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The Management of Decline: Problems,
Opportunities, and Research Questions

Demographic shifts--a sharp drop in the birth rate, young middle-

class flight to suburbia's outer areas, localized within and between

district migration--have produced a marked national trend ittiard de-

cline in public school enrollment and "crisis of decline" in many

school districts. The progeny of the post-war baby boom are showing

little inclination to maintain the higher fertility rates of their par-

ents; in 1980, it is expected that there will be 5.5 million fewer

public school students than in 1970. But national averages tell only

part of the story; the aggregate decline in enrollment does not affect

all school districts in the same way. That is, for a particular school

district, local migration pattern can be an even more significant source

of decline. For example, 125 million people moved across county lines

between 1960 and 1970.
1 Out-migration may cause some districts to ex-

perience a severe enrcllment drop while state averages remain the same.

'Moreover, within-district migration may create problems of localized

decline. Thus, while the total enrollment of a district may remain

more or filis-cons t, the movement of young families to the more

.
affordable outer Sfiburbs means that the pupil population has shifted to

new neighborhoods. This shift causes a need for new buildings in one

area of the district while a surplus exists in another.

However significant these direct and immediate consequences of

enrollment decline may be, they fall short of putting the problem into

its full perspective. Enrollment decline is one part of the broader

problem of how school districts aAust to a period of contraction after,

an extraordinary period of growth. Whether in the face of "no growth"

the effectiveness of schools will diminish, remain the same, or perhaps

increase depends only partly on the magnitude of enrolls nt decline;

the critical factor will be the way in which districts 72spond to their

changed reality.
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This essay explores the issues arising from enrollment declifte by

examining the local school district context in'which these issues will

ultimately be resolved. Policymakers and practitioners alike appear

uncertain as to how seriously enrollment decline should be taken. The

prognosis is cloudy for two reasons. First of all, accurate forecasts

about the future depend on a clear understanding of th 'complexity of

the problem facing schools. The first section of pis paper suggests

that fluctuation in enrollment should not be treated separately from

the continuously changing economic, political, and social environment

that defines a district's agenda. Moreover, each school district is

constrained by such organizational characteristics as its salary sched-

ule, ita physical plant, its student population, and its staff attri-

butes. Thus, both the environmental situation and the organizational_

constraints form the local context within which the problem of enroll-

ment decline gets defined.

A second obstacle to predicting the effects of enrollment decline

concerns the responses of school district: Judging from past experi-

ence during period of growth, LEA reactions to enrollment may be quite

varied. The second section of*this paper explores alternative school

district responses to decline and argues that the key difference in

their responses turns on their rapacity and style of managing change.

We shall argue that if, on the one hand, districts-faced-win decline

do not revise the way they manage change, their effectiveness in deliver-

ing educational services may erodeLifon the other hand, they alter

their management in an appropriate manner, their effectiveness can be

improved. In short, enrollment decline may prove to be a crisis or an

opportunity.

Based on the first seczlon's analysis of the nature of the decline

problem and the second section's analysis of possible district respon-

ses, the last section offers recommendations for an NIE research agenda

on problems of enrollment decline. We shall focus on suggesting re-

search that would seek to understand how school districts might manage

change better and, more particularly, how they might improve-their

6
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response to fluctuations in such "exogeneous" inputs as change in en-

rollment.

1. The complex Reality of Enrollment Decline

The literature seldom sets the problem of enrollment decline in the

environmental and organizational context as it is perceived by school

district detisionmakers. Instead a limited and particularistic view is

often taken: some discussiora focus on demographic considerations (e.g.,

the lack of forecasting techniques), on political constraints (e.g.,

community opposition to school closings), on questions of economics (e.g.,

state aid formu1as3., on bureaucratic concerns (e.g., staff reductions).

Though all these analyses are relevant, ttiery each diagnose only part of

a complex institutional reality. Unless the multiple realities - -demo-

graphic, political, economic, and organizational- -are seen as being insep-

arably joined the problems posed by enrollment decline can be misunder-

stood, either under or overestimated. And neither research on the problem

nor practical advice on what should be done are likely to deal with the

significant issues. This section considers the connections among various

aspects of enrollment decline.

Demographic Considerations

Rodekohr found in a survey of Colorado superinte6dents that many

school" districts were unaware of or underestimated enrollment decline.2

This situation of unawareness is perhaps an extreme symptom of a more

general problem - -most school districts do not have adequate TIChnical

expertise and facilities to do demographic forecasting. Models and

techniques for predicting trends and reducing. uncertainty in enrollment

estimates on a local as well as regional basis are available.3 There is

a need, however, for LEA staff to be trained in generating the appro-

priate data and using these forecasting techniques.

7
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Yet the problem of recognizing, assessing, and Planning for de-

cline is not solved by simply acquiring the needed information or'by

hiring "demographic specialists." A distinct danger exists that dis-

tricts and federal and state policymakers will perceive the problem in

technological terse, as other issues were so often construed in the

recent past. For example, evaluation data generated by local "evalua-

tion specialists" typically have had no effect on school strict
:a

operations because the system'is not organized to use it. For example,

a although a number of districts--particularly large urban districts--have

invested heavily in elaborate research mud evaluation units, we have

observed few instances in which the resulting analysis significantly

influenced day-to-day decisions or even issues of general policy. For

one, the evaluatfns were not structured in a way that was useful or

understandable to district participants. The reports typically were

too technical for district trustees and managers to interpret and the

data were aggregated at a level that was meaningless to principals and

teachers. Second, even if evaluations were presented in an accessible

format, few districts have managed to coordinate evaluation procedures

with decisionmaking cycles or to establish appropriate channels for dis-

semination and discussion of evaluation findings. Consequently, eval-

uation efforts are typically isolated and unrelated to district policy

and practite. Similarly, we would expect that school districts would

not apply demographid data in an effective manner unless they change

the way they do things. Unfortunately, most school districts are set

up to do short-term "crisis management" rather than long -term compre-

hensive planning. Thus, unless they develop an improved capacity for

planning of atype discussed later in this paper, we anticipate that

the typical school district response to even timely and high quality

information about decline is likely to reflect a short-term and techno-

logical perspective. Clearly, the technological aspects of decline

only scratch the surface of the problem.
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iolitical Constraints

Practitioners are quickly learning that such "solutions" to de-

cline as school closings or staff reactions can be highly charged'com

munity issues as neighborhood schools are threatened and education pro-

grams are trimmed.
5

It would be easy, however, to draw the wrong lessons from these

bitter experiences. Administrator: may be tempted to respond to en-

rollment decline as just another "crisis" to be weathered, rasher than

solved. They may elevate short-run political considerations to the

level of an aolumed constraint that deters them from taking difficult

but needed steps. Averting conflict was.simpler during the era of

school growth administrators could avoid making hard choices among

incomparable values--e.g., whether to have a certain type of reading

program, an art program, or a special education program--by doing some

of everything. But decline may mean that difficult choices or trade-

offs may have to be made, and many school boards and administrators

may act to hide the problems or choose the least politically damaging

alternative. Yet such efforts to minimize conflict and maintain com-

munity harmony assume that the root of the problem goes no deeper than

the enrollment decline. Unfortunately, the political problem facing

school districts is more ccxplex and more subtle because of the shift

over the past decade in plblic attitudes toward schools.

The 1960's not only saw a rapid growth in student population buts'

also witnessed a significant expansion of public expectations concern-

ing the role and functioc of American schools. The public used to be

content with a school focus on the 3Rs. B -' the end of the 60's, how-

ever, schools were responsible for delivering an expanded curricula

(especially science) and attending to the special educational needs of

such groups as the handicapped, the disadvantaged and the non -English

speaking. In addition, they were asked to assume responsibility for

such traditionally non-school concerns as drug and, sex education, nutri-

tion, preventive health care, child care, and a range of community ser-

vices. The political problem for school administrators arises because

9
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the decrease in student enrollment has not been accompanied by dimin-

ished public expectations. On the contrary, schools may be asked?tO

do even more in such areas as bicultural education, career-education,

student compelling and life-long nal-fling. Furthermore, not only has

there been increased public expectations about what schools ought to be

_dosing, but the public has become more concerned with how we// schools

are doing their jobs. Questions of both educational quality and the

proper role of the schools--generated and nurtured by the reform move-

ment--have escalated in :the face of disappointing evaluation resulti,

the well-publicized natioftide test-score decline, and rising youth un-

employment.

Thus, school district officials faced with enrollment 'decline must

simultaneously cope with the political realities of an e.,oectation lag..

School people are perceived as hav4ng "failed" with4the influx of new

resources accompanying the Great Society initiatives; now they are asked,

to "succeed" with shrinking dollars. And, moreover, they are expected to

maintain the menu of services available during the period of growth. It

is precisely the science labs, the specialized programs, and the alterna-

tives that officials may feel must be cut back because of enrollment de-

cline and reduced revenues; yet once parents have come to expect such

services, cutbacks raise serious political difficulties.

Therefore, the rObt of the political problem-of dealing with de-

cline is public skepticism and disaffection with schools. 6
Political

"solutions" that define the problem narrowly- -e.g., as one of avoiding

conflict while closing schools--are likely not to work as hire than

temporizing measures and may further erode public support. More im-

portantly, this crisis approach does not advance the long term need to

build consensus within the community and provide a more stable and sup-

portive environment'to weather the-coming era of retrenchment.

Q
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Economic Aspects

The economic aspects of enrollment decline has received consider-

able attention among analysts concerned witi state financing liws.' But

these studies.often4dnot treat the political budgetary issues faced by

LEAs.

State financing regulations-are gdnerally tied.to average6,daily

attendance (ADA) so that enrollment drops can/result in financial hard-

ships for individual districts.
*.

It seems apparent that states should

adopt more flexible financing formulas*, Indeed, Robert Goettpl argues

that "states should annually change the factors used to calculkte'the

general support formula."8 This proposal has conside.ableikerit, though

s jolitical feasibility in these fiscally conservative times is probn

lematic,(0.Yet adjustments in state financing formulas primarily address

one aspect of the local fiscal problem of enrollment decline. Namely,

because school districts generally must balance their budgets, when

their revenue goes down due to a decreased enrollment, they must Iropor-

tionately reduce their expenditures. But many costs are "lumpy"--that

is, enrollment decline does not necessarily occur in'administratively

convenient units. For example, if the district loss of 60 third grade

students comes from 30 schools, then it could not compensate for the

decreased revenue by reducing its-teaching forte accordingly. -Instead,

the district either must make other cuts or hope that state aid formu

las could take into account this lumpiness (e.g., by having "hold harm-

less" provisions).

Even more flexible state aid formulas.would not, however, deal with

the full local budgetary problem of refllocating funds within a rela-

tively smaller budget.
**

Thus, even when disiriot per pupil expenditure

Those districts that receive equalization aid and s' ?plementar

support often suffer a double,loss. With decreased enrollment, the as-
sessed valuation per ADA often increases and the districestsupplemental_
aid is decreased. 1

**
Because we are focusing on the implications of decline, we will not

explicitly consider the broader issue of whether the general level of
school district revenues are adequate, particularly in urban districts.
The economic problems precipitated by enrollment declineare sometimes
underestimated; outsiders may not realize that when i district's resour-
ces are generally inadequate, then even an absolutely small drop in the
rate of revenue increase may act as "the last stray," and thus seriously
exacerbate an already marginal situation.

11
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(PPE) is stabilized and local budgets are balanced by state aid formu-

las, the internal budget rIalloentions made necessary'by a relative

drop in revenue may mean a qualitative reduction in the educational

services available to students. This potential decrease in the quality

of educational delivery is a result .of at least two factors. First, -

fined costs may not be redUced'propcirtiosate to an overall reduction

in the budget. Consequently, "discretionary".dollars shrink. In other

words, the fixed costs per student may rise even though per pupil expen-

liture remains constant. For example, school districts generally main-

tain a teacher tenure system and a salary schedule with built 4.n steps

for automatic salary advances .1111t- an inflation factor). Where "reduc-

tion in farce" becomes necessary, untenured and thui lower paid teachers

are let go first, thereby increasing the average teacher cost per pupil.

Moreover, these increasing fixed costs may be accompanted by possible

erosion in staff vitality, For example, the higher average years of

experience of the teaching staff and the lower turnover rate :eight cut

down on the infusion of new ideas.

The potential disproportionate rise in fixed costs with reductions

in district revenue also means a loss in discretionary resburces.
**

For

example, in addition is supporting core educational services (as well as

-.other fixed costs), many districts and schools develop distinctive in-

structional programs: A district's capacity to introduce,,implement, and

most importantly sustain improved educational practices depends on its

abilit7 to "free up" funds, reallocate resources, and try out innovative

*
The wide variation in statG financing laws makes ,'generalizations

about the budgetary effects of enrollment decline rather treacherous.
Indeed, we may be presenting an extreme negative case in the text above.
On the positive side, it is possible for districts to benefit finan-
cially from a decrease in enrollments if (a) the state cOntribution is
relatively low and (b) the local tax system adjusts slowly or not at
all.

**
In a broad genie, the loss'of discretionary funds is one example

of how a "no growth" situation can limit "organizational slack"--i.e.,
the tedources necessary to adapt to new situations in ways that are
not deleterigps to educational delivery.

12
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educational approaches. And it is precisely this "organizational

slack" that can get sev,prely restricted when budget cuts are made.

A second factor threatens the quality of educational delivery

when enrollment decline reduces rdenues--the possible conomies

of scale." With the rapid increase in school enrollment, larger school

districts (some created by consolidation) were able to finance such

additional features as science laboratories, programs for special stu--

dentagroups, specialists and resource staff, inservice training and

alternative programs. Though these facilities and services were often

started as supplemental to the "core" programs, they typically have be-

come part of the reguiar educational services of districts and help to

define their unique characteristics. A relative drop in revenue may

mean that the district can no longer realize such economies of scale

and thus feels th it must terminate these formerly supplemental yet

now essential services.

Taken tvether, the loss of both discretionary res rces and econo-

mies of scale that result from budget cuts can significantly erode the

quality of a district's educational program. Tike teaching staff have

less support services and decreased exposure to new techniques and

development opportunities; the special programs, courses and student

services may be curtailed, thereby defining student options more and

more in terms of a "standard educational fare." The consequent prbolem

posed for district administrators can be summarized simply: the budget

cuts brought about by declining enrollment often mean that the district

pays the name (or even more) for less educational service.

Federal and state special project and categorical funds are often
used fovAtintroducing and implementing new practices but (with the excep-
tion itle I) they are generally not available for continuation of
innafftions. Most districts that attempt far reaching change have used
their own funds in addition to whatever "soft money" they have been
able to get.
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Organizational Constraints

The demographic, political, and economic changes precipiated by

enrollment decline define the new environmental reality to which LEAs

must adjust. Accordingly, the attention of analysts and policymakers

hive focused on charting, plotting, and predicting external events, Q

leaving internal bureaucratic issues largely unexplored. But decline

can mean that school districts must adapt their organization within the

constraints of the district's existing physical plant, student popula-

tion, staff abilities, personnel agreements, and bureaucratic patterns.

The organizational adjustments can be expected to be particularly com-

plex and difficult because they follow upon an unparalleled period of

growth in Amerilri public education.

District expansion was frequently accompanied by organizational

growth in which new activities became part of the on-going school opera-

tions; some of thesa activities constituted a new level of organizational

functioning that was added on to the system in ratchet-like-fashion.

District officials and policymakers risk a possible long-term erosion

of the quality of educational delivery by assuming they can simply sub-

tract-out that whfch was added-on during expansion. LEAs are con-

strained in what they can subtract-out and the costs of reversing deci-

sions made during: expansion may be hidden as well as high. In short,

the bureaucratic essence of the decline problem--the historical thread

that ties the demographic, political, and financial dimensions together- -

is that the process of contraction cannot be accomplished simply by

reversing the process of expansion.

For example, during the period of student expansion that charac-

terized the 60's, the education sector responded by prOducing more

teachers, advancing administrators rapidly, and initiating massive

building programs. Reduced enrollments require that the "supply" of

teachers be adjusted (or that other institutional arrangements such as

a lowering of the student-to-teacher ratio bUmade). Thus, one aspect

of enrollment decline is an education sector issue of "supply and de-

mand" adjustments--how much must the number of teacher college

14
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graduates be reduced or district staff be pared down to be in accord

with a smaller number of students? However, the problem is more com-

plicated than familiar market calculations might suggest. Major diffi-

culties arise because local instituticnal constraints prevent an easy

or rapid change in district personnel or personnel policy. Because

district administrative positions, for example, may be reduced or held

constant during contraction, career advancement becomes less likely

than originally anticipated. Many vice principalships were created dur-

ing expansion and were seen as a stepping stone to a principalship;

this expectation was realistic in a growing system but cannot be real-

ized during a 'no growth' period. Nonetheless existing vice principals

are part of the local system and they cannot be "demoted" without severe

morale problems. 'Similarly, the tenure system and teacher unionization

means that local districts cannot easily dismiss teachers, nor can they

make assignments to balance more senior and often less vital staff. In

short, existing organizational agreements limit how successfully "reduc-

tion in force" can min-- the original` process of staff growth without

disrupting the local system and jeopordizing its educational effective-
..

ness.

Another aspect of organizational growth that cannot easily be re-

versed is the development during the 60's such specialized institu-

tional,structures as special program offices, curriculum services, media

and resource centers, and compensatory education offices. These new in-

stitutional arrangements typically replaced activities that previously

had occurred at the school or central office level by .expanded and more

effective services outside of the line organization. In light of the

new services, schools and central office staff revised the nature and

focus of their activities and areas of responsibility. If LEAs elim-

inated or reduced specialized structures as a consequence of decline,'

then schools rand central office staff would have to 'Assume tasks which

they are,no longer''organized to fulfill and could,not carry out as

effectively. For example, in some school districts, curriculum ser-

vice units have replaced and expanded services previously performed

by the elementary and secondary divisions; these operational divisions

15
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have changed their staff and procedures accordingly so that they do not

have the capacity to provide equivalent resource services. The cost to

a school district of eliminating the curriculum services division and

reabsorbing its,,activities within the operational divisions would be high:

it would comprise a loss in effectiveness as well as efficiency.
*

In summary, it is neither feasible nor desirable for LEAs to at-

tempt contraction by reversing or undoing decisions made during expan-

sion. On the contrary, the main organizational component of the decline

problem for many school districts is:--or ought to be--to improve their

performance in those areas of reform begun during expansion but never

effectively realized. We believe that rather than undoing past organi-

zational changes, school districts need to learn to manage change better

so as to optimize the delivery of educational services within their re-

source constraints and environmental situation.

2. Management of Dec] ine: Crisiaf or Opportunity

Enrollment decline and contraction thus pose complex situational

and organizational issues for school districts. "Solutions" to these

demographic, political, e,:onomic, and bureaucratic issues may imply

fundamental changes in the way a district manages itself--that is, in

the way.a district organicec its internal structures and processes and

allocates its resources to adapt to changing environmental and insti-

tutional conditions. Therefore, policy and research should confront

the basic issue: are school districts willing to adopt significant

changes in the Way they manage their affairs and do they have the cap-

acity to manage these changes effectively?

1

We 888U1163 here that these specialized services do indeed improve
the overall effectiveness or "productivity" of school districts. In
fact, their effectiveness has varied because their implementation has
differed. Some school, districts have implemented specialized structures
in ways that greatly enhance delivery; others have not. Thus, the loss
of specialized structures would affect districts differently. Nonethe-
less, even in districts whire specialization may not have proved particu-
larly advantageous, the elimination of such structures would have a high,
"opportunity cost" because it would foreclose the future development of
more effectively implemented services.
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This section presents two scenarios about how districts might re-

spond to enrollment decline. On the one hand, the way school districts

typically managed change over-the_last decade suggests a pessimistic

view of prospects for the coming time of contraction. Despite the adop-

tion of better demographic techniques or the passpge of flexible state

aid formulas or the availability of information on how to avoid politi-

cal disasters, enrollment decline might still precipitate crises in the

delivery of educational services if districts continue their current or-

ganizational patterns. On the other hand, the reality of contraction- -

tightened budgets, public skepticism, increasingtfixed costs -- 'might

force districts to face the hard choices they had previously been able

to ignore. Consequently, instead of continuing the management patterns

that developed during growth, districts might rethink their priorities,

re-examine the way they allocate resources, and restructure their in-

ternal organizational processes.
10

In short, enrollment decline and the

associated pressure toward retrenchment may either initiate crises that

could erode educational delivery or present an opportunity for school'

districts to develop the capicity for effectively managing change.

In all likelihood, school distridts will "muddle-through" decline

and pragmatically deal with crises as they come along. In this sense,

neither of our scenarios will fully materialize_ for most districts.

We admit to believing th .-.. school districts cannot simply muddle-through

and expect the delivery of educational services to improve or even

maintain its performance. For us, the crux of the policy problem--the

justification for treating decline as an issue worthy of sustained re-

searchis to figure out how districts can use decline as an opportunity

while avoiding severe crises.

We consider this policy question essentially a management issue-a-

to be the most fundamental as well ms the leastttudied aspect of the

decline problem. By exploring the two scenarios crisis or opportunity,

this section hopes to uncover crucial dimensions of the management

r
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dilemmas facing school districts. We will examine critical shortcom-

ings in the way districts have typically managed innovations and con-

sider what might happen if they were to manage decline in the same way;

we also will discuss organizational practices that could help districts,

cope with decline and improve their educational delivery.

Whether an effr tti deal with dedline involves the introduction

of a new planning system, reassignment of personnel, closing of schools,

or other solutions, it is likely to imply an alteration or change in

existing bureaucratic patterns. It is, in short, a change effort and,

in order to teach fruition, it must go through a complex-organizational

process that can be conceptUalized as involving three phases--mobili,a-
,

tion, implementation, and institutionalization.
11

The following,dis-
,

cussion is organized around these phases.

MOBILIZATION

Regardless of the type of change effort used to respond to decline,

the most important step in introducing change may be to mobilize sup-\

port from all levels of the school system. During the period of growth,

school people often neglected the need to generate support from the

staff and the community; consequently, many past innovative efforts ;

'lacked the commitment and dedication to overcome difficulties inherent

.in introducing change.

Two organizational characteristics account for past failures to

generate support for district change efforts. First, district offi-

cials often made decisions in terms of short-run political or bureau-

cratic concerns. For example, many districts obtained federal dollars

opportunistically--just because money was available--rather than securing

these special project funds to'deal with a well-defined delivery nded:

,.f
18
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Though such pure opportunism may fulfill short-run political and bureau-

cratic pressures, this approach to "change" had serious long-run costs;

money and political capital were wasted, innovations were not taken

seriously and, thus, change tifor)_s were symbolically implemented.

More importantly, teachers and principals often become cynical toward

the initiatives and directives of central office officials.

School district planning also has been deficient. In many dis-

tricts, planning tended to be short-term and crisis-oriented. Or it

tended to be "top-down" and to isolate the staff and the community from

the planning process. Iu either event, the management style and capa-

city of school districts often failed to generate support during the

important phase of mobilizing to change.

What problems Can be anticipated for school districts which ap-

proach mobilizing for decline in this politically or bureaucratically

oriented crisis style? They may react by adopting au avoidance strategy

or, by an attempt to "sweep problems under the rug," which may have teen

. a rational strategy during expansion.* However, avoidance might -be a

poor strategy during decline, depending sn the magnitude of the dis-

trict's enrollment decrease. If the magnitude :4 a district's

*
In the era of expansion, public pressures generally did not force

districts to make tradeoffs. In fact, the way districts handled com-
munity demands during this period tended to have just the opposite ef-

fect on district decisionmaking. School boards and district officials

typically reacted to special interest groups by creating small (often

symbolic) special projects that proliferated willy-nilly. 'This short-
term,strategy of mollification could be afforded by districts because

of the sleek available during the period of expansion. But the long-

term organizational cost of doing 13o was seldom considered: districts L

too often lost the opportunity to develop their staff, to build a capa-

city for managing change, and'to implement significant reform.
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enrollment decline and financial squeeze is not too severe, these cri-

sis strategies might enable the district to "weather the storm" without

"rocking the boat;" if the decline difficulties are severe, these

strategies by themselves are unlikely to prevent eventual deterioration

of the district's educational program due to the economic and organiza-

tional problems previously discussed (e.g., an older and less vital

teaching staff or a more narrow menu of special programs.) In either

case, these responses allow the original but faulty process of mobiliza-

tion to go unchanged.
,

How might LEAs mobilize to respond to decline in ways that could

have beneficial long-term consequences for school district operatiods?

First of all, districts would have to do comprehensive planning. 12 Such

planning would, of course, imply improved local forecasting techniques.

But, as we suggested earlier, new demographic information would have to

oe integrated intrvan enlightened district process of decisionmaking.

In particular, a key aspect of mobilization should be to conduct plan-

ning so as to generate broad-based support for the district's efforts to

change its priorities and its allocation of resources. Support is re-

quired from all elements that comprise the local educational system'

the community, the local and state governments, and the stuff.

Though 'there is no assured way to gain community support, it seems

clear that the, old management style of "closing" the system off from

the community- -and often from the Boarddoes not build the reservoir

of trust and confidence necessary to implement hard choices. Greater)
and genuine community participation is needed not only at or after a

decision but during the planuing process. Moreover, depending on local

conditions, school outreach activities (e.g., senior citizen programs)

may provide both short -run benefits that mitigate the costs of decline

(e.g., using surplus space and bringing in new revenues) and the long-

teri opportunity to open the boundaries of the system.

o
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.To gain support from state and local governments, school districts

might have to become more actively engaged in lobbying of a positive,

tot simply defensive form. During growth, districts came to expect gov-

ernmental financial "relief" as their rightful due. This belief may

have contributed to a reactive and dependent posture. In California,

for example, witty school district officials effectively were left with-

out a viable operating strategy when the Brown administration failed to

come through on schedule with an expected increase in state aid. Few

districts had.developed alternative policies or initiatives too maintain

district services in the event that the state did not "bail them out"

dB usual. Districts need to change this style if they are to compete

with the other powerful forces characterizing contraction (e.g., local

property tax revolts and the emergence of strong and "anti-administra-

tion" teacher organizations). More extensive regional and national co-

operation among school district' and more active involvement in state

legislation would be appropriate.

Generating support from within the organization for reassignment

of personnel or reallocation of the traditional distribution of resour-

ces may prove the most difficult aspect of decline, particularly for

districts accustomed to a top-down style otmanagement. The literature

strongly suggests that resistance to change can be reduced if the staff

participates in the planning prodess. The generation of broid-based

support as part of district planning processes requires more than a

change in district point of view concerning community and staff involve-

ment in district affairs: it also requires the development of structures

that, facilitate the participation and input of both building-level staff

and community. One of the.most effective arrangements we have seen is

a Council/Conference structure that cuts across the district's divisional

lines of authority and consists of regular and frequent working meet-

ings of staff andNcommunity. Representatives of teachers, administra-

tors and parents meet in their separate conference groups. These.groups

also send delegates to tthe district Instructional Council, the district's
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official policymaking body which is designed to provide a forum in which
.

all of these interests can be heatd. Such participatory structures can function

not only to secure broad-based input but can also serve to promote "cross

pollination" between groups and special interests.in the district. As

a result, participatory structures cans enable a district to move from

a mangement style that is characterized by "conflict avoidance" to one

that serves the longer-term interest of "consensus building."

Implementation

The typical school' district experienced considerable difficulty in

implementing innovative efforts during the era of reform. A major

source-of these difficulties can be traced back to ineffective mobili-

zation that did not generate adequate institutional support. For ex-

ample, where teacher commitment and principal support did not exist,

change efforts cften broke down when conflict or unforeseen events arose.

a Or, change efforts were implemented in ways that left the staff and

school organization unchanged. The ineffective management of special-

ists also contributed to poor implementation. For example, specialized

structures and services of LEAs often did not promote project "learn-

ing". Evaluations, which became popularized and often mandated during

the period of expansion, were isually summative in nature (thus satis-

fying bureaucratic or political concerns); they generally failed to

play a formative role in the adaptation of a change effort to its local

setting.
*

Similarly, specialized support perso-nAl typically did not

provide guidance and assistance during implement ..ion because they

',were not routinely involved in school operations and regularly apprised

of school problems and needs.

*
Effective implementation requires, in our view, a process of mu-

tual adaptatioh between change efforts and the institutional setting.
See Berman and McLaughlin, Federal Programs Supporting Educational Change,
The Rand Corporation; R- 1589/IV, 1975.
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What implications does this past record have for the coming period

of contraction? The creative use of "surplus" apace, reassignment of

personnel, increased emphasis on in-service activities, revision of

bud' Ling procedures and similar fundamental changes are likely to run

into implementation difficulties. If LEAs were to continue to deal with

these difficulties as they did in the past, results similar to those

sketched above are likely to occur - -that la, even the most promising

"solutions" to enrollment decline may be implemented in a symbolic

fashion cr may break down during the first few years and then be aban-

doned. Moreover, if extensive budget cuts and reassignments were to be

implemented ineffectively, the educational program might be seriously

eroded because the wide margin of error available during growth no

longer exists.

In contrast to this worst case scenario, school districts 'might

use decline as an opportunity to develop the iistrices capacity to im-

plement change. One promising way to deal With reassignment of person-

nel is staff development activities, particularly in-service training.

Reassigned, tenured teachers who concentrated on reading, for example,

might require inservice training to smooth the transition to teaching

the whole curriculum in lower grades. The "need" to institute such

training to alleviate decline also presents an opportunity for LEAs tc

develop an on-going staff development program that might enhance the

staff's ability to implement change on a continuous basis. In other

Words, staff development efforts might replace "innovativeness" as a

means for "stirring up" and revitalizing the educational system during

contraction.

A second area requiring improved management involves,more effi-

cient use of specialized structures during implementation. The period

of growth seems to have exacerbated a general district problem of a

lack of integration and common purpose between the central office and

the schools and indeed among schools themselves. Attempts to implement
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innovations often foundered on --and endeu up reinforcing- -this district

fragmentation. Moreover, specialists and middle management staff who

ought to have functioned to provide integration for the system (e.g.,

in the form of communication eiannels, monitoring. and assistance for

change efforts) typically did not fulfill this purpose. This inadequate

management caused school people little political difficulty during

growth because they could always "experiment" with some new centralization,

or decentralization, scheme. However, in a period of limited resources,

districts cannot afford the luxury of only marginally effective adminis-

trators and specialists. On the contrary, improvement of administrative

practices, and the consequent reduction of duplication of service or

function, may be a key to realizing the sane or even higher levels of

delivery effectiveness with fewer resources.

Institutionalization

During the period of growth, the typical school district did not

seem to'pay sufficient attention to institutionalizing change efforts- -

i.e., to making them a routine part of.the district's procedures rather

than a temporary or peripheral add-on. This inadequate attention to in-

stitutionalization accounts for the often noted tendency of even "suc-

cessful" change to disappear after several years.

For example, it was unusual for districts to plan for the continua-

tion of a special project after the end of federal funding. Federal

funds were considered as soft money rather than start-up funds and spe-

cial projects were simply "added-on" to the core program without plan-

ning for their long-term integration into the' district's operations. Yet

these projects were not "free goods." They not only implied hidden cd-

ministrative costs but also established institutional expectations that

one or-another change effort would replace the "used u ones. Dis-

tricts often seemed to feel they did not need to make sdch initial provi-

eiCAS for continuation for they could, in the period of expansion, always
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iicount n getting more funds to try something new rather than concentrat-

ing on making the existing change effort work. ,

The apparent belief in ladles' growth that was. reflected in special

project decisions also pervaded most district allocation decisions. For

example, during the period of expansion, budget decisions were typiCaliy

made in an incremental and disjointed fashion. Thus, general increases

in district revenues were often added-on to the budget in the form of

across-the-board percentage increases to all district divisions. Dis-
t

tricts did not institutionalize procedures for making allocation trade-

offs because they generally thought--correctly in the growth period- -

that the district budget pie would expand enough to keep the slices the

same.

When faced with a relatively decreasing or "no growth" budget, how

might districts respond? Once again budget cuts made necessary by de-

clining enrollment can be handled as either a crisis or an opportunity.,

If districts were to view their budgetary situation as they did_, in the

past and continue to make budgetary decisions in the same way, then

one would expect such consequences as i general retrenchment and a pre-

cipitouscurtailment of "costly" programs. Moreover, because "costly"

is typically defined by political considerations, programs oriented

toward upgrading the overall quality of educational delivery would be

likely to succumb to pressures from special interests.

But the need to cut the budget also presents an opportunity to in-

stitutionalize a revised budgetary process as a _means of reassessing

district priorities on a routine basis. Most districts do not organize

and collect cost information in ways that give district officials and

board members a sense of the tradeoffs among different instructional

programs or between instruction and bulling.. (or other) operations.

Cost-benefit models do exist for the management of firms that have been

applied successfully in several school systems. However, their case In
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educational settings runs two risks. First, there is the danger of the

technological assumption that such system as PPBS could be automatic-

ally installed without being adapted to and integrated with the bureau-

cratic and political patterns that constitute the. institutional reality

of school districts. Clearly a change in the budget process that'ilbuld

allow tradeoffs requires significant changes in organizational patterns.

Secondly, it could wrongly be assumed that a more rationalized

budget process could avoid the value choices and conflicts inherent to

public school-systems. On the contrary, an objective of new budgetary

procedures might be to expose hard,choices--i.e.,ito reveal how-much is

being "sacrificed" in one area-to meet needs or demands in another area.

To deal with the increased potential conflict heightened by exposing

hard choices, the entire process should aim to generate support by in-

stitutionalizing broad-based participation.

The "fiefdom" quality-of school district management is nowhere more
4

apparent than ±n the budgetary process. Typically, the district budget

is prepared by the,district business manager in collaborating with the

superintendent, and then put in final form by. the, schodl board. Other

district persannel-bave input to this essentially closed process only

by means of their division budget xttommendationw. Tho8e recommenda-
\

tions typically inflate division needs and "hide" controversial items,

Thie form of budget preparation proVides no forum for an informed dis-

cussion of trade -offs.- -for example, what is more important to the dis-

trict as a whole - -an elementary -music program or n secondary drug educa-

tion project? 'Ode district we have visited has successfully dealt with

this counterproductive compartmelstallzation of the budget' process by

opening up deliberation on priorities and needs to a system-wide pa&ci-

cipatory structure and the decision on.district allocation to all. members

ofthe superintendent's cabinet. It appears that this open process has

finally led central office administrators to evaluate the needs of

their institutional unit in terms of the educational needs and objec-

tives of the district as a whole. A budgetary process such as this which
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4

opens the area of deliberation and decisionmaking by no means does

away with conflict. But it minimizes covert (and often divisive)

intra-organizational competiiior ind allows informed debate to focus

on broader district plans and goals.

O

* * * * * * * *

In summary, the Nolution" to enrollment decline ultimately .rests

with local school districts. They might react to the demographic,

political, economic and bureaucratic problems associated with decline

in much the same way as they reacted to growth; if sc, a continuinf

struggle to simply "stay in place" or an erosiotrof educational delivery

seems likely. Instead, LEAs might make the opportunity to attempt to

improve their operations and management practices. Assuming that re-

search can identify practices that ought to be changed, the capacity

and willingness of districts to mobilize, implement, and institution-
.

alize these changes should be considered a critical issue for research

_and'pOlicY.

,.3. Toward a Research Agenda-

The preceding discussions of the environmental and ormnizatioual

constituents of enrollment decline and the issues associated with the

capacity of-school districts for managing change form a background for

developing a r search agenda on declining enrollments. We believe the

. central thrust of a research agenda on enrollment decline should be to

analyze the following question: How can local school districts use the

adversity of enrollment decline and contraction as an oppotwnity to us-

prbve educational delivery while avoiding shortrun crises?

This essay.has arguedin effect that answering the above research

question requires a systematic understanding of the management of school k

district operations. More specifically, we believe the basic research

coriponent of the research agenda should aiu to

o identify areas of school district management capacity and

2
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style that should and can be changed

o determine strategies that districts might use to iaplement

these changes

o recommend state and federal policies that might assist school

districts in changing themselves (and also recommend federal

policies that assist state educational agencies to ,adopt

appropriate poliCie and practices toward the local decline

problem).,

The applied resear component of the agenda ought to consist of

a series of comple ntary empirical studies. Based on our earlier dis-

cussion of thyinIte tive ways districts might manage decline (as in

crisis or an, portun ty), the areas sketched below represent candidates

for applied tudies., e selected these candidates because (a) they rep-
,

resent issue that t districts facing decline will have to make deci-

sions about for better or for worse, (b) they seem to be amenable'to

shoit-run analyses, and (c) they both reflect the basic problem of 'lanai-

ing Change and must be addressed by any district attempting. to

strengthen its capacity to manage change.

4,
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a. District Use of Comprehensive Planning for Decline

Comprehensive planning connotes an approach to district management

and decisipnmaking that takes a long-term and "system" perspective as

opposed to the more immediate and short range view of "crisis management."

Development of an operational and well-articulated model of comprehensive

planning that could guide district behavior and activities is a long -

range research objective. Nonetheless, there are a number of compot nts

of comprehensive planning-that are immediately relevant to districts fac-

ing a decline in student enrollment and about which applied studies could

provide timely information.

o Facilities Planning

Districts usually employ a straightforward cost/benefit calculus

in determining which building sites to maintain, which to close

temporarily and which to sell. It has become apparent, however,

that the "costs" to be considered in facilities planning extend

beyond dollars and cents. Specifically, serious environmental

or neighborhood impact issues have begun to de identified for

the closing of school sites. Yet these considerations remain

relatively unmapped and unarticulated. Applied studies might aim

to develop techniques for local school districts to generate

systematic information on the nature and long-term significance

of environmental or neighborhood components of facilities plan-

ning-- effects on property values, crime rate, local support for

schools, migration patterns and so on.

o Coordination of Municipal and School n4atrict Planning

The relative isol tion of school district governance and plan-

ning from the ivities and planning of their mulacipalitie0

has resulted inthe duplication or mismatch of services, deci-

sions and facilities in a number of areas - -e.g., recreation,

health care, transportation, continuing education, bi -cultural

services, rezoning decisions, road-improvement pi drama, andao

on. Though the wasteful and inefficient management practices

that resulted from-the partitioning of community services and the

isolation of school district administration could be tolerated

29
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during a period of growth, perpetuation of these governance and

decisionmaking
i
patterns unnecessarily liAlts the response of both

the district and the municipality to the pressures of a budget

f)

squeeze. Applied studies might analyze possible schemes or pro-

cesses of cooperation and coordination that could minimize these

inefficiencies and suggest how districts and municipalities

could work together in their mutual best interest.

o Forms of Regional Cooperation

Declining enrollments have forced or may-force districts to

severely reduce or eliminate support services (such as curricu-

lum resource personnel, aides, teacher centers) and curriculum

services (such as library facilities, field trips, enrichment

activities, alternative programs) that were important to the

quality of a district's educational program. Inter-district or

regional cooperation in securing and providing such services pre-

sents clear economies of scale. However, past efforts to struc-

ture and deliver such consolidated and coordinated services- -

though early Title III PACE centers or through district consortia,

for example--have not been consistently successful either in

securing appropriate district participation or offering what

districts ISsw as useful and relevant services. Past experience

suggests that there is much to be learned about the incentives,

structures and processes necessary to the effective functioning

and utilization of regional or cooperative efforts.

b. Institutionaliling New Budgetary Procedures

In order to mike tradeoffs within and across different line opera-

tions, some school districts have experimented with budgeting procedures

derived from busineBs operations. The first task of policy-research

would be to identify "effective" budgeting procedures., However, research

and policy should deal with two related issues. First, the i ementa-

tion and institutionalization of these manageMent practices can expec-

ted to be difficult., What strategies can school officials use to make

sure these practices work? Secondly, budgetir., procedures that in fact

allow the "cost" of various options to be weighed are bound to ,produce

30
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unanticipated effects on a wide range of school district operations.

What impacts would these budgeting procedures have on bureaucratic pat-

terns, edncational delivery, and community relations?

.c. Training for Administrators and Teachers

o Staff Development (In-Service)

Staff development needs can be expected to bc.cone more acute

and more significant as enrollment decline greatly reduces the

number of "new hires" in g school system and creates the need

to restructure the functions and career paths of remaining

staff. Unfortunately, administrators and teachers alike believe

that staff development or in-service efforts have generally been

ineffective; therefore staff development is often viewed by dis-

tricts as an ancillary activity that is a likely candidate for

reduction as declining enrollments force budget cuts. Though

staff development strategies such as one-shot use of outside

consultants or mandated after-school sessions to introduce new

technologies are widely seen as inadequate, there is presently

little guidance as to more effective techniques or .alternative

models. Research is needed (a) to determine approaches to staff

development that can foster growth and learning, (b) to identify

school district policies and procedpres that can provide incen-

tives for significant s ff'involvement in in-service activities,

and (c) to identify LEA practices that would furnish opportuni-

ties for more relevant coordination between staff development,

activities and classroom practices.

o Pre-Service Training

Just"as there is general agreement that most in-service or staff

development activities currently available are inappropriate in

both format-and substance, so is there growing consensus that the

pre-service training offered by schools of education does not

adequately prepare teachers or administrators for the reality and

demands of their jobs. What should a revised school of education
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curriculum look like? An important source of data here would

be practitioners themselves. Many superintendents contend that

traditional training in "educa*ional administration" is out of

date; they would like to see courses that would help them func-

tion more effectively in the polizical and bureaucratic reali-

ties of today's school systems. For example, schocl superin-

tendents often complain that the required course work in person-

nel, budgeting and the like is not relevant to the jobs of most

superintendents today--personnel directors and budget directors

handle these responsibilities. In addition to suLveying practi-

tioner preferences, U.S. notions of restructuring pre-service

education might profitably be informed by-the experience of teacher

training institutes in other Western countries such as England

and Norway.

o Balance Between In-Service and Pre-Service Training

A related and more basic inquiry in the area of staff develop-

ment has to do with the preferted balance between pre-service

and in-service efforts. Many states--California, for example- -

focus almost exclusively on the suppert and oversight of pre-

service efforts. Yet experience with efforts to introduce inno-

vations in local schools suggests that district staff cannot know

what it is they need to know until they need to know it. Fur-

thermore, research on teaching indicates that the developmental

needs of a first year teacher are very different from those of a

third year teacher. A teacher with five or more years of experi-

ence has yet different skill and pedagogical needs. This research

on the sequencing and substance of staff needs implies that in-

service training comprises the more fruitful focus for staff

development efforts. More research is needed to suggest what

the optimal mix and sequencing of prcfassional development acti-

vities should be.
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d. Participatory Structures

Though issues of community involvement and increased staff parti-

cipation in district decisionmaking received attention during the decade

of expansion, these concerns generally were not pursued vigorously either

by staff or community (except perhaps in the relatively isolated cases

of Model Cities programs or the parent advisory structures mandated by

ESEA Title I). Since there was generally "enough to go around" during

the period of growth, staff and community participatory sectures often

were not perceived by the intended beneficiaries as critical to achieving

their special interests. Thus it is not surprising that most demands for

increased participation resulted in pro forma and desultory arrangements

that were typically viewed by district officials as a necessary ritual

and by participants as ineffective.

A much higher premium should be placed on the establishment and ef-

fective operation of participatory structures during a period of declin-

ing.enfollments. A growing number 6f practitioner case studies point to

the serious (and often unexpected) political and bureaucratic problems

that result when these decisions about district response to enrollment

decline are made behind the closed doors of the supeiintendent's cabinet

or in executive sessions of the school board.

What kinds of structural arrangements can siihort meaningful parti-

cipation of staff and community in district decisionmaking? To what ex-

tent does increased participation mean shared power? What kinds of

authority should be delegates; What kinds of feedback systems are neces-

sary to insure the healthy functioning of participatory structures? Who

should participate? How should participants be selected? Answers to

these and other questions about the integration of,participatory struc-

tures into standard district operating prOcedures can probably only be

answered by a field based analysis of operations in the relatively few

districts that have succeeded in establishing these structures during a

period of growth.

e. Collective Bargaining_

ThoUgh state and federal governments cannot directly influence the

direction and substance of collective bargaining by teachers, efforts by
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these outside agencies to influence local practice and behavior will be

significantly affected by-the bargaining activities of teachers' organi-

zations. Specifically, the flexibility of local school systems in de-

termining new staffing patterns and responsibilities in response to de-

clining enrollments and shrinking budgets will be greatly reduced by

the negotiated agreements with the teaching staff. State'and federal

policies seeking to assist and support efforts to improve local practi-

ces require a realistic assessment of the staffing options available at

the local level.

f. State Financing Formulas

A consistent complaint by local districts is that state financing

formulas are neither sufficiently flexible, nor realistic. The variety

of state formulas currently in use present what is in effect a natural

experiment for policy analysis. Systematic examination of existing state

practices and their impact on local school districts would be useful to

state policymakers as they rethink their own formulas. There is, in

addition; a question as to whether the existing alternative state aid

formulas take into account all of the independent variables that impact

on local practices during a period of declining enrollments. Assessment

and revision of state aide formulas', then, would benefit from a closer

look at Ole combinations and permutations of factors that influence

school district 'management during a period of decline. In addition to

such a field-based analysis, consideration of state aid formulas should

also include a review of state education legislation and a determination

of the ways in wLich these state laws constrain local choices and deci-

sions.

g. State and Federal Roles in Local Institution Building

A period of declining enrollments can forecast, as the previous

section argued, either a "crisis" in which the quality of educational

( services can be expected to erode, or an "opportunity" in which school
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districts can reassess their mAnagement and strengthen the overall capa-

city of their institution to deal with decline--Gr growth. Though it

is clear that most districts lack the capacity to manage chadge--.to -

adapt effectively to their changing environment--it is not clear how

state or federal governments could best assist local districts to build

their institutional capacity. Up to now, these government agencies have

tended to focus on narrow and discrete-aspects of school reform (such

as curriculum) rather on the more fundamental problem of institutional

capacity. Furthermore, assistance to local districts has typically

been defined in terms of change products rather than in terms of the

change process.
.

There does not exist much experience, then, that can help define a-

useful and appropriate state or federal role in supporting local institu-

t

1
on building efforts. This difficult issue is further complicated by

s"6n nal traditions of federalism and pluralism that explicitly or im-

plicitly constrain state or federal involvement in local school affairs.

Nonetheless, there do appear to be legitimate and fruitful areas,of

state and federal concern- -the categorical, funding of staff development

programs, for example., Furthermore, it appears that few school dis-

tricts have the resources to' ccomplish the task of institution building

by themselves. The role of state and federal governmehts in local insti-

tution building, then, appears to be a critical research area that re-

quires both a "macro" analysis of the cpnstraints and possibilities of

action at the state and federal levels, as well as analysis of the

".micro" reality--that is, information about local needs and about how

local districts can best make the transitions necessary to the effective

management of change.

In summary, the research agenda ought to comprise a mix of applied

studies and basic research. The above list suggests a number of applied

studies that could provide information for timely and focused assistance

to school districts struggling with the specific problems generated by

declining enrollments and the general problem of strengthening local

capacity to manage change. However, it is important that these applied
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studies be undertaken in conjunction with basic research on school dis-

trict behavior. The applied studies are limited inquiries and can fur-

nish only partial answers to the problem of school district management.

Basic research is needed to provide a theoretical perspective so that ap-

plied studies can stay on track and be cumulated. Furthermore, basic re-

search can help establish parameters, particularly pertaining to the in-

stitutional context, that need to be adjusted if applied recommendations

based on one set of cases are to be used in other settings.

36



33

REFERENCES

1. Russell G. Davis and Gary H. Lewis, The Demographic Background to
Changing Enrollments and School Needs, a paper prepared for the
Center for the Study of Public Policy, February 1976. Also see
National School Boards Association, Declining Enrollment, Research
Report 1976 - -1, Evanston, Illinois, 1976.

2. Mark Rodekohr, Adjustments of Colorado School Districts to Declin-
ing Enrollments, report submitted to the IBS Subcommittee on Aca-
demic Discipline, University of Nebraska, September, 1974.

3. Cyril G. Sargent and Judith Harny, Fewer Pupils/Surplus Space: A
Report, Educational Facilities Labs, New York, 1974. Also see
William F. Keogh, Jr., "Early Warning Signs of an Enrollment Drop,"
School Management, Vol. 18, No. 7, August-September 1974, pp.32++.

4. Paul Berman and Milbrey Wallin McLaughlin, Federal Programs Support-
ing Educational Change, Volume IV, The Findings in Review, R- 1589/4-

HEW, The Rand Corporation, Santa Monica, Cal., April, 1975.

5. Edward E. Fields, "An Urban District Dilemma: Dwindling Enrollments,
Growing Problems, Crisis, Conflict," paper presented at the Ameri-
can Association of School Administrators convention, Dallas, Texas,
February 21-24, 1975; William Trombley, "Claremont in Furore Over
Decision to Close Oldest Grade School," Los Angeles Times, January
12, 1976; Raymond G. Arveson, "Implications of Decreasing Student
Enrollments," paper presented at the American. Alsociation of School
Administrators Annual Convention, Atlantic City, February 22-26,
1974.

6. Allan K. Campbell, "The Politics and Economics of the Future Financ-
ing of Public Education," paper presented at the Institute for
Chief State School Officers, Jackson-Hole, Wyoming, 1974.

7. Robert Samuelson, "The New York Effect: An Era of Retrenchment," The
New Republic, Volume 173, No. 26, Lecember 13, 1975, pp.12 -14.

8. The Imperative of Leadership: A report on Declining Enrollments, Vol-
ume II, No. 1, NASBE, Denver, Colorado, July 1976; also see
Robert J. Goettel and Robert E. Firestine, "Declining Enrollments
and State Aid: Another Equity and Efficiency Problem," Journal of
Education Finance, Volume I, Fall 1975, pp.205 -215; Alan G. Heckrod,
et al., Enrollment Change and Educational Personnel Change in the
K-12 Schools of Illinois, Research Report 3 -HYCH -76 Center for the

Study of Educational Finance, Department of Education Admin., Illi-

nois State University.

37



34

9. Erwin Decker, "The Shrinking Schools," California School Boards,
Volume 34, No. 2, February 1975, pp.28++; Kai L. Erickson, "Some
Suggestions to Soften a Somber Economic Picture for Teachers,"
Phi Delta Kappan, Volume 56, No. 7, March 1975; John Freeman and
Michael T. Hannan, "Growth and Decline Processes in Organizations,"
American Sociological Review, Vol. 40, April 1975 pp.i15 -228.

10. R. Martin and R.J. McCartney, "Education's Big Boom is Ending, but
Studies to Get More Diverse," Wall Street Journal, April 8, 1976;
Joseph M. Cronin, "The Decline of the School as an American Prior-
ity," National Elementary Principal, Volui6 53, No. 4, May-June

1974, pp.39 -42.

11. Berman and McLaughlin, Federal Programs Supporting Educational
Change, Volume I: A Model of Educational Change, R-1589/1-HEW,
The Rand Corporation, Santa Monica, California, September, 1974.

12. Frank Frunetti, "Enrollment Decline Major Issues for 1975," CEFP
Journal, Volume 12, No. 4, July-August 1974, pp.10-12.

"Aa

38 -



35

SELECTED ANNOTATED BIBLIOGRAPHY

Andrews, Richard L., The Environmental Impact of School Closures, Uni-

versity of Washington, Seattle, 1974.

Based on a telephone survey of officials involved in facilities'

plaiting in those school districts originally sampled by Sargent and

Handy (see below)-;-this study atiemptd to determine: what criteria are

used in school closure decisions, the methods for determining optimum

School size, cost savings resulting hod school closures, the dispoii-
/

Ition of closed school buildings, and the impact of elementary school

closures on surrounding neighborhoods. Although the data are quite sum-

mary, several conclusions merit further investigatiOn in a more detailed

analysis. These include: 1) relatively few school districts used non-

school related criteria, such as impact on neighborhoods, proierty

values, or outmigration of young families in deciding which schools to

close; 2), in those districts where the actual coat savings had beets

calculated, fewer dollars were saved than.had been expected; and 3)

closed schools affected the viability of the neighborhoods in which

they were located--property values declined, crime increased, and sup-

port for public education diminished in these areas.

Arveson, Raymond G., Implications of Decreasing Student Enrollments,

paper presented at the American Association of School Administra-

tors Annual Convention, Atlantic City, February 22-26, 1974.

As superintendent of the Hayward, California Unified School Dis-

trict, Arveson has had to oversee the-closure of four schools because

of decreased enrollment. In this paper, he suggests how such closures,

along with the accompanying reduction in staff, can best be implemented

so as to avoid adverse reaction from the community.
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Boulding, Kenneth E., "the Management of Decline," Change, Vol. 7, No.

5, June 1975, pp.8-9. (Excerpted from a speech'to the Regents Con-

vocation of the University of the State of New York, Albany, Septemr

ber 20, 1974).

Boulding predicts that education is likely to be the first major

sector of the economy to suffer a decline and the management of this de-

cline may well set the tone for the management of a general slowdown in

other aspects of social life. He points out that most of the United

States' experience up to now has been with growth and Americans are, D

therefore, ill-equipped forlIthe management of decline. Consequently,_

Boulding believes that one of education's first priorities should be

development of a new generation of academic administrators who are

skilled in adjusting to decline. However, before,this can be done, much

more needs to be known about the actual process of decline. Boulding

suggests a study of - declining sectors of, the past, such'as agriculture

and the, railroads, as one of the ways to understand better the process

of decline.

Brunetti, Frank, "Enrollment pecline: Major Issues for 1975," CEFP Jour-

nal, Vol. 12, No. 4, July-August 1974,pp.16-12. . ..ip

.
This article summarizes the demographic, enrollmen , and language

indicators which can be used by school districts in pr:4ecting the mag-
i

of forthcoming enrol'ment declines., Although the elements of

comprehensive planning process needed to cope with enrollment decline

are also outlined, they are presented in a rather summary fashion with

no detailed explanation or discussion.

Campbell, Alan K., The Politics and Economics of the Future Financing

of Public Education, paper presented at the Institute for Chief

State School Officdis, Jackson Hole, Wyoming, 1974.

The author discusses a number., of reasogs 46ythere is proportion-

' ately less money available for public education today that there was

iwthe 1950s and 1960s, and why the political strength of public
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education is decreasing. Amond the i.asons he cites are: 1) due to a

r -Shift in the population, other groups such as the elderly' are demalding

siedeminding.).eial'services which compete direct]) with educatiou for

resources; 2),Lpablic opinion pools since 1969 show a decline in support
. .

for-public education among its traditionally strongest supporters; those

of high education and so ioeconomic stostus; had 3) school enrollment de-
ft

cline coincides-with.publiC iiscusiion on research showing little xp:ta-

lionship.betWee/spen.ding for education and student achieVement.

1.7 Car2s.4,Foundation fa; the Advancement of Teaching, More Than Survival:

Prospects -,for Education in a Period of Uncertainty, Jossey,Bass, San

---Pranciicb, 1975.,

Thfs book'is a summary orsome forthcoming studies commissioned by

-the Carnegie Couacil'on the decline in growth of higher education. En-
.

.rollment grirth.in higher. education, which more than doubled in the 1960s

is now slowing down, and is likely to reach a zero 6 wth rate within a

decade. CAt of the studies, based on a survey of more than 1,200 college

presidents, was designed to find out how various types of institutions

are responding to decline in enrollment. :'any colleges and universities

reported a (badge in their student-faculty ratio, in the'quality and var-

iety of prOgrams offered, and in, the types of otudents being admitted.

' Perhaps one of the most iMportant findings was that declining rates of

enrollment have caused authority to shift from lower to higher levels

(e.g., from academic departments to campus administration and frem.campus

to system board) and most college presidents expecvthat,bltween now

and 1980, authority will continue to shit in the same dieektion*
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Cronin, Joseph M., "The Decline of the School as an American Priority,"

National Elementary Principal, Vol. 53, No. 4, May-June 1974, pp.

39-42.

.
AIL This ar'icle is an exhortation fb principals to-be creativ.. in cop-

,

ing not just witi- the effects of declining enrollments, but also with,

other societal trends such as the extensive use of educational tele-

/ision as an instructional aid fat pre-a121ers and demands for an end

to nor modification of compulsory aws. Tt(e author calls for

aleadership style with the capabilities-t, do more than merely admin-
v

ister a school --one which can develop educational programs that combine

school, community life experience, and the use of. the midia.

--,
1,, .

.

Davis, Russell G. and Lewis, Gary M., The Demographic Background to

Chanaug Enrollments and School Needsva paper prepared for the

Center for the Study of Public Policy and funded by-t
?
he National

".,

Institute ot.Education, February 1976.

Included in this idaper- are enrollment p:ojettions through 1190

for K-postsecondary education as well as a discussion of_the geographic

and racial distribution of the school'age population during die time

period. Except for the K-8 grades, enrollment will steadily decline.

In K-8, however, enrollment will decrease until 1982 and teen rise,
,

but w411 ,ot reach the enrollment peak of 1969. Central cities will

lose enrollment at a faster rat, than the national average)and at the -

same time will experience an increasing concentration of non -white stu-'

dents.

The authors list several social and economic trends which.coincide
-

with enrollment decline and which can affect educational programs. For

example, slowing economic growth may bring demands for,job-relatett ,

training rather.than the expansion of general schooling sad thS increaveC

participation of wen a in the work force have implications'
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for both the kind of schooling children receive and when they receive

it.

Decekber, Erwin, "The Shrinking Schools," California School Boards,

Vol. 34, No. 2, February 1975, pp.28-30, 32-33.

The author outlines the scope of enrollment decline in California

and then argues for a change in those law's which constrain local school

districts in their efforts to cope with decline. These laws include

ones governing the bases for ADA and revenue limits, the dismissal of

surplus teachers, and the use of teachers iu areas other than the one

in which they are creuntialed.

Erickson, Kai L., "Some Suggestions it) Soften a Somber Economic Picture

for Teachers," Phi Delta Kappan, Vol. 56, No. 7, March 1975, p.473.

This article represents the viewpoint of the NEA in its suggestions

for dealing with the , irrent surplus of teachers. It advocates the ex-

tension of public education down to the pre-kindergarten level, smaller

class size, and greater aelinistrative efficiency through consolidation

of school districts. Teachers are encouraged to achieve these goals

through increased collective bargaining and political activity.

Fields, Edward E., "An Urban District Dilemma: Dwindling Enrollments,

Growing Problems, Crisis, Conflict," paper presented at the Ameri-

can Association of School Administrators convention, Dallas,

Texas, February 21-24, 1975.

This narrative by the Associate Superintendent of the Kansas City,

Missouri school system illustrates the problems of district decline

as they impact on urban areas. Out-migration from the central city by

white families has meant that not only has the school population de-

creased, -but also that it has become increasingly minority in its racial
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racial composition. Operating costs have increased, yet tax levies have

become more difficult to pass. Another, often-neglected, aspect of

school decline in urban areas is present in Kansas City. Urban renewal

and freeway construction have greatly accelerated enrollment reductions

and severely affected school district policy. Consequently, there, is a

need to interface city (municipal) and school district planning and

decisionmaking functions.

Freeman, John and Hannan, Michael T., "Growth and 'ecline Processes in r
Organizations," American Sociological Review, Vol. 40, April 1975,

pp.215-228.

Using changes in the sizes of personnel categories in 805 California

school, districts as a data base, this article formulates and tests a

model which distinguishes the, effects of organizational growth and de-

cline as they relate to various component,/ of an organization. The

authors found, using a set of regression eq-..atinns to analyze the data,

that growing and declining organizations will be similar in the rela-

tionship between the size of the direct (or production) f/omponent and

the demand for organlzational products or services. However, growing

and declining organizations will differ 111 the relationship of sizes

of the supportive (administrative and support services) component size

to direct component size and to demand. In terms of public education,

this means that in a time of decline, the proportionate decrease in the

size of the teaching force (direct component) will not be matched by a

sinar loss in th,.. number of administrators.and support staff. Unfor-

tunately, there at a limited number of time-points included in'this,

analysis, but it does go beyond most of the empirical literature in this

area which is based solely on cross-sectional analysis.

Goettel, Robert J. and Firestine, Robert E., "Declining Enrollments

and State Aid: Another Equity and Efftcien Problem," Journal

of Education Finance, Vol. I, Fall 1975, pp.205-215.
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This article focuses on the fiscal implications of school enroll-

ment decline and on the role of the states in assisting local school

districts to cope with the problem. The authors point out that enroll-

ment declines seem to be most severe in those districts already seriously

affected by fiscal pressure and community problems, and that it is also

these sane districts which will experience the greatest increase in the

proportidn of pupils requiring high cost services. The authors propose

several ways that state aid can be allocated based on both the degree

and longevity of decline.

Hickrod, G. Alan, Thomas Wei-chi Yang, Ramesh Chandhari, Ben C. Hubbard,

Enrollment Change and Educational Personnel Change in the K-12

Schools of Illinois. A supplement to the Report of the Illinois

Task Force on Declining Enrollments, Illinois Office of Education,'

March 1976. Research Report 3-HYCH--76, Center for the Study of

Educational Finance, Department of Educational Administration,

Illinois State University, Normal, Illinois.

Using data from a majority of school districts in Illinois (though

excluding-Chicago), this study analyzes enrollment changes from 1970/

71 to 1974/75 and staff changes for the period 1969/70 to 1974/75. The

researchers found that the factor most likely to distinguish districts

with declining as opposed to rising enrollments was family income. The

greater the percentage of families with incomes over $15,000, the

greater the likelihood that a school district showed an increase in en-

rollment during this period. On the other hand, districts with declin-

ing enrollments were also those with increased percentages of Title I

eligibles. It was also found that higher average teacher salaries, en-

rollm-nt decline, and staff reductions`were greater in urban districts

in Il_inois than in suburban areas. In addition, it was found that ad-

ministrators and support staff have not been decreased proportionately as

pupil enrollments have decreased, and as the size of the classroom

teaching force has been decreased.
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The authors make a number of recommendations to modify Illinois'

present grant-in-aid system so as to help those districts most affected

by enrollment decline. For example, they recommend a change in Title

I weighting as a response to thejoroblem of declining enrollments in

urban districts and to the changes in clientele in these districts.

Illinois Task Force on Declining_Enrollments, Illinois Office of Educa-

tion.

Composed of teachers, administrators, university and Board of

High Education staff, representatives of educational associations and

the Illinois Office of Education, this task force was asked to develop

recommendations to aid the state and local school districts in solving

the economic problems accompanying declining enrollments. The task

force made a number of recommendations for what can be done at the state

level to assist local school districts. Among them are: 1) a slow-down,

for a time, in the rate of claimable pupil loss for general state aid

purposes; 2) provision of technical assistance by the State Office of

Education to local school districts in making enrollment projects and,

3) regulation by the Board of Higher Education of the number of teach-

ers frained'in Illinois public institutions.

Keough, William F., Jr., "Early WarningSigns-of An Enrollment Drop,"

School Management, Vol. 18, No. 7, August-September 1974, pp. 32,

36 -37, 42.

Keough argues against sole reliance during periods of decline on

the Cohort-Survival method for predicting enrollments. In the past;

school districts have assumed that the percentage of live births in any

given year who appear as kindergartners five years later, averaged

over a four or five-year period, Will provide a measure of enrollient

in any future given year. Keough believesi\that while such a technique
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is reliable enough in a period of growth, the more subtle indicators

proposed by Sargent and Handy (see below) are much more approptiate

in a time of decline. He then lists a number of questions which

school district administrators can ask in attempting to determine the

magnitude of potential enrollment drops.

Martin, R. and McCartr R.J., "Education's Big Boom is Ending, but

Studies-to Get More Diverse," Wall Street Journal, April 8, 1976.

Based on the predictions of a number of educational experts, this

article summarizes expected developments in education over the next

twenty-five years. Although the traditional school-age population will

decline, these experts believe'that public education will expand beyond

formal academic schooling. Life-long education will gradually become

the norm and students will stay in school longer, but intersperse formal

schooling with job experience. "Learning centers" will be located.in

public buildings, offices, and factories. Additionally, in an effort to

increase educational "productivity," more electronic teaching ails will

be used.

Mayhew, Lewis, B., Educational Leadership and Declining Enrollments,

McCutchan Publishing Corporation, Berkeley, 1974.

This book is the result of discussion among faculty members and a

conference held at the School of Education, Stanford University on the

training of educational administrators in a time of decline. The parti-

cipants speak of education as a declining industry. They note that de-

clining industries possess common characteristics. As growth slows,

managers and administrators tend to age and incumbents remain in posi-

tions longer. Long tenure, especially in the face of dwindling re-

sources, tends to produce lower morale and incumbents, feted with an

oversupply of qualified younger applicants, guard their positions tena-

ciously.
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The Stanford response in terms of a training program for school

administrators has been to establish a school of applied social science

research. The required core curriculum includes courses in policy analy-

sis, decision science, and quantitative skills. At the same time, how-

ever, the faculty has tried to place new emphasis on the Ed. D. degree

for practitioners and to arrange for paid internships together with a

correlated seminar. The Stanford authors admit that the kind of pro-

gram they are implementing may be inappropriate for state schools with

considerable extension and service responsibilities. On the other hand,

they feel all schools could benefit from making a clear distinction be-

tween the Ph.D. and the Ed.D- degree; from emphasizing quantitative

skills; and above all, from limiting enrollment.

National School Boards Association, "Declining Enrollment," Research

Report 1976-1, Evanston, Illinois, 1976.

The,firs.: part of this report summarizes the reasons for declin

ing' enrollment and ham decline differs, depending-on local district
.

characteristics. The second part is, in effect, a handbook for school

districts to use in forecasting enrollments and in responding to the

effects of decline. Particularly important are the sections on build-

ing community support and on criteria for deciding whether or not to

close a school or convert it to other uses.

Rodekohr, Mark, "Adjustments of Colorado School Districts to Declining

Enrollments," report submitted to the IBS Subcommittee on Academic

Disciplines of the Study Commission on Undergraduate Education

and the Education of Teachers, University of Nebraska, September

1974.
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This analysis is based on aggregate Zeta from all school districts

in Colorado and on survey data from seventy-three Colorado districts

which experienced declining enrollment during the decade of the 1960's.

In addition, five case studies, each exhibiting a different type of

decline, are included in the analysis. Tht author makes three particu-

larly interesting conclusions: 1) many superintendents in districts
o

that had suffered decline were unaware of this trend and actually denied

ii, 2) declining school districts seemed to have a higher quality of

education than expanding ones, and 3) the larger the district undergoing

decline, the better the chance it seemed to have at making a successful

adjustment. Although this is one of the few large-scale empirical stu-

dies of enrollment decline, it may have limitea applicability because

most of the declining districts in Colorado are rural. Consequently,

it was not possible statistically to control for all rural-related

variables in completing the analysis.

Samuelson, Robert, "The New York Effect: An Era of Retrenchment," The

New Republic, Vol. 173, No. 24, December 13, 1975, pp.12-14.

Samuelson argues that New York's crisis can be seen as a catalyst

in the growing retrenchment of state and local governments throughout

the country. Three diverse, but coincidental trends--the rise of

revenue-sharing, the squeeze on real incomes, and demographic changes- -

are tending to restrain local spending. Consequently, local govern-

ments are under far less pressure to spend more for public education,

the largest single item in most localities' budgets.

Sargent, Cyril G. and Handy, Judith. Fewer Pupils/Surplus Space: A

Report, Educational Facilities Labs, New York, 1974.

This study, one of the most comprehensive analyses of school, en-

rollment decline, is organized into two parts. The first, using demo-

graphic data, attempts to project enrollment trends. The second,

based on personal interviews in one hundred districts chosen at random

in forty states and on questionnaire responses from twenty-five large

districts, deals with llstrict responses to phrinkirig enrollments and
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surplus classroom space.

The authors outline quite a few indicators of local mobility (e.g.

urbatt renewal actions, housiag starts, utility company connections,

etc.) which can be used by school administrators to supplement federal

census data in making enrollment projections. Sargent and Hancy also

discuss a number of successful solutions various school districts have

used in converting empty schools to other uses. The solutions, which

may be most effective in the long-term, are those involving regional

cooperation and shared programs and facilities across local-district

boundaries. Above all, the authors stress the importance of adequate

planning for any school district facing or experiencing shrinkage.

Trombley, William, "Claremont in Furore Over Decision to Close Oldest

Grade School," Los Angeles Times, January 12, 1976.

Community controversy over the closing of an elementary school in

Claremont, California indicates what can happen if such closings are

allowed to turn into political issues. The school closing in Claremont

has become a symbol of community cleavages focused on traditional vs.

progressive education and the interests of new vs. long-time residents.

The school board failed to involve the community in planning for reduced

enrollments and consequently, finds itself being sued and some of its

members threatened with a recall election.
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