealth.

11. School committees should limit assignment
of maintenance Planning and administration
responsibilities tb qualified employees.

For the most part, the persons who administer
maintenance programs are educators. Although
they appear to be exerting a very sincere effort,
they have not been sufficiently exposed to or
properly trained in techniques of maintenance
management to make their efforts most effective.
There are several ways in which this problem
could he solved, Either of the two following
methods, could he adapted to meet local needs.

First, a person with experience in maintenance
functions could be hired to fill a newly created
position. In smaller towns, this solution is not
economically defensible if maintenance adminis-
tration is the sole responsibility. ,However, such
a position could possibly be justified if it were to
include other nonacademic responsibilities such
as transpoi t anon. purchasing, financial planning.
and the like.

A second means would he' to encourage the
present administrators to participate in and/or
subscribe tiekvarams seminars, publications, or
professional groups to learn and observe the
techniques and ideas of sound, economical main-
tonancc' management methods Maintenance man-
agers should be' encouraged to broaden their
experience and knowledge in the same manner
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that teachers are required to continue with their
educational credits.

12. School administrations should develop and
implement maintenance management sys-
tems which include sound prin:oles of
preventive maintenance.

Such management systems should be complete
entities They would start with a thorough inven-
tory or inspection of the fac:lities to be followed
by a review of the estimating and scheduling
functions Further, the programs should be con-
tinued to the' point where hey provide good
reporting systems so the process may be per-
petuated and improved upon. There are many
systems in use today. For example, the U. S
Navy's Maintenance Management Manual is an
excellent refer?nce guide

The purposes and goals of a sound system are to:
I...Protect the investment in the facilities.

Prolong the useful life of the I eliding.

I...Promote health and safety.

I...Give the teachers and students the best
possible environment,

To achieve these goals, administrators, school
committee members. and taxpayers should be
conscious of the following:

The quality of the maintenance program
affects the educational program

T' -e maintenance function is as important
as any other function.

se The persons responsible must take pride in
their work.

IP. Service to users of the facilities is of prime
importance.

II...Savings of tax dollars CT" be realized by
planning and cost analysis.

The proposed Bureau of School Management
Service in th., Department of Education should
offer assistance in this regard In 1968-69, ap-
proximately $5-million was spent by the schools
for maintenance labor If efficiency could be
increased from estimated current level of 30'
to ;15' t labor sa% mg of approximately $400,000
could ,e iealizcd.

13. School administrations should analyze con-
tracted services to determine if employment
of full-time craftsmen is justified.

It is not unusual to find ,1 maintenance staff com-
posed primarily of men «ith one common skill
such as carpentry. Thus. 'Ili, prunar fun:tion of.,
these maftsmen would be to modify and renovate
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existing facilities to create more classroom space
in overcrowded buildings. This is, no doubt, a
sound etionornic alternative versus contracting for
the' wor
jobs are
the skills

How ever, the remaining maintenance
typically contracted out since neither
nor the manpower are available.

One mus remember that the primary cost ele-
ment of a maintenance job is labor. When a job
is contract .d, charges include travel, set-up time,
and time to get acquainted with the particular
system bent repaired In addition, the contractor
also mclu4s a profit in the labor rate as well as
on the materials All of these extra costs could
be avoided if maintenance operations were per-
formed by ,school personnel.

A comprehensive revie, f all contractedservices
could quickly tell where avings could be realized
and determine if positions such as electrician,
plumber, mason, and the like are economically
justified. It might also be found that more than
one such craftsman is required. This could de-
velop into an additional benefit of flexibility be-
tv -.1.en 'ound preventive maintenance program
and tht. ^essary nonrecurring repairs. A 10%
profit fer mr traeted services plus a 5% increase
in eff1cien, will produce savings of about $1-
million out of the $7-million expended annually.

14. School committees should develop coopera-
tive maintenance arrangements between
cities and towns.

The conclusions reached in analyzing contracted
services could be that additional staffing is not
justified. However, the joint requirements of two
or more towns could justify a cooperative main-
tenance staff. Arrangements of this nature should
be explored and encouraged and a workable plan
developed and placed in operation.

15. School administrations should encourage
custodians to perform several minor main-
tenance functions.

It is not unusual to find: particularly in city
school systems, that job descriptions for cus-
todian; are so rigid they will not touch any tools
because it is "not their job". Such v rking
arrangements are costly. Therefore, custodians
should he encouraged to make minor repairs and
adjustments to door,, windows, furniture:and the
like They are normally among the first to notice
such faults and their efforts world avoid more
costly future repairs and wasted time Savings
are based upon custodians spending one-half day
per month in each school building in the Common-
S ealth to perform minor maintenance tasks At
S4 per hour Ito :skilled craftsmen, this avoids
$600,000 in labor costs each year.



Transportation System

Transportation of school children is a large and
growing operation in the Commonwealth. The
need for pupil transportation has grown steadily
with movement of people to the suburbs and the
country, location and building of school systems
at greater distances from populated areas, lack of
safe walking provisions on many roads, and
necessity to conserve travel time. In fact, there
is evidence of a growing trend towards bussing
all children regardless of the distance they reside
from school,

In 1969, about 500,000 pupils. or 35%, were
transported from home to public and private
schools out of a total student population of more
than 1.38-million. The cost of transportation was
over $27-million, representing 2.9% of the total
expenditures for education. It involved 4,437
busses as well as 848 smaller vehicles which
traveled a distance of about 34.4-million miles,
Providing for special education, athletic teams,
field trips, and special events added substantially
to the overall costs of transportation requirements.
Laws requiring the transportation of nonpublic
school children have also added to the growth and
costs. In 1969. 9.1';'o of the students transported
were nonpublic school pupils. Transportation
charges have been rising at an annual rate of
approximately 11% since 1960.. These increasing
costs stress the necessity for operation of school
district transportation systems in the most effi-
cient and eco,-)mical manner possible, consistent
with safety.

Presently, each school district is responsible for
transportation of its pupils. It establishes policy
under which transportation is provided -within
minimum standards defined by law. This results
in a number of different approaches. Most com-
monly, districts contract for pupil transportation
with private operators for a three-year period;
the maximum contract period permitted by state
law. Others purchase or lease transportation
equipment and operate their own fleets. Some
districts, usually in metropolitan areas, contract
with local municipal transit systems for service.
Currently, one district has separate contracts
with over 24 owner-operators of school busses.

Administration of the transpoi tation systems is
the responsibility of school committees and school
superintendents. In small districts, the superin-
tendent may personally administer operations.
However, in larger districts, the task is usually
delegated to a business manager, assistant super-
intendent, or stafT assistant Many of the person..
nel who administer transportation systems do not
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possess experience or training for this respcknsi-
bility, Primarily, they are educators who have
been assigned the task as an additional dt.ty.
Unfortunately, this requires a significant portion
of their available time,

EVALUATION

There is little transportation expertise available
at the state level to help the school system ad-
ministrators. An exception is the work performed
by the Bureau of Research and Field Services
in preparing a manual of transportation guide-
lines and assisting various districts solve their
operational problems..

To avoid operational and driver recruitment prob-
lems, most districts contract for transportation
service rather than purchase and operate their
own systems. In most cases, the cost of contracted
service is higher than the expense of operating an
efficient school district-owned fleet. Contractors
must, pay federal as well as state taxes on equip-
ment and supplies purchased and operate at a
profit. This is not the case with school fleets.
Bidding for transportation service is not usually
competitive. Rarely is there more than one bid -
de,r, even though three bids are required. In many
cases, several operators divide up a district by
agreement.
/There is need for state assistance in the purchase
of school buses, equipment, and supplies. The

/ Commonwealth should provide minimum specifi-
/ cations as well as establish state bid prices and

make them available to the school districts. The
/ price paid for busses of equal capacity and specifi-

cations varies greatly from district to district.
This is also true of the prices paid for supplies
and parts.

School districts are reimbursed by the state for
a portion of the cost of transportation operations.
However, the reimbursement le mula, as pres-
ently written, provides no incentive for school
districts to economize since they are reimbursed
for all costs above a fixed base.
There are approximately 400 school districts in
the Commonwealth which are individually oper-
ated by school committees, 'and superintendents.
These vary from small operations of one bus to
very large operations using over 50 vehicles.
The magnitude of the complex and fragmented
pupil transportation problem, which is adminis-
tered by personnel who are not necessarily trained
for the responsibility, results in an inefficient and
uneconomical noneducational operation. This oh-
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sorbs an excess amount of educational dollars.
Therefore, a method should be devised for com-
bining the district transportation systems Into
larger, more manageable units which would be
directed by experienced personnel Additionally,
assistance from the state level must be developed
if the Commonwealth is to have efficient low cost
transportation. The school district administrators
should be relieved of this time-consuming and
burdentome function Recommendations for
strengthening the Department of Education are
Included in the section on Resources for Public
School Education.

A system is defined as an arrangement of related
or connected functions to form a unity or organic
whole such as a group of transportation lines
under a common management, Pupil transporta-
tion in the Commonwealth does not possess unity
because t: e individual school districts must,
according to law provide service in their area.
They do so by various means. In many instances,
this results in higher costs than would be the
ease if transportation were provided under an
efficient system utilizing expert administrators
at the state and area level. A chart which de-
picts the proposed pupil transportation organiza-
tional relationships is illustrated to the right on
the following page,

RECOMMENDATIONS

1. The proposed Bureau of School Management
Services should provide expert and timely
guidance to enable local districts to imple-
ment an ef7ective and -economical transpor-
tation system.

As stated in the section on Resources for Public
School Education, the establishment of a group of
experts on transportation within the Department
of Education is necessary to provide efficient
management of pupil transportation systems in
the Commonwealth.

2. School committees should establish coopera-
tive arrangements where transportation is
required for special purposes such as voca-
tional and/or technical schools, and the like.

Individual school districts which supply transpor-
tation for pupils to regional vocational schools
and the like', often traverse other areas and are
providing separate' transportation to the same
schools. Through cooperative agreements, fewer
vehicles could he used to transport more than one'
districts' pupils at a resultant savings in cost to
the' taxpayers
Many financial advantages have' been gained by
those' districts where coopelatie arrangements
were made for sham mg the same transportation
facilities.
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3, The Department of Education should de-
velop bidding forms and procedures for use
by school districts.

As Indicated in the section on Resources for
Public School Education, use of standard forms
and methods will allow a technically complete and
accurate contract to be written. Additionally,
they will provide a base .from which meaningful
comparative data may be drawn. The school
districts will then be able to evaluate the cost of
their transportation service with other school
districts and thus become fully aware of problem
areas.

Administration
The routing and scheduling function for pupil
transportation is usually directed by the Issistant
superintendent, business manager, or the school
superintendent., Such routes and schedules are
established manually from pupil, lists, knowledge
of the roads, and experience. It is customary for
a conti.,tor to cooperate with the delegated
official when a contracted service is used, These
routes and schedules are often reviewed annually.
However, in scattered districts the routes are left
unchanged for the duration of a contract without
regard to shifting pupil populations.

In some cases, the contractor is allowed to estab-
lish bus routes and schedules based on a pupil
list and school hours. Many communities stagger
their school hours in order to allow more than
one trip per bus.
Pupils are normally picked up at collection points.
Where a door to door program is operated, it was
instituted either through an administrative deci-
sion based on road and traffic conditions or
parental pressures. Relatively fe% susses carry
pupils to more than one school on any given trip.
Complaints from parents are normally telephoned
to the school principal and are usually referred
to the superintendent's office for disposition. Typi-
cal complaints include late bus arrival, alleged
route inequities, bus conditions, driver or pupil
behavior, and other real or fancied problems.
Placating late bus complaints consumes much
tune in the superintendent's office during incle-
ment days. Being able to pass many complaints
on to the contractor is a reason given by several
superintendents for not operating their own
busses. Despite the fact that the school depart-
ment is responsible for transportation of children,
not all contracts provide the school administrator
with authority to reject a contractor's driver.
Regulation of pupil conduct on the bus is gen-
erally recogniied as a function of the' school
department. However, this responsibility is turned
over to the contractor in many districts and is
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ignored as much as possible by the school's
administration. In many places, rules for pupil
conduct are not publicized and/or enforced.
Additionally, some school committees do not back
up the disciplinary measures of the school staff.
Many disciplinary reports are verbal and the
penalties are not published. Very few districts
utilize monitors on busses. Those that do, utilize
them to enforce rules of safety on busses used
for transportation of elementary school children.

EVALUATION

ihe initial make-up of bus routes and schedules
is a trial and error exercise performed by school
administrators such as superintendents and busi-
ness managers who have little expertise in such
activity. The routing network is then reviewed
and modified annually. While spotty, the results
are generally good although further efficiencies
are possible.
The first few weeks of the school year are spent
smoothing out any transportation problems so
they can be ignored for the balance of the year.
Because routing and scheduling is a manual
operation, the alternatives that can be investi-
gated are severely limited. In fact, most routes
and schedules are not changed from year to year
until factors such as overcrowding of busses or a
large new subdivision requires attention.
One of the most significant determinants of route
efficiency is the number of bus stops required.
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Door to door pickup, or use of many/collection
points for reasons other than safety can'materially
raise the cost of bussing. These factOrs increase
route time and wear and tear on the bus. This
could lead to reducing the pupil load per bus to
keep the route time within acceptable limits.

In many cases, parochial school requirements
have been superimposed on the public school
network with no attempt made to integrate re-
quirements. Such action results in duplication
of routes and underutilization of equipment.

Information on routes and schedules is often
broadcast or published by the local news media.

-At best, the entire structure is mimeographed and
giveh to every pupil. Each student must then
determine his own assignment. Under current
operating procedures, individual assignments and
schedules would be extremely costly.

Complaints about bus service are to be expected
under any system of operation. At present, they
require the superintendent's office to spend from
one to four man-hours per day to provide answers.
Many contracts do not include clauses which
allow the school department to police busses and
drivers. Thus, the superintendent is unable to
set and enforce standards. School management
officials allow the superintendent to transfer com-
plaints to the contractor. However, this tends to
increase the number of complaints when con-
tractors fail to take corrective action.
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The administration of rules for pupil conduct on
busses suffers from inconsistency and a lack of
published information The most effective systems
of controlling pupil conduct are based on printed
rules which are issued to' each pupil and sent
home to parents. The other extreme is repre-
sented by the district which places responsibility
for maintaining discipline on busses with the
contractor and then refuses to take action. It is
normal for these districts to complain that pupil
conduct is not as good as it should be, The lack
of written policies and rules leads to inconsistent
treatment of conduct problems Additionally, it
puts a burden on the contractors as well as the
principals to set policy.

RECOMMENDATIONS
4. The Department of Education should develop

computer-assisted routing and scheduling
techniques for use by the school districts.

This would be a function of the proposed Bureau
of School Management Services. In the interim,
local districts can improve, effectiveness of their
routing and scheduling by forming large cooperat-
ing units. This will enable the districts to hire a
full-time transportation supervisor who would
be responsible for the function.

It is estimated that a substantial reduction in
busses would be accomplished if the most efficient
system is utilized. An attainable goal would be a
5% reduction. This would generate savings of
about 8480.000 per year after data processing
costs are deducted.

5. School administrations should establish cen-
tralized student pickup locations unless
safety considerations dictate otherwise.

The use of established collection points has the
following advantages. They will help to:

Minimize route miles.

IN. Diminish time consuming stops.

Load the bus as soon as possible.
to. Lower student travel time.

*Reduce weal and tear on busses, particularly
transmissions and brakes.

Pupils should walk to their school bus A distance
of up to one mile is not unteasonable if other
students are expected to walk two miles school.

6. School committees should include a provi-
sion in all contracts giving the school depart-
ment authority to set the conditions of bus
and driver behavior.

This contract provision would allow the school
department to force the contractor to clean up a
66 "!43

bus, remove a driver, or take other action to
remedy situations leading to complaints. Also,
existence of the agreement would tend to make
the contractor more cognizant of these and other
pressing matters.

7. School administrations should designate a
telephone number and a person to whom
parents can call to obtain bus information
or register complaints.

The practice of parents calling school principals
to register bus complaints results in duplication
of effort. It causes unnecessary referrals since
the necessary knowledge is usually available from
the person responsible for transportation. While
principals should be advised as soon as possible
of any delays or changes in schedules, they should
not handle complaints. The appropriate name and
number should be publicized and sent to the
parents. Thereafter, all complaints should be
referred to that person. This will provide con-
sistent treatment of complaints. In addition, it
will provide the transportation administrator with
an accurate picture of parental concern.

Appropriate information should be incorporated
in any pamphlet that is directed and sent to
parents and students explaining the transporta-
tion system, rules of conduct, and administrative
procedures.

8. School administrations should issue written
rules of conduct to pupils and parents every
year and post the regulations in each bus.

It is impractical to expect anyone to obey unpub-
lished rules. However, the rules should be of
such nature that the school administration can
and will enforce them. A few unenforceable
regulations will weaken their execution. Class-
room time should be taken as required to ex-
plain all rules and penalties to the students. A
pamphlet should be issued which would include
the rules of conduct as well as the telephone
number to be called to ask questions or register
complaints.

9. School administrations should require writ-
ten reports of rule violations from bus
drivers as well as establish formal review
procedures.

In order that discipline can be consistent and
supported later, a report form should be sub-
mitted by the bus driver to the school superinten-
dent's office. The superintendent would then
forward this report to the appropriate principal
for perusal. The action taken should be recu'ded
on the report. A copy would be retained by the
principal and another returned to the superin-
tendent's office Then: the pupil involved should
be notified and advised of penalties for this and



any future violations. The notations on the report
could be used if future charges are received or
questions as to the violation are raised.

The driver submitting this report should be
advised of its disposition. A time limit of 72 hours
should be set for replies.

Contracted Services
Contracted services for pupil transportation dur-
ing the 1968-69 school year accounted for $26-
million, or more than 90% of total transportation
expenses. Over the last several years, such costs
have been increasing at an annual rate of
approximately 11%.

Transportation contracts have been signed with
public carriers, municipal carriers, and priVate
individuals. As such, the administration of con-
tracts for pupil transportation consumes a signifi-
cant portion of time and energy of designated
officials. Bus contracts range from an agreement
to lease one bus to a fleet of more than 50.

Contracted pupil transportation is, in itself, a
legal agreement which is drawn up by the
school superintendent or a member of his staff.
Nominally, it stipulates terms and agreement
between the school committee and the carrier.

Contracts usually specify the route, school, pupil
population, or mileage. They are required by law
to be advertised for bid purposes. Bus service
may be provided through contracts with bus-fleet
owners, individual owner-operators, transporta-
tion companies, or public transit systems. Pay-
ment for regular and/or additional busses may
be based on a per mile, per route, per pupil, per
specified time. or a combination of these factors.

F:e:d trips, eaucational and scenic tours, athletic
events, and special purpose accommodations may
be bid separately or in addition to regular pupil
transportation requirements.

Transportation for handicapped students may also
be bid separately or negotiated between the
superintendent and the parent involved. Often,
a contract with a local taxi service is drawn up
to provide transportation for this group. In sev-
eral cases, a school district may own a small
vehicle to provide bussing services to pupils
requiring special education. However, it may
form a cooperative arrangement with surrounding
districts to furnish such transportation.

EVALUATION

Bus specifications, for the most part, are not
directly controllable factors in contract services.
This is due to the fact that carriers are required

by state law to meet a certai minimum standard
of safety, mechanical, and p ysical specifications.
A problem relevant to 90% of the school districts
which contract for pupil transportation is the
construction of bid requests:, These encompass
not only bus specifications, but sound business
and legal aspects that provide the district with
adequate transportation services and assurance
the contract is binding and enforceable.

In many instances, effective bidding on bus re-
quirements is nonexistent because several quali-
fied carriers are not available in the town or
s4eol district. In a significant portion of the
s#11er school districts, contract pupil transpor-
taiictn is negotiated with owner-operated carriers.
Thus, each route is the responsibility of an
individual who owns and operates his bus. It is
not surprising to find these owner-operated sys-
tems producing the total income for the family
involved.

An overall analysis of the administration of con-
tract services associated with pupil transportation
indicates it is handled adequately, With assistance
available from a central committee or staff located
at either the regional or state level, local school
committees and superintendents could, however,
construct, bid, and analyze bid requests more
effectively to obtain better transportation systems
at lower costs.

RECOMMENDATIONS

10. The General Court should enact legislation
to enable and encourage school committees
to consider and negotiate bus contracts for
periods of longer than three years.

Contractors may consider subr"'ng lower bids
for transportation systems if longer write-off
periods were available. Per year costs, including
depreciation, would be less over a five-year period
versus three years.

For example, assume a school bus costs $7,000.
After three years, it has a residual value of
$2,000 and the depreciation is $5,000 or $1,667 per
year The same bus, with a residual value of
$1,000 after five years, would have depreciated
at the rate of $1,200 per year Thus, the difference
in annual depreciation between three and five
years would be $467 per bus. Assuming this
amount could be saved on the 3,600 contracted
busses, annual savings of about $1.7-million are
possible.

11. School committees should require perform-
ance bonds as an integral part of every
request for Bid and Transportation Contract.

Performance bonds will lend assurance to the
school committee that transportation services will
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be provided during the life of the contract regard-
less of the ability of the carrier to provide it.
These bonds should be on an annual basis. How-
ever, the contractor should not be expected to
provide, a 100% performance bond for the entire
contract period. Nevertheless, the district should,
because of necessity, be primarily interested in
covering itself until other arrangements can be
made.

Owned and Operated Fleet
The reimbursement formulas in Massachusetts
for pupil transportation provide no incentive for
school districts to economize on these costs. Thus,
school administrators tend to follow the course
of least resistance. In practice, more than 90%
of the Commonwealth's districts contract for
pupil transportation services. This leaves a small
percentage which own er lease bus fleets. Nation-
wide, the situation is reversed as public ownership
approaches 80%.

Out of approximately 400 school districts, only
four lease busses and 31 own their busses. Of the
subtotal, 18 districts contract for pupil transpor-
tation using their own busses for field trips,
athletics, and the like. This leaves 17 districts
which manage their own bus fleets and employ
drivers and maintenance personnel.

In districts which do operate, their own transpor-
tation systems, a wide variance exists in prices
paid for supplies purchased. For instance, the
cost of gasoline varied from $0.193 to $0.294 per
gallon. Except for gasoline, most districts do not
advertise for bids. Other items purchased include:

Prices Paid
Niel Lew

Oil (per quart) $ 0.65 $ 0.125
Antifreeze (gallon) 2.50 0.99

Tires (9:00 x 20) 90.00 43.00

Batteries 75.00 17.00

Similarly, in vehicle maintenance, no uniform
practices exist. About 50% of districts provide
their own maintenance while others use municipal,
or private maintenance facilities.

EVALUATION

Independent studies commissioned by various
school districts have concluded that costs to the
community would be reduced if it owned and
operated a pupil transportation system. Other
states have followed the lead of South Carolina
and North Carolina where state-operated pupil
transportation systems produce dramatically low
per-pupil-costs. In Massachusetts, the cost-per-
pupil for transportation in the 1967-68 school year
was $51.46. In South Carolina it was $19.38, and
k.1.53 in North Carolina.
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It is recognized that conditions in Massachusetts
differ from the areas mentioned. However, the
evidence is conclusive. A great amount of money
should be saved through public ownership and
operation of fleets of busses for pupil transporta-
tion. This is true where fleets of approximately
50 to 250 busses, possibly to serve more than one
district, can be utilized.

RECOMMENDATIONS

12. The Department of Education should en-
courage the establishment of area transpfr-
tation districts in Massachusetts.

Presently, each school district is responsible 'fr
administering its own transportation operation.
Because of high costs, strong efforts should be
made toward combining individual school districts
into larger area transportation facilities. Addi-
tionally, the responsibility for transportation oper-
ations should be delegated to smaller but more
qualified groups of administrators.

Area directors, operating under guidelines estab-
lished by the state and in cooperation with the
school district administrations, should evaluate
the school district operations. In addition, they
should assist with operational matters, and formu-
late long-range plans for achieving low cost,
improved. service consistent with maximum safety
of operation. This should be done in full accord-
ance with individual needs of each school district.

These directors should be responsible for func-
tions such as contracting services, purchasing of
equipment and supplies, operational procedures,
maintenance of vehicles and facilities, driver re-
cruitment and training, scheduling and routing,
safety programs and performance, as well as
operating costs and reports.
The ultimate objective should be fleet ownership
and establishment of adequately staffed area
maintenance facilities. Both North Carolina and
South Carolina have done this. They provide
good examples of efficient, low-cost regionalized
pupil transportation at $17.53 and $19.38 per pupil,
respectively, In Massachusetts, the per pupil cost
for the same year was $51.46. The average cost in
the United States is $46.95.

About 80% of all school busses in this country are
owned by schcill districts; whereas approximately
10% are publicly owned in the Commonwealth.
The higher cost of public transportation in Massa-
chusetts reflects some of this difference.

The cost-per-pupil of transportation in Massachu-
setts could be lowered at the very minimum to
the national average. This would result in a
reduction of 8.7% and represent an annual saving
of approximately $2.5-million.



13. The General Court should amend the law
to limit state reimbursements to school dis-
tricts for pupil transportation costs.

The state reimbursement laws do not set a
maximum cost for pupil transportation over which
the districts would not be reimbursed. Thus,
there is no incentive for the districts to negotiate
the lowest contract price for service rendered nor
to achieve maximum efficiency in the case of
owned and operated systems. Bids and contracts
should be analyzed and approved at the state level
with the objective of providing pupil transporta-
tion at a realistic cost per pupil. In these cases
where costs exceed an established maximum for'
either contracted services or costs for new busses,
the school districts should be accountable for the
excess costs.

Transportation of the Handicapped
Handicapped students are transported to a num-
ber of locations, both within and outside the
school district. The number of pupils conveyed
to any single destination from a district varies
from one to 20, with the majority being less than
10. Many districts contract for such transportation
with local taxicab companies. Others reimburse
parents, provide their own, or contract with a bus
company supplying day school transportation of
these students.

Transportation of handicapped children is usually
a minor part of the duties of the district transpor-
tation administrator. However, the per-pupil-cost
is substantial. It varies from $115 to $2,000 per
year; the majority reporting costs in the $200 to
$400 range. This is the result of -mall numbers
of students being transported relatively long dis-
tances. Coordination between districts is limited.

EVALUATION

School districts in Massachusetts are not provid-
ing transportation for handicapped students in the
most effective manner because efforts are frag-
mented. Due to the fact that each district is
sending a few students to a number of locations,
the transportation network required for any par-
ticular destination is not coordinated. This results
in costs to individual districts which are higher
than necessary.

RECOMMENDATION

14. Agencies responsible for education of handi-
capped persons should also be responsible
for their transportation.

The agency providing the educational service
.should be given responsibility for arranging the
transportation requirements of its students. Such
action will make the operation similar to other
transportation functions in that movement of all
students arriving at a single location will be
coordinated by one office. This would allow
development of a coordinated transportation net-
work to serve each facility. A further benefit of
the plan would be the continuing application of
expert knowledge to their transportation needs.
The simplest-method-of `funding is for the Com-
monwealth to reimburse the coordinating agency
directly for 100% of the cost. However, this
would require legislative action since the current
reimbursement is 50%. Necessary legislation
should i:e introduced by the Department of Edu-
catit/., ,ne Department of Mental Health, and the
Department of Public Health. A less desirable
method of funding would be for the agency to bill
the participating districts based on pupil-mile
costs plus special charges for lift-equipped vehicles
to convey the severely physically handicapped.

Procurement System

A recent survey of more than 200 corporation
Officials reveals that 89% believe procurement
performance would improve if responsibilities
were more clearly pinpointed and capabilities of
present employees were developed to a higher
level. In th;,.. Commonwealth of Massachusetts,
$70-million are spent annually for educational
materials. Additionally, $139-million are allocated
for purchased services and $115-million are pro-
vided for new,_, school construction projects.

Influenced by school district size and local politics,
school purchasing authority varies tremendously
throughout the state. The personnel responsible

for spending large sums of money range from
numerous individuals who grew up with the
system to the occasional professional who is
concerned with procurement as well as all areas
of school business management.

With occasional exceptions, formal procurement
policies and procedures are virtually nonexistent.
The lack of communication among districts and
the state purchasing officer greatly affects poten-
tial cost savings from the function. The quality
of the procurement inventory management system
as a whole, differs throughout the various school
districts of the state. In general:
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Supply needs are identified by individual
schools or departments. There are few plans
to organize this process in order to distribute
procurement work load throughout the year.

Requirements are consolidated centrally.
However, accurate records are rare from
which to question particular needs or balance
various requirements among schools.

Bid laws, which vary from city to city in
dollar level, do not reflect current costs of
materials. Often, items are bid in the same
manner, regardless of complexity or costs.

Bid notices are placed in newspapers by city
officials or the school superintendent's office. Most
often, specifications are prepared by the user or
those who have time. Consequently, specifications
vary in quality and completeness. Records of
supplier performance or evaluation are rare.
Procedures are usually developed by someone in
the superintendent's office and distributed through
a district with appropriate instructions.

EVALUATION
Wide differences in the procurement function are
expected because of school district resources.
However, variations in basic procurement princi-
ples and practices across the Commonwealth point
out the need for improved understanding of what
an efficient system must contain, regardless of
budget or size.
There is a lack of clear-cut authority and re-
sponsibility between school administrations and
schools. This results in inadequate specifications
and poor communication with little or no follow-
up of purchases. It was noted that:

The personalities involved affected efficiency
wherever a town or city administration is
involved in school procurement. The effort
is, at best, diluted and considerable friction
often results.
Procurement has been downgraded as a
management function. This was evidenced
by clerical solutions rather than concentration
on supplier evaluation, cooperative purchas-
ing, and quantity consolidation.
Communication about prices, suppliers, new
items, unique systems, or improved purchas-
ing techniques between districts are informal
and limited.
Procedures are developed for clerical needs
rather than providing controls and informa-
tion necessary to make procurement decisions.
Most schools approach the market at the same
time and thus work unnecessary hardships
on suppliers. 7
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Bid laws, in some cases, require bidding at
ridiculously low dollar levels which do not
represent current costs and price levels.

Specifications for similar items vary. In many
cases, they are also incomplete and do not
meet performance levels desired.

Internal control of supplies and materials is
haphazard.

Methods of payment and invoicing are slow
and cumbersome. No consideration is given
to the size of purchase.

There is no single individual at the state level
to whom business officials can turn for leader-
ship in the area of purchasing.

Very few districts have investigated the use
of open-end or requirements contracts.

In larger districts, little thought is given to
designing a procurement system which could
eventually utilize a computer.

Prices for similar items differ from com-
munity to community.

Because of the lack of communication, it is
virtually impossible to effect standardization
on commonly used items.

With few exceptions, purchasing people do
not take leadership and provide users with
information on lead time, available sources
of supply, competitive brands, or systems.

Practically all business officials would wel-
come cooperative procurement assistance and
state contract aid.

Most 'business officials would use a pur-
chasing manual which detailed the areas of
specification writing, inventory control, and
negotiations.

It is doubtful if negotiation is used. Tech-
niques of establishing correct prices are
restricted to three quotes or bids.

There are some follow-up or expediting systems
in use. However, most districts ignore vendor
contacts unless an emergency develops. Incoming
material is normally checked by a person in the
receiving school. These materials are stocked in
many locations and little control was evidenced.
Payments to suppliers often lag due to lengthy
invoice approval cycle. As a result, vendor dis-
counts are lost in many instances.

A well-organized purchasing system in each
school district should result in streamlined and
efficient operating methods. However, it will not
necessarily produce substantial price reductions



for goods and services. Collectively, school dis-
tricts represent the largest single dollar purchas-
ing source in the state. Individually, they are
powerless to effect quantity purchases. Therefore,
the Task Force recognized both needs by prepar-
ing a school purchasing manual to answer day-to-
day operating needs.

RECOMMENDATIONS

is The Department of Education should de-
velop a uniform purchasing system for use
by school districts

A sound business system will integrate and organ-
ize a series of tasks or objectives which enables
management to fulfill its purpose. Throughout the
Commonwealth, each school district performs the
five basic procurement functions of requisitioning,
bidding, purchasing, receiving, and payment. The
manner in which these roles are performed often
produces inefficient results.

It was recognized early that a need for practical
assistance existed in the pi ocureinent field. There-
fore, a manual was prepared to outline a system
which a vast majority of the districts could adopt
with benefit. It might be considered as an interim
system and a step toward :omputerization. Proper
use of this operating manual should yield man-
power savings and form the _basis for uniform
reports. In addition, it will produce more usahle
management data on a state-wide basis. Included
in the manual are a number of subsystems which,
if adopted, would simplify clerical processing.
Certain proposed areas include:

A "small purchase" system. Since more than
500 of all purchasAc other than annual
orders, are for low-dollar-value items, a short-
cut system for handling them was developed.
Adoption of this system will reduce clerical
effort to a considerable degree.
Development of uniform procurement forms
including purchase requisition, purchase or-
der, bid request, request for quotation, blanket
order release. and small purchase order sys-
tem. Use of these forms on a state-wide basis
could result in savings in printing costs.
An open-end or blanket order approach to
purchasing. Adoption of this system will
simplify the procurement function.

Other suggestions for improved operation are::

Establish a signature approval system for
purchase orders and invoice payments based
on dollar amount involved. In most districts,
the same procedure IS followed in preparation
of a purchase order and payment thereof
regardless of the money involved. Modern
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purchasing techniques delegate responsibility
for these actions to lower levels.

Most school districts have four levels of
authority which could be responsible for
action. In the area of purchase orders, the
head custodian, lunchroom supervisor, and
school principal should have approval author-
ity to $50. The business manager or assistant
superintendent should be delegated approval
authority to $200. Approval authority up to
$500 should be given to the superintendent
and the school board should have approval
authority for purchases over $500. In the
area of invoice payment, the business man-
ager or assistant superintendent should have
approval authority up to $500. The superin-
tendents should be granted approval authority
to $2,000 and the school board given approval
payment authority for invoices of more than
$2,000.

A standard competitive quoting and formal
advertising procedure. All school districts
should be permitted to adopt the $2,000 ax-
imum limit for public advertising 4nd written
contracts as prescribed in the Acts of 1967.
Often, the costs involved in the bid cycle
offset any potential savings. In addition, in-
flation and rising prices have lowered the
value of the purchasing dollar, For purchases
under $2,000 in value, oral or written com-
petition would be required. Further, all
purchases should be fully documented as to
selection of source and justification of price.

Local interpretations occasionally are sound.
However, in the overwhelming number of school
districts, large savings can be attained through
state-wide standardization of these forms.

2. The Department of Education should create
a position in the Bureau of School Man-
agement Services to coordinate purchasing
activities.

This individual will assist all school districts in
carrying out decisions of the continuing purchas-
ing committee. In addition, he would provide the
continuity needed for effective committee opera-
tion. One significant contribution this specialist
can offer is to coordinate procurement information
among school districts in the Commonwealth.
Finally, he will provide the initiative and direc-
tion necessary for special studies, reports, and
other committee needs.

Qualifications for this position should include a
degree in Business Administration, and a min-
imum of seven years professional purchasing
experience.
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At present, each school district is operating com-
pletely independently in the area of purchasing.
They are not aware of the availability of state
contracts and, in many instances, not cognizant of
prices being paid by neighboring communities for
identical items. In an area involving technical
knowledge, organized methods are required to
disseminate information of a practical nature.

Therefore, a publication devoted to procurement
should be developed under the guidance of the
continuing purchasing committee, and issued on
a monthly basis to all school districts. It should
report the state-wide effort at implementing the
recommendations of this report. Furthermore, this
publication should report on new products, print
specifications, list surplus school equipment for
sale, as well as print brief articles on good ideas
developed in local school districts.. It should also
contain a summary of each meeting of the
continuing purchasing committee.

3. School committees, with assistance from the
Department of Education, should develop
cooperative purchasing on a regional 'oasis.

The advantages of developing this activity on a
regional basis are twofold. First, there would be
a reduction of cost through a single advertising
and bidding procedure covering a number of
schools. Second, lower prices on procured ma-
terials will inevitably result fcom . the combined
volume. The suggested procedure would result
in a contract to a bidder on a regional basis. Then,
each school district would place purchase orders
directly with the vendor at the award price.

Although the practice is common in other states
and legislation in Massachusetts permits coopera-
tive buying between political subdivisions, only
one significant example of such cooperation was
noted during the study. This is an excellent
illustration because it recognizes the rapidly ex-
panding field of multi-sensory conununications.
Unlike textbooks, items such as film libraries,
loops, tapes, and sensory bits are unique and
expensive. Consequently,, utilization is limited to

sporadic use. Under the leadership of Project
SPOKE. nine Massachusetts school districts share
a $100,000 film library. Approximate savings of
75( are realized through central purchasing when
compared with commercial costs to member
schools contracted separately. Not included in
these savings is the availability of expert training
aimed at the student's total learning process.
Another example of a cooperative purchasing
effort was developed in Bergen County, New
Jersey. The county, operating under permissive
legislation recently offered a cooperative bidding
procedure to its 55 municipalities and 50 school
districts. Each of these units has joined the pro-
gram on a voluntary basis, maintaining the right
to drop out if they wish. None has done so.
Consideration of a tighter form of organization
was discussed but rejected. Advocates of the
Bergen County system state it is the 'spirit and
not the letter of the law which gives life to the
program. The cooperative effort was started on a
small scale with one commodity. When no prob-
lem developed, other items were added. At this
point, annual savings of $100,000 have been ob-
tained. Estimated savings of $500,000 per year
will be realized when all possible items are
purchased in this manner.

Under the program, the activity leadership is
limited to bidding and control preparation. Each
local purchasing specialist buys directly from the
selected vendor. The county purchasing agent
considers the success of the program is due to
personal involvement of local purchasing people
in the program.

Substantial savings can result from The 'organiza-
tion of all school districts into a number of
regional buying groups in a similar manner. A
survey was made` f 70 school districts covering
a number of supplies. The data are shown in the
table below, and the range of prices for each item
is large. This results from a combination of
variation in specifications, volume, and buying
acumen. As the table indicates, if all schools
represented in the survey purchased at the low

COST ON SELECTED ITEMSINDIVIDUAL VERSUS UNIFIED BUYING

High

Price
Low

Price
Weighted
Average ---

Total
Cost

Low
Price
Cost Sarin

Pelted
Saving

Spirit duplicating paper $099 $070 $0,806 $138,302 $120,171 $18,131 13.10

Construction paper 122 0.78 0 879 18,285 16,222 2,063 11.28

Mimeograph paper 1.15 011 0 842 28,510 24,039 4,471 15 68

File folders 2.00 1 21 1 432 30,009 25,358 4,651 15A9

Chalk 1.13 0.79 0.942 2,987 2,504 483 16 17

liquid floor cleaner 3.40 127 2 167 34,645 27,370 7,275 20.99

Floor wax 3.85 2 00 2 813 57,257 40,712 16,545 28.89

Fluorescent bulbs 21.60 10.80 13 505 38,247 30,585 7,662 20 03

$348,242 $286,961 $61,281 1 17.60

Ie../ IA t,
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price there would have been a saving of 17.6 ?.
Extending this saving to all office, teaching, cus-
todial, and maintenance supplies purchased would
result in annual savings of about S4-million.

It can be argued that all supplies could not be
purchased through a regional organization. This
is probably true and, to some extent. the savings
are overstated. However, it is also true that to
obtain full savings, school districts which have
not given much consideration to quality grada-
tions may want to turn to utility grades of some
supplies.

On the other hand, it is very likely that savings,
as large as they seem to be. are actually under-
stated. The low prices have been obtained by
single school districts. If these items are sought
on a regional basis, it would be reasonable to
assume that bids will be lower than the ones in
the table.. Consequently. vendors will have to be
more competitive in a larger scale bidding
situation.

The problem of advancing toward a complete
regional buying system is considerable. It would
be highly desirable to start on a test basis with
the formation of a pilot group. A number of
contiguous communities could get together and
select one commodity and prepare a specification
for that item which is acceptable to all members.
This could be bid and a contract awarded. If the
results are satisfactory, the program can be ex-
panded into additional regional groups and other
products.
There will be a number of problems to solve;
development of the system for accumulating
volume requirements. method of sharing adminis-
trative and advertising costs. who will sign the
contracts, and the like. The availability of com-
puter time would be extremely helpful as the
program develops. For these reasons, the con-
tinuing purchasing committee should he repre-
sented on the pilot group and the aid of the
specialist in purchasing see vices at the state' level
be obtained. In addition, a representative from
the State Purchasing Division could be very
helpful. On a long-range basis, the state should
be divided into regional committees with every
school district represented Responsibilities of
the committees would be to:

low Select commodities for cooperative purchase.

low Prepare specificatiors for these commodities.

low Accumulate the volume requirements and
shipping points.

low Advertise for bids.

low Award contracts.

low Issue copies of the contract to all members.

SO

low Notify the purchasing specialist in the Bureau
of School Management Services of actions
taken, for inclusion in the monthly newsletter
for distribution to all school districts.

It will be the responsibility of each member
school district to purchase their proportionate
share of the guaranteed amount directly from the
vendor. In the early development stages of the
program, it will be very important that a formal
feedback system be established. Thus, any dis-
satisfaction with the system can be uncovered and
corrective action taken.

4. School administrations, with assistance from
the Department of Education, should ex-
pand school district purchasing under state
contracts.

In a few isolated instances, school districts have
purchased articles under existing state contracts.
Most districts are not aware of the availability of
such contracts or that they may make use of
them. In 1968, permissive legislation was enacted
making this possible. At the present time, a new
bill is being enacted to simplify the process of
local purchasing under these contracts.

The state has under contract many of the items
that school districts now are buying. In most
cases, the price paid by the state is substantially
lower than those indicated in the table below.,

LOW PRICES VERSUS STATE PRICES FOR THREE COMMODITIES

Low Price State Price

WA Floor Cleaner $ 1.27 $0.57 per 55 gallon drum
0.70 per 10 gallon drum
0.80 per 5 gallon can

Floor Wax 2.00 0.80 per 55 gallon drum
1.01 per 5 gallon'can

Fluorescent Bulbs 10.80 9.12 per case

Since the total school volume, in most instances
would far surpass the normal state agency volume,
there is likelihood that lower prices could be
obtained if these items and others were incorpor-
ated into state bids. The supplies and equipment
most suitable for school-state cooperative buying
would be office furniture, equipment, custodial
supplies, as well as automotive products.

School district participation in state contracts is
operating successfully in 13 states according to
a 1967 survey. In New York State, where it has
been in effect for 16 years, it is estimated that
90' of the school districts participate. A recent
customer service evaluation indicated overwhelm-
ing satisfaction with the system.

Although dollar savings are not available from
New York State, a recent survey of school
districts revealed:
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Some 99% of the schools used Diwtsitsri of
Purchase award announcements as price
guides for comparison, reference, or negotia-
tion purposes.

About 87% believed they obtained more
favorable prices or terms in their regular
purchasing as a direct result of state contracts.

10' The general quality of items purchased,
through state contracts was satisfactory to
practically all of the school districts.

One of the first responsibilities of the continuing
purchasing committee would be to establish a
working relationship with the State Purchasing
Division. Together, they should:

10' Establish an order in which state contracts
should be made available to school districts.
If all districts were to start doing so for every
possible commodity it would result chaos.

II" As each contract is agreed upon; determine
specifications acceptable to both state and
school districts. Ascertain if each district is
to submit guaranteed purchase volume in
advance of bidding or if a total state estimate
is sufficient.

111' Stipulate in the contract that vendors honor
purchase orders from the school districts.

In order for this program to develop to full
utilization, it will be necessary to furnish addi-
tional staff for the State Purchasing Division. The
increase can be made on a gradual basis as items
are added on a state-wide basis.

To anticipate objections that acceptable quality
materials cannot be purchased for prices paid by
the state, Task Force members checked with one
of the larger school districts in the state. They
have developed their own specifications for a
floor cleaner with which they are quite satisfied.

The potential for savings is great. School districts
currently spend ,$15-million to $20-million a year
on equipment and supplies available under state
contracts. These expenditures do not include any
food or lunchroom equipment. The price com-
parison sampling indicated the range of possible
cost reduction. Therefore, the possibility exists
of a ?0% reduction over the list prices obtained in
the sampling. This would amount to annual
savings of $3-million over the savings indicated
from regionalized cooperative buying.

5. The Department of Education should estab-
lish a state-wide continuing purchasing
committee.

The committee should serve in an advisory ca-
pacity to school business officials. To organize

this group, the Director of the Bureau of School
Management Services as proposed in the section
entitled Manpower would appoint members from
a list of candidates submitted by the school dis-
tricts. These members, normally superintendents
or business managers, would represent their area
and reflect different types and sines of schools.
They would be appointed for staggered terms so
that two new members would join the eOmmittee
each year. Successive terms should be prOibited.
This committee would be supported by the follow-
ing technical purchasing specialists':

IP. The Manager of Purchasing Services, a newly
created position, will serve as a permanent
member of the committee and will act as the
executive secretary.

A representative from the Purchasing Agent
Division of the executive office for Adminis-
tration and finance.

.A professional purchasing management repre-
sentative from the business community who
would be selected from i representative list
of candidates proposed by an organization
such as Associated Industries of Massachu-
setts or National Association of Purchasing,
Management.

10. The chairman would be elected by committee
members to serve a one-year term.

The committee would meet a minimum of six
tunes annually. Its responsibilities should include:

Assigning priorities in carrying out recom-
mendations of this report.

Developing state-wide quality standards and
specifications for school supplies, materials,
and equipment. Establishment of quality
standards and specifications, which are pre-
printed and available on a state-wide basis,
will save individual schools and their staffs
thousands of man-hours per year now ex-
pended in preparing duplicate specifications.
Excellent specifications for specific commodi-
ties are now in use in individual school dis-
tricts. They should be identified and adopted
for state-wide use. Eventual evolvement of
a coded standards system would also enable
information to be gathered electronically and
used for effective value analysis.

111- Installing uniform procedures at the local
level, using the Massachusetts School Pro-
curement Manual as a guide.

Promoting area participation by all schools.
This fosters involvement in the plans and
operations of the committee through sub-
committees and special assignments.
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111' Developing a standard list of commonly used
supplies with each item identified by a descrip-
tion and possibly by catalogue number of one
or two principal suppliers. These lists can be
used to determine annual quantities of items
and increase the potential for volume pur-
chasing.

IP. Conducting special surveys with particular
emphasis on standardization of equipment
throughout the state.

IP. Developing "link-up" relationships with such
professional organizations as the National
Association of Purchasing Management, Mas-
sachusetts Association of School Business
Officials, and National Institute of Govern-
mental Purchasing.

One possible area for such a survey would be in
the use of office copiers. Currently, each district
utilizes a v riety of machines and paper. The cost
per copy Juries accordingly,

In 1969, / Michigan conducted a value analysis
study o copying machines used in its state-wide
depart, ents. The result was a contractual ar-
rang ent with a leading office copier manufac-
turer to provide the state with all machines
required- as well as the necessary supplies. A
marked decrease in the cost per ,copy, totaling
close to $387,000 annually was obtained by this
simple move.

Textbooks
During 1969, approximately $9-million was spent
on textbooks in Massachusetts. Procedures for
the purchase of textbooks do net differ from any
other school system procedures. Each municipal-
ity, through teacher committees, spends many
man-hours on text selection. These selections
then follow the standard organizational format
through the department heads, principals, and
school committees to the final authority where
purchase orders are issued. _In some instances,
requisitions are grouped to take advantage of
better prices or ease in delivery to a central loca-
tion. Many times, however, individual orders
are placed by schools.

No definite program emergel that tends toward
long-range planning. In general, texts are not
selected for any specific period of years. Further-
more, no attempt is made to hold prices for a
specific period of years or the remaining portion
of the year to secure a fixed price that might
approximate the useful life of the book. Paper-
back books are being used on a very smali scale.
Actually, they are utilized as supplements rather
than official texts.

In other states, textbook selection, as well as
procurement policies, include state-wide adoption,
publisher guarantees of prices over a fixed num-
ber of years, and other forms of price protection.
In these states, controversial methods are con-
stantly reviewed and revised because of the fine
distinction between local autonomy in educational
matters and the role of the state. Massachusetts
has not attempted to organize state-wide adoption
of textbooks.

EVALUATION

Con.sideraion should be given to the man-hoi
involved in text selection, the 400 districts which
make decisions, the humber of subjects taught;
the variety of grades in each subject, and the Cost
of textbooks. Thus, the magnitude of this problem
becomes evident.

In general, the procedure fbllowed i., tide
whether the curriculum needs review od-
ernizing. This should Be done duri the su er
as a special project. Sever persons, usually
teachers, are assigned ful me to the task. I can
either be a consider n of one course, a re iew
of subject matt rom grade one through 1 or
any portio erein. This results in many min-
hours ng spent in establishing curricula satis-

2/c

ry to the individual system, whether it
school/or by municipality. Additionally, th e

is no evidence' that studies b other concerned
groups, even for similar sxib ects, are used to
minimize costs. ,

Procedures followed do not
buying or guarantee of fix
of years. Consideration of t
does not exist. Furthermo
made every routine there
automatic. Total man-hou
curricula and the selection

benefit from quantity
prices over a period

e purchasing function
e, once selections are
er becomes relatively
utilized in reviewing
f texts are unknown.

However, the methods folldwed are very costly'.

RECOMMENDATIONS

6. Schdol committees should organize regional
committees to select and maintain lists of
recommended textbooks for each subject
level and establish procedures for their
procurement.

One regional committee would replace separate
committees in each participating /school district.
Subcommittees should be established to select
one or more textbooks at each subject level: The
cross-pollination of thoughts and ideas from. the
several school districts could result in an excellent
selection of recommended textbooks. A single
review of available texts would eliminate dupli-
cate consideration by severak districts and save
valuable time. The regional committee would
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seek bids on the recommended textbooks Each
dit,tri.ct could then make their selection from the
bids received Volume purchasing methods should
also result in reduction of overall expenses

7. School administrations should use paper-
back books where practical and ecmcornical.

School systems using paperbacks are having good
experience with them. They are less expensive
and, therefore. savings are possible. The pupils
receive them well: particularly so, when they are
permitted to mark and keep them. The life of
these books. in relation to their cost, does not
create a problem.

School Food Service System

By September 1974, it will be mandatory that
every child attending school in Massachusetts be
offered a lunch When the legislative action is
adopted. it will, in effect, increase the cu-rent
school lunch program budget from $60-million
$100- million.

Since the National School Lunch Act was enacted
in 1946, there has been increasing evidence of
the relationship between nutritional standards
and a child's capacity to learn. Also, it is en-
visioned by most nutritionists that the Ignited
breakfast program will be extended to many
thousands of children, perhaps made mandatory
by 19R0.

At present. each school district operates its own
program which is completely independent of
other districts However. auditing. evaluation,
and technical assistance functions are available
from the Bureau of Nutrition Education and Food
Services.

L'Astrict management of the program entails pun-
ch se of foods, equipment and supplies, menu
planning, direction and training of personnel as
well as food preparation. scheduling, servicing:
and accor tabilitN foi the' finances involved.
Although .any tree' lunches are provided to the
needy. those pupils who can afford to pay are
asked a minimal charge' Mans' a la carte selec-
tions are also obtainable- in several schools, With
a subsidy provided for each type A lunch served,
participation m the' progrmn where offered
averages 70' ( throughout the <tate In addition,
federal c, d supplies are available to every school
district.

EVALUATION

There is no argument that a school's primary pur-
pose is devoted to education However: there is
dis4,reement about than lide food ;ice programs
play in the educa'ional system. Administra'ors'
views are conditioned bN government controls
and the 1:,"t most ,t boo! lunch programs lose
money. Some a...nistiators believe objectives
76
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,hould include health education and promotion
of good food habits. In many school districts,
there is minimal interest in the program by the
school administration. Usually, school districts
coordinate iunchrooms within their area through
a director who plans the lunch program. These
directers are dedicated individuals who haves-a
background in nutriti, but almost always lack
administrative training.
Purchasing practices vary greatly. Consumables
such as milk, bread, and ice cream are bid on a
yearly basis In some districts, staples are bid
every six months. Normally. the purchasing cunc--
don is carried out by the director after consulting
the manager's inventory list. In instances where
control is lacking. individual cafeteria managers
take care of purchasing duties. Occasionally, the
city purchasing agent accepts a row bid without
understanding the food quality and yield.
Standard specifications for purchasing and uni-
form testing of food products are minimal. Fur-
thermore, the state-wide shortage of storage
makes quantity purchasing impossible. Conse-
quently, the purchasing function is neither
planned nor is it regionally carried out. Under
normal conditions. equipment. utensils, d wares
are not inventoried.

Accounting procedures are not standardized.
Lunch programs are normally financed through
a revolving ft-:d. However. there is great varia-
tion between what is charged to this fund and to
the general fund (director's and/or manager's
sal.. equipment. telephone, custodial require-
ments, maintenance help, and power). Many
districts budget and transfer funds from the
general to the revolving fund rather than have
the lunch program reflect a loss.

Tht programs operate rent free. Monthly state-
ments are prepared in order to obtain federal
reimbursements: but few districts prepare a
in nthly profit-and loss-statement for each school
'The cost of free lunches is absorbed by the indi-
vidual lunchroom and is not charged back to the



district to show realistic income, percentages,
and ratios.

Cost of the school lunch program is rapidly in-
creasing due to escalating labor costs. Yet, col-
lective bargaining between schools and cafeteria
employees varies from dish ,ct to district. As a
consequence, no guidelines are available to ne-
gotiate local differences. These costs are a major
cencern to lunchroom managers. Therefore, labor
utilization studies are needed.

Accrued cash is handled in a variety of ways.
Quite often, it is counted by the cashier and
recounted in the director's office before banking.
Cash and sales are rarely reconciled; nor are
leftover foods adjusted With that sold.

The infinite number of kitchen layouts preclude
comparative efficiency rates. All kitchens meet
sanitary standards, but the age and repair of
equipment does vary. Menus, portion sizes, and
number of choices differ from district to district.

The few districts that have instituted central
kitchens have successfully serviced schools with-
out kitchens and are offering a nutritious meal to
all children. By drafting and supporting legisla-
tion, the Bureau of School Food Services recog-
nizes this trend. The bill promotes central kitchens
through financial incentives and will allow either
the schools or the state to contract with private
industry for various food services.

Periodic audits of cafeteria operations are con-
ducted by the bureau to assure compliance with
the federal program. In addition, an in-depth
evaluation is conducted by field nutritionists once
a year. Results of this study are returned to the
districts in a synopsis form.

This service is now provided on a marginal basis
due to understafling of personnel and lack of
funds The aim of these efforts is to reduce costs.
Unfortunately, there is no one solution for over-
coming the diverse problems each administrator
faces. Trends in other states and cities point td
a satellite kitchen approach with either a private
contractor or centralized school management.
Thus, the thrust for meeting tomorrow's chal-
lenges will come from consideration of private
contractors, efficiency foods, mass purchasing,
centralized production, and distribution of nutri-
tious and attractive lunches over great distances.

RECOMMENDATIONS
1. The Department of Education should create

a Division of Nutrition Education pnd School
Food Spvice,

Presently, the Bureau of School Food Services
reports organizationally to an assistant comink-

sioner for school facilities. With the exception of
kitchen construction, the goals of these two activi-
ties are entirely dissimilar. In fact, the importance
of food sere ices not only to schools but to all
segments .of Massachusetts society has been re-
cently recognized through a 40% increase in the
bureau staff. This proposed division would have
three bureaus:

The Bureau of School Food ServicesIt
would have responsibility for financial and
technical assistance at the district level. Also,
this bureau should concentrate on long-range
studies and plans for immediately imple-
menting the recommendations in this report.

The Bureau of Commodity Distribution
This function currently handles approximately
$12-million in government commoditieS. The
addition of summer camps, day care centers,
hospital and correctional institutions will in-
crease this value to $39-million in 1971. Man-
agement of this program under one division
will effectively complement the eventual mass
distribution of packaged lunches to schools.

II.- The Bureau of Nutrition EducationPerhaps
the greatest savings to the state will even-
tually stem from innovative and creative
nutrition education. Rising hospital costs
support the widely accepted view that pre-
ventive health and proper nutrition measures
greatly reduces more costly solutions which
are required at a later date.

During 1970, the bureau's nutritional staff tripled.
Their responsibilities, in addition to developing
overall courses for classroom teachers and con-
ducting seminars, should be to concentrate their
education in the lower grade levels. The reasons
are obvious. If proper nutrition aids the learning
process, it is best to start at a very early age. The
minimal costs necessary to properly, staff this new
division will be more than offset by the savings
available thrOugh implementing the recommenda-
tions contained in this section

2. The Bureau of School Food Services should
adopt criteria for measuring efficiency of
individual school and district food service
operations.

The type A meal is a standard unit throughout
the state and is a valid base for comparison. In
addition to pai ticipation tate and meals served
per man hour, it is recommended that per-serving
food cost. value' of United States Department of
Agriculture commodities, labor charges, other
costs (utilities, operating expenses, miscellaneous
supplies, arid the like) as well as total costs be
analyzed in reference to meals served.
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This measurement system will rapidly identify an
area for evaluation at the local level. Thus, the
Bureau of School Food Services will be more
rapidly aware of problem areas and assist schools
on a priority basis There are seven basic meas-
urements that can be helpful in evaluating a food
service operation. They are participation, food
cost per serving, labor cost per serving, other cost
per serving, total cost per serving, meals served
per man hour, and value of U.S. Department of
Agriculture commodities per serving.

These measurements are not true cost accounting
figures. However, they are used to stimula the
administrators of food service facilities to review
their operation in detail.

3. School committees should require the use
of central kitchens to serve more thari cne
school.

Bureau of School Food Se-vices should pro-
rt;_te and encourage this concept. Small, self-
contained kitchens are economically unsound
because of the area required, the $20,000 to
$50,000 needed to furnish the facility, and ineffi-
cient utilization of labor. Consequently, each
district or group of districts must look at opera-
tions from the standpoint of capital outlay and
efficiency measurements. Several advantages are
inherent with a central kitchen. They will:

Provide economical service for schools with-
out need for kitchen facilities.

01' RE ace payroll by better utilization of labor.
"Consolidate purchasing.

Reduce and centralize inventory.
Eliminate major equipment purchases for
school serving centers.

Produce positive portion control.

EffectAxsitive control over meals produced
and Served.

Legislation provides that meals be made available
to all pupils. Therefore, each school district in
Massachusetts must study its facilities to ascertain
if there is any kitchen which could be used to
prepare pre-portioned meals with throw-away
utensils in disposable packages for delivery to
other schools. When an existing facility cannot
be used as a central kitchen, one must be built..
This could be accomplished by extending a pres-
ent kitchen, or by incorporating a central kitchen
in the next new school or school addition. Such
a facility can also be obtained by outfitting a free-
standing builINg. Thus, the 900 schools that do
not offer meals could be served from central
kitchens. Furthermore, new schools would only
require a serving area for students.

For self-contained kitchens, equipment costs alone
would be more than $18-million. Existing kitchens,
not performing well by efficiency measurements,
could be p: lsed out as the schools are included
in the central kitchen concept. This would stop
wasted expenditures on equipment repair and
replacement, as well as the use of ineffective
labor. Additionally, it would bring about a better
utilization of space in these inefficient operations.

Any time a capital outlay is made to rehabilitate
an existing facility, efficiency measurements must
be studied. Such an outlay might increase opera-
tional costs enough to make it an inefficient
facility. If proven, the operation should be phased
out and the school included in the central kitchen
concept. Current legislation should permit schools
to be reimbursed for construction of central food
production centers to prepare school lunches for
distribution to any school in a city, town, county,
or regional school district.

Convenience foods are bringing about dramatic
changes in the food industry.. All school systems
are presently using them in some form. The use
of such foods will raise production costs. Proper
wage will, however, lower the cost of labor. As
the technology becomes more sophisticated, it is
expected these convenience foods will become
available in a pre-portioned type A form.

In large city or regional central kitchens, an
efficiency rate should be obtained to enable these
production centers to prepare their own con-
venience foods. Higher equipment costs, convey-
ers, packaging machinery, and the like, as well as
freezer space would be required. However, truck-
load lot purchasing, low labor cost, and high
efficiency are gained. New York City school offi-
cials state this system cut labor charges by 40%
while holding food costs at the same level. Present
lunchroom labor costs in Massachusetts are $21-__
million. With the addition Of 900 schools to be
served in 1974, a conservative cost would be
$24.6-million. Applying New York City's ex-
perience to this figure, a labor saving of $10-
million would be realized through the use of
efficient central itchens.

4. The Bureau of Commodity Distribution
should ?channel available government-
donated commodities to food processors for
conversion into finished products for resale
to various school district systems.

New legislation will allow the Bureau of School
Food Services to contract with private processors
for delivery of food components or ready-prepared
meals. The United States Department of Agricul-
ture makes certain foods available to the school
lunch program. Those schools which take advan-



MASSACHUSETTS DEPARTMENT OF EDUCATION

OFFICE OF SCHOOL LUNCH PROGRAMS

National School Lunch Program and Special Milk Program

REPORT AND CLAIM FOR REIMBURSEMENT
SCHOOLS SERVING ONLY MILK COMPLETE ENCIRCLED QUESTIONS ONLY

Calendar Month__ _ Enrollment _Average Daily Attendance_ Agreement No

1 Name of School as shown on Schedule "A" of Agreement 2 Name of Sponsoring Agency exactly as shown on pg. 2 of

Agreement

Av., No. of Days

Av. Daily Part.

- -V
Address (Street & No or R F D No., City)

NATIONAL SCHOOL
Balance Sheet

Date
Assets

Cash
Reimbursements Due
Inventory (excludes U.S D.A.)

Total Assets
Liabilities

Accounts Payable'
Wages Due

Total Liabilities
Net Worth (beginning)

Profit or Loss
Net Worth (end)

Total Liabilities and Net Worth
Food $
U.S D.A.
Labor $
Expense $
Total $

Value of U.S.D.A. Commodities used $

Ratios:
Per
Meal
Served

Address (Street & No. or R.F.D. No., bity)

LUNCH PROGRAM SECTION A
Profit or Loss Statement

Month

Lunch Type

A-with Milk

1. Sales:
2. Lunchroom sales to children
3. U.S.D.A. claims received
4. Lunchroom sales to other
5. Lunchroom sales to needy children
6. Total Sales
7. Cost of Food Sold
8. Inventory,theginning)
9. Purchas0 (excludes U.S.D.A.)

10. Total
11. Inventory (end)
12. Gast a Food Sold
13 Operating Ixpenses
14. Labor

16. !=tneous
15.

en
17. Total Operating Expenses
It Profit or Loss

10. Prices charged for lunches
Ctiildren $ Adults

11. No. days lunches served
11.A, Total lunches to Adults

No. Lunches Served to Total Number Assigned Rate of Maximum Reimbursement
Needy Children Served . Reimbursement (Col 2 x Cot. 3)

Column 2 Column 3 Column 4
$
$
$

Column I

13. Amount of National School Lunch Program Claim (Total of Item 12, Column 4)

SPECIA SCII(X)L MILK PROGRAM SECTION B
14 Number of days milk was served_-__ _ 15. Price per iz pint paid to distfibutor
16. Total number. of 1, pints served to n dy children 17 Charge to child

Daily $ Weekly $__ Adults L.
18. Total number of 14 pints purchased during month covered by this claim
19 Number of 12 pints sf.rved (a) To children in Type A lunch_ _ _ PLUS (b) to adults
20 Total number if 12 pints served to children under the Special School Milk Program (Item 18 minus Item 19)
21 Pate of reimbursement per 12 pint of Milk
22 Amount of Special School Milk Program Claim (Item 20 x Item 21) $
23 TOTAL COMBINED SCHOOL LUNCH AND SCHOOL MILK PROGRAM CLAIM (Item 13 plus Item 22).

Authorized agent, if other than superintendent, must have Certificate of Authority Form FP-7 on file at state office

_ .

(Program Supervisor)
For State Office Use Only

State Share (N S L P ) $

Federal Share (N S L P)
State Share (Special Milk)
Federal Share (Special Milk)

TOTAL AMOUNT PAID SPONSOR $

vc)

I (We) certify that the plan for increasing milk consumption
described in our application is In operation, and that this claim for
reimbursement is true and correct in all respects and is in accord-
ance with the terms of the existing agreement(s) and that paymert
therefore has not been received

(Sponsoring Agency)

SIGN
(Authorized Agent)

(Title) (iiags)
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tage of the offer pay only a nominal handling
charge. The Commonwealth's schools are using
as many of these foods as is possible. However,
several items of foodstuffs are not obtained be-
cause the school cannot economically process
them. Therefore, the Bureau of School Food
Services should contract with private industry to
process these government-donated foods. They
could then be commercially prepared into a more
usable form or into a finished product.

Processing plants with excess capacity are avail-
able but single schools cannot interest industry
into processing their needs. On a state-wide or
regional basis, however, the volume would make
it economical. For example, it is estimated that
the letting of a state-wide contract for baking
two-pound loaves of bread would save approx-
imately $180,000 annually.

Other monetary savings will accrue by having
the newly-formed Division of School Food Ser-
vices similarly handle the following government
commodities:

Making dry milk' and powdered eggs into
cookies and pastries.

Mixing and shaping ground beef into frozen
hamburger patties or meat loaves for eventual
reheating.

Preparing boned, cooked, and frozen turkeys
into rolls ready_for slicing..

II,. Providing recznstituted orange juice which
has been pre-packaged into four-ounce ca-
pacity disposable cartons.

5. The Bureau of School Food Services should
redesign the Report and Claim for Reim-
bursement form by substituting a monthly
balance sheet and profit and loss statement.

With minor modifications, the Report and Claim
for Reimbursement, depicted on page 79, could
provide a monthly profit and loss statement for
the district. Few districts presently "Kaw----a---
monthly picture of their costs. They do not know
their costs until the end of the school year.

Monthly cost figures are a valuable management
tool and show if corrective action need be taken
on a more current frequency. Therefore, this
report and claim for reimbursement form should
be redesigned to make it more readily adaptable
to an automated system.

To obtain a true cost picture, all direct and
indirect charges attributable to the school lunch
program must be charged to it. As districts move
toward programmed budgeting, this will become
more evident' because school lunch programs
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operate on a revolving account. As program
costs increase over income, smaller amounts of
the obligation are charged to this account.

Direct costs are food, labor (including managers,
directors, and food service clerks), equipment,
and other items that are wholly attributed to the
program. Indirect costs are hidden because only
a portion of each is attributable to the program.
These indirect costs are, however, very much a
part of operating the school lunch. They include
charges for telephones, utilities, office labor,
maintenance, and rental of space required for
the program.

These costs are still paid by the school district
but they, Are made from the general fund. There-
fore, it will cost the district no more to charge all
attributable costs to the revolving account. An
amount would then be budgeted from the general
fund to the revolving fund to cover costs. Thus,
all costs will be known by management and
enable the district to make sound decisions con-
cerning the program.

The cost of free meals is an item which should not
be borne by the school lunch program. Because
of the varying number of free meals servod and
methods of reimbursement, these lunches must
be charged to the general fund. This is a fUrther
purification of the income and costs of the school
lunch revolving fund.

A monthly check on the cashiers can also be made
by using the Report and Claim for Reiniburse-
ment. The number of meals served-, multiplied by
the charges made for them will give al sales
potential which should balance with the Actual
cash intake. This check will show if all monies
have been accounted,

6. The /Bureau of School Food Services should
publish a suitable handbook for cafeteria
perionnel at the state level which would
emphasize selection, motivation, and proper
training of cafeteria employees.

A recent survey of school lunch programs in 50
states revealed over 50% of the replies indicated
that training of employees was the most important
factor in meeting production goals. Labor costs
are tepidly increasing as a percentage of total
school lunch operating costs and labor pools are
shrinking due to competitive industrial jobs and
higher wages. This study found similar problems
throughout Massachusetts. Therefore, programs
which recognize these elements and concentrate
on expanding job content of the less skilled tasks
will reduce worker dissatisfaction to a large de-
gree. The cost of preparing such a handbook
will be approximately $1,200.



Management Information SystemLocal

Local school administrators are burdened by in-
'creasing requests for information from taxpayers,
the school board, the Department of Education,
and the Legislature. Today, taxpayers want de-
tailed building costs, program pupil costs, popula-
tion and construction forecasts, and evidence of
educational excellence. The school board seeks to
understand the needs of an expanding school
system while maintaining economic control. The
Department of Education requires annual budgets
from each district in a format that may be differ-
ent than those the local district would prefer, The
Legislature tries to support education but needs
information to develop intelligent legislation. Most
school administrators recognize these requests
but, unfortunately, the quality of response has
been varied.

This study found few school districts which con-
sider the office staff and its data handling a sys-
tem. However, every school district is trying to
satisfy information needs. Their methods range
from well-staffed computer installations to a
single clerk, under the superintendent.

Response to the increased and varied information
demands are evidenced by:,

Development of new budgetary methods such
as Planning Programming Budgetary Systems
(PBBS), A budget displayed' in the classical
sense no longer provides the information for
effective planning and measurement of school
program costs.

10- Introduction of accounting and computer ma-
chinery at the local, regional, state, and
federal levels to process massive statistics.

Creation of a computerized Research and
Development Center in the Department of
Education.

Grouping by some local school districts for
the sole purpose of processing data.

10' Establishment of data processing departments
within many school systems.

to. Use of systems and computer consultants
throughout education management.

IN. Commercial service bureaus processing edu-
cational data.

lo Statistical data developed as needed by the
Massachusetts Teachers Association.

The single thread among these eight responses to
information needs is the lack of coordinated effort
amongst them.

Systems design should be based on the concept
that a record be created a minimum number of
times and the data it contains used frequently,
The decision maker need not be concerned with
how, where, or by whom the information is
produced, provided it is timely and accurate.
These form the parameters for evaluating the
current status of educational data processing and
management information.

EVALUATION

The choice and location of equipment and staff
to provide information processing and long-range
planning appear to be within the province of local
school administrations. As a result, the degree
of satisfaction is varied and has led some districts
to employ specialists or consultants. Several dis-
tricts have pooled resources to process data with
accompanying economies.

The cost of processing data at the local level is
rising. Much has been written to doctiment the
waste of dollars in uncoordinated ataempts to
reinvent the wheel in any area of data manage-
ment. Thus, it is costly to continue on the present
course of individual development. Most signifi-
cantly, local school districts will continue to miss
the goal of satisfying information needs at a
reasonable cost.

The urgency of this problem is upon us. Some
of the funds that supported local ventures into
the field of data processing are drying up. It is
reasonable to expect that a few local school dis-
tricts will have a system meeting the demands for
information as a result of their jumping-in at the
beginning. Most will not have a system and time
is running out.

RECOMMENDATION

1. School administrations should develop and
implement Local Educational Management
Information Systems (LEM1S)

Three factors bear on the implementation of this
recommendation. First is the size of the develop-
ment. This is important because development and
implementation of systems must satisfy the needs
of approximately 400 school districts.

Second is the current status of information pro-
cessing at the local level because:

Costs involved in gathering, arranging, and
presenting information are not available.

More than 75 districts are using their own
or rented electronic accounting machines/



electronic data processing (EAM/EDP)
equipment. Another third of the districts are
using service bureaus, and many schools are
sharing facilities in a neighboring district.
This is done at annual rental and staff ex-
pense in excess of $2.5-million.

There are approximately 400 different sys-
tems for information processing.

There is no organization within the Depart-
ment of Education to advise and guide local
districts in areas of information processing,
office systems and procedures, or data proces-
sing. The recommendation on Bureau of
School Management Services, if adopted, will
correct this. See the Manpower section on
Resources for Public School Education.

All local districts are involved in an informa-
tion system, and the end of the year report
to the Department of Education.

Third, is the level of local expertise. This problem
must be considered because there are few quali-
fied professional systems people at the district
level.

For these reasons, the development and imple-
mentation of Local Educational Management In-
formation Systems (LEMIS) must involve the
following four steps to provide necessary data
most economically,

Phase one, or introduction, is a one year period
that would involve, at the local level:

Appointment of a local coordinator to be
responsible for all data flow including internal
processing as well as service bureaus, co-
operatives, Massachusetts Educational Man-
agement Information System (MEMIS), the
Department of Education, and the community.

*Voluntary delay of contemplated computer
additions, changes, or new data processing
involvements during the initial phase one.

This period is not one of inactivity but rather like
that described in the Manpower section on Re-
sources for Public School Education as a period
of vigorous activity at the state level establishing
the links to the local level in MEWS. The end
of year report input from the district to the
Department of Education and the annual report
of the Department of Education as output from
that agency require particular attention.

The local coordinator to be selected from within
the system would ideally be a person with a
background in systems analysis and data pro-
cessing. Realistically, that will occur in only a
few school systems. However, this should not be
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considered a serious handicap. The phase one
period should be used by the coordinator to:

*Study and document the tab, computer, or
manual information flow within the local
system.

Note the deficiencies within their systems.
Actively be involved in the MEMIS study of
the existing information flow such as the
annual report.
Participate in organizations such as Massa-
chusetts Educational Data Processing Asso-
ciation (MEDPA).
Contact local industry for professional sys-
tems help.

In summary, phase one involves the moratorium
on the addition of data processing equipment, the
development of a local coordinator, the under-
standing of the local information system, and its
relationships with other systems.

Phase two, or development, begins at the end
of the first year and requires a period of 18 months
to develop and standardize adequate systems for
local information needs.

As a result of information available from the
documentation of local systems by local coordin-
ators in phase one, MEMIS and a selected group
of local coordinators must evaluate and choose
those systems best suited to information needs.
Where local systems are lacking or nonexistent,
the resources of MEMIS, local school districts,
other state Departments of Education, vendors,
and business would be utilized.

In this study, many manual and EDP systems
were found in the local information areas. Some
of these areas of information meet legal require-
ments; othem are or would be helpful in managing
school business. The following list of applications
indicates the diverse types of information neces-
sary for local school management.
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Students:;
Scholastic informationgrades, test scores,
and progress.
Census informationage, date of enroll-
ment, attendance, and class scheduling.

Personnel:
Staff statusqualifications, teaching expe-
rience, accomplishments, and evaluation.
Financialpayroll and retirement fund.

Fiscal:
Budget current budget, balances, and
history.
Fundinglocal, state, and federal.
Accounting.
Insurance.



IN- Facilities:
Design and constructiondate of construc-
tion, capacity, use, cost-original bid, actual
cost, and replacement value.
Operations and maintenance custodial
costs, building utilization, and utilities.

IN' Transportation:
Vehiclesinventory, financial records, and
usage.
Bussing -- pupil location, scheduling al-
gorithm, and analysis of contract versus
ownership cost.

IN- Purchasing:
Cost and usage data.
Vendor analysishistory and performance.

-Order statusopen, late, and balance due.
Sources of supplyquality and quantity.

IN' School Lunch Program:
Personnelstaff status and financial in-
formation.
Procurementsource of supply and usage.
Financialcost analysis, budget, and gov-
ernment aid.

IN- Miscellaneous:
Athletic programs.
Attendance services.
Collective bargaining.
Computer services.
Driver education.
Health services.
Library services.
Community relations.
Property and inventory control.

The systems developed for LEMIS must be suit-
able for manual as well as computer-based local
districts. Systems must allow for a smooth transi-
tion from manual to computer operations and be
suitable for more than one manufacturer's equip-
ment configuration. There must also be standards
and discipline in the systems to ensure informa-
tion compatability between local districts, MEMIS,
and the like, be they manual or computer based.
Certain peripheral constraints, standards and
information for LEMIS should be the responsibil-
ity of the EDP service as established in the
Manpower section of Resources for Public School
Education. These must include:

IN- Proper computer, tab, or business machine
configuration for business and educational
purposes.

IN' Approved methods of equipment rental and
purchase, and school discounts.

IN' Possible methods of staffing and job responsi-
bilities in information processing areas.
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IN- Available funding, both state and federal, as
well as the status of all EDP or information
systems projects.

MEMIS and the selected group of local coordina-
tors would be responsible for:

II- Documenting the standard systems.

IN- Upgrading systems to meet new and/or
changed needs.

IN- Describing the multiple information needs
for MEMIS as a requirement from each local
school district.

I...Describing the input-output requirements.

IN- Discouraging local districts from developing
their own systems. Costs avoided by stan-
dardization are great if the previous list of
applications being developed within each
school district is considered.

Phase three, or testing, would begin at the end of
18 months. Its completion time would be one
year to test the standardized systems. This seg-
ment would overlap the last year 'of phase two.
It will become obvious as the local districts pass
through these phases that they cannot econom-
ically solve their information needs by themselves.
In addition, the larger systems may be hesitant to
give up their partially established information
systems for a compatible solution.

In order to avoid these problems, funding and
considerable leadership will be necessary at \the
state level. Funding of two computer-based
formation systemsone for a cooperative of smal
school districts and the other for a large district
could provide a laboratory for testing the selected
system's software. This would be done under the
direction of the MEMIS staff with cooperation of
the local coordinators.

A series of seminars, as these developments
progress, to inform those coordinators not in-
volved, would keep the two projects from be-
coming localized. The evaluation of the success
of these projects should involve the coordinator's
committee. That evaluation should be based on
the local school's satisfaction with the information
provided as well as-the ease of input, timeliness,
flexibility, and cost. From these two efforts, the
modules of information processing systems would
evolve to comprise the computer versions of
LEMIS.

Phase four, or implementation, must begin no
later than 30 months after the start of LEMIS and
would be the implementation period for standarr:
systems at the district level. Local systems must
be implemented in a reasonable period of time in
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order to meet the needs surveyed in phase one.
This phase will involve a flexible MEMIS staff.
Their posture must endorse cooperative data
processing or the joining of districts to econom-
ically process information. They must be available
to local districts for adjustment to standard sys-
tems to better meet local needs and troubleshoot
any difficulties during implementation.

The success of the development of LEMIS, by the
coordinators and the MEMIS staff, will be easily
determined by the number of local school systems
that implement standard systems. However, the
ultimate test will be if the information needs of
the users are fulfilled. Unless these requirements
are realized, many of the benefits indicated in
this report will not be attained

Interfacing Systems

Up to this point, the major functions which come
under the control of the business manager have
been discussed. We have also investigated other
activities which, although they are necessary
elements in the operation of a school district, are
not usually his direct responsibility. They do,
however, touch upon many aspects of his opera-
tion. These we have elected to call Interfacing
Systems. They are insurance, attendance ser-
vices, health services, library services, property
and inventory control, and staff travel.

Insurance
The function of insurance is to offer protection
of the insured against loss of such severity that
financial conditions are damaged. Exposures to
loss of a size which can readily be absorbed by a
town or city from current funds may,, however,
not justify coverage.

The effect of the nation's inflationary economy
on salaries, materials, and equipment is keenly
felt in school budgets. It is further aggravated by
the cost to school districts for severe damage to
buildings due to social unrest. Protection from
large loss resulting from destruction of present
properties has become of the utmost importance.
Old school buildings that were not refurbished
must now be modernized or replaced at greatly
increased costs. Taxpayers should not be sub-
jected to paying for replacement of valuable old
buildings and also for new construction at the
same time,

Good practice dictates careful, expert risk an-
alysis, and development of th proper program
of insurance or self-In.Airance to protect taxpayers
from any catastrophic losses. However, conditions
vary so widely in cities and towns that no single
pattern fits all school systems. The problems are
complex and their magnitude is indicated by the
fact that there are some 3,188 school buildings
owned by approximately 400 public school dis-
tricts in Massachusetts They have an estimated
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replacement value in the neighborhood of $3.8-
billion. A single loss amounting to $17-million or
$18-million is possible.

Costs of automobile liability and general liability
cases, including products and malpractice, as well
as workmen's compensation cases are increasing
in cost, occasionally to hundred thousand dollar
values. For years, sovereign immunity has pro-
tected Massachusetts' cities and towns from lia-
bility suits. However, Section 100C of the General
Laws stipulates that a city or town shall defend
and indemnify a teacher who may be personally
sued for alleged negligence resulting in bodily
injury or property damage. This provides the
channel for municipalities to be forced to pay
damage claims for accidental injuries caused by
negligence of teachers.

It is immaterial whether the responsibility for
placing insurance or paying losses belongs to the
city or town rather than the school system since
they own the properties and are the employers.
The superintendent's office should, however, be
con,ulted and advised. The peril of taxpayers,
riots, vandalism, burglaries, and thefts in recent
months have also multiplied the exposure to loss.

EVALUATION

School coverage, in most instances, is handled as
a part of each city or town's insurance program.
Communications between school administrators
and persons placing coverage is frequently incom-
plete. The resultant programs vary from no
insurance to good protection. "No insurance"
does not qualify for the term `'self-insurance" as
no reserving or funding for losses is practiced.

Furthermore, some insurance programs are made
c.)inplicated and unwieldy by a desire to favor
several brokers by having each write a few small
policirs Many other municipalities appoint one
person as broker of record to super the pro-
gram and split commissions am several local
insurance agents or brokers. This patronage



tern is frequently carried out at the expense of
the city or town by eliminating those brokers or
companies that could provide effective property
appraisals, coverage improvements, and lower
costs.

Competitive bidding is used occasionally. Often-
times, it is not a planned procedure. Competitive
bidding is essential in arriving at the right deci-
sion and the business should only be awarded/to
a broker or company that can and will render
the needed services effectively.

Many school buildings which were erected in the
1890s or early 1900s have depreciated to a point
where carrying no insurance may represent good
judgment. On the other hand, the uninsured loss
of any building, or particularly a modern multi-
million dollar school, is a shock catastrophe which
the taxpayers can ill afford.

Some school buildings are insured for their re-
placement value. However, on most insured
buildings, their actual cash value (replacement
cost less depreciation) is used. The insurable
worth of properties is determined by occasional
use of professional appraisers and an annual
updating of values based on a statistical inflation
cost factor. More frequently, underwriter's or
broker's engineers assist in this valuation effort.
However accomplished, the determination of
proper building values on either replacement or
actual cash-value basis is essential to establish-
ment of proper coverage. Estimating insurable
values is, too frequently, practiced by municipali-
ties throughout the Commonwealth. This habit
can produce overinsurance or underinsurance.
Both of these conditions, particularly insufficient
protection, are detrimental to the taxpayer,

A 90% coinsurance clause is usual in the Public
Institutional Property (PIP) Form. Deductibles
from zero up to $10,000 per loss are used. Larger
deductibles, such as 4541;000 or $250,000 and
higher, may be available. They appear practical
for use by cities, especially those without insur-
ance coverage at the present time.

Most cities and towns do not carry general liability
coverage on their school operations due to sov-
ereign immunity from most types of suits in the
Commonwealth. This is true despite the fact that
teachers may be sued personally and the munici-
pality is required by law to defend and indemnify
the teacher against actions alleging negligence.
Nevertheless, those that insure frequently carry
very modest limits. Therefore, they are unpro-
tected for a large damaging loss.

Minimal automobile liability coverage is usually
carried. This, again, adversely exposes taxpayers
to a large loss. 92

Many cities and towns self-insure their liability
under the Workmen's Compensation Act. Most
take advantage of the elective provision of the act
and only provide benefits to laborers, workmen,
and mechanics. School administrators, teachers,,
and nurses are, therefore, without this protection
in many instances

Today, conditions are unlike those of the past.
Liability claims of all types are more frequently
made. In addition, they cost large sums of money
due to a claim-conscious public, huge medical
bills, increased living costs, and liberal awards by
generous courts. Workmen's compensation claims
can now be measured in hundreds of thousands
of dollars. Therefore, past experience should not
be used as a guide to future practices.

RECOMMENDATIONS

1. The Department of Education should create
a position of Supervisor of Insurance.

The purchase of insurance for school buildings.
personnel, and vehicles is handled in municipali-
ties by officials such as the mayor, treasurer,
auditor, town manager, or selectman. Most com-
monly, no one in the office of the Superintendent
of Schools is involved.

Someone with broad professional insurance ex-
perience should be hired at the state level to
advise, counsel, and direct those responsible for
placing all types of school insurance. It is_desir-
able there be some degree of uniformity in the
insurance purchased, whether or not the city or
town decides to fully insure or partially insure
with catastrophe coverage. Therefore, the super-
visor should direct his efforts toward assisting
municipalities to obtain the broadest coverage,
best service possible, the lowest cost from nation-
ally recognized companies, and a well-designed
program. Implementation costs are estimated at
$25,000 per year., Annual savings should more
than cover the salary paid to the supervisor.

2, The General Court should amend the law
to make it mandatary for any municipality
which does not carry primary insurance on
its buildings and contents to purchase ex-
cess -loss coverage.

Many cities and towns carry fire and extended
coverage with and without deductibles. Although
the General Laws, to some extent, provide for
funding or payment of insurance premiums, sev-
eral cities of this Commonwealth have no protec-
tion against loss due to fire, hurricane, tornado,
vandalism, and the like. The taxpayer should not
continue to be, exposed to additional or potential
taxation because of a catastrophe that could cost
a school district as much as $20-million

J
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The dollar amount of per-occurrence retention of
the city or town should be determined by each
municipality. Additionally, the amount of excess-
dollar coverage should also be decided by the
municipality, but in no event should it be less
than the sound insurable value of the most
valuable building minus the retention or deducti-
ble. Across the state, the added costs would be
more than offset by insurance-covered losses.

3. The General Court should amend the Work-
men's Compensation Act to make mandatory
the provisions of the law to all local and
regional district school system employees.

The state-wide inequality that occurs because
some municipalities broadly elect to. include
teachers while others decline to do so is'unfair to
omitted employees. All school districts in the
Commonwealth have carefully arranged group
accident and health coverage with Blue Cross and
other carriers for payment of nonoccupational
benefits to all employees. Therefore, it appears
inconsistent that they have not furnished benefits
of the Workmen's Compensation Act for occupa-
tional accidents. Annual costs to the state cannot
be estimated.

4. The General Court should amend the law
to require municipalities not insured against
liability for Workmen's Compensation to
carry single accident excess insurance or
reinsurance.

A few towns -and several of the largest cities an
the Commonwealth, do not purchase Workmen's
Compensation insurance. In the event of serious
injury to a Person of long-life expectancy and
many dependents, or a catastrophic- occurrence
involving more than one employee, the city or
town would have to assess the taxpayer. This is
not a sound position. Therefore, a policy should
be purchased for a minimum of $500,000 in excess
of $25,000 or $50,000 self-insured retention for
each accident to eliminate such situations. Added
costs of securing this coverage would be compen-
sated by losses covered.

5. The General Court should amend the laws
to extend indemnification to all employees
for expenses or damages resulting from an
accident due to theii own negligence arising
out of their employment.

The ever-increasing claim-mindedness of the gen-
eral public emphasizes the narrowness of this
particular section of the General Laws. The
school department of a municipality is constantly
exposed to hazards associated with directing and
instructing children of many ages, operation of
vehicles, as well as selling, preparation, and
serving/of food. In the event of a serious occur-
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rence, a plaintiff's attorney would not hesitate to
act against one or more school employees, includ-
ing teachers. Implementation costs would be
offset by losses covered.

6. The General Court should amend the law
to require that municipalities provide gen-
eral insurance, including products and ve-
hicle liability protection, with a minimum
combined limit of $1-million per occurrence
either by securing primary insurance or
purchasing appropriate excess insurance cov-
erage above a retention for each occurrence.

A section of the General Laws requires a city,
town, or regional school district to "indemnify a
teacher in its employ for expenses or damages out
of any funds appropriated for the purpose." How-
ever, very few municipalities carry general and
vehicle liability coverage or appropriate funds to
protect the liability of teachers or other employees
for alleged negligence which causes bodily injury,
property damage, or personal injury.

It is recognized that sovereign immunity from
suits does not apply to individual teachers or
other employees. Therefore, their daily exposure
to claims or suits from students and parents aris-
ing out of instructional and noninstructional
duties, including the serving of food, could be
very costly to the taxpayer.

7. The General Court should create a state
trusteeship which will be the insuring entity
for the single packaging of group health and
life insurance for all school employees and
other municipal and county employees.

There are now about 300 health contracts and as
many life contracts in effect for governmental
units throughout the state. Depending upon the
size of each insured plan, the insurance company
expense loading will fluctuate. The aggregate
gross premium, including life insurance, for these
contracts is estimated to be in the vicinity of $50-
million. The writing of one state-wide plan en-
compassing the variation of rates and benefits by
county, in addition to stimulating company com-
petition, would reduce this expense loading to a
point where annual savings of $2-million to $5-
million are possible. To equalize all insurance
bids, the state premium tax should either be
included or excluded uniformly. Further, com-
missions to be paid to agents or brokers must be
excluded.

Attendance Services
Public school systems in the-state seek to ensure
that all persons required by law to attend school
are in fact, doing so. Children between the ages
of seven and 16, with certain exceptions, must
attend some approved school. Furthermore, it



is the responsibility of the school committee of
each town to provide for and enforce attendance
of all children actually residing therein.

There are three separate but related functions
involved in the enforcement of attendance rules.
These are a census of school-age population, daily
maintenance of attendance records in schools,
and special responsibilities of a supervisor of
attendance.

Each town's superintendent of schools is required
by law to file an annual statement with the Com-
missioner of Education, by December 1 which
reports the nu;nber of minor children who were
in full-time attendance at some school as of Octo-
ber 1 of that year, and whose parents or guardians
were residents of the town. This record is com-
piled in a number of ways throughout the state..

Attendance, which was once taken by the teacher,
summarized on the report card, and reported to
the principal for disciplinary action when the
instructor suspected problems, has been trans-
formed markedly. Today, there are several
computer service bureaus offering sophisticated
attendance systems, and one of the first tasks
undertaken by schools with unit record equip-
ment or computers is the attendance system. A
total of 71 schools, in answer to a state survey,
indicated use of data processing equipment in
attendance registers. The legal requiremlents for
these statistics have changed a reasonably ac-
curate and simple system into a time-consuming
and expensive method. Thus, the original motiva-
tion by the state to enforce attendance through
legislation has been nullified.

Each school committee is required to appoint one
or more supervisors of attendance, more com-
monly considered as truant officers. However,
in some cases their responsibilities go well beyond
that of being policemen. In small towns, it is
common practice for a policeman to be employed
as a part-time attendance officer and receive a
salary from the school system.. In other cases, a
local officer performs this work as part of his
normal duties.

A 1969 study by the Massachusetts Aldvisory
Council on Education (MACE) entitled Pupil
Services in Massachusetts Schools indicated all
but one of the supervisors in the sampling of 28
scfpol districts had less thai, . bachlor's degree.
The most frequently mentioned position hell
prior tor concurrent with appointment as a
supervisbr was with a law enforcement agency.

EVALUATION
All towns and cities in the Commonwealth are
required by law to ,compile an annual census of

school-age children. Since the towns' lists include
only persons who are 20 years of age or older they
are, by themselves, not useful for school purposes.
Therefore, the most complete school census is
accomplished by door-to-door canvassing of all
residences included in the lists of these population
centers. Canvassing is normally performed by
part-time workers who are compensated either on
an hourly basis, a flat salary, or on the number of
persons they count. It is not uncommon for can-
vassers to be school staff members. In a few
cases, the door-to-door work is done as a project
of a high school class.

In some towns, information on persons under 20
is collected when the street lists are compiled.
However, such complete listings do not conform
with the school census and street-list laws. The
state regulations stipulate the census must be
compiled during the first two weeks of October
and the street listings are completed during
'January and February,

The most common source of data on school-age
population is the list of enrolled pupils which is
supplemented by tips on nonregistrants from
phone-callers and other students. If the purposes
of the census are to aid enforcement of attendance
laws and help school systems estimate future
facility requirements, this procedure appears to
be inadequate,

There are several reasons why attendance records
are maintained for indefinite periods of time in
schools across the 'State. These data are fre-
qUently stored in bound volumes at a cost of
$30 each.

Po. Statutes require the current attendance sys-
tem. Chapter 72, Section 8 stipulates that the
attendance register, under the direction of
the superintendent, be maintained at the
schools and kept open for inspection by the
supervisors of attendance, the commissioner,
and agents of the department.
The law is also quite specific about the calcu-
lation of the net average membership which
is used by the state in its computation of
school reimbursements.
These data are needed to establish the where-
abouts of a student involved in court action
if a question should arise as to his having
been in school at the time,
Such information is required to ascertain
teachers' teaching record's in a school.

Po. Records are used to establa birth dates for
various purposes such as social security.

It is questionable if these reasons justify the
money and time being expended beyond the class-
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room and the guidance department to compile
these data. Most school districts do not have a
sufficiently large number of attendance problems
to justify a full-time employee, and rarely do
school districts share an attendance officer.

The qualifications for state certification of a super-
visor of attendance are such that a person with
any training or experience in guidance work
is a rarity. A working relationship between
guidance and attendance personnel is unusual.

RECOMMENDATIONS
8. The General Court should amend the law

so the school census and town listings might
be taken simultaneously and require town
officials responsible for compiling street lists
to collect information on all residents.

The listing of all occupants of a residence, rather
than only those over 20 years old, would add little
to the cost of a town census. It would also provide
useful data on pre-school children as well as those
who should be attending school.

Inasmuch as the school fiscal year will begin on
July 1 in the future, a census of children taken
early in the year--rather than in Octoberwould
be useful in planning the school budget. Since'
about 50% of the 1.3-million pupils in the Com-
monwealth are counted in a separate school cen-
sus, elimination of the duplication could save
$162,500 per year based on half of the pupils at
$0.25 each. In districts where the school count is
founded upon records of pupils attending schools,
phasing out the compilation would offset whatever
additional clerical burden is placed on those who
compile the town lists.

9. School administratiOns should designate
guidance personnel 'aI supervisors of at-
tendance,and, where possible, shift disciplin-
ary aspects of the position to local police
departments.

Many duties a supervisor of attendance is re-
quired to perform are more closely related to
guidance and counseling than law enforcement.
Therefore, such .tasks could be handled better by
staff members who have training and experience
in guidance work.

If some of these responsibilities were shifted, the
time required for enforcement of school atten-
dance laws would be decreased and could' be
transferred to the local police department. A local
police officer, preferably one who is dealing with
juveniles, would then be performing duties which
are now being done, often by the same officer as
a part-time, extra-income job. This action would
provide a desirable linking of guidance and
attendance work functions.
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10. The General Court should base local school
aid on pupil enrollment for October 1 rather
than on net average membership attendance
by amending Chapter 70, Section 4 of the
General Laws.

This change in the basis for aid to local schools
in the Commonwealth J hou Id accomplish the
following:

11°` Provide no appreciable change in distribution
of funds from the state to the local com-
munity. The formula adjustment must assure
this.

Return the/emphasis or need for attendance
statistics to the teacher, local administrator
truant officer, and the director of guidance.

lb' Eliminate a mass of statistics which are now
summarized, displayed, and analyzed with no
value to the contributor and of doubtful use
at the state level. Thus, the cost of passing
attendance information beyond the local
school would be saved;

Lateness and absence are "quickl3y noted in the
classroom. Teachers and guidance directors have
indicated that the chronic absentee, the youngster
with a health problem, the delinquent, and the
emotionally disturbed child are known to the
schools. Attendance is a" reinforcing measure-
ment. However, the numerical summaries of
absence and the rush to data processing systems
and service bureaus, to compile statistics have
tended to display numbers that lack dialogue for
knowledgeable people. They are unable to de-
termine why the absence occurred or if it will
happen again.

Attendance taken by the teacher, acted upon by
the teacher or principal, summarized on office
records and report cards, and stored for one year
should provide an adequate attendance-monitor-
ing system. Implementation will provide annual
state-wide savings of at least $130,000.

Health Services
Health services are provided to all school children
in the Commonwealth either by school district
employees or local Board. of Health personnel,
The specific services vary only slightly between
districts because most functions performed by
school doctors and nurses are prescribed by the
Department of Health and by Massachusetts
statutes.
All districts have one or more school physicians
under contract on a part-time basis. These doctors
examine students at least once every three years
and check over those who would compete in
interscholastic athletics. They are, however, avail-
able for emergencies.



There are close to 1,000 school nun-es in the state.
About half are employed by the schools while the
other half are assigned to -.the schools by local
Boards of Health. Their responsibilities include
testing eyes and ears, weighing and measuring all
public and parochial students each year, and
maintaining student records. Also, they arrange
clinics at Which local Boards of Health innoculate
all students requiring it. In addition, they ad-
minister first-aid and, to varying degrees, partici-
pate in health education and counseling programs.
The total cost of school nurses to the state in 1969
was approximately $6.5-million.

Certain school districts also provide dental hy-
giene services, dental and optometric examina-
tions, speech and hearing therapy, as well as
psychiatric and -psychologic care.

EVALUATION

While the health services provided to students
are quite uniform, accessibility to doctors and
nurses varies greatly. The American Nurses
Association recommends one school. nurse for no
more than 1,300 students. However, actual ratios
in the school districts range from one per 800
students to one per'2,500. Participation of scho
ph,ysicians in education programs is rare and t at
9f nurses is virtually negligible. In the ca :e of
nurses, the most obvious reason is a shor ge of
lime. The clerical, burden on school ryes is
great., and can absorb as much as 90/c Of the
nurses' time. In addition; the testing a d measur-
ing requirements can be performed , y po.sons
with less training than a registere /nurse.

Doctors and nurses, when assigned to schools,
are under the supervision of the superintendent
who retains the many responsibilities imposed by
statutes. Both d6ctors and nurses are available
for classroom -instruction when their specialized
knowledge in fields of hygiene, sex education,;
drug use, and the like is desirable,

Nurses employed by the schools ,normally hive a
. work year which coincides with the school year.
On the other hand, local Board of Health nurses
who are assigned to the schools have additional
responsibilities during school vacation periods.

RECOMMENDATIONS
School administrations should use nonpro-
fessional adults on a part-time, full-time, or
volunteer basis to, perform clerical and other
nonprofessional work tasks which consume
much time of school nurses.

School nurses often maintain that their ability to
contribute to educational programs as well as

provide additional health services is minimized
by the lack of available time. Therefore; use of
adults with less professional training than given
to registered nurses would either produce this
extra freedom or permit a reduction in the num-
ber of nurses ,Since implementatiOn of the former
is more likely to occur, it would permit school
nurses to make a greater contribution to the
school program and broaden their role in the area
of pupil services.

Personal illformation included in the health files
requires those handling these data be discreet.
However, it does not'follow that only professional
nurses are sufficiently jUdicious. Therefore, non-
professional persons could, with competence and
discretion, (lb many of the tasks now ,performed
by the school nurses.

Savin,0 to each school district will depend upon
theindividual health organization. Nurses would

e increased time for performance of their pro-
,

eFsional duties. This could result in eliminating
,- some part -tune nurses or make it unnecessary to'

hire 'additional nursing capability as the need
increases.

/Y
12. Cities and towns should make local health

agencies responsible for health services in
all public schools.

School nurses work closely with public health
nurses, especially in' the conduct of innoculation
clinics. Public health nurses, in many cases, may
be able to perform more effectively in the school
system because of familiarity with the community,
homes, and the students. School-employed nurses,
ih almost all cases, work the school year and take
the customary vacations. On the other hand, town-
employed nurses work the calendar year and are
granted less vacation time Therefore, if all school
nurses and physicians were under the jurisdiction
of the local Board of Health, the board would
have greater flexibility in assigning professional
personnel to various functions. Freedom to sub-
stitute public health nurses for school nurses
during the school year, and conversely during
vacation periods, would contribute to a more
efficient and effective use of the community's
health resources.

In addition, it may be that some of,the responsi-
bilities and most of the vacation periods of public
health nurses could be shifted or otherwise trans-
ferred to those days when school nurses ,would
otherwise he idle.

Arrangements through which school systems em-
ploy local physicians on a part-time basis differ
greatly, In many cases, they are unsatisfactory
in terms of availability of doctors and cost to the
schools For the schools to use doctors who are
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employed full-time by the local Board of Health
would be advantageous. In some cases, it might
permit the Board of Health to maintain a full-
time doctor on its staff.

In proposing a shift of health service responsi-
bility from schools to local health officials, it is
intended the health personnel, when assigned,
would continue to be directly responsible to the
Superintendent of Schools. However, the super-
intendent would be freed of the budgeting and
administrative problems; they would, in turn,
become responsibilities of the community health
agency.

Shiftipg the budgeted expense from the school
budget to the municipal budget will not, in itself,
save money. Consolidation of health services,
however, should result in a savings due to more
effective use of doctor's and nurse's time over the
entire year.

Library Services

Most high schools and junior high schools in
Massachusetts have central libraries in their
buildings. About 50% of the elementary schools
ahave libraries within their buildings.

Certain trends are apparent in library services
provided in the public schools. One is the steady
increase of expenditures which exceeded $8-,
million in 1969. Another is the effort of many
school districts to provide a central, professionally- ,
staffed library in every school by replacing both
room libraries and reliance upon public libraries
and bookmobiles for materials. Third, there is a
distinct direction toward extending existing librar-
ies. Thus, library services are quite different from
what they were in the past.

A more accurate title for what once were libraries
would be instructional media centers. These units
are, in many cases, providing a wide range, of
services and facilities associated with changing
teaching methods. Further, there has been a
proliferation and availability of many types !of
learning aids.- 1,

The first trend, that of increasing expenditures,
is explained primarily by the growing number of
students. Additionally, the steadily rising levels,
of professional salaries account for 62% of all \
library expenses. However, the use of volunteers
in about half of all school districts has kept
expenditures, from escalating higher.

The trend of replacing room libraries by central
libraries has been accelerated by availability of
federal funds under Title II of the National De-
fense Education Act. These funds, plus increased

90. 9.7

use of volunteers have contributed to improve-
ment of library services, particularly in the ele-
mentary schools. They. are encouraging the
purchase of more books as well as providing help
in staffing additional central libraries.

The trend of libraries becoming instructional
media centers is creating a higher level of ex-
penditures for equipment and materials. These
centers, in addition to providing books, make film
strips, slides, films, projection equipment, tapes
cf cultural material and learning programs, art
prints, and records available upon request. They
operate as workshops where the student can learn
at his own speed. These centers also provide
almost unlimited opportunities for teachers and
students to utilize modern teaching methods.

\N. EVALUATION
The great expans of learning and teaching
resources is a major or in increasing the cost
of education. It emphasiz ,the need for schools
to pool their resources more effectively. At
present,there is very little centralization in any
area of library services, whether in selection of
materials, purchasing, or processing.

Even though the schools in Massachusetts spend
over $2-million annually for library supplies and
materials, little attempt is made to capitalize on
the size of purchases. Within a district, each
school generally prepares its own book orders
and, most commonly, they are placed with a book
jobber who -offers a standard discount.

The processing of books in about 60% of the
schools is performed by trained librarians. This
is a time-consuming operation. Virtually all
librarians expressed a conviction they are unable
to perform many desirable and necessary profes-
sional services because of a lack of time.

In many cities, where little communication exists
between school and pudic librarians, some un-
desirable duplication of orders and facilities
exists. Such duplication, especially of expensive
reference works, could be eliminated by better
coordination.

A serious and costly repetition occurs when more
than one school in a system, or even within a
region covered by several systems, owns expen-
sive resource materials as well as teaching and
learning equipment which is not intensively used.
The extent of such duplication represents a waste
of expenditures. In other cases, the cost of
materials and equipment which will not be inten-
sively used represents an exhorbitant cost. This
discourages the use of teaching and learning
techniques which may be educationally desirable.



RECOMMENDATIONS

13. School committees should coordinate the.
purchase and processing of materials on a
regional basis.

Most school systems are not large enough to pur-
chase library materials at the best possible price.
Therefore, consolidation of orders by-a group of
school systems would be beneficial and would not
present great administrative difficulties. The idea
of buying library materials on a regional basis
might well include purchases by public libraries.
It could be an effective means to minimize un-,
necessary duplication of purchases within an area.

Currently, practically all school systems place
their orders with book jobbers. On most items,
they receive discounts which range from 257.c', to
40% of listed prices. It is unusual for these orders
to be put up for competitive bids by the jobbers.
Joint purchasing efforts would provide a larger
and more attractive package to the jobbers. Thus,
a reduction in price could be anticipated.

As suggested by the American Library Associa-
tion and others, the processing of materials could
also he performed more efficiently if it were
centralized. An alternative, but one that is rather
costly, would be for school libraries to make
greater use of the processing services and process-
ing kits offered by most jobbers. Presently, about
60% of the processing is done in the school
libraries, most frequently by the librarian. In
some instances, volunteer workers perform these
duties.

In addition to the time required to process books,
space requirements often present an acute prob-
lem. Insufficient work areas are often clogged
with newly-acquired books. While awaiting pro-
cessing, they are not on the shelves where they
can be used. Centralized processing would reduce
the time required to get newly-acquired books
on the shelves.

Public libraries generally direct their programs
toward a different clientele than do the schools.
Therefore, some overlap and duplication is desir-
able. However, unnecessary duplication, particu-
larly of expensive reference materials, is wasteful.
A wide distribution of information describing
which libraries in an area have particular refit
ence works would eliminate the need for some
duplication. Additionally, the exchange of pur-
chase order copies could eliminate more repetition.

Transformation of libraries into instructional
media centers encourages pooling of resources,
especially audio and visual equipment. It may
make pooling imperative if certain teaching aids
are to be made available to others than the most
wealthy school districts. 9.8

One regional instructional media center, serving
six towns in southeastern Massachusetts, is pres-
ently in operation. Project SPOKE was originally
funded by a federal grant under Title III of the
NDEA. This facility represents a pooling of
educational materials and an accommodation
where teachers can increase their skills and
develop instructional aids. It clearly provides
facilities which none of the six communities could
have or would have provided independently. The
project has been enthusiastically received by
educators in all the communities involved.
At present levels a library 'expenditures, a
savings of only 10% would make an addi-
tional $200,000 available for instructional media
materials.

14. The Department of Education should pro-
mote the concept and establishment of re-
gional instructional media centers.

The Department of Education should provide
financial assistance to schools who participate in
such projects. The experience of Project SPOKE
would indicate that many towns are ;anxious to
be part of such a plan. The use Made of this
project by teachers is a demonstration of the
educational need which the center has been filling.
In 1969, the state provided $825,000 for regional
libraries whose services are addressed primarily
toward public libraries. This direction of effort

as been justified because of the availability of
NDEA funds for school libraries. However, re-
cent reductions of those federal funds makes the
revival of state financial concern of prime im-
portance to school libraries. Consequently, sup-
port for regional media centers would be appro-
priate and productive. Regional centers provide
the least expensive method of providing adequate
instructional media centers.

15. The Department of Education should estab-
lish a program to provide alystem of mutual
support among all libraries.

Research material varies widely as to frequency
of use, although constant availability is essential.
There,is no need for a large number of libraries to
hold identical and infrequently used reference
works if they have full knowledge of their availa-
bility, and know they have full access to them.
For instance, elementary school libraries might be
backstopped by high school and public libraries.
Additionally, high school libraries could be
backed-up by public, university, or state libraries.
Such an arrangement requires overall planning
and coordination. The Department of Education,
through its Bureau of Library Extension, already
is involved with all libraries. The department
should disseminate complete information on loca-
tion and availability of research materials of
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interest to all libraries. With this knowledge,
librarians can adjust their orders accordingly.

This type of joint usage of infrequently used ma-
terials is already being done, specifically through
Project SPOKE The benefits now enjoyed by
the six towns involved in that project (such as
the use of a film library and a library of journals,
and copying facilities) should be extended to all
communities.

16. School administrations should improve the
availability of library materials and facilities.

Just as important to efficient library operation as
cutting of costs is increased use of existing facili-
ties, Three methods would be to:

10.. Shorten the time required to get new ma-
terials into circulation. For this, centralized
processing, or increased, use of preprocessing
services andkits is suggested.

Use volunteers to allow libraries to remain
open more hours per day. Such action will
also expedite the return of books.

00. Encourage students to check out books dur-
ing vacation periods. One school library
found that only three books were lost even
though more than 5,000 titles had been with-
drawn for the entire summer vacation period.
This is a small price to pay for the educational
support to children.

Property and Inventory Control
A formal definition of property control could be
the accounting for property through a system of
records, physical inventories. and reports. Simply
stated, it is a system for recording what is owned,
where it is. its worth: and how much use a
particular item receives.

Sound property control practices are of extreme
importance. They will provide:

10.. Valuation of property for insurance protec-
tion against fire, vandalism, theft, and so
forth.

PD. A record for police information in theft
investigation.

An aid for budgetary and planning purposes
of purchasing, replacement, and the like.

10.. Evaluation of the adequacy of holdings and
comparison of property with other schools.

Property control systems can be extremely de-
tailed and require EDP facilities. They can also
be simple manual systems. The best method
depends largely on the amount of property and
the detail required.
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Property control systems cost money to imple-
ment and maintain. Nevertheless, costs can be
justified if they:

Allow recovery through insurance of the
true value of property losses due to fire,
vandalism, and other acts.

10.. Significantly decrease overall equipment re-
quirements through increased utilization.

Effectively enhance the ability of manage-
ment to direct, plan, and control operating
procedures through increased knowledge of

, the present property situation. A typical
example would be budget preparation.

It is good business practice to have an adequate
property control policy. Lack of a proper system
often leaves managemcat expoSed to losses and
inefficient use of equipthent.

EVALUATION

Property control as practiced in Massachusetts'
school districts is poor. Approximately 45% of
the districts studied have an inadequate property
control record. Some 34% have no record, and
21' have records which are not kept up to date.
Of those that maintain a record, 40% rely on an
informal annual inventory list prepared by teach-
ers, while 28% have a more formal system for
updating records.

Inadequate records leave the school districts sub-
ject to underinsurance. Furthermore, they run
the risk of unknown financial expenditures be-
cause values of known losses due to fire or other
reason cannot be substantiated. In those districts
with relatively good records, an aggressive indi-
vidual was involved in the insurance program.
Most districts are not large enough to justify
elaborate property control systems to obtain
adequate saving - opportunities through improved
utilization and lower investment. Regionalization
could present this opportunity and, perhaps,
justify extensive property control systems using
electronic data processing techniques. Such sys-
tems could provide transfer of equipment from
school to school and significantly reduce equip-
ment investment. Until school districts reach
sufficient size to computerize property control,
manual records should be established and main-
tained.

RECOMMENDATION

17. School administrations should install prop-
erty control systems within each school
district.

The simplest system can start with two records.
First, an annual inventory list, as shown dir-



CLASSROOM INVENTORY

TOWN Anywhere Massachusetts Date 6/15/70

BUILDlNG Number and Elementary

ROOM NO.-42 Teacher Miss Jones

Osseriptiao at Item
Number
Oa Nati

CsoditiloNomber
C F P

Valli
hit Total

File Cabinets-3 drawer 4 2 $25 $130

wood 2 40

First ReaderTextbook 16 16 $ 2 $ 32

ectly above, should be prepared by the teacher
covering all :'ems in her classroom. Compiled
close to budget preparation time, the list should
contain a description of all items located in the
room and the number of each. Further, it should
indicate their condition. A copy of this inventory
should be maintained by the school's principal.
Additionally, a master file of all inventory lists
should be maintained in the superintendent's
office. The value column should be filled in by
'the su'perintendent's office as a guide to the value
of contents needed for insurance coverage.

Second, an equipment record card, as, illustrated
below, should be maintained by the superinten-
dent's office for all pieces of equipment costing

$100 or more. The card record should indicate
the following information:

Type of equipment.
Manufacturer and model number,
Serial number.
Description.
Ownership if other than the school district
(e.g. ESEA Title III equipment),
Location of the equipment.
Listing of original cost, new, supplemental
equipment, and repair record.

This equipment record card can be checked an-
nually with the inventory lists. Any movement of
equipment from one location to another should be
reported immediately to maintain correct infor-
mation on the record card.

In some instances, the district may wish to imple-
ment a numbering system. Use of a preesure-
sensitive label having its own`identification num-
ber will provide an inexpensive means of identi-
fying the equipment. Consideration should also
be given to use of a small pressure-sensitive label
attached in an unlikely place on the equipment.

EQUIPMENT RECORD
\

_.4

TYPE: Typewriter DATE LOCATION

MANUFACTURER AND MODEL: Royal - Electric No. 450 9/15/70 Central High - Room 305

SERIAL NUMBER: 75423E

DESCRIPTION. Gray - Pica Type - 10 Pitch - 20 - in. Carriage

OWNERSHIP: District

DATE DESCRIPTION ITEM COST ACCt.N. REPAIRS

9/15/70 Original Cost j 525 00 525 00 I DATE .DESCRIPTION COST

Additions - Description NI
11111111111

I
1111

1111

I

DISPOSAL MO 11111111,

100 93



This has proven very helpful to police depart-
ments In tracing stolen property. Such labels are
often overlooked even though serial numbers
may have been changed.

Staff Travel
School districts in Massachusetts pay expenses
for school committee members, superintendents,
business managers, principals, teachers, and staff
members to attend various conventions, seminars,
and study groups. Expenses of those who travel
within the district in their private automobiles
are usually reimbursed on a mileage basis or
through an annual stipend.
While the purpose for this travel is generally
considered worthwhile, a wide variance in policy
administration has developed. Amounts appro-
priated for in-state travel range from $8,000 in
some communities to less than $500 in others.
Similarly, the sums allotted for out-of-state travel
vary from over $15,000 to under $100. In both
categories, such funding is not necessarily related
to the size nor the total budget of the school
districts, To a lesser degree, this pattern also
applies to intradistrict travel. Most communities
reimburse their staff members at the rate of $0.08
a mile while others allow $0.10 per mile., A few
stipulate lesser amounts down to $0.055 per mile.
Some districts allow a stated amount with no
relationship to mileage traveled; thakis, stipulated
sums are given to staff members whether they are
used or not.
In most districts, no restriction is placed on
amounts spent for food and lodging as long as
they are reasonable. However, no published guide-
lines define the word reasonable. All districts
demand written expense reports and most require
receipts for lodging. Usually, the report is a
handwritten request for reimbursement in no
pre-established form. If petitioned, some districts
will advance cash for travel.
The amount requested for travel is approved by
the school committee as a lump sum in certain
districts. Then, it may be expended as the super-
intendent directs. However, in others, amounts
are approved in detail or by name, and no transfer
of funds is allowed. Notwithstanding, only a few
districts require those attending specific functions
to file a written report and make it available for
the benefit of associates.

EVALUATION

There is no overall policy for guidance of ad-
ministrators in most communities. The absence
of a written policy contributes to the discontent
of professional people, and could be a time-
consuming factor in contract negotiations. Fur-
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ther, no information is available for use by school
administrations to establish policies of staff travel
relating to who travels, where, when, and at
what cost.

RECOMMENDATION

18. School committees should establish written
policies governing travel and reimbursement
regulations for school district personnel
based on guidelines to be developed by the
Department of Education.

The reluctance of some districts to require an
employee to file a written report on a meting
attended, defeats the primary purpose of the
effort. Such a report could and should record
information of value to others having similar
interests. Therefore, policy governing who may
travel and when should be firmly established be-
fore it becomes an item for contract negotiations.
Furthermore, expense forms for reporting travel
costs should be uniform in content and format.
In addition, reporting of cost items should be
detailed and complete.
The Department of Education should establish
guidelines on staff travel for the administrators
in formulating, policies. Local districts could then
establish a firm policy designating who should
travel, where, when, and at what cost. Items for

-etinsideration include:
Preparation of guidelines to encourage par-
ticipation in professionally oriented programs.
Definition of allowable expenses.
Determination of per-diem allowances for
food and lodging.

10- Establishment of a fixed per-mile rate for use
of personal vehicles.
Definition of procedures regarding the grant-
ing r...f monetary advances, prior to travel.

Development of a standard expense report
form.

loRequirements for reporting on meetings
which have been attended.

In a similar manner, written policy governing the
use of leased or school-owned vehicles in the
conduct of intradistrict school business should be
developed to provide:

A clear definition of circumstances under
which district-owned equipment is used.
An assignment of responsibility in operation
of any vehicle.'
A form for reporting use of any vehicle on
school business.
Other regulations necessary to protect the
district and the vehicle operators.
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