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Educanonal Planning at the Metropolitan Level*

by

Austin ). Swanson, Projcssor
State University of New York at Buffalo
and
Roberti E. Lamitie, Executive Secretary
Western New York School Development Council
For some years it has been clear that the organization, financing and opera-
b of sehoals netvopolifan areas is generally unegual, uneconomical, and in-
cliicient,  Buiat has continued,  Efforts to reform it have been limited, sporadie,
and largely meftecizve, The 1968 yearbook of the NSSE provided a summary of the
of1orts 1n metropolitan cooperation to that time and of the principles of metropolitan
refarm that were found or asserred by appropriave specia.lists.1
"Community' means many things to many people. Outside major metropoli-
tar areas there is litte difficutty in identifying economic and sociological communi-
ties. There is typically a relatively densely populated core in the form of a hamlet,
a village, or a smail oty and a surrounding area of farm and non-farm residents who
may work, shop and socialize in the eore. These communities are governed by one
ar a very few governmental bodies, Typically all the children attend the same publie
scho 'l system. With ceniralization in non-metropolitan areas, a school district may

encompass more than one community, however it {s rare that a community is divided

among school districts,

*Dehwvered at the 1471 Annual Meeting of the Amerlcan Educational Research
Assaciation, New York HHon Hetel, February 6, 1971,
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tions were crear.

First, th: project should be concerned with providing valid information and
projecti-ns about the future whictk would be of practical use to local planners.

Second, the preject should not recommend any one plan or solution, hut
should instead present valid information about the full range of alternatives avail-
able, including theis cos's and their possible disadvantages as well as advantages.

[ his decisior. was made for two reasons. First and foremost, there is no
ag:ncy in the metrapolitan area to which recommendations could be sukmitted,
since there is no agency with authority or responsibility to implement them;
authority and ruesponsibiity to bring about the alternatives studied lies with the
State Legislature, supplemented by the Congress of the United States. Sccondly,
the staff and advisors involved in writing the project were in agreement that this
step was as anuch as c~uld be considered feasible at the time.

Thus th. project was aimed at providing information for educators, school
board members, members of organizations concerned witi, education, legislators,
ard the rublic. This invalved projections and forecasts about future conditions and
[roblems, and 1infermation about implications of alternative ways of bringing jra-
provement,

In keeping with this aim, the project set up three advisory committees.

The Professional Advisory Committee consisted of public and private school
superinierdents and tcacher organjzation representatives. The Technical Advisory
Commiutee consisted of representatives of the business and govermnental planning
agencies of the region.  The Community Advisory Committee consisted of repre-
senfaiives of a wide range of organizations including Leagues of Women Voters,
PIAs, black commum‘y 2rganizations, parochial school parents groups, civil rights

ERIC
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orgamzanns, Chambers ot Cmmerce, ete,.

Recognizing hai p.anning 1s a political as we)l as a technical process, these
vomm:vens, o adaineon ta providing useful inputs to the .project, formed a potential
reservoir of informed leadership and support for meaningful reform. They also
served as et aluaiors of progress and results of the various project components.

All work plais were cleared through the committees which made several
suggestions reswiing i changes in scheduled work. All reports were first pre-
senoed i drait torm s the commiitees for comments and suggested changes. While
it was rue, as staied above, that the committees and the project were not intended
to result 12 recommerndat;-ms, the committees did, at their final joint meeting, make
onu., It arges estabishment of an office or agency, formally eharged with coordin-
ating planmng among schosl disiricts and with other governmental agencies in the
region.

An nn{)orianf funvt'en of the committees was to discuss and adopt a series
v criteria which vere v be applied in selecting and discussing the alternatives
sudied,  Since the finai report discussing the alternatives was based on these
criteria, and sinee e project urged those who suggested other alternatives to make
their er vria eaplicit and written, this task was particularly erucial. These
included 1) lecal con‘roly 2) tax equity; 3) equity in the variety and quality of cdu-
cational services avatiable o pupils; 4) economy and efficiency of operation; and
5. provisi=u of optlons among which students and parents can choose. After full
comnuifce discuss, n nly one of the criteria failed to get unaninous approval. 'lhis
stated thal pubiic policies an education should "Retain the prineiple of local control
by locally elected schhyat hhards."” A minority felt this unduly restricting but it was
nf Course used sn the report as a basle eriterion in keeping with the ground rules.

ERIC
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in p.arning the project 1t was clear from the start that most of the work would
have to be « ~nracted because of the unavailability « © the required specialized per-
sonnei {1 a shor: torm project of this kind. Th: project was divided into four com-
ponents {or this purpese, it was coordinated by the Regional Center (then known as
Progeer innovats o aad naw the Planning Component of the Western New York School
Dot e - plient Courcil), Dr. Frank Ambrosie was the full-time project coordinator.
Lach project ¢ mpaa+i’ develaped a number of reports, 34 in all, which are sum-
marized n ras \J!ln!“l“‘;.4

The frirst project c~mponent, on population and economic projections and
forecasss, ad5 carr:ed out on a contract with the Cornell Aeronautical Lahoratories,
Inc..

'The secoad, concerned with financial implications of the ‘projections and of
ihe alternatives, was contracted to the Western New York School Development Council.

The third, reiahng to organizational alternatives, was contracted with the
Facw iy of Educ ationa. Studies at the State University of New York at Buifalo.

The fourth. in.<lving a plan for construction of racially integrated middle
schenls an Buffalo and the exploration of the possibilities of Metropolitan Fducational
Parks, was cvarr:nd »ut by the Center for Urban Education. This component will be

discussed by Dr. Max Wolfl in ms paper and will not receive further treatment here.

Population Projections
A most basic factor affecting planning for future educational services is the
number of pesple why will require the service and their location. School district
p-pulation projectinns were made for Project 1990 by the Operations Research
Departmert of Carne!l Aeronautical Laboratories, Inc. .5 They coordinatcd thie
Q sk wath a parailel rontract with the Erie & Nlagarc Counties Regional Planning
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Board to make projeciions for political units,

Th.- basic dara were drawn from the regular census of 1960, the special
census far Ere Coun'y on 1966, the special census for Niagara County in 1967, and
pubisc scho) enraiimenr dafa for 1959, 1960, 1965, 1966 ond 1967. Since public
sch ol diswricts are nv ceterminous with federal census tracts or political sub-
di1s.ons, 1t was necessary to generate estimates of the 1960 and 1966/67 school
d1strics popdals ms using ratios Jeveloped from the hase figures. These population
estnimates were dis‘tibuted to five-year age cohorts, i.e,, 0-4, 5-9, etc.. By com-
Lbaeng eohort esumates it was possible to generate an estimate of the population aged
5 ihrough 17 inr each school district. This was checked against school census data.
The error hermveen esamated and actual populations for 1960 was within a range of
15%; for 19667/6%, f3.-75%

Upen roaie ving the ecnnomic prospects of the Buffalo Metropolitan Area for
the next 20 years, 3t seemed reasonable to the Cornell rnalysts to assume that growth
wottid be sufticient 1o masniam in the area the natural increase in population but not
suthcient o cause any 1n magration. It also appeared that there would be consider-
ab.e nugraton within 'he mctropolitan area, The middle-aged, saturated suburbs
were pegged at thesr 19667/67 population level. The cities and certain suburbs, on
the basis »of a uer magrati . analysis of the basic census data, were projected as
esperioncing a ne! nut migration, Rural and non-farim rural sections of the metro-
pohian area wvere projected as experienciug neither in nor out-migration (i.e., they
wowd retair, their natural population increase). Population estimates for the remain-
mg secnons, which ¢ould be classified as new suburban, were projected assuniing
that they would recenve the aut-migration of the older sections. The In-migration was
distributed b these districts arcording to a procedure which roughly approximates a
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gravity m~del, i, e., the distribution was made in direct proportion to mass and in
inverse proportion to distance from the cove areas.,

In estimating the natural inerea ¢ of population, series D birth rates of the
Unit-d 8 aies Bure ol Census was used for "nost schorl Yistrict .. Sevies C and B
rares were ased for rara’ a1 cuaral nor {arm districts. ‘The Census Bureau national
survival rates vere also used, b

L reauw:aing pepulation projections for the Niagara Froniier are quite similar
to th2e which have been projected for the United States as a whole, ¥or the Z0-year
pertod from 1950 &y 1470, 1otal populatien had increased 28¢% while school population
had fncreased 61 7. For 'he 20-vear period, 1970-1990, the tetal population will con-
tinue to citmb at approex:matel; the same rate, 24%, however the growth in school
pepuw atien will dramatically drop to 10%, virtually all of which takes place during the
five-year period from 1935 ¢4 1990, The projected populations are within a fraction

4 e per cen® ot the actual population as reported by the 1970 census.

Expenditure Projections

The seecend comprnent of Project 1990, that of making financial projeciions,
was condudted by the Western New York School Development Council. 7 Financial
prejections consisfud of {40 major categories: experditures and revenues. Espend-
itures were further ditided into 4 sub-~categories: net current expenditures, deht
service and apital ou'iay expenditures, transportation expenditures, and a miscel-
laneous category,  The focus of the revenue analysis was on the property tax in both
counties and on the sales tax in Crie County. The eifect of several policy alteina-

fives concerning statr ard federal atd upon locally levied taxes was estimated.

O
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A basic consideration in projecting expenditures was the number of children
t» be educated within the pubiic system. Based on the populaticn projections for the
school age ccliort, 5 1o 17, eslimates of the public school entollment were made for
vach disirict fur grades K-6, 7-9, and 10-12 at five-year intervals beginning with
1970, In making these projections, conside. ation was given to the districts' holding
power, the proportion of student pupulation enrolled in no.a-public schools, and en-~
roliment projections made by the Diocese of Buffalo, which educates approximately
0% of the children not enrciled in public institutions. 8

Net Current Expendifures.” Maximum and minimum projections were made

for net current expenditures. The maximum projections assume a geometric rate

of growth in costs per pupil; the minimum projections assume a linear rate of growtl.
Net ¢ wrent expenditures approximate the New York State Education Department
classification, "Appl oved Operating Expenditures," plus expenditurcs for tederal
programs. These expenditure categories were combined because federally financed
programs are typically instructional programs and are of a similar nature to those
programs finar.ced from state and local funds.

Rates of increase and operating costs were 2xamined fcr the five-year 1962-3
through 19€6 -7 for high and low expenditure school districts and for high and low
growth rate districts, Growth rate did not appear to have a significaut effect on the
rate of increase in per rupil operating costs but the relative expenditure level of a
district did. Disfricts were divided into three groups according to 1962-3 expendi-
ture, The lower expenditure group experfenced an average annual rate of cost
increase of 5,6% in 1967 dollars or $21.00 per pupil. The middle expenditure group
experienced an average annuzl rate of cost increase of 4, 8% in 1967 dollars or

Elicw. For the highest expenditure group, the rate was 4.3% or $16.60. Each

IToxt Provided by ERI
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disirict was classified az high, middle or low expenditure based upon its actual
1966-7 approved operating expenditure per weighted average daily attendance (WADA).
T estimate the 1969-70 expenditure for both the maximum and minimum projection
series, the 1966-7 expenditure per WADA was increased at the appropriate rate for
the district's rxpendiiure classification. The districts were regrouped according to
1969-70 projections and the appropriate five-year rate of increase was applied to
obtain 1974-.75 estimates. The process was repeated for each period to 1989-90.
Tmplicit in this procedure is an assumption that there will be a deliberate state policy
to reduce 'he dispar:ty among school districts in expenditure per pupil.

Debt Service and Capital Outlay Expenditures, 10 A single series of projec-

t:rms of debt service and capifal outlay expeunditures was made. These expenditures
consist i interest and principal payments on existing debt and of interest and prin-
cipal ohhgations to be 1ncurred for new construction. Data on interest and principal
nay nent for existing debt were gathered from the records of the New York State
Education Departmeni and from the school disiricts directly. Data on new construc-
tion needs were oblained through a special study of building needs.11

The special siudy of building needs included an 1nventmjy of all school fac;ili-
t1es 1n operation, under construction, or conteinplated. The inventory reported the
Incatlon of each building, the year built, age, years of major additions, years of
major rehahilitation, the type of construction, the grades housed, the pupil capacity,
and the actual pupil enrollment as of October 1968. In determining the adequacy of
bwidings now and in the future, several rules of thumb were used, A building which
was not of fireproof construction was automatically considered a candidate for re-

placement. A period of 50 years was considered to be the expected useful life of a

QO -1 bwilding. Each school building or addition that was or vecomes 50 years old

E119
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during ihe period 1968 to 1990 was included on a replacement schedule. A major
renovation was considered to extend the useful life of a school building 15 years
from the date of renovation,

In projecting fuiure building needs, comparisons were made for each five-
year peri-d batween ihe adequate pupil spaces available and the projected pupil
popuiation, This pracess indicaled that 157, 000 pupil spaces would need to be con-
siructed during the period. Nearly half would be in the City of Buffalo school dis-
trici. All of this wouid be to replace outrnoded facilities. Another 25% of the con-
struction would be in three rapidly-growing suhurban distriets, This would be
almost entirely far the purpasz of accommodating district growth. The remaining
25% »f the estimated construction was distributed among the 36 other districts in
ihe metrop:iiian area.

In converting pupil-space needs to 1367 dollars, provision of each K-6 space
was considered > cost $2,250 (for construction and site acquisition) and each 7-12
space $3,125. These amounts are those proposed by the NVew York State Joint Legis-
laiive Comnuitice tn» Revise and Simplify the Education L.aw as the maximum amount
for which state aid would be paid as of December 1, 1967. They reasonably covered
the artual building costs on the Niagara Frontier. It was assumed that financing of
new construchion would take place through 30-year bonds and optimistically at an
annual lhterest rate of 5%. Projected debt service costs were combined with exist-
ing commitment . inlo a total estimate for debt service and capital outlay.

Jransporation Expenses. 12 Increases in transportation costs per pupil on
the Niagara Fronlier have closely parallelled the dollar inflaiionary t1end. Since
projections were made in constant 1967 dollars, the cost per pupil transported dur-

@n" 'he 196y-67 schoal year for each district was used as the hasis for projerting
ERIC
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transportation costs lo 1440, Themumber of children to be trans=por cd in each dis-
4rict was estimated by increasing the artual number transported in 1966~67 in direct
proportion to the projected increase m Weighted Average Daily Attewlance, 13-
interesting i noie ehat in the 6 cities in the metropolitan area, only 18. 8% of the
cituldren werc {ran-ported during the 1966-67 school year. In the suburbs, hawever,
73, 5% of the children were transported. For the metropolitan area as a vwle,
nearly half ot the chitdren were tiansported to school at public expense,

<

; 13 .
Other Expendiwures, Having taken into account net current expenditures,

debt service and capital outlay expenditures, and transpur:iation expenditures, a
residual expenditure remains which is entitled "Other Expenditures.' These expend-
inres are ol a similar naiure W net current operating expenditurcs « : consist
primarily of financial obligations under contract to Boards of Cooperative Educa-
tional Services (BOCES). In projecting other expenditures to 1990, the per cent of
ather expenchtures of net currcaint expenditure for 1966-7 was taken of the projected
net current expenditures. Whil: it is expected that BOCES type expenditures will
increase at a faster rate than total expenditures, especially for districts which did
not belong to BOCES in 1966-67, it is also expected that these increases will result
in a coviesponding decrcase in projected net current expenditures, thereby not
allectnig the suin of the two eapenditure categories.

T tal Expenditures. 14 The accumnlation of net current expenditures, debt
service and capital vutlay expenditures, transportution expenditures and other
expenditures constitutes total expenditures. Four years after the projections were
made, actual expenditures are running within one per cent of the maximum projec-

tinn series.
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Revenue Projections

The Provervy Tcx Base. 15 Separate projections of real property viluation

were made for Erie ard Niagara counties (as county units) based upon the trend of
the 1960-67 period. This trend suggested a rate cf growth for each five-year period
equal to 5% plus the projecled percentage of total population growth.

In order to develop estimates for various political subdivisions, property
was clasgilied int> three categories, residential, farm, and ‘'other,'' which is pri-
marily industrial and ccmmercial property. The value of residential property per
capita in 1967 dollars was held constant to 1990 (i.e., the expected growth in value
of residential properly is proportional to the expected growth in population). Farm
property valuation was decreased 10% for each five-year period. Both of these
operalions were based upon regional trends since 1960.

"Other" preperty valuation was estimated by subtracting the sum of -
residential and farm property valuation from the total valuation projected for cach
county. This amount was assigned among three lassifications of cities and towns.
The "core" classification consists of the central cities and the first ring of suburbs.
The "outer' classification consi<‘s of the second ring of suburbs. The 'rural”
classification consists of the remainder of the metropolitan area. In 1966, 89.6%
of the Y'other" property vaiuation was located in core sub-divisions. 5.9% was
lncated in the outer subdivisions and 4.5% in rural subdivisions., It was arbitrarily
assumed that the bulk of new industrial and commercial growth would continue to

be in the core bul at a diminishing rate. Thus the proportion. of "other" property
valuation growth assigned to the core declines 1% per year while that assigned to the
outer subdivisions increaser at .6% per year and that assigned t» rursl subdivisions
ElK\llc«eases .4% per year. The assignment of new valuation to subdivisicns within
e 1 4
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each classificaiinn 1s based on the availability of land zoned industrial or commercial
m 1966.

Projeclions of property valuations were made for cities and towns, the assess-
ing umts of the meiropnlitan area, Projections were not made for school districts
except for thase which are coterminous or nearly coterminous with political sub-
divisions. This procedure yielded yesults which suggest that property valuation for

the next 15 to 20 years will increase at a rate more rapid than public school enroll~-
menis, but at a rate less than expenditures,

The Sales I_a)j,le Since Erie County school districts receive revenue from
the county sales tax, projections were also made for this revenue source. Consider-
mg the growth in per capita disposable personal income for the county, the elasticity
nf the sales tax; and the performance of the tax in Erie County during a relatively
normal period, a minimum 3% annual growth in sales tax revenue per capita appeared
t> be a reasonable assumption. A 4% annual growth rate would be a reasonable
assumption if the county should overcome its present economic difficulties and enjoy
a rate of growth approaching the average rate for the nation. The 3% annual growth

rate assumpiion produced a minimum revenue projection series; the 4% annual growth

rate produced a maximum projection series. All projections are made in 1967 dollars.

Even the minimum projections are encouraging. It appears that sales tax revenues
will increase at a rate faster than either enrollment or expenditure estimates. The
proportion of expendifures produced by the sales tax will increase from a low of 7. 5%
1n 1970 to between 9 and 13% in 1985. It is interesting to note that property taxes in
Erie County were lower than those in Niagara County by an amount approximatel y

equivalent to the revenue raised by the county sales tax.

(9]
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Fiscal Prognosis. Complimentary studies were made of the impact of muni-

cipal revenues upon educational revenues17 and of the administration of the property
tax. 18 All in all; 1t would appear that if the federal and state governments maintain
their present proportional level of school support, mest suburban and rural school
districts will be able to continue to meet their revenue require-nents with modest
Increases In property taxation. Most of this increase will take place during the period
of 1970 to 1975. The peried 1975 through 1985 will be one of relatively stable property
taxes. During the period 1985 to 1990 when the pupil population once again begins to
grow, school districts will begin to experience increasing fiscal difficulties.

If the proportional federal and state involvement should increase at a rate of
. 5% a year, no property tax increases would be necessary for most rural and sub-
urban districts. City districts, however, present a special problem. They have
severe constiiutinonal tax 1imits which prevent them from raising property taxes to
the level required by anticipated expenditure needs. Even if cities did have free
access to the property tax, the municipal overburden study indicated that the com-
petition for the property tax dollar from municipal sources is far greater than in
either subwrban or rural districts. It is unlikely that cities, cducating 45% of the

student population, will be able to meet the expenditure requirements given the

present organization of school finance.

Organizational Alternatives
The third component of 1990 concerned itself with the development of pos-
sible nrganizational plans which would relieve the social and financial inequities
which exist and cre projected for the metropolitan area, This component was con-
tracied to the State University of New York at Buffalo and involved an inter-

]:KCnar) team involving lawyers, social psychologists, school administrators,

16
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urban planners, and organizational specialists. From their respective knowledge
bases, the team projecied the chauges in educational goals and methods which
scemed reasonable to them,

Based on their work three dilemmas were identified which prectuded the
development cf a single best sclution to metropolitan problems. The three major
diiemmas were: 1jlocal control versus financial equity; 2) integration versus
Iacal conirol; and 3) centiralization verswus decentralization.

Using primarily brainstorming procedures, eight alternative organizational
models were considered and possible variations of each were discussed. The eight
are; 1) continuing the present arrangement unchanged; 2} establishment of metro-
polifan or county-wide school districts; 3) reform of the state school aid laws;

4) greatly increased federal aid; 5) regional tax redistribution; 6) creation of a
metropolitan feder ation of school districts; 7) expanding and strengthening Boards
of Cooperative Educational Services; and 8) metropolitamgeduc nal parks. The
eight mrodels are not mutually exclusive. The research team single out any
one to be preferred over the others, It took the stance that no one of them could,

by itself, provide satisfactory solutions. It expected that some combination of them
would be a much more probable likelihond. No claim was made to exhaust the pos-
sibilities but rather to present a reasonible range of some of the major policy alter-

nalives.

Results
What have been the results to date? Since the purpose of the project was to
inform educational leaders and the public about present and probable future problems
and about possible solutions, it would have been well to conduct formal before and

der the project budget. We hope,

17
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however, to be able to repeat in a year or so the opinion surveys conducted in 1967
and G8 referred to ahove.

Meanwhile, there are hopeful cvidences of progress. We were quite fortunate
1 owr newspaper, radio anl television coverags, Our reports have been widely dis-
tributed and requests for them are continuing to come in,

There have been some notable conversions of individuals who opposed the very
idea of a project because it used the word metropolitan, but who have now told us that
they had not realized the extent of the inequities and now agree they must somehow be
corrected. In general, such people still oppose the alternatives involving changes in
schonl nrganization but now support increases and reforms in state and federal aid.

Annther evidence that we've had some impact is the fact that a new conserva-
tive citizens group has been formed for the specific purpose of opposing the project.
They've been kept off balance by the fact that we kept our word and p1resented alter-
natives rather than making the recommendations they predicted. On the whole,
we're pleased the organization exists since they keep our name in the papers and give
us a chance to present our facts.

Another benefit of the project has been its result in establishing closer ties
between the School Development Council, school administrators, and private and
governmental planning agencies.

The purpose of 1990 was not to preseribe future development but, as system-
atically and accurately as possible, to project the conditions that will be likely (o
exist in the 20 years ahead. 1t also tried to fit varfous policy alternatives to those
projected conditions so that the long-range implications of policy changes could he
estimated. Project 1990 did not make .ecisions, Rather it made avallable to decislon -
malkers a set of systematically-developed information which shouvld assist them in their

awesome task,
1 18
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