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_the courts in the development ¢f the educational finance reforms .
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. “recurrent edncation“ as & technique  fér keeping the" society
‘f%'eccgcpically and : e&ncationally vital. (Author/PGD)
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- - National Institute of Education. Tlje seminar wi designed to capitalize on the -
weilth of talent and experience regfdent in those two institutions, a%d o encousr-

-

. and o:gamzatmnal component.

LT P-refa_ce SRR
This collectxon of . essa)fs on the financing and- orgamzatxon of Amencan

education is the product of a joint Berkeley-Stanford Seminar supported by the

age collaboratxon and cooperation between them. We believed thata joint ventum,

-focusing attention ‘on. the intetconnection. between finance -and. organization, ' '

- would signifi cantly advance our thmkmg about these important issues. The timing
of this seminar, and the’ collectxon of essays that grew out of xt, are pa:fxculariy-

- important, for the enterpnse.of pubhc educatxon itself is at a mmal Juncturc

point. .
It is ‘now apparent that ne radxcal cri ques of the suctxes were but d prevxew

_ of the larger public concemns of the sevefities. Those concerns, whxle still frag- -

mented and uneven, are directed at the whole of the educational enterpnse its -
_purposes, its goals, its structure, and the
.that undergird and define it.” Declin
pnvate school enroliments, debate
scores, voucher initiatives, tax 4nd gxpenditure limitation-movements are but"
part of a long aﬁﬁ controversal hs_t i

public school enrollments, increasing

. Our support for the Berkexey; ,
the school finance reform movemgnt xssreachnm a p&tean, that: school financirig -

k toward school finance equahza i n was the’ mauot eduw&on refonn of ;he stxties -

d .early sevenlies. Its- n

- through- Judxcxal proceedmgs, However, had begun to obscure rather than seveal

. other xmportant equity. issues and other non-;udxczal concéms and side effects.

~ Sch¥o! finance research and unplement!hon strategies had become, as Burke sa:d
about the law. sharp by virtue of being narrow. .

" In shgrt we were convinced that it was time to enlérge the scope. of school

" finance resedrch £0-include questions of schdol orgahization. - Schools are, after

all, financed for a purpase; and that purpose is achieved through orgamzatxonal

- arrangements. To separate "the one fromt the othér, while:analytically appro- :. -

priate  provided only a one-dimensional pxcture of the structure of education.
These - essays,  then, present an . emergmg two-dimensional” p:cture deahng
thh both the fmancing and orgm‘nzation of educat.ton. The mlssmg third dimea-

. -

ver court-ofdered bussing, declining test «

-

emphasxs on qnestxons of taxpayer equity .

anc:alandorgmﬁzaﬁonalarmngements S

‘e
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sion, of course, is the purpose of education itself; unfortunately, that important
suabject is beyond, the purview of these essays. But it is clearly the next qdeshon
to be asked by gtudents ‘of educational finance and or.ga/mzatnon and it must be

. interwoven into the dialogue in the near future.

It is-our,hope that this bogk will stlmu‘ate and encourage that dialogue, for
it is in the free give and take of ideas. that the educational enterprise is most at
home. If these essays help to focus that dxalogue and force important issues fo the

‘ surface, they will contribute to the solution of the pressing educational problems.
of the seventies and eighfies’' In-that case, the Berkeley-Stanford seminar and -
this volume, its offspring, will have demohstxated their utility and value.

¢ P

' L . . David Mandel
_ / , ~ Assisgant Director
- ) Educational Finafice Division

_Na}ional Institution of Education

W™
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. Chapter 1

‘% .+ Charles Benson and Louise Stoll

!

dictory s

ments of educati
great swells.of the “s

Mr redxstnbutxon of resourtes, are all experienced by school districts before

_the issues are Trecognized and defined as tremds and new problems. The lag is. ) ‘
. .critical, for bound by the policies bom of a diffeé¥ent perception of .the facts,

“educatio angtixshes, and schools and school districts apply banpdaid techniques

that o campound the difficulties of long’ range solution. When policiés -
- are altered in: response to new situations, they often reflect only partial under- .
v standmg of the issues, and, hence _cither_wotsen the scene or brmg on a new set

of senous problems, for there is little systematic infdrmation gathering or re-
search on. educatmual policy 4 thh respect to. ﬁnane..e and orgamzatxonal

qmﬁm& b / )
A ", The education ﬁnance r:efonn mchment for example/ndemably dxrec d

toward beneﬁttmg students with respect to equal educational opportunity,

o .proceeded in- the abseuce of a cledr definition of objectives and has paid only = °
casual attention to unintended consequences. This has resulted in diluted retams .-

- for the iutnnded beneficianes, a situation which has f‘mally aroused the attention

of educatxonal policy planners. This volume,.which represents the efforts of the |-
Stanford—Berkeley Seminar on School Finance and Organization, constitutes a -
'mederst but important . ﬁxst ste'p 10 deal more thoroughly witlf i issues of educa-

' tional resource allocation.” - . : y
. - ‘._ . .'V -. . .. . ) ." .. . ) _/' .

o e 9 . a
‘. T R T o= B ’ o . .

- * Overview

Fmance and orgamzatmnal policies in Amencan education ure m a tumultuous :
- state. Ce%led fo task from all sides for not meeting what oftén appear to be contra-
dards of equity and choice, schools function in the nafrow spaces per-
icies imposed by local schooi.boards, state legislatures and depart-
d, to an mcreasmg degree, the federal.government. The
tenof the nation” such as a changing economy and shifting
" job market the fis¢ in tea er xmhtancy, matters of social conscience which cry -
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~ In early 1976, offigers of the National Institute of Education held a series of
informal meetings with members of -the Stanford and Berkeley faculties on the

. desirability of a joint seminar on educational finance and orgamzation. There was

a feeling among all parties, that, notwithstanding the dilution of results noted
above, considerable attention had been drawn to problems of finance and organi-
zation ‘during the course of the “educational finance reform movement.” Actually,

‘the discussion between NIE and Berkeldy*Stanford could be seen as a logical pro-

gression from a series of medtings held around the country from 1972 onwards
and sponsored by such organizations.as Ford Foundation, Educafion Commission
of the States, etc. Further, those who were pondering the future of the prop%seq
seminar shared a feeling that the content of ideas in public policy toward finance
and organization of education had reached a kind of plateau. This is not to
that there had not been technical and analytical advances, but it was belieged
that the seminar might help to stimulate thoughts to guide future improvementé
in analytical capacity. * .

The first requirement for gathering data that would assist educational policy-

_makers to cope effectively with the rapid changes in society was to identify. the
_areas for needed research. The theme of theé seminar thus became “emerging

educational policy issues for the next decade,” with emphasis on research direc-
tions for financial and organizational matters: A list of tentative topics'included
equality issues in school finance, “optimal size” issues of administration and
decision making units, demography, child care and preschool, out of school envi-
ronment of young people, labor markets and social mobility, recurrent education
and .educational technology. Scholars recognized for work in these areas were

solicited to write papers on facets of the topics which they considered important

for future research emphasis. The-authors were expected to develop themes of
interest to themselves within the parameters of the seminar, but specifically to

" answer the following three questions:

‘#. What is the problem being addressed by the paper, and why is it im-

ﬂ' & it ) . L . . )

;{Dortam. < o

o 9f existing policies in education prevail, what is S_he likely development
in 5-10 yeafs’ time of the problem(s) chosen for investigation? _

« ' If the decision were yqurs, what specific research topics or studies would

' you recommend to deal with tie problem(s) and futuge pelicy agendas?

. .Thus, a cémmon format focused on predictive insi’ght was aeveloped for pre-

 sentation-of the issues. The content and’ emphasis of the papeérs varied widely,’

however, and the style of presentationvranged from discursive to tightly argued

paragraphs. While the “placing” of the problem naturally required an understand-
ing of present educational policy, a comprehensive review of the literature was
‘not requested of the authors for two reasons: first, the readess of these papers are -

presemed, t§ be knowledgeable ‘with respect to educational policy and, therefore, -

‘familiar Gith. the literature and related research; second, the papers would have .

become too long for a sjnglé volume, and been diverted from the creative mission

. of the seminar which was to develop emerging researclf,jssues fbr the next decade.

- To the extent that a critique oé related research was deeméd niecessary to clarify

-
-
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. tions and arguments and theg centered on research topics provoked by the paper.
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analysis or proposed research agendas, the authors provided it. The final selection
of topics depended on the interests of seminar participants. Rpr example no
researcher had sufficient interest in pursuing educatxonal technology, though thxs
is deemed an important area for future work. _ .
-+ The Stanford-Berkeley Seminar followed a straight forward fonna.t‘.,Begmnmg.
in November 1976 and ending in March 1977, the Seminar convened nine times.e i
The meetings were held in the Stariford Board Room in downtown San Francisco,
midway between the Stanford and UC Berkeley campuses. In addition to the -
authors of the papers and the project staff, a select group of graduate students, - «
professors and other persons who had particular expertise in matters of school
finance and organization were invited. Average attendance waslS. Papers were .
distributed and *“talked through™ by the authot. Discussion first clarified assump-

The discussion generally resulted in specific suggestions to the author for expan-
sion or reemphasis of the paper. A record of each discussion was kept which con-
stituted the basis for written suggestions for revision in some cases.. Following

. \
each seminar, the paper was sent to the participants who had not attended and

" to a broader. mailing list which included officials of NIE. Written crmques were

solicited from those who had not attended the presentation to assist the authors
with rgvisions. Final drafts of the papers were collected prior to August 1977 and, °
with approval of the Project staff, appear in full in this volume.
" The seminar papers segregate themselves into two main categories: _
e Those which deal with effecting change in school orgamzatmn and re-
sources already internalized to a substantial degree in the system.
‘Those which deal with outside social forces that have been recogmzed
9nd responded to Jn only slight measure by the educational system. _
ut of the eight papers, a focus for the future is developed based on an .
und’erstandmg of present trends relating both to educanonal ifistitutions and the '
broader soaal context.
The first set of papers addressmg School Orgamzatlon and Resources dls-

R 'c'uss four topics: law, finance, optxmal size of educatxonal units and ~theones of

change. S
“Law, Politics and Equal Educatnonal Opportunity: The“Lumts of Juditial

. Involvement,” by David’ Kirp assesses the role of the courts in the development of ' (
~ what has come to be called the “Educational Finfnce Reform Movenient.”

- Klrp asserfs that the decade of heavy court mvolvemen,tm educationa\l_xssues
beginnirig with Brown vs. Board of ﬁdumhon, ¢an be - Jraced to two important
institutional shifts: procedural reforms which relaxed requ:remcnts e£or class .
4ction suits and a judicially construed éxpansion of the me of the equal pro- -

- tection clause. He argues. that the history of schiool finance pargllels that of other
- equal -opportunity movements in that a three-stage process ‘has occurred: first,

after political reform -failed (school boatds and legislafures. “did nothing”), the-

equality. clann was given constitutional dbfinition (Serrano vs. Priest, Hobson vs.
Hansen, étc.). Second, a minimal, rather than egalitarian, version of the claim

. achieved. judicial ‘recognition (San Antonio vs. Rodriguez, Lau vs,. NléTxols etc.).
Tlnrd federal and state legxslahon\ has transfonned the dxstnbutwe Justlce 1ssues

! ;_".4' . - L 3
- . Il - . .
. -i e - et ; .
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into issues gmenable,’ fo!] polifical res

ution—new Staté finance legislation. He
* Yevelops.tw Telatog y&t}wses to explain. the cufrent (post Rodriguez) situation
of apparent 'min%}‘al i‘;ﬁf‘involvem t in $chool finance equity issues: «(1) that -
-judicial involvgﬁ' it a§7d¢'clined bechuse many of.the issues afe extremely com-
_plex and essef allf ‘nonjusticeable or beyond the court’s competency to deal .
with; and (2)°that {
- resolution o gom )
~ policy decisio LA - A . .
. - /The discussion ;ii‘elegal cases ,ppeseg'fed in the paper illuminates-the impossi-
bility,jof "the Ebtfi‘tf creating opg:ra’n't‘ language out-of such terms as “adéquate’ or

ed policy‘;dj}em?as rather than as a source of definitive
R .

- “thogoygh and efficient” as applied to school funding. The present state of
. tfessirch $n:the impact of educational and school finance policy and on:alternative

-

‘mech; gsms for resolving disparities is an inadequate foundation on which the
, ¢ coprts pgh rely—ambiguous as fg what the ferms mggn and what the remedies
; ngh; to be. In addition, the courts are unwilling to decree trade-offs in whiqh'
. 'qne;grﬁ't_xp in the population benefits at the expense of another. The courts,

K_irp{rargﬁes, have-~given the research available—gone about as far as they -can,
""“d,;‘f“;l‘xile possibly continuing a dialogue with statq legislatures on the matter,

3 f-_now to.restrict their concern to gross disparities and broadly defined
ign .gThlS is not necessarily a loss, Kirp argues, because it has, indeed, spurred |
nely in ‘the political -are a—the -appropriate arena to tackle the trade-offs '
reg ired by public policy—as witness over 30 states have thus far enacted school
i ‘reform laws. It is this joint undertaking of the courts and the legislative
. branch, the courts déclaring minimal constitutional guarantees and the law makers
: ‘,givilig\zshbstance to these declarations, that best suits the resolution of questions
of educational equity in this society. We are directed, then, not only to ¢xamine
',{édqcaficnal and finance palicies, but alse to explore what new lines pf research
tnight facilitate the interplay,of judicial and legislative action in the future.
ot %1{1 this volume, one-such direction is indicated in-the paper by Lee Friedman
d

H]

’»2‘] Michael Wiseman: “Toward Understanding the Equity Consequences of
! * Hehdol Finance Reform.” Grounded in research and analysis which will be familiar
fo those interested in school finance, the authors point ouffiiat (1) definitions of
/ “eqpal opportunity” -are diverse and soméimes inconsist®®; and (2) little data.
; /. ekist regarding the effects of recent policy changes addressing unequal oppor
' ,l tunity. They go on to argue that an important.gap in current understanding is the
,' scarcity of data concerning how people and localities act with respect to changes
;a in school finance policies. Friedman and Wiseman suggest that the progress toward
. the goal of ““fiscal neutrality”—the apparent preferred response of states to the
- demand for equity<be monitored closely, ticularly with respect to unintended
! g nlegative cofisequences such as possible increased resideMial clustering by income
class. .. ‘
~The paper is concerned” with expandiné the understanding of the concepts
< frequently bandied about. in the school finance reform movement, in ‘order to .
x.; refine the tools for monitoring the impact of fiscal legislation. They distinguish
. between 1) “simple neutrality,” meaning, with respect to educational resources,
: “;a_bsolute equality in dollar amounts, and 3) “conditional neutrality,” a “fair pro-

T e
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& of the cplrts is best appreciated asa catalyst to political ~
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A bsne*that is, poor, chikircn do not have the same educational inputs or outputs ;'
a8 rich ‘childien: In contfust, the California coutt, still the'leading court in scheol -
“candxtional_neutrahty"’ solution. Quotmg\lamsmae o

PRUES

—

A Y

eus in the distribution ot‘ wealth.” 'l'he latter océurs when the distribution of
,mpuu or dutputs would be: the same, all other tliings being equal. It is the thesis o
- of this. papex that the fundamental equal ‘educafioh issue is a “simple neutrality” '

ﬁmnce, appears to’ aceeptm@_
. from the Serrano Ik my they show the court’s apparent concernWwith.sctual .
dtsparitxes in school cxpcnditur;s caused by wealth and, at the same txme, ‘willing-: _
_ness to allow - district power. equahzmx (DPE) 'as a solution. DPE is specifically

mtendcd to avoid a suumple neutiality”™. solution. The’same tax rate would bring. - \n )

L]

© in-the same dollars when -applied; however, 1o one éoercés a particular district to
levy a tax rate spfficiefit to provide equal input; fuch less equal educational opt-
_ putelt would appesr highly unlikely under DPE that the frequency distributionof
school district’ spendmg‘\would be 1dcnti’cal wheffSorted by wealth or incmpe class

' of residents, 0

Intcmtingly, however, inr an’ exnmmation of the impact of school finarice:

reform in Illincis since 1973 Friedman and Wtseman find conliderable progress - . |

towaid “simple neutmlity * They point out that the recent estiblishment in Iili- '

nois of a ‘major Title i-ESEA-like revenue distribution to districts counters this

. PTOgress toward “simple neutrality,” but it also counters the interest of the DPE -

‘reférm legistation. All of this poin@up the Complexity and conflicts inherent in

‘the equity issue, the egse with which it is muddled, and the need for increased

research with respect to the impdet of reform legislation implementation. Once

again, it is the problem of relating judicial infent to legislative action. _Giving

voice to the law requires clatity of ideas and a grasp of the pr&cucal implication of

" action; both need continued examination. .
The examination: of Judxml-lepslanve mterplay il of interest with respect to

- school finance, pritharily as it impacts local school. distriets and the education pro- -
vided in the schools themselves. The questions that must be addreased here are:
(1) as a result of shifts in the law, what changes occur in-the osganizationsl and

-« finincial condition of school districts? (2) How does. this affectthie educational

*,

inputs and outputs for various categaries-of students? And, (3) how can it all be.
meéasured? Two seminar papers ‘address these issues, onc‘developmsa methodotogy
for undesstanding change in a school district, or school, and the other focminz
. on optimum size of educational units. .

. “Toward a Contingency Theo? of Q)rgnnfzntional Change in Ednution
Structurg., Processes and Synibolisni,” by Terry Deal and Brooklyn Derr focuses

., On- & methodelogy that is tailored to schools for both examining impact and

zmpteme.ntmg change. The paper rejects the “QOD" ~organizational development—
movément which was transported largely unaltered from the busincss world to

- éducation in the nxties,. as beins adequate to effect schéol district instxtutional
change.

. Schoaols, Deal and Deir nuintsm. wlnle hehmns like other organizatiom in
some tespects, are extremely complex kinds of institutiong that share a-number of

" charactefistics that make change difficult. They lack clear goals and devcloped
uchnology, are mtehpenemwd and eontrolled by their environment operate
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under a myth of “pmfessxonalmn wlneh: makes employees believe they ares
autonomous but have a civil servant mentahty operatmg alongside. Thus, a three-
pronged coxpderatxon emerges which, with respect to any change demands
exammatlon of the structure, processes, and myths of the school, or school dis-

trict. Vxewed from this perspectx?e, the 1mpact of Serrano on the gducatjon oppor-
‘ tunifies of children in low wealth districts, or districts which will find t.l'lemselves .
with-less money, 1s not explamed by the dollar differénoes at all, but is highly N

contingent upon how the- district. retains its structural patterns, technical ‘pro- ,

- cesses, and wymbolic elements such ss values and beliefs. Since school districts are

“loosely coupled” or “organized anarchies, * Deal and Derr mamtam that there
are few guidelines. to follow 'to minimize deléteriow®efficts or enhance the possi- -

. bility of success. -And it isgin understanding the. dynamic interdctions of these.

dlmens:ons that they urg ‘research agenda—for they believe that insensitivity
to these internal needs and: a lack of integratiodl among the.three aspects of the
organization have contributed to the high fznlure rate of previous change efforts.
In essence, they are saying, the best laid plans in school finance dnd organiza-
ﬁon reform -may be J.koomed to faifure if means of implementation that really
work aren’t developed and carned out based upon the reahty of how schools and
school districts operate. . .

. This cautious remihder concermng methodology for examining the impact of
laws as well as implementing change finds no more ongoing concern than in the
question of optimal size of schools and districts. ‘

“Organizational Scale and School Success,” by James Guthrie, tackles the
issue of district and school size, initially from an historical perspective. The trend
of the last 35 years is clear: while the: number of students has increased since
1930 from 25 mxlho’n to 50.million, the average school district size has gone from
200 to 3,000 and the average school from.100 to 550. Theories touting the eco-
nomics of larger school units, legislation encouraging consolidation of school

. districts, and research claiming increased educational outputs from this have come -

under attack. In recent years, many studies, for instance, ignored important struc-

tural considerations of consolidation, such as transportation. With respect to

achievement and integration, the research is-ambiguous since the socioeeonomic
status (SES) level of students seems often not to have been taken into account.

Guthrie argues, that citizen participation seems. adversely affected by large
schools, and also that both citizens and school board members lose power when
state control is increased, as is generally the case when school finance reform legis-
lation is enacted. The consequences of tlus loss of lay control on education is not .

_well understood beyond expressed feelmgs of citizen alienation. It likely will not

be understood until more refined measurement techmques for cost-beneﬁt analy-
sis of :schools are operatmnal '

_The trend toward schoal districts and schools of ever increasing size co:sfmues
to be encouraged by legislation based on simplistic and possibly erroneous cost-
benefit analysis. In addition, it appears-to be a public policy which is in apparent

~conflict with an increasingly important public insistence upon additional (or
rene_wed) comimunity participation ig schools, an insisten¢e which also has acquired

.
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Iegxslatwe favor as more federal and state programs require’ parent advlsory com-,
‘mittees., Thxs collision course of increased parent expectation of control and the
mcmasmg Size and bureaucratization of the &ducational institution is far more
. than an jironic commentary om the apparent impossibility of managirig public -
education in this country; It is superimposed on a structural shift of an énormous
) maghitudé—the sharp decline in the birth rate of the country*—-\vhxch forced atten—
EO}DH ‘both the use-of fadilities and the need for staff.

*

-

. The importance of understanding the impact of dechnmg enrollment of
students on the finarcial and organization features of Ameri¢an public education
afRnates the current, scene. While demographers’ were quick to note the sharp
Wt in fertiljty rates schools took a while “to adjust. XThe-Aevelation came to
Aol districts operating under a per/pupﬂ’jtevenue limit law ‘that their student
. ‘pulahon wasn't raising sufficient revenue to pay the same staff, and it be-
came obvious to all districts that ‘the cost per student o&.mnmng their schools
. had skyrocketed!  The' conseqyences: .for school district organization and gov--
' . emnance are substantial: teach@r lay-offs, which create conflict with teachers’
unions over jobs and seniority provisions dnd threaten to leave school districts
staffed only with senior people; school closings which cause enormous dissension
s " in a community; the demands of 3 governmg boards to -have increased power to
“transfer staff” to “cover thgz ground,” to list a few. Declining enrollment is now
- ’understood to be a nationwide phenomepa, but an industry which has been for a
century predicated on growth daoes not make the transition to stability or con-
“traction ovemnight. Particularly -since urban school districts which most m:cd~
dttention with respect to educational equity are most affected, the unphcations .
for finance reform and district/school organizations are nnportant to understand.

By the same argument, the Seminar arrived at the decision to examine other’

oo - aspects of-the context within which schools operate. Prior school finance reform .

Yrow research has paid little atténtion to either the mterrelatedness of schoe: and home

o or changes in.the world of work. A failure to gxamine assumptions in each of '

~ these areas, it is behcved could result in new policies being adopted that result

e in a segies of adverse- and unanticipated side effects. Thus, the following papers

-, address the sécond major area for research: outside social -forces mﬂuencing
eaucgtmm . s -

' The Semmar coﬁxmmoned a paper by Han'iet Flshlow, a demographer, and
‘one by. Charles Benson whose recent work has focused on éarly childhcod nutri-
tion and studies of how children of different SES backgrounds spend time outside
of school. These two papers by no.means exhaust considerations. essential to
‘understanding the “context” within 'which schools operate, but rather, are exam-
ples of the kinds of considerations which must be taken into account if sweeping -

reform in the technical areas of ﬁnance and school,fdistnct orgamzation aretobe

L effective. . .

.. In “Demography and Changmg Enmllments * Harriet Fxshlow, esammes the
fertility rates of the last decades, projects future fertlhty' rates and suggests the
implicaﬁons of thesc for schools, : : _ S
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. Fishlow points out that the number of births has fallen nearly every year in .
the last 18.years and that the percentage of decline ger‘tha_t period is nearly 28%.
Yy * *This hasresplted, already,.in a 10% decling in elemeéntary school enrollment and
" will mean a fugther decline of 7% eor_ 8% by the middle 1980s. Secondary enroll-
.ments reached their peak in 1976 and, over the’next 15 years, can be expeéted to'-

decline by 25%. After the mid: 198§)s, however, the children of mothers belonging' ’

\ o to alarge cohort—born befofe the c,le;clir;e in birth' rate of the late 1960s—will enter
o . ", " . sc¢hool so enrollment will.once more turp upward ; howeyer, efirollments are not
A " likely. to move all the way back up because the level;-"bf fertility ‘is expected. to stay
. - comyparatively low. Fishlow spends considerabie effort to d_efénd her chosen size
. ‘ of future completed families of 2.1, or what’ is known as “replacement” per-’

. woman. She bases this selection on: multiple co;isidera-tions of career aspirations
.- and rising labor.force participation for women, maniféstation of female individu-
. alism, the availability of contraception and legal abortion, environinental concemns; -
™ apd the short run economic state. The babies born prior to this cutrent period of
declining fertility rate, between 1946 and 1964, create a “‘bulge”. in the age struc-
ture of the nation which will have implications for the job market as- well as the
delivery of social services for the next decades. If is, then, not decline or growth,
pet se, but the cyclical fluctuations in elementary and secondafy schools that the
‘ Fishlow paper cause§ us .to consider. }i pbints to needed pesearch to develop
flexibility with Tespect to fAcilities, retfaining of surplus teaghers, and creation of.
a “pool” of certificated people to move back in as enrollmgnt rises again without
an agonjzing period of qvercrowding and powerful teacher/ﬁ&{igc demands, etc.

Insofar as the Fishlow paper sharpens an understandirg of the!‘magniffxde of
. the clientele™ schools serve and are likely to sepve, it urges institutional develop-
< S . nents that will minimize the buffeting ta éducation from swells ot declines of
papulation. The question of. whether the social benefits of education carf be inde-
pendent of demographic considerations—ot any other significant socidl phenomena
—is, of course, not answera.ble with.cerianty. :

_The paper by Charles Benson,;“Tifne and How It Is Spent,” argues for a con-
tihuinf-examination of one ef the most stable findings of social science research:
that the school performance of children is related to their home background, and,
indeed, that variation in family background accounts far more for variation in
school achievenfient than do vafiations in school characteristics. Benson notes that -

d whateverelse the term “home background’” means, it certainly includes considera-
tidn--of family characteristics and structure—number of .children and ordering,
whether one or two parents is in the home, whether or not there is a non-working
parent, income and ¢ducation level of the parents, and attitudes on important
issues. relating to child rearing. Everyone agrees that what happens outside of

e school affects what happens inside of school, and vice versa. Schoo{s should,

ideally, develop the human capital built up by the family. '

But it is not wegll understood how human caﬁital is built up in the family.
. Various stud_ies indicate a significant relationship between time investment in
e children By parents and the children’s performance in school, so time spent with

v
Ay .

+ children is considered “good.”. But results seem to vary with respect to the
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quahty” of that time. Time, it? seems m&r be “foor nme justas salary may ‘be

“poor income,” and each,. presumably, has d'aérsq effect on children’s devel-» -

opment. In addition, it appears that chlldre dxﬁferent socio-economic classes

have differing amounts ‘of . contact )thh ncm—parent adults, and that these “nexgh

borhood effects” might play p role in t*ndemtandmg student, achievement in "

school The trade-offs are not well -understood when quality,- parent attxtudes, :
clghbbrhooql contacts, education level, and.income: Jevel qualify the “fime spent

- witf children. * The goal is to bring the best possible. equxppéd child to the school.

- Thé challenge is to understand the critical camponents of “home background”

. with :an eye, possibly, toward developmg socxally acceptable interventions that ‘
. would ‘enhance school performance! Examples of the unanswcred questions perti-

nent to school finance reform considerations are: can “‘godd” child rearing prac-
tices in low SES families, mcludmg good diet and sleeping practices, help with

+ homework, conirol of TV watchmg, etc., enable their children to competc suc-

cessfully in school with upper SES families who pay no attention to these prac-
tices or even do the opposite? Or are the best efforts of poor families to improve
the life chances of their children eradicated by neighborhood effects or family
structyre effects? Is the quality of family investment so different that all the~
“good practices” of the poor fall before the unmessurable components of the
rich? How does much time from an uneducated mother compare with little time
from a highly educated mother with respect to children’s school achievéments?

. Benson’s paper- suggests it may bé possable fo disentangle the effects of
parental characteristics, family -structure. and neighborhood by analyzing, in the |

first instance, the use of children’s and parents’ time. This proposal builds on the .

‘ growing literature - in three fields: economics of time, time budget analysis, and
child psychology. It also builds on research into intra-familial distribution of time.

Two papers if the seminar direct research to the connection between work
and education. It has long been accepted that schools prepare people for work
and that this is their primary function. The equity problem has been to assuré
that the opportunity and' the rewards of schooling fall equdlly on all classes of
' people. The human capital model, which -assumes that the magket works effi- :
ciently and that individuals respond rationally to rates of* return to schooling, .
has béen the model generally used to explain the school-work cennection. Norton’

. Grubb, in “Schooling and ‘Work: The Changing Context of ‘Education,” rejects
*the human capital theory s provndmg an adequate model for widerstanding this -

mlatxonshxp and cxpl'ores three )topxcs which could serve as the foundation of a
_more adequate model: over-education in Amenqa, credentializing, and career

Ty " education. He argues that the long-held myth that more education means better

jobs should be laid to rest in view of the large college age: cohort of the 1960s
whxch could not find jobs with salary and status commensurate w1th their educa-
" tion. The demographic and technological causes of this, he argues, are not unex-
pected in a capitalist society where benign neglect rules public policy with réspect <
to the conngction between work and schools. This approach ultimately challenges
the school finance reform movement and all other- educational equity movements./
by suggesting that the possxblhty of success will remain elusive as long as the
system is what xt 87 v .. .
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-meb“s development of the .crecgentialing theory 'z_iddfésses other dis‘turbiflg
phenomena: the degradation of jqbsjgthe setting of unnecessatily to require-
ments for employment in the presence of ail abundance of workers, the use of

education as a non-rational sorting device rather than a place to acqyire needed

job skills. The proliferétid'n of career education prégrams grounded in assertions

-

. about “over-education” and “credentialing,” speaks primarily, to reforn in school

* [y

~ curriculum and content. .

It is the .view of those arguingQFér' career education that the present mode of -

schooling has become irrelevant to agdult/work life; Grubb believes that if career
. education cannot obtain the support of business and labor, it will remain merely
a reform internal to the education gystem and have no impact on the way schools
~ interact with labor markets. He develops a research agenda which departs from

hypotheses centering around the human capital model in its attempts to under#

stand the va,ricty of cBntradictory roles schools have come to play. The comrhon.
myths have said ‘one thing about the relationship; reality insists that something
different is happening. Lurking jn the paper are the unassailable assumptions that
schools, in what théy teach and how they do it, “support” the present capitalist
structure of thgcountry and that, as an agent.for change, schools are likely to fail.

e final ‘paper in the volume, “Recurrent Education and Employment”
- by David Stern also examines the apparent phenomena of “‘over-education,” but
with the goal of utiliziflg it for development of a more equitable society rather
than "preventing it. The key for Stern is “rectrrent education” which he defines
as “any activity in which someone intends to learn something but which is not

-

N

undertaken as part of an unbroken ‘sequence of schooling, from compulsory .

schooling to post secondary, to final degree.”” This includes urban power pro-
gramk, night school% veterans programs, institutes for managers and union\nflem-
_bers, etc. Stemn sees recurrent, education’ as a means of reducing rates 0 -un=
erpployment and providing more, jobs to workers of all educational backgrounds.
It would avoifl bo;;lenecks in certain"c')cg:upational categories as well as get work-
ers interested in their tjobs by permitting’ mid-career retooling and thus raising
production, both with likely anti-inflationary effects. Stem’s research @agenda
is directed toward discovering how recurrent education can increase both moti-
. vation and productivity. N : T .
Stern appears to reject Grubb’s thesis that the phenomepa of over-education
renders inadequate the hyman capital model to.explain the relationship of work
and schopl. Rather, he views “over-education™ as the consequence of the “baby
boom™ and as causing major but predictable dislocations in the labor market. He
believes that recurrent educatian provides a practical solution to dealing with.
both the sheer numbers of workers who will be in mid-career in the years 1980-
'2010 and the likelihood that their skills will have deteriorated. .

Stern’s paper departs from the papers already discussed in providing an _

'intriguing and original means for accomplishing what he advocates: a plan for
financing recurrent education by permitting individuals to borrow againgt their

" Social Security or pensions, thereby creating no new public fiscal liabilities.«The =

spilloveggbenefits to the public from a program directed essentially. at education
is a healthier economy in ways already de;scﬁqu as well as alleviation, in part,

T I
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" of the potentially herrendous problem of mtergeneratxonal distribution_as the

- large baby ‘boom cbhort begins to retire and demand Social Security benefits

from the payrolls of the smaller cohort of their children and grandchildren.

The papers in.this volume, then, address.a varied and provocative list of
.issues pertinent to school finance and orgamzatlonal refqrm. The reader is urged
not to be bound intellectually by the order of resentatlon which has been chosen.
“The subjects’ are inter-related and the papers presented in a}ormat focussed on
the common concern for developing emerging research proposals m,school finance
and organization for the coning.decades. T‘ne implications for policy and research
raised by any orie paper in the volume may well. illuminate many of the other
topics considered. The collection should not be assessed as an end.in ‘itself, byt as

.a spur to considerations and research important to the development of an equi-

table educational system in this country, .
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‘Law, Politics,-and Equal .

Educatlonal Opportunity:

The le/ts of Jud:czal Reform-“

David L. l’(irp |

\ -

“By itself, the court is almost powerless to affect the court of natioml policy "1
4

“[T}he Supreme Court, of the United States is really the schoolmaster of éxe
Republic and if it cannot command, it can at least educate the American people
about what they need to do fo inprove the educational systems of the country.”?

&

Introduction: The Rlse (and Fall?) of the
Constltutlonal Revolutlon in Edusatmn

~ With réspect to questions of. educational pchcy, courts have hxstoncally
been the “least dangerous”—and the least involved~brangh of government. Policy

"was traditionally framed by le@ school boards, largely unconstrained
by the command of the constitution. The rown® decision. s:gmﬁcantly altered.

this allocation of authority, but only re issues of rice were concerned;

~ defining “equal educational opportunity” in other spheres remained essentially -

the province of politicians and educators. e AN
The experience of the past decade has-been very different: to ignore the

>

bQSSbehty of judicial . intervention in educational pohey calculations risks subse-"

quent review and upset of those calculations. The Judges have thrust themselves
into the vortex of debates over the proceduiral and substantive rights and liberties
.of students and teachers: decisions conceming, for example, students’ ¥nd
teachers’ rights of free speech and peaceful protest, and the procedural protections

', available to students and teachers whom school Yistricts wish td dxscxplme or dis-

-miss, have had notéworthy effects on the management of school affairs.* Of even
greater moment, courts have assessed claims based on-the assertedly mequitable
treatment of particular classes of students: those residing in “poor” school dis-

&
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. . . tricts? or atiendmg' minimally funded schools within a particular district,® the
. . _handicapped,’ the non-English speaking,® and women.® In each instance, norma--
' - tive arguments rooted in understandings of dxstnbutwg justice have been rendered
g ‘mto issues cognizable under the constitution.

. This development may be traced to several interrelated sources, bo?h inside

. and outside the Judlma] system. W1thm the judiciary, various procedural reforms

. Dertaining to litigation, most notably the relaxation of requirements for a “class-

_ action” lawsuit—a case whose “result affects not only the individual litigant but

D also all others \on share the litigants’ grievance—made possible the bringing of «

' cases whose.impact “"wauld be widely felt; ‘class justice, not just individual justice,
could now be _obtained.!® Paralleling this procedural reform was a judncxally-
crafted expansnon of the substantive meaning of the equal protection clause.!?

A

v That metaphor of equality—“No State shall . . . deny to any person within its
jurisdiction the equal protection of the laws”— had oncebeen derided.by Justice
s Holmes as the last refuge of constitutional argument. No longer: during the Warren

Court era, poll taxes, fees for transcripts and appellate attorneys in criminal cases,
» eléctoral apportlonment and welfare residency rules were assessed in hght of the
" equal protection guarantee. In each instance, because the court could identify a
constitutionally fundamental right in Jeopardy, the state~created differertiations
were reviewed to-determine t ir ¢ necessxty, not merely their “reasonableness”;
al none “of these differentiations survived scrutiny under this new standard. The
' Supreme Court also became increasingly attentive to classifications which disad-
.~ ‘vantaged the poor, a group which—like blacks—could plausibly claim that differ-"
entiations adversely affectmg them were presumptively invidious. TQe ‘landmark
equal protection cases of the time fused both kinds of concerns: the state’s classi-
fications¢irenched upon constitutionally v1tal mterests “and employed wealth as
the basis for distinction-making. -
- : This new equal protection had apparent relevance to equal educationaf
/ opportunity questions. If mequmes concerning voting rights and” ‘criminal proce-
duge offend the equal protection clause because of the constitutional importdnce
- ] of tho&e rights, should not inequities with respect to education, which could
' v plausibly be described as the developmental prerequisite tp the informed eXercise
" . of other constitutional rights, similarly ;offend? If classifications which dlsadvan-
-  tage “di&l’ete and insular minorities¥--those premised’ on race, and perhaps,
- _poverty—are suspect wasn’t *the plight of children resxdmg in property-poor -
' school districts constltuttonally salient? And didn’t classifications. grounded on_.

e

o — lmguxstlc ability, mental or emotxonal handlcap, .and sex, préseﬁt “analytically
. similar problems? * - .o .
ai ‘The equal educational opportumty issues tnemselves fairness with respect

to the distribution of resourées within states and schobol districts, and with respect
to- the treatment of “minority” groups—were hardly new. Scholars had devoted

'\ considerable Gf varying) attention to them; nor had they gone undiscussed in
school boards and leglslatures, the forums-which custepmarily make allocative
determinations. Yet neither scholarly analyses nor itical debates had much
altered the status quo. The lawyers’ contribution to the policy debate was the
. articulagion of ancienf grievances before a newly receptive forum, the courts;

) » . 3
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. ©.in thit forum, pnncipled elaboranpn of argument in oonstxtuttonallyﬂ i}u&b 5
. terms counted for more. than the familiar determinants of political su

bluntly, recourse to the courts marked an end-run around mstxtuhonaeohﬂcally .,
unresponsive to equity-based grievances.
In each instance, some judicial success was garked:® the Serrano interdis-
Jtrict and the Hobson mtradxstnct resource allocation cases; decisions in Pennsyl- Co -
vama and Washington, D.C., giving cqnstltutlonal credence to the nght of handi-
capped children to‘an “appropnate” educations Lau, which found in.the 1964
Civil Rights Act' statutorjr warrant for requiring that attention be’ par.d to the .
" seducational needs of the _non-English speaking; and lower court opmxops which
.assured women access to pamcular school offerings—notably competitive athletic
. pmgrams and vocational classes—and protected them agamst equusbﬁ on the
ground of pregnancy. * .
These were famous victories wlnch taken together, p. ‘.,‘a' hez&iy sense
of the possibilities inherent-in judicially-ordered reform. To be' ss.ﬁe the §upreme o
Court’s holding in Rodriguez, th ¢ equal protection cliuse jshot o ded by #
‘state school finance sygtems which, preserve wealtli-based Jﬁeﬁﬁmeg)among school
districts, did répresent a significant setback to this' nly did i€ .
~'weaken the drive for restructuring state finance laws but it blso da§hed e
notion that education -was' of snfﬁment constitutmnal importancé to- wa t '
* preferred treatment. The lawyers and their allies, howé#er, saw (the setback as,
only temporary, the larger thrist toward judicial redeﬁmtx‘on of equal educatmnal :
opportumty essentially unimpaired.
) ' Whegher the “Telationship between court-created
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7 poli aking is vitwed favorably—the courts perceived as ¥heroes,” as one edu- ",\, o A
~ cator put jt-or thought to embody the unprincipled usurpation of political and v
1" professional authonty without Constitutional license,'? the influence of colirts oq, N \ T

- the policy process is now conceded. It has become the new conventional wisdoms} . . "‘\;’ ’
Yet-in areas. of inqiiry as dynamic as education, new conventxonal»msdomst. . R

becdine dated even as they supplant the old; that may pe t‘he case with regard to . A
prevailing assessments of the jndicial tole. The post-Rodriguez-world has witnessed
ne notable judicial boldnesses. The Supreme, Court has not addressed constltug
‘tionally-framed -questions of equal’ opportunity’*“ and the pace of judicially- ./
mandated reform in the lower federal and state courts has noticeably slackened. - P
This little-noticed reversion to something more like the older judicial restraint may - '
be attributable to the immediate after-effects of Rodriguez itself; it is, after all,
only four years since that decision was handed down. But, as subsequent sections
" of the essay suggest in greater detail, deeper explanations concerning both the
judiciary’s competence to resol\re these equal educational opportunity questions -
(beyond setting constitutional “minima) and the relationshp betwegn courts and -
the avowedly political branches of government, hold gmater intellectual interest
T e and more evident plausibility. ’ i
_ - ,. Many of the equal educatxonal opportunity questions ow bemg presented ¢
-+« for judicial resolution strain the capacity of the courts. In some instances, what .
the litigants are seeking has no operant meéning: the efforts to define a “thorough ’
and efficient system™ that have plagued New Jersey’s school finance litigation |
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serves as an apt-illustration.'® In other cases, as with suits questioning the ade-

quacy of particular éducational programs provided for handicapped youngsters}

the empirical data needed to inform the adjudicatory process do not exist; conse- -

quently, the mixed fact-law -questions which lie at the heart of thos& disputes
cannot confidently be resolved.'® In yet other. situations, the demand is that
courts order what is presently impossible of attainfnent, as with the litigation

- sgeking to hold school- districts accountable in damages for the achievement

failures of students.'™ In each of these circumstances, equity-based arguments
have appropriately limited appeal for the courts, particularly in the context of
“cautiousness established by Rodriguez. _ o
Maiters of legal doctrine an& reconsiderations of judicial role, are not the
only reasong for. the recent demise of judicjal activism. With respgct to each of
the educational equity issues other than school finance, the aggrieved|groups have
obtained through legislation much of (in some instances, more than t they
sought through® litigation. The resource demands of women, the non-English
speaking, and the handicapped have been embodied in new state and federal laws;
and, with respect to these Mst two groups, moneys which no court could qrder
expended have been made available to.meet their particular needs. Even in the
school finance domain, where comparablé federal legislation has not been forth-
coming, the 1970s witnessed the passage of statutes in some eighteen states which
reduce resource disparities among school districts; while the federal government
has not underwritten these equalization efforts, it has made available money to

" plan for them. Intradistriet resource inequalities have lessened considerably as a
consequence of the federal statutory requirement that non-federal.expenditures in,

schools receiving comp\ensatory education.funds be ‘“comparable’ to expenditures
in other schools in a given district. ..

By itself, judicial activism did not “cause” this new legislative responsiveness.
Other factors—among them, the availability of state budgetary surpluses in the
.early 1970s Q{, as with the federal sex c}iscrimination'l_egislation, the feasibility of
low cost legisl

influence.!® Yet. the relationship between judicial and legislative refosm efforts is
not.coincidental. The primary effect of judicial involvement in_the equal educa-

" tional opportunity realm may well be féund not in court-defined resolution of

these questions, but more nebulously in the judicial impetus for an essentially
political solution, with courts affording new legitimacy to particular equity-based
concerns.!? This dynamic interaction does not cease with legislativg assumption
of responsibility. Statutes are often sufficiently general in their terms to require
judicial interpretation;’in that sense, court assessment of equity claims is-not

: tive action), the reformist inclination qf the legislature, the role of.
- pressure groyp suasion and liberal political leadership—have all had/ significant

stayed, but rather placed on a new and more limited footing. More speculatively,

if the promise of reform inherent in the current legislative initiatives goes unreal-
ized, aggrieved parties may be encouraged yet again to render these equity ques-
tions into constitutional form. -

It is these two related nypotheses that I wish to explore: First, constitution-
ally-based educational equity claims which demand more than a minimal entitle-
ment are typically non-justiciable, and for that reason have not been honored by
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the courts. Second, judicial minima-setting may best be appreciated not as defining
~ policy but rather as contributing to a political resolution of the underlying policy
dilemma that equal educational opportunity claims invariably present; that contri-
bution represents one stage in a continuing interchange between legislatures and
courf®The ¢Say focuses less on doctrinal development than on institutional
dynamics within-the court and between'the political and judicial branches. Be: use
the school finance issuer offers the richest, most textured history, it is”t

separately in Part II. Part III asserts a pattern to the judicial-political mterplay
with respect to educational equity questions generally., and considers areas of legal
and policy inquiry other than school finance in developing the argument. The
coficlusion sets this assessment inja somewhat broader context, sketching a revi-

" sionist understanding of the court¥’_role with respect to problems of distributive .

justice.

Vi

School Finance:

The Constitutiqnal Near-Re"\'folution N

The California Supreme Court’s 1971 decision in Serrano v. Priest,*® striking

down that state’s system of financing public education on the grounds that it dis-

criminated against those living in property-poor districts and hence violated the
equal protection clauses of both the United States and California constitution
represent®d the high-water mark for efforts to secure through the judiciary efi
- educational opportunity with respect to finapcing educatiga. In &e wake of that
decision, similar suits were brought in }huty-one states; the eral and state
courts that confronted the question immediately thereafter liberally borrowed
.both Serrano’s legal analysis and constitutional .conclusions. 217
In 1977, such excitement as can still be attributed to t 1)\ guestion has been
- generated by a second Serrano decision, this one decided exclusively on state con-
stitutional grounds. Elsewhere, the issue of court-generated finance réform is
essentially moot. The broader hopes for a judicially‘worked school finance revolu-
tion of national scope werg demolnshed by the Supreme Court’s” Rodriquez*?
decision, and ‘while suits premised on equal protection and specific education pro-
visions in state constitutions have subsequently been filed,*® the judicial response
has been at best mixed. But even as the courts’ involvement in this issue has
* diminished, legislatures in exghteen states, most of them states where no authorita-
tive judicial decision was rendered have revised their financing system in ways

which reduce the impact of local wealth disparities. The anticipated revolution .

has been overtaken by the politically commonplace task of securing increiental
change. The tale of this transformation bears telling.

The aspirations of those who initially litigated the school finance issue were
avowedly egalitarian: equal protection demanded equal treatment of students.
That objective: could be achieved either by distributing educational resources
according to need or on a head count (one scholar, one dollar) basis.?* This
challenge to the near-universal practice of relying primarily on property taxes

raised by scheol districts of widel§ differing wealth to support public schools was -

-
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. ‘rebuffed by the courts in the late 1960s. Judges lack the capacity to make “needs”

determinations, the court in Mclnnis v. Shapiro®® concluded: “[Tlhere are no
‘discoverable and managéeable standards’ by which a court can determine when the
Constitution is satisfied and when it is violated.” The proposed alternative—dis-
tributing resources on the basis of absolute dollar equality —was thought bg?th'e

 judges to insure only a deadening shmeness. McInnis viewed these particular short-

comings of plaintiffs’ argument as indjcative of a broader truth: school finance

_presents a political,; got a constituti nal question. “[T]he allocation of*public
¥ ?‘ )]
P

revenues is a basic policy decision more Sppropriately handled by a legislature
than a cdurt.” The state’s reliance on locally-raised property taxes as the chief
source of school financing was characterized as a means of allowing “local choice
and experimentation.” That decision was affirmed without opinion by the United
States Supreme Court. L -

The genius of -the Serranc approach,?® as contrasted with™hat taken in
Mcinnis, was that it conceded the Mcinnis cou:t’s‘ conclusion that school finance
questions are generally political, while carving out a limited and tomprehensible
role for the courts. The doctrinal roots of the two approaches were almest identi-
cal: both argyed- for the constitutionally-pre tred status of education and” both
noted_ the adverse effects on those whom state finance schemes rendered poor.
The crucial difference lay in the remedy proposed. Serrano did not speak to the
particulars of resource distributjon as MclInnis had, but-only declared impermissi-
ble one among many modes of financing schooling. The fiscal neutrality standard
successfully urged in that,(cas_e'—the'constitutionally-comp.el]e'c} severance of the

. nexus between_local weafth and educational e)gpendifure~left states free to select

from a myriad of revenue-raising and distributing :alternatives.«The political sys-

 tem, not the courts, would weigh the competing claims of uniformity - of distribu-

tion against the particular needs of urban districts, racial minorities, low achjeving

" students and the like. Legislatu:res cotild also opt to preserve “local choice™ with

resﬁect to levels of financing education, a value alluded to in Mclnnis; as long as

.- school distri®ts had equal or constiuctively equal tax bases, expenditure variation
“did not offend the constitutional standard.

Because fiscal neutrality reaches only one form of inequity, that attributable

“to taxable wealth, and bécause that particular form bears a most uncertain rela-

tionship to the desserts of‘children, Supreme Court-adop{jon of this standard
‘would not have resolved questions concerning children’s resource equity claims.?’
At best, judicial action would have forcibly focused legislative energies on equity
as one part of the'reform task. Although the legal argument failed in Radriguez,

. this political asﬁira,tion has to some extent been realized.

Rodriguez did not deny that inequity inhered in prevailing school finance

sy'lstems. “Chaotic and unjust,” Justice Potter Stewart said of the Texas statute—

even in concurring w.;i.th the majority that this unfairness was not of constitutional
dimerision. The Court rejected the constitutional predicates offered to justify
adoption of the fiscal neutrality piinciple. No identifiable class of poor persons
was found to suffer discrimination (Serggno had relied upon the discrimination

explicitly ;worked by statute against property-poor districts); and education was

~ held _not;t'é be ‘a constitutionally fundamental interest. While Rodrigquez did hrint

. .
-
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that a state finance system Wthh afforded students less thah *“an adequate mini- .

. mum educational offenng” would violate equal pretection guarantees the possi- ~
~ . bility for succeszully fashlonmg sug¥.an argumept was remote; the Texds statug N

upheld in Roa'nguez preserved widely disparate fundirig levels among school dis-

. tricts. In dgemmg that fact constltutmnally irreldvant and, dtfferently, in reiterat-

Ing the Mcinnis decxsxot;s concern- that judicially-mandated ﬁnancmg reform

.would disturb the al}ocatmn of authonty between local” school districts and the
" gtate, Rodriguez mtxmates that school ﬁnancequesnons aroessentxally legislative « -

in nature’ v =
“While Rodr:igpez left little room for further school t‘mancx htlgatlon prexmsed

_ on the federdl equal protéction clause, there remained the possibility of renewmg
“the challenge onState constitutional grounds.”

It could be, and has béen, asse 3 that finance systems whlch tied resom'ce

bility to local wealth violated both state equal protection clauses and educa- o,

tlon articles mandating, for instance, “‘a uniform systein of free public schdols’ or ..
“common schools, where all the children of the state may be educated.””?® The

* state supreme courts of Idaho, Washington, Montana and Qregon dismissed such'

arguments;?® elsewhere, as in Connecticut, the issue remains pending.

In Robinson v. Cahill,*® the New Jersey Supreme Court upheld,a challenge
fo that state’s finance system, holdmg that the existing mode of raxsmg and dis-
tributing resources did not satisfy the state constitutional requirement of a “thor- -
ough and efficient system” of public education. But ‘\rxctory .in that case should”
give law reformer ddvocates even more cause for concem than the Rodriguez
defeat. Through seven separate decisions and mnumerable copcurrences and dis-

" - “sents, the task of spécifying the meaning of the ¢constitutional reqmrement has

gone unachieved." “Thorough and efficient™ remains as much a -mystery as the
McInnis “needs” smndard—Just what must the legxslature do to assure “that educa-
tional opportunity which is needed in the contemporary scttmg in order to equip
a chlld for his role as a citizen, and as a competitos in thc iabor markets”? Political
and analytic efforts to solve this mystery provo nﬂxcting policy stabs

. into the-judically-created darkness and legislati to thq judiciary’s’

vagaries. In July 1976, the court took the extrmtﬂmary step of Ordenng the
closmg of New. Jersey s schools until the lawmakers funded an “equahzatxon act”
whnch they had passed the.previous session. That constitutidnal confrantation did
produce legislative action acceptableto the judges; whether anyone else will be
satisfied is less clear. Ironically enough, in light of the sweep of the original
Robinson decision, the New Jersey equalization statute has only modest effects
dn existing wealth-based disparities; and the urban plaintiffs who brought the suit
are worse off after the reform than before. If Robinson stands for anything; it is -

that broad questions of distributional equity cannot be resolved by ]udlcml exeg- A

eses of such elusive phrases as “thorough and efficient.”
* Constitutional theory continues to be reworked, in hopes that a new apprdach

"to a presumably more responsive judiciary, will unseat Rodriguez. The alleged

irrationality of finance formulas that do not take into account the greater munici-
pak services burdens and higher edycation costs of large cities is presently the sub-

" ject ‘of litigation in ‘New York 31 An equal protection-based argument for a
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“negative inputs’ measure of equal educational opportunity has also been 3de. -

vanced. “The concern is only with expenditure or input inequalitigs that lack
rational justification, such as but not limited to wealth-created disparities.” That
approach, it is said, “preserves the dispute-settlting function of the judiciary while
at the same time being mindful of its limitations.””3* Although the present
Supreme,Court hat shown no enthusiasm for a constitutional standard broader
than that rejected in Rodriguez; perhaps the issue will again be ripe for presenta-
tion a decade from now. Perhaps ‘‘negative inputs™ will carry the field where
“fiscal neutrality” failed, or perhaps a constitutional argument as yet undreamt
will ultimately. receive judicial blessing. It is far too soon to know. =

Attention presently focuses primarily- on stafe legislatures, newly energetic
with respect to educational policy generally, and, secondarily, on the federal
government. Particularly during the early 1970s, school financer reform was an
important state issue. In each of the fifty states, appointed study committees

‘evaluated the existing system,' and new legislation was introduced. Although

analyses and-politicking often yield no change, eighteen states did pass legislation
producing incremental shifts away from existing wealth-based disparities and.
toward a more rational allocation of dollar resources.>> Among the steps taken
were increases in the level of state aid, property tax relief, and distributiona]
formulas which took irito account special:needs of particular type of children and
cost of living differentials. '

The cqurts’ involvement in these efforts has varied substantially frcpm state
to state. In"some instances, the interplay ‘between judicial press and political
response has been overt. Judicial decisions in Minnesota®* and Kansas® prior to
Rodriguez adopted the Serrano approach and hence technically forced legislative
reform. But in both states those decisions merely einforced a preexisting political

- willingness to take the judicially-requ}red action: if the suits were not technically

collusive, they had considerable support from their nominal political adversaries.*-
Michigan's governor, a most unusual plaintiff} sought and obtained a state supreme
court determination that that state’s finance laws violated the equal protection
clauses of the federal and state constitutions; a-year ldter, after the Michigan legis-
lature enacted a financing formula providing for a somewhat more equitable distribu-

tion than had previously existed, the court vacated its previous opinion and dismissed

' the case.?” By doing so, the court made clear that its real purposc. wggto cajole

some reform, not to.insist upon a particular reform as constitutionally compelled.
Other states, among them New Mexico and Maine, requiréd.no judicial prod

-~ before acting. By 1970, school finance reform had ¢ome to seem politically plausi-

ble, not preposterous.*Taxpaﬁfers in school districts forced by their low tax bases
to set ever-higher tax rates were demanding rélief, enabling politicians to convert
school finance into a politically saleable issae; then-existing budgetary surpluses
permitted states to increase their relative contribution to education without having.
to increase state taxes;®® ‘and reform seemed the right thing to do.

- In addressing this issue, the state legislatures proceeded very differently from.
the judiciary: their action was differently grounded, and treated different factors
as relevant to the decision. Where courts require prinicipled. censtitutionally-
premised reasons to ground their decisions, legislators operate under no such con-

.
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" - straints; legislatwe motivations are consequently njore varied and pragmatlc The °

judiciary. assessed the claim that financing inequities embodxed a denial of equal
educational opporturity as a “case,” and hence did not make trade-offs. among
competing social policy goods; to have done otherwise would have been improper.
By contrast, legislative support” foy finance reform-was often secured through

 classic political bargaining. For example, urban and “rich”’ communities weie each

able to protect the interest of their own constitaencies as their price for support:

the “urban factor" in Califomnia, gnd Florida, and the universal tendency in reform
states to increase expenditureS in'poor districts rather than undoing existing
advantages enjoyed by wealthy districts, ﬂlusttate the process. Endorsement of
school financing change was also premised on action in other, unrelated policy

. areas: the governdr of Kansas, for instance, insisted upon passage of a corporate

income tax provision before signing the school finance law. The judiciary ‘searched
for narrow, coherent standards against which to def’me a constitutional right con-

" cerning resource eqmty, Robinson v. Cahill is the conspicuous exception. The

legislatures took a quite different tack, perceiving school ﬁnanm as one element -
of broader reform concems, among them the identification and prows:on of sup-
port for children with special needs, the imposition of cost controls on spend-
thiift districts, and the introduction of accountability requirements.

Even where céurts had no formal part in these efforts, the constltuhonal

" questiqn has not been irrelevant. Serrano’ offered. one persuasivedefinition of

fair treatinent that definition embodied an aspiration to which appeal could be
made even if it did not rise to the level of formal obligation. In Oregon, for
example, the leading state senate proponent of finance reform relied on Serrano
as demonstrating the need for “every <child to obtain a decent education without

regard fo the vagaries of government boundaries.!? Federal legislation which - -

reimburses sfates for the cost of developing or financing plans whose primary pur-
pose is achievement “of equality of educational opportunity for all children” -
hints at the hard-to-measure impact on political thinking generated by Serrano, -

at the least, that decisiori cemented the bond between finance and equity. Some
day, the federal government may provide general ajd to the states, with the effect

- of further rediicing expenditure chspantxes and inequities in tax burdens. This idea
- too has its modem political genesis in Serrano, even if it is light-years away from
. anything that the most aggresswe fiscal neutrahty advocate could have xmagmed a

court ordering. -
These efforts need to be appraxsed with a certain skepticism. For one thing,

* some of ‘the statg reforms have Kad more to do with property tax relief than with

educatlonal equity, however that latter concept xs defined; at least in the short -
run, ¢he expenditure gap between the richest and poorest schoof districts actually

' inc:eased in some states after “reform.” For another, reform efforts.substan-

tially diminished with, the disappearance both of % state budgetary surpluses and
judicial pressufe. Among eighteen states identified as having revised their school
finance systems between 1971 and 197§, only five had acted since 1973, the year
Rodriguez was %decided 42 _Even in the: states where some reform has already
occurred, greater equalization is in certam instances dependent on further-legisla-
" tive: act:on, and one cannot but wonder whcther the wﬂlmgness to appropriate
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new money Wwill suryive the recent economic éec_ession and the more skeptical
stance that legislators increasingly adopt toward education. The anticipated 1977
increase in state tax revenues should permit an empirical test of the durability of
the political commitment to finance reform and resourcé equity.

If the pglitical reform movement dissipates, leaving substantial inequities in
place, yet another effort to involve the judiciary in the resolution of the school
finance question-can be anticipated. The end of this interplay between courts-and
legislatures has ygt to be written.

Beyond School Finance: |
The Pattern of Judicial-Legislative Response.
to Equal Educational Opportunity Issues -,

In no other realm has the array of judicial responses to equal opportunity
questions been so broad, the debate over the proper constitational function of the
courts so pointed, as in the school finance domain. The central themes of this
history do, however, have their analogues in efforts to give political and constitu-
tional definition to equality of epportunity in other contexts. Whether equality is
defined in terms of- within-district resource distribution, or treatment of the
handicapped, the non-English speaking, or women, a common pattern emerges.
The equality claim is cast in constitutional terms after political reform efforts fail
(or, in some instances, are attempted); a minimalist version of the claim

. achieves judicial recognition; Q5 the chilling effects of Rodriguez, and more

generally a judicial reluctance Yo move beyond minimalism in fact and’value
indeterminancy, constrain constitutional decisions; federal and/or State legislative
action effects an essentially political resolution of the distributive justice issue,
in which the _codrts’ new task is _i_nterfstitjally to interpret broad equal educational
opportunity statutes. No ifon law with respect to the evolution of equal oppor-
tunity is proposed here. With respect .10 specific claims, certain stages of the
process have been irrelevant; with respect to others, further constitutional atten-
tion may be anticipated. But because the pattern does not appear dominant, it is
the organizing framework for this part of the essay.

The Constitutionalization of Equal . ' 4
Educational Opportunity Issues “

. Equality has no single meaning. At one moment, it may refer to identity of
treatment among groups. At another, it may be held to require equal attention to
some other value, such as choice (as with fiscal neutrality) or needs as vaflously
defined; utilizing such an- approach will produce outcomes which deviate from
identity of treatment. The constitutional language, “equal protection of the laws,”
has sufficient flexibility to encompass these divergent understandings of equality.

Those claiming that extant resource distributions denied equality of oppor-
tunity on the basis of school assignment within a given district and on the basis of
sex equated equality with identity of treatment. In both instances, recourse to the
courts was undertaken without serious prior efforts to achieve the desired result
through the political system. a )
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Hobson v. Hansen* was the first case to test the constitution.:ilits; of intra-

district differentiationy Hobson held that gross disparities between the resources
provided to predominantly white and wealthy schools and those available in pre-

ponderanfly poor and black schools within Washington, D.C., constituted a denial

. of equaj : protectmn In several respects, this constitutional argument was more

easily fashioned than the interdistrict disparity claim. Those hurt by the differen-
tiation were not poor districts but poor and black schoolchildren; the system dis-
criminated ‘against a definable class of individuals. And the district, unlike ‘the
state in Rodriguez, could not argue that’concern for programmatic dwersxty and
local autonomy justified the dmercntnatxon The tax burden, defined in terms of
the property tax rates, was xdenﬁcal throughout the cxty the actions of a single
&chool board, not separate dxstncts produced the disparity. The court’s standard
—equalization of resources, apart from de minimus variations and differentiation
caused by a focus on definable student needs—was both manageable and proper.

¢ In most respects, schools do not distinguish on the basis of sex in allocating
resources. Such distinctions do arise, however, with respect to particular areas of
the curriculum (notably, vocational programs), competitive athletics (from which
girls have tradm&nally been barred), admission«to academically selective high

- §chools (with highér s‘.tandards set for women than men), and the exclusion from

school of pregnant women (that exclusion havmg the effect of denying to one
class of women all access to schooling). The demonstrable inequality worked by
exclusion has posed no acute constitutional dilemmas, but the courts have expe-
rienced considerable difficulty in defining equality in the other sex-specific con-
texts. With respect to athletics, for instance, while a complete lack of opportunity
has uniformly been deemed constitutionally wrongful, the constitutionality ‘of
sex-separate but otherwise equal programs reniains uncertain.** Similarly, while

the imposition of a higher admissiens standard for entrance to academically selec-

: tive high. schools on women than men has twice been overturned,*® the permuissi-

bility of sex-separate secondary schools remains unsettled; 46 the defense of such
schools, phrased in terms of choice, introduces an added element of unpredictable
consequence into the constitutional calculus.

- The handicapped and the non-English speakmg, by contrast, sought to define
equality with respect to the particular needs of those groups. In both cases, it was
argued, identity of treatment only results in inequality in fact; the particular

‘“needs” for which constitutional recognition was sought varied both between

these groups and among sub-classes of the handicapped populatxon

The most obvious denial of equal educational opportunity is occasioned by
the exclusion of an entire class of children from access to education. That those
children are handicapped, and hence belong to a group that can make a legitimate
claiin' for judicial récognition as a constitutionally suspect. classification, renders
the exclusion’ legally even more vulnerable. Certainly, the ‘handicapped fit the
Rodriguez definition of suspectness: “[a] class . .. saddled with such disabilities,
or subjected to such a history of purposeful unequal treatment, or relegated to

such a position of poltical powerlessness as to command extraordinary protec-

tion from the majoritarian political process.” The consxstent legislative rebuffs
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.
encounteréd by those répresenting the interests of handicapped youngsters, and ‘
the. shabby -treatment they consequently received, gave further credence to the* L
. argument that they deserved the particular bttention of the courts.  * .

. In Pennsylvania Association for Retarded Children (PARC) ». Common-
wealth of Pennsylvania,*’ suit was brought challenging a Pennsylvania law which
treated severely retarded students as “§ncapable of benefiting” “from publicly-
subsidized instruction. The consent decree in that case concluded that providing
free -egucation fo *hormal™ children while depriving youngsters with mental -

. handicaps of an eqaivalent right “established 'a colorable constitutional claim.”
~ All children; the ¢ourt stated, are capable of benefiting from instruction—if only
~ in the sense that they can be rendered relatively less dependent on others. Shortly °
thereafter, in Mills v. Board of Education,®® a federal district cogxt extended-this
“right to an education” to all handicapped children, not just the retarded.
. PARC.and Mills-did for the seriously handicapped what Serrano achieved -~ -

for- those: concerned with the interdistrict finance question.” The judicial suc-. .

| cesses spawned substantial popular @ind scholarly attention, and similar lawsuits
R v in more than thirty states.” But even as the pace of iegal activity increased, the
' dilemmas of defining equality with respect to the handicapped began to emerge.
‘It was easy enough to say that the seriously handigappedhad some constitution-
ally. cognizable entitlement. But was that entitlement me to the education
that public schools generally made available, or did it also encompass a substantive
right to 2 minimally adequate education which was suited to the child’s particular
needs? A remedy cast in mere access terms would have no practical benefit. But a
more tailored remedy posed the old Mclnnis issue: how might “néeds” be rendered
in judicially manageable form? The possibility that courts would have somehQw
" to slecide whether a particular service constituted education—as distinguished
from mere - care—and, differently, assess the financial implications of a needs~
specific. remedy, only confused the issue further. The sumimary dismissal of this.
©- latter question in Milis—*“The [district’s] interest in educating the excluded child-
- clearly must outweigh its interest in preserving its financial resources” —was hardly
an adequate- response: Could the autistic child demand that $10,000, ten times
: ' the average per pupil cost, be expended annually on his.education? PARC and
. Mills defined the right broadly to education‘in broad “needs” terms, identifying
““ .+ . anentittement to an “appropriate” or “suitable” education, but left the task of
: . ‘ejaboration to court-appointed masters (in Pennsylvania) and to resolution in due
" process: hearings to which both decrees entitled those dissatisfied by the fit be- .
- .+ tween apparent néed and.the school offering5® “Needs” questions would-be . .
treated in the particular, not by general rule. . ' .
' “Noeds™ definition with respect to the seriously hahdicapped was not the
. only equity puzzie raised by suits challenging treatment of the haggicapped as
~_inequitable. The seriously handicapped wanted something special; by contrast, -
some of those identified- as mildly retarded saw differentiation as itself stigma-
. tizing, and hence constfiputibnally proscribed, particularly where the designation
was disproportionately applied to non-white and non-English speaking students.
“Special” treatment, these groups asserted, was merely a euphemismi for inferior
education; what they wanted was indistinguishability from the *normal” school
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. popuhtxon msofar as this was feasxble 5t By ‘contrist, thosg with other mild

handicaps, notably the learnings disabled, objected to the schools’ refusal to pay
special attention to their needs. They saw regular class placement as inefficacious,

 and for that reason constitutionilly offensive; borrowing from the PARC and

Mills approaches, such assignment was described as effective or functionat exclu-
sion.* These disparate claims presénfed the.feal possibility that either the place-

- ment or the failure to place a particular type of student in a special education pro-

gram might result in @ constitutional grievance. The fact that the etiology of mild

handicapping conditions is not well understood, and the abstnce of generally

effective educational cures for these: _hard-to-identify ills, mndmd the judidsl

. task even harder. . _
“Those who do not speak English offemd much the same sort of constitu- ’

tionally-premised equal edycation oppommxty argumient as the handicapped
, children who claim an entitlement to “appropriate™ education: the non-English

speaking child is effectively excluded from school when offered oxﬂy an Bnglish

. language education.’ The measure of “equality” urged was need-specific; the

failure to distinguish between the “linguistically haﬁdxcapped” and the normal

population was perceived as depriving the child of even that minimum level of -

education which Rodriguez dictum treated as a constitutional right. The noe-

" English speaking, like the handicapped, also argued that their status ss a lin-

guistic mindrity victimized by the majoritarian political process provided another

‘reason for the close gerutiny of allegedly disadvantegeous treatmcnt that is the -

constitutional due of “suspect* classification. ‘ :
One foderal district court found these arguments pemuanve 83 wpy)e would
be a deprivation of equal protection for.a school district to effectuate a cuiric-

ulum which is not tailored to the educational needs there, for bilingusl-bicultural - :

education} of minosity students.” Making programmatic serise. of that court-
ordered requirement presented the same array of questions. is did the needs.

. based claims of the handicipped. Clarity concerning what. special treatment was

constitutionally required, while obviously desirable, could not readily be's achieved

. in- the face of indeterminancy, both with respect to- desired ends and plausible

means. Was the constitutional aspiration to prepare students as quickly as possible
to function ip an English-language (and dominant culture) schoo! world? Or did

- the non-English speaking have a constitutional right to instruction both i their

native lansuxsemdinl?.ngﬁsmw“nﬁnomyculture as well as language, some-

" thing that the schools awere constitutiopally obliged to incorporate into the~
- curriculum? The . conflict: ‘among objectives was matched by the lack of the -

knowledge required: to implement any one of them. Perhaps for these reasops,
one circuit court held that linguistic-minority students are not “entitled under
the Fourteenth Amendment to an educational experience tailored'to their unique
cultutal and developmental needs. n. o v

'l‘helmputofRodﬁguezandﬂle“N&ds”Commdmm

Rodriguez has influenced judicial assessment of equal opportunity claims

“beyond thoac exphc;tly resolved in the decmon Courts read Rodriguez as re-
awj;,', N R . ‘ o BT I
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‘ " quiring that they dpply a less exacting standard of -review. with respect to educa-
tional. opportunify questions. More broadly, the cautiousness that pervades

Rodriguez has evoked a judicial' skepticism With respect to equal educatiotfal op- -
portunity arguments, particularly those in ‘which the constitutional demand was
for more than thejudicial declaration of a minimal entitlement. Many of the post-
 Rodriguez decisions reveal a renewed respect for the shadowy, but no less real de-

marcation between coristitutional problem solving and proviem solving generally,

X In Brown: v. Board of Education® for example, a suit patterned after
, Hobson, the district, court declined, on the authority of Rodriguez, strictly to
" scrutinize resource disparities among Chicago’s schools. Although a demon-

stration of racial discrimination was sufficient to evoke the more exacting judi-
cial standard, the minimal—less than one percent—allocation differences which
. existed at tﬁe time the suit was brought were held, to be non-discriminatory. A
PARC-type suit, challéngipg ‘on its face an Ohjg statute which excluded froin
, publicly-subsidized schooling those “incapable of profiting substantially by

further instrisction,” was dismissed, the court offering a rather delphic reference -

to Rodriguez as justification for this decision:*¢ were proof of actual harm intro-
-duced, the judge intimated that the outcome might well have been different. In
" - New York, 8 federaldistrict court also drew on Redriguez for support in dis-
missing a suit challenging the adequacy of the educational program offered to
‘institutionalizéd retardates.’” *[I]f there is no constitutional infirmity in e sys-

.

* temn in which the state permits children of normal mental ability to receive a vary--
ing quality. of education, a state is not constitutionally required to provide the
mentally -retarded with'a certain level of special education.” One court-even relied
on Rodriguez in upholding the exclusion from regular school of a pregnant stu-
dent; the fact that the woman could finish her education in night school was
viewed as distinguishing hﬁj case from one of rotal exclusion.®® Following Rodri-
guez, these courts accepted minimal state provision, and did not insist on équility

~of treatment. : o . _ o
-Radriguez could be—and was—distinguished in several -equal opportunity

. cases gwhich upheld the rights of multiply-handicapped children and learning
s disabled children to pérticular educational -programs. As one of these opinions
: ~ rioted, Rodriguez “left open the po ibility that a denial of a-minimally ade-

O _ quate educational opportunity- may trench upon a fundamental interest ». "
N . - Geveral of the other post-Rodriguez decisions—the “pregnancy exclusion case,
L ~ most cleariy—take a too-sweeping view of that holding. Yet even where Rodriguez

has ot been treated as a formal bar to judicially-ordered-relief, some hesitancy to

extend constitutional equal opportunity doctrine can be detected. This judicial

modesty is perhaps most evident in Lau v Nichols,%® the one equal educational

opportunity case (excluding desogregation cases) which the Supreme Court has

decided since Rodriguez. o - . - ’

. Lau was regarded by both parties as a constitutional test of the right of

non-English speaking students to bilingual instruction; the district and circuit

courts had so treated it. The Supreme Court, however, entirely -avoided " the

Co constitutional question, resting its decision instead on the legally narrower ground
L of the 1964 Civil Rights .Aet.?é Act states in pertinent part: “no person ...

Y
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g shall on the: ground of . national ‘origin . . . be denied the benefit of . .

B prograim or activity recewmg fed;ral assistance.””®! This language-is quxte as
vague as the equal protection clause; but by premxssmg its decision on the statute
_rather than the constitution, the Court essentially left the issue to political reso-
lution. One coflcumng opinion, treated the .statutory, claim as dependent on the

~ sizé of the non—Enghsh speakmg Student population in a given district, an approach .
directly at odds with that concern for personal nghts thh underlies. the Four-
teenth Amendmeuts.“ \

. Law’s reliance on federal statute, no:t the equal protection clause, may have

.. ' - presaged a new mode of interplay between courts and legislatures. The. courts .

. have established constitutiqnal mjnima concerning lnost of the equal opportupity

« claims. It is the province of"the, political system to give more detailed meaning to -

these minima and to secure the resources needed for their implementation. .

Y

me Comtxtutmml Reqmrement to Polmcal Mandate. .
The Evolutmn of Equal Educatxoq Opportunity r

. Even as the ]ud:cmry has edged away ffom detailed equal educational oppor--
// mmty prescriptions, federal and state Jegislatures have within the past half-decade
réndered into statutory law many of the equity-based claims ‘pressed before the
courts; in several .cases, those laws go well beyond extant judicial mandates. In
the near term, courts are likely to be most active, in reviewing allegattons of statu- .
tory violation, not developing riew ¢onstitutional doctrine. . '
. Intradistrict resource disparities, for example, are now largely prohxbxted by
Title I, Elementary and Secondary Education' Act, which - provides substantigl
“federal funding for the education of the “educatxonally disadvantaged. ” As a
condition of eligibility for funds under that Act, Congress required that schooi
~districts render” state and local expenditures in Title I {predominantly poor)_
and non-Title I schools “comparable.”®® This requirement was imposed not
to sattsfy Hobson-type concetns for fairness, but rather to.assure that the federal
moneys were in fact additive, not merely equalizing. And comparability calcula-
. tion under JTitle I differs from the Hobson nondiscrimination requirement: the
constntutional but not the statutory standard treats teacher-semonty-based salary
differentials as a-resource to be included in the equalization calculation. It is
the comparabxlity requirefnent that provided statutory support for, and assured
the widespread impact of the concern for within-district equity shich underlies
* Hobson. The statute, not Hobson, has given _practical meaning to this definition
. of equal educational opportunity.

- The spegial education litigation witnessed an interaction between the Judi-
ciary and the courts similar to that of the post-Serrano finance cases. Colorado
and California PARC-type suits and challenges to state failures to address the

¥ " needs of autistic children, were each dismissed when the defendant state volun-
' ~tarily undertook to do something about the problem. Even PARC itself was

welcomed by state officials. As one scholarly observer noted: “[T]he federal
v - court did not resolve a dispute between contesting parties, but instead ratified

A
.
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an agreement between advocates for children’s services and profesgional service
agencies to raid state treasuries for greater funds on behalf of their shared clien-
tele.”s* - ‘ '

In retrospect, the generally successful litigation on behalf of the handi-
capped seems less impressive for what it directly achieved than/,fo/r the state and
federal legislation which it provoked. By the simplest measure- of -effect, money,*
the impact has been remarkable: state expenditures for handicapped children

. have more than doubled in just three years, climbing from $900 million in 1972
to an estimated $2.03 billign in 197455 and the new Education of All Handi-
capped Children Act®® authorized the federal government to spend $2.243 billion®
by 1979, as much as is presently expended on any federal education program.®’

_ Not only dollars, but also the values identified by the courts as constifu-
tionally paramount, are reflected in this new legislation. The Education for All
Handicapped Children Act notes that federal assistance is needed “‘in order to
insure equal protection of the law.” Its provisions mirror the court decisions
in assuring due process protection against arbitrary placement of handicapped
students; attending to the varied needs of handicapped youngsters while insuting
that, to' the greater extent possible, handicapped children are not isolated from

- their normal peers; and scrutinizing the tests and other screening devices used in

. identifying handicaps to guard against a racial or cultural bias. In its particulars,

. the bill goes beyond anything that a court might have ordered, including man- *

dated thrice-yearly individual reviews and educational -plans, required in-service

. training, and a ter percent ceiling on the numbers of students labelled as handi-

capped (designed to keep money-conscious districts from excessively labelling
youngsters as in need of special help). The aspirations of. the litigants have more
than been realized by this law. _ . -

) Not that the ‘legislation “solves” the educational dilemmas, among them

) dissensus concerning both the proportion of the population appropriately identi-

« fiable as having specific handicaps®® and the educational regime best suited to
respond to such handicaps. The néw federal resources, coupled with an elaborate
federal enforcement machinery to prevent at least gross abuses of the act’s pur-
poses; and a judiciary empowered to review alleged statutory violations, together
px:oniise mw salutory effects than any ‘co&rt could achieve by constitutional
decree. ’ : )

The preemption of constitutional questionis by legislative action has been
even more fully accomplished with respect to the nop-English speaking men and
women. In the 1974 Equal Educational Opportunity Act, Congress specifically
approved the. Lau reading of nondiscrimination.%® PFailure by an educational

‘ agengy to take “‘appropriate action to overcome language barriers that impede

. equal participation by its students in its .instructional programs’ is now an ex-
plicitly forbidden denial of equal educational opportunity.?®

Similarly, Title IX of the 1972 Education Amendments and HEW regulations
adopted pursuant to hat statute now resolve almost all of the sex discrimination
questions earlier tredted in constitutional terms.”! The general language of Title -
IX parallels Congressional treatment of racial discrimination: ‘“No person. ..
shall, on the basis of sex, be exclided from participation in, be denied the bene-

(a8
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] fits of, or be subjected to discrimination under any educational program ‘or
activity receiving federal assistance.” In its‘ specifics, Title IX does not demand

absoluté sameness of treatment, and it leaves for constitutional resolution the -
permissibility of sex-separate academic high schools. Concerning issues kely to
arise more frequently—such as access to vocational programs, the right to “equal
athletic opportunity”: (neither a guarantee of equal resources for men’s and

" women’s sports nor a bar to sex-separate athletlcs but an attempt to secure the
- widest possible athletic participation by both sexes), and exclusion on.grounds of

pregnancy—Title IX; rather than the constxtutlon, should be the authoritative
legal standard. o :

- The courts’ impact in these areas’ has ‘been mixed. thle Lau doubtless
spurred passage of the 1974 egislation,. the efforts of the women’s movement,

. not court decision, explains the adoption of Title IX. In both instances, a political

response - was ‘made easier because Congress merely required others to do some-
‘thing, rather than fipding new programs itself. The effect of these actions is to
force lower levels of\government, particularly school.districts, to reshape their
‘budgets in ways that dccommodate the new. understandings of distributive justice
with respect to sex the non-English speaking. The courts may influence this
process, but they will do so by mterpretmg the leg:nslatwe mandate, not by making
_New constitutional law .

-

- .
N .

Some Concluding O'bservatidns

Dunﬁg the 1960s, the equal protection clause was widely seen as a primary
ilistrument for attaining distributive justice, and the courts viewed as gble through ’
feliance on that constitutional provision to bring about a fairer: social order. No
longer is that expectatxon tenable. Beyond the declaration of minimum entitle-
ments, at least, courts have been inclined to stay their hand, relying on the
political process for a resolution-of distributive justice question with respect ‘to
particular public_goods, such as education. As the Supreme Court observed, in
# case involving welfare benefits:™ “In the area of economics and social welfare,
‘a State does not violate the Equal Protection Clause merely because the classifi-
cations made by its laws mlpe;fect The problems of govemment are practical
ones and, may justify, if t%‘: .do not requn-e, rough accommodatmns——lllogxcal it

. may -be, and unscientific.” Even concerning disadvantage worked against “‘sus-

" pect” grogps (racial minorities, women, and the like), the traditional source’ of

deep equal pretection concern, the judiciary has grown. more reluctant to inter-

_ vene as the element of invidious dxscnmmat:oninstoncally evident in those cases

_has become ever-harder to identify; the apparent implication is that relief from
. ‘these asserted wrongs would have to come from legislative actmn, not constitu-

tional determination.-
-These décisions have evoked considerable unhappiness for doctrmal reasons.

. -And rightlysso: it Has become increasingly difficult to, detect.the thread of

principle running through equal protection law and hence harder to justify any
court decxsion, whether nghts-expanding or rmhtSocontractmg in its effect. Those
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used to .special judicial protection see these decisions as marking a retreat or,
worse, a betrayal; thex do upset familiar expectations. Yet as a pragmatic matter,
this new judicial modesty has something to commend it. Gross discrimination,
whether it involves access to constitutionally-protectéd rights or disadvantaging
of “minorities,” raises intuitively constitutional questions. But with few exceép-
tions, gross discrimination no longer survives in statutory law. Nuanced questions
of distributive justice do persigf, but these cannot be satisfactorily decided solely
by reference to the constitution. Typically, they involve trade-offs among goods,
choices concerning allocations among nominally equally deserving ¢laimants, and
for that reason may be better {it for political than judicial resolution. Under our
constitutional system, they are probably best fit for resolution jointly and con-
tinuously undertaken, the courts initially defining minimal @nstitutional guaran-
tpes,"’ the lawmakers giving substance to these declarations, the judiciary subse-
quently clarifying statutory ambiguities in the light of constitutional principles.
The evolution of the concept of equal educational opportunity may some day
be appreciated in jygt these terms. :

Notes for Further Research

-Hypotheses, not data, are what .this essay treats. The extant liter#tiire pays
little "attention to the interrelationships between the courts and the judiciary

in the development of equal opportunﬁ}{policy. In most of the specific domains, -
such institutional analyses are almost ron-existent; and even with respect to .

school finance, where there is some discussion of the policy-making process,
the most common treatment of the courts’ role consists of merely noting their
existence. More is called for, not only in making sense of the past but also in
anticipating the future.-Put differently, demonstration or refutation of arguments
advanced here is the most substantial item on the research agenda.

Several other discrete matters also deserve more scrutiny than they have
received. If, as I suggest, the coming interplay will involve judicial interpretation
of legislative mandate, it would_be useful to mine otherareas where a similar
role has been ‘carved out (for instance, with respect to the 1964 Civil Rights,
Act) in order to anticipate, among other things, judicial reactions to legislative
vaguenesses and judicial acceptance of interpretative regulations. A more narrow
doctrinal point—the authority of the legislature, under the Fourteenth Amend-
ment, to define fights and remedies in terms narrower than have been ordered by
courts under the equal protection clause—also deserves examination. This issue
most commonly arises with Congress’s periodic attempts to limit the scope of

" busing remedies, but the differences between the Hobson and Title I standards °

for within-district comparability, and possible distinctions between a constitu-

~ tional and statutorily\-‘based right t0 bﬂmgtm' education, suggest its broader
* relevance. : ' 4 -

At a different level, the implementation of legislatioh.éithér imposin

‘new requirements (with respect to sex discrimination, bilingual education, and

within-district resource comparability) or tying new money to particular new
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+ - requirements (federal aid to the handxcapped and certain states’ school finance

“reforms) should be closely followed. The new requirements work substantial
changes on extant institutional cultures; even where, as with federal aid to the
" handicapped, they are.accompanied by additional funds, Washington’s expecta-
tions may go unfulfilled. How, for instance, can school districts with a finite
number Of programs for the handicapped (and even less sense of how appro-
priately to educate many of them) produce meaningful individualized contracts,
as mandated by federal statute? And where, as with Title IX, districts are obliged
to reallocate their own resources, will prevailing patterns be disloged by federal

insistence? And what forms with that insistence take; will HEW actually cut
- off funds to districts, or wxll some less drastic, more effectwe sanctioning systcm
be devrsed“'

The equal educatxonal opportunity claims derive from mynad perceived
(and actual) disadvantages. In political terms, these claims compete with one
another; there is just not enough money or institutional energy to attend to
them all' fully and simultaneously. The decline in state school finance reform
efforts and the considerable difference between funds authorized and funds
expended in federal educational programs illustrate the money problem; wide-
" spread reports of “discrimination,” in one form or another, suggest the institu-
tional dilemmas. One suspects that the resolution of these competitions will
depend as much upon the effectiveness of pressure on decision-makers as on
the intuitive ments of the claim; empmcar assessment would further sharpen
that hunch.

, Most of these research suggestions do not address doctnnal concerns, the
usual province of lawyers. That omission is deliberate: ./ as the essay argues,

bold -new constitutional law initiativés are not anticipated. Some such questions_
do, ‘however, desetve attention, among them the constitutional permissibility
of ignoring “municipal overburden” in calculating,state school aid (the Levittown
case questiop); the constitutional plausibility of a claim for more state aid brought

on behalf of children forced by community disapproval of tax levigs, to attend - .

school for foreshortened years; and the reconciliation of Mclnnis-type “needs™
concerns with remedy-mayhg in constitutional cases involving the handicapped
and non-English speaking. .

Of greater moment, there also remain vital questions concern the courts’
ability to cope with the problems ¢oncerning judicial role which eq educational
opportunity cases raise. How, for instance, can the trial judge be aided in inter-
preting complicated data, presented typically in adversarial fashion (a question
specifically addressed by Hobson)? Of what benefit is the appointment of a-
master, both to aid in the fact-finding process and to supervise a remedial regime?
How -have other court devices—the appointment of a “review panel,” the imposi-
tion of due process hearing requirements, and the hke~helped-m achieving the
judicial objective? Concerning school finance specifically, a comparison of the
courts’ role in Serrano and Robinson would be most instructive.

With respect to at least some ‘of these questions, decent theory has been >
generated What is needed now, most of all, is careful case studies, chosen with
an eye to their generalmab"lhty ne chief focus of those case studies should be
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the local school district, the setting in which equal educational opportunity is
likeliest to be given decisive, particularistic meaning.
4
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S Chapter3

Toward Understandlng. the
Equ:ty -Consequences of
School Finance l?eform |

[ 3

Lee S. Friedman and Michael Wiseman
. L] . .

_lntrédinctibn L e

0ver the past decade, there have been major changes across the nation in
school financing methods. Many of these reforms were stimulated, if not man-

“dated, by court chellenges hased on equal protection arguments. Of course, there -

have been other reasons for undertaking reforms, like general property tax relief..

. But no matter how.complex the tangle of reasons for enacting reforms, there

be little doubt that they affect the level and distribution of educational oppor-
tunities. We believe it is important to learn just how school fihance reforms affect .
the equality of educational opportunity available to children. .

. It is, of course, much easier to ask the questions than to provide the answers.

Pptting aside empifical dxfficultxes for the moment, there are numerous diverse - |
_concepts of equality to consider. For example, otie might ask about the equality of

(a) the educational inputs to children; (b) the educational effects of those inputs;
or {¢) the post-gratiuatmn life success of those educated. Eath of these represents

" a distinct and important concept of equalxty worthy of exploration, and the list
' could be extended.’ : .

- In this paper, we will focus on only a very linuted number of these dwerse :
concepts Furthermom, we wxn select some quite precise empirical measures of
the concepts we discuss. We ‘do so with some' trepxdatxon, for it is not our inten-
tion to suggest that other concepts and measures are less interesting. Rather, we
Meve that .there: dre generally useful theoretical and empirical questions which

_ can and should be applied to different reforms and bodies of data, and we hope .

that our illustrative efforts will be of some use to those pursuing this thsk.
. There are three general themes of our work. First, more conceptual work

‘wéuld be useful to clarify diverse corfeepts of equal opportunity and to recognize - |
_ rehhonshxps (particularly mcbnszsfenmes) among them We try to illustrate this
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with a discussion of “fiscal” or “‘wealth” neutrality, a concept of equality of
current policy concern. In this discussiori, we point out that two plausible defini-
tions of it are inconsistent with each other, though both seem to be required by
the Serrano court. The thrust of this discussion is to suggest that the construction
of a wealth-neutral financing system may be harder than originally thought.

Our second general theme is that very little is known about how equality of
educational opportunity, under any definition, has changed.in response to school
finance reforms. Using Illinois as a case study, we choose a few specific equality -
concepts and construct some empirical measures of the changes in equality. One
unexpected Jesson from conducting this exercise is that there are practical rea-
sons, likely to arise elsewhere, why the desired tgsts cannot be made precisely as

_ designed. Thus while the measures were designed to be strictly comparable with

studies that could be conducted elsewhere, practically this may be difficult.

Our third general theme is that there should be more predictive theoretical
modeling and empirical testing of hypotheses about the behaviois] responses of-
firms and families to school finance reforms. These responses are jmyortant for
two distinct reasons: (1) they may re%resent significant unintended consequences,
of the reforms; and (2) the gffectiveness of finance reforms dgpends on the behav-
ioral responses. In the first category, we are concerned about changes in the pro-
pomon of children enrolled in private schools, and changes in pfoperty values, as
* examples. To the extent that reforms alter the cost to districts of purchasing edu-
cation, and to the extent that they alter the voter composition and tgx ‘bases of
districts (through the changes mentioned above), they will further altér the level
and distribution of public school expenditures, as well as the use of outside edu-
cational resources (e.g., parental time, use of libraries) as supplemenits to public
school instruction. Thus, these responses are important determinants of the effec-
tiveness of any reform. We provide two examples of these effects. One is an em- .
pirical example, suggesting that private school -enrollments may decline where. )
-public school expenditures rise rapxdly, but may rise where public school expen- ;
diture increases are~limited. The other is a very rudimentary theoretical model
which, when developed, may suggest that in a shift from purely local financing
to district power equahzmg the long-run tendency for families of similar weaith '
to live in the samé cystncts may be increased; furthermore that the equality in
school spending. may decrease. 8

.The paper is organized as follows. First, we attempt to select several quite
specific concepts of eqﬁl educational opportunity for theoretical ahd empirical
examination. The concepts selected are those that seem to us to be of most current
policy interest, judging from some recent court decisions as well as recent legisla-
tive enactments On the theoretical level, we try 4o show that these concepts are
not all consistent.with ofie another, and ‘eventyally trade-offs among these equa.hty
goals must be made. Second, having chosen some specific equity concépts, we pre-
sent a case study of school finance reform in Ilinois to see empiricilly how much.
progress toward these goals has been made. Third, we try to illustrate that the
consequences of school finance reform policies capnot be understood without
. accounting for a vanety of bthavioral responses. In this section we review expec-
tations about chanses in resxdentxal pattems as well as in the mxx of public and
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private education. Finally, a.concluding section will present a summary and our
overall assessment of research needs in this area.

Measurable Cdncepts of
Equal Educational Opportunity

In the United States, vast rpsoilrccs are devoted directly and indirectly to the
provision of education through a complex set of social institutions. While many of
these resources are allocated to schools,* colleges, and universities, other educa-
tional resources are utilized through tutoring or private individual mstructxon

" through parental, peer, and neighbor time, through museums, libraries, and com-
.munity centers, through training institutes and through institutions designed pri-

marily for other purposes (e.g.,' the military, private employers). While we gener-
ally associate education with youth, opportunities to be educated have increased
both for adults (e.g., through night schools, continuing education programs, and
changes in college and university admission standards) and for “pre-school’ chil-
dren. - :

Because of the importance of the role of education in our society »both to
individuals and to the collective social interest, there is substantial concern about

. the equity of its distribution. Of course, what is equitable and what is not is fun-

damentally a value judgment, not a matter of science. However, science provides:

the basis for informied valye judgments with both logical and empirical analysis of * " -

equity issues. Logical analysis is concerned with understanding the implications of
imposing various equity rules or requirements on an educational system which can
be described by the formal and behavioral rules which govern it. For example, it
may be logically impossible to satisfy two particular notions of gquity simulta-
neously, though independently each- may segm desirable.* Embirical analysis
attempts to establish the degree of correspondence (or lack thereof) between:
possible equity standards and the reality of educational opportunities.

- We would like to illustrate,-in the balance. of this paper, the types of logical
and empirical analysxs ‘which we believe important for understanding the equity
consequences of school finance reform. To do so, however. means making some
hard choices from among all the equity concepts, educational institutions, and
population groups that could be used for our illustrative purposes. We would like
to stress that the general techniques-of an®lysis are entended to be applicable to -
the much broader set of educational activities mentioned above. Qur examples -
will focus primarily on children attending public elementary and secondary
schools, and the equity questions om matters of expenditures per child. This
choice is convenient in terms of data availability as well as current policy interést,
though it has the disadvantage of igngring other xmportant issues such as correcting
for resource cost differences across geégraphic areas.*

We begin by suggesting several general concepts of equity which we find par-
ﬁcularly useful in trying to understand the issues raised by the Serrano case as'

~ well as other types of school fimance reforms. $ We then try to specify the Serranc

court requirements, and show that thére seem to be two quite different require-
ments which are logically inconsistent in a school financing system allowing local -

-
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choice.® The sectlon concludes with a brief review of other recent developments
concerning school finance and eqnal opportumty

Specific Hlustrative Concepts of Equal Educational’ Opportumty

_ In trying to spec:fy concepts of equal opportunity useful for understanding
schook finance reforms, it is important to distinguish two different types of ques-
tions: (a) whether the division of “‘shares” (e.g., expenditures per child) is equita-
ble,” and (b) whether the distribution process is equitable. -

Concepts of equity of division are defined independeritly of who receives the
shares, and thys are easier to-investigate. One equal opportunity concept of this
type that we will use is:

(A1) All shares should be €qual.

Another example of this type, which is of patential interest in schodl finance
litigation,® is:

(A2) All shares should be at least a oertam mnmmum size

For both of these examples, it is possible to consttﬁct empmcal measures of the
degree of equal opportunity; that is, how close or far reality is from the ideal.®
. Equity concepts of the distribution process are more subtle, and have been
.. the most common basis for legal complaint alleging harm to specific groups. They
apply whenever it is possible for students to receive different shares. The question
is whether the differenées arise from an equitable process. One specific concept of
. this type which we call distributional equality is:

(B1) Any potential recipient of a share should have the same chzmce :
fot each share as any other potential recipxent .

' ! . w(-, will come back to the definition of “potential recipient” shortly, but for

L

¢ moment assume it is well-defined. Note that if Al is true, Bl is true; however,
e reverse dogs not hold. It is quite possible to have inequality in division -but,
perfectly equil opportunity in distribution. For example, suppose the schoolsina
district are identical with the exception that one has an elaborate scientific labo-
-ratory. Suppose there is open enroliment in the cdeizglct and all students wish to
attend the well-equipped school (which would ex its capacity). If the selection
froni among them is made by a fair lottery, then there is perfectly equal oppor--
tunify®n the distribution process. Some will gain entrance and some wxll not, but
all students had equal oppqtunity in terms of this concept.

In practice, one can establisl) the presence or absence of dxstnbunonal equal--
ity only in a limited sense. To illystrate the problem, suppose in the above example
-that the lottery was rigged. Unknown to everyone except the lottery operator,

. certain children were favored and others were discriminated against. Could this be
discovered by looking at the results? Unfortunately, the answer is only perhaps. .
If it is noticed that one identifiable group of children is not getting its fair shares
of admittances (e.g:, children of one race, or one sex, or who are currently attend-
" ing ane particulir school in the district), then suspicions may be aroused. Other-
'wme, however, the rigging may go unnoticed

8 | | | o o

48

pres



-

From the standpoint of a statistician, the procedures used to define groups
for testing distributional equality need _only .be unbiased with respect to the
hypothesis. sttribu\mna[ equality could be tested, for example, by comparing'
schoaol expenditures per child for children with two vowels in their last names to
expenditures per child for children with only one. Indeed, an infinite number of
potential classifications exist. As a result, for a statistician actually to examine dis-
tributional equahty, some judgment must be imposed congrnmg the grouping or
groupings upon which the test is to be based. .

Those classifications which the law, public sentiment; or researcher inclination

- cause to be selected define what we shall call “suspect™ groups or classes.!! In .
- . actual practice the selection of groupings to be termed “‘suspect”’ for this purpose
reflects both past experience that such groups have been rigged against and social -

senﬁment that such rigging is partxculady invidious. In fact, a requirement for
' neutrality with respect to these groups can be a@’substitute for the stronger reqmre .
ment of distributional equality. One such concept is sfmple neutrality:

(B2) Potential recipients in a suspect group should have the same
chance for each share as'do all other potential recipients.

Simple neutrality is evaluated by comparing the actual shares within the suspect
group or groups to.the actual shares for r recipients. In practice such com-
parison has coricentrated on mean (averdge) share size. But in thebry the concept
-&f simple neutrality involves equality of all moments of the distribution.

There are some important relationships to recognize between this concept
and those mentioned previously. Note that whenever Bl is true, B2 will be true;
however, the reverse does not hold. This property is important in terms of policy
considerations: one ¢an require simple neutrality with respect to a suspect group .
“wi byt requiring distributional equality. Since Al implies B1, Al imiplies B2; but

“not reverse. That is, equal division ensures sinple neutrality, but simple neu-
trality does not require equal division.

'One drawback of a simple neutrality requirement is that it does not allow for
differences in average.shares (more formally, expected shares or other moments)
for which legitimate reasons exist. It is hard®o characterize generally the nature
of these allowable exceptions. One type of legitimate reason that might arise is
recognition that different people, faced with the same opportunities, will respond

. differently to them and should be allowed to do so. For example, in the open
enrollment illustration,. perhaps only some students would seek entrance to the
well-eqﬁpped“ school (rather than the all we assumed earlier). If a.different pro-
portion of the suspect group compared to all others chooses to apply, then simple
- peutrality would not be expected to hold. Nonetheless, one might consider this
situation one’ of equal opportunity. Another type.of legitimate reason might be
" that. educational characteristics are not necessarily the same across different
groups, but it is thought that educational policy should eonsider them. Suppose
_ in ‘the open enrollment illustration discussed earlier the rule employed by the
school district to ration admissions to the school with a laboratory favored the
admission of the “best qualified” students. If the proportion of these students
in a suspect group differs from the mosg general’student population, then simple
: neutrahty would not be expected to hold. This exception miht be judged legiti-
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mate. -Let us refer to these characteristics of groups which might be allowed to
cause deviations from simple neufrality as the “exceptional characteristics.” In
order to allow for equal opportunity which does not meet the simple neutrality
requirement due to the. exceptlonal characteristics, we define one ﬁnal“ concept,

conditional neutrality: " , .

(B3) If the potential recipients in a suspect group had exceptional char-
acteristics identical to ‘those of other potential recipients, then
members of both groups should have the same chance for each

{
share.

This congept is related to the othersi in several ways. As with snnple neutrality,
Al implies B3 but not the reverse, and similarly for Bl and B3. This simply means
that equal division as well a&dlstnbutxbnal equality imply that exceptional charac-
teristics do not cause differences (either there are no exteptions allowed, or'all
potential recipients have identical exceptional characteristics). The more inter-
esting relationship ocixurs when exceptional characteristics do cause differences -
and they are not identical across groups. Then B2 and B3 cannot both hold at the
same tifne; that is, in general, simple and conditional neutrality cannot both be
true.

Directions of the Past Decade '

At this point, we would like to begin the transition from formulation to use
of our equal opportunity concepts. To do so, we must have a more precise specxfi-
cation of shares, potential recipients; suspect groups, and exceptional chara
tics. In order to provide some guidance for the specification, we turn to
review of some recent court decisions and legislative enactments in this

We begm with a discussion of the Serrano decision, which also
tional purpose. We argue that the Serrano court requirements involve two different
equal opportunity principles which, generally, cannot both be simultaneously
satisfied. Furthermore, each principle has quite different policy implications.
While this is important on its own merits, it also shows the usefulness of tryingto

" formalize equal opportunity concepts and analyze their logical implications. After

the Serrano discussion, we summarily review some other decisions solely for the
specifigation purpose.

The Serrano Decision. There are actuaily three distinct rulmgs in the Serrano
case: the 1971 Serrano I decision by the California Supreme Court,!? the 1974
trial court decisions,'® and the recent 1976 Serrano II ruling by the California

‘Supreme Court. 14 Each ruling stated, in some fashion, that the state’s system of

financing pubhc education must be wealth neutral. In the’ 1971 decision, consid-
ered a major victory for reformers, the court held that the injured interests were
those of children living in property pogr. districts. The injury demonstfuted was
that there were large disparities.in school gxpenditures per child, where property
poor districts had substantially lower expenditures per child than property rich
districts. The state caused this injury by allowing the local property tax to be used

by districts of varying wealth as a main source of aising school revenues. This
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_ made “the quality of a child’s education a function of the wealth of his p&
ot and neighbors.”!® Similar suits were filed in states across the nation,’® th
ST considerable wind was takendiut of the movement by the 1973 Rodriguez deci-
ston of the U.S: Supreme Coult. Yn that decision, the justices rejectcd a Serrano-
like argument based on federal constitutional grounds. 17 In the 1974 Serrano
trial court decision, the court found the California financing system in violation
of the state constxtutlon The 1976 Serrano II decision upheld the trial court’s
ruling.

In terms of cqual opportunity conccpts it seems like the violation is one of
simple neutrality. The shares, in this case, are dxstnct expenditures per child.
There is no requirement of equal division; the court is concerned with distribution.
The suspect group is identified by its wealth: children in property poor districts
(i.e., those with low assessed valuation per child). Potential recipients are children
attendmg the public schools in the state. The average share in the suspect group-
is lower than the average share of other children, and there are no exceptional

. characteristics. Simple neutmhty is violated because expendxture disparities are
- wealth-related; the system -must be made wealth neutral. ,
' In the coart discussion of guedies, it is consjstently made clear that they -
" are not requiring a uniform ex iture level, or equal division. While the legis-
lature may choose equal division through full state assumption, they may also
redraw district boundaries so that all districts are of equal wealth (analogous to
distributional equality), or they may retain local choice in the current districts by
using a district power-equalizing system. This system, first discussed by Coons,
Clune, and Sugarman,'® allows local districts to choose their expenditure level, .
and has the property that districts choosing the same tax rate will receive the
same expenditure per child. It is this type of system’ which has received the most
attention from state legislatures, and-which is widely thought of as ““the” Serrano
¢ . solution. We believe that the power-equalization principle “equal tax_efforts
- should result in equal expenditures” is inconsistent with simple wealth neutrility, -
that the court fails to recognize this inconsistency, and that the priority requne .
ment of the court is simple wealth neutrality. .

Note that district power equalizing imposes a new condition not mentxoned\
before: that equal tax rates be associated with equal expenditures. If this were to -
be required by the courts, then they would be specifying an exceptional charac-

. . teristic. The new reqmrement would no longer be simple neutrality but condi-
" tiopal neutrahty if tax rates in property poor districts equal those in other dis-
- tricts, the average expenditures per child in each must be the same. We have already
- ghown that when exceptional characteristics are allowed to cause differences, it is

. generally impossible to satisfy both simple and conditional neutrality simultane- '
-ously. Only when the excephonal characteristics—in this case the dnstnct tax rate

. choices—are ex post the same in the suspect group as among other children, can '
‘both be satisfied. Many economists have pointed out, however, that’ the tax rate
choices under district power equalizing will still be influenced by wealth and are
not expected to be similar among distsicts of varying wealth. If they should end
up sixmlar it would be a fortuitous result having nothing to do with matters of
_ eqmty 19 - .
B *~
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If district power-equalizing were.only a policy proposal, there’would be no
serious problem. Legislatures could adjust the design (by vi'olating the equ
» rate, equal expgdxture principle) to achieve simple neutrality. This seems to be

what Professor £Rons suggesis: . R

. ,’ Economists seem to assume thateven welkmtentxoned legislatures
f : mh. adopt formulas that dre umpprobnate,‘to create fiscal neutrality
’ ng ‘their di tncts There is nothing in Serrano . .. which impedes
’ dé@ﬁm o er formula will achieve. neutrahty in fact. The
. . ne and Wlsconsm %stems seem to be living examples of neutrality.
' Yet othérwxse useful ¥nd able critics like Professor Fgldstein [ref. note
T ' © 194 confousff@ the issues. Under hif or other.assumptions, a power:
2 ;,' o equalrzmg formula coul® favor poorer districts as he predicts. Anything
N - canbe badly gesigned. But why should this be assumed‘?20

{ The problent is, there is s@hething in Serrano whfah 1mpedes simple neutral- AL
; 2 1ty. Thre trial court made the followmg two conclusions of law (among many
others): q‘ - .
The equal protection pravisions of the Caleomxa Constitution requxre -
that school districts receive the same reveffues for the same tax rate.?

" And, ¢ . Ny
The wide disparities in expendlture leuels between low-wealth school
distri¢ts and high-weajth schoqt districts . .. are unconstitutional because
they have significant adverse effects on the quahty of the educational
‘programs and opportunities afforded the children in the low—wealth_ .

- » school districts as compared with the quality of educational PIOgIams

* and opportunities afforded the children in the high-wealth school. dis-
- trict.2? -

»

That is, the trial court seems to require both simpl:? and conditional neutral-
. ity. The only way to do this is by equal division (full state assumption) or distri-
"o butional equality (rédistricting); otherwise the court must settle for only one of
, the. concepts. If they choose to settle, which toncept should it be? Conditional
‘ neutrality has, in this case, the attractive feature that ‘it can be verified ex ante,
i.e., without ever looking at what is happening to children. All one needs to do is
ook at the formula used to finance educational revenues and ask ifiny given tax
rate would produce identical school expenditures in. each district. This is a curious
principle of taxpayer equity, and it is not clear whether taxpayers would favor
. . it.®, To meet objections that this is too rigid a definition of taxpayer equity, the
~ court might only require that equal tax “‘effort” lead to equal expendltures, and
' « leave the legislature to decide what efforts agegqual.

But the ex anfe “agvantage 1s also its disafivantage: ex post anything could
be happening to children. That is the usg ess to the law, indeed the impor- -
tance, of what the economists have dembdgsttated: a legal requirement based
on some notion of tax equity practically guarantees (except for a fortuitous
result) violating the simple neutrality principle regarding the influence of wealth
on educational spending. A legislature can adjust the formula, as Professor Coons
suggests, only if it is legal to do so. If the child is to be protected from the influ-

\ v
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ence of wealth, then the court must either abandon jts tax equity requirements
-or recognize that they are requiring full state assumption or redistricting.

The disadvantage of the simple neutrality reguirement is that the legxslature
might have to work harder in order to find an acceptable school finance system
which. preserves the existing decision-making units. 24 The court could express
this intention quite clearly, for example, by stating that wealth neutrality means

" that -the average expenditures per child in districts of one wealth class should
equal the average expenditures per child in districts of any other wealth class.
Furthermore, it is hard to imagine the court abandoning a principle which pro-
tects chﬂdren from the influence of wealth in favor of one that offers them no
protecuon In the Serrano H decision, the California- Supreme Court seemed to.
make it clearer that it is the violation of simplc neutrality which. mest offends
them. They did.not strike down, however, any of the trial court conclusions
nor disavow the fallacious notion that the condition of taxpayer “‘equity” will
result in the removal of wealth-related expenditure disparities. Thus while the

agbiguity remains to be settled, the courts seemed to W to the simple

neutrality principle in the following passage:
In view.of e foregoing, it is clear that spbstantial disparities in
expenditures per pupil resulting from differenges in local taxable wealth )
-will-continue to exist under S.B. 90 and A.B. 1267. The reason for this
is that essentially local wealth is the principal determinant of revenue,L
that high wealth districts do not need to make the same’ tax effort as
low wealth districts i m order to reach, let a]one exceed, the level of the ~
foundation program.?

This priority seems to be affirmed even more strongly in a footnote:
[T1he fact that disparities in district wealth result in disparities in tax
effort requn'ed to reach foundation levels is not by itself determinative
. of ke issue before us. It is only insofar as such disparities have-the effect.
rof pf'oﬁueing disparities in educatlonal opportumty that they here con- -
cern us,;_

To clarify- that in the above passage-‘‘educational opportunity” refers to school

offerings, and that the court is fundamentally concerned with expenditure dispari-
ties, we cite one final passage:
,Substimtial disparities in expenditures per pupil among school dxstncts
cause. and perpetuate disparities in the quality apd exteht of availability
of educationil opportunities. For this reason, the school financing sys-
tem before the cqurt fails to pro\nde equality of treatment t_a all the
: pupils in the state.?’
These passages seem to indicate that the Court’s use of the conditional test is
‘intended. as a rough and imperfect guide to predicting whether the current system
wall continue to generate actual educaﬁonal expendlture disparities that are related
to wealth differences.
In sum, the Serr o trial court requ;;ements cannot all be met in school
financing systems which allow local choice from among djstricts of varying

wealth. If it is the court’s intention to allow this type of local choice; then they |

st choose betwgen simplé and conditional neutrality Condxtxonal neutrglhty\
o . 43
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is a principle which requires that districts making the same tax efforts receive
the same expenditures: it is associated with policies of power-equalization. As
aorinciple'®¥ law, it offers no protection to children from the influence of wealth.
As a policy, it may result in substantial correlation between expenditures per

child and district wealth. Simple neutrahty’_ns a principle that requires average .

expenditures per child to be the same among property poor districts as among
other districts. This guarantees protection to children from the influence of
wealth. It is more difficult, but not impossible, for legislatures to implement
this principle with existing districts. The California Supreme Court in Serrano IT
has indicated that the simple neutrality prmcnple is of greater pnonty than the
conditional neutrality principle.

The Serrano challenges, and the legislative responses to them, suggest three

empirical questions about equal opportunity which should be investigated: to

what extent do disparities still exist in district expenditures per child, to what
extent are they wealth-related, and to what extent would the same tax rate
choices in districts lead to equal expenditures per child. We will illustrate ap-
proaches to answering each of these questions (and others) in our case study of
[llinois. S .

Other Recent Equity Issues. In this section, we provide a summary review
of* other recent policy issues as a means of identifying other specifications of
shares, potential receivers, suspect groups, and exceptional characteristics.?®
In another court case, Hobson v. Hansen,®® it was found that intradistrict

disparities in teacher expenditures per child vxolated the equal protection clause

~of the U.S. Constitution when the disparities arise “‘along racial and socioeco-

nomic lines.”?® Like the Serrano case, the court was not requiring fqual division;
the question was one of distribution. In this case the applicable concept is simple
neutrality, thé shares are school expenditures on teachers per pupil, and potential
receivers are all children attending public schools within the school district. *Fhe
suspect group is all children attending schools whose population is primarily
white and there fire no exceptional characteristics. .

This case raises the general empirical question. about the extent of ex-

penditure disparities within school districts, as .well as how expenditures per

child vary by race or socioeconomic status currently. While we do not have data on
intradistrict expenditures for Illinois, we do know the number of students in each
district eligible for federal Title I compensatory funds. By using this as a proxy
variable to define a suspect group for students with lower socioeconomic status,
we will investigate if equal opportunity has iricreased for this group in Illinois.

An interesting variation of the school finance reform cases is one in New
York State, the Board of Education of Levittown v. Nyquist. In this case,
Levittown, joined by the school boards of the state’s four largest cities (New
York, Buffalo, Rochester, and Syracuse), claimed that the state general aid
formula does not adequately offset the. differences in wealth among school

districts because it does not take account of municipal overburden or the higher '

costs of providing education in some districts compared to others. This challenge
is probably best interpreted as a Serrano case where the nominal dollar measures
of wealth expenditures, and perhaps tax effort are argued to be inadequate and

s .
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meqmtable to those chsmcts with lugher cosfs or overburden. Whﬂe the issues
involved in adjusting the nominal measures for these differences go beyond the

- - . scope of this paper, we. mention this case becauss it seems to us appropriate

that equal educational opportunity should be evaluated in terms of real rather
‘than nominal resources. ‘While some states have made attempts to construct cost
indices, their efforts have not been reported as highly successful. i

There are several cajs which challenge the definition of potential receivers:

. " Mills v. Board of Educarion®® and Wolman v. Walter. 33 The Mills case affirmed
the rights of handxcapped children to publicly funded education, and Wolman
affirmed and expanded the rights of children attending parochial schools to
receive public funds for some educational purposes. The latter case potentially
involves a very large number of childfen, since approxxmately ten percent of
all children in the country attend private rather. than public schools. It is inter-
esting that the opportunity offered students in private schools has-generally been
excluded from considerations that Begin with the child’s right to equal educa-

- tional opportunity. We discuss this further in our section on behavioral responses
and private education.

One final issue to mention here is- the one raised in Lau v. Nichols.* In

. this case, the right of non-English speaking Chinese children to bilingual, coni-
. pensatory education was affirmed. This. raises the whole issue, in our minds,
.of whether the “shares” are to be thought of as resource inputs, or as something
that a 4hild is supposed to receive as a consequence of the inputs. That is, it is
clear in the Leu case that the court rejected the idea that equal input to students
. represented equal opxiorttmity, some students needed more input to have equal
opportunity. But a s requiripg equal opportunity on other th:m an input
basis may be: inconsiste ith an input standard. '

For example, the Setrano case held that wealth cannot mfluence the quality

“of a child’s education. The neutrality standard, however (either simple or condi-
tional) was baseggh on equal opportunity for expenditures pef child. The Lau
_standard might suggest another condition on Serrano: the expenditures must be
adjusted for a pupil “needs” factor before one can tgst for wealth neutrality.
Indeed, the New York court in the Levittown case dealt with this issue, as well
. 8s the cost issues discussed earlier.

Several states have adopted pqul wexghtmg systems in their gpnera.l aid
formulas, including Hlinois.>* In our case study, we will be able to- fivestigate
whether equal opportunity has mcreased under this definition as well.

Having raised a great deal of empirical questions, we now turn to the task

of attempting to answer some of them in our case study
~ . .

Measunng Inequality ‘

Empirical work on equity i,n school finance involves three distinct tasks
aside from the choice of which equal opportunity concept to measure. The
first is identification of the pre-reform degree of inequality. The second is identi-
fication and measprement-of the effects of policy changes in educational finance
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“should be made explicit. First, these distributions’ are calculated on a per-student

on tlus observed inequality *The third task is prediction of the effects of f)dlicy

‘changes before \they occur. The measurement questions are taken up in this

" section, and prediction is considered in the next. Our objective is to suggest

2 common framev ork for analysis which, when replicated, could be expected

. to produce comparable results for evaluating the impact of school finance re-

forms in a wide of state systems.

As we have seen, there are a variety of interesting concepts concerning
equal opportunity/ and school finance. Since the distribution of public school
inputs has been a‘/ central policygconcern of the equity controversy to date, this
review will concentrate on the% inputs as the shares children are to receive. .
To illustrate,"we use data from Illinois schools before and .following the intro-

. duction of a major reform, the 1973 “Hoffman-Fawell Act.”.We begin with

a summary of the system’s operation prior ‘to this change, and present empiri-
cal' measures of divisional and distributional equal opportunity. We-then describe
the reform and examine its impacts on these measures. R

Pre-Reform School Finance in Illinois

Prior to 1973, state aid for education in Illinois was provided ugder both
“foundation” and categorical grant programs.?® Total local district school éx-
penditures came from three sources: (a) revenue raised locally -through the
property tax, (b) state categorical and general assistance, and (c) federal cate-
gorical programs. State categorical assistance was provided for pupil transporta-
tion, certain fypes of vocational training and special educational programs, and
meals for needy studénts. State general-puspose aid, while a. function of a school .
district’s property tax base and its student population, was not influenced by
“effort” as identified by the local tax.rate. A minimum of §48 per “weighted

* average daily attendance” or “WADA” was guaranteed every district. Weights in

this calculation were determined by grade composition of the average daily atten- *
dance level.3? - R

, For convenience, computations in this paper will utilize only-data from
“unit” districts—that is; districts combining kindergarten, elementary, and high
school. As of 1972-73, there were 436 of them, including Chicago. Since available
data simply do not permit proper adjustment of input costs between Chicago and*
the rest of the state, Chiicago has been excluded from ‘the sample. This exclusion
sidesteps the important cost-index problem that is the focus of the Levittown

L4

“case. The remaining sample covers approximately 22 percent of the Illinois

public school population.

[

‘ Eguality of Division. Table 1 ieports the distribution of _ expenditurés for ¢ ]
* ADA® . from general purpose funds in Illinois Unit Schools for$972-73. The

data are reported by deciles; the lowest decile represents the bottom tenth of the .
distribution of expenditures per student.3® Cleasly, substantial inequality in
expenditures per ADA existed in Illinois schools five years ago. Individual dis-
trict expenditures per ADA ranged from $637 to $1,789, .

Several judgments are involved in this presentation of the data, and they

N
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TABLE 1
_ DISTRIBUTION OF EXPENDITURES/ADA

ILLINOIS UNIT SCHOOL DISTRICTS .
19724973 -

Decile Meean Expenditures/ADA
' for Declle

n $ 702 -
AN 750
' ' 775

© @ N A W N -

-
<
-t

T Overall mean

_Standard deviation - ‘ 15 o

P

= Source: Calculations by authors. See note 39.
: & o .
(actuaﬁy per ADA) rather than a per-school-district basis. -There may be other
\consgleratxons which suggest data break-out alofg school district lines; we would
caution that the magnitude of most equity problems depends on the number of
“students harmed, not the number of distmig{s. However,. any measures derived -
e from district level data, and intended to examine equality among students, do
-+ require the munption that within district distri tion of general purpose ex-
.. . penditures is equal. This nnsspecxficatmn continueg to be an important matter
’ for research:4%
) "The se ~judgment is’ that such data are st presented using general
. . purpose es .and grants. As already mentioned, Illinois schools receive:
~  categorical assistance from both federal and state-sources to cover certain ex- L
. ceptional expenses and compensatory education (r&ughly 15 percent of total
-+ spending). It is assumed here that such funds, when distributed to cover ex-
ceptional district costs such *as those related to ortation, appropriately
adjust for differences in costs of providing education across districts and “thus
rectify inequities created by cost dxt‘ferences beyond the contml of the district.
b .
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Whether or not such grants do rectify cost diffefences is a matter for separate
mvestlgatnoh We treat categoncal grants “for special student needs as if such
. ' payouts are not relevant to achlevmg equal opportunity for inputs (that is,
1 they are intended to supplement. the fair input share in order to achieve an
outcome effeCt) To the exfent that categgrical grants for such needs are spent
- as part of the general fund, however, these-monies belong in the data used here. '
Here again, the degree_of misspecification produced:by these assumptions is
"an important object forresearch.*!
o -+ " Third, aside from the mean and coefficient of variation of the raw data,
P no summary measures of ineqiality have been presented. 42 This may appear
somewhat paradoxical, given the amount of research devoted to the problem
of and proceduges for measurement of inequality ** The motivation of this
research is that such an index, if available, would permit summary assessment
of the underlying distribution for the data reported in table 1 and, would per-
mit unambiguous statements about the equity effects of possible school finance
changes on this distribution. However, although many measures have been pro-
‘posed no one has been generally accepted.

" - The reason for the absence of ’consensus is that dzstrxbutlons cannot, in
.géneral be uniquely described by one or two numbers. At minimum, preferences
in this area seem to involve at least three characteristics of distributions—mean,

- spread -and kurtosis. No single index can cope with this problem. Under this
circumstance, listing by deciles— which gives a readlly grasped picture of the
- whole distribution—seems to present more useful..information than any addi-
tional ‘summary measures (such as the variance of logagithms, the gini coeffi-
cfént etc.). It should be recognized that for some purposes, a comparison of
various summary measures may be useful *4
Simple Neutfality for Wealth and Poverty Groupings. As discussed in the
preceding section, public, legxslatnve and judicial attention in matters of school
equity has involved not only equality of division, as illustrated in table 1, but
also neutrality of the distribution process for various groups of students. For
. -illustration, this section will consider the Serrano relation between school dis-
trict expenditures per ADA and district wealth per student. For an altemagve
grouping, we also consider the relation between expenditures and family income
of students, where the latter classification is made -in terms of poverty status.
There is an important empiricial distinction between discrete (and usually
o dichotomous) classifications, like gace, and continuous classifications,’ gke wealth.
§ - © If one asks if students of a certain race receive an equitable share, it is reasonably
' ) clear how to-divide all students into those in the suspect class and those not in
it (though, to be sure, “there will be a few students hard to classify). However,
if one asks if children in property poor stricts receive an equitable share, then
. on h;as to. empirically decide where the cut-off point is for “property poor” -
b\ ' e.g., should it be all districts with less than average wealth, or the poorest 5, 10,
20, or 40 percent of all districts? In thinking about resolving the Serrano 1ssue,,
analysts assume that the neutrality requirement would apply te any grouping
of districts by preperty wealth, including rich districts. That is, a s@ool financing
system which so restricted the ability of rich districts. to genérate éduéational|
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~ undesirable and pefhgps unconstijutional as the reverse.*’ Bmpxncally, this
roughly translates into a requifin

-One easily understandable way of testing this requirement is arbitrarily to
divide all students into some finite nuxﬁhzr of wealth groupings. (like deciles)
. .and calculate the average expenditure per child for each group. A more precise
(but less transparent) method is to compute. a regression based on a-sufficiently
general functional form to 'capture any peculifrities of the wealth-expenditufe
relation that gy exist.*” With this method, simple neutrality is statistically
satisfied when the coefficient of each term in the régression (except the constant)
is not significantly different from zero. Iii ‘application, small coefficients, even
if statistically distinct from-zero, may be judged to have little policy relevance

- expendxtums for their children, compared to other districts, would be just af

. ent that average expenditures per child be
" the same in every wealth class no matter how narrowly defined.*¢ - ’

(¢.g., there may be a statistically significant increase in expenditures of $10 per,

child from the poorest to the richest districts, but it is unlikely such a small
difference would cause alarm). :
As table 2 indicates, in 1972-73 there existed a clear, positxvc relationship

between expenditures in a student s school district and the ratio of property

TABLE 2 ~
' AVERAGE EXPENDITURE/ADA CALCULATED BY DECILE
OF THE DISTRIBUTION OF PROPERTY TAX BASE/ADA

) 19721873
Decile® of '  Mesn Assessed  Mean Expenditure/
Asssssad - . Value/ADAIn ADA for ADA In
Value/ADA - Woeeith Declle Waealth Declle

1 $ 9,486 . §T42

2 .13,384 SN 4]

. b 3 15,515 843
s 4 17,391 815

5 18,589 882

6 .. 20,092 857

; 7 21,848 ' 888

[ I 23,100 . 893
-7 9 *, 25,674 892

R 10 37,530 ' 920

Overall mean assessed value/ADA = $20,231
O\ferall mean expenditureIADA = $849

Ty Stan;tard devlatlon - 115
s . mm .

. ®Approximate; see note 39°
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: . tax base to school size. In equation (1) we have summanzed this relationship -
L Wlth a regression. The range of wealth from the student.in the poorest district :
S to the one in the richest was, per ADA, from $2,921 to $99,962. The regression
indicates that. this 'was associated with a predicted difference of $439 per student
in expenditures. Although the relation in not linear over the.range of wealth
exhibited by Illinois unit school districts, it.is monotomcaliy mcreasmg and
statistically significant. The R? figure indicates that about 31 percent of varia-
tion in school district expenditures for students in this sample was associgted .
with variation in the property base in the student’s school district. 4% The rela-
_tion between expenditures and property tax base unphed by equation (1)-is
plotted in figure 1. The figure includes the cumulative proportion of unit district
ADA on the horizontal axis. Note that districts with assessed valuation per ADA
between $10,000 ‘and $30, 000 accounted for shghtly over 86 percent of the
attendance in our sample

*FIGURE 1
. ESTIMATED EXPENDITURES PER ADA )
. , | BY TAX BASE, ILLINOIS UNIT SCHOOL DISTRICTS
19721973 - .
Expenditures/ADA
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Expenditures

= = 49 + 01128(w)—. -7 (w)? '
Average dally attendance  Coor0 * ON28(W) = 8SSEX 107 (W) (D)
| . +.1989 x 10712 (W) «
w = assessed valuations/ADA
R? = 31.

]

In the Serrano trial court decision concerning California, Judge Jefferson
ruled that wealth-related disparities exceeding $100 per child were unconstitu-
tional. If this standard had been applied to Illinois, and the simple neutrality

' mterpretatxon of Serrano used, then our tests indicate that the pre-reform system

o~ in I!Imons would have been held unconstitutional. (Note, however, a court may .
;equu*e a finer breakdown than deciles.)

For an additional example of simple neutrality evaluanon, we compare
‘expenditures/ADA for children from poor households to the same ﬁgure_for
the rest of the children in unit schools. For purposes of illustration, we treat
as “poor” the estimated number of children in each district certified eligible
for categorical assistance under Title 1 of the Elementary and Secondary Educa-
tion Act of 1965.4% A high proportion of ESEA eligikles®® is, in general, likely
to mean that a high proportion of school enrollment is accounted for by children
from minority and/or poor families. Other tests could be conducted on the basis
of family income or minority status alone.?!

v The simple neutrality test for this case is a comparison of mean expenditure/ -
studént for Title 1 eligibles to expenditures for all others.3? Because the classi-
fication is discrete and dichotomous, this is all that is required. The. comparison
appears in table 3. These results indicate that Tntle 1 ehgnble students expenenced

bt _TABLE 3
Exrsnnrrunss PER STUDENT IN OWN SCHOOL DISTRICT
3 BY ESEA TITLE | ELIGIBILITY L
e : 1972-1973 !
‘ s % Title!Eligibles All Others
S % - S :
.. Expenditures!ADA ~ $840 $850

. 1 on average, $10 fewer resource “inputs” than did’other students when the federal
+ assistance that comes with this designation is not considered. Therefore, ESEA
y, in part, served to compensate for the modest dlsadvantage imposed on

jents in this group by the school finance system. Out data indicate that there

were- about 100,000 Title 1 eligibles-in unit districts in 1972-73. Thus, it would
have taken $1 million m ‘ESEA money to compensate for this disadvantage

alone §3 - N
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 Conditional Wealth Neutrality. Finally, consider a conditional wealth neu-
trality test. Suppose all districts choose the same tax rate. What would be the
resulting inéquality of expenditures? In table 4, the distribution of expenditures
from general purpose grants and revenues is reported for unit districts on the
assumption that all adopt, as an operating tax. rate, alevy of $2.47 per $100 of
assessed valuationfs* As is indicated by table 4, the dispersion of expenditures
clearly does not pass a conditionl wealth neutrality test. It is’intéresting to
* note that the inequality “in division under the conditional assumptions exceeds
the inequality of the actual division (the coefficients of variation are .1425 and
.1195, respectively). Prior to 1973, school districts partially compensated for
variation in the tax base by establishing an inverse relation between tax rates
and tax base. -

TABLE 4
CONDITIONAL NEUTRALITY TEST |

AVERAGE EXPENDITURE/ADA WITH UNIFORM TAX RATE®,
BY DECILE OF ASSESSED VALUATION/ADA

A _ 19721973 .
Declle® of Mean Assessed Value/ Mean Expenditure/ADA
v . Assessed Value/ADA ADA In Wealth Declle for ADA in Weasith Decile -
1 $ 9,468 $ 733
-2 13,364 : 761.
3 15,515 801
4 17,391 \ 812
5 , 18,589 830
_ 6 20,002 " 835
N 7 21,847 862 :
8 23,100, 001
9 25,674 , -
10

- 37,539 ‘, . 1,087

" Overall meanassmedva!}ueIADA = 20,231

Overall mean expenditure/ADA . - = 348.50
Standard deviation of éxpenditure/ ADA - 1425
~ mean expenditure/ ADA T
| N ) LA
92.47 percent. o -~
bapproximate; see note 39.
: _ o
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Note £hat the conai_ti‘onal test is meaningful only as an illustration of the f
existing properties of the tax and grant procedures Hlinois uses for financing its
schools; it is not a prediction. If such an “expenment” were ever actually run,’
the change would affect property values Qmugh capltahzation % Such effects
are not included -in conditional neutrahty computatxons of the type illustrated
in table 4. '

‘_ /a\“ Summary. These data reveal considerable mequalxty in the dmsxon of ex-
penditures among pupils in Illinois unit scheool districts during the 1972-73
school year. The system also fails both simple and conditional wealth neutrality

- tests. The simple neutrality test based on student poverty status, as identified by
ESEA Title 1 eligibility, indicates only a small deviation from neutrality. The con-
ditfonal neutrality test indicates that if each district had chosen the same tax rate,
thé inequality among students would have been greater than in the actual division.

. . }
ve made the following methodological recommendations: .
Analysis of equity and dlstnbutxon should be carried out pri-
" marily on a per-student basis. | '
e Simple tables are a very uscful way to present data-on the equal-
ity of opportunity foré;lucatgonal outlays.
®  Equity of input tests are’ probably best carried out using only
expenditures fro genera] purpose funds, though this requires’
making several mptions about the use of categorical funds.
@ Equal opportun}itjr tests.can be usefully carried out on the basis
of poverty estimates available on a district basis. Improvements
~ in" their. quality should 'be. considered an important objective
for facilitation of equity cvaluatlons as well as distribution of
grants-m-ald ¢

‘The Eﬂ'ect of Reform .

The effects on equahty of inputs of a change i in school finance procedures
is usefully divided into three phases:
(I) The impact effect: The change in expenditures per student
_brought about by alteration in state aid formulas, all behavior -
. held constant. <
(2) The lmermedtate effect: The change in expenditures per student..
after voter response to the new procedures has been realized and
. local tax rates have achieved new “equilibrium” levels.
(3) The Iong-mn effect: The change in expenditures per student
brought about by shifts in- the “equilibrium” tax rates due to .
“altered locational patterns of firms and households, and house-
hold compensatory changes in private purchases of education.
Both district and family adjustments in the face of alterations in finance .
piocedures take time, and such adjustments are further delayed when policy
alterations are phased in gradually. Given these lags in adjustment, analysis of
e¢qualizing effects of reform must focus not only off the ifbact eMects of such

. | . 53 .
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but also on the intermediate effects and on the nature of the
incentives the systym creates for further change. .
‘Most reforms'can be described in terms of three effects on school district
and family behavior. The first is the income effect, the alteration in the amount
of pesources a district has to meet the various demands it faces (for schooling,
police, fire protection, etc.).. This is calculated as the. change in school aid as-

suming no change in the tax rates. The second is the price effect, the alteration

. the reform imposes on the terms of trade between other expenditures and school

expenditures (the change in local revenue required for each school expenditure
level). The thitd is the rules effect, brought about by constraints imposed by legis-
lation 'of the tax-expenditure choices made by districts. A system of block grants
for education (like basic aid, or other state aid that has no matching require-
ments) has only an income effect; regardless of the size of the grant, the incre-
ment in expenditures per ADA that can be accomplished for a given change
in the local property tax rate remains constant. On the other hand, a system

of matching grants (where the state guarantees some increment in state aid
for each dollar of local tax revenues raised) alters the price to voters of additional

outlays on ‘education.’® A statutory maximum on permitted local property tax
rates for education is an example of a “rules” reform.

., Given these common propérties, equity evaluation of procédures for school

finance change is conveniently based on description of the income, price, and
rules effects of such changes on districts and the distribution of such changes by
district characteristics. If it is determined that an unatceptable relation exists
between district wealth and expenditures—the essepce of the Serrano decision—

apalysis pf a reforin must concentrate on the degree to which proposed reforms

act to counter the unacceptable relationships. “To see how this might be done, we .

réturn to the Illinois case. .

The 1973 filinois School Finance Reform. The core of the 1973 lllinois
school finance r&¥orm was a “resource-equalizer” formula, a funding mechanism
similar to district power equalizing. The new program guaranteed an expenditure
level for each possible tax rate choice, by providing general state aid to make up
the difference between what a district receives from its own sources and the

* "guarantee. If its assessed valuation per weighted average daily attendance were

-

less than $42,000, a district would receive in own 'taxes and “‘equalizing” statef

aid re‘ve’t%uw' equah. to what it would have enjoyed had assessed valuation been
$42,000.%7 S

The plan was not “pure” district/power equalizing, however. The modifi-
cations are numerous and illustrative ‘of the substantial complications the re-

- gearcher encounters in work of this type. The principal -difference between strict '

DPE and the Illinois system. is that no “recapture” of revenues existed for dis-
tricts with assessed valuations in excess of the equalizer standard. Furthermgge,
districts were given the option of receiving the grant implied by the resource-
equalizer formula, the grant that they would have received under the founda-
tion plan in operation in 1972-73, or, as a third alternativé, a foundation-type
(“Strayer-Haig™) grant calculated on the basis of a slightly modified pupil-

weighting scl_léme. For both the Strayer-Haig alternative and the resource-equalizer.

formula, the state chose to concentrate aid on districts with above-average num-
® . . :
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bers of Title 1 eligibles by adjusting district attendance figures upward according

- . to the numbers of eligibles present. Although this adjustment was complicated,*®

the essential impact under both was to create an income effect, where the size of
the grant to each dxstdct is made on the basis of the estimated number of children
from poor families. For districts which chose the equalizer formula for stite aid
computation and had large numbers of Txtle P ehg:bles the wexghtmg scheme
also lowered the tax price of education.

e

The exceptional welght given Title 1 eligibles by the Illinois reforms poscd

a. problem: of interpretation. Basically, there are three different options for
. thinking about the nature of these funds: (1) the money can be treated as cate-

' e gorical assistance designed to improve educational attainment for poor students;

il

(2) the money can be treated as compensstion for exceptional costs associated

with teaching lower-class children; or (3) the money can be treated as additional

. general-purpose ‘ transfers. Since we are foctising on wealth neutrility tests for

inputs, let us consider whether and how one would include them under each
alternative interpretation. Under options (1} and (2), the funds can be excluded
if the usual student weighting (WADA) is used in the calculation, or included if
the special pupil weighting (TWADA) is used. Both of these follow from thinking
of the reasons for the funds as “‘exceptional characteristics” which the calculation
must take into account. To control for them when they are included, one must

O

.weight the total by the amiount of special “needs”™ or “high cost children”—the

ADA measure. When they are excluded, the exclusion itself serves as the
control (thus WADA is appropriate). Under either of these options, one must be

careful in evaluating changes in equality over time. No matter which measure is .

used for the reformed system, the pre-categorical system should be TWADA
weighted; otherwise the new system is effectively adjusted for these factors but
the measure for the pre-categorical system is not‘(as if there were ho “needs’ or

*‘lugh cost children™ before reform).

In this msta?e however, we favor option (3) The reason for favoring it
~ here is primarily bécause- linois places no restrictions on the use of funds given to
districts on the basis of Tigle 1 eligibles. Indeed, the state does not even report

the portion of local aid attributable to the poverty count. Therefore, they seem-

more like general purpose grants. We recognize that a strong case can be made
for concentration of aid upon districts which are high cost; however there is no
evndence that the number of Title 1 eligibles represents a reasonable cost index.

‘Without this evidence, and with no attempt to ensure the appropriate children-

receive the funds, we will treat these asequivalent to general purpose aid. Under
this interpretation, the funds are include in the equal opportunity tests with
the usual student weighting (WADA). .

- In addition to the resource-equalization and studéﬁt—wenghtmg properties,
_the law included numerous other provisions. The most significant were a partial
phase-in procedure ‘that precluded substantial year-to-year changes in district
state aid and a ‘ceiling on allowed local tax rates. The first change constrained
each district to an increasé in state aid of no more than its aid entitlement under
the old system, plus one-fourth of the difference between the old and new en-

- titlements. The second, restriction was apparently inserted to assure that part of

LL P
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the new state aid made its way into tdx rchef However, numerous poss:bxhtxes '

for override of the restriction .are included in the law. If dnstnct taxpayers want
2 tax rate in excess of the maximug, they can vote it.

Identifying the Effect of the Reform. Since the long-run effects of the

" Hoffman-Fawell Act on school finance in Illinois are yet to be observed, we

/

recludcd loss in re\vwe or aid by any district.5® N
Change in aid . > ‘ ' ‘
ADA = $341 - 2714 (1972-73 Expenditures/ADA) “(2)
_ (716) (. .
r : : R* = .05
. Change in 31d _ ¢)g) - 007122 (Assessed value/ADA) (3) "
- ADA (23.3). asn - ‘

begin with an- analysis of the ex dnte propesties of the system (those that can
be examined without obgerving'the system in operation, based on the new form-
ula). Above, we demonstrated that school expenditures per ADA in Illinois
showed considerable variation across students in 1972-73,.and that substantial

. variation was associated with school district wealth. Thus, a reform aimed at
" equalization of school inputs should have both “income” and “‘price” effects

which favor low-expenditure and low-wealth districts.

Under a shift from a.foundation-grant plan to “pure” district power equali- |

zation, income and price effects are readily inferred from the aid formula. How-,
ever, in a system as complicated as Illinois’, the distribution and consequences
of such changes are more, obscure. One procedure for summarizing the incentive

effects of reform. is to calculate income and price effects explicitly and then

regress the changes on initial district expenditures or assessed valuation per
student We have done this for the Illinois reform; the estimated income effects
appear in equations (2) and (3), below. The left-hand variable for both regres-

- sions is estimated change in local school district expenditures, given the change

from the foundation to.the resource—equahzatxon system, no change in district
tax fates, and 1972 assemd valuation. This represents the “income effect.”
Fo:: ‘this purpose, “uln%gte entitlements” are calculated; we have ignored the

fagt that such changes were originally planned to be phased in over four years.
e calculations retain the “safeguard” provisions of the Illinois reform, which

¢
"

.R* = 36
Equation (2) indxcates that the gew system was likely to concentéte aid to

 a modest extent on low-expendxture ‘districts, although' the relationship :is relax

+ tively weak. Equation (3) indicates that did wa§,clearly concentrated on districts

with a small per-pupil tax base. . ..

The price effect of the reform can be mustrated by the relahonslup between
the marpnal tax rate increase required to increment expenditures per ADA by
$50 in these districts before and after the reform (call this the “tax-price”).
We have calculated this chafige again on the basis of 1972-73 assessed- valuation
and all properties of the new law except the graduated phase-in restrictions.

. Equations (4) and (5) estimated change in price regressed on district
expenditures and . . ,
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Changem . ' : ¥
margmal tax = -.006 + .629 x 10 5 (1972-73 Expenditures/ADA) (4)
increase re-  (14.2) (11.4) c .
: quired o . . ) R;z = 23
=~-.004 +.479 x 107% (Assessed value/ADA) - (5)

(28;_1) (19.0) _
) - . R? = 45
These regressions indicate that the price change increased with the initial district

expenditure level and with district wealth. - Both effects create incentives for.

increased equalization: the incremiental tax effort necessary to raise an additional
$50 rises with both expenditures and wealth. We have also calculated the increase
in grant and tax-price change as defined above for Title 1 eligible students and

- - students who are not. These results appear in table 5. The effect of the new sys-

. tem with regard to students in this classification is quite pronounced. On average,
school districts which included Title 1 eligibles would receive, by the new:law
formula, almost twice as much additional aid per student under the new system as
was true for districts of nonehglbles This difference greatly exceeds the initial
difference between the classes of students as measured in table 3. The price effect
of the formula change is also significantly greater for eligibles than for noneligibles.

“Clearly, the revision in finance procedures operates to expand expenditures m
Title 1 eligibles over noneligibles. :

. : : \
TABLE § d '.

-

INCOME AND PRICE EFFECTS OF
ILLINOIS $CHOOL FINANCE nEFonM

Mnn Change In Mean Change In
State Ald Per ADA _ “Tax Price”® -
Titie 1- ‘ $315 - o2
\ eligibies ¢ :
Non-Titlet1 *° $153 - -.00153- -
" gligibles - . '
| 8Gee text. L

R 'S

‘As a final ulustramlaropemes of the new system, :onsxder again
the conditional neutrality test. Suppose all districts were to choose the same tax
rate. What would be the effect on the dispersion of expenditures? For conven-
ience, \\we have calculated this test on the basis of 1974-75 attendances expendi-

tures, and tdx base figures. The results appear in table 6. Clearly, in terms of
' conditx nal neutrality the reformed Illinois system is substantially superior

to the qld foundation grant program. However, it still fails a strict interpretation -

-
—~
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of the ‘“‘Jefferson” test—-wealth-related disparities in expenditures exceed $100
between schools in the various property value deciles. Assuming all districts
apply a tax rate of 2.38 percent, no pattern of umform positive association,
between expenditures and wealth emerges. Indeed, if anything here the relation-

ship is U-shaped, with highest expenditures in the lowest (because of a high |

poverty count)®® and highest (because of the option of collecting aid calculated
on a foundation grant basis) deciles. Choice of a common tax rate produces.a
coefficient of variation of expenditures of .123. Recall that the corresponding
ratio for expenditures under the “conditiondl neutrality” test for the system
in operation during the 1972-73 school year was .1421. -

To summarize, while the price and income effects of the reform appear to
e favorable for increased equalization of expenditures, anomalies clearly exist.
Most of these appear to be associated wit\ ‘the exceptional, weight placed on
Title 1 eligible students_in distribution of state aid under the revised formula.
When this aid is treated as general purpose aid. the Hoffman-Fawell reform
fails.the conditional ne{x\rality test.

: : —- . TABLE 6
CONDITIONAL NEUTRALITY TEST AVERAGE
" EXPENDITURE/ADA WITH UNIFORM TAX RATES, ¥
-~ BY DECILE OF ASSESSED VALUATION/ADA
, 1874-1975
A _
DecileP of Mean Assessed Value/ Mean Expenditure/ADA
~ Assassed Value/ADA  ADA In Wealth Declle for ADA In Wealth
- Declle
1 $ 9,488 $1,191
2 13,999 1,025
3 15,850 1,020
4 17,746 1,018
5 19,336 ' 1,018 '
6 20,715 1,021 '
-7 22,697 1,029
8 24,076 1,008
9 26,524 v 1,036
10 38,393 1,125
Overall mean assessed value/ADA = $20,787
Overall mean expenditures/ADA = $1,050

Standard deviation of expenditures/ ADA
Mean expenditures/ ADA

= .123

2,38 percent.
Dapproximate; see note 39.
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Measured Effect of Reform on Equality. The ambiguity encountered in
evaiuation of properties of the reform package reappears when actual post reforin
expenditure data are examined. In table 7 the distribution of expenditures by
~ decile is prescnted again for 1972-73 (see table 1) and for 1974-75. These data
- indicate that dJspemon in the division 6f cxpendxtures actually increased some-
what between the two years. While the dollar amounit of expenditures in these

.school dxstncts clearly mcreascd ‘the real value of educational outlays probably

\
TABLE 7

o - DISTRIBUTION OF EXPENDITURES/ADA ‘
| .YLLINOIS ‘UNIT SCHOOL DISTRICTS | 4
1972-1973 AND 19741975 |

- ‘Mean Expenditures/ADA for Decile
Decile 7 g
, 1q¥-t9n : 1974-1975
1 $ 702 $ 79
. &M ‘. ' 780 | : | 850
3 * 775 ’ 880
4 798 ' 912
5 . 824 . 852
8 « 852 982
7 892" : 1,018
) 8 1 916 . 1,061
9. " 948 1,120
10 . 1,038 . 1,201
Mean 849 ' , 7
- Standard deviation : 120 . 125

mean

~

declined. Between 1972 -73 and 1974-75, the price deﬂator for state and local
government purchases of goods and services in the U.S. National Income and
Products Accounts rose by about 19 percent. If this is an acceptable proxy. for
. a price index for education in Illinois, the mean real value of educat_xonal ser-
* vices within these districts fell by about 4 perce - . '

It should be noted that the equalizing effect oif the Illinois reforms was
somewhat ameliorated in 1974-75 by the disruptive effect of the recession on
.state finances. State aid was actually funded at a lével about 11 percent less
“than -the entitlements determined by the -official formulas. Since, under Ilinois
" state aid procedures, state aid in general constitutes a larger proportion. of ex-

penditures for low-wealth districts than for high ones, the impact of this ad_nust- '

~ ment was to reduce equahty of expenditures.

&O
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Simple Neutrality for Wealth and Poverty Groupings. Table 8 reports mean

expenditures per ADA: tor each wealth decile for 1974-75. Table 8 should be

compared to table 2, in which the corresponding distribution was reported for

1972-73. Although the compaiison of table 1 and table 7 revealed. the two-year
impact of the Hoffman-Fawell reform on equality of division to be neglibile, the.

> initial impact of the changes on simple wealth neutrality is more striking. Wealth-
related disparity in expenditures among students in Illinois unit scheol districts

is far less significant in 1974-75 than was true in 1972-73. In fact, at least in,the
. short Yun, the Hoffman-Fawell reform satisfies the simple neutrality version of
o~ the “Jefferson’ test. .
Essentially the same conclusion can be rived by use of a regression. Equa-
tion (6), below, is the prodlict of regression ofi expenditures per ADA on school-
district: wealth under the new system. Two important inferences can be drawn

) from these results. First, by 1974-75; a far smaller portion of interdistrict vara-
tion in expenditures per ADA could be “explain ’

tax base. The R? in the expenditure equation has fallen from .31 to .05. Second,
~the “slope” of the relationship has become essen ially \zero dver the range of

school district tax base typical of the school districts att nded by the great ma-
jority (over 86%) of pupils in unit schools in this sample. From the regression, the
range of predicted expenditures between the school distri¢ts with the lowest and

TABLE 8 a -

AVERAGE EXPENDITURE/ADA CALCULATED BY DECILE -
OF THE DISTRIBUTION OF PROPERTY TAX BASE/ADA

1874-1975

L

Decile of Assessed Mean Assessed Value/ Mean Expenditure/ADA

Value/ADA ADA In Wealth Decile  for ADA in Wealth
. _ _ Declle
1 $948 $ 958
2 13,999 : 968
) 3 15,850 944
4 17,746 962
- 5 19,336 1,000
' - 6 20,718 978
7 22,697 988
’ 8 24,076 : 944
9 26,524 968
s 10 38,393 - 1,006
: ‘ .
Mean assessed value/ADA = $20,787 -
~ Mean expenditures/ADA = $973
. Standard deviation expenditures/ADA . _ .,z | N
. , Mean expenditures/ ADA T
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© the highest assessed valuation/ADA is still $310, from $892 to $1292. However,
over-the fax base interval $10,000-$30,000, predxcted expenditures rise from
$964 to $989, an incresse of only 825 Tlus is, of course, consistent with the

. information in table 8. ' o X
Bxpenditures : ' ' ewi ey :
"ADA(197475) ° 99345 0046W + . 17?0 CI0SW - 1031 X 107W - (6)
) a R? = .05
’ F : L W Assessed” va)uatxon/ADA . N

In figure 2, expression (6) is plotted on the same scale as was used for ‘

- plotting the previous expenditures-wealth relation. In both 1974-75 and, 1972-73, - ‘
a 'appmxxmately 86 gercent of all unit district students attended schools in distriéts -

-for whichthe pro tax base per ADA fell in the $10, 000-830 000 range. As :

is apparent from the graph, the new finance procedure made mean expenditures

virtually independent of wealth within-this group. Indeed, it is. only for the 7.8

percent of total ADA located in districts with wealth per student greater than

$30,000 that the old relation seems to have endured. This. is approximately _

the group for which aid continues to be allocated on the basis of the adjusted vy

,, FIGURE 2 | ‘ Q

ESTIMATED EXPENDITURES PER ADA BY TAX BASE
ILLINOIS UNIT SCHOOL DISTRICTS

e : 1972-1973 and 1874:1976 .
, - c Predicted
Expenditures/ADA : Expenditures/ADA .
L 1400 ——r —
1300 1974-1975 . -
1200 - : 5
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1_000 - (s
y \\
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foundation formula. The increment in aid within this group between 1972-73
and 1974-75 is largely attributable to the Title 1 student-weighting formula.

. Finally, actual. experditures for Title 1 eligibles calculated on the basis of
reported data increased substantially and, for 1974-75, exceeds expenditures for
non-Title 1 eligibles by $34. This suggests that the virtually indistinguishable
effect of the reform on divisional inequality o%sechool-'expenditu:es in Illinois
unit school districts is due to the offsetting nature of two parts of the formula.
On the one hand, the resource-equalizer component has, for the great majority
of students, broken the relation between district property tax base and expendi-
tures. Om Yhe other hand, exceptional aid given on the basis of Title 1 count,
plus interdistrict differences in choice of tax rate, increases the extent of in-
equalgy of division. We conclude that an important empirical issue facing those
concerned with equality in this system.is the extent to which the weighting
scheme implicit in.the formula is j&&tifiable on objective grounds.

As is. apparent from figure 2, the Hoffman-Fawell Act substantially increased
aid received by all Illinois school districts. This “new money” is probably the

" dominant influence behind the short-run equity consequences of the reform that

-we have measured in this section. The long-run effects on distribution depend
upon district tax and expenditures adjustments to the new system. We now turn

'\0 procedures for predicting these responses.

Béhavjoral Responses to Financial Reform

The long-run effect of the Hoffman-Fawell Act on equality of education in

Ilinois will depend on_the response of voters in school districts to the price,
income, and rule €ffects the change introduced. In addition, these chafiges may
affect the use of private schooling, and may have substantial relocation effects
on households and firms. We believe consideration of these factors to be a criti-
cal part of equity analysis in education. In this section we discuss illustrative
- examples of Tesearch on school district and household response to findfice reform
and the implication of such work for predicting the consequences for equality
of educational oppprtunity. The first section discusses school district response.
The secand section discusses the use of private education, and the final section
considers household locatiotial choice. .

Schoul District Response =~ .

In most of the early literature on school fiflance reform, the impact of
changes in the finance system was evaluated on the basis of plausible but arbi-
trary assumptions about district ch%)ice of expenditure levels or tax raées under
the new arrangements.! The shortcomings of this research were widely recog-
nized, and subsequently researchers began to _anz}lyze expliacitly the response of
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-“school districts to the “income,” “price,”™ and “rule” effects of reform. The

object -of this research was estimation of a district “demand” function which

isolated and quantified the effect on district expenditure levels of voter incomes,

the size and composition of the local propcrty tax base, the amount and character

of education grants received, and the ‘pri * of education (as determined by the

T elasticity of extermally-provided. grants with respect to y-raised revenues).

Such demand functions are expected to provide better projections of long-run
@ .ulistrict response to reform plans like district power equalizing. /|

An example of research on such effects and mcorporatxon of them in evalu-

ating equity effects of school finance reform is .provided in ‘two papers on local

school finance recently published by Helex&F Ladd.®? The first paper reports the

results of estimation of a demand for function for a sample of Boston-

« .+ Area Massachusetts schoel districts. In st dy education is measured by in-

~ puts: expenditures-per pupil from all funds in 1970 for schools in the sample.

. The independent variables in Eadd’s model include measures of income,
price, and_ taste effects. The income of voters (or, more precisely, the income of
the decisive “median” voter) is represented by median family income within the

. district, the ratio of market value of resx_flentnal property within the distriet to
the total number of students present, and the amount of externally provided
block grants. The price of education is assumed to be a function of available -
general purpose mafching (not block) grants and the composition of the tax
. base.5? Taste effects are considered somewhat crudely by including as mdepen-
dent variables the number of pupils attending public schools, and the share of
the population employed in the “professional, technical, and kindred svorker™
positions. Taste ‘effects are assumed not to mﬂuence the price and income elasti-
cities of education demand.

3y Results of estimation of the equation are best interpreted by recalhng the

\ questions raised in the preceding section about the long-term consequences of the

" Illinois reforms. Ladd’s calcufations suggest: (a) that the effects oiff district
expenditures of the sizable .increase in state aid will diminish with time as the
funds are absorbed as tax relief (i.e., substitute for, rather than supplement,
jocal revenues) (b) that the “price” effect of the reform will have a substantial
effect on district expendxtures, and (c¢) that effects of the reform will dxffer-

. according to the composxtlon of the tax base in each district.

. Concernmg the “income” effect, Ladd estimates that $1 in block (i.e.,
ggperal purpose, non-matching) grants will result, in long run, in only about
$.50 additional district expenditures. Recall that the lllinois data we presented

- demonstrated a substantial improvement in simple wealth neutrality of the school
. finance system in that state. This improvement was largely the consequénce of
the massive incfease in state aid, concentrated on low-wealth districts, which
dccurred: with implementation of the reform program. If Ladd’s resuits are
applicable to Ilhno;s districts, this favorable “income™ effect shquld diminish
over time.
: The dnmmutlon of the wealth neutrahzmg effect of the lllmms reform that
Q occurs as grant monies are absorbed into tax relief will be offset to some extent
by the “price” effects of the feform. Ladd’s results indicate that for the Massa-

o
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chusetts school districts in her sample expenditures are quite price elastic. Thus
the higher the matching rate, the greater will be district expenditules. As we

showed earlier, in general the matching rate for state grants in Illinois is, under the

new finance procedures, inversely related to school district wealth. Thus the net
long:run effect of the reform on simple wealth neutrality depends upon the
relative strength of the “grant absorption” and “expenditure stimulation™ etfegs
Ladd’s estimates are consistent with Feldstein's warning that, in the long run,
district power equalization type transfer progl}ams may produce an inverse rela-
tion between wealth and expenditures.®® Under the. influence of extremely
favorable stdte grant matching rates? expenditures in low wealth districts will
grow faster and ultimately surpass those in high wealth districts.

Prediction of the long-run consequences of the Illinois reform is further
complicated by lack of data on the composition of the tax base in Illinois school
districts. Ladd’s results indicate that the higher the proportion of the tax base
attributable to non-residential wealth, the greater will be the willingness of the
school district to spend. The effect is further complicated by differential influ-
ences of cofimercial and industrial property. Since even.information on the

residential share of the tax base for Illinois districts is not publicly available, .

the long-run effect of the Hoffman-Fawell Act (assuming no further legislative
changes) cannot be predicted. This is unfortunate for many contexts of educa-
tional policy making, particularly those attempting legislative guidance.

The Ladd results confirm the importance of the suspicions raised earlier:
prediction of the long-run effects of reforms like those undertaken in Illinois
is very difficufhand depends substantially on mformatxon that can only be ob-
tained through econometnc analyses, and, in some cases, better data collection.

In her second paper, Ladd utilized the demand func)uon estimated earlier
to predict by simulation the impact’ of reforms aimed at neutralizing the effect
of commercial and industrial property on educational expenditures. These simula-
ttons are of considerable policy interest given frequent references to the distri-
butxon of non-residential property as a source of inequities in school expendl-
tures. The rgform she considered was uniform taxation of all commercial and
industrial property regardless of location, cofibined with return of the tax col-
lected in grants to local school districts. The effect of this procedure was to
eliminate commercial and industrial property effects from the “price” term in
the demand equation and to increase the *‘block grants” received by each district,
Two grant schemes were utilized: In one, the money cdllected from non-resi-
dential taxes was returned to the district on a flat grant per pupil basis. In the
other, the grant was made proportional to the district’s pupil/residenfial wealth
ratio. The “simulation” consisted of making these changes, calculating the grants
and revised “pnce” term for each district in the sample, and then calaulating
district expenditures under both new finance schemes. The results could then
be \com)a(red to values that the demand equation predicted for the districts in
the absence of the hypothetical reforms.

_ We have recalculated some of Ladd’s results on a per student basis (as well
as a per district basis); the results are reported in table 9.%% These calculations
have several features that should be of interest to those contemplating either
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 plan as a policy for equalizing inputs in Massachusetts. First, both reforms in-

crease school expenditures, but the consequences for inequality of division as
measured by the coefficient of variation are ambiguous using unweighted calcula-
tion procedures. and clearly detrimental on a per student basis. For both calcula-
tions the “redistributive” form of the grant is superior to the flat-grant alternative
with regard to the estimated -coefficient of variation of post-reform expenditures.
Second, weighting the calculations by distsict size reverses Ladd’s conclusions
cdnoemnig the effect of these reforms on the distribution of expenditures by
poverty status of school district families. The third set of columns show the

- simple correlation of expenditures per student and proportions of families in.
poverty under the original system and for each of the hypothetical reforms.

Ladd’s calculations reveal virtually no effect of reform on this correlation; our

~recalculations, weighted by school district attendance, lead to the conclusion

that either.of these changes would probably have a relatively favorable effect
on districts with sizable numbers of children from poor families. Finally, unlike

the case for the Illinois figures, for ‘the Ladd data we have the value of resideptial .
“wealth per student within the school district. This.can be used as a rough measure

of*average family income in the dlstnct The data in the last columns of table 9
indicate that both reforms can be expected to reduce modestly the cqrrelanon
between expenditures per pupil and local residential wealth per pupil. The
distributive” formula is slightly more ‘successful in this respect than is the ﬂat—
grant formula

: ' TAME®  _. e ~

il

SIMULATION RESULTS, ALTERNATIVE MASSACHUSETTS SCHOOL FINANCE PROCEDURES
. ¢ ’ / .

Methed : Moen® Expenditure Coefficient of Zero- order Correlations of per Pupil
: . Vasiation Expenditures with:
.- - Expenditure/Pupll Ptoponion of Families Residential Weaith

i Inf ““'\' per Pupll

o T Weilghted® Unwelgied Weighted Uriweighted Weighted Unweigived Qmu Unweighted

" R . N ] )
Existing system. . l < & ' P
calendse your 170 38 952 124 1M 14 .30 G1° . a7

Unitoem taxstion of
commecial and In-
duatrist propesty; flat
- grant redistribution .
of proceeds s s 138 137 I 28 49 59

Uniform taxation of

. commarchl and k- . '
dustrial propecty:
procesds disteibuted - H -
in relation ta district .
pupit! weaith ratios . 958 e - 133 132 168 .35 .43 54

Sourca: Calculation by asuthars from dato' supplied by H. Ladd. Feor ducupuon see Ladd {1975]. -

L3
" SAatiigg of regrassion-pradicted logarithm of meul adjusted for residust variance of regreasion.

BeUnweighted'” recuits use school districts ae the unit of obeervation. Wﬂghud rnum use students as the unit of
obeervation and e comparable 10 our eacller reguits for m:mu ] .

A
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However, the important test of simple neutrality (in this case of residential
wealth neutrality) involves not the correlation of expenditures and wealth but the
slope of the regression of expenditures on wealth. In figure 3 we have ploited
predicted values of expenditures per ADA on district wealth per ADA for the
Ladd sample (a) without her hypothetical reforms (line 1), (b) with her reform
and “flat grant” redistribution (line 2), and (c) with her reform using concentra-
ted redistribution of proceeds on low-wealth districts (line 3).66 As can be.seen.
from the figure, the-redistributive formula shows a smaller slope in the region of
mean residential tax base per pupil ($23,260). Relative to the situation prior to
reform (line 1), the redistributive function (line 3) modestly increases expendi-
tures for most students in“the lower pdrt of the wealth distribution and modestly
reduces outlays for high wealth schools. While these results indicate that state
assumption of the commercial and industrial tax base would not result in satis-
fying a simple neutrality test based on family wealth, it would improve the degree
of simple-neutrality. |

Ladd’s work (and the related research by Feldstein, Stern, and others) sug-
gests that estimated demand functions and simulations based upon them can be
a valuable tool in predicting the long-run consequences o?chool finance revisions
for the distribution of school expenditures. We believe sich work cah be usefully
extended. It should be recognized, however, that this type, of research ignores
A '

FIGURE 3 )
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. several important assumptions that are themselves appropriate objects of research.
.Among these are the assumptions that (kjmprovements in-the equality of distri-
bution of inputs of the public schools are not offset by compensating purchases
-of privately provided education by families with children, (2) the changes do not
gighificantly influence. district population or-choice of residence by families with.
* children, and (3) the property tax base within school districts is not itself affected
by rgform. These effects are difficult to stgdy, but some possibilities do deserve
consideration. We turn now to a brief discussion of them.

The Substitution of Public and Non-Public Education

Generally, investigations of equality of opportunity in education have been

‘ restricted to comparisons of public school offerings. It is not readily apparent,
“ apart from the availability of data, that this should be so. There are at least two
- distinct reasons why one might include non-public school offerings in examing
L changes in equality of opportunity: (1) a value judgment thatequality of oppor-
¥.  tunity should refer to all children, not just those in public schools; and (2) the
" range, extent, and cost of non-public school offerings affects the degree of equity

. in public schools. o -

. ' We will not dwell at length on the first reason. At this time, there has been"
no policy commitshent concemning resource requirements or regulations for
private schools. However, it is conceivable that this may change. For example,
suppbse one argued it is necessary that a certain child attend a private school in
order to uphold religious-principles. Does the exercise of religious freedom make.,
it any less necessary or less important that the state ensures the child receive
adequate educational resources? Whether public funds may or should be used for
these purposes is a separate Wtion. Both of these policy issues rgise constitu-
tional questions invc_:lv.r‘i_ng~ the separation of church ahd state. "

" The recent Wolman v. Walter decision of the U.S. Supreme Court is indica-
tive of the awkwardness the separation issue causes: public funds may be used to
directly aid these students buit not for supporting the schools they attend. While
this decision extends the eligibility of parochial school students for public funds,

). «, it does not require that public funds be pt_pvidéd. In the non-judicial branches of
\/\/ government, there does not seem to be any consensus about what should be pro-
vided. For example, the Président’s Commission on School Finance mﬁé in 1972
that “local, State and Federal funds be used to provide, where constitutionally
permissable, public benefits for nonpublic school children ..."”*? However, the
highly respected Fleischmann Commission report of 1972 cancluded: “The
principle of separation of church and state should not be abrogated: public
~ funds or tax revenugs ought not to be used in support of the attendance of
students at sectarian schools.”®® In short, there does not appear to be any ¢onsen-
sus value judgment about the app'm\npriateness of ensuring equal opportunity for
those children attending private schools. )

The second reason is more subtle but has substantial implications for the
financing reforms of public schools: offerings in nonpublic gchools affect, and -
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are affected by, offerings in public schools. Let us consider first an extreme case
to make the point, and then turn to more realistic examples. Suppose a state
1mposed a uniform expendxture level of $1,500 per child, to be finaiced locally
with state subsidies to poorer districts. Suppose further that there is one wealthy
district composed almost entirely of affluent families (with children) living in
single family residences. The district has been spending $3,000 per child in, their ,
public schools. To avoid the state rule, the citizens ot the wealthy district with-
draw their children from the public schools and form private schools'with tuition
of $3,000 per child. The public schools in this district_close (or operate on a
token level), so local taxes are reduced. The children continue getting a $3,000
education, the wealthy parents pay the same amount for education as previously,
_and the state has achieved “‘equal opportunity” in its public schools.®® However,
there may be no real change in equal opportunity among children.

Of course, this represents an extreme case. But it should be clear that the
effectiveness of equalization policies depends on the degree to which families
will sukstitute private for public education (ow supplement public education
with extracurricular educational activities obtained from other public or private
sources) in response to those policies.”® The last example raised the possibility
of the flight of the wealthy from public schools as policy restricted their spend-
ing. An opposite effect might occur in the less wealthy districts, where spending
- on public schools is substantially increased. That is, some families in the ipss
wealthy districts who have been sending their chiplren to private schools, now
might feel that reform has so increased the quality of their public schools that
their children can no longer forego this opportunity. *%

Some data on enrollments in California private schools from 1973-75 are
suggestive of this latter point. In California during this period, expenditures
per child in the lower wealth districts were growing more rapidly than expendi-
tures in the higher wealth districts, due to increased subsidies to the former and
revenue limits on the latter (which can be overridden by local vote, but still
increase the difficulty of spending more). Total private school enrollments in-
creased from 386,974 to 404,079 (an increase of 4.4%), but enrollments in
chureh~afﬁhated schools decreased from 324,143 to 319,880 (a decrease of
1.3%).7! The church-affiliated schools, which in 1973 had 80% of all the Cali-
fornia children attending private school, generally struggle to provide even mini-
mum educational resources to their pupils (t‘hat is*they are .not wealthy schools
nor are the children in them primarily from ‘wealthy families). As expenditures
m the public schools near themwrise, it should not be surprising if> many parents
are induced to switch from the private school to the public school. The opposite
is true at the other end of the spe®rum. Enrollments_in the non-church afﬁhated
private schools during the same period increased from 62,831 to 84,199, or an
increase of 34 percent. As a group, these schools represent the more expensive
private schools, and they become more attractive as expenditures in relatively
high spending public schools are constrained (for example, by failure to over-
ride revenue limits). -

We have indicated that the above data are only suggestive. There are, of
" gourse, many other possible reasons to explain wﬁy enrollmem\m the church-
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affiliated schools has declined and in other private schools has risen: perhaps

the former is entirely due to a decline in religious preferences, and the latter
“due to. attempts to avoid desegregation.’®> More careful research on this matter

is necessary to\sort out ‘the independent impact of public school expenditure

‘changes on priva school enrollment.

There has been Some empirical research which looks at the effect of private
school enroliments on public schoo! spending. However, none of these studies
distinguish ensollments in minimum expenditure schools attended primarily for

religious reasons, and enrollments in more expensivg private schools. In

these studies, cause and effect is thought to run from use of private schools

to public expenditures, rather than vice versa. Weisbrod, using the 48 adjacent

states as the units of observation in a study based on 1960 data, found a positive
association between the percent of pupils enrolled in public schools and public

- school expenditures.”® He attributed this result to the reluctance of non-public

school children to support public education. Howeveg; ‘the association could
also reflect a greater propensity to use public rather than private schools because

~ public school expenditures are higher. In a recent re-examination of Weisbrod’s

model, Greene found a negative but not significant association between these

- two variables. Greene’s units of observation were 53 school district-cities in 1970
in New York State % He suggested that this result might be expected because

the smaller the : percentage of families using non-public. schools, the greater the

. burden of public school ﬁnance on the families of children attending public
--schools (making fhem less' likely to spend more money than if others had to

pick up a bigger part of the tab). However, this might be better explained by

variation in religious composition of the districts, reﬂectmg different propensi-

ties to use public schools. Finally, Feldstein included 3 variable measuring the
number of private school students per capita in his cross-section study of Massa-
chusetts school districts, but did not find any stable association between public
expenditures-and this variable (using several different estimatibn ‘procedures, the
sign- varied). .The relationship was significant (>2x standard error) and hegative
in thré® equations using 1970 data, but significant and positive when the same
sample was restricted to only those districts receiving matching state grants (i.e.,

. eliminatigg the highest wealth districts). The gliange in sign as the high wealth
~ districts are added may reflect the quite different (non-parochial) purposes which

induce families in high wedlth districts to utilize private schools (1mplymg, other

- things equal, a lower propensity to use private schools).

While the findings of -these studies could be quite conilstent w1th our hy-
pothesis, none of them were designed to specifically test the effect on demand for

- private reducation caused by expenditure changes in_public education. We at-

tempted to construct a rough but more direct test By combining our Illinois
public school data with private school enrollment data from other sources’s for
towns within unit districts. The idea was’to explain the change in private school
enrollment per district as a simple function of general change in district enroll-
ments and change in public school expendituies per ADA. However, after eliminat-

R ing all Cook County schools because of possxble confoundment thh school deseg-
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regation efforts, and a few districts due to incomplete observations on private
schools, we were left with only eight usable observations characterized by little
variation in expenditure change. % strongly suggests that reasonable tests of
this hypothesis should be made from a more detailed”® sample of families ex-
posed to different public-private tra l -offs for the education of their children.

We also note that the shift from public to private school is a costly and dis-~

continuous adaptation of families to perceived inadequacies in the public schools.

It is possibly more common for families to adjust to such developments by pur-

chasing or in other ways providing education from non-public school sources as a

« supplement to what*ls received in-the public schools. The extent of such activities,

their association with variations in public school expendltures and changes in

: N these factors over time are difficult to analyze because data are hard to come*by.

o SN But any information on this front would be valuable in assessing the implication

. .> 7. < of change in school finance for the total supply and distribution of education
a4 .y et .Teceived by children.

e . T lu, sum, the opportunities available to childrep through private schools may

, “'bear signifigantly on public school enrollment, ﬁeﬂ as on the quality of educa-

K . tidnal opportunity generally. Because school finance reforms change the trade-

*'-. . .- offs families face in the public-private enrollment decisions and incentives for

) e * supplementation of public school offerings, they will induce a behavioral fesponse

« - which could advance or hinder equal opportunity goals. More empirical research
> .on thls 1ssue 'is necessary to establish the magnitude of these effects

Locational Responses to
T School Finance Reforms

. . »

In most of the literature on schoal finance reform, little attention istp‘a‘id to
the possible changes in residehtial as well as business locational patterns which
might be induced by the reforms. Changes in these patterns, while important by
- e - themselves, would cause changes in property values, in the wealth of districts, jn
T co the tax rate choices of districts, and, therefore, in the equality of educational *
e - opportumty available to-children. However, the Serrano court réfers, for example,

. % to the variations in property wealth across districts as “fortmtoci * The economic
e modehs developed to predict tax rate changes as a consequen of reform ¥cited
earhcr) also assume relative property wealth is constant—an assumptnon appro- -
pn te for nearterm responses. But in the long run, the location of wealth is
neither fortmtous nor fixed. Furthermore, there is-a class of economic models—
the Tiebout models—-wlnch tan be used to generate empirically testable Proposi-
tions concerning the consequences of school finance reform.”” Since the conse-
NG quences of these long-run effects can be both profound and counter-intuitive,
perhaps overshadowing the near-term effects; we think it quite important that
more effort be devoted to understanding them. In this section, we present a rudi-
mentary bare-bones model of residential location to illustrate these effects.
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Tiebout models revolve around the notion that households vote with their /
~ feet. In any region, there are numerous communities (or school districts) in which
households can locate. Each community has its own distinctive features which
make it more or less attractive as a residence: e.g., distance from employment cen-
ters, air qudlity, the quality of its public schools and other local services, and its

. tax rate. Households compete for locations, causing land prices to bd high in the
more popular areas and lower elsewhere. Local govermments, in determining local »

- services, are assumed to be responsive to the preferences of their residents. Tiebout
argued that, under certain other-assumptions including pérfect houschol:?dbﬂk
ty, an optimal provigion of local services would result -from this locatiqnal
However, here it is only the detemunants of household location and the resulting
groupings which interest us.

School finance reforms like district power equalizing change the local tax .

. rate necessary to raise a given level of educational expenditures; in some com-
munities it is raised and in others it is lowered,. This will change.the relative attrac-
tiveness of communities to households, who'increase their bids to live in thpse
areas favored and reduce them elsewhere. A regrouping ot‘hpuseholds results; the
regrouped communities may prefer different levels of local services than those
offered previously.’ : /

, While there is controversy in the economics literature bout how ““optimal”
the Tiebout process is in the actual world of limited mobility, few doubt that
Jocational choices are sensitive to ‘the quality and cost of local government

© services, . particularly education,” Newacheck estimated, for example, that in

‘California in 1972 a $1 00 increase in annual educational expendnt per child
would result in a $15. 50 increase in home value, while a §1.00 inc in the

. property tax rafe would lead to a $1700 decline in home value.” Using this to
. simulate ‘the capitalization_effect on a $30,000 home of switching to a district
po er equalizing system (with state aid constant), he estimated gains or losses of
"to $5000 in extreme districts, with the majority of districts expenencmg gains
or losses in the 81000-33000 range. If the magnitude of these estimates is cor- .
rect,¥ then schwl finanice reform ‘may generate substantial regrouping of house-
holds over time. . ¢
To illustrafs: the pqsmble nature of the regrouping that might arise in swﬁch- )
ing frém a lecdl findnce system ‘to one-of district power equalization, we develop
- a very ‘simple model 81 Assmne we are in a region divided into X districts where
* each family has one child attending public school. Any family can be characterized
by its wealth w and its prefere ce for e¢ducation, . The family preference function
... . .is assumed.to bp Cobb-Douglas, where utility comes from the educational expen-
- b ditures on its child and its after‘-tax wealth, We-assume our populanon consists of
T many different families with varying tastes for educaﬁon and varying wealth. -

_ Lo It is useful to begin with the! sxmplest problems If each family was a com-
R plete school district, then they would ch'oose an educatmn tax rate t to: .

Maximize u[tw,(l-t)w] (,tw)‘[(l-t)wl’“" L .M

" The. solution to this’ problem is to choox t=a. To see this, first note that we can
sxmphfy the abpve expnessxon ; .

.. :
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t
-Then S )
au/at= wlat*~1(1-!"* = (1 za)t*(1-1)"*] = 0
and since thew drops out, '
at““ (1-4)!* = (L-a)t (1)
or “a/(1-a) = /(1)
Lort=a

Now let us complicate the problem slightly by asshmmg there are N families
living in one district. and they must collectively decide d)n the tax rate and
expenditures per child. We assume this decision~is made y the median voter
rule.®2 Since average wealth in the district is

_ N
w=Y wi/N .
A ) | , \
then each family i wxll seek to: .
“Maxisiize (0" [(1-Ow] " \ | 2
. i '
Note we can rewrite this slightly as- \ _
Maximize (Ww'""t(l-pt=2 (2a)

t

Since the first term in paregieses does not depend on t, the solution only
depends on the last two terms. But these are identical to those in (1a), so the
‘solution is identical: # = a is the most desired tax rate for a family in the district.
'I'he choice-does not depend on-the wealthi of the district nor the wealth of the
family. Let & be the median preference for education among the families in the
district; then the district will choose ¢ = @ by the median voter rule. Note the
education expenditures a child received, aw, clearly depend on district wealth
_butLrthe choice of that expenditure level depends only on family preferences

Maxixnize.:v[f!(l-t)"'] T | (1a)

Now let us relax the assumption that there is only one district, and assume

there are K (K<N). Families are free to locate in any of the K districts. Each

district will choose a tax rate t =&, from the result in (2) above. In eqmlibnum, .

when families have no mcentive to relocaté, 1t must be that for any family of
preference a in district j: 3 ’ . \
.- .

U, (a,w, u-aj)w) > U, (i wk.(l-aJw) : (3)
: . forallk=1 2 LK

Each family will settle in a district only \éhen its utility there is at least equal to
‘the utility it could get in any other district.

‘ Rewriting expression (3) under our assumptnons about preferences, the
condition is: ~

Sl
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+Notice in the above equation that mdmdual wealth, w, drops out. This implies
that families with the same preferences, independent of their wealth, will be
satisfied in the same districts. If any one family of preference type a strictly pre-
fers a district j, then all families of preference typd @ must be in it. The only way
families of similar preference typescan choose different djstricts is when they are
indifferent among them. If there is.only one type of family indifferent between
two districts, we conjecture this implies the rest sort by preference intensity:

- each district will be composed of families whose preferences (a’s) are similar, but

not necessarily identical. However, suppose we consider the possibility that fami-
lies of different preference types can be mdxfferent between the same districts: in
particular, that there are two family types,a and @, each indifferent between dis-

. . trict f and district k. Then ' > i - \.
(ajW,)‘(l-aj)J f?(ag\"\?u)_‘(l—ék)‘.‘“ ' (4a)
and o |
@ (13 = G (B (@v)
By dividing these two equations: L |
(3,5/ (1815 = [ [(1-E)1 A ‘ )
Cor [l(-EDIW = /-l L sa)
Y This implies (for 0<a;, & <1): b | o™
if & >3 then W <k B 6)

'g;

if aj<ak ‘then W; > wy

- In words, this “preference scattering” can only occur if the district with the
higher tax rate has lower wealth. Even if there is a correlation in the general popu-

lation between preferences and wealth (either positive or negative), the possibility -

of the “scattered” equilibrium suggests some families of unequal wealth may
group together (reducing wealth and expenditure mequahty across districts).
However, under district power equalizing this possibility disappears. Under

" this policy, educational expenditures depend on the tax rate choice and the state
'standard w. The equilibrium conditionis °,

&) (1-E))1 > (B W) (1) o D

forallk=1,2,... K

Here the & cancels out. As before, families sort out by preferences If we

check for the possibility of preference scattering, we find:
[8)/(1-a,)]**" = [ay /(1- )] i (7a)

or a_j/(l‘éj)=5k/(l'5k)
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That is, preference scattering can only occur in districts cthsin'g the same tax rate, . .

but in equilibrium these districts must have the same wealth as well. Therefore,
they are not really different. Under district power-equalizing, there is no incentive

-to deviate from unscattered preference grauping. This may result in greater district

inequalities in wealth and expenditures. e -
Of course, this model is not fully developed, and its policy implications (that
district. power equalization could increase inequalities) may disappear in a more

realistic version. However, we believe the development of these types of models, .
and then the empirical testing of them, should be encouraged. e

I

Summary and Assessment of
Research Directions
In this chapter, we have atte'mpted to illustrate a variety of procedures for

pnde'rstanding the equity consequences of school finance reform, and to point out
methodological difficulties in applying the procedures. In order to keep our task

‘manageable, we focused on a very limited number of concepts of equal oppor-

tunity. However the techniques of analysis we illustrated are applicable to a broad
range of concepts. 7 '

We first suggested that there has\not been sufficient logical analysis of the -
interrelationships between different concepts of equal opportunify and the school °
~and finance systems on which they are imposed. We drew a distinction between

concepts of division, which do not depend on who receiVPs the shares of educa-
tional gpportunity being discussed, and concepts of the distribution process,
which focus. on whether differences in shares arise from a fair process. As a broad

 generalization, we find that research on educational equity has focused primarily

on investigations of division, while policy has focused on the distribution process.
ong various

framework for analyzing the conditions under which these differences might

. That,js, while researchers have pointed out differences in shares
, there has not been enough thought given to the construction af a concep-

be thought fair. We. tried to illustrate this by developing (among others) the con- -

cepts of simple and conditional neutrality and applying them to the.Serrano case.

It is clear that thé' Serrane court requires. both, which is logically impossible in

. school finance systems: allowing local choice from amcﬁg ‘districts of varying

7 S

wealth. The policy implications of each concept are.quite different, and the .

recent Serrano IF decision seems to give priority to the simple neutrality require-

‘ment. This implies that policies like district power equalization may not satisfy

the courts if they ‘do not work as their designers intended (a likely possibility

based on all.existing empirical economic research). -

We then turned our attention to empirical questions concerning the effect '

of school finance reforms on the equality of educational opportunity. Using
Hlinois as a case study, we constructed empirical tests of simple and conditional
neytrality (as well as of the equality of division) and applied them both before
an\éi1 after the 1973 Hoffman-Fawell reform. Out pesults indicate (subject to a
nushber of qualifications in the text) that the Illinois pre-reform systém failed

A



both’ tests, that the reform improves the n%gtrahty of the system by both tests
but iot the division of expenditures, dnd that the post-reform system fails the
conditional neutrality test but satisfies the simple neutrality requirement. We
_ believe that this-type of investigatiog is important, and should be replicated for
- other reforms and bodies of data. . '
While the abov®é empirical work is important both for assessing the degree
of existing equal opportunity and the near-term impact of reforms, it does not
attempt to address the longer-run consequences of reform. These longer-run con-
sequences, which may be substantial and quite different from the effects observed . -
_ in the near-term, depend on a variety of behavioral responses of households and
firms. Reasonable prediction of these responses (and their consequences) depends
on careful econometric investigation. We reviewed the work of Professor Helen
‘Ladd as an illustration of one type of research we would like to encourage. Ladd
attempted to estimate the determinants of voter behavior in Massachusetts in
regard to local tax rate choice; and then to simulate the effect of school finance
refornis involving the removal of commercial and industrial property from the
Jocal tax basesWhen we applied a simple neutrality- test to this simulation, we
found that these reforms would improve the degree of sxmple neutrality with -
- respect to residential wealth. .
' We note a reform such as that mvest:gated by Ladd can have substantial -
implications on the locational patterns of firms; all reforms that substantially
alter educational expenditures and tax-prices can have substantial implications on
household residential patterns as well as the use of private schools. To illustrate
the potential for research in these areas, we began to develop a model of house-
hold locational choice to examine the implications oNvarious financing reforms
‘on locational patterns. This model is too mdxmentary to allow any conclusions
* to be drawn fram it; however, we would edcourage further development of such
‘models. We algo suggest that some empirjcal research be undertaken to learn more
about the educational opportunitieg available in. .private schools and the relation- -
-ship between the m:%e of private schools and scheol finance reform.. -
We hope this review, and our illustrative efforts to | about the .
. equity consequences of school finance reforms, will induce chexy?::ursue what
. we believe to bg&l tremendously nmportant and fertile area for further research

-
-

-

References

o - L For mx&addﬁﬁonal concepts of equal oﬁpottumty in education, see Kirp and Yudof
r [1974]&Chapter6 Jenckset al. [1972];and Levin [1973].
- 2. In fiscal year 1976, we estinate that $60 billion was spent just on public elemenwy
. and secondary education.
\ - 3. For example, Arrow has shown that a polﬁcy -of equal inputs to individuals of dxffenng
- abilitles is necessarily output-regressive. See' Arrow [1971]. . .
:. 4. For a review of .the issues involved in the construction of education cost indices, see
. W. Norton Grubb, “Cost of Education lndscq Issues and Methods,” in Callahan and Wilken
[1976] pp.8793.
S. For a fairly comprehensive review of recent reforms, see Callahan and Wilken [1976].
-6. This argument is discussed in gnater detail in Fgedman [1977].

oL T o | A 5




. .

‘ - -

7. By “shareg” we mcan any jnieresting measure c@ what is being distributed. We "will
usually use “expenditure$ per child” as a convgnient example.(since that is‘what the Serrano
court used). though fog other purposes one might want to use “skilly,” or “future income,” or
“teacher attention;” etc. By deflnition, the quality of sharés is’homogeneous. If one is inter-
ested only in good teachers, then other teachers are not part of the shares to be distributed.

8. In the 1973 Rodriguez decision of the U.S. Supreme Court, the -justices rejected a
Serrano-like argument. However, in that ruling, they did léave open the possibility that a claim

for a certain mingmum education may be a fundamental right protected by the fedgral con-

Stitution.
" 9. Empirical examples from our case study of Illinois are presented in section. ”
Berne [1977] presents a good synthesis of general empirical and conceptual problems related
to measuring the concept cRivisional equity in ¥ucation. He finentions, but does not focus
on, the distributianal problems wé emphasize. '

10. The reasen for use of groups in this test is i
tional situations, we simply cannot test for equality @f distribution on an individual basis. To
do so would require multiple “drawings,"k@ v sufficient lotteries, a comparison of the
distribution qf draws for each child. Things g0 not work this way in practice; each individual
child gets only one ®hance. As a result, we are forced to fall back on tests which treat draws by
a number of children as a substitute for mulifple tests on one. )

11. While we intend a connection baween the “suspect” groups that we will use and those
classifications termed *“Suspect™ as a matter of law, we presume that our rather arbitrary criteria
for awardiag a group that label are much less stringent than those a court weuld require. For
example, in the law, suspect classifications involve state actions.

12.~8errano v. Priest, S Cal. 3d 584 (1971). -

13. See “Memorandum Opinion Re Intended Decision,” Serrano ». Pé‘est, Superior Court of
California, County«of Los Angele®, No. 938, 254, April 10, 1974; and “Findings of Fact and
Conclusions of Law,” August 30, 1974, * :

14. Serrano v. Priest, 18 Cal. 3d 728 (1976).

15. Serrano . . :

16. See Browning and Long [1974]. ‘2 : .

17.*See note 8. : ‘

18. Coons. Clune. and Sugarman [1970]. .~/

19. See for example, Reischauer and Hartman, 1973, Feldstein, 1975; Grubb and Michel-
son; 1974, Stern, 1972; Friedman, 1977.

20. Coons [1977], p. 33.

21. Conclusion of Law #88, p. 59. .

22. Conclusion of Law #115, pp. 64-65. ) _

23. In-the provision of local services generally, taxpayers may wish to ensure that all locali-
ties can provide. minimum, essential services. However, it is usually more efficient and more |
equitable to provide these funds from taxes on general wealth rather¥ian from 4axes on their
own local services (fof wealthy districts, district power equalizing is a state tax on their local

eresting in and of itself. In most educa-

-

_spending). Also, since the incidence of the property tax is still an unsettled economic question,

'we neither know Who is bearing the burden of the status quo nor who would benefit or lose
from the change. . .

24. This can be done, however, through a matching grant system. See Feldstein [1975] ; and
Friedman {1976]. See also our empirical results in the next section \for the Illinois school
finance reform. - ° “d‘

25. Serrano I, pp. 23-24. oo !

26. Serrano Il,g 44,n0.35. . . ‘ . '

27. Serrano'll, Pp. #%26. They. continue in this passage to reaffirm that equal expenditures

“per pupil are not requisd. For other-examples that'the court’s concern with tax rates is sub-

sidiary tq its concern fot expenditure disparities, see pp. 20, 25-26, and pp-4648, ro. 38, in

the decision. TN L - . L e

.+ 28. Far a more thorough review of the court cases mentioned in this section, see Kirp

[1977]’; N ) k2 . N ¢ T .
» ’ % . . .

*
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29 327 F.Supp. 844 (D.C. 1971«

30. See Kup and Yudof [1974). .

31. Callahan and Wilken [1976]. ~ _
32. F Supp. 866 (D.D.C. 1972). - ’ . T

33. Qur information on the Wolman case is based on an article in the Los Angeles ﬂzg’ the

 moming after the U.S. Supreme Court decision on June 24, 1977.

34. 414 .S 564 (1974). K

35. See Callahap and Wilken [1976]. _
-36. For details; see Rickrod ér ol [1975] and Yan [1975]. . )
' 37. WADA = 5'x average daily attendance of children + 1.0 x average daily attendance of
students in grades I to 8 + 1.25 x avfrage daily attendance in high schools. :

~+38. Henceforth, the familiar “ADA™ is used in place of “WADA." All figuses are composition-
adjusted, using Illinois weights. These numbers are calculated from eMmated revenues and aid
entitlements and may deviate from actual district expenditures by small amounts. Dr. Thomas

4

W. C. Yang of the Department 'of Edycational Administration of Hlinois State University pro-.
- vided these and all other Mlinois data used here. Wg gratefully acknowledge help provided by

Dr. Yang agd Dr. G. Alsn Hickrod. Their assis astly exceeded the necessities of scliolarly
courtesy. Errors in interpretation of these datg own. ~
39, Decile divisions for this and subseq tables are only approximate. In all cases, decile

divisions evaluated on the basés of weighte@average daily attendance (see note 38, supm) fell

within scliool districts. Rather than subdivide students within schools, “decile™ divisions were
made only in moving from one district to the next. Thus, in table 1, the first decile actually

covers the lower 10.1% of total WADA, the fifth decile includes only 9.8% of ail WADA, and

the last décile actually indudes 94% -of all WADA.: This computational simplification is un-

. likely to influence the results significantly.

40. For recent evidence, sce Horvath [1976] and Levy, Meltsner, and Wildavsky [1974].
4]1. The matter of cost compensation can be treated as a problem of creation of 2 price

. index for education services; for discussion see Grubb, op. cit, i Callahan and Wilken [197].

In general, available research indicates {hat categorical grants are largely translated into expen-
ditures; see Ladd [1975]., . . . :

42. The coefficient of variation of expendituses per ADA is the ritio of the standard devia- -

tion -of that variable to its mean. Its value ix zeto when there iz
among'students. . : .
43. See Bemne [1977] and the Hickrod and Yang papers already cited.
44. See Beme [1977]. . Ve Y . o
45. This interpretation is the conventional wisdom. However, it is possible. that c‘om}x
would ot insist on reStricting the educational expenditures of the property rich district

ect divisional gquality_

. -guaranteed tax base for property poor districts may be thought sufficient.

46. More precisely, expected expenditures must be the same. ThisAs not a fequirement, in

‘the limit, for equal division; the requirement is for statistically randgin distribuslon around the,
- a¥erage expenditure level. o o ' - :
" 47. The relation between expenditures per student and tax base per student has’ typically .

been described in terms of a simple correlation or the élasticity of expenditures per student with

respect to assegsed valuation in the student’s schoal district. NeitheT measure seems sufficiently. - -

descriptive. High correlation can be dchieved when, in fact, the.number of dollars difference in

" expénditure per student between low-wéalth and high-wealth districts is very nnall.':Tho assump-
tion of constant elasticity (implied when a functignal relationship between expenditures and .

wedlth that is linear jn logasi is estimated) hgs no apparent rationale other than the fact
that elasticities are conveniently unitindependent and are readily compared across states, even
in instances when the absglute ddllar levels of expenditure are quite different. Since such con-
siderations do not appear pessuasive, the relationship between ‘expenditures and wealth is
probably bet#r démonstgated with a table or with a linear regression based on'a more general

functional form.

48. In calculating the coeﬁﬁcients for this relation, it is assumed that each year’s data can be

treated 88 an “experiment,” in which a school finance system likg Hlinois’ is imposed upon & set -
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) of 435 school districts and the resuiting relation between district wealth and expenditure is ob-
. ‘ ‘served. The residual in this regression is the product of random influences on expenditures
- * - other than wealth and its correlates. Under these assumptions, it is meaningful to perform an
“F™ test of the significapce of the calculated relationship, singe Wesumably, even with no per-
* sistent relation between school district wealth and expenditures, annual “experiments” might
. . produce data that revealed one. For these data, the odds that the relation detected is spurious
are neghigible. Largely as a result of our assumption of intradistrict homogeneity of expenditure,
. the “t-statistics” for all the coefficients in equation (1) exceed 20. However, the true precision
- - of ggéimation is lower he this assumption must lead tq understatement of total variation in
\ ‘the inputs students receive. .
. 49. While the ESEA measure used above involves a type of income classification, for some
purposes it would be yseful to evaluate the relatlop between educational expenditures and the
_ entire range of the income distributidn. Conceptually, such a test would:be carried out with
_ procedures like those adopted for analysis of the relation between expenditures and school
j district wealth. The significant barrier to such evaluation co‘ccmnhe quality of income data
available on a schoal district basis. The only source of such numbers is the decennial censu
The census data tend to b& unreliable because of undercounﬁng of income, the. long interval
between cemsuses, and distortions generated by the difficulty of controlling for family compe-
- sition in assessing district-to-district income variations. ESEA eligibles estimates are based in
part on census income data and are subject to thesé same flaws.
 The slternative to use of census data is to search for proxies for average income in a
community or the gymber pf families in poverty that are regularly evaluated. Since residential
peoperty valtte tends to be correlated with family income, residential assessed valuation per
student provides qne proxy measure of community income status. This measure is subject to
the same demographic distortions as is true for census income figures but possesses the excep-
. " tional virtue of being readily measurable in most districts.
N - 50. The deficiencies of‘;he Title 1 eligibles esnmatio%s procedures are well known and are
’ / the object of other reSearch. See U.S. Department of HEW [1976] , pp. 46-50, for a discussion
. of these techniques and the congressional mandate for improvement.
- . .+ S1. For a discussion of the relation between various family income measures and other
o school district characteristics in Ilinois, see Illinois State Board of Education [1977].
¢ P 52. These, data must be treated with caution. Wer do not possess a breakdown of ESEA
eligibles by gmde level. Hence, these comparisons are calculated on the basis of ADA. The
outcome of conectly weighted calculations is uiknown. *
\ _ 53. . Assuming no spillovers to non-ESEA students. . '
B o 54. This’is the rate 'which, when applied to aggregate assessed property value in unit districts,
would produce the same total local revenue as was collected in 1972-73,
55. See Newacheck [l9z§] for a discussion of capitalization effects.
56. Note that inatching grants, when initiated, involve both price and income effects. With-
out compensating changes in other trangfers, not only will such grants lower the price of educa-
: -~ tion as perceived by voters, but they will also increase income in the sense that the district can
o - buy‘all the services it did before the reform at a lower total cost. This releases resources for
.\ expenditures onptlier public or private goods. °
- « - S7, See lllinois Ofﬁce of the Superintendent of Public Instruction [‘1973] for a complete .
. \\: . description. - AN :
T 58. “Title 1 weighted average daily attendance (TWADA » under the reform plan is defined
S " - by the following formula: ) \

o TWADA = WADA + 375 (number of district Title 1 eligibles) ,
’ I state average

R - xmin Izo [N‘{ ‘_’”9'”““8""“],/[ ratio of Title 1 ]}.

P e . ‘WADA eligibles to WADA

. where WADA = district average daily attendance adjusted for grade composition and min
XY)=Xif X<YorYIfY<X. See Illinois Ofﬁce of the Superintenﬂent of Public lnstmc-

e tion  [1973] . 52. : o 2
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. §9. The numbers in pamntheses are tstatistics. 0 -
60. Should the Title 1 weighting scheme used in Ilfinois be judged to appmpriately account

for “exceptional characteristics,” a “conditional neutrality™ test would call for calculation of -

dispersion of expenditures assuming equal tax rates and equal proportions of Title 1 eligibles.

- 61. See, for example, Benson, et el [1972]. '

62. See Ladd [1975] and [1976]. Both studies are derived from Profgssor Ladd s disserta-
tion; se¢ Ladd [1974].

'63. The grant effect on prices is measured by the quantity one minus'the matching rate for
state-provided aid. If the &tate grants the district $.50 for every dollar raised 1ocally for school
expenditures, Ladd assumes the price of a dollar’s more education as perceived by voters is
$.67. The composition effect on prices is measured by the quastity one minus the share of the
local tax base attributable. to nonsesidential property. If 25% of the local tax basé is non-
Mdentml in character, and in the extreme case in which all non-residential taxes are shifted
ztber to persons outside the district or to small groups which do not.include the median

oter, 3n additional $1 in education costs the median voter-taxpayer only (1 — .25)x $1 = $.75

more in -taxes. Ladd’s'actual price effect allows for taxpayer behavior corresponding to an ~

assumption of less than complete shifting and separate incidence effects for commercial and

E  industrial property.

65. We aré grateful to Professor Ladg for providifig these data, Her simulation results were
not roported in a form that permifs eas compadson with measures of equality such as those
employed for analysis of the Hlinois data. Her measures of equality included only the coeffi-

cient of variztion of expenditures per student and for evaluation of neutrality she employed .
simple cqrrelation of: expenditures with district residential weslth, medisn family income, and -

the proportion of families in poverty. In the original article, all of these calculations were done
on a per distgict, rather than a per student basis. While the unweighted measures in table 9 are

tdentical in concept to those reportéd by Ladd [1976], some of our results differ sllghtly frob

those she originally published due to corrections (by Ladd) in the data.

66. The regressions used for this pu are of the same form as those estimated using the
Ilinois data. The exact funcﬁonﬁ::d statistical data are available on request from the
authors,

67. The President’s Commission on Schoal Finance [1972], p. 56.

- 68. New York State Commission on the Quahty, Cost and Financing of Elementary and
Secondary Educagion [1972], Vol. 1,p. 5 3. N

69. A similar example is provided ‘in Reischauer and Hartman [1973] p.86. ¢

70. For on¢ theoretical treatment of this issue, see Stiglitz [1974] .

71. California State Department of Education [1975], Table 1.

72. For a more extehded dimussion of private school economics, see Reischau&and Hart-

- man [1973], Chapter 5.
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73. Weisbrod [1965].
74. Greene [1977].
7S. The Handbook of Private Schools [various years)]; Patterson’s American Edumtian

76. The details should include demographic and sociceconomic ¢ eristics of the famf:
_lies, and 2o indicator of the family prefemnqq, for a sectarian education,/as well as school and
district characteristics. ' '

77. Tiebout [1956]. . -

78. See Qates [1969] ; Buchanan and Goetz [1972] Edel and Sclar [1974].

79. Newacheck [1976]

+8Q. Calculations of this type are hazardous because they are based on “all other things equal“
assumptions. The Newachéck analysis assumes that tax rates and expenditures in all competing
locations refhain, unchanged: Should district power equalization or any other major reform be
introduced, many districts would be changing tax rates and expenditures. Under these circup-
s  the net consequences for homes in particular construction-cost classes become some-

ore ambiguous than the single-equation Yechnique suggests.

l . [various years] ; and Private Independent Schoals [various years] . m{
' t

-
a

81. We are indcbted to BartoMcGuire for his assistance in the formalization of this model. -
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One interesting mode} of this type exists in the literature; however, that model does not focus
on the role of preferences. See Aronson and Schwartz [1973]

82. Imagine 2 series of votes on tax rates of incressing sige, where eaeh family votes in favor _ .
of the increase as long as it is less than or equal to its optimal tax rate. The process ends- where a
majority will not vote to continue, which is at the point where the tax rate reaches the }evel of
the median voter.

83. We assume that any one family” s impact on district weaith and tax choice is negligible.

;
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" Since 'in applying standard measures of miéxt equity to school statistics

.istics™), this potentially gives legislatures a cm‘;aeceptable procediire for a

i-\

A )

A Research Agenda °

Appendix to “Toward Understanding the Equity Consequenf
v ’ of School Finance Reform”
by Lee S. Friedman and Michael Wiseman \

Qur paper was organized around three propositions about research needs
in the area of educational equity:. (1) More cohceptual work would be useful
to clarify .diverse concepts of equal opportunity and to recognize relationships
and inconsistencies among them; (2) little is known about how equality of educa-
‘tional opportunity, under any definition, has_changed ‘in response to school
reforms; and (3) there should be more predictive theoretical modeling and em-
pirical testing of hypotheses about the behavioral responses of school districts,
firms, and families to school finance reform. In this appendix we list a research
egenda implied from our arguments in each of these areas.

N = -
Conceptual Issues ‘
‘® N.IE. shmﬂd fund a comprehensive review of the use and justi*
fication for categorical assistance programs for state aid to local .
school districts. T '

We concentrated most of our effort within the paper on the task of clarifi- -

cation of the various concepfs of equity. If the taxonomy we have developed is

. adequate; then, the impdrtant remaining conceptual issues arise in application of

the concepts to real systems. With regard to immediate research needs, we believe

¥ the most pressing to involve the definition of what constitute categorical, as .
opposed-to general purpose, assistancednd expenditutes in schools.

There is an ‘increasing trénd toward the use of gategorical funds in school
finance. This development is sonfgtimes justifigd &y reference to an output-

determining ‘the “faimess” of, the amounts sa distribGied seems to be avai b

eriented s\thard of equity, as in the Lau case, Howevef, no Objective basjs for 4

funds are generMly éxcluded (they are assqgiited with “exceptional chara

ing any desiréd q“istribhtjgin of inputs, regardless of equal opportunity require-
rients. If is important that.sonie logical basis be established to® insure that equal

-opportunity goals can bewgnet despite this source of potential ‘obfuscation. This

requires development of’,a standard for' determining what funds can add cannot
- be. legitimately classed "as categomical, Categorical assistance if oriented both/
# toward compensation: of school. districts for exceptional input costs (for higfer

costs due, -for exaiple; toistudent transportation requirements) and: because of
requirements, for exceptianal inputs (as for bilingual education in the Lau case).
This distinction should be maintained ii the study. The matter ol input cdsts is
closely relatéd to the need Yor dévelopment of cqgt indices for equity evaluation;

" this is tregted separately below. < - . .
T : : . 2 Y . : -
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The State of Equality of Oppomxfﬁty | . .

e NL B should support mtensxve evalustion of the eqmty of school -
' finafce in a variety of states. These reviews should share the frame-
work initraduced in our paper, but should refine the methodology
to take account of superior information on state finance programs
~and local school district characteristics.

One large-scale multiple-state comparison of equity dcvelopmcnts in school
finance should be undertaken soon, to fogus on the near-term responses to differ-
ent reforms (ﬁ%ciudmg no reform). In addition to this, probably most is to be _
gained by funding intensive study of individual state systems by knowledgeable

. persons connected with finance procedures at such ldcations. To be feasible, the
multx-state project will involve primarily analysis of equity and behavioral conse-
quences.of school ﬁnance reforms on the basis of official descriptions of state aid
procedures and the usual kind of district by district expenditure data that fits on

;, computer tapes. More detailed study of selected state systems might provide better

_ . data on’the nature of /districtto-district cost variations, the pperation of state

- ,- categorical aid programs, disttict-to-district accuracy of property tax base assess-
ments and other factors”Which will influence equity consequences of sghool

finance reform and cannipt be intensively investigated in a multistate study. Since .

such studies are intended to be complementary, individual state proposals should

. detail the ways in which the product will e;xhance what will be gained from multi,

state study. We would favor proposals whith promise specific contributions in the

area of (a) collection of better data on school district characteristics likely to
influence Spendmg behavior (recall the lack of data on the composition of the tax

"base in Illinois schools), (b) construction of a detailed cost index for' schools,

~ (c) collection of better data on actual allocation of expegdxtures Attention. |

" should not be limited to states which ‘have undertaken significant reforms; those N
Q states which have not done so mWovxde some insight mto what is happening
« wit.hout legislative or court impetus: :

- e . ® N.LE. should continue to encourage improvegflent of the Title 1
E eligibles count or any equivalent’ measure of the incomes of the
families of school district children. |
We have shown that the thle 1 ceunt may be useful for simple neutrality
tests of scliool expendxture eqmty To this end (and for a variety of others), the
count is usefully unproved One possibility in thxs direction is Lmin; of data fmm
, the foolk: sfamp program _ta the Title 1- ehggbles ‘estimation P sp The Yood.
st p program potentially provides all‘the necessary. mgredxents for.d rehable and «
;up-to-date Title 1 count:- @) reporting of famxlg income, size, and composmtxon
. under drcmnstances more conducive to accwy than the census, (b reportmg of
-'~ faxmly address and (c¢) increasmgly comprehensive coveragewf the poor popula-
- tion. If the sclidol district of children in foed stamp houscholds -was recbrdéd
" . upon family registration and updated on- an annual basis, such data may ‘be'a »
~ superior’ "basis for alocation of federal categorical aid and for incomé-based simple - .
neutrality eviluations than that eurrently Mable Use of such d4fa would pro- = ..
~ vige an important, local incentive to encfritrage eligible families to participate in

¢

*. . ‘the system ded stamps have the advantage of bemg avaﬂable to two~pa5~ent‘

-
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_ families in all states: This is not true of payments under the AF.D.C. program,
B . partofthe base for the cprrent Lifle 1 eligibles count. K

*N.LE. should be alert40 ?)o : ilities for'improﬁng the data on whiéh~
national aid allocation and uity evgluatior-procedures are based which arise in
the course of construction of anew.n tiqnal welfare system.

& N.LE: should support reseaich on the disposition of fusdl made
available through both categorical and general purpoe®” nts. ‘

Considering categorical funds first, it should be understood that for funds alloc_at;pd

on the basis of input price differences across ;iistricts-,.the two research questions

.of importanece are (a) is there an Empirical justification for the allocation’proce-

dures for such’ funds (i.e., do such cost differences:_aqtually exist), and (b) do

expenditures in ‘districts with exceptional costs exceed*those in districts without.

Bofh questions are matters that should be taken up in the state studies already_

proposed, and “research.in this aréa.should probably beg funded in that context.

The appropriate test of (b) concemns district expcnditums{o he item with excep-

tional cost. If the object of thecategorical aid program is t@ifualize input prices, . -

Yy then the effect of such aid should be' to make the “price elasticity” of district

expenditures on such items unity. That is, if fransportdtion costs pér student are

5% greater in District A than in district B, then expenditures on transpbrtation

‘ should be 5% higher in A and expenditufes on everything else no lower. Again, we

.. emphasize that analysis of use and consequences of categorical assistance for

o input. cost variations_begins with verification and measurement of such differ-
LY - -t entials. L e L - 3 "

. o For categoridal assistance made ayailable to cover iricreased inputs for certain

‘ - . gtudents, the issue of justification seems. émpiricallyw almost intractable. At this

Jime research money is probably better spent determining whether or not such

o funds are actually spent on the intended recipients. In cases 4h which categorical
e . . funds for purchase of .additional inputs are fnew mdn:j”-evaluation 'must be

e f -’ made of the intention of legislators in making such funds available. Were they to '
< "+ - b used 16 increase compensatory inputs over and above what districts would have.
' W provided in their absence/ or were they, remove the financial gﬁr_den of such

expenditures from -the local tax base? 1 other words, for all such programs an '

... . important research question congems the degree to which the intended recipients.
"« gctually receive the excefifional inputs the categorical funds are intended to pro- .
. . vide. However, it is not always trug that displacement-of local expenditures for

the same purpose is undesirable. = .- e

. " A related issue coffcems the effect of both categorical and general purpose

.~ . asgistance on the composition of school district expenditurés. It is quite possible

- .that, while “new” money provided by reform equalizes the level of expenditures

& per student across districts, the composition of expenditures remains quite dis-

" ‘parate. The nature of such differences and their, persistence over time is an im-

W . portant eoncem jn equity, analysis. {ne matter that deserves particular study is
4 the abgorption of assistance funds into factor costs such as teacher’s salaries.

' ~ -Development of a price index for deflation of ocutlays ,would help intdetecting
and adjusting for this problem. is is another reason for emphasizing the impor-

-, tance of creation of such an index in any intensive study of _educatiogéll'f'mance

| .

&




and reform in pa.rtxcular states. As an example of a place to look for snt:g effects )
recall the dramatically different “‘matching rates” for stateyaid created from dis-
trict to district in INinois by the Hoffman-Fawell act. As a result bf this variation, -
" ke cost of an additional dollar in expenditures was made substantxally less in low-
wealth than in high-wealth school districts. Assuming taxpayers’ costs play an
\* important role in determining school board resistance to wage increases, this
implies that average teacher salary increases, all other things equal, shoitld be
greater in low-wealth Illinois school districts than in high-wealth ones. Is this the
oo ease?
. \ _ Although we believe the matter has a somewhat lower m‘esearcl\priority than
~the. problems cited above, every question’ which arises in the context¥8F interdis-
, trict evaluation of school equity can also be investigated ofi'an %tradlstnct basis.
' Here again, we think one or two intensive studies of large multi-school districts
which concentrate on methodological issues, data.collection, and precision would
‘ . be more valuable at the present time than a large number of studies all funded at
’ once and undertaken without the benefit of methodological improvements that
are likely to be produced by a few more carefully done single district studies. The
mvesngator should be_sensitive in evaluation of expenditure neutrality within dis-
tricts to legitimate expenditure variation associated with exceptional student
characteristics.

Finally, the most important question currently unanswered concems the

output effects of the reforms observgd so far:

e N.ILE. should support research on identification of effects on aca-
dexme achievement of students of expendlture changes that have
come about because of reform.

'

Predictive Modeling N
@ N.LE. should encourage additional econometric studies of the
“ z demand for education.

The work of Ladd, Feldstein, and others on school district demand for edu- -
cation has been extremely productive. Since models of this type are essential for
forec ting equity effects of school finance reform, work in this area should be

.¢# encoufaged. Greater confidence could be mustered for the conclusions of nesqarch,
o on the demand for education if the estimates of price and wealth-income elastici®
o ties proved robust over a variety of samples (the existing research is based pri-
~ manly on Massaehusetts data). NJ.E. should encourage -proposals that offer
. ® methodological improvements on the following $ronts:
- _ . (1} Supply versus demand. The Ladd and Feldstein equations are called
' demand functions. However; output is measured in dollars of e
the prige- of “‘units” ofggducation is treated as a function only”of th¢ matching
rate for extemnally-provided grants and the composition. of ghe tax byse. In the
- short ssi ly the long run, variatiogs in demand for egi tion may 'nfluence
its price, as. the case in the teacher salary example cit earlier. Additional
-~ studiék should‘dffer methodological improvement in this area.
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These supply price issues can be termed adjustment problems. To date very
little work has been done on the issue of speed or pattern of adjustment of
school Tinance systems to changes in independent variables. Normally, the vana-
bles cast. as determinants of demand in the Ladd-Feldstein models change very
slowly. Finance reforms; however, can be abrupt and substantial. Given the dif-
ference between such effects and the changes to which school districts have tradi-
tionally adjusted, we have little confidence in the appropriateness of estimates
such as Feldstein’s, which imply that districts require’ anywhere from 1 to 3 years
to complete half of adjustment of expenditures from old to new, post reform,
expenditure levels." The actual speed of implementation is likely to vary with the
magnitude of the change induced by the reform and the effect of such changes on
supply costs. Additional studies also should offer r;)ethodological improvements
in this area. ' ) : '

(2) Model specification: functional form. The demand functions estimated
by Ladd and Feldstein are of the familiar “log-linear” form. The advantages of
this specification are well known: the coefficients of the independent variables
are interpreted as elasticities, at least in other applications the residuals from such
functions tend to be more nearly homoscedastic, and it seems “right”” that the

. effect of a change in independent variables like price should be proportional. to

initial levels -of consumption. The disadvantage is that what seems “right” for
price effects is not so clear for other expenditure-influencing factors like grants.
When dollars of non-matching grants are used as an independent variable, a log-
linear specification implies that the effect of X dollars in new money on expendi- *
tures will depend on the initial levels of overall expenditures and the ratio of the
revised grant totals to the old amounts received. In general if the ‘‘real world” is
such that $1.00 in new grants produces $.75 in expenditures regardless of the
type of district to which the money is delivered, such effects cannot be detected,
indeed will be seriously distorted, by the functions used for these studies, The
same is true if grant effects depend on district characteristics. Since intergovern-
mental grants have been extensively used to equalize school expenditures, the
effect of transfers on district expenditures is an important problem. The approach
utilized by Ladd and Feldstein appears unduly restrictive. ‘ .

(3) Analysis of the demand for education using tax referenda data. The
theoretical basis of estimation of community ‘‘demand” functions is shaky,
although an extensive literature exists on the subject. As the ratio of school chil-
dren to population declines, the underlying political coalitions which produce the
district behavior that Feldstein and Ladd model may become unstable, and beha-
vior of districts may change as a result. No demand studies we have seen attempt
to investigate the possibility of discontinuous effects of electorate composition on
demand. Such problems may be best addressed through studies of tax an egnen-
diture referenda before and after the introduction of finance reform.? Agalysts of
the price and income effects of reform -should provide clues as to which districts
should be expected to attempt and to ‘pass tax changes. While we think the
demand function estimation approach is a fguitfdl procedure for analyzing school
district behavior, we do not think N.LE. should ignore sound proposals for direct
investigation of voter behavior through referenda study.
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At least three x;roblems will be encountered in attempting replication of the
Ladd-Feldstein work, and N.ILE. should be prepared for these.complications.
First, me and demographic data for schopl districts are likely to be unreliable
for infercensal years. The magnitude of this problem is unknown, but if relative
incomes across districts do vary significantly over time, continued use of census *
data to serve as a measure of community income in demand studies creates an
errors-in-variables problem that will hamper comparisons of income-wealth
elasticities of" ﬁ:mand from other studies to the Ladd-Feldstein work. A second
“‘errors-in-variables” problem will be created by differences from one sample to
the next in the accuracy of property assessment. The third problem is that it may
be difficult to find other situations in which the price of education to local tax-
payers varies as in Massachusetts. However, Ladd shows that variation in the
shares of industrial and commercial property in the local tax base can under
certain assumptions be treated as producing variation in the “price” of education.
It should be possible to replicate her procedures even in the absence of matching
rate variation. Although hazardous, it might be possible to construct a sample for
this type of analysis from comparable school districts in adjacent states; variation
in pricés could in this instance be gained from variation in state aid formulas.’

¢ N.LE. should encourage the use of estimated demand functions
- in sithulation studies of school finance reforms. Such simulations
are probably best funded as byproducts of research on the demand -
for education per se.

As Ladd recognized, the obvious use for estimated demand functions is for
simulation studies of alternative school finance reforms. We would modify her
technique in four ways, and recommend such procedures to others.

(1) If estimated demand functions are to be used to evaluate the distribu-
tion of inputs under alternative finance schemes, the researcher should make
sure that the properties of the functions are explained and justified under all
possible combinations of community characteristics’ contained in the sample
(e.g., the appropriateness of model predictions for other than the “mean™ com-
munity). This is particularly important for features of the model, like the implied
expenditure effects of grants, which directly affect the impact of the instrument
utilized by the policy being simulated. Here, as elsewhere, better simulations re-

: qun‘e better models...

(2) Oncé the simulations are completed, the resulting data are usefully
summanzed using the same equity measures as were recommended for use in
analysis of equality of expenditure distribution under existing systems.

(3) Since reform plans likely to be implemented include both “matchmg
and “non-matching” grants, simulation experiments can usefully involve policies

“with both price and income effects. An important output for any such calcula-

tion would be the ratio of change in ajd'to changes in expenditures for districts

. _of various types. Such data would provide some clues with regard to the expendi-

ture versus tax relief effects of reform. _

(4) To the extent adjustment processes can be explicitly modeled, simula-
tions might usefully include outputs intermediate between “‘impact” and full-
adjustment effects®of reform. Surely Keyhes’ famous dictum about the long-run
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(thg% we, will all be dead when it arrives) applies even more in education than in
Q macroeconomics, and data on likely second- and third-yeat developments, while
. perhaps myopic, would assist in monitoring and interpreting changes in expendi-
. tures observed in the actual implementation process.
: ‘e 'N.LE. should encourage theoretical and empirical work on the
effects of educational finance reform on the location of firms.

. e demand functions described as an important object for research in the
previous section will inevitably be flawed by faflure to incorporate effects of
changes in school finance procedures on the location of firms and households.
For firms, we think résearch could usefully be focused on development of theo- -

. retical models of tax effects on firm location with testable implications. While
r ’ direct study of the siting of new plants may be extremely difficult, it may be
possible to investigate the efféct on the value of land zoned commercial or indus-
trial of changes in finance procedure which, differentially affect the level of
property taxes across school districts. ' .
e N.LE. should support research on the consequences of school
finance reform for residential location and property values. - N
Available empirical evidence on pfoperty tax capitalization suggests that
school finance reform is likely to cause large changes in residential valuation. To
_ our knowledge no evidence has been accumulated on the pi‘operty value effect of
Kz large-scale reforms. Such research is important for two reasdns specific to educa-
tion. First, it provides an indirect test of the “n;aximizing‘;votex” models that are
7 the foundation®of most studies of the demand for-edueation. Second, property
. values are an important determinant, of district educational expeadit in such
/ . models. Ladd§ simulation results rest on the dssumption that prop value
K J - changes that result from imposition of new forms of staté aid do not themselves
" ghift the demand for education. The reliability of this assumption is usefully
tested through measurement af the property value effect of reform in practice.-
, Changes in' property values reflect changes-in residential preferences of
households in response to tax reform. Thus any analysis of the effects of school
finance reforms on property values should inyolve development of a model to
predict changes in household location patterns in respohse to the post-reform’
educational costs and opportunities. ‘v, . . . - :
e - N.LE. should support additional research into the reasons for the
~ growth and changing nature of private schools and the relation, if -
. any, of private school utilization and public scHopl expenditures.
R : One problem encountered in analysis of the determinants f choice of private

' "schools is that to date the proportion of. families epting to enroll children in

_ private schools is in many districts quite smiall. As a resylt, cross-section samples

. of households will usually involve too few obsérvations on families sending
~ children to private school to-perform analysis of the choice. However, during
* the last. two yeass statistical procedures have been developed to permit analysis
‘of such decisions ‘using samples that have been supplemented {o increase repre-

> sentation of families making particular choices—in the .school case, of families

A oosing to send childrén to private schools.® These techniques offer great

- W and should be introduced into educational research. .
. . ) . : . ‘. . e i
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® N.IE. should fund research on the determinaits of hbusehold
. use-of privately-provided supplemental education by famxhes
with children normally enrolled in public schools. * . N\
- ‘Fhe shift from public to priva(kschool is a costly apd diswntmuous adapta—
tion 8 household education demand to perceived inadequacies in the' piiblic

- schools. It is possibly more common for families to adjust by purehasing or in
- other |ways provxdmg educatxon from non-public schpol sources as a remedy for

pub school i equaczes than for families to change from public to private
altogether. The extent of such activities, thexr association with variations
in expendxtums in public schools, and changes - these factors over time- are
dxfﬁcult to analyze. But any infofmation on this front would be valuable in-
assessing the nnphcatlon of changes m}hool finance for’ the total supply an\
distribution of educauon received by chxldren : L.
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, T’bward a Contmgency Theory of
Organizational Change in Education: . .
Structure Processes and Symbolism .~

Terrence E. Deal and C. Brooklyn _Derr

i e

. ‘ SR lntroduction
Change and reform were among the Ynost pressing educational issues of the
1960s. Unsolved then, the problems of changing schools have carried over into
the present decade. In- the 1970s, however, the optimistic spirit of inngvation
and reform has shifted to a tone of guarded pessimism. More importantly, the
impetus for change has shifted. from internal “change agents” within districts
and schools to external economic, political and' judicial forces. Educational
organizations thus face pressures for change and reform -over. which- they have
little control.
1 Because the pressures for change and reform are extemal the key issue is
how districts and schools can ad¥)t Adapnon often involves changing internal - |
structures and. dynamics. The following illustrations underscore the potential -
nnpact of selected external forces on the internal workmgs of schools: =~
1. Declining enrollments create the need to close schools, to lay-off staff,
- to retrain high seniority teachers and adminstrators for new roles and responsibili-
ties, to aliocate human resources without jeopardizing thé quality of existing pro-
grams and to develop procedures for managing an -endless series of zero-sum

conflicts. . : .
2 "Compet Acy-based learning involves a thoropgh overhaul of teaching '
- approaches, changes the relationship between teachers and stydents, make obso- ,
. lete existing staffing arrangements—such as departmentahzatxon organized around S~
. ~ tkaditional subjects—and creates the need for new systems of evaluatmg students

teachers and administrators. .
3. The emphasis on accountability stimulates new approaches for evaluatmg
) teecher and administrative performance and for assessing educational outcomes.
. Evaluation results_often call to attention inherent weaknesses in the decidedly
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imperfect technology of teaching thus. rcducir:/g staff morale and community
support. ' ' ° ‘ o

A

4. Collective bargaining laws which permit administrato'rs‘ to opt for super-
'visqrial bargaining units change existing patterns of control and authority, en-
courage the formalization of district policies, and place a third party (usually an

attorney) at the bargaining table to decide basic policy, as well as salary issues.

S. Court dgcisions to equalize educational opportunities, such as the Serrano

decision, also have important qreganizational implications. For some districts;

problems will revolve around the allocation of new resources. Should new staff be

hired? Should new instructional materials be purchased? Or, should new monies ‘

be used to raise salaries of existing staff? For other districts, the decisions will
involve cutting back personnel and instructional expenditires without severely
harming top-quality programs. ' :‘ . .

This list could go'on endlessly. The key point is thét each change or reform

‘that is implemented will affeet dramatically the soles, relationships, processes,

values, rituals, activities, and other existing features of districts and, schools.
Whether ‘these changes and reforms succeed or_ fail, therefore, depends heavily
on how well existing-organizational patterns can’be realigned. Whether the current
change and reform agenda is implemented successfully or whether it is resisted.
sdbotaged, or transformed depends on the ability of schooleox"g‘anizatidns to
adapt. ‘ . \

Adaptatiens might be easier if the experiences of the 1960$ had ‘produced.
some guidelines for ways.in which educational organiz#tions could be changed
successfudly. But, at best, this earlier ‘decade provided only suggestions about
how sucjwchanges should not be made. The likelihood of implementing current
changes and reforms successfully might also be higher if the stryctures, processs,
and symbolic charactéristics of organizations that must be altéred to prowide
necessaryl support were identified. But, unfortunately this needed knowledge has
not yet been produced ‘end edudca-tional 'o.rganizatdons are usually. viewe’a in a
simplistic, unilateral ‘and business-industrial way. ' '

Consequently, we enter a ngw period of educational chz_)'pgé without suffi-
cient knowledge about ways in which district, school, or classrgom organizational
pattems‘.might be altered to provide appropriate support for egter'nalw produced
changes. Additionally, we enter this new petiod without a clear research agenda

which might Relp to identify these new structures and processes. \

This chapter synth"gsi‘zes existing organizafioﬁal'..theorjes and the literature on’

change and planned chafge into a framework for viewing the internal Qrganizagion
of schools (as it is affected by external events). The conceptual frarﬁ

vides both a means of analyzing schools and of suggesting a research agenda which
may produce Meded knowledge in the area of school organization. . . -

. . .
"’f_his chapter is organized into five sections. Section I reviews the litérature on

- change underliming the importance of the organization and illustrates wheYe past
- effforts; to ‘deal with’internal characteristics ‘and dynamics have fallen short. Sec-

.
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tion II outlines three conceptual needs that must be kept in mind if approaches to
internal organization are to provide adequate assistance to schools as they grapple
with change and reform. Section 1l outlines and discusses a framework that ad-
"dresses these three needs. Section IV summarizes why the problem and the pro-

. posed framework are -impoftant for American education and emphasxzes how
_ Society, parents, children, and professionals will be affected unless the organiza-
* tional dynamics of change and-reform are addressed. Finally, we suggest in .

Section V some directions for future research.

. ¢

- " The Importance of the Internal
| ~ Organization in Change and Reforms

f \,'

Educational Change and Reform in the 1960s

In a broad historical perspective, schools have incorporated a number of
% nges with considerable success (Tyack, 1976). By contrast, change in the
9060s was plagued with problems and littered With innovations which never had
thexr intended impact on schools. These “failures”, where changes did not meet -
their intended mark, were documented in case studies at all levels-of educatipn.
At-the elementary level, attempts to change classroom instruction and the student-
teacher relationship (Gross, &t al.’ 1975), to change mathematics instruction
(Sarason 1971), to_change staffing-patterns (Paekard 1975), and to alter- drama-
tically the main ggas and structure of an entire school (Smith and Keith, 1971)
*ended in no change or orgdnizational disaster. At the secondary level, attempts to
inplement differentiated staffing were unsuccessful (Wacaster, 1975), and alter-
native schools experienced difficulties which often lead to failure (Deal. 1975).
At the-level of higher $ducation, Bennis (1975) describes the difficulties involved
ine changing the structure of a large university. Finally, Kirst (1975) describes
the failure of PPBS ‘to have any noticeable impact on evaluatxon processes ,in
California school districts and Levinson (1976) descibes the modest effeets of the

.voucber demonstrition in Alum Rock.
These case studies and other literature suggest three main assumptlons under-

lying previous efforts to ehange schools: Tt
}. These efforts often gssumed that individuals were the eplcenter of change
ignoring that educational change takes place in an organlz‘atlonal context.

; 2.  These efforts often assumed that successful prattices or models developed-
in gne setting could be easily transported ‘and implemented in another ignoring
the important ways in which educytion differs from othey enterprises—differences
which make such a transfer exceedmgly difficult.
€ ‘ 3. These efforts assumed that .innovations, once adOpted would automat-

' ically be implemented,and essily become an integral part &f the organization

.ignoring the complexities involved in moving beyond the adoption phase of the

N “:
o .

-

change process to implementation and incorporation. | - .
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While this ax%y_sis' highlights invalid assumptions, it only hin‘ts' at other -
assumptions that may be used to guide educational change in the 1970s. Current
work suggests that the key to change may lie in the process of implementatioxﬂ
(Berman and McLaughin,. 1975; ,ABT Associates, 1977). The Berman-McLaughin
study emphasizes the® impoftance of climate, problemssolving and adaptation i
the process of implementing changes. The ABT work suggests that structura} an

cultural variable%;n important role in implementing change success

Both studies emphWNize the importance of identifying internal characteristjc
orgapizations that ca manipulated to help schools adapt to external press
for change. As these elements are identified, it then becomes important to-spec
systegmatically the - important relationships between these characteristics.
present, howerver, there is a considerable lag b‘e'tween theory and- research and_
actual approaches that are used to change schools. Narrowing this gap is a primary
goal of Organizational Development (OD) activities. - . T

“Fhe prganizationa}l Development Movement

. As schools experienced the prloblems associated with change in the 1960s the
Organizational Development (OQ) movement became a source of ideas and techf:
~ niques for conducting change in 0 ganizational settings. But as educators looked
. toward OD, they found a literature, that was disparate, obtuse and difficult to -
. document. Many successful OD specialists oriented toward action were satisfied
_ to experience an organizational intervention without paying due attention to sub-
. sequent research and reporting. As a result, the OD movement is nearly twenty
years old and has only recently begun to document seriously its theoretical prem-
ises and its untested assumptions (Friedlander and Brown, 1974, Alderfer, 1977). /
A definition of Organization Development which seems to fit the current
mood (as taken from the literature and interaction af professional meetings) is:

Organization Development is the application of organizational behavior
concepts and practices for the purpose of intervening to improve the
human side of the ‘enterprise.

This definition is different from those articulated early in the OD movement
(Bennis, -1966; Blake and Mouton, 1968 Beckhard, 1969) which were biased
towards change values, consulting practices, certain technologies of intervention,
and applied behavioral science in the more narrow, sense of group work.

The currefft mood is to view organizational behavior itself—an amalgamation
of social psychology, organizational sociology, and management theory-—as the
discipline which drives the OD techiology. *This places a broader, more wide-
ranging set of concerns and practices under the OD rubric. While still people-
oriented, the emphasis in OD is now on total organizational improvemelf, a
broader perspective than just changing humao attitudes and practices (French angd
Bell, 1973; Galbraith, 1973, Roeber, 1973). '

Many ifiterdisciplinary and systemic inteiventions, viewed as heretic in the
past, are now reported at national meetings. OD specialists c_urrently' possess a
'vgriety of backgrounds, not just those of behavioral science, and are bfinging
¥
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.diverse orientations to the 1ssues of organizational xmprovement While people
“problems are still the dominant ‘concern, the interface with the information

system, the control system, the external environment, the authority and power/
influence system, plannmg and budgeting, are all important issues in Organization
Devefdpment. There is a concern at present for acting appropriately to meet a~
specific situation rather finding a one-best-way approach (Harvey, 1975; Shepard
1975, Bolster, 1976).

Many of the founders of the OD movement are uncomfortable with thlS
more inclusive approach (Miles, 1977; Tannenbaum, 1976). They- are conceined
that what used to be a unique perspective on organizational change via ‘the consul-
tation process has become distorted. OD, they argue, is in danger of losing its
identity and becoming management development. Quahty control is difficult
when OD professionals are so broadly defined.
~ Névertheless, it is possxble to underscore some basic \ralues assumptions and
practlces of OD: -

1. Readiness—The brgamzatlon should experience some pressures :
or “pain” for improvement, should. have the commitment and résources
necessary ‘to make appropriate changes over some period ‘of time (3-5*
years, for example) should have 1@ actxve support of those,at the top -
of the ‘hierarchy apd should already -possess some s of ypenness
and exploration which allow for problem-finding and Pegblesi-solving.

' 2. Collaboagtion—OD spécialists work together with persQns in.-
the client system to help them prepare to be self-sufficient and com-
petent in directing their own organizational improvement effort. OD i i
value-biased towards collaboration. Its methods, such as conflict
agement via problem-solving, presume that people will discover in- .
trinsic and extrinsic rewards as they expend . the. tune and energy
together. - -

¥

3. Systemic Ort‘entatmn One thinks whohstncalky about the
effects of an intervention in one part of the enterprise Qn other sub-
systems. It is important to develop the whole system if norms, processes,

" skills, and behaviors are to be changed and institutionalized. Otherwise,,.
the employee hves in a schizophrenic world ‘where he must use different

) organizational, styles for diffefent settmgs A style appropnate for. one

- part of the system may lead to harmful effects efsewhere_in the same .

enterprise. ' - . - . ‘

4.. Internal ana‘ External. Cornsultants—The model frequently
articulated is that of consultant-client. Many OD specialists are external
consultants. Theirs is a useful role whnch can be used in situations.
where emp e would be the captwes of thelr own orgamzatlopal
norms, pohgcies, assumptxons, and so on. Fer example, external consult-.
ants are .marginal and can easily put thejr judgment on the line and
leave if certain ethical or contractual principles are broken. External
consultants are also more dbjective and less indebted to and captured .
by the organization:® They are frequently high status professionals and
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. transposed onto schools by nongducator OD practitioners.

N +

thereforéh have better access to the people at the very top of the
hierarchy. ' :

Internal consultants or full-time employces, on the other hand, are
more permanent and can work to institutionalize changés. They are
more apt to know the real reasons for some organizational problems. ?

_Intemal cqhsultant_s are frequently those who actually fie work out Y
the details of the changgs and build the new organizational -structures,-
processes and values. OD realizes that its most successful efforts have
had ghe benefit of bath approaches working symbioti'cally..

5. Centrality of Human Problems—While {rganizational structure,
fmanagement information systems, architecture, operations research,
technology, and accoufting arc all s¢en-as inportant nd potentially
complimentary management. functions, OD focuses on improving *
human resources. Most .OD theory is normative and biased towards
worker creativity, openness, risk taking, collaboration and self-fulfill-
ment as this meshes with organizational' purpose.

6. Importakke of the Setting—More recently the strong emp@iﬁ/
on a one-best-way technology based on a strong set of people valuessas
‘given way to an" equally important stress on environmerital coping.
Organizations must respond adequately to demands from the external
environment.

One implication of emphasizing the envirdnment is-to recognize .
the importance of a particdlar setting. Thus, OD, in a ‘bank may be
performed somewhat differently, given the demands of the external
miligu, than OD in an electrogics firm. OD in schools may have signifi-
cant differences from OD in hospitals. OD in an urban high school may
be still different from its rural counterpart.

- “The OD movement in schools began in ernest about a decade following its
earlier development in industry. Numerous OD professionals come ta education
from industrial settings, attracted by a new market and, in the mid-1960’s, by
ample “funding ‘for educationat innovation and experimentation (Schmuck and
Miles, 1971). Many of the OD value biases and assumptions also carried to educa-
tion from industry. OD had its nexus in industry and that experience was often

" Schools in the sixties were being transposed upon in many ways. Thg. abod-
tive innovation effort of that period can often be traced to problems created by

_' taking the+latest thing” fromsindustry and adopting it, without much adaptation,
" in schools. Witness, for example, the PPBS movement, performaiice contracting, .

MBO; T-groups, etc.’All of tf}e'se ideas had their merits for education. Yet, they
became “faddish” and were part of a period of shori-ferm trials Without adequate
cobmmitment or time for proper evaluation and modification (Jamieson, 1977).

In the. early sixties, mamy /institutions which trained the nation’s school
superintendents, had a well-known formula-for mobility and succession? The new

96 : : | .

102{“ '



superintendent was to be aware of new management technologies, curricular
novelties and special programs, .and to attempt to implement these quickly and
without careful evaluation. For his efforts, the superintendent would gleen the
public 'relatmns anid”ensuing rgputational bene\‘its which would catapult him into

his next more important supgrintendency. It was almost. expected thatthe former.

innovations would cease to exist with a new supennten(lent anxiods to repeat
the same pattern. Thus, innovations were nat seen so much for. system improve-
ment as for their imagery which would ;léad to personal/professional success
(Derr, 1976). . _ -

Schools may be different from .many organizations in that a curricular

bias exists for presenting concepts in neat packages which easy to employ -

by educator-generatists. Thus, many of the management innpvations most pre-
ferred by schools durir\;g this period were one-best-way approaches and easy
for exzstmg employees to ‘use. They were the quxckest /' m general, easiest

4 “fad,” even though its theory should enhance long-term commxtment Much

of what was 1dbeled OD was really demonstration training (e'g., running effec--

tive meetings, goal-setting, communication) done after-school or during one-day
inservice workshops. The OD packages becanie one more program rather than a
continuous process of organizational improvément. Educators returned to the
university wherq inadequately trained professors—often themselves switching
their interests from fad to fad—gave a one-cgurse. overview that would equip
administrators to launch their dxstn@ts into Org%matno:i‘%evelcpment

The QD literature of this penod tended t& eontam evaluations of training -

events; thought, pieces and theoretical propositions, or case studies (Derr, 1970,

1972, 1974; Schmuck,. Runkel and Langmeyer, 1969; Schmuck, 1974; Runkel

and Bell, 1976 Brown, 1976; Croft and Falusi, 1973; Alschulet, .1972; McMillan,
1975). The most popular book of the educational OD movement was a do-it-
yourself handbook (Schmuck et al., 1972). The Northwest- Regional Education
Laboratory had congiderable success packaging and publishing for distribution
OD programs (Jung, 1976). ¢ |

Organization Development seemed to be na‘rrowl'y defined as training groups
‘and human relations. There were few structural changes which accompanied
new procedures. There was little emphasis on the interface between people pro-
' blems and other syStems or technologxes R

- Because of these limitations, the 0D in schools movement is almost a past-
tense phenomencn. While many school districts are still involved in some form
of organization development, @D no longer occupies the “hmehght at profes-
sional meetings and in the educational literature. It has not endured in education
as it has in many other sectors. What is taking placé at the present time seems to
be the use of QD concepts and practices to address important issues felt by
educagors. Thus, while tHe “OD in Education Movement™ may be dead, organi-
zation development per se gnay be more alive than eyer in the form 1t§hould

have originally been intended. : ¢
[
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In sum, the history of change and planned change has left a legacy docu-
menting the importance of tailoring internal characteristics to support change,
yet providing: little guidance for avhich patterns might be useful or for ways

that such patterns might be developed.

- ¥ What Is Needed to Help Schools
- Develop Organizationally T~
.

A basic.assumption of this paper is that organizz{tfonal structures, processes,
ahd symbolic characteristics—such as rituals and myths~contf'ibute to and thus
provide a way to attach existing educational protftems apd the difficulties in-
herent jn change. Following from this ,assumption, theories of organizational

s’ can offer some insights for developing
and utilizing human resources in productive, efficient ways. Yet, such knowledgg
has not provided much assistance to schools for two Teasons. Firét, theories of
applying existing theory and knowledge to educational organizations lags beltind

F o

the growth of the knowledge base itself. Second, theories of orgmi;étional_

behavior have been constructed on a foundation of researeh-conductéd princi-
pally in business organizations. There; in such organizations the _conditions—
and the problems—are much different from thosethat exist to'teach and socialize

the young. Nevertheless; adapting structures and processes ineducational organi-

éatiqns to meet external pressure$ is an important issue. -Applying-organi'zational
theory and principles to problems of change therefore appears a fmigful'invqst-

Cment of time and resources. As this application is made, t_hr“ee conceptual “needs”
. become evident: (1) the need to recognize the unique characteristics &f schools,

N (? the need to incorporate new theoretical developments into traditional patterps
0

thought, and (3) the need t’o integrate perspective, tools and strategies intd a
coherent and unified approach. . _ . /

J
{

" The Unique Nature of Schools Must Be Taken Into Account

" An adequate and efficacious theory and method of organizational chan;e'in

* schools will incluge assumptions unique to th§ nature of schools. Schools differ

from other organizations in the following ways:

L Schools hdve diffu‘sé, unclear goals. . .
In business and industry, the primary goal of profit making is simple and

: is shared by all i_ndi\riduals who.participate in the organization. In schools{.\goals are

more diffuse, nu;ner?)us, .and conflicting. Schools instruct, socializé, certify,
sem%dz custody and:control of students (Spady, 1974). Schools also

provide employment and sogial services. Untlear goals make it difficult to specify
criteria for determining-organizational effectiveness or for evaluating individual

performances. What makes a “good’ school or an “effective” teacher is therefore

determined more by myth, belief, and confidence than more objective assess-

. f
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" ments of effectiveness (Meyer and Rowan, 1977): The multiplicity of goals makes.
it difficult for schools to pursue a common direction. Many wof the goals of
schools areslatent and when made explicit cause conflict: and political struggle of
educational priorities. Although these issues over goals arise also ip business
orgamzatxons, they are more pronounced in schools . ‘.

2 Schools Iack welfdeveloeed technologxes
Many enterprises have well-developed rational procedures for transform-

mg inputs into desired organizational outputs. Where ;ﬁ’ocedures linking inputs to . '

outputs are less susceptible to rdtional verification, their intended-effects are-
supported by systems of belief. In both cases individuals are held accountable
for performing tasks in a certain way. The linkage between teaching and learmng
are tenuous at best. Educational researchers have difficulty detegmining the
+ connectidn between teaching and learning oytcomes. 80 do most administrators
and teachers. What constitutes an effective teaching or administrative perform-
ance must therefore be based principally on faith—that whatever is done will
have some xmpact%)n learning (Dreeben, 1970). FE

3 Schools are iriter-penetrated and corztroiled by their environments.
Although schools have a virtual “monopoly,” they are heavily dependent
on local‘ communities for a large portion of their support. In the absence of clear
measures off effectiveness or well developed technologies, schools rely heavily on
public relatxons and attempt to maintain an image of a smooth-runmng, efficient,
“professxohal" organization (Bidwell, 1965). :

* 4., The kyth of * professxonaltsm * makes school “employees’” highly autono-
mous and immuneftom bureaucratic controls.
' Professionals face high value on working alone and ‘using their “special
-knowledge to solve probldms on beha fof clients. Although the teaching pro-
fegsion exhibits few of the characteristics of a true professfon—such as a special-
. ized knowledge base and peer control—the image of being professional supports
self-contajned classroom units where teachers work outside the central hierarchal.
superiors. The autonomy needs and norms in schools are exceptlonally pervasive
- and poweNJly (Lortie, 1969). }

5. The level of required interdependence in schools is low.

- Teachers work independently of each-other and of other role groups such
as specialists. When specialists do- "work in,schools, they often function on a
“pull-out”™ basis, removing students from classes for specialized instruction.
Although teachers and ‘other_ school “employees™ are.interdependent in the
lunch room, the playground, on schoolwide committees dr have common dis-
cipline cases, faculty parties, and inservice training, the ‘lyvels of collaboration
in schools is quite low compared to that found in other orgamzatlonal settmgs
(Derr, 1971; Schmuck and Miles, 1971).

6. Alongszde the myth of professionalism in schools is a owzl-serwce
mentality.

In reality, schools provide a secure employment system. Teacher unions

exert strong inflizence over teacher salariés.and working condition$: Often, negoti-

ated contracts stipulate workm’g condntlons which work to the advantage of
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teachers as employees, not to the educational programs ‘of the.school (Cronin, .
1970). - . '

The important ways in witich schools differ from othér organizations have
implications for change and refdrm in schools. Often approaches to assist schools
in adapting internal characteristics to external pressures for change and reform
do not take these special characteristics K’Pto account. '

~

N;:W‘Theoretic.al Developrgent Must Be Included .

Developments jn organizational theory provide spme interesting new insights
. - as schools struggle to keep internal characteristics apace of external changes.
. " Three theoretical approaches are worthy of spegial attention: the organize

anarchy approach, the loose-coupling approach and t‘w open systems approach.

Organized anarchies are a construct used by March and Olsen (1976) to

describe organizations with unclear goils, undeveloped technologies and fluid

participation of members. In organized anar -hies, the norms of rationality em-

phasized by other organizational thegs#sts (Thon *1967; Scott, 1975) do not

hold. In such organizations, structure is not linked to outcomes. Through all

organizations flow a constant stream of time, energy, and problems. Where these

~ elements intersect in organized andrchies, arenas are created for the purpose of

-~ . making decisions and solving problems. Unclear, goals, undeveloped technologies

and the fluidity of participation, however, make it impossible for complex

» problems to be solved or for critical decisions to be made. Rather, the decision-

- making or problem-solving arena becomes a.“‘garbage can” (March and Olsen,

1976) into which participants, problems, energy, time and emotions are dumped.

Once the can is filled it is tossed away. Conflict is reduced and participants feel

* more satisfied. Time, energy, and problems continue to flow through the organi-

zation. But structure is still detached from activity, problems are still discdn-

nected from solutions, and activities are independent of outcomes. -~ .

T implications of this perspective for schools is interesting. Schools are

charactegized by unclear goals, and undeveloped technologies. Participation is

o quite fluid with the .cast of characters involved in decision-making—teachers, par-

ents and administrators—changing frequently. .Schools are thus organized anar- -

chies and viewing them from a more rational perspective assumes characteristics

that do not exist. Problem-solving, decision-making, copﬂict—" resolution, formal

meetings; policies and rules, and other aspects of structure and activity exist. But

: ' these serve different purposes than we may have heretofore imagined. The func-

' tion of such elements or activities is essentially ritualistic. Ritual provides cohesion

that holds the organization together. But, the basic nature of the educational

.enterprise makes it impossible to link rationally, structure with activity, problenis

wit® solutions, or activities with outcomes. Organized anarchies are controlled

organitatio My, but the basis of control is largely non-rational. '

My : " Loose=coupling is a diffuse umbrella-lik®term (Weick, 1976) used to describe

" structural looseness or the lack of coordination in oxganizations.- Rather than

'viewing “looseness’ as dysfunctional, however, many g.xistigg““loose-coupling“

inquiries entertain the possibility that, under certaint circumstances, structural

* (w0 v ' T
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_ Iooseness may be quite functxonal or rational (Meyer, '1975; Meyer and Rowan

1977).

A recent longitudinal study of-thirty-four school districts (tohen, et al.,
1976) and one hundred eighty-eight elementary. schools has produced some em-
pirical ﬁndmgs, (or non-findings), supporting the loose-coupling viewpoint. The

~study found that instruction and organizational patterns within clas§rooms—

teaCher teaming—are unaffected by organizational characteristics at the school or

" district level. The structural image emerging from these findings is one of double
“segmentation (Deal, Meyer and Scott, 1973). Schools operate independently of

the district, and classrooms operate independently within the school. These find- '
ings are supportdd by analyses of variance which show that perceptions of indi-
viduals at various levels do not agree. These analyses also show that often wit?’n
levels individuals do.not agree gbout issues where consensus might be anticipated
given a sociallycohesive orgamzat:on (Meyer, Scott, Intili, Cole, 197 6).

Meyer (1975) and Meyer and Rowan (1977) have developed a theory of
institutional control of schools which explains these findings. They argue that, in
schools, control centers around the categories of education: place, topics and
roles. Tight controls would require that: there must be a place called school;
there must be curricula; and there must be a basic dxfferentlatxon of roles and
responsibilities: pupil, teacher, and principal. The actmtles of the schoor or the
classroom, however, are not controlled formally but operate on a “lpgxc ‘of con-
fidence™ which assumes that if the appropnate categories are in place, instruction
is taking place and learning is oceurring. Schools are thus controlled by institu-
tional values and myths. Schools whose structures and activities conform to these
my ceive social support: those that do not.are sanctioned. Loose-coupling is
thus‘ibnal prganization response because coordination or evaluation of activi-
ties o tcomes can yield conflict, costs, and the possibility of reduced support.
Loose-coupling theory suggests-two interesting propesitions: (1) Successful educa-
tional organizations will respond to new environmental pressuzes by adding com-
ppnents or units kut assuring that these are buffered from the existing structure
or activity. (2) Successful educational organizations will resist changes which
require evaluation of activities.

Finally, schools have been conceptuahzed as opcn-systems (Schmuck, et al.,

" -.!972 Jarme_son, 1977; Deal and Rosaler, 1975). From an open-systems viewpoint,
schools are systems of interrelated parts—or sub-systems—which carry out a con-
tinuous transaction with the environment. As shown in figure 1, schools receive

FIGURE 1
THE TRANSFORMATION PROCESS
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inputs from the env*ix:onmept,}ftrméfom _thése inputs in specified ways, and pro-
videsthe envirogment wi_th"idghtputs. The transformation system itself consists of

3

) : ro o N :
both technical proced’ es@nd an organizafion of human resources appropriate to

the task. Under ided (andi‘t“io'ns, feedback evaluating the input-ontput linkage
provides the oigan;z§t\x‘o with guidelines for modifying the transformation process.
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As schools sfriige _witg the external pressures of the 1970s three aspects of

the transformatio ,pr&czess{ fe often ;émphasized: (A) the nature of the inputs—
clients, resourtes {pressg ‘éx.(for changg, (B) the outcomes of schooling, or (D) the
relationslyips bet

the disbijity b?t\yeén “the educationat opportunities of students who attend dis-
tricts iny Z/ﬁ—"vgalth districts and those who attend districts with ample monetary
resource \Underlying the decision is an assumption that increases in organiza-

tional inphtc\g,ill result in higher levels of organizational ougut.

Less atfention has been devoted' to the aspects of thé transformation system -

itself(C): the technical procedures cdrried out by schools and various aspects of
the organization—the structure of roles and relationships, human processes, and
underlyinggymbolic charaéteristics such as beliefs, valu'ei and myths. As district
wealfh levals are affected by the Serrano decision, for example, poor districts will
be able: tpghyirchase instructional materials and systems, add ngw teachers, create
ne\fv_.schp' ?ﬁoles. such as specialists and aides, provide inservice traiping, improve
instmction,"{iecision-making and evaluation, and provide staff administrators at
the di§(ric't'level. Wealthier districts, on the other hand, may be.forced with
reassighing and retraining personnel, cutting back on all but necessary personnel,
and ti'y'mgv._tp continue current practices with less adequate resources.

- In either case, the key to the eveptual impact of Serrano on-the intended

outcome of increasing educational opportunities and the achievement levels of

children in low-wealth districts is highly contingent on:the manner in" which

resources are used to redesign existing aspects of the organization—or the trans-
form{ tiok system.' In a similar fashion, schools that must now get by with less
musg hére guidel)ines for retailoring technical processes, structural patterns, and
symbolic elements such as values, beliefs, or myths in ways gaat do not unduly
interfere, with exis%ograms and effectivenegsievels. )

i Frdm an opg pe

. tems perspective (Katz' and Kahn, 1966) organizational
'iﬁppt'aﬁd output are important issues. Both can affect the organijzation. Changing
a school’s clientele can have profound implications for existing organizational pat-
terns. -Important,implications can also be produced-/py making public the per-
formance of a school’s students on state-wide reading tests. Equally important,
however, are the aspects of the organization—technical processes, roles and
 felations, human Processes, _and symbolic Fc'é'tures-~whi¢~ either change to
:commodate and support these ather changes or work to neutralize or redirect
em (Meyer and Rowan, 1977). 2 ~ . '
Organizations have internal objectives of their own which may or may not
be congruent with demands of the external environment. Increased resources

}from Serrano, for example, may be allocated primarily to teachérs’ salaries since
sclpols are organized employment systems gs well as “producers” . of- student.
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leammg Smnlarly, attempts to nnplement new evaluatxon processes may be
whdercit because schools need to preserve the “logic of confidence” which pre-

edp.SUMeES that teaching. apnwtxes ‘are linked to dutcomes in order to obtain contmued

- A

'~ important ‘educational objectives and tasks. Effectiv organizations build elaborate | "

cammumty support (Meye: and Rowan, 1977). .
Organizatxons often pr&ﬁare themselves {0 nespond to one set of demands
and to resist countervmlmg“p’esures that-would send them in a.new dn‘ectmn

Enmnment&i pressuges are’ often confusing and contradicto,ry and xf schools

reacted, in good faith, to sach external: stunuh it would be dxfﬁcult to accomplish

o mechaninns to sense ®w envu'onmental pressures, determme their unpdrtance

cope sup&rfimally with thosé not viewed as long-g:rm, and ‘stall for time ‘when’

pressures are ©f sxgn;ﬁcant conﬁequence BecauSe schools exist in less well defined

_institutional enmonments than orgamza’aons opeﬁtmg in well developed techmcal

environments, the mec.haxpsms that delay, distort, and swallow envronmentally

induced refoi’ms are particularly well déveloped. Such mechanisms may be neces-
. -sary for continued survival and support (Meyer and Rowan/l Q7M. ‘
. Many “new” pmseunes.for educational change get distorted or become lost

" and impotent at the thruput stage. School organizatjons can be very vulnerable-to

external inputs; thggefore, like other human mstxtutxons they have become expert
at finding ways to protect themsel against-énvironmental whim. New stimuli
are unlikely to make a difference unless they can be integrated into the on-going
structures, processes and symbolic characteristics .of educational organizations in
ways that do not create problems of envuonmental support and survivals
Moreover, those stimuli which are so momentous that the organization' must

'incorporate them to continue to survive are likely to be integrated into thé on-
going structures, processes, myths and values rather than to dnve the system

radically away from its past.

Approaches to Orgamzaﬂonsl Change-—Perspechves, Tools,
and Strategies Must Be Integratcd

Developmg successful orgamzatxonal responses to. external pressures for -
changes and reform requirs perspectnves tools and strgtegles that iritegrate the .

_ 'important aspects of intemal orgamzatlon

Past strategies and techniques for orgamzahonal unprovement in schools .

were heayily influenced by two separate streams of organizational theory. The
first assumbd that effective organizations could be built by improving communi-

‘Catlens, fostering trust and collaboratiori, encouraging widespread participation,

and developing organic, fluid work patterns. The second assumed that effective
‘organizations were produced by dividing roles and responsibilities, encouraging
specialization_and coordinating diverse’ efforts through planning, explicit, well-

~ understood policies, clear channels of authority, andgvigorous evaluations of per-

formances and outcomes. Human relations approaches focused rhainly on encour-
aging change; structural® approaches emphasized implementation and institution-
alization of change. Human relations approaches portrayed schools as bureau-

.‘ cratxc msututlons that needed “loosening-up.” Structural approaches viewed
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schools as loose collectives that could benéﬁt from considerable tightening. In

reality,. however, educational. arganizations are composéd of both processes and
structures. MoYeover, they incorporate symbolic systems of values, myths, and

noms. Many of theséf evolve from the unique characteristics of schools; many are’

found.in other organizations as well. The impoitant point is that the social organi-

~ zation of schools is threé-c!imensionalf with three highly related aspects—structures,
processes, and symbolic features such as values, beliefs, and  myths. Asgehopls-

adapt to extgmal pressures: the equilibrium between these dimehsions is changed.
Successfully adapting to changes thus directs attention to three separate but con-
nected elements. It also.involves some knowledge @ut the impoOrtant ways in
which these three elements are related. R

In summary, successfulforganizational change in schools will be uniquely
" tailored to particular typeé of educational enterprises; will pay adequate attention

to current organizational theories, and will integrate the three important aspects
of the management function: human and ndn-human technologies, structure, and

-symbols. -

e

Toward a Contingency Theory of
~ Internal Organization o

Addressing. the three areas of need i an important requirement in developing
conceptual schemes for viewing the internal organization of schools. Here the
three needs identified in the previous section are accepted as criteria for develop-
ing one such framewotk. :

, : ) A
A Three-Dimensional Organizational Perspective

"As noted earlier, all aspects of the transformation process—input, the trans-
formation system, and output—are highly related. Changes in the mature of the
clientele or level of resources, for example, put pressure on the existing trans-
formation system in schools. Similarly, shifts in social expectations for what
schools *‘produce” may require changes in educational techpiques or in existing
organizatienal patterns. The key to the ability of environmental pressures to have

" their \jntended impact (the ability of schools to successfully adapt to or to Tesist

such pressureé) is the nature of the internal organization, or transformation sys-
tem. ’I_’he\outcomes of change and reform:' are ‘highly dependent on the way in
which the organization adapts. ‘ N

Organjzations are viewed from a number of perspectives. Each singles out

. certain aspects of Organizations as mote salient than others. Human relations

approaches emphasizé processes and interactions. Structuralists attend to regplar-

ized patterns of behavior, Phenomenologists exaniine the underlying symbolism

of organizational patterns and activities. The problem is that rarely have these
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ih Inﬁeg}atmg these approaches mto a smgle framework is necessary for generat-
* ing pragmatic. appmaches to -change and reform. In our view, orgamzatxons—edu-

cational or- otherwxse—consnst of three dimensions: (1) structural () processual
and (3) symbohc ’
The structure of an organization incorporates both ‘fonpal and mformal

: pmpertxes Structure refers;to the way in which individuals and groups are con-

figured to accomplish various Qrgamzatxonal tasks: Structure consists of lateral

- and vertical role differentiation: (e.g., specialists and aides, adtmmstrators teachers

and clerks), levels of interdependence (e.g., teams, collaboratign, a;xd task inter-
i, schemes and mechamsms for coordinating diverse efforts (e.g., policies,
hgrand authqrity pattems) time-space-facility arrapgements¥e.g., open-space,

3 e scheduling, and multigraded classrooms) and technalogies (e.g., individu-
altfed instructiop, community education, and teaching machines). Structure pro-
vides a context for both ifnformal and task interaction and processes. Structure

facilitates and constrains processes and symbolic interaction.

o The structure of a typical elementary school, for example, would have the
following characteristics. Roles would be differentiated into those of principal,
teacher, student and support staff—secretaries, nurse, custodians dnd cafeteria
workers. For the most part, the efforts of these individual roles would be rela-
tively mdependent-—partxcularly those concerned with instruction. Coordination
levels would be low, accomplished loosely through the authonty of the principal
and a few diffuse policies and.rules. ‘ '

4. Although there is an obvious Qverlap between structure and process, processes
can be characterized as the ways of interacting and accomplishing work. Like

structure, processes jncorporate both formal and informal interactions including:
decision-making, goal setting, problem-solving, communication, evaluating, plan-

_ning, meetings, team building, leadeiship and conflict-management. Processes are

action expressions of the orgamzatxonal structure.

In an experimental, high school, for example, a number of these orgamza-
tional processes mighf be expected to operate at high levels: meetings would
occur frequently, they would have a particular form or procedure (e.g., town
meetings), excessive conflict would require systematic- conflict management
efforts, high participation in a large number of decisions would occur and require
sophisticated (fbcmon-makmg mechanisms, commhunication rates would be vigor-
ous, and*planning continuous.

The symbolic dimension is a constellation of nbn—ratnonaf non-verifiable,
self—remforcmg meanings and understanding often overlooked or ignored. It in-
cludes myths (professionalism of teachers, community control), rituals and cere-
monies (lectures, recitations, evaluations, meetings, saluting the flag, the Christmas
pageant, PTA), values and beliefs (homework increases léarning, education is related -
to success, individualizéd instruction is desirable, meetings solve problems), and
norms (teacher equality and autonomy, conflict should be overlooked orignored).
Symbolism overlaps . with the other two dimensions. Policies ¢an be mythical;

'tneetings are often ceremonial; and evaluation serves as an important ritull.

The, “myth” of teacher professionalism, for example, helps to justify current
patterns of organizational “‘non-control’” in schools ahd to reinforce high levels of
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+~ teacher discretion and autonomy.Similarly, equality “norms”’ mgke proposals for
differentiated staffing and merit pay nearly impossible\for.@chpols to implement.

. " Behifid “professed” symbols there operate a number of purposes and prac-
tices which may be more compatible with the “actual” purpose of the organiza-
tion. Cronin’s study (1970) of the-Boston schools, for example, found that Boston
was first an employment. agency for,the Jrish-Catholics-af the city and, secondly,
an educational enterpr@se.‘Tﬁére is indication that thisjphenomenon.is true for

. Blatks in Detroit. Mofeover, it can-be projécted thg? given the tight; teacher-

employment is a primary value. ‘ . .
Among school gersonnel, employment may bepnore important to adults in
veducational system$ than teaching. Indeed; schooling is good employment because
_it is relatively unsupervised and provides interesting work, good bay and benefits,
compatible hours and long holidays. R o .
Another myth which may be considered is that education and training are
the primary concerns of parents. In reality, they may value day oare services to
frge them from inten'sive; parenting as much or more than the educational benefits
to their children: Every parent, of course, hopes his child is learning and growiyg
- and no parent wants his child harmed. Few parents are willing to support, how-
ever, schemes for part-jay of flexible scheduling—even when such ideas are educa-
_tionally sound. ° : : , 5 S
Together, these dimensions can be combined in a three dimension ‘‘cube”
(figure 2) which provides a framework for viewing, in opeﬁ,syétems terms, thg

adminristrator job market in c=:duc;aiiox=1.and.givﬁk:I ‘n'atu’re of teacher unions,

transformation or throughput function of schools. PR A
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./ The Tnteractive Character of, the Three Diménsions

S A " The ‘three dimensions.of orgaﬁfqa%ons' overlap considerably. They are also
;+ -mutually supportiye and ‘interrelated.” Structures support processes. Processes
’ give vitality to existing structures Structuressand processes provide the. formal
.~ - expression gf symbolism. Symbols; on the othelj hand, provide meaning for struc-
tures and processes. . -~ e e T
.+ Bdcause of these intgicate interfelationships, reforms and innovations imposed
* " ¢n schools by the environment (of developed internally) aitd designed fo affect a ,
" single dishgnsion will affect the others. Structures, processes,. and symbolic fea-'
~- tures exist in a certain equilibrium. Changing one dimension puts pressures-on the
* .- others and affects the equilibrium. The other dimensiens must either change.to
‘Testore a new organizational equilibrium or the.proposed changes will be absorbed
_ thereby pgeserving the status quo. . . : :
' Several examples illustrate these dynamics: "
‘1. Teaching teams- are a structural reform designed to increase interdepen-
dence and enhance coordination at the school. As teachers begin to work in -
. teams, however, new processes such as interactive meetin conflict management,
o " planning and problem-solving are needed to make the team work. Processes which
* worked in isolated classtooms in which interdependence-and the need for cbordi-
nation is now manifest become obsolete. Simjlarly, the stfuctural shift encroaches
on existing autonomy norms and makes entrenched ri uals—such as the school
coffee room “‘chats”’—difficult to maintain. ~ -
2. State legislation treating a new, occupational role “learning disabilities
specialist” (LDS) affects the level of staff differentiation at the local school level—
a structural change. At the same time, new processes may be developed to inte-
graté the role into the classroom and to link thé joint efforts of the LDS to those
o of the classroom teacher. But such efforts quickly run afoul of autonhomy norms
and “mythical” conceptions that school is where a single' teacher and group of
o students interdct for the purpose of learning. This problem is alleviated if the DS
' works outside"the classroom and periodically takes groups of children away from ’
the.classroom for special sessions. . L
) 3. State resoq%cs that are.allocated for staff development purposes often
upgrade the skills of individual teaghers. As teachers begin to develop new skills,,
. sich as working closely together in instruction, the structure of the classrgpom and %
- of the schoQl may be affected. Additionally, collaboration violates strong norms
of teacher autonory and may run counter to existing community expectations
for scheol configurations (i.e., self-contained classrooms) and the learning process.
‘4. A shift in beliefs which suggests that children learn best when they are
givent cohsiderable discretion in selecting instructional tasks changes the structure. -
t and processes of schools. New processes are ‘suggested by this shift as large group
_ presentations give way to working in small groups and with individuals. Thé basic
structure of the classroom may yary as new roles (¢:g., aidt) are introduced to
help individualize instruction. : - '
Once again, environmental changes or -pressures produce alterations in the
structure, processes, and symbols of educational organizations. As one dimension
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chapges, it affects .the others. In tum, these other dimen'éions must change :)r
pressures will be exerted on the origiftal alteration t}é conformr to the\pre-change
pattern, thus restoring the equilibrium. * ;o Lo

- The interplay betyeen the three dimensions of schodl organizatians suggests '

_that if changes are to be¢ made ‘successfully, as chools -adapt to ervironmental

-

- pressyres, attention need§ to be given to internal gtructufe; prhgeéses, and symbolic
. characteristics as well as their relationships. This line of reasoning suggests an
* interesting proposition: .insensjtivity to these internal needs and a lack of integra-

tion among:the three jmportant aspectyof o anizgation—both conceptually and .
- operationally—have contributed tothe high failure rate of.previcus change.
Toward a Three-Dimensional Contingency Theory
Recent work in organizational theory emphadzes that there is no “‘one-best-
way” to organize. Effective organizations are those 'thqt have configured work
patterns and processes to fit contingencies in the external environment or the
technical process (Burns and Stilker, 1961; Lawrence and Lorsch, 1967; Thomp-
son, 1966). - o A ¢

In the past, the contingeney app ach has been thought-provoking but falls
short (in terms of empirical evidence) of specifying and elaborating the relevant
coptipge_néies. And, even less has bee dbn¢ to explore the linkage between these
contingencies and the three organizafional characteristics suggested herein. Where
such explorations havg. been made, the teﬁggiency has been to focus either on pro-
cess or structure—~not both. The symibolic éide of organizational life, for the most
part, has escaped the scgutiny of co tingenty theorists. .

The three 'dm{ensional conception Of organizations provides a aos:ié’or .
-elaborating contingency theory ‘i two important ways: (1) by mcoz) ing
symbolic characteristics” into the/ environment-organizational ‘relationship and
(2) by viewing each_of the three/ aspects of internal organization as important
contingencies for one another. e

The first contribution of the three dinjensional conception of organization is
an expansion of contingency thegry to incisde symbolic characteristics. The tradi-
tional contingency ideas specify that sucées‘?ful organizatignswill adopt structures
arid processes to fit environmental demands. Successful ofgifizations in complex,

¢ those with highly differentilited, well
integrated structures, and y sophisticgted processes for making decisions and
resolving conflicts. By goptrast, successfuf: organizations in simple, certain, stable
environments are {Hose that exhibit relatively undifferentiated structures and that
achieve. integ_ratibn‘ traditionally througfi, the hierarchy of authority (Lawrence,
and Lossch, 19¢7). “o ok . '
' These contingency ideas were d:iobed by work conducted primarily in

business organizations. Such-organizati s function in an environment where the
: y relatively clear. In contrast, educational
. organizations function in a less technical “institutional” environment where both

~

the purposes. and techniques. are diffuse and not well developed’(Meyer and <

-, Rowan, 1977; Derr and Gabarro, 1972).. - )
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Inin titutional environments, such as schools, sud'cessful orgdnizations may
be those that” conform to broad societal, or institutional expectations. Among
educational organizations the most successful will be those that maintain and
conform fo'a public.image of what schools shoiid be. ‘Thus, abthty of school
peisonnel ‘to usé symbolism effectively is critical (Mgyer ahd: Rowan, 1977)..

In short the important environmental rquxrements may _be different for
educatxonal orgamzatxons than for organizations that operate - more technical,
settings. The key "contingencies may”be highly symbolic. Successful-educattonal s
organizations' will therefore configure their internal structures, prbcesses, myths
,and.ceremonies to fit these symbolic cues from the environment. Where pressures .
for change and reform provide signals that run ‘counter to these broad societal
expectations, the “ra txonal" organizations will rely heavily on their internal sym-
bolic characteristics to project the “appedrance” of change and reform (Campbell,

1971) Mandated guidelines for revamping evaluation procedufea will result in
new evaluation “rituals’; radical new approaches to educatmn will result in new
school-site “myths” that shroud a traditional reality (Smith and Keith, 1971).

The second contribution of the three dimensional view of organizationsis a

revised perspective of internal orgamzatnonal ‘dynamics. T radxttonally, organiza-

* tional structure and processes have often been seen as highly related. ‘New struc-
~tural forms such as team teaching, differentiated staffing and individualized

*

- Versa.

instruction require new approaches to decision-making, evajuation, conflict reso-"
lution and coordination. Similarly, the adoption of new patterns of communica-
tion or new evaluation procedures may require new structural patterns for their
continued support and maintenance. Structure and- process thus represent impor-
- tant contingencies for each other. The successful unptementatxon of new structures

requites that soine attentioni 1s given to the important aspects of processqs and vice-
t

The addition of a third orgamzattonal dunensxon—the symbolic sxdedt‘orgam-
zational life—adds another important set of internal contingencies. Not only will
the development of new structures require the creation of new processes, struc-
tural innovations may also reqmre the development of new «myths, rituals, cere-
mOnies, norms and beliefs. Adding aides and volunteers to the classroom, for
example, undercuts existing myths (the autonomous professional), beliefs (only
- tegchers can teach) and norms (parents and community members should only be .
indirectly involved in instruction). Assuring that the structural change is fully

" implemented may, therefore, be as depen 1t on the creation of new myths and
ntuals as it is on the development of ne _patterns of communication, decision-

and problem solving. In the same way, the addition of a parent advisory
council to a school’s decision structure requires that new myths, rituals, and beliefs

" are created to supercede.the old. Merely providing process training to the group . %

meémbers does not attend to the important symbolic changes that must be made
. if the structural reform is to succeed.
* In sum, the iriternal dynandics of ox:ganizatxons are maintained by an equﬂib-

* fum among structure, processes and symbols Each dimension must be aligned to

“fit" the others. If any one.changes or is chalffed it upsets the organizational °
equilibrium thereby producing conflict, stress, and instability. In the absence of
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changes in other dimensions, pressures are exerted to “unchange” the change,
thus restoring the prior equilibrium.

Imbed_ding the three-dimensional conception of organizations in contingency
thebry produces some*thought-provoking modifications of the theory. It empha-
sizes that schools may face a different set of environmental contingencies than
those experienced by many other orgarizations. It emphasizes the internal contin-
gencies among the three organizational dimensions themselves. Finally, it affirms
that ‘the envﬁ‘omnental_ contingencies and internal dynamics are highly related: As
schools respond to pressures for change and reform these considerations provide
- an impbrtant set of organizational constraints as well as opportuaitjes. Successful
adaptation is-heavily dependent on configuririg work patterns and processes to fit
the relevant internal and external contingencies. * .

»

<« The lmporténcé of Resolvi':g\\

Internal Organizational Problems

" From many fronts, there are pressures for change and reform in schools. For
the most part, these pressures are external and are not generated from within. At
the same time, the central argument of this paper suggests the kKey to whether
these intended changes succeed or fail is the internal configuration of educational
organizations. In the past a‘general insensitivity to these internal configurations
and needs has contributed to or caused t!’le failure of many educational innova-
- tions. In the future, however, the problems may arise not so much from insensi-
tivity but from an inadequate or fragmented conception of schools s organiza-
tions. As long as education takes place,in an organizational setting the internal
_organization will need to be reckoned with. Without sx_tch attention nothing can

be ‘expected to result from change and reform efforts. Without knowledge of
internal characteristics and how they are related, reform of the educational enter-
prise cannot be controlleg.\_l\ig&can we affect the cause and direction of change.
Despite the intensity of economic; judicial and political pressures in the 1970s,
schools .may leave the decade with esfentially the same characteristics as they
- enteredt-even where the status quo xﬁi’ not reflect the current societal desuesr
“There are both real and potential costs to the society, parents, children and
school personnel if we fail td effectivd® deal with the internal organization of
schools. Following are some postulates, based on the framework, which serve to .
predict the natural responses of educational organizations to external pressures
unless we are able to alter intérnal characteristics in 'accordance with various
contingencies. At the present time, our knowledge of change dynamics in educa--
tional organizations is insufficient s is our knowledge of effective inQvention
strategies and techniques. Although the’ gmalgamation of contingency theory
ideas ahd the image of school organization which integrates structural, processual, -
and symbolic characteristics is in an embryonic developmental stage, it can be
used to/ generate these postulates about c_han{b dynamics and intervention strate-
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” lmpbcstxons for Change and Reform Some Postulates :

1. The internal drganization may experience conflicting enm‘onmental sig-
. nals (e.g., fsom parents as opposed to the State Department of Education). Some
-demands for increased accountability, for example, may direct too much attention _
to changing the instructional process. Other.forces may insist on maintaining a . “

«  “traditional” instructional medium. Direct inspection of -instructional activities
may generate unwanted mformahon for one of the environmental groups which
leads only to conflict and decreased confidence (by some) in the instructionai

. process.

2. The greater the dxsenepancy (conflict) between proposed changes between
two rival environmental forces, the more likely it is that schools will make only
symbolic changes. Competency-based instruction, for example,.will be approached
with a flurry of forms, rituals,'position papers, and ceremonies. Behind this sym- ~

" bolic facade, however, teachers, students and administrators will pperdte as they T
did before the change was *‘implemented.” '

3. 'The greater the discrepancy between exxstmg socml—expecfat:ons and the
intended changes or reforms, the less likely it is that the changes witl be fully
implemented. Any external reform effort, for example, that changes the locatian
of school; specifies new curricula, or involves alternatives in the credentialing
funcfion or otherwise changes the roles of various educational functionariks, will
encounter considerable resistance. {. :

4. On rational grounds, schgols will find ways not to 1mplement changes or P
reforms that, because they runcounter to accepted social symbols, may jeopardize®
their continued levels of support. Merit pay for teachers, as one example, would
be resisted- because fhe issues involved in its implementation might éxpase the| /,\
current madequaaes of judging teachmg merit or un ne the myth of teachérs'
as highly trained professionals. Controversy sun::lgz:\.‘;l the issues might; there-

.fore, undermine existing community support. .

., 5. Changes in_any one aspect of a district, school or classroom will generally '
' push other forces to overcompensate and maintain the exlstmg organizational
" equilibrim. Changed beliefs about the instructional pfocess will be accompanzed

. by structural and pjocessual issues that are mtended to.restore the old belief: - )

system. . . - .

6. As.a corollary, changes and reforms that deal simultaneously with all —~ =~
< three aspacts of the internal ofganization will be more succes§ful than those that iR

+ deal:with one or two. Wisconsin’s Individually Guided Elementary Education
. (IGE) program, for example, incorporates structural, processual, and symbolic
. features, The multi-unit structure, netw evaluagion and instructional processes, and
" anundedying schem¢ of “myths, values, and beliéfs provide an integrated approach .
* to Qrganizational change. The IGE _agproach gven includés strategies for relating RS
. to ahd influencing the external environment (Klausmeier, Rossmiller and Saily; ' :

~ 1977). Such integrated reform efforts should be'among the most successful. * .
. - 7. The most promising targets of change and reform efforts may be broad Ty
. social expectations and myths. Where these are changed-it may make it easier to '
promote other stnfctqrab and procedural improvements If commumnes were to
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believe for example, that learning occhirred best in the community itse§f;,~at_ empts
to scale the walls of the classroom would be moré,easily implemenﬁd. p2 i l
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Implication for Intervention: Some I;gstmatw -

ngerﬂ postulates can also be developed about attempts to intervene in ordes
‘. to alter existij]g ofganizational patterns in some desired direction. Inappropriate -
intervention may be, as important a reason for thegap\parent fa_ihxre of planned
organizational-educational changes as the lack of cohceptual know‘ledgei Follow: {
ing are some postulétes about’intervention strategies: S As i‘
1. Of thé three organizational dimensions it is.easiest to intervene into the
structural sphere and most difficult to change symbols, Fhus, educators fr
quently respond to external pressures for reform bwsettiglup new roles, rule@
policies, facilities, (new machinery) which are infrequel “'li:ﬁplem‘t\ted. A mo
profofnd intervéntion would attempt to improve how: the . work is accomplishey
such ds_developing more effective meetings. Few inteiv’énfi&nists have tackled/
. most inexplicit and buffered parts of the core systemft&%'s'ysymbols. S :
For example, consider an.intervention attempted in &gmall ‘school &
in California. The ostensible mandate was#0 rgview the pétsonnel éYa} ionsys-
tem and then to jointly decide (consultant anpi_cliergpsys%ehl) how td'best impto've
it. Most of the suggestions for intprovement comjng from t;,\e group: were struc-
tural: change the rating forms, implement’a managetent;by-objectives orientation,
visit more classrooms, build in pre-~conferences, include peers in infogmal d-iscus?ion" )
" gsffips. Somg were progessual: provide training ongiying and receiving negtive
feedback and make the evaluation a.two-way commyhnication. Only once didthe °

group surface the organizational myth which everyone later. agreed" was atithe.
<heart of the issue: do not make'information available to the Board which willbel.
used detrimentally against an individual. Thus, the'seatissue was héw to sepatate [
out the formal and public part of the evaluation from the informal and voluntary *
learning-from-experience’ dimension. -~ ¢, " oA
" 2. Because the more the three aspects of internl organization are balanced
! and integrated the more successful the change will be, one of the tasks of inter-
ventionists should be to explicitly intégrate. organizatiopal strifcture, -prpoesse's{

and symﬁols_ in order to maximize the targeted impact. - -« . Teor
'In the above example, once the operating myth was made explicit, the struc:
tures and processes supporting-it weré designed into an integrated plan. It is sup- .
posed that the newly integrated "gersohnel evaluation system might now make a
difference. . o T S
However, the above approach’is inherently conservative because matching
structures and processes to existing myths serves only to buttress the statusquo.
One way to get at real reform is to import into the organization new persons and
myths to support new structures and processes. For example, newly trained teach-
- ers preferring intervention and -inter-dependence could be imported to work in
a team teaching structure wherein collaborative processes were employed. Or,
another option’is to intervene into the symbolic sphere via edncationdl and value
probes and then adjust the structures-processes to fit the newly created myths. -

I
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3. Some changes need not be profound and should be designed to impact
superficiaily on all or one of the three situational variables. Some OD processes

- are taught superficially as skill training. They have their own value which can

overlap into the classroom, the School or other. non-professional aspects of-a
person’s life. Communication. effectivenes§, problem-solving and conflict resolu-

tion are examples of skills which are’useful for their own sake and whigh have |

some organizational overlap. -
~ One authqr, for example, helped a group of elementary teachers decide how
to ‘structure themselves for the forthconung year. They chose a team teaching K-

‘multi-aging structure Yet, .their definition of teaming was simply to exchange

children rather than to plan or teach. together. Moreover, they did nptseek to
improve their processeg. It turns out that such a structure supported an uqderlymg
niyth: teachmg very young chlldren s a somewhat boring a,nd taxing job (like
babysitting) and. we should make it as mterestmg and enjoyable as posszle Thus,
the new structure would give teachers an occasional break, provide & variety of

" teaching (grouping) situations, allow them to interact with a partner they enjoyed
* and, because they were happier, probablympact for good on the children as well.

4. The 1nten51ty and direction of mtended change depends in large part on

these three dimensions as they interrelate mtemaﬂy within the interventionist as

well as-within the client organization. Or, what ultimately happens will also depend
on the structure, processes and synibols of the refermers and change agents.

) Ngw legislation may allow for cosmetig effects because this peimits the pub-
lic servants to appear to their electorate as if something-is happening while still
retaining the powerful support of the teacher organizations. A change dgent may
be content to perform proeess-structure ipterventions’which support the status

" quo because his own valie is: | shouyld get as much remuneration as possible from

this client system so I wxlling to collude with them according 4o some very

broad limits (ethics) in order to prolong the contract. Examples are’legion of
“academics, consy tants legislators, agéncy mvxewers and insgectors willing fo
. intervene superficially or intq only one mechamsm in order to meet thexr own

objectives. .
‘These propositions concermng the dynamics of change and attempts to
change orgamzatxonal patterns in schools are not exhaustive. They are illustrativg

.of the ‘direction in which thxs lme of thinking may carry us in research and in
. achon R . -

~ Research Implications and
A Preliminary Research Agenda

This paper has outlined the rudimentary features of an integrated model of
educatgonal organizations that includes structural, processual and symbolic char-
- acteristics. Some speculative thinking suggested "how- these three aspects of

. organization might be related and how these, in turn, might be related to the
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. . - external environment. One important thrust of the paper, however, is to outljne-

some needed research in the area of organizational change and intervention. With-
out such research, large and expensive projects for reforming education will

wgpdoubtegly experience difficulties—from which we will learn very little. b
- Within this paper, it is impossible to lay out a complete research agenda in
the area of school organization. But based on the preceding discusiog we feel -
comfortable, if not compelled, to outline some ideas of some preliminasy steps
that need to be taker_';. Essentially, three general areas of inquiry seem logical:
(1) developing theoryi and concepts, descripfive studies and measurement tools, -
(2) developing arid conducting some relevant experiments, and (3) developing and

- conducting some small-scale field interventions. These three areas are POt seen as
necessarily sequential and this makes it difficult to establish priorities. Neverthe-
less, the following orde is a logical order of research leading to theory.

, N
Developing Theory, Description and. Measurement

1. The three dimensional péggpective on educational change- presented in this
. epaper requires considerable development to refisie the concepts, to specify

. . relationships, and to identify the conditions under which these would be
: expected to hold. ' '

2. The literature on ¢hange in educational 6rganization could be organizeéd into
the three d.imen\xic?nal frameggrk. This reorganization of the literdture could

be‘used to develop hypotheses for future research but could also_produce \‘\
some interesting néw interpretations of past change efforts. v

L _ . ™ ’ o
-3,  New developments in sociology, psychology, grga izational theory and man~  «°
«  agement science need to be incorporated into theories of educational change.
‘ Thé three dimensipnal model provides an integrating framework. Drawing
. . upon the other behavioral sciences would be a useful way to increase the
) elegance of the model. : ;

| ' .
s . 4. At the present time case studies of elementary schools, high schools ‘and
N . school districts colgld be useful in clarifying and refining concepts in each
of the three domains presented in the model. Case studies would also be
helpful in’ ide'nﬁfyibg the interactions between structure, processes, symbols
and the various ways in which an equilibrium among them is' maintained in -
‘various settings. 5 . : o \
5. 'Inaddition toin sive case studies there is room for some surveys at various
~ educational levels to describe existing organizational patterns and processes
.in schools. This need is especially crucial at the high school level. '

:f

- o 6. Conduct some comparative studies. Many of the issues igent'iﬁed in the

e - paper can only be explained by comparing organizations in varying environ-
S . ments. N . - o
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- Designing and Condicting Experiments

»

7. New outcome measures are negded to help determine educatiehal effective-

' ness. At the present time attention is concentrated almost exclusively on

learning outcomes neglecting other possibilities such as participant morale,

~ support for schools, or more-precise measures of learning outcomes than are
now yielded by conventional standardized tests.

8. Work is needed to develop stronger measures of formal structure, organiza-

‘ tiontal processes, and myths. The need is most (entlcal in the symbiotic area
of myths, values, ceremonies and rituals. Our current knowledge of the place
Lof these in the day-to-day life in schools is almost ¢xc1uswely speculative
generated to explaﬂn non-f'mdmgs in various research studies.

As noted earlier, there are a number of environmental pressures—political,
economic and judicial-that ‘are theoretically disruptive to the organizational
equilibrium that schools have established between structure, processes, and sym-
bols. As schools respond to,statewide reformi mandates, desegregate under court
order, confront the problerg\s of shrinking enrollments, a cdreful investigation of
the strategies and techniques that are used to alter or maintain the intemal equilib-
rium could add to the knowledge of organizational change. The three-dimensional

‘theory could be used to predict possxble consequence\:s under different environ-

mental conditions. Some patterns of structural pfocessual, and mythical charac-
tensucs may be more effective than othefs. If ample variation can be fouiid in the
orgamzatlonal configuratlons of schools.and their relevant environments ang if
some more. sensitive measures of orgamzatlonal effectiveness can be developed,
then we may be able to develop better ideas about the orgamzatxonal—envuon—
mental fit. . o~ .

Where field -experiments are xmpractxcar or impossible, laboratory experi-
ents might provide jnsights into how teachers administrators, and other partici-
ants would react to change under a variety of simulated conditions. Laboratory
riments could help isolate nnportant mteractlons between structure, proc-
s, and symbols.

Desig‘ning and ‘Evaluating Interventions

In addition to natural experiments, assessing the impact of planned interven-
tions on the three components of school organization would be instructive. Such
experiments .could be designed to assess the impact of purely structural, proces-
sual, or symbolic interventions. In addition, it would bw useful to design, conduct,
and evaluate interventions aimed at all three aspects of school organization.

Conclus:on

As schools confront the various pressures for change in the 1970s there is’
consxderable need for knowledge that will provide guldelmes for thoughtful adap-
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.o T tation. Similarly, .co_psultants who assist schools'in making changes successfully
' need a more sophisticated undérstanding of the various aspects of scl}o'bhergagi-
zation-;stmctufre_, processes an yths—and how they relate to one another. With-

1 i

‘. : 2 ) - . .

. cat_io'n' change efﬂorﬁs ‘of the 1960s will ndgubtegily be.repeated in the 1970s)
X _Educa'fional organizations are highly complex—even more” so than we had pre-
viously thought. Thé primary Surpose of this paper has been to develop a way to

out such, knowledgs and unde’Standing, }aay of the difficulties involved edu-\~ :

-to some better ‘approaches tO'Organizgti&ial change ifg"schools. _
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. Grganlzatlonal Scale and .
R o School Success

nient in the United States has resulted in ever farger educational organizationa

‘- James W. Guthrie -

This metamorphodis was propelied hxstoncally by those who argued that larger |

. . schoolihg units would enhance economic efﬁcnency( and bring added educational

ot _benefits to students (Callshan, 1962; Tyack, 197%); Contemporary forces provideé
. T little prospect of dampening the movement’s mpmentum. Enrollment detlines
v Vand intensified fiscal pressures are frequently viewed as justification for closing -

and combining small and allegedly costly schocls (Shapell 1978). Also, present

day education finance reformers sometimes’ propose school district consolidation

88 @ means of achieving a more equitable geogﬂpluc dxstnbution of taxable ye+

» sources (Pmcus, 1974).

The ; nd toward ever larger units of school “productxon” contmues in the’

absence ive analyses that the movement has achieved the objectives held
either by its past or present advocates. Indeed; the trend persists despxte evidence
that it may hive produced few, if any cost savings or educational gains and may
have damaged c:txzcn allegxance to and lay control over pubhc schools.

- Even in the face of dxmhushed or stable enrollments schooling in ‘the United
‘ States is likely to remain a Iarge and costly undertaking for decades to come
: Similarly, regardless’ of® scholariy findings concerning instrugtional effectiveness,

- the larger society is likely to continue -viewing ‘schools as one of the major

“engines” for socializing and training the young. In short, schools have besn and -

: are likely to continue to be too nnportant to the indivxduals who attend them and
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the society which~supports them simply to be subjected to the “tug” of those
who would subordinate significant questions of size, organization, and governance
to more. transient matters of economic efficiency-and fiscal equity. At aminimum,
the. empirical relationship for schools between organizational scale and economic
efficiency justifies far more intensive and objective examination than has hereto-
fore been the case. Perhaps more important are. questions regarding the relation-
ship between school organizational scale, on one hand, and student outcomes and
" public control and participation, on the other. -

In discussing public schools in the United States there exist three major
organizational levels, the school district, school, and classroom, at which policies
and practices regarding scale are most likely to be important. The mixture ©of

« functions varies for each level, and an assessment of the effects of size needs to
*  separate each tier for analytic purposes. For example, school districts are signifi-
cant as governmental units primarily because of their financial and political func-
tions. School district size is not as likely to inflyence instructional outcomes. In
contrast, school- size may be connected with instructional outcomes but its
association with revenue and political conditions is probably less than for dis-
tricts. Also, the sequence and intensity of effects may differ for elementary

schools relative to secondary schools. Lg__s_ﬂy, class size may principally affect
instruction and secondarily be connected with finance and'politics. Much re-
search conducted up to now confounds the size effects of- school districts and
schools. The. discussion which follows attempts to ‘separate the issues where
possible. However, the construction of future reséarch agendas regarding scale

s s effects should be particularly careful to distinguish between the var@oué levels.

: : and functions of organizational units. .

"+ The purpose of this article is to.explore unanswered questions regarding the
scale of schooling. The paper proceeds (1) to describe the historical trend toward

* large organizational units for schooling, (2) to sample the evidence regarding the .

« economic, instructional and political effects of such a movement, and (3) to sug- -

_ gest a series of research strategies and questions deserving of attention in order
. © better to exert influence over the future. ' ' .

L4

L Bigger Is. “Better”

_The evolution of ever larger schools and school districts is traced in detail in’

other publications (Callahan, 1962; Tyack, 1974). It is sufficient here to describe
- the circumstances in brief. | » - -
- The school consolidation movement. perhaps reflects one of the most awe-

. some and least publicized govemmental changes to occur in this nation during
" the 20th century: Table 1 below displays the number of public schools and school
_districts in the United States from 1930 to 1972.-School districts declined during
o . this period almost eightfold from approximately 128,000 in 1930 to less than
S 17,000 in1972. Similarly, the number of schools decreased from approximately
’ ' 262,000 to 91,000 over the sariie peried,"an approximate threefold reduction.
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The ovmhmnmg proportion of 'fhé decrease in schools is accounted for by the
. -elimination of one-teacher schools. From 1930 to 1972, the stereotypical “little
- ‘. American school house” faded by a factor of ten, from 149,000 to less than

71,500 . :
C TABLE 9 i -
* : ' ’ ' i\
Year . School Districts ~ Schools 'SrcT:hools {1 teacher)
SN : . . .
11930 128000 - . 262,000 148,000
4940 - . 112,000 210,000 114,000
1960 84,000 .. 152500 . 80,000
| 1960 40,000 117,700 20,000
Vel . W 18,000 . . L 91400 2,000
f ST 1972 ) 16960 = 90800 . . 1475
Table adapted from data provided in 3‘314 editién ‘of the Digest of Educational «

Statistics (Washington, D.C.: Office of Education, National Center for Educational
Statistics, 1974). « o | S

Shrinkage in the number of scheols.and school districts ‘occurred over a

- period of time during which the nation’s total population increased 85 million

from approximately 123 million to 208 million. Edrollments increased over the

same span from 25.7 million students K-12 to 50.6 million (National Center for

Educationdl - Statistics, NCES, 1973). The interaction of population growth and

school district decline resulted in larger organizational units. For eéxaniple, in

- 1930, the mean number of students enrolled in U.S. school districts was approxi-
mately 200. The mean school size was less than 100 pupils. There was then and °

still is, wide variation. There remains today in the U.S, a few districts with more

school board members than pupils. At the opposite extreme are gargantuan units

| such as New York City and Los Angeles. Nevertheless, by 1972 mean. school

.. . - district size had increased to almost 3,000, a fifteen-fold increase in less than fifty

years. Similarly, mean school size rose fivefold to approximately 550. (The average

- secondary school had increased in size to approximately 1,000.) The full numeri-

-~ -+ cal effect of this consolidation is difficult to assess without more complete data

' regarding the range and dispersion of enrollment by school. A relatively small
number of extraordinarily large units can distort a mean figure.’We do know,
however, that students attending one-teacher schiools, the modal experience in o
1930, had beén reduced to an insignificant number by 1972, _ S

The Justification
What persuaded the American public and its officials to undertake. such a
dramatic alteration in the size and forpr of one of its major institutions? The con-
tention .of consolidation proponents was two-pronged. They argued that the edu-
- cational opportunities of students in small schools and small school districts
.. would be measurably enhanced for at least two ‘reasons. Small schools, when
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collapsed into larger units, would have classes of-sufficient size to justify more
specialized personnel. For example, the high school which could not afford a

. chemistry teacher for only five pupils could combine with two schools of like

size and, for fiffeen students, hire such a teacher. Also, larger schools and.school

~ districts, it was argued; could miore easily attract higher quality teachers, both

elelmentary and secondary. . - .
: | : -

Equally effective as an argument for consolidatidh was the “obvious’ propo-
sition that larger.districts and schools could be more cheaply operated. By collaps-
ing several schools or school districts into a single organization, the positions of
one or more administrators, librarians, custodians, etc., could bé eliminated.

These arguments for economic efficiency and instructional gffectiveness
were put forth widely by professional educators in the first quarter of the 20th

_century. This took place at a time when edugcational administration was a fledg-

ling field anxious to demonstrate its rigor. By making thg case for higher pro-
ductivity, school administrators hoped to share the mantle of respect so widely
enjoyed bynthe «afficiency” experts then popular in the private sector. The con-
solidation proposals of this former era were aimed primarily at ruial districts.
Their residents, on accasion, Protested the loss of an institution they valued but
their opposition was relatively ineffective when pitted against’ the professional
expertise gnd efficiency arguments of school administrators and leading educa-
tional spokesmen. If bigger was better in the private sector, it was assumed to be
the same for schools. Subsequent generations of administrators were inculcated
with the same ideology. The underlying tenets were almost never subjected to
systematic examination. Thus, the concept of larger is cheaper and better became
the professions’ conventional wisdom. ~ :

Beginning in the early 1970’s, school consolidation advocates adopted a .

di'fferent\, justification. Post \&forld War II school enrollments peaked in 1970
(Fishlow, 1977), and, thereafter, school districts, ironically, now mostly in
urban areas, began to experience ‘“‘excess capacity,” classrooms with empty desks

~ and buildings with empty classrooms. Proponents of efficiency rargued that econo-
mies could be effected by closing schools and collapsing students into fewer -

buildings. Cost savings from items such as. reduced utilities, maintenance, and

administi'at_ion would, again. be obvious. Also, school closings would enable

distge to operate Jarger schools and thereby permit continued employment
of aNariety of specialists. Thus, as was the case fifty years before, the U.S.
public prepared itself at the onset of the last quarter of the 20th century for

yet another round of school - consolidation, all in the interest of saving money

and better education.

. Now, as before, quesfions_ ‘arise as to efficacy of such a stratégy. Do larger

N

_ schools lead to better instruction? Do larger districts lead to scale economies?

What about parents and citizens? Is public allegiance to schools influenced by-the
alteration of boundaries and increases in size? These are ‘the kinds of questions on

which attention is focused in the following section.
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But Has It Worked?

. . ( )
In this section, an attempt is made to assess findings of appropriate empirical

mqumes regarding  consequences of school and school district scale. Even though
in some instances research results apply to more than one topical category of
school scale consequences, findings have been separated into those which pertain
to (1) economic efficiency, (2) instructional outcomes, and (3) political effects.
In each category, those studies which apply to schools are distinguished from
those in avhich school districts were the uhit of analysis. Also, no claim is made
for having exhausted all the appropnate research sgudies. The pody of literature
relevant to this topic extends into every social science area, as well as fields such
as business administratign, industrial engineering, and educational administration.
This article is able only to samplé from among a huge number of sucq studies.
A complete review and analysis of related literature.should be commissioned.
- . . , ,

Economic Efficiency

From 1930 until 1972, the fime frame used previously for calculating -
numerical consequences of school closing, expenditures in U.S. public schools
increased from less than $90 to almost $1,000 per pupil (NCES, 1973). Even
. "when discounted fof inflation, this is more than a fourfold increase. School ex-
penditures grew faster than Gross National Product during this period. It would
appear that, in the aggregate, the consolidation movement had litfle success in
dampening costs. Purported measures of service quality, such as class size and
number of specialized personnel, evidenced substantial growth over this period.
Howcver, there exists scant evidence tq suggest that pupﬂ performance increased.
Thus, it is unclear whether school ces&mcrgases led to increases in ‘‘quality.’ or

output. - ' ¢

The potential comfilexity of the question of scale is illustrated by the analy-
ses of Elchanan Cohn (1975) in “A Proposal for School Size Incentives in State
Aid’ to Educdtion.” Cohn reports that “Although there are differences in metho-
‘dology and ultimate results, most of the studies indicate a U-shaped relationship
- between per-pupil costs and school size, nieasured by enrollment. It follows that -
most schools are either foo large or too small, resulting in considerable waste of
resources to society.” ¢Cohn, 1975, p. 214). To. determine the extent'of size
economies, Cohn-regressed school cost data on a quadratic function of school
enrollment and 4 collectmn of other variables included in the regression eqhation
to account for mterdmtrict cost differences due to mput-output variation. Cohn
derived the following table (table 2) by this method.

~ Thus, the optxmum school size based on cost factors (secondary school)
according to-Cohn is 1653 pupils."

_ There are, however, other significant’ dimensions which should be assessed *
in each case where a consolidation decision is under consideration. School costs -
are influenced by many forces, e.g., labor market ¢conditions, regional geography,
C . e .
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| ADJUSTED COST FOR SELECTED SCHOOL SIZE *
. L CAdjosedUnt . oK
. . - School Size - . " . Costs ' A
100 ' 372.84
R 500 - 31473
. 1,000 . 266.25
' ., 1500 <. 24463 .
1,653 238.09 ot
N A X 1 ;7‘50 ' A G 242.88 . *
" 2,000 g 249.90
3,000 : 340.90 ,

* client tastes, and educational fads. Consequently, an eff t.o'deduce the existence
of school and school district scale economies needs to be more specific. than -
~ Cohn’s study pemmits. Regardless of desirability, such precision is hard fo come '

by: Studies of scale economies have. seldom been conducted in a _compfehenéive
fashion. For example, the typical analysis fails to distinguish, either by popula-
tion density .or some other measure, between school gperating costs.in rural and -
in urban areas. The distinction is crucial. In a city, where children can walk to
school, it may.be financially cheaper to operate one school, even it if is larger,

" than to operate four. Cost savings are possible on: jtems such as utilities, mainte-

nance, and administration: However, in a rusal setting, one large schgol may not
be cheaper than several small ones; the critical factor is t;‘anspdrtatidn-. N

" A recent NIE-sponsored study of rural school district consolidation asserts
that the overwhelming majority. of scale economy studies using rural schools have |
failed adequately to take)granspoxjiati(m costs into adcount: .~ - S

When transportation diseconomies are included m.the"_'de‘tenn'inaﬁon of .
- 6verall educational costs in Tural areas, the economies from consolida-.,
. tion tend to decrease markedly, or vanish altogether. As transportation

. costs increase, small schpol districts in sparsely settled areas are becom-

ing even more.economicaily advantageous. (Sher, 1976,p.6.) .
A recent, economic analysis of school costs in rural areas buttresses the above

. conclusion. As téported by Sher (1976), White and Tweeten examined data for

Oklahoma school districts and concluded, absent-any consideration of transporta- -

tion, that the optimum school district size was 800 pupils. When transportation

ts were included in their analyses,optimum district size declined to 675 (White

&t Tweeten, 1973). - -~ o A
-~ No study of Scale econornies of rural'schiools has attempted to account for
increased student transportation time as a consequence.of consolidation? In mady -
rural areas ¢ollapse of small schools into larger units has resulted in students riding: -

- -the' school’ bus up.to 60 minutes ‘in each direction. If a.price were attached to '
' their time; cost savings in larger rusal districts might deicline substantially. .- -
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o Another fsequently held virtue for rural consolidatan is the prospect of cost
. savings derived from centralized purchasing. By. pooling purchasing power and
buying in bulk quantitjes, rural school districts are presumed to benefit from
o lower unit costs. This, too, is frequently fraught with diseconomies. What is
gained by bulk purchasing is subsequently fost by increased'school district dis-

tributional costs.

~~  After assessing these condinons, Zymelman writes:

"Admmmtratoxs should caréfully consider the full costs .of central pur-
chasing because savingg might not exceed the added costs of distribu-
tion. There are.also possibilities.of delays and loss of flexibility invoived
in central purchasing. Finally, there is the use of scarce: administrative
manpower to manage a purchasing and distribution system that could
be operated in the Qvate sector. (Zymelman, 1973, p. 274.)

Thus, for rural d:stncts, the evidence regarding economies of scale is not per-
"« suasive. Cost savings which are held to result from larger size are fmquently eroded .
\‘by added" expenses .of transporting pupils and supplies. However, it may still be
- the. case that, absent p{oblems of geographxc spars:ty, bigger operating units,
schools ‘and school dxstricts, might be more econmmcal
School scale economy studies regardmg urbiin areas have focused ypon school
; " ‘district rather than school size. Analyzing urban school districts’ operating costs
v s made difficult by the environment of cities. For.example, city building mainte-
' nance and repair, costs are influenced greatly by higher rates of vandalism. Such a
Jfactor is difficult for analysts to “control” when attempting to identify scale
economies. Because of such uncertainty, scale. economy studies of city schools
'teﬂd to concentrate upon- two factors, admxmstratlve costs and purchasmg of
material supplies. -

. ‘A study by Kahn and Hughes (1970) utilized data from a sample Qf 1,800

, school districts and found that administrative costs were inversely related to
district enrollment. The proportion of district expenditures utilized for adminis-

.+ trative purposes ranged, on the averige, from 8.8 percent in districts of less than
- 300 students to 3.8 percent in districts with'enrollments exceeding 25,000. - =

‘ Interestingly, K and Hughes' analyses uncqvered no administrative
o economies after distric ~reached 25,000 pupils, This finding is' confirmed by
e more recent figures for large unified districts in California. Table 3 displays -
" administrative costs for five of California’s big city school districts: Los Angeles,
by far the largest djstrict in the state, is second only to San Francisco in the pro-
. portxon of its total operating budget allocated for administration. Oakland and
. -San Diego, much smaller districts, have lower administrative costs. At least for
.~ large urban districts, adininistrative econoxmes appear -blurred by factors other
_ thanscale. - -

- Whatever the f'mdmgs of such scale economy studies, they do not prmmsc
. much hope for reducing school ¢ fts First, -the type of study is partxculaﬂy sub-
i ject to inaccuracy. For example, ‘the data displayed in table 3 weie taken from
3 ' state reports; however, careful analysis of the figures for one of the five districts
-3 -revealed that 200 teachers were assigned to administrative duties but their salarigs
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were charged to “Instruction.” Thus, administrative costs were substantially
understated. Even if the figures.were accurate, administration accounts for such
a small percent of total expenditures as to make great savings highly unlikely.
TABLE 3 |
SCHOOL DISTRICT ADMINISTRATIVE COSTS

Percent of Total Current
Expense Allocated to

District Administration . '
{
Los Angeles - T 451%
San Francisco 7 454
. Qakland . , 393 :
San Diego 4.02 -

Long Beach ‘ 4.20

Findings derived from data presented in California State Controller’s'Annual Re-
port’ of Financisl -Transactions Concerning Districts of California: Fiscal Year
1975-76. b

No systematic dafa are available regarding the cost saving advantages of

. centralized purchasing in large districts. Quantity discounts to school districts are

readily acknowledged by vendors. The extent to which such savings are eroded by
intradistrict handling and distributional costs is not known. The supply system of
New York City’s schools and San Francisco are generally renowned as inefficient.
In contrast, the central warehouse for the Los Angeles Unified School district is
often cited as a model for private industry. o ‘

Evidence in favor of cost savings associated with' farger size schools and °
school districts is, at best, ambiguous. In the instance of rural schools, the setting
where consolidation has been most dramatic, it is exceedingly unclear that effi-
ciency favors larger organizations. Transportation appears to make the difference.
In urban areas, the evidence is thin, but slightly favors the view that larger dis-
tricts, up to 25,000 students, have lower administrafive overhead. However, there
is nothing to suggest that huge districts, the size of many cities, save money for
the taxpayer. A grodt deal more must be known before advocates of greater district

~ size can easily claim that, in terms of dollars alone, their way is less costly.

[ 4

Instructional Qutcomes . | '

Aside from whether or not larger school units are more economical to oper-
ate, what is their effect upon students? As mentioned previausly, traditional advo-
catesﬁof consolidation built their case on grounds that larger schools would lead to
expanded course offerings, higher quality teachers, and instructional personnel
with greater specialization. These conditions, in tum, were presumed to benefit
students. Perhaps no proponent of such reforins was more influential than James
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Bryant Conang: Ir? “his bestselling book, The American High School Today
(Conant, 1959), the former Harvard president and chemistry professor, searched
for the “lever” which would make America’s secondary schooling more effective.
By writing in 1959, during the period-when the public was still alarmed by initial
Soviet space succegses, he found an eager audience for hls 1mpr0\’ement prescrip-
tions.

Conant had advice to offer on a number of school dxmensmns, but he believed
enrollment size to be the major determinant of quality. He wrote, “The number
of small high schools must be drastically reduced through district reorganization.
Aside from this important change, I Believe no radical-alteration in the basic pat-
ten of American education is' necessary in order to improve our public high
schools™ (Conant, 1959, p. 15). For Df. Conant, bigger was better. This philosophy
was consistent with the solution frequently posed to meet another problem of the

1950s and 60s, the necessity to desegregate school systems. Large schools, some-
 times called “Education Parks,” were suggested as means to overcome the effects

of nelghborhood racial segregation. In the decade which followed, the number of
districts was sliced by more than half, from 40,000 in 1960 to 18,000 in 1970.
Few would doubt Conant’s influence. However, a qu'estion remains as to the
validity of his recommendation. . :

For one group of students, larger schools do appear to make an important
instructional difference. We refer here to badly handicapped students for whom
the majority of small districts are incapable of prgviding adequately. Children
suffering from conditions such as deafness, visual impairment, and mental retar-

. dation require specialized” teachers ‘and equipment 'in order to benefit from

schooling. Large school districts generally have sufficient numbers of students in

need of such specialized services to bear the gdded instructional costs. For
decades, school districts in large cities have been magnets for handicapped stu-
dents because of their specialized offerings. Regional institutions have recently
begun to fulfill a'similar function for rural areas. The existence of scale economies

‘and instructional benefits in these instances appears reasonable.
Do schools and districts of Iarger size aid the performance of “normal® stue,

dents? Here again, the evidence is ambiguous. The advantages of size so strongly

~proclaimed by consolidation advocates are seldom supported empirically. Even

Conant, who believed strongly that a high school with a graduating class of less
than 100 students was disadvantageous, was unable to prove his point. In a recent
re-analysis of Conant’s data, Jonathan Sher demanstrates that small high schools,
less than 100 in their senior class, fared.as well by Conant’s rating scheme as did
large schools (Sher, 1976, p. 20). - :

A more recent study of Vermont’s high schools also fails to support Conant’s
magic “100" figure. Vermont has 59 public senior high schools; 34 have less than
100 in their senior class. Sher reports that of the ten Vermorit high schools with
the highest percentage of graduates entering college, six were small, less than 100
seniors (Sher, 1976, p. 22).

Conant’s data are almost two decades old and Vermont is a small and unusual

state. What do other empirical inquiries reveal regarding the effects of school size
upon student performance? In studies which have controlled for student charac-
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terisiics, e.g., socio-economic status, small schools have the edge. The Coleman
team reported a negative correlation at the 12th grade between size of graduating
class and student verba] achievement. Each increment of 200 students was found
to be associated with an approximate one-fifth diminution in grade level achieve-
ment (Coleman, 1966). Kiesling also found a negative correlation betmn,ggggol
size and student achievement (Kiesling, 1962). A recent study generally judged to
have been carefully conducted (Summers and Wolfe, 1975) found a positive corre-
lation between attendance in small schools in Philadelphia and higher achieve-
ment. This was true both for elementary and secondary schools. The trend of
findings continues for many more studies of student achievement, both those
utilizing cross-sectional and longitudinal data. '

One of the most complete studies of the effects of school size upon student
outcomes was canducted by Barker and Gump (1964). These researchers took as
their focus student participation in a variety of leadership and extra-curricular
activities, e.g., student government, journalism, music, and athletics. Their finding
is that students in small schools are strongly advantaged over their big school
peers. Barker and Gump report that student participation in non-academic of
extra-curricular endeavors reached its peak in schools with 61 to 150 students.
In small schools, the proportion of students participating in extra-curricular
events ranged from three to twenty times as great as for large school settings.

Barker and Gump offer an attractive explanation for their finding. They
contend that there exists but.a limited number of student pesitions in a high
school calling for participation and leadership. In a small school .each student
is substantially more visible and thus under greater teacher and peer pressure to
fill one or more.of the student roles upon which the extra-curricular life of the
. school depends, student body “president,. cheerleader, editor, etc. In large schools,
the greater humber of students available to fill such roles relieves the pressure and
reduces the participation probability for any one student.

There exists an indirect route through which school size can afféct student
outcomes. We refer here to the impact of school size upon school employees.
Does the scale of a school influence teacher morale or productivity? This, too, is
an-area worthy of gdbstantial additional study. However, there are research find-
ings that suggest small schools may be associated with lower rates of teacher
absenteeism and, possibly, with higher teacher morale. Winkler (1977) reports
from his analyses of Wisconsin and California data that teacher -llness leave is .
positively associated with school size; this is particularly the case with Friday-
Monday absence which can be interpreted as a reflection of teacher job dis--
satisfaction. . _ ' '

From the social sciences there exists a body of literature on the effects of
organizational size in settings in addition to schools. Also, psychologists and
sociologists have conducted research studies on the effects of populatioh density
and crowding. The early interpretations of both these lines of analysis were to the
effect that workers and residents in small scale organizations and settings were
more productive and exhibited less anti-social and neurotic behavior. Much_of the
research has been re-interpreted by Jonathan Freedman (1975) who assert$ that
higher population Hensity may not be the cause for the distasteful conditions
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" previously blamed upon it. Whether Freedman or his predecessors are correct, we

cannot say; but thisitype of psycho—socxal analysis is badly needed on the toplc of
school scale.

Though there certainly exxsts no definitive study regarding the effects of =~

organizational scale upon schooling outcomes, there is sufficient evidence to
suggest that,the quality of school life for students is not always mfde better by
attending schools that are bigger. At the least, from avdilable research findings,
one would have to counsel school decision makers to examine closely their
motives for consolidating or closing small schools, be they situated in rural or

- urban settings.

Participation Qutcomes -
N ) - * . .
Increased organizational scale appears capable of altering school relations on

at least two other important dimensions, parent participation in the life of their

-children’s school and the general public’s particip“a“tion in school governance.

Political science research regarding school issues is relatively undeveloped.
What little is known confirms the general ﬂerceptxon that public participation
regarding school matters is seldem intense (Wirt and Kirst, 1972). Participation

does become more heightened during periods of community conflict. Subse- .

quently, however, it reverts to its previous, usually low, level (Kelly, 1966).
Whether or not this condition fis a' consequence of the widely-held view that
schools and politics do not mix, reflects general public satisfaction or lack of con-
cern with schools, or results from structural and procedural barriers to participa-
tion is not known (Guthrie, 1978).

Has the increase in school and school district size had any effect upon politi-

. cal participation over school matters? This is difficult to answer because of the

intervention of a number ofadditional forces during the period of school consoli-
dation.- For example, it is -widely held that increasingly school decisionmaking
discretion hds been withdrawn from local governing boards and exercised by state
officials (Van' Geel, 1976). To the extent to which this is true, it may have damp-
cned public interest in local school governance. (Presumably, it may. have had the
counter effect of intensifying public conern for state government action on school

issues.) Also, over the school consolidation period professional educator influence

has mcreased Professionalization may have contnbuted to a perception of citizen

impaotence.

In addition to the prevnously-mentxoned confoundmg forces, structural
arrangements for school governance may centribute to low cxtxzen participation.
Prior to the consolidation movement, each U.S. school board member, on the

- average, represented 250 constituents. This was in a time when the major portion

of the American population still resided in small towns, and it is conceivable that

* @ Substantial amourit of personal contact with one’s elected local representatives

was possible. Even if election turnouts wefre not high, knowledge of and actess to
decision makers was probably considerably easier than is the case today. Presently,

.school board miembers continue to be the most numerous category of kocal govern-
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ment officials. Hgwever, the average school board member now represents in
excess of 2,000 constituents. The opportunity for face-to-face interaction would
appear to have been substantially reduced over that“which existed a half century
ago. Does thjs redygtion in representativeness and political access matter? Do
interest groups compensate at the local and state level for the absence of personal
contact? At the moment, it is possible only to speculate about the answers to
such questions. : s

Despite the availability of empirical findings on the topic of political access
and participation, there has evolved a perception among public officials that
schools have become too distant from their constituents. There have been three
types of response to the problem. One is the so-called “accountability’” movement
wherein what schools do with the resources they are provided is supposed to be
“audited” more precisely. The accountability movement has relied on numerous
technocratic mechanisms and strategies adopted from the private sector, manage-
ment by objective (MBO), PPBS, PERT, and intensified use of tests are frequent
components of accountability schemes. Whether or not this strategy will have
prolonged effect cannot yet be ascertained. However, as noted in other publica-
tions, the movement has many of the earmarks of other short-lived management
fads which have characterized education in the past (Garms, Guthrie, and Pierce,
1978). ‘

A second strategy for linking schools more tightly to their constituents is to
employ market-oriented techniques. A few experiments in the late 1960s and
early 1970s were sponsored by the Office of Economic Opportunity (OEQ).
These took the form of profit incentives for higher productivity. Alse, a voucher
pfcﬁect\ was undertaken in one California school district. The effectiveness of
these strategies is debatable, but among educators the political reception for the

market inducements was undeniably low (Cohen and Farrar, 1977). Recent Con-

gressional interest 'in tuition tax credit plans has again energized voucher advo-
cates. ‘One political effort is’ attempting to provide Californians with 2 serious
voucher proposal at the 1980 Noyember election. .

e

The free market strategy retains an additional spark of life in present effofts
to utilize consumers’ views regarding schools. Under labels such as “user evalua-
tion” and “parent evaluation,” a modest number of school districts continue in
an effort to solicit citizen feedback. The accuracy of client perception regarding
school performance, the uses to which consumer information is put, and the
effect of school size upon such endeavors is gnkndw;n. ' .

Yet, a third strategy for rebuilding the link between schools and their public
is the injection of a larger measure of political representation into school decision-
making. This has come about because of the efforts of both federal and state gov-
emments. For example, in the early 1970s, Congress enacted provisions within
the ESEA calling for parent advisory councils at both the district and school level.

- These were intended to provide better advice to professional educators regarding

the nature of compensatory programs. Subsequently, a number of states have
adopted similar programs. The amount of decisionmaking authority vested in such
bodies varies and the mechanisms for citizen groups to énforce their views are
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seldom powerfui For example, taxing authonty and personnel decisions have no-
where been allocated to these.new citizgp bodies.

The advent of this political strategy may have expanded the nymber of citi- .

. 2ens pa:tlcxpanng ‘in school-related decisions (Jennings, 1968). The effect of these

‘new bodies is not well known. Who serves on them? Who selects them? What
advice-do they nge‘? How much are they listened to‘? How much do their mem-
bers actually pMmpate? These are the questzons which need td be explored in
order to know better whether or not these devices have altered. the course of
schoolpohtics or compensated for the changes in orgamzatlonal scale to wlucfl we

, have been refernng

*

s

A School Scale Research Agenda

_The school: ccmsohdatmn trend has slackened in this decade, but_it has not
stoppe.d Moreover, enrollment decline is likely to refuel the efforts of those who
contend larger schools are more efficient or in some other way better (Abramowitz

.- ¥hd Rosenfeld, 1978). “Rather. than continuing to permit school and school dis-
< - trict size to be &. fﬁn&mn of inappropriate considerations, it would appear useful

to understaid better the various effects of organizational scale. It is not possible
- to describe every re;earch endeavor in this yegard which is worthy of pursuit, but
- in the pages wlugh follow an attempt is made to illustrate the range of such stu-
 dies. Moreover, the last section of this paper confains an overarchmg strategy to

encompass this agenda.

per has suggested t.hre\e categones in which’ school scale’might have
sxgmﬁcant%ffects The first of these .was. economic effidericy. In referring earlier
to scale economy studies, this paper emphisized the piecemeal and inconclusive
nature of this line of research. It clearly justifies greater effort in” the future.
How much money, if any, can be saved through future school closings and dis- .

. trict consolidations? Whatever this amount, it will need to be weighed against the

findings. regarding the éffects of school and district size upon other dimensions
such as student-outcomes and public partxmpatxon. Research of this nature should -

_ assess the felatxve utility of ‘schools within schools, so-called mini-schools. If it is
" the case that small schools are “better,” it would be useful to know if it is the.

actual scale. of the physical plant-and the size of its populatxon or, in contrast, ‘the
size of the organization in which the pupils and staff participate (Kimberley, 1976;

.Child, 1973). If it is the latter, it might be poss:ble to salvage big schools by

dwidm them into mini-schools (Larson, 1949).
ile acknowledgmg that added research is needed both on scale ecowmnes

: -'and upon student performance, we leave: the detailed design of this part of the

agenda to those more intimately concerned thh mattérs of economics and school

s_ocio_logy Smu}arl the effect of organizational size upon parent participation in
*their own child’s sthooling and the consequences of orgamzatxonal stale for racial

$nd social integration of schools are tomcs which fall more readily to sociologists
and social psychologists.

¢ -
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In attempting better to understand the linkage between organizational scale
and political participation over school issues, it appears that categories of future
research such as the following would be useful

1. Historical Studies.

.What was the nature of political participation both at the school and dis-

trict level, prior to the consolidation movement gaining momentugn? Particularly
interesting would be a comparison of public participation before the widespread

promulgatxon of the apolitical 1deology of schooling. Differential studies of par- °

txespatxon rates by yarious social strata and geographic regi prior to consolida-

tion should also be undertaken. .

' 2. Cross-Sectional Analyses.

: Research on contemperary patterns of public participation in school gov-
ernance could take into account present differences between large and small dis- '
tricts and schools. Measures could be taken on dimensions such as voter tumnout,
votes for non-incumbents, number and length of school.board meetings, charac-
teristics of school decision makers, interest. .group activity, degree of partisanship,
and linkage of the school political system to the wider political sphere would
prove profitable in understanding the effects of size. Here again, disaggregation of
participation patterns by economic, demographic, and geographnc factors should
take place

3 Specific Analyses.

' An effort shonld be made to understand better the effect of newly-created
participatory mechanisms such as parent advisory councils. Who serves and with
what effect is the basic question. Within that framework are a myriad possible
inquiries such as those listed in the two categories above. i

A complete understanding of the effects of scale upon schoolmg cannot
be secured efficiently by conventional, highly compartmentalized, dnscnplme-
dominated studies. As this paper has emphasized, questions of scale relate toa
variety of outcomes, instructional, political, and economic. It will be necessary
to mount a well-integrated research effort in order to achieve a useful explanation.

A multidisciplinary approach might.well concentrate upon the development
of school size¢ data bases from which policy analysts and social scientists of many

-stripes could draw. By contracting for studies utilizing a common format and

data, greater. cooperation and social science integration might be induced. Such-
research to be effective, wxll necessxtate both cross-sectional and. longitudinal
an&lyses. ) . '

Toward what practical end should studies of school size be directed? Beyond
the goal of explanation, what should be done with the information studies accu-
mulated? One .appropriate audience for such research results is comprised -of
state and local school officials. By drawing upon this information, they could
make better informed judgments when constructing policies affecting school and
school district size. Indeed, a product from school scale studies should be a publx-‘
cation for local decision -makers, both professxonal educators and lay people; -

.. which enables them to undemstand the tradeoffs involved when deciding upon

-

larger or smaller-schools and school districts.
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- Demography. and
'Changing Enrollments

Harriet Fishlow

. I.ntrodﬁcﬁon e

Over the next fifteen years Amencan schools will experience a series of fluc-
tuations in their enrollments because of demographic changes. Even ambigh school
enrollments were slowly reaching their (probable) twenheth century peak in the
mid-19 the overall ‘enrollment began to decline. In the 1980s elementary
enro@s are expected to increase, while secondary school enrollments con-
tinue ecline. These changes in enrollments are the result of past changes in the
birth ‘rate—the baby boom: and bust—and expected future changes. Demographers
expect a rise in births shortly as the aging “baby boom” babies begin to settle
down and have children of their own. This will affect elemegtary school enroll-
ments in the 1980s. ,

This chapter outlines the certain and probable scope of enrollment fluctua-
tions at the nat®nal level and suggests some general actiops school systems might
take to accommodate themselves #y these changes. Principal sugdestions are to
increase flexibility both in physical plant gnd staffing and to protect the interests
of those likely to be affected by change. Planning for flexibility tén to fifteen
years from now is perhaps not too difficult; preparing for more immediate
changes, most!y declines, requires greater effort. The alternative almost certainly
involves considerable strife and controversy, as school systems are forced to close
schools and lay off teachers. Careful preparation mayot avoid all strife and con-
troversy, but it should ameliorate the situation. Lack of preparation for decline
will also surely contnbutc to a great waste of resources, parncularly hunhn re-

sources.
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Enroliment fluctuations of course will vary among school districts depending

on past and current migration pattems ¢and, to a lesser exteft, on local differ-
ences in fert}lity and school attendance). For example, secondary school enroll-
ments are expected to decline nationally about 25 percent between 1976 and
1990. However, areas now experiencing in-migration may well show an increase,
while other places have an even more precipitous decline. ‘;

|
Both long-range plans and more immediate preparations depend on reason-
ably accurate estimations of probable enrollment changes. Although the national
trends in enrollment are fairly well known, it is the local districts which will have
to deal with the changes. The development of state and local capabilities in enroll-
ment estimations and forecasting is, therefore: strongly recommended.

E)

Demographic Background of
Recent Trends

&>

L4

Virtually everyone is now aware that school enrollments are, or shortly will
be, declining from record levels. Enrollments in the elementary schools (K-8)
peaked in 1969, high scliool enroliments (9-12) are expected to peak this year in
1977, and enroliments at the post-secondary level will probably reach their high-
est level within five years and then decline.! The reason for the enrollment in-
creases and subsequently observed or shortly expected declines is also well
4«nown, at least at the K-12 levek

America experienced a record high level of births from 1946 to 1964. In
each of those years, births exceeded any year previous to 1946, usually by at least -
. 25 percent; from 1954 to 1964, the number of births exceeded 4 million each

year. The maximum number bom was, however, recorded in 1957. The decline,

. barely perceptible at- first, began to accelerate in the early 1960s. The last year of
4+ million births was 1964. There was a sharp 7 percent drop in 1967 and the °
decline in numbers born continued (with the exception of a smalﬁlptum in 1969
and 1970) to 1973. Since then, the level has held fairly steady at just under 3.2
million a year (see table 1 and figure 1). This represents a decline of over 20
percent in just one decade (1964 to 1974). -

Enrollment Prospects Based on Births |
Which Have Already Occurred : : )

Enrollments for the nation as a whole, at least at the K-12 {evel, can be pre-
dicted with some degree of certainty into the 1980s and beyond,.depending on
the grade ‘level, because most of the births that form the basis for these enroll-
ments have already taken place.®

R

-
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TABLE 1
ENROLLMENTIN GRADES K-8ANDS-12, -
FALL 1964 TO 1984

‘ {in 000s)
‘ Yoar K-8’ 912 K-12 .
1964 35,025 12,691 47,716
1965 . 35463 . 13,010 48,473
1966 . ‘35,945 © 13,204 49,239
1967 36,241 13,650 49,891
1968 . 36,626 14,118 . 50,744
o 1969 36,797 - 14,322 51,119
1970 © 38,677 . 14,632 51,309
1971 - 36,165 " 15,116 51,281
1972 35,531 » 15,133 . 50,644
1973 34,953 15,277 50,229
1974 34,419 . 15,337 - 49,756

VA Pro’.c‘.d .

1975 800 15,500 © 49,300
1976 - 33300 15,600° 48,900
1977 32,600 15,500 48,100
1978 31,800, - 15,400 47,200
1979 . . 31100 . 15,100 46,200
1980 - 30,900 14,600 , 45,500
1981 30,800 . 14,100 44,900
1982 30,900 13,800 44,500 -
1983 . 31,200 13,300 44,500
1984 31,500 13,300 44,800

N

“Peak year.

Sourcé: HEW, Proieetiobé’_of Education Statistics to 1984/85. p.18. Numbers include public
and naonpublic schools.

Enrollments in elementafy schools. Table 1 displays the enrollment projec-
tions from the HEW publication Projections of Kducation Statistics to 1984/85
published in 1976. These are displayed graphically in figure 1. Enrollments in the
elementary grades (K-8) are projected to decline 16 percent between' the peak
year of 1969 and ‘198! (from 36,797 to 30,800). A slow upturn is shown after
1981. However, careful analysis of the figures used in the projection show it to
be-based on an assumed upturn of about 2% to 3 percent in births in 1975.2 In
fact, the numbers of births declined slightly in 1975 (there were an estimated *
3,149,000 births in 1975 compared to 3,166,000 in 1974), and the decline con-
tinued through the first eight’ months of 1976. Enrollments at the K-8 level .
should, therefore, continue to decline to 1983, if not beyond.

Enrollments in secéndarjf schools. As can be seen irf fable 1 and figuge 1,
secondary school enrollments are projected to decline steadily from .their pro-
jected high of about 15,600,000 in 1976. The projection is taken to 1984, when
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,eff\rollments drop to about 13,300,000, a 15 percent decline in the ’ars

: " from 1976 to 1984“‘3 (The average rate of decline betweeen the two yearsis 2 per-
cent per year.) o

Since births have continued to decline to the present secondary school

enrollments cannot be expected to. significantly increase before the early 1990s.

All things being equal, secondary school enrollments should reach a low point of

about 12, 000 000 in 1989, when the students in grades 9-12 will come from the

small birth cohorts of 1972 and 1975. These birth cohorts were 25 percent

smaller than those of 1959 to 1962, which form the basis of current secondary

1

- FIGURE 1

ENROLLMENT IN G%A[)ES K-8 AND 9-12, 1964-84. ESTIMATED AND PROJECTE[_) BY HEW \ '

Number K ) { I
of ‘

Students

36.000

34,000

\v

32.000

30,000 |
16,000 | ' ' o
14.000 |-

9-12

" 12,000 |-

L1 : | ) [ 1 [ R |
1964 1968 1972 1976 1980 1984
)\
. school enrollments (Enrollments in 1990 could be even lower since there were
fewer children bomn in 1976 than in 1972.)
To predict elementary school enrollments on the basis of numbers of births
a certain ffumber of years earlier is fairly reasonable, at least at the ‘national level,
since virtually all children attend the elementary grades and automatic promotion
based on age has been customary for two decades. Secondary schoo!l enrollments,
however, include a discretionary factor which complicates projections. There is
some evidence that the continuation rate has declined in recent years in some
places.* In New York City, a rising proportion of drop-outs is attributed ‘to a
changing ethnic mix in the city, since blacks and Puerto Ricanas are said to have a
much higher drop-out rate than whites, .and these groups have increased propor-
, tionately to whites in recent years. To- the extent that this differential is true
_ nationally, and to the extent that these differential rates persist over the next '
‘ " fifteen years or so, continuation rates would tend to fall because non-white youth
will comprise an increasingly larger percentage of persons 14-17 years of age.
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-National figures, however do not show any downward trend in hxgh school tbn-

tmuatxon ratcs, so the problem may be one for local planners only .§ R
. - P .

»

Enroll%ent Prospeéct Based on * .~
% _ Fertility Projections! &,

. . -
Enrollment?qrecg\?:eyo e

. on fertility pm,!eguéns. e entering kindergarten class of 1982 will not be born

' ,untxl 1977; %e sfme bu’&h cohort ‘wilk enter ninth grade in 1991 and colleges and L
universities in. 1993. Thus, ghaoumon of enfoftments or those’ levels of education
much beyond Pthose years depends on \yhat assumptlons are made about future
? fertility b’eﬁ: fok. -

' ‘\*—aﬁq : ) W

' Projegted Fertility in the U. s.,197‘§'-2000 o ,

The Bureau of /the Census iss¥d its latest detailed population pro;ectlons in
19758 To provide a range, they made tiifee separate projgctiops based on three . .
dxfferefg.t assumptions about completed family size. (Mortality and migration . )

.. assumptions were the same for all three.) Series I is based on the assumption that  ° —~
the completed fandilies of young women now of reproductive age and those who ' :
will bear children in the future will average 2.7 children; Series II is based on an
eventual completed cohort fertility of 2.1; and Series III on one of 1.7. Series I}
is generally considered the most reasonable, partly because it conforms most.*
closely “with rdcent Surveys of birth expectations.” Two addxtmnal projections
were made using.an eventual completed family size of 2.1, but mtroducmg certain
variations in the ‘assumptions underlying the projections. These illustrate the
result of certain trends which, although considered possible by demographers, are
felt by the Census -Bureau to be somewhat less likely than those assumed-to -
. untlerlie Series II. + .. "l

Series II L is based on a later timing of births than Series II. It assumes a L
sharper declifie in teen-age births between 1974 and 2000 than does Series II, and - :
a substantial increase in births’to women in their thirties. This would move the
mean age 6f childbearing from about 26 to 28. The actual age-specific fertxhty for _ '
1974 and the two projected sets for 2000 are shown in table 2.. | 7

The pattern of age-specific fertility in Series II is similar to that of many : :
moderate-to-low fertility "European countries, ineluding England, France, and

" TABLE2
HlLDREN PER 1000 WOMEN, BY AGE -

early 1980s become increasingly dependent .'

10-14 1519 2024 2520 3034 3530 4044 4549

1974 . 12 509 1181 1068 527 214 53 . 04
2000(1) 0.3 ° 484 1442 1438 622 1986 ( 47 03
‘20000ML) 0.2  246. 998 't9.9 1025 3.8 49 03
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Belgium. These countries have historically had lower teen-age fertility than the
United States and somewhat later marriages. The pattern in Seres II L is closer to
that of Spain, Italy, and Ireland. countries which have maintained moderate levels
of fertility during much of the twentieth century throygh late (and non) marriage
rather than through the extensive usé of contraception. While it is certainly pos-
sible that the United States would move to that pattern, the Series Il pattern
seems somewhat more probable given our past history and heterogeneous popula-
tion. The age pattern of the decline in American fertility between 1960 and 1974
lends some support to the Bureau’s preference for Series I1, as table 3 indicates.

Teen-age fertility has been the slowest to decline, fertility of women over
thirty-five the fastest (although the fact that women over thirty-five in 1974 were
the mothers of the baby boom probably has something to do with the latter.)
Series I L is interesting, however, because it demonstrates the effect on annual
fertility of a delay or stretching-out of cohort fertility. Annual fertility is lower
under Series I L than under Series II because each cohort’s contribution to the
total of any one year is less.” Since such a pattgendg a possibility, its implications
are worth considering.'® ENE”\

-

TABLE 3

PERCENT CHANGE IN AG E-SPECIFIC FERTILITY RATES,
UNITED STATES 1960-19753 .

nderth. ... . e + 82

1510 -37

20-24 o -56

2520 o -44

“ B0-34 . . e -53
3 oe 35038 . e -65
* A0-44 .. ... -70
o 45-40 . . e -67

Series II R, while based on an eventual cohort fertility of 2.1, does not
assume this rate will be achieved by persons born in the twentieth century since it
assumes that only cohorts of 3.8 million will have replacement level fertility.
Cohorts of 4.2 million, like those of the later baby boom Yyears, are expected to
average 1.9 children, while thersmaller cohorts of the early 1970s will average 22
to 2.4. Succestive cohorts will tend to over- and under-shoot 3.8 million and thus
have lower or/ higher complé’ted fertility. The projections oscillate past the end

. point year, 2 5 0.

As showplin both table 4 and figure 2, the number of annual births, cfeter-_
mined by the projected age-specific birth rates consideredy plausible for each
hypothetical ‘completed family size and by the projected female population in the
childbearing ages, is pro‘jected to\inciease in the 1980s in all five projections.!!
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TABLE 4

ESTIMATES AND PROJECTIONS OF THE AVERAGE ANNUAL NUMBER OF BIRTH: .

SELECTED YEARS, 1840 TO 2000
(in 000s)
| N
Years ' )
(July 1/ Series! - Seriesll  SeresliL ©  SeriesllR  Serieslll
June 30) @.n (2.1) (2.1) (2.1) (1.7
Estimates ‘
194045 - ' 2.903 .
1945-50 . ‘ 3,555
1950-55 ~ 3,048
1955-60 4214
1960-85 41T
1965-70 3,613
197074 + 3,709
1971-72" 3,408
1972-73 ‘ 3,191
1973.74 3,112
Projections . . ¢
1974.75! / 3,187 ) : -
1976.761 3,126
) 1976-77" : 3,266
1977781 3288 -
1974-751 (3,372) (3,178) (3,172) (3,183) (3,048) ¢
1975-761 (3,679) (3,285) (3,240) (3,234) .°  (2,948)
1976-77 3,932 3,425 3,310 3,333 2,958
1977-78 4,156 ° 3,575 3,377 3,435 3,092
1978-79 4,35 3,720 3,440 3,528 3,223
1979-80 4,539 3,865 3,498 3611 333
) © 1860-85 4,958 4088 362 3,70 3,418
. 1985-90 5,243 4,148 a,n7 3875 3,376
1890-95 5,003 3,949 3,719 3,908 3,173
1995-2000 . 5,076, 3,783 3,778 3,851 2,944

. Testimateof 3,187 for 1974-75 and 3,126 for 1975-76 is from National Center for Health
Stg.tlstics, Monthly Vital Statistics Report 25, 6 (August 27, 1978). 1. These estimates
bacame avallable after the projections were made, not present in figure 1.
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FIGURE: 2

BIRTHS BY ‘PRQiECTED LEVEL OF COHORT FERTILITY (5-YEAR AVERAGES)

6 L.
[Y
1 @M
It R (2.1
2.1
uL 1)
(1.7
«
2 -
| - «
0 |- - 1970/75
1 R 1. - I
1945/50 " 1955/60 1965/70 1975/80 1985/90 1995/2000

4 Fertility projections under thé assumptions of Series I (2.7 children). Were
average completed family size to equal 2.7 children, the increase in births would
coptinue until the late 1980s and remain high for the fest of the century. The
peak number of Qirtlis in the baby boom years—4.3 million in 1957—would be
surpassed within Ko years (by 1978-79), and numbers of births would increase
another 20 percend in the 1980s. Numbers of births would equal or exceed §
million for twenty years (1980-2000). ‘

1

Fertility  projections under the assumptions of Series IIf (1.7 children).
Under the Series III average of 1.7 children, annual births would drop slightly
below 3 ‘million and then increase to 3.4 million in the mid-1980s before beginning
a long-term decline that reflects the sub-replacement level fertility assumption.
(Actual declines in total population would not occur until after 2020.)

Fertility projections under the assumptions of Series II (2.1 children). The
average completed family size which is considered most probable by Census Bureau
demographers is the replacement level 2.1: The expected annual births for this
size family would increase steadily from the 3.1 million récorded in 1974 to over
4 million in the 1980s (a rise of 30 percent) and then would drop slightly below 4
million in the 1990s. In terms of numbers of births, the 1980s and early 1990s

-would be close to thé baby boom years of the 1950s and early 1960s.

(
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Femifty projections under the assumptions of Series IT L (2.1 children, late
childbearing). If the mean age of childbearing moved from the mid- to the late
twenties; births would, under the cohort fertility assumptions of Series II, rise to
about 3.6 million in the early eighties and maintain a level of about 3.6 to 3.7
million to the end of the twentieth century. :

Fertility projections under the assumptions of Series I[I R (cohort fertility
connected to size of cohort,; eventual achievement of 2.1). Under the assumptions
of Series II R numbers of births would rislsteadily throughout the rest of this
century and beyond, reaching a peak of about 4.1 million in 2007.

The first year of prejection was 1975/76, for which a prelim‘inary estimate
of number of births is now available.!* At 3,126,000, it falls between Series II
- (2.1) and Series I1 (1.7),

lmplicstions for Elementary Scheol Enrollments

As indicated in table 5, the population aged 5-13, which forms the basis
for elementary school enrollments, will decline about 10 percent between 1975 -
and 1980 under all the projected Series, including Series II and I L. The decline
to 1980 is certain since nearly all the children who would be 5-13 in 1980 had
been born when the projection was made (mid-1975)."*- In 1980, that age group -
will be just 83 percent of what it was in the peak year of 1970, or approximately
what it was in 1957. '

Little change in the number of children 5-13 is projected between 1980 and
1985. Under the straight Series I projection, the number of elementary school
_ children will creep up less than % percent between 1980 and 198S; if couples
delay childbearing as projected in Serigs IT L, it could decline by about 3 percent.-
The following ten years to 1995 will see growth, however. In the five years be-
tween 1985 and 1990, the number of children of elementary school age will in-
- cregse 12 percent, if the most likely age pattern of childbearing is followed.!
. There will be another 6 percent increase between 1990 and 1995. In 1995, there

will be about as many children of elementary school age as there was in the peak
year, 1970. Thereafter, the size of this age group will decline again for fifteen
yedrs. The decline will continue to 2010, when the projection shows a total of
34,335 000 children age 5-13 (about the levél of the early 1960s). -

In summary, the decrease in elementary ‘school enrollments which has oc-
curred since 1970 will, under Series II fertility assumptions, continue into the,
early 1980s. There will be no substantial turn around until after 1985. However,
growth after that will be fairly rapid, since children of elementary school age will
~ increase 12 percent in the next five years and 20 percent in the ten years between
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A -TABLE &
. : | . ESTIMATESANDP!lOJEdTIONdeTHEPOPULATION BY SELECTED AGES:
- ‘ - o 1950-2000
e : {in 000s)
Yoo . : A Ages5-13 T
- Years - : v
(July1/ Series| Serdes I SerlesliL  SerlesliR  Serleslll
. June 30) 2.0 (2.1) @1y (29 (1.7
1950 22,423
1956 ‘ . 27,925 .
1980 32,085 ' ‘
1985 ~ - 35,754 ~
, . 1970 ' 36,636 -
N © 1975 ' 33,441 .
o 1980 30,441 30,248 30,238 30,228 30,12
oo 1985 33,330 30,380 29,378 29,845 57,954
- 1990, 41,282 34,643 (31,434 - #32379 290,383
1905 . 45,725 36,799 32,868 34,179 30,320
2000 - 45,923 35,963 33,213 .34,758 - 29119
& | Ages 14-17
) ’ \
‘ 1950
N, “‘ 8-“‘
1985 9,247
1960 .. 1,219
. 1965 14,153
1970 . ) 15,910 : -
ws T . 18,923 \
* ; 190 S 16,753
' 1985 14,388 -
13,538° 12,941 12)879 . 12,867 12,483
, 17,912 15,317 14,085 14,439 13,210
2000 20,575 16,752 14873 1 13,015
— g A
5 ‘ ..\
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FIGURE 3
POPULATION PROJECTION BY ASSUMED LEVEL OF FERTILITY

11 (2.1
I e.n
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1078 1980 1985 1990 1995 2000

1985 and 1995. The fifteen years after 1995 wxll again see adechne but only
between 6 and 7 percent.
It is the difficult task of-educators to prepare not only for the substantial
and inevitable decline of the next few years, but also to plan for a reasonably
. certain upturn therea_fter. There are very likely to be as many children in elemen-
tarycschool in 1995 as, there were in the peak year of 1970, before the current
decline. Fortunately, there will be some advance notice of the upturn, as there was "
of the downtum, given the lag between birth and entrance into school. If births
start to increase rapidly toward the end of the 1970s, as they will if Series II fer-
. tility is a reasonable choice, then educators should begin to inform the pubhc of
the need for increasing resources, prepanng teachers, ete. \

§ - -
Implications for Eprollment in Secondary Schools (9-12)
Table 5 also présents estimates and projectiogs of the population aged
14-17, which is the basis for secondary school enrollments. The steady decline |
& of,ﬂearly 25 pefcent from the current high of close to 17,000,000 to under
13,000,000 in 1990 is certain since most persons who will be that age in 1990 are
already born. Growth after 1990 will bé rapid, however. Between 1990 and 1295,

numbers in that age group will increase nearly 19 percent under the Series II )
assumptions. Even under the less likely pattern of later childbearing:in Series:IML, v 4wy,
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those five years would see a 9 percent increase in young persons of sec&ndary
school age. Series II R fertility would cause a 12 percent increase.
Another 10 percent increase between 1995 and 2000, projected by Series II,

- would bring that age group nearly back to its peak 1975 level. All in all, if Series Tl

is reasonably correct,.and enrollment rates remain equal to current ones, we can
expect a 30 percent increase in secondary school enrollments in the decade of the
1990s. Should childbearing be delayed (Series II L), the increase would be a more
modest, but still sul?stantial, 16 percent (20 percent under the pattern of II R).

The, upturn in secondary school enrollments will be even sharper than that in
elemen schools, just as the downturn will be, because of the smaller age span
involved. However, the advance waming will be greater, too. .

Probable Level of Future Fertilit)/

The decline in fertility in the last decade has been attributed to a variety of
causes. The various factors which-have caused people, especially younger people
in the pririle reproductive ages, to lower their fertility can be conveniently resolved
into two éategéries. These are: (1) the recent restriction in the opportunities for
economic advance which may be bearing most heavily on younger persons; and

. (2) the extension to-women of the long-time American ideal of individualism,

and, possibly, the intensifioation of this ideal among men, (By individualism, I
mean the beliefs that adults should be independent “captains of their fate™ and
that they have the right to pursue self-fulfillment through a wide range of per-
sqnal choices.). .o _

One nianifestation of the growth in individualism is an increased questioning
(if not outright rejection) of the social norms about the desirability of marriage
and childbearing, especially as an exclusive life goal for women. This questioning

-appears to have intensified the dampening effect on fertility that economic adver-

sity normally has in modern, industrial societies. People who are not sure what
they want 'in life and- who are. also uncertain about their economic future are

. usually not inclined to found families. Even those who decide they do want °

@ﬁdmn would be likely to have fewer than in more affluent times. :
If trying to bhoose.\a likely level of future fertility, therefore, it is necessary

" to consider whether and to what extent heightened individualisim and a difficult

economic situa__tion will continue into the future. Will the questioning attitude
about the desirability of domestic commitments be transmitted to those who

"will be twenty to twenty-nine in the mid-1980s; or is it a current fad? Will such

an attitude become entrenched among all social groups or will it be confined to
a few? ‘Will the state of thé economy improve sufficiently to restore a sense of .

.expansivenéss. and confidénce -among younger people? (The uncertainties in

predicting even. the ‘ultimate levelof fertility, not to mention the yearly ﬂ}ctué—
tions demonstrated by the above variables, show how fortunate educators agg that

. they have several years to plan after the actual humber of births become khown.)
Y g : :
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The Economy
. N

Predictions about the future of the economy are no more:noteworthy for
their accuracy than are predictions of future fertility behavior. A couple of obser-
-vations are possible, however. Current economic problems apparently stem, at
least in part, from the sudden ending of an era of cheap energy, which in effect
has reduced real national income. How ‘disastrous the rising cost of fuel turns out
to be depends in great measure on our political skill, both foreign and domestic.
Nevertheless, it seems safe to say that the situation does not augur well for eco-
nomic expansion and the growth of real income, at least for the next few years,
I do not want to imply that growth in real income will cease, but that it may be
slower and more difficult to achieve than in the past. New discoveries and tech-
nologies may change conditions, but probably not within the next decale. _

Another factor arguing against a rapid return of economic expansion and the
associated attitudes among younger persons is the relative size of the cohort to
* which they belong. Persons born from 1946 to 1964, the“‘baby boom” cohorts,
have formed a bulge in the age structure, which first influenced the sale of baby
goods and suburban houses, ‘then put a straih on the'capacities of the school
systems, and is now pressing on the ability of the economy to provide entry level
jobs. Youth unemployment has risen steadily since the late 1960%.15

The possibility that persons belonginig to the large cohorts of the baby boom
will have relatively fewer opportunities and relatively more difficulties in advance-
ment than smaller preceding cohiorts, and consequently, lower fertility, has been
suggested by several researchers.'® The effect of relatively stiff competition for
jobs and subsequent promotions can only be exacerbated by the high proportion
of young people with college degrees, because the number of jobs which require
a college education do not appear to be growing as fast as the number of degree-
holders.!” To be thwarted in attaining expected positions is not conducive to
settling down and thaking long-range commitments, even if one attains an ample
income. ‘ ) . )

If, in fact, the economic situation does not improve greatly in the next
decade or decade and a half, and if the relatively larger size of the baby boom
cohorts causes their individual economic opportunities to be less than those
enjoyed by their parents in the 1950s and early 1960s, then it seems probable
that fertility will remain at low-to-moderate levels through much of the 1980s.18

By the latter 1980s, the smaller cohorts born after 1965: will begin to reach
job entry and family building age. If their relatively small numbers cause an
expansive outlook for them, they may opt for greater doméstic commitments and
fertility would rise. If the general economic situation improves at the same time,
earlier cohorts might revise their desired family sizes upward, causing fertility to
rise very sharply indeed. : )

Interest in the possible influence of the size of a cohort on its fertility (be-
cause; of relative economic opportunities) has been sufficient among economists
and demographers to cause the Census Bureau ro project fertility on that assump-
tion. The projection, called Series II R, was, however, keyed to eventual replace-
ment level fertility; i.e., an average of 2.] children per woman at steady state. This
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avoids the theoretical difficulties associated with projecting infinite growth or
decline. but constrains the projected fertility for most cohorts below what has
been the experience in the recent past. For the purposes of the projection, it-was
assumed that a cohort size of 3.8 million would have replacement level fertility.
Cohorts of 4.2 million, like those of the late 1950s and early 1960s, would aver-
age 1.9 children while the smaller cohorts of the early 1970s would average 2.2
to 2.4 children. | -

Technical problems of projections aside, [ believe the acceptance of 2.1
children per woman as the most reasonable by the Census Bureau rests more with
their assessment of the significance of social trends categorized as “individualism’!-
than with economic factors.

Individualism

The _assertion that many .of the trends associated with and presumed to
underlie the recent decline in fertility are manifestations of an expanding individ-
ualism is not easy to prove. It is certainly not amenable to the quantitative proof
which demographers prefer. At least two of these trenrds- the increased participa-
tion by women in the labor force, and increased proportions of single women
under the age of twenty-five—could well have other causes, such as economic
need or uncertainty. Yet, inspecting the range of social variables that have
changed so conspicuously during the period of declining fertility -the labor force
participation of women, including married women with children, the entry of
women into careers that require serious, full-time commitments, the divorce rate,
the proportion of women under twenty-five who are single, the use of more effec-
tive contraceptives, the acceptance of abortion -does suggest that many people,
and&ecially many young women, have decided to pursue interests other than,
or in addition to, marriage and childbearing. Furthermore, this decision clearly
arises from an increasing recognition of the right of women {o make choices based
on individual goals. ' -

In the last decade or so, theright of women to choose careers other than
marriage and motherhood and to have individual interests in addition to their
family roles has been publicly legitimized. Indeed, in some social groups, the
cultivation of interests outside the home has come to be regarded not only as
legitimate, but as d@sirable. Childrearing is competitive with non-familial inter-
ests, especially for women, on whom the burden of children has traditionally
fallen. Fertility will tend to decline as non-familial interests assume greater sal-
jence. Few people wish' to deny totally themselves the satisfaction of family life,
so those couples where both partners: wish to pursife non-familial or individual
interests will tend to have the minimum number of children customarily thought
acceptable ~two.

A society in which all women ar& highly motivated to limit themselves to
two children will fall short of replacement because not everyone finds him or her-

- self in a position to have children, nor is everyone capable of having two children.

However, sqme couples will probably want more than two, so it can be reasonably
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assumedfl that most 'cqhorts will approach replacement level fertility. Current co-
horts of young women show signs of adoptiig.this pattern. Recent survey data

. collected by the Bureau of the Census about the birth expectations of young

wives eighteen to twenty-four show that S8 percent expected just two children,
and nearly 75 percent expected two or fewer.!® If these young wives do achieve
their expectations (and' other fertility surveys have shown a fairly close connec-
tion between the number of children women say they want and how many they
eventually have?®), they will experience 2.17 births per woman, on average. Since
women who are married at eighteen to twenty-four tend to have more children
-than the cohort average, this works out, after the appropriate adjustment, to just
about replacement fertility. . .
" At-present, it appears that the increasing acceptance of the rights of women
to give priority to individual, non-familial.interests, combined with a lessening of
economic opportunity, will lead to replacement level fertility—the Census Bureau’s
Series I1, or some variant thereof for the current cohiort of young women.

Can we expect women to continue to develop their individual interests at the .

“expense of their family roles, or is this a temporary fad, encouraged by economic

adversity? After all, the previous low in completed fertility, 2.18, or just above
replacement; was experienced by women who were of peak childbearing age dur-
ing the Great Depression (the cohort bomn from 1906 to 1910). Completed fertility
of younger women through the birth cohort of 1941 to 1945 is or will be in gen-
eral much higher.* '

-~ Will good times in the future cause later cohorts to return to three- and four-
child families and thes traditional male/female roles that implies? I do not think
so. On the contrary, I believe we can expect a diminishing proportion of women
to devote themselves solely to the(roles of wife and mother, whatever-the eco-
nomic situation. In my opinion, this development is a natural one for American

. society which has always placed a high value on independence and individual

freedom. While the principal; adherents to these values were assumed to be men,

- independence has generally been admired in women as well, except in their rela-

tions with their immediate families, especially their husbands. The dependent
status of wives has been the only adult dependency that American society has
validated. However, women have not necessarily been raised to be dependent, or
more accurately, feminine upbringing for dependency and its inevitable inferiority
of status gis-‘a-vis the husband has not been thoroughgeing. Boys and girls have
been accorded a relatively high degree of equality for a long time in American
society, particularly in basic education. Access to secondary schooling has been

“fairly equal for the sexes for decades, and education has usually been co-educa-
.tional. More recently, at least since the fifties, middle-cliss families have tended

to send both sons and daughters to college, though males were, on average,
favored. - ‘ '

Adulthood, however, marked an abrupt change. Men went on to careers and

. jobs as independent persons, but women were expected tp accommodate to, and

indeed to strive for, a socially and econonically dependent status at variance with
their previous training. The consequent inherent strain in the role expectations of
Ameérican women was spegifically noteg, as far back as 1942 by Talcott Parsons.?
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Stressful situations are ’usually accepted ‘only if there are no reasonable alterna-
tives, actual or perceived. The recognition of women’s right to choose individual
goals and the consequent pressure to expand opportunities for women has pro-
vided alternatives, especially for younger women. The possibility of such alterna-

tives seems to have actually increased the strain of the traditional role for many

women.
. It is not suggested that all women awould choose full-time, lifelong careers
- ¢ instead of motherhood. Such an idea is simply the obverse of the old coin of
socially, rather than individually, determined lives for women.' Rather, the
majority of women will likely try to combine a life commitment to work outside
the home with childrearing. However, they manage—through interrupted careers,
part-time work, childcare, equitable sharing by husband and wife—it is not condu-
cive to large families. I expect for most touples, two children would be the limit
and that cohort averages will tend to approach the replacement level of about two
r women. ' : (

.«

Post-Secondary Enrollments
| 4

A principal cayse of uncertainty in post-secondary enrollment projections,
unlike those for eldmentary and secondary schools (at least at the national level),
is estimating the proportion of young people who will choose to go to college.
The past, especially the secent past, has seen continual growth in both the rate of
attendance and the size of the population of college-going age (usually considered

“ to be from the ages eighteent to twenty-one or eighteen to twenty-four).?* The
result has been atademic and financial planning based on the presumption of con-
tinual growth. However, a careful consideration of probable future trends, includ-
ing a known decline in population, indicates that the extraordinary growth in
post-secondary enrollments of the recent past will, at best, slow down substantially
and may well cease. The changes begih to appear in the early 1970s.

From the mid-1950s to the end of the 1960s, a peripd of about a dozen
wyears, American higher education experienced unparalleled growth. Between 1960
and 1970, the total number of studentsin degree credit courses more than doubled,
rising from 3.6 to 7.9 million.** Around 1970, however; the rate of enroliment
increases began to slow down. Between 1970 and 1974, total degree credit enroll-
ment increased at an average annual rate of only about 2 percent a.year, compared
to 8 percent yearly during the preceding decade.?

-~

The Rate of Attendance
* o
. Carnegie Council studies have shown that 55 percent of the increase in the
1960s could be attributed to increasing rates of enroliment and 45 percent to
increase in population in the college-going ages. The greater importance of in-
"creasing rates of attendance in the achievement of enrollment growth has been
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true dufiﬁg_ ~most decades since 1870, although the college-age population has
been increasing as well.?® The decrease in the rate of enrollment increases after

. 1970 has been largely because of am actual decline in the rate of college atten-
., - dance among young people eighteen to twenty-four years old.?” |
- ~i.The recent decline in the rate of attendance has'been attributed to a nu,{nber

)

of factors. The Carnegie Council book, More Than Survival, lists four as the most
significant:?® (1) the abolition of the draft; (2) sharply rising costs of attendance;

'(3) job market changes, especially for school teachers; and (4) liberalized rules

permitting deferred admissions and leaves or “stopping out.” These reasons sug-
gest the possibility that the current decline is a temporary setback in the long-run

~ growth of attendance. Relative costs of attendance can change as can job market

prospects, and a steady stream of deferred admittees and persons returning from
“stop-out” periods would eventually correct the early deficits.

Assuming that the decline is temporary, however, does not necessarily imply
an expectation that the previous rate of increase will resume. An important seg-

‘ment of current opinion proposes that, even though the decline of the last few

years has been caused by factors presumed temporary, an increase in the propor-
tion attending college, especially the rapid rate of increase experienced through
the 1960s, will not occur again.?® The principal grounds for this belief include .
forecasts of the educational requirements of future employment, the already high
proportion of persons who graduate from high school, and of high school gradu-
ates who go on for higher education, and the financial uncertainties surrounding
higher education. B ' '

The idea that there isa fixed proportion of jobs requiring a college education
and that the market is or is about to be saturated with degreeholders is challenged
in the Carnegie volume, New Students and New Places. The authors point out that
there are sacial and cultural, as well as economic reasons for college attendance
and that employers are likely p raise their requirements in tight labor markets.> "
Nevertheless, the authors include the problem of job market saturation among the
factors causing uncertain enrollment predictions.?! It is given a less ambivalent

-and.more centtal position in‘many other studies.

The argument that the high proportion of college-age persons currently
attending renders a continuation of past increases unlikely is based on the assump-
tion, usually implicit, that not everyone can benefit from formal education after
high school and that the larger Share of those who can are already attepding.
Whatever the merits of this viewpoint, the fact is that the historic rate of increase

" in proportion attending college has a necessary limit, even if all were to ultimately

attend. In the 100 years between 1870 and 1970, the proportion of persons eigh-
teen to twenty-one attending college increased from 2 to 35 percent a year, an
average increase in proportion attending of about 2.9 pegcent a year.3? Were that
rate to continue, there would be 100 percent attendance by the year 2006, at
which point further increases would obviously cease.

Any assumption of less than 100 percent ultimate attendance brings the date
of cessation of increase closer. More important for short-term enrollment projec-
tions, current social and econemic conditions suggest that whatever the proportion
attending may ultimately be, further increases will be more difficult to achieve
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3 OF POPULATION, BY AGE AND SEX, 1960 AND 1969-1873

. FIGURE 4
ESTIMATED UNDERGRADUATE DEGREE-CREDIT ENROLLMENT AS PERCENTAGE
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than were past increases, and hence will come about more slowly. The rate of
increase (if any) in the future should therefore be less than it has been, until it
finally ceases. - . )

The authors of New Students and New Places “‘expect the percentage of
college-age population (which théy define as eighteen to twenty-one years of age)
actually in college . . . to level off at about 50 percent in the year 2000 .. . " Their
calculatiox' of a 50 percent attendance rate assumes that persons from the lower
half of the socioeconomic scale will attend at the same rate as those from the
upper half and thaf all states will achieve the high school graduation rate (90 per-
cent) and the high school graduate college entrance rate (75 percent) of the cur-
rent top states. The implicit assumption is that the attendance rate of the more
favored sections of society has reached a maximum practical level (either becayse
of ability or employment requiremants or both) and that the only possible growth
can come from those now unable to attend because of lack of opportunity. An
increase to -a 5O percent attendance level by 2000 from the 35.percent in 1970
would require an increase in proportion attending of about 1 percent a year,

" distinctly smaller than the 2.9 percent average of the previous century.

Population Growth.

The increasé in the proportion of persons of college age (18-21 or 18-24)
who enroll in institutions of higher education has been the most important factor
in the historic growth in college attendance, but iftcreasing population in this age
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group has also played a part.® This was especially true of the rapid growth of the

. “1960s, when sheer increase in numbers of eighteen to twenty-one year olds
- accounted for 45 percent of ‘the increase in enrollments.® In fact, that decade
' saw the ‘most rapid growth in the numbers of persoiis eighteen to.twenty-one

years of age since the middle of the nineteenth century—an increase of about 44
percent. While growth rates of this magnitude could Tonceivably recur, they will

" not do so in the next two decades, nor well beyond that, assuming Series II fer-

tility. (Between 1970 and 1980, the number of persons of that age will have risen
nearly 1§ percent. In the decade of the 1980s, it will decline nearly 15 percent;
the subsequent five years will see a further 6 percent decline.) o -

. The rapid increase in the college-age population during the 1960s was the
result of the juxtaposition of the low fertility of the depressed 1930s and the
postwar “baby boom.” Between 1960 and 1970, the number of persons eighteen
to twenty-four, perhaps a better age span to nominate as the “‘college-age popula-
tion,” sose 53 percent. Persons eighteen to twenty-four years old in 1970 were
born from 1936 to 1942, which were predominantly years of low fertility. Those
cighteen to twenty-four in 1960 were born from 1946 to 1952. Many couples
who had postponed childbearing in the 1930s or during the war years “made up”
the deficit then. The year 1947 had the highest birth rate (26.6/1000) in more
than twenty-five years, one not matched since. Numbers of births fell a little over
the next five years and then began to rise again in 1951, reaching an all-time peak

. of 4,308,000 in. 1957. However, the rate of increase after 1951 was less than' that

fram the end of the'1930s to 1947.% .
_'The estimated number of persons eighteen to twenty-four and the numbers
projected under Series II fertility is (OOO):

SeriesII: 1960 . 16,128 - x
{ 1965 20,293 :
B .+ 1970 24,683 ,
;o 1975 27,575
/ 1980 . 29,441
¢ 1985 . 27,834
1990 25,162
1995 23,641
2000 26,328
2005, 29,164
20000 29,198
2015 27,848 L

~Between 1980 and 1995 there will almost certainly be a 20 percent drop in

this age group (the projected figure for 1995 is virtually identical undgmr all Series
because most of the persons who will be eighteen to twenty-four in 1995 have a
already been born). Increase thercafter will be rapid, although that age group will

not approach the 1980 level until after the turn of the century. The fifteen-year
“decline from 1980 to 1995 will be nearly made up in the following ten years
(1995 to 2005), but increases of the magnitude experienced in the 1960s are not

expected. (If Series II fertility pw correct, the number of persons
eighteen to twenty-four will incres out 23 percent in the ten years between
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1995 and 2005; from 1960 to 1970humbers of persons in that age group in-
creased 53 percent.

d

Institutional Response to Enrollment Decline
< ’ The combination of a declining population in the usual college-attending
' ages and a slowly increasing proportion attending, at best, almost certainly por-

- tends a decline in enroliments in higher education in the 1980s. The average

ae annual decline in thé eighteen to twenty-four-year-old group will be about 1.8

‘ percent a year in the twelve years from 1980 to 1992. The increase, if any, in the
proportion attending is unlikely to offset that. '

The effects of this probable decline, however, will not be felt equally by all
institutions of higher education. The differential effect by type of institution is
the subject of the Camegie volume More Than Survival® Carnegie does not pre-
dict much, if any, decline in overall enroliments because they assume a rising
enrollment rate. This prediction is based on past trends for:

e Part-time students

e Non-degree credit students

e - Students older than twenty-two

e Graduate and first professional degree students

e Women, blacks, and other minorities L

It also assumes a return of white, male enrollment to its 1960s peak and an

increase in student aid. Some of these underlying assumptions appear a little .

. optimistie and the authors acknowledge that a declin® in total efiroliments could

in fact occur. Their analysis of the differential effect by type of institution, how-
ever, holds for stability or decline. ‘ . .

~ The authors distinguish six - categories of institutions of higher education:
(1) universities; (2) comprehensive colleges and universities (the latter with limited
doctoral capacity); (3) highly-selective liberal arts colleges; (4) less highly-selective
liberal arts colleges; (5) public; and (6) private two-year colleges.

" Enrollments were projected according to several assumptions about the -
future sharés of total enrollments each of these categories would get. Five differ-
ent models were used. The figst three models involve simply projecting forward

| - different cusrent values (current shares would remain censtant or the rates of
change in shares from 1963 to 1973, or 1968 to 1973 would continue). This is’

L essentially the method used by HEW in their Projections of Education Statistics

|~ series; that i, a straight-line projection based on recent rates. -
| * The second-twa models are more analytic. The first assumes that changes in
o total enrollment shares are determined by -four external factors—population

change; the market for teachers; the interest in part-time non-degree credit study;
_and public policy toward the support of private institutions. Examination of these
' factors indicates growth for public community colleges, retention of the status
. quo for the highly-selective liberal arts colleges, and relative loss for all”fhe,, other

categories. : : . S
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’ The fifth model assumes that future shares will depend on the ability-of the
institution to make selective adjustments’ to future change, in particular, to de-
creased enrollments and "to financial stringency. The characteristics which are

thought to determine the degree of possible institutional flexibility, with.the"

advantageous qualities for those characteristics in parenthesis, are:

e Size (large)

Location (urban)

Competitive status (relatively lower tuition)

Reputation (well<defined mission qr ambience) -

Age (well-established) : .
Past decisions, especially those of the 1960s (modest, planned, not over-
optimistic growth) '

Grafuate enroliment and specialization (less) %

Financial condition (healthy) : '
Management and attitudes toward reality (willingness to face facts, share
information, and be accountable to those who provide support)

'On the whole, the authors believe the universities and public communijty col-
leges have above-average adjustment ﬁzépabﬂity, while the less highly-se¢lective
liberal arts colleges, the private community colleges, and some of the compre-
hensive colleges and universities (especially the private ones), have below-average
ability to adjust. The highly-selective liberal arts colleges and the better-managed
comprehensive colleges and universities, especially the public ones with the lower
tuition, are considered average. ' :

Synthesizing the analysis of the several models, especially the last two, to
foreQig enrollment shares, the authors conclude that public community colleges,
universities, and highly selective liberal arts colleges will do relatively well in en-
rollments and institutional well-being, while the other categories will, as a rule, do
~ less well. Among the reasons for their conclusion is the greater possibility of flexi-

bility in the former institutions, especially the multi-campus universities, in facing '

declining and fluctuating enrollments.

- Preparing for Enrollmént Changes-

It will not be sufficient to simp}y monitor the national birth rate to ascertain
probable enroliment changes within local school districts. Growth, like decline,
will occur more sharply in some areas than in others. Aside from any local differ-
ences in birth rates, there are important differences in migration, both regionally
(e.g., the movement from the northeastern and north-central states to those of the
southwest and west) and within regions (e.g., from central cities to suburban rings
and to rural areas). .

Unfortunately, projections of local populations by age are not easy to do
because they depend so heavily on estimating future migration patterns., The
demographic art of local migration forecasting is considerably less satisfactory
than even annual fertility forecasting. In many instances, it is not even possiblé to’
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. know with any exactitude what recent past migration patterns have been, much
less to forecast them. On the whole, U.S. migration statistics are awkward to
collect and to analyze because we do not keep registries of movement as we do of
births and_deaths. We depend on the census, including special surveys, and on
retrospective reporting to understand migration patterns. Often all that can be
known is ‘the ‘net migration; the exact numbers of immigrants and emigrants

a which compose that number can only be surmised. oL

Nevertheless, planning for future flexibility in meeting enrollment change
and for handling present crises requires some idea of the likely shape of future
. enrollments ‘in local districts. It is, therefore, essential that administrators have
' access to the t}\est estimate of their district’s‘current population by age and that

they develop-their capacity to estimate its likely future configurations. While -
many of the largest school districts have staff who project enroliments—usually by
the grade progression method combined with a local birth rate-based estimate of
future kindergarten entrants -few are equipped to estimate the range of probable
enrollments as much as five years, to say nothing of ten to fiteen years in the
future. State governments should provide such demographic projection services
to local school districts, perhaps in cooperation with the Bureau of the Census,
which has done some work in the field of small area census in a project called the
“Dual Indagpndent Map Encoding File” supervised by Jacob Silver.|Given the
difficulties in.predicting small area migration pattems, such serviceé need the
input of persons familiar with local problems and prospects. As part of the service,
- school administrative staff could be trained to monitor the situation from year to -
-year and make tentative corrections based on current experience. -

No state government agency is providing demographic services to local school
districts anywhere at present, so far as I know. The state of California’s Population
Research Unit.is probably one of the best state demographic units. [t-estimates
population for approximately 500 cities and counties every year, does a range of
projections (using several fertility and migration assumptions) by county and age
every two to three years, and assists localities other than counties to do special
censuses when requested. Since 1970, it has provided te€hnical assistance, includ-
ing final tabulations for special censuses, for twenty school districts which.re-
quested special financial assistance from the State Allocation Board because of
sudgden population increases. The Unit also projects education statistics, using the
grade progression method and age participatien rates. Enrollment projections at
the K-12 level are done for the state as a whole; numbers of high school graduates
are projected by county. The latter is a major input in the'enrollment planning of

-the three segments of public post-secondary education in the state. Work is cur-_

rently underway to develop projéctiof{s for community college districts, because
”* ) recent state legislation requir®an annual estimate of the adult population fori
- these districts. g :

Unfortunately, neither the projections nor the technical assistance of the
Population Research Unit has been well-utilized by California’s school districts.
Many districts seem unaware of the Unit’s work, others unsure how they can use
it. At present, the Unit does not have the resources to conduct an outreach pro-

s gram or assist any great number of districts. The development of such a program
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long-range plans.

S

would be a useful contribution to educational planning in California and else-
where if it were used as a model for programs in other states. California would
probably be the best location for a pilot project in the development of state-
assisted local population/enrollment projections, because the state already hias an
active demographic unit.

The development of a pilot pmjeq:t to help school districts pmJect their
future enrollments and thus plan rationally would be one of the most productwe
uses of educational research money that agencies such ag the National Institute of
Education (NIE) cguld make It would greatly aid admijnistrators in developing

Suggestions for Responses to Fluctuatiohs in Enrgliments

Aside from developing procedures for determining likely \local changes, it
would be useful for educators to consider strategies of flexible response to rapid
enrollment change That rapid change is.occurring and will contihue to do so is ..
virtually certain. Some areas will be more affected than others, but neatly all will
be affected .to some degree..Two possible examples of flexible responsq to rapid
enrollment change include lease arrangements for prefabricated buildings centrally
owned by the state or by a group of districts, and one year certification programs
for holders of appropriate bachelor’s or master’s degrees.

The idea of a flexible physical plant arises from accounts of school closings

‘and the attempts of school districts to sell or rent the property. Apparently it is

not ¢asy to find alternative uses for school buildings. In fifteen or twenty years,
many districts may again need more classrooms, although differently distributed
than those in existence today. This need, because of fertxhty change or migration,

"could be fairly short-lived.

While discussing strategies apparently designed to increase rapidly the supply
of teachers seems a little out of place in today’s market, the ¢he year post BA or
MA credential system actually allows for both rapid increase and contraction of
the supply of new entrants. A person need not make a fign commitment to the
field until the senior year and thus one need not predict th market four years
in advance. Plans for encouraging a rapid increase may n Bentirely out of
place however. «

A study by Peter Mornson pomts to tne possiblhty ol a teacher Shortage
sometime in the 1980s. 3 ‘The factors thought to underlie this possibility are:

6 l The poor job market, which is discouraging students from entering teach-
er training.

2. The age structure of the current stock of teachers and especially of the
reserve pool of teachers, which consists of former teachers who left the
field to raise families and whose children are either grown or considered
old enough to leave. By the late 1980s, a large number of these persons,
products of “the initial large cohorts of teachers produced.in the mid-
1950s, will be reaching advanced ages.”
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© 3. _A projected annual increase of 2 to 3 ‘percent a year in school enroll-
ments, due to begin in 1985.% .

—~ I do not intent to defend either of the above strategies. I suggest them merely
to urge educators to plan for flexible response to future ups and downs in enroll-
ments. This should include somehow minimizing lengthy investments by the tax-
payers in physical plant and by individuals in preparing for careers. '

Planning for the projected growth of the late 1980s and 1990s and possible -
later downturns will be relatively simple compared with \managing the downturn
which is now underway and ‘which will continue through the 1980s. The buildings

. are already there and so are the trained teachers committed to a career. The pres:
' ent crisis requires immediate action and outside technical assistance could be of
particular help. S ' 3
A number of districts have already faced the problem of suiplus plant. It -
would be us¥ful to collect accounts of how this problem has. been coped with in
various places, along with general advice from such professionals as architects and
‘economists or others with background in property management. Advice in the
political management of school closings might be ever’ more'valuable. These case
histories and suggested solutions could be collected in a manual to guide other
districts facing decline. Perhaps task forces of persons with experience in-such
matters could be set up to supplement the manual and to aid districts faced with
the necessity to close schools. -‘ . ‘ '
More serious than school closings, in my opinion, is the possibility of layoffs
. - for teachers who have invested yeaks in their professions. While some districts may
be able to handle the matter through attrition, reassignments, and austerity (and
could” be helped to do so with experienced outside advice), others will not. The
virtually certain 25 percent decline in secondary school enrollments will not be
evenly distributed across the nation. Because of local age Structure and migratory
Y movement, some districts may well have #kcondary school enrollments drop to
half, or less, of the current level. Teacher organizations and other groups should
. consider ways to amelierate thg impact of such layoffs, possibly including clear-
- inghouses for employment outside as well as inside the profession, and insurance
_ schemes to subsidize retraining. Such activities would be a useful addition to job

secgrity clauses in labor contracts because they would improve the future pros- '
pects for persons now teaching. At the least, teachers should be advised of the
possibility of ‘future . employment , problems because of projected enrollment
changes-in their districts and of ways to. reduce the harm to themselves as indi-
viduals. . . N

Even those districts- which do not have to resort to layoffs will not be}\ a
position to do much new hiring in the 1980s. While no scheme will make up for" -
the loss of youthful energy and enthusiasm, “teacher renewal” programs could
help moderate any tendency toward stagnation. For example, well désigned in-
service training could help keep experienced teachers up to date on promising
new teaching methods and developments in their academic fields. .

At the university level, the sabbatical system helps refresh teachers and also
brings in new faces as their replacements. It is doubtful that most districts could
afford a sabbatical program, but federally-financed fellowship programs might

. %
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help. Another way to achieve some turnover would be for teachers to occasionally
switch places. Idéally, a school which has developed an exciting new program
would “lend” teachers to neighboring districts, who in turn would send some of
their teachers to the innovative school. Opportunities for retraining and place-
ment in other jobs might encourage those tired of teaching to leave the field,
opening positions for the more enthusiastic. With the expected reduction in
teacher turnover, another fruitful field for revitalization weuld be' to establish

teacher renewal centers. I do not intend to argue for the above suggestions, but L.

do encourage educatqrs to plan for virtually certain future circumstances.

]
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Time and How
It Is Spent

; Charles S. Benson

' \/ Introduction
The question this chapter addresses is whether time budget studies of house-
holds should be included in the research agenda of educational finance and. pro-
ductivity.! The nature of “time budget studies of liouseholds” will be made clear
in the discussion to follow; here, 'suffice it to say that the term refers to the col-
_ lectiont and analysis of data on uses to whxch children, their parents, and other
R children and adults closely connected with 2 given family's life, put time. In-our
R - version of . mch studies, attention is focused primarily on the activities of the
- - school age child the time uses of other persons are examined mainly in relation
to activities: -jointly pursued by the given child and those othei persom (parents,
the child’s peers, other closely-connected persons). The work “activities™ deserves
emphasis—we identify tYpes of activities pursued by the child in the home and
" outside; when an activity is jointly undertaken, we identify the persons with
whosn it is pursued; we note how the child gets to the place of activity, if it takes
place outside the home; and we examine the conditions under which different

actnfitm are taken up and put aside.

These ‘data are the bare bones of our version of time budget studies. Data

*context. The cortext includes information on the. education, income; and occupa-
“tion of parents. It recognizes data on family stmcruf. whether there are one
or two parents in the household; whether there are Zero, one, or two parents

. employed; number of siblings, sibling order and spacing, etc. The context provides

- data on the characteristics of the child’s neighborhood and school. It contains
data on the child’s schoal perfo c¢. Time-consuming activities of members
of households are constraified in varying degrees by the inter-related variables
pf‘socio-economic status, family structure, neighborhood, and school.

A
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To understand better how the context of family life shapes patterns of
time uses, we collect, as well, information on child and parént attitudes. Opin-
ions are sought on definitions of success and failure, educational aspirations
and expectations for the child (as reported by parents), preferences for different
types of activities (as reported by the child and his parents), desire to spend more
or less time with parents (as reported by the child), feelings positive or negative
toward different aspects of neighborhood and school (as reported by the child
and his parents), eté. These are the softest data in our kind of time budget study
and are mentioned last for this reason. Attitudinal surveys have their own uses
even when nothing is being surveyed except attitudes, but we believe that reported
attitudes are best analyzed in concert with data on activities. What is challenging
is to try to understand inconsistencies between reported attitudes and the uses to
which time is acfually put, on the one hand; and, on the other, to try to under-
stand differences of opinions towards life chances, neighborhood, and school as
expressed “by members of the same household. These are preliminary comments
about the context of time budget studies of households, as we define the term.

Defining “Out-of-School” Environment”

Schools exist to help transform children into adults, i.e., into persons capa-
ble of working for money, of engaging in home productiéon, and of making
satisfactory use of the residual of non-work tipe. Schools find it appropriate
to make a rank ordering of children in terms of the probability of their sucgess
as future beings. The ranking is influential in indicating-how long a given ciild
should expect to attend institutions of formal education, the types of institu-
tions he should expect to attend, and the kind of employment he should even-
tually enter. Admittedly, “‘success,” as the term is used in this context, is defined
primarily by market criteria. Schools do not commonly rank children for success .
in moral behavior or artistic creativity.?

From the middle sixtieg, research has shown that school performance of
children and the consequent rankings assigned to children by schools are strongly
influenced by the “home background™ of children.® This finding is one of the
most robust in social science research. Home backgreund is *conventionally
measured by SES variables relating to parents, such as income, edycation level,
and occupation@f head of housgl8ld. Though the finding is robust, it has not
yet g@oven to be terribly useful for policy purposes. Indeed, its ‘most direct
translation to action, given the emphasis placed in this country on the importance
of eradicating school failure, is sterilization of low-income, poorly-educated adults
or forced adoption of poor children by upper-income families. To say the least,
neither of these policies is acceptable. Even to mention them is to ridigule socnal -
science research on the charge of false determinism.

Rather than speak of family background, let us consideﬁ“out-of-school
environment® (OSE). It is reasonable to surmise that OSE has eflects upon what

.
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children do in school. Indeed, the research cited above about the relation between
home background dnd school performance, however imperfectly the concept of

background is defined and measured, suppests this point. In relatmg OSE to

school performance, we must admit the entanglement of a large number of
variables, which, for convenience, we place in the following taxonomy:

. Lo
et e AR ol
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'.SESI"‘;%BTW{&MTIIC fact that certain childfen have parents of high

" income gnay mean simply that thos¢ children are favored in terms of their health

and nutritional status, in access to private lessons complementary t0 school les-
sons, in being given instructional toys, etc. These conditions may be considered
separately from the possibility that children of highly educated parents hear a
more accepigble standard of English spoken in the home (acceptable, that is,
to teachers), are encouraged in reading by the example of their parents, etc.?
Thirdly, there may be effects of the interaction of income and education vari-
ables. Highly educated parents may know better how to obtain information on
out-of-school programs for their children (the effect of parental éducation) and to
be able to afford the requisite fees, costs of instruments, transport to the instruc-
tional center, etc. (the effect of parental income). Thus, the combined effects of

- SES establish opporunities for, or likelihood of|, certain behaviors on the part of

parent and child that could influence the child’s school performance.

 Famify_structure variables. In the U.S., as is well known, the number of
single parent Yamilies, both female and male headed, is on the rise. Furthermore,
in a growing number of two parent families, both parents are working outside the
home.’ These developments affect the amount, if not the quality of time that
adults spend with childreh. As we shall see below, there is some evidence to indi-
cate an association between the amount of time parents spend with their children.
and the 1.Q. of children. (This association is not necessarily causal.)

Recogmzmg that family steac{ure variables are related to SES variables,
the association is confounded by the fact that when a woman in a two-parent
famnly goes to work, household income ordinarily rises; furthermore, the woman,
by the fact of being employed, may receive an additional amount of education.
The rise in SES level of the family should have a positive effect on the progress
of children, offsetting in some amount any deprivation suffered by loss of paren-
tel attention. The net results in any case might be related to the initial SES level.

_'of the family, ie., the level of i mcome and education prevailing before the wife
entered the labor market. -

To make this suggestion is to expose our ignorance about quality of parental
time imputs. Fifteen minutes a day given by an alert, sensitive parent may offer
more to a child than two hours a day given by a listless, inattentive one. There is
no reason to suppose, moreover, that quality “of parental time is constant from
one period to the next; it may well be affected by changes in family structure.

So far, we have considered possible effects in parent-child relations when the

~ mother in a two-parent family enters the labor force. The changes may be of a

different order when a single parent goes to work, in that uncertainties about
. ¢ ) . .
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holding on 4o.a job, and the weariness of carrying alone the burdens of work
and home, may introduce strain- and testiness into what had previously been a
warm parent-child relationship. Accordingly, such families might be described
as “time poor” as well as money poor: indeed, some families, no doubt, strive .
to pull themselves out qf financial poverty by throwing themselves into the
catégory of time poverty.* )

Having said this much, we must in honesty admit how little we know about
parent-child interactions. In single parent families, so defined at a moment of
time, there may be parent substitutes available, and the patterns of time during
which such substitutes are present may have important effects on children. Like-
wise, it may be an important matter as to the age of a child when single parent
status of the family Kvas achieved, The proximity to the absent parent and the
amount of time the absent parent may be willing to devote to his (her) child may
be a significant variable. So may the patterns of work of the remaining parent,
i.e., whether full-time or part-time, professional or non-professional. One recent
study indjcates that the simple fact that a mother is\w)orking has little to do with
her child-rearing peactices. « . . working and non-wbrking mothers, who are of
similar cultural background and family circumstances, are very much alike in
philosophy, practices, and apparent relationships with their children.”’® This
assertion calls for further investigation. )

Additionally, there are studies to indicate that number of siblings in a family
. and sibling -placement are significant variables in detepmining school achievement.
It would seem important to understand better how family structure variables
interact with SES variables in determining parental atMtudes toward their sons
and daughters and attitudes of siblings toward each other.

Family attitudes. Families may differ remarkably in their attitudes toward
success, the root causes and probability thereof, and many other things. One set
of parents may feel deeply about the importance of spending time with their chil-
dren and another may not. One set may be thorough in selecting among altemna-
tive types of parentchild interactions and another may not. One set may set to
exert closé® control over their child’s use of time and another may not. Children,
even children in the same family, or even the same children at different times,
may have different views toward the importance of school success and tdward
the relative worth of an hour’s time spent in “study,” meaning any future-
oriented, preparatory kind of activity, and an hour spent in immediate, mindless

pleasure. - ,

* It is reasonable to suppose that such attitudes as these affect school progress.
But we know very little about how®attitudes are developed. One might assume
that they are related to SES and family structure; this seems implicit in the socio-
logical literature that associates school performance with “family . background”
as measured by family income, occupation, etc. Thus, one might say that welfare
mothers have bad attitudes to support their child’s progress, and successful,
middle-class parents have good attitudes. It mdy be morally important, however,
to distinguish between attitudes of caring and attitudes of what we may call
“projection.” A welfare mother may care as deeply’for her child as a middle-
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class parent and make sacrifices of time and money for the child exceeding
that commonly seen in middle-class homes. Yet, the welfare mother may, at

~_the same, time, fall into attitudes of hopelessness and despair in thinking of
-what kmd of life her child will lead, i.e., the projection tends toward what her

own life, and the )ves of adults with- whom she associates, is like. Such feelmgs
of hopelessness might be conveyed to the child and dampen his enthusiasm
for school work. If this indeed is what is happening in some families, we should
not, of course, charge the mother with fecklessness. Conversely, children born
into families of higher levels of income and education may be surrounded by
attitudes that assume the probabslity of suggess in educational endeavors and
that extol their worth.* These attitudes may impel middle-class children forward
in school simply by making them more confident.

We can imagine the shape of parental attitudes and their effects on children’s
motivations, but we really know very little of the whole topic. We do not know
much about what parental attitudes in different families are, how they change
over time, what is the nature of their inconsistencies, and we certainly know
little about how parental attitudes affect school age children. About measuring
attitudes and assigning causal power to them, it is necessary to be modest.

We do know this much, however. Although educational productivity is class
related, it is not pertectly enjoined to SES of the student’s household. Some high-
income children do~poorly in school and some low-income children do very well

* 8 indeed. We should examine the characteristics of these “outlyers” in the expecta-

-tion of discovering patterns in their out-of-school lives that are basically different
from other childfen in their SES categories. Thus, the main focus of the research

~ proposal here is examination of processes of child development within—not

between—SES categories. As we do so, we may be able to offer policy guidance
on such major reform proposals as Burton White’s suggestion that we should
inteivene in the child’s intellectual and social development between the ages of
6 months and three years, on the one hand, and William Rowher's argument that
we should postpone content mastery in school until after elementary school
years.™ :

Neighborhood variables. So far, we have discussed variables nelatmg to the
individual family: SES, family structure, and family attitudes. But there is inter-
action among sets of families and the children of which they are a part, with the
sets being defined as families who live in a given neighborhood. For children,

more than adults, nenghborhood establishes a physical boundary of existence.®

Children lack the 'means to driye themselves about in their own automobiles. They
are limited, in the main, to bicycles, public transport, and being chauffeured. The
last assumes inputs of parental time and capital and is presumably related to SES.
Public transport schedules are geared more closely to tho needs of commuters

than fo children—in most meétropolitan areas, at least. Bxcycle range is often

limited by hilly terrain and by major traffic asteries.

¥ The physical size of neighborhood may be different for one group of chil-
dren than another, but we would generally expect its limit to be rather well
defined and to represent.only a very small part of a given metropolitan area.
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(In small towns, of course, children may wander over the whole town’s area,

but most children in our country live in metropolitan regions, not.in small towns.)

In any case, what exists is a set zﬁconditions for the child’s activities out-

side his own home. If the neighborhbod contains playgrounds, children will

likely engage in physical games appropriate to the playgrounds (except that

playgrounds may be effectively closed\‘ to younger children if they are subject

to physical harassment by older children). If the neighborhood contains a shop/

ping: center, children will hang around the stores. If the neighborhood contains

a plaza and if the plaza is a site for mime and jugglers, children in the neighbor-

hood will see them. If the neighborhood contains vacant, undeveloped space,

« children will allow their imaginations to roam in building shacks and staking

out “secret places.” If the neighborhood contains a library, a zoo, or a museum,

-~ o some children, at least, of the neighborhood will attend. When any of thesé

oo~ . .. -.spaces or facilities in a neighborhood are lacking, most children in that neighbor-

. v ' '}h‘oo'd, so our preliminary evidence suggests, will not engage in those kinds of

~ "« =", activities appropriate to that space or facility.

.. ', What s true of one child, thus, is true of most children in a neighborhood -

= the neighborhood sets a physical boundary of Nﬂild’s life. Hence, any one

" child*s playmates and friends are likely to live in his same neighborhood. In

R . this country, we have a lot of residential clustering by social class, so any given

- : « " child’s peers are more likely than not to live in households in which income,

coe e . education, and occupation are similar to that of his own parents. Insofar as SES

“of household Has an effect on the child’s attitudes toward, among other things,

. X0 school, tttis kind of peer relationship might be thought to reinforce and strength-
T8 en the attitudes that are otherwise developed at home.

.~ c Further, the general milieu of a neighborhood may provide incentives and

distractions to children that encourage or impede schoolwork. To be speculative,

v imagine it possible that middle and upper-class children find their neighborheoods

. ) sufficiently quiet that they are not unduly distracted from lgssons, homework,

and, in general, human capital building exercises, while at the same time children

who grow up in slums may find sufficient ‘stimulation and excitement in the

. qude’d daily life around them that they find it hard to spend time to provide

" I - for" tomorrow’s enjoyment (at the expense of foday’s). In middle-class neighbor-
" . hoods, what adults do to make a living is likely to be concealed from the eyes of
e \{. " childrén; its mystery may serve to reinforce the idea that a long period of educa-
Bt tion is required of one to enter the world of work. In lower-class Reighborhoods,

) the details of performance in adult roles are likely to be in plain si§ht of children,

and children more easily move into and out of adult roles even at rather young
ages. Thus, the need to engage in a long, strenuous period of preparation for
adult life would be less strongly felt.

|
A Réstatement of the Basic Question

We do not suggest that the above list exhausts ‘the variables that determine -
OSE of children, but the list is intuitively obvious and sufficiently complex (both
at once) to accommodate preliminary analysis.

168

173



a

¢

To shift the metaphor, let us say that each year children attend school,
they bring with them a lot of “baggage:” their health, energy levels, knowledge
and skills acquired in formal learning and in informal activities, tastes, attitudes,
and expectations. Presumably, some of this baggage is helpful to a given child
in his schoolwork, and some is not helpful. We know very little about how to
sort the baggage into categories (helpful, unhelpful, or of no consequence). Also,
we know little about how the baggage is acquired by a child or, in some cases,
forced on him. What we do know is that the differences in school performance
of children is greater than can be explained by the initial intellectual gndow-
ments and that the gap in performance tends to get wider the longer ren
attend school. )

QOur policy objective, let us assume, is to raise the average and reduce the
dispersion of school achievement scores. To restate the basic questions of the
paper, now in two parts: given the policy objective, we can learn useful things
by studying the association between patterns of child life outsxde the classrooms
and patterns of school achievement, i.e., is itkappropriate to try to understand
the nature of the baggage that children bring to school and its effects on their
school performance? If the answer is yes, are household time budget studies,
as broadly defined above, an appropriate, though not necessarily an exclusive,
research strategy to gain that understanding?

An alternative to try to understand OSE and its effects, presumably a
cheaper alternative, is the attitudinal survey per se. Qur belief--and we admit
our bias—is that children communicate more clearly and thoroughly through
what-they say they do ﬁan through whay they say they feel (though analysis
of attitudes helps illuminate the significance of activities). We suggest the worth,
then, of making observations of " what children do. Next, we examine patterns
of behavior in terms of their associations with SES, family structure, and neigh-
borhood variables. Finally, we attempt to relate all of the above to school per-
fogﬂance. . e

The intent is to explore the question of “joint causality.” Suppose one
finds an association between SES and parental interaction with children, such
that when middle-class parents behave in certain ways, their children typically
score higher in school than their initial endowments would suggest. Suppose a
group of low SES parents have behavior similar to those of the ‘“successful”
middle<lass parents, but let the low SES children appear to receive markedly
different amounts of benefit from their parents’ behaviors (benefits being meas-
ured by gains in school performance). In other words, for similar parental be-
haviors, dispersion of school scoresgbecomes greater as we move down the SES
scale. .

" . One could then seek to discovel whether there were combinations of paren-
tal action and school or neighborhood variables that produced school success.
Parental action might be of relatively weak effect unless the school had a warm
atmosphere, minimized tracking, etc. Likewise, a “favorable’ school environ-
ment might have a relatively weak effect unless parental behavior supported
school performance. Certain particular neighborhood conditions might override
the effects of parental and school efforts both. Up to now, studies of deter-
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minants of school&erformance have not given much scope to study of joint
causality. .

The policy implications are along the following line. The chief thing we
know about determinants of school perfdemance is that it is closely associated
with. differences in ‘“home background,” where home background is measured
by parental income, educational level, and occupation. It is not possible easily

to change the levels of parental income, education, and occupation in the short
run—nor is it at all certain that changing such deseriptions of family life would
have any desirable effects on the child in the short run. So public policy, as it
has shaped up, seeks to ‘‘compensate” for deficiencies in home background,
but this compensation is offered in the ahiace of knowledge of precisely what
is lacking in the home, toward which compensation should be made.

Now, if it is parental behavior that affects school performgn
expect some of the achievement-stimulating kinds of pehavior t
of parents of whatever level of SES. This seems to be the assusiption underlying
parenting education. But we cannot be certain ive pes of parental be-

" havior will work well with all types of children. More important, we do not know
much about how different kinds of parental behavior are reinforced or cancelled
by different kinds of neighborhood conditions and by different kinds of institu-
txonal behaviors. In the absence of such information, policies toward children are
fragmented—and, in attacking the problems of school faxlure ineffective. A more
comprehensive approach to studying OSE might allow us to design a better
integrated and more effective set of policies toward youth. \

The remainder of this paper is writfen in several parts. First, we shall des
scribe the theoretical work of Gary Becker on the “‘economics of time.” The
articles that Becker has written repre&nt an ideal starting point to pose hypoth-
eses about intra-familial allocations of time, at least some of which, as we shall

¢ see, are subject to empirical analysis. Becker’s concern is to show that people’s

behavior, in the uses to which they put time, is explamed by such economic
variables as the market prices of different commodities and services, wage rates,
and household production functions, the latter determlining, irnter alia, the net,
benefits of investments in future productivity in market and non-market activi- ..
ties. Children are seen to have their own individual production functions, under
which they transform today’s time into tomorrow’s utilities.

Second, we shall note and discuss briefly several empirical studies of the
uses to which members of households put time. This section is intended to de-
scribe the state of the art of time budget gnalysis and to indicate some major gaps
in our knowledge about the effects of different time use patterns on children.

Thlrdly, we shall propose'a new line of investigation, somewhat more com-
prehenswe than studies so far undertaken. With few exceptions, the studies to
date have obtained data on"the activities of adults only. We shall propose studies
that draw information on activities of children and of their parents and that
these data be analyzed in a context of information about family SES, family
structure, family attitudes, characteristics of the neighborhood in which the
child hves characteristics of the school the child attends, and his school per-
formance.
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Lastly, we shall pose some policy issues that tlus new kind of research may
illuminate. _

The Theory of Time Allotation

In conventional demand theory, consumers maximize utility functions of the
form

~

u u(yn,)’z,---,Yn) ‘\ .

" subject to a resource constraint

Ipiyi=I=W+V

where y; are goods and services purchased i the mhrket, p; are the prices of those
goods, I = money incomg:, W = earnings and V.= income from capital. The con-

sumer is in.equilibrium when, for each pair of market goods, P2 _ Muy . where

| 1 . mu,

mu, refers to the marginal utility of market good i. Conventional demand theory
does not deal explicity with any of the following mattprs (1) the fact that goods
and services can be produced in-the home as well as the market; (2) the fact that
different goods and services obtained by the consumer, whether in the market or
at home, require different amouiits of tnne for their us¢ or enjoyment, i.e., some
goods are time-intensive in their use and some are not; (3) that the relative prices
of time-intensive goods presumably change from one yenod to the next; (4) tha;
goods and services may be used to enhance one s future productivity in the
market and as a consuiner; and (5) that different membe:s of different households
face different opportunities to' exchange time for money income. Yet, these. pre-.,
viously-omitted phenomenon may be crucial in explaining the behavior of panents
toward children, of children toward parents, and, ultnnately, in castmg lxght on
the school performance of children and youth.

Fortunately, these omitted phenomena of consumer behavior have been ad-
.dressed in a theoretical way by Gary Becker.® Becker pdstulates that households
act as producing units, to provide themselves with utilities, Z; under a household

: productxon function of the form

' l
‘Zz £ (Xi. Ti), |

where X; is a vector of market goods and Ti is a vector of tlme unputs Thus

_“households are “both producing umts and uuhty maximizers.” The utility func--

tion to be maxxmized becbmes

) U-U('Zis--.-rzm)-—U(f},...,fm)

EU(X;,XQ,...Xm;Tl,T_g,...,Tm'),

subjecf' to a budget constraint - - -
g(zir--',z.m)'—'zt ¢
where g is an expenditure function and Z is a bound on total household resources.

Y
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If wages and prices are constant for a given household, i.e., are indepgndent
of the choice of a particular set of Z;, then the market goods constraint can be - .
/ written as . .

m 5
%Fixi=I=V+TwW, .

where p; is a vector representing the unit prices of market goods Xi, Tw is a vector
of hours spent at work, and W is a vector of wages per unit of T. The time con-
straint is

v I ——

o ' 21: Ti=T.= T-Ty.

where T_ is time spent at consumption and T is total time available. Thus, the

full cost of a unit of Z; can be expressed in time, for time is the ultimate re-

source. The full cost is the sum of the time spent in consumption, T;, i.e., time

spent in non-market production, and of time used in market production, Ty, to

acquire from the market goods and services x;, that are complementary to T; in

9 the creation of utilities Z;." According to Becker, both time spent directly in con-

sumption and time spent in acquiring goods for consumption represent eamings

N foregone or “lost.” This reasoning seems to accord a higher place-either to market

work or to savings than to work done in the household or to the satisfaction of

- the household’s needs generally--puritanism run rampant! Which is to say that
work and saving become ends unto themselves. _ ‘

Does Becker’s extension of consumption theory cast light on such aseemingly

T distant phenomenon as performance of students in school? (¥ it conceivably be

a starting point in analysis of why students from certain classes of families sys-

tematically succeed in school and why children from other classes of homes

systematically fail? Let us consider the following points.

Twily as an Allocating Mechanism {

Members of households allocate money income and time to the production
of utilities. Each member of the household has a claim to the time of ‘'other mem-
bers; that is, each member gives time fo other members and receives time from
others members. In child bearing families, moreaver, let usgssume that parents
are solely responsible for the allocations of money income to the individuals of
the household; however, it is safe to say the parents have but limited control of
the utilities created by their children. They do not control fully the child’s alloca-
tion of the child’s time that is used in combination with market goods and
services for production of the child’s utilities. - '

Time, along with goods and services, may be allocated to future utilities as
well as present. Letting, as before, Ty represent time at work and T, time spent
P in consumption, then T, might stand for time spent in education, broadly defined.
Total investment in the ith period of time would be t,; X, where X, represents
the mayket goods input toward building human capital.
. t
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Households make investments not only t¥improve their productivity.as
workers inf the market but also to improve their effectiveness as consumers. Some’
Z; are time-intensive in the present period, but some Z; also require considerable
prior investment of time (and possibly of goods) for their creation. For example,
it takes considerable investment of time to learn to play the piano well. On the
other hand, it takes almost zero investment of time in previous periods to be able
to create Z; by watching television.

In Becker’s view, children, as seen by parents, are time-intensive goods. That
is, they require parental inputs of time to maintain their present health and happi-
ness, but this is not all: both parents and children make time investments in the
children’s future production and consumptxon utilities.

,“;

Time Responses of Parents

According to Becker, there is a life cycle determining allocatjons of time to
Tw, Tc, and T, largely determined by market wage rate. At younger ages, the
possibilities for eammg money are nil. As one becomes older, one can enter the
market, but one's wages are low. In the early stages of life, then, it makes sense to
use time in consumption and investment (schooling). In the middle years of life,
wage rates for the individual are at a peak, and this condmog raised the yield of
T. relative to T, (unless, of course, a major shift in tastes-has occurred in the
meantime). T,.. once past the younger years may decline in value, monotonically,
because of decline of strength in the learning functjon, because of the shortening
_ of the period of years. in which new skills may be used, etc,, or it may rise in value
.because knowledge already acquired creates demand for new knowledge, especially
in complementary consumption fields’ But, in any case, in the middle years, high
wages draw time to the workplace and away from consumption. In latter years of
life, time shifts from Tw to T as levels of wages obtainable by the mdi\ndual fall.

The basic. attem of time use c“nnot' but seem to affect the ways ‘that .
children grow \ip. During the younger formative years of the child’s life, the head
of household is most ingensively involved in work, and work is something that is
. done outside the houschold. The child is deprived not only of th:;xt}e&ion but -
.- even the presence of the working ‘member(s) of the household, Famify structure
in the U.S. does nglt any longer allow grandparents to share in child rearing,
though presumably, grandparents—under Becker's theory of the life cycle—would
have time for child rearing tasks. Next, children live through their early formative
years at a period in the lives of their parents-when time is spent mainly on the
present, Ty and T¢. Parents are unlikely to setjan example of investment in the
future, though much investment is what parents demand of their children."

The pressure on adults of chil} bearing age to devote time to work, Ty, is a
function of the life cycle of wage rafes. The pregsure to devote remaining time to
consumption, T, mste&d of investment, T,, is, according to Becker, a result ofa
relative decline in the price of time-intensiver consumption goods. What were
formerly luxuries are now widely distributed among the population; examples are
~ ski holidays, foreign travel, air planes and boats. This brings us to an interest-
ing point regardipg time alldcations made by mothers. We have noted eatlier that
a rising number of mothers in two parent families are entering the labor force.
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This may be seenwartly as a response to a relative Tise in. ‘the real wage rates of
women. But, paradoxtcally, it may also be a tesponse to the relative fall in the

* prices of time-intensive consumption goods. Other thrings eqhial, ‘such’a relative

fall inprice should cause people to withdraw time from the work place and devote
it to Tonsumption, But the possibility exists that the wife will place a low value -
on T. durng the working 'day, during, that is, those hours when.the husband is.

f'away from the house She might then prefer to go to work to help finance the

purchase of time-intensive consumer goods that she and her husband can use
together on weekends and holidays. If the consumption activities take place
outside the home, the chil@ may lose twice:“the attentidn of his mother in the -
afternoon and the-attention of both parents on Weekends and holidays.

These are extensions of an argument that dees human acfion as determined
by the “‘egonomic approach,” i.e., as action,Which is always calculating and
rational—and, hence, basically selfish. ecker says, “‘When an apparently
profitable opporturﬁty to firm, worker, or household is not expiorted the eco-
nomic approach does not take refuge ifi assertions about irrationality, content-
ment withwealth alrgady acquired™L convenient ad hoc shifts in values (ie.,
preferences) Rather, it postulates the existence of costs, monetary or psychic, of ’

gaking advantages of these opportunities that eliminates their profitability—costs

that may" not easily be ‘séen’ by outside observers.””'® The econpmic approach is
thus broad enough to accommodate other explanatrons as to why married women
enter the labor market: to heigiften their self-esteem, to help a family maintain a
middleclass income position in times when the given famrly is, relatively speak-
ing, a victim .of inflation and not a beneficiary, etc. But the ‘basic point in this:
adult- members of households allocate goods and time-to their children strictly on
.the basis of the “profitability” of those allocations to the adult’s own private,
utility-maximjzing welfare function. Fconomff-wrde changes in.eur society can
¢nhange that profitability or reduce it. (unless we make the unlikely assumption
that individual preference functions are immune to economic change); ultimately,
chamges that affect the profitability of the household contributions to children
‘should be reflected in school performance,of children. ot
Time Response of Children -
. .
For younger students, which is the class I am ‘'writing about here, Becker as-
sumes that there exjgt no opportunities to spend time at work, i.e., ty = 0 because
w = 0. Hence, child’s time is divided between consumption, T., and education
(equals investment in human capital) T.. The optimality conditions for the alloca-

txon of the child’s trme are derived as follows: . \ .
1 - J

N - Ulf)(l = l(l*’l’)“ . * Q&

where SN : L

fui = dcloufPU; = aU/ac.,

under the mterpretatron that a person s wekare is related to objects of choice,
embodymg goods and time, C'i, A is"a Lagrangian multiplier equal to the margmal

utrhty Qf»weajth and r jg.a rate of interest; .
. . ¢ ! ]
'* . . .
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Uify = s,
, where U; fo is a utility expression corresponding to U, f,d but referring to alloca-

\tions of time, not goods, and s, -is the “margmal utllnty” of an additional ho‘v
. spcnt in consumptxon of the ith penod '

D
. “‘rﬂ“

si=7\2 & tey  OE | = a

< = H'l (1+1) "ot . .
where ; is the payment per unit®of human capital in period j, ty, as before, is
' time worked in period j, oE; is “the change in st@ck of human .%pxtal in period 4
and oty is time spent at school in period i =j - 1. Using this 1 xpression for s;
and dividing U; f; by Uj £y, we obtain the rano

L}

oy twj OE;

o fulfg s L2 - -
I Thus, time should be allocated to scho ing on the basis of three factors: a ;iié-

count rate, the retum in wages per unit of educatjonal capxtal and the marginal
productivity of the student’s time in increasing hc\{c::k of educational capital.
al

N

Discounit rate aside, the marginal utility of an additi hour of a young person’s
time spent in “play” is future eamings foregone. (“P of course, is an activity
at one end-of a continuum, just as ‘“‘study” is at the other; many activities of
- children are at the same time pleasurable and capital-builling.) If-one wanted to
make thé argument more complicatqgl one could say that it is not just future ~
eamings that are foregone, since one might.forego future consumption skills:
_ educational capital prcsumably has two equ—~pr0ductivity as a woxker and -
T productivity, as a consumer. .
' Thus; according to Becker, the time of children who are doing well in schopl
: is an economically scarce resource; such children should spend. their time out of
4 schigol in study and in activities-that support, good performance in school. Far
.children who are not domg well in school, we see that their.time has a low value’
“and might gs well be squandered on fnvolous pursuits. There are strong implica-
. tions for income redistribution in this analysis.. If we assume that children of low
o SES parents. have been deprived in their pre-school wyeats either of sufficient quan-
e ~ fities of parental time, or have suffered from significant shortfalls in quality of
: parental time, such that the children do poorly in school at the start; then these
. childrep find little value in investing in their own development—and, presumably, .
their parents would. find little, “proﬁtabﬂity" in trying te help theiy children play
L “éatch»up," unless the probabnhtxes of their chﬂdmn s being able to overcome
a _ indtial” disadvantage seemed high' The general " direction of the Becker a.tgument
seems to be that poveity is pagsed from generation more or less mevxtably o
R The a.tgument <calls for empmcal mvest:gatxon and such mvestxganon should
/— pay paxticmar attention to matters of class. An advantage at the begmning of a
: ++ child"s school gareer, assiming it exists, could raise the value of 9E;/dt;, insofar
as early aptitude tests are taken to represent dE;. One tust assume that initial
- endowment, msofar as it is subject fo enbancement by parents, would be built
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up by investment bf parents’ time in nurturing of children. We have used Becker’s
arguments earlier to suggest that middle~lass families are under increasing pres-
sure for both parents to enter the labor market. Hence, it is possible that poorer
children grow up with more adult care than rich, if we asdume that being poor is
associated with long or frequent periods of unemployment for the adult members
of the household. On the other hand, there are large numbers of two parent
households in which full-time work by both parents fails to provide income much
‘apovefthe poverty level. .

These points need fo be considered in the light of the fact that i mcome-poor
families may be larger, requmng\the pareiits’ time tp be spread over more chil-
.dren. (Becker argues that high wages earned in high income famnltés cause them to
restrict tieir consumption of such time-intensive go hildren.) On the other

. hand, parents may provide time to their children as a g p, so adding an extra

child does not necessarily restrict the amount available to any other ¢hild. (Par- ¥
ents’ time is a “public good.”) However, any such arguements that suggest a time-
favored position of low-income children must alsct take account of the rise of
single parent families and their concentration in the low-income sector of the -

' population.

1« The investment of a ‘child in his education, according to Becker, is a function
not just of the child’s marginal productivity in acquiring education but also of
returns ffom that education. For a school age child, estimation of such returns
is necessarily a speculative matter. Alfred Marsi§#i! long ago pointed out that\
future benefits are mdr¥ highly prized if they are reasonably certain than if
they are of doubtful prospect.!! Class enters here possibly in the sense that upper
SES children may. ténd to believe that assured returns to educational success
will almost certainly be forthcoming, while children in the low SES families
may view the matter much more.skeptically.’[t must be recognized also that
a child’s commitment to building up his stock of human capital is not established
by thie child alone. Parents and teachers help shape these attxtudes though we still
know rather little of the process.

Furthermore, the Becker analysis assumes that a child’s behavior toward
acquiring - human capitaf is devoid of any aspect of playfulness. Presumably,
children have' their own time discount rates, under which they, weight future
'pleasurcs ‘(as repmsented by the gradual, sometimes painful and tiring acquisition
of - knowledge and skills, primarily bookish) against today’s pleasures (as repre-
ssented by play§ meanmg activity pursued for its own imniediate pleasure, in an
atmosphere of spontanelty) If one asked a child, or an adult fox that matter,
would you trade on even terms an hour’s pleasure today for an hour’s pleasure
- a year from now, we can hardly imagine the person’s agreeing to do 0. A given

child’s time discount rate would logically seem to be related fo his OSE, and it .

should also be affected by the environment of his school. An important empirical
task is to see whether there are gonsistent patterns of association between charac-
_teristi¢s of OSE, characteristics of school, and the time discount rates of individ-
ual chlldren (as measured by willingness to spend time in future-onented activi-
ties). N
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Are there reasons not covered directly in Becker's analysis_to explain why
someé children devote large amounts of energy to the future while others do not?
Tentatively, we may suggest three hypotheses on this question, each of which
relates to class: 1) assuming that parents are concerned about their children’s
futures, it may be the case that higher SES parents simply have greater material
and time resources with which to encourage and (in a vanety of ways) supple-
ment school and scheoling-related activities; 2) some children from lower SES
families may devote relatively large amounts of time to such tasks as care of
siblings, housework and the like, cutting in to time available to master school
lessons (or diverting aftention and/or interest); and 3) across SES groups, what
parents expect their children to gain from schooling (and what children them-
selves expect) may result in significantly different determinations of what con-
stitutes a reasonable use of out of school time. These patterns may be reinforced
by the fact that families of similar SES tend to cluster together in residential
environments.

L

Interdependence of Parents’ and Children’s Time Responses

In some of his latest writing, Becker considers the allocation of parental time
toward’ the human capital development of their children.'* Parents will seek to
equalize the values of Ey /0ty . i.e.. the marginal increase in human capital of

«child k relative to an hour’s input of parental time for the benefit of child k.

Assuming that ratios decline smoothly for successive additions of parental ti
the set of ratios in a given family can be brought to equality, and the brighter
children in the family will rwylarger inputs of parental time. However, Becker
postulates that parents seekK to provide equal treatment to all their children;
hence, they compensate the less gifted with goods.

Again, these are matters of empirical study. It is entirely possible that the
brighter children in a family will draw into themselves either a greater' amount or

" a higher quality (perhaps both) of parental time. In time-poor families, this may

leave the children who appear less bright at early ages in a state of time deprivation.

We thus come back to the important question of the value of parental time.
One can imagine that there is a threshold amount of parental time that is required
for a child to be put on the path of becoming a successful adult. It may also be
true that there is a required level of quality of time. Certain standards of income
and education may in the past have seemed to be neceisary ditions for such
quality to be forthcoming. While this may seem to be an utteNy pessimistic chain
of argument, it leaves open the question of whether conditions setting the quality
of parental time are inherent, say, in the educational level of the parent, per se,
or are the result of the fact that educational level is associated with certain types
of parental action, e.g., reading to the young child at bedtime. If this is so, there
may. be power in parenting education. Also quality of parental time may be based
not so much on educational level, per se, “as on neighborhood conditions. If one
lives in a nelghborbood where practically all families regard themselves as eco-

ically unsuccessful, parents may feel (}epressed about the future and for this
re;gn offer their chlldren a lower quahty of time than they would be able to

. ¢
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give if they lived in,m?)re cheerful surroundings. Lastly, pessimistic conclusions
about the possibilities of some parents not being able to reach thresholds of
quantity and quality of time to offer their childrenikshould be tempered by the
thought that extra-familial institutions—school, recreational programs. neighbor-
hood groups, etc.--may find the way to make appropriate compensation. = *

Time Budget Analysis Research

Previous Research

f \
p—

The Coleman Report stal3: “Studies of school achievelnent have consisteritly
shown that variations in family background account for far more variation in
school achievement than do variations in school characteristics.””!? Bowles in
extending the analysis of the Coleman data, indicated that such variables as read-
ing material in thg home and family stability havé a strong positive correlation

with school achievement of children.!* Given these well supported findings, it is’

somewhat ironical that the main efforts in the U.S. toward overcoming school
failure are still thought to be concentrated in schools and in programs, such as
Headstart, that are based primarily on.the school model. Right at the start, then,
one may ask two related questions: (1) How does family background )affect
school achievement, and (2) op the basis of such information, are there socially
accepsable policy interventions to alter family background toward the objective
of raising school achieyement? .

As | see it, the seminal time budget study from which one might begin to
draw some insights on the first question is J an®s Morgan et al., Productive Ameri-
cans (1966).** The study was based on interviews with 2,214 adults in Yanuary,
1965. Morgan indicates that heads of households work more hours the larger the
size of the family and the lower the rates of hourly pay. He also considers the
propensity of wives to work in relation to husband’s income (it is in inverse pro-
portion). -Putting these two things together, we might conclude that children in
large families in which the father receives low pay are likely to see less of their
parents, i.e., to consume less of their parents’ time, on the average. However, the
conclusion is mugh too simple’a one: adults spend.time ir activities other than
market work and care of childrepn; they“also spend time @1 housework, home
production, volunteer work, self improvement, and leisure.\('ghese categories are
by no means exclusive ; moreover, many people seem to be abldto do two or more
things more or less simultaneously.) Morgan attempts to assesgdime gpent in all
these various ways. He also investigates the “time horizons™’ of differe t families,
in the sense, for example, of whether the family is putting money away for the
college education of its c}xﬂﬂ‘renh.iPresumably, families with longer time horizons
are more likely to provide motivational reinforcement to their children for doing
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- 1974, to indicate that the increment of time put on housework f;
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their schoolwork. For the present purposes, however, we must note that the
study concentrated almost exclusively on activities of adulty not even raising
questions about what adults do with children, much less abdut what children
themselves do with their time. And it is certainly true tha\Wisa-vis children,
parents have different ways of reveahng the lengths-of their t\e horizons than
in putting money aside for college.

Contmuing with data from the same basic source, we find
Morgan, et al, study, Five Thousand Families: Patterns of Eco

the num-
ber of siblings in families increases.'® Further, this reduction in avé¥jge time in |
housework per child in family that occurs as family size grows is relatively small ’
in high SES- famnhes and re!atwely large jp low SES(famxhes :
Returning fo the 1965 data of t Morgan, et al., Productive Americans
study, Hill and Stafford (1974) repeat the essence of the Morgan analysis to show
that “the total housework hours spent by the wife on a child prior to grade school
is about 1,120 for SES I, 2,060 for SES II, and 4,100 SES IIL.”’'" However,
Hill and S§afford recognize thatlower SES families :gnmore' children, on the
average, than do higher SES famlhes Hence the tot e spent in housework
(and presumably in ghild care) may not vary by as much as these figures indicate
if housework (and child care) have the characteristics of a public good or if there "?
are economies_of scale in raising children. Without indicating sources of data, T
f}}ice' Rossi has suggested, however, that housework is not a very.good proxy for
time spent with children: “ . . . women devote to household chores foar times ﬁ

many hours as they d0 in interaction with their children. It is housecare that

keeps worhen at homé more than child care.”'® She goes on to suggest that the

Hill-Stafford type of result may reflect mainly the fact that middle-class famxhes -

burden themselves with a lot of household goods. that they must then take care

of. Under that argument household work. might be »positively related to social .

class at the same time that hours spent with children could be mvegly related. . .

* many hours as they '}czfu,interactions with their husbands and three times as

Tn a 1976 study of -ﬁousehold productxon Kathryn 'E. Walkédr dnd Margaret
E. Woods draw a gz’mctlon in discussing “care of family members)” ‘between o
“physical care” fion-physical care.”®® The former refers to “bathing, jeed-
ing, dressing any famﬂy member,” etc., and the latter to *“all actmtles related to
the (family memers’) social and educational development,” e.g., helping children
with school lessons. Pata on time use pattems were collected from a stratified
random sample of 1,296 households Pertment to our discussion here are she find-
ings -of no statlstxcally s:gmficant relation between mother’s education and ti
spent_on non-physical, care and ofyno statistically significant relation between
employment of wives outside the, j{’{)me and the amount of time spent by amﬂy
members in non—phys.tcal care.- * -
Lindert (1974), using data from the 1967-68 Comeﬂge Use Survey,

N 4

reached the conclusion-that a primary determinant of the sficcess of a_child is . ,
family. size: as family size rises, the jchild’s outlook falls.?® prospects for’ *
success are diminished for the middle chxldren in a chain of siblings. His data were
glsufficxenf to conﬁrm of deny the “plausxble argument” ‘that a more highly
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educated mother would be more procfu-ctiva per hour spent ia developing the
potential of her child. “That issue is-hard to test, given the multicollinedrity
between her observed productivity and such influences as the amounts of pur-
chased inputs given to the child.” < '
Siblings studies have suffered from the problem of omitted variables. That

" is, when one says that childr rom smaller families fare better than children
from large, one may be measuring the results of parental attitudes toward achieve- )

ment, not the fact that increase in size of family rediices the amount of care, on
the average, given later children. The latter ghenomeno‘n is a more basic feature

_of large families than the latter. If, for example, parents of high achievement

orientation restrict the number of their ghildren because they believe concentrat-
ing their time on a fewer number is important to their children’s.success, and if
the true operative condition is not parental time inputs but a contagion from
parents to children of an attitude toward achievement, then possibly parents of
large families could be persuaded to inculcate in their children positive feelings
toward accomplishment and the plight of later siblings alleviated. In a recent
article, Lindert attacks this problem by making the intra-family comparisons in

achievement, using data from a sample of 312 senior male employees of a New -

Jersey uility company.?' The respondents in 1963 were asked questions about,
inter alia, the age, sex, educational attainment and occupational status of their
siblings, living or dead. The familiar pattern of sibling achievement with regard
to family size and birth order field up in this examination of intra-family achieve-
ment differentials. Lindert concludes: “There is*a considerable body of evidence
that reductions in fertility should raise the average level, and.reduce the dispersion
in schooling . . . the main reason fgr the effect of fertility reduction on schooling
is simply that it.gives each child more inputs from his family.””* What is not
clear from the above studies is how closely the author was able to control this
datd for the effects S. :

. ‘ ’ P
Daniel k Davis, ef gly haviﬁsted agother line of argument to exp‘lain the
ts

_ relative disadvantage of middle sibj gs.“' Y oungest sibling%enqu most whatever

intellectual enrichment the pa progitle to the famil&} but- the influence of
parental stimulation wanes as the numbéx of children increases. However, as the

" older siblings ac?tuire schooling, the mtellectu'a‘} le?&l of the family would be

raised by their contributions. Last born -siblings ,?_(oul'd likely benefit from this
older sibling contribution more than middle sibh

A

. The effect should be riost

pronounced in families wherein the parents had ra little schooling4hemsetves.

Davis, et al., tested their hypothesis using data of 191,993 Istael eighth graders
(1966 and 1970)’,,and‘,received statistically significant resulfs. In addition,.fof a
smaHer sample, thty reportedigy’ - . . since school attendance was- compulsory
until the g:ighth grade, older-children in 't_he large families may soon have sur-
passed their parents in their ability to gducate and help the younger Ehildren{n
theafamily. This hypothesis is vesified by data from questionnaires obtained from

" a'representative- sample of 4’3‘21' Isracli sixth grade children iri 1973. With the
" number .of older children hield constant and 'with decreasing formal education for -
the partnts, chidren gr¢ more likely to répoj that an older sibling otNer than a
parent helps with homework.and-takes an integest in ghool activitjes.”** These

. * L3 . l_ )
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e findings are consistent with the proposiiign that educational level of the older -
persons in a child’s life, even when those persons are no olffer than his own
siblings, determines in some important way the quality of time inputs offered to
him by the family.

Arleen Leibowitz, an the basis of analysis of the “Terman data,”” 1,528 high
1.Q. children selected for study in the early 1920s, concluded that “home invest-
ments” serve to raise 1.Q., even in the group of gifted, in significant measure. She
took, then, Q. as a proxy for human capital and thus drew a relation between
activities of paretts in conducting instructiox\al activities in the home and the size
of the stock of human capital possessed by their childfen. Furthermore, educa-
tional level of the mother is posxt,wely and significantly related to schooling
attainments of her children.?
~ In a later article, Liebowitz explored further the questxon of the importance
of the mother’s level of edtication.? Using data generated by Educational Testing

Service for the, Children’s Telévision Workshop on the responses of a group of

3.~ § year .olds on various learning tests, Liebowitz found first that children’s

language development was significantly (negatively) related to “size of family.

Secondly, she reported a significant positive relationship between mother’s

schooling and her child’s test score. However, and this is the interesting. point, the

signiﬁeance of mother’s education dropped substantially when the mother-child
activities were introduced into the regression analysis, Liebowitz concluded: “The
effect of material educatlon on verbal development may: be attributed at least
partly to the allocative affect. That is, more educated imothers are more likely to
engage in tho$e specific activities that promote verbal abilities. Thus, when mea-
sures of those specific activities are entered into the regression, the coefficient of
maternal schoolmg beeomes no longer significantly different from zero: Reading
with cﬁﬂdren appears ta be the activity that most promotes verbal skills, and TV
viewing appears to be the activity most detrimental to those skills.”**” There are,

-of cotitse, non-verbal skills of commumcatron It would seem unfortunate if
school success is closely i)mked to verbal sers and ifschool success is so highly
regarded that processes v which non-verbal skills -are developed were to be
ignored. < -

* Gronau {1976) has studied the effects of husband s, and w:fe s market wage
rates on allocation of time t{p market production, home productnon and leisure.?®
“Children have_a negative efféCt on their mother’s leisure, the time withdrawn
from the market falling short of the increased housework. As the child grows
older jmd “ehters school, housework diminishes, but the change Rardly results in
any gain in leisure—the time saved in work' at homije is dwerted .back to the mar-
ket.” Finally, Aaron (1976) reported he could. find little Jjustification in social
. s¢ience research for advances in puhhc expendif@res: on education nor on “com-,
plementary programs,” such as nutrition, health, housing, or inc8me maintgnance,
insofar as such programs ‘were. axmed at enhancmg the child’s capacity to learn in .
" school.2* Howaever, he urged educators to plunk for more money for children as
. an article of faith, a faxth sustained by the fact that research on childién has so
far been so poorly done as to represent no fyﬁl contradiction to the point that if

" we spend money.op chrldren ‘amethmg good might happen - 1.

So
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Let us make some \summary' observations. Most of the studies cited above,
while dealing with pmbfe_ms_jqf young people, are based on‘d’#ta obtained from
adults. In the case of the Mick! /(Morgati, et al.,) datg, central to several of the
studies, time spent in house fogk is assumed to be a proxy for time spent by
parents in child development; that is, a guestion was not asked in a fashion to
divide parents’ time as between mopping ¥he floor and reading to childgen. (This

_ is not true in the Walker-Woods study,, how er.) .

- Mainly, these studies appear to rest (at least) on one major dS_sTx?nvp?lon and
one kind of implicit assumption. The main assumption is that whatever influence
the family has on the child is largely completéd by the time the child enters

“school.® Since it is difficult to do survey research on § and 6 year olds, it follows
that asking questions of children is either (a) too hard or (b) not productive of
useful knowledge because the child old enough to answer questions is too old to
be helped by the findings. The ‘implicit assumption seems to be the following:
children are passive recipients of parental care. If parents decide to eqhance'the
endowment of high ability children and not to enhance thetegdowment of low
ability children, the results on the children are as the parent 0 ins, That is, the
present behavior of parents determines the future behavior of children, as chil- |
dren have not the power to selectively actept or reject what the parents offer.

. The first assumption should be tested, it would seem. Children may well be
subject to formative influences from family and neighborhood up to age 12 or
older. If so, the child himself becomes able to d;scribe his life and to speak to
some of the influences upon it. '

The implicit assymption, on the other hand, appears to fly in the face of
common sense. It is hard to imagine that children do not selectively accept or
reject what their parents offer. Broadly speaking, our 8wn data, to which we
shall refer in more detail below, suggests that parents can be djvided along a
continuum in their relations with their children. At one extrfme are activist

“parents. Activist parents we see as those who not only read tb their children but
help with homework, engage in common enterprises on weekends and during
summers, seek out.opportunities for their chjidren to participate in lgssons and
games, and involve themselves in school pregrams. Non-activist parents, at the
other extreme of the continuum, might, almost literally, do none of these things.

.»Let us assume that all relati&qu achivist parents are concerned to some extent
with the future development of their children. Some activist parents may exert

‘ themselves from defensive motivations: “If I don’t give my child guidance, he
will waste his time and do bad things.” Some activist parents, on- the other hand,

! may be less compulsive and-;_‘fnay act on response to cues their children give them
as to what interests the child would like to explore next..In our data, degree of
parental activism is not strictly related to social class. We hope this will allow us
%o study children’s persistence of p‘articipation in various activities relative to
degree of parental activism, by social class. .

With respect to parental investments in children, and setting aside for simi-

4 plicity the role of sib , we have indicated here three sets of variables: extent

of parental involvément, types of parental involvement, ar_)d,parental .motivation

for involvement. The first two have bsen examined in relation to children’s mental
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development and educational performance but not very thoroughly. The last has

sC set a context invhich children’s responses to parental investments will be
forthsoming. It is hard to imagine that neighborhood and school do not have their
own independent influences on the patterns of children’s responses.

" Lastly, we would note that parents are not the only older persons in the lives
‘of children. We have some tentative evidence to indicate that children of low SES
neighborhoods spend a lot of time with adults outside of school hours who are
‘not their parents nor are closely related. This could be a kind of offsetting adult

h% been touched upon. Furthermore, as noted above, neighborhood and
h\ol

contrlbutxon to low SES children, making up ;el?st to some degree@r the..

alleged propehsity of middle class parents to give

children more of their own
time than low SES parents manage to do. '

Time Budget Studies of Young People

Let us review the chain or argument up to this point. (1) Fmance of education
is a process of providing resources to schools. (2) Schools exist to help students
learn and to become adults. (3} Policies that strengthen the capacity of students
to learmn are complementary-to policies that are intended to provide financial
resources for schools. (4) Economic theory suggests that households will allocate

their own resources, i.e., parental time and money, to further the school careers

of their children. (5) Empirical studies puggest that out-of-school life of students
has significant effects on academic performance. (6) However, existing studies
have not dealt thoroughly (a) with the time allocations of individual members
of households and wnth their joint activities, (b) with the effects of SES, family
attitudes, and family structure on activities, and (c) with the interactions among
household activities, neighborhood characteristics and school characteristics.
- The guestion to be addressed here is whether more thorough studies are feasible.

Plainly, it is possible through survey research techniques to obtain informa-
tion from adults about what they do with their time, what educational aspira-
tions and expectations they have for their children, etc. It is also possible to
describe neighborhoods and schools and even to get some feel of how: neighbor-
hood and school appear to the eyes of children. The operative question, then, is
whether 4§ is possible to obtain reliable mformatmn from children. Two recent

. jmvcstlgatx ns suggest that it is.

The Foundation for Child Development has sponsored a study conducted
by the Institute for Survey Research, Temple University, in which 2,200 children
aged 7 to 11 were interviewed, along with 1,700 of their parents. The interviews
lasted one half hour. “The interviews . . . were structured to determine the general
environment in which children live—their family lives, their friends, schools,
health, and neighborhood acfivities—and to learn their perceptions, feelings, atti-
tudes, and wlues " Prelimi results have been published and a final report is
expected shortly .2

- ~Seccmd1¥, in the Chlldhood and Government Project, University ot California,
Berkeley, 3 surve ﬂ1 time budget format has been conductgd of 764 children
_aged ll 13 and their ‘parents under the du-ectxori of Elliott Medrich. Questions to
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children coversd activities with friends, activities alone, where activities take

. place, likes and dislikes about one’s neighborhood, attitudes towards school and
s _one’s progress therein, organized school activities, organized out-of-school activi-
— . "ties (lessons, etc.), mobility, school homework, houschold duties, TV listening,
' eating and sleeping arrangements, time spent with parents and siblings, activities
with parents*and siblings, all this (and more) along with strictly time-budget
reporting—e.g., “let’s talk about what you did yesterday, starting with when you
; gotun...” - : .

Questions to parents coneerned neighborhood facilities, e.g., availability of
recreational areas, quietness, traffic safety, police coverage, etc., educational aspi-
rations for the given child, educational expectations for the given child, TV watch-
ing, activities:with the child, efforts made to find new activities for the child,
parent’s own activities, including work for money, efforts made by the parent to
control the child’s use of his time, etc.

The sample is representative of the city of Oakland by SES and race. It
includes substantial numbers of minorities in all SES groups. The completion rate
of interviews (successful interviews/eligible participants) was very high—86 per-
cent. The data are filed on computer in such a manner that we can call up tables
on children controlling for parental characteristics and on parents controlling for
children’s characteristics. The data are supplemented with information on the
child’s performance in school, detailed descriptions of the physical characteristics
of neighborhoods, and a limited amount of direct observation of the daily out-of-
'school activities of a sub-sample of children. . '

We weuld not minimize the difficulties of obtaining information from chil-
dren. Interviewers must be carefully trained. Questions must ¥e phrased delicately
on many topics to avoid giving offense; questions must also be asked in such a
fashion that a child’s response is not given because it is what the child thinks the
interviewer expects to hear; yet, the questions must take account of the specificity
of children’s language. The ground must be carefully laid to obtain permission, as
a stranger, to talk to a child for, say, two hours without the parent being present
in the room. Because of the expense of each interview, and the consequent restric-

\tion on sample size, sample design becomes extremely important, But the conclu-
sion I would draw is that obtaining information directly from children in the
11-13 age bracket is eminently feasible. : '

One thing seems reasonably clear: children and parents systematically will
give different answers to certain 9uestions of the same type. When asked if they
were afraid to go to certain places, 12 year olds tended to answer in the affirma-
tive. However, a majority of parents indicated that they felt little or no concern
for the physical safety of their children. In this case, I suggest the child’s answer is
more useful in explaining the child’s behavior than the parent’s answer is.

C . | oW

£

. . Policy Apblicatidn_s

If it is feasible to study activities and attitudes of children and the families of
which théy are a part, is it appropriate to do so? Are there important policy appli-
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cations of the results? We venture to say that, as is generally the case with re-
search, no one can be sure. However, we would like to discuss possible policy
applications under three headings.

As Regarding the Family

* An early task in household time budget studies is to see to what extent
. children’s activity and child-parent interaction are related to social class. Do
upper-class children engage themselves in'a lot more human capital building
things at home than do lower-class children? Let us assume so. We may then see
that patterns of certain families depart from that ekpected by the income-
educational status of their parents. Do such differences in family behavior reflect
themselves in school performance or do they not? Recall Licbowitz’s finding that
a child’s being read to by a parent wipes out, statistically speaking, the effect of
mother’s own education on the child’s development. This is one activity only. Are
there mutually reinforcing patterns of child’s activity that appear to eradicate
effects of class on the child’s school performance? -

We do riot suggest we shall ever have truth on this kind of point, but approxi-
mate truth might have its public uses. Suppose serious effort in studying OSE .
establishes that activities x,,...x,, as engaged in by children and parents, are
associated with school success, without regard to class. This information might be
the basis for quasi-experiments in parenting education, under which parents (and
possibly children) would be given special incentives to adopt pattern xj, ... Xxp.
Presumably, a number of these activities would be those now being stressed in
parenting education, but the point is that parents could be informed more con-
vincingly that “these things really seem te work.” {

Such experiments would run the risk more strongly than exlstmg programs
of estabhshmg blame on certain parents and certain children when “these things
don’t work.” There should certainly be continuing research to try to discover why
chapges in patterns.of behavior are unproductive in certain instances and what
barriers certain children and parents face in trymg to become more effective by
middle-class standards.

We recognize we assume that parents generally want thexr children to do well
in school, i.e., that. they seek a standard of middle~lass performarice for their
children. This may not be o, ¢ it is what our data tell us so far. That is, educa-
tional aspirations of parents for their children are umfomﬂy high, but educational
expectatxons are strongly associated (positively) with social class.

We also recognize that the arguments I have just been making may seem to
be naive and excessively idealistic. Possibly, life in slum neighborhoods, with all
4ts despair, frustrations, humiliations, and uncertainties is not somethmg that can
be overconte, in-shaping the lives of children, byla change in child-parent activities.
Bowles and Gintis have argued that our educational system supports capitalism by
creatihg a h:erarchy in the work force ,and by inculcating widespread acceptance
of the rules of the hierarchy.* This may assume too great power in the educa-
tional system, and the argument generally fails to explain why teachers, parents,
."dnd children so passxvelyvaccept such a process of early classnﬁcatnon It may -be
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that capitalism requires low-income ghettoes even more than it requires an educa-
&onal §ysten3, because the slum may be the social condition of sufficient power to
‘persuade low-income children that school success is unattainable and, if attainable,
would not forestall a life of low-skill employment, along with frequent unemploy-
ment and poverty. Studies of OSE might give us additional information as to how
far do in the social structure social mobility can be influenced by policy
manipl‘:l'zﬁon. : :

-~

_As Regards Social Agencies Other Than Schools

Lastly, studies of OSE should be useful in providing information to other
social agencies than schools which serve youth. If the school performance of
young people appears to be related in various ways to the participation of young
people in organized activities—the{ nature of the relationship could, of course, be
quite complex—then one would have a basis for axamining the types of clientele
served by different agencies, the degree to which those agencies display entrepre-
neural spirit, i.e., the incentives they have to reach out for additional clients, and ‘
the general adequacy of their services, both in ‘terms of quality and geography
dispersion.®* One might also try to discover why certain children are not inclined }
to participate (not necessarily assuming that they should) and why certain other
children sign up and then quickly drop out. In agencies serviné both children and

, adults, it should be interesting to discover if children are offered such quanity of
services as reprcsex}ts a fair share of the budget—or do agencies pbtain funds on
the basis of case count of children served and then divert the funds to adult uses.

o )

As Regarding the School . . P

Certain schools have a better record with low-income youth than other
schools. The same can be said of teachers.\Up to now, we have little information
on the extent to which these special school contributions are related to circum-
stance in theE family life of the affected low-income youth and in their neighbor-
hood liveg, or stand in strict independence from the out-of-school lives of stu-
dents. To put it another way, does the successful school, say,stimulate changes in
the home -and neighborhood activities of ehildren? If the answer is yes, then possi-
bly we could use the information about these particular kinds of changes to gufde
Title I programs. That is, we might come better to know what compensatory
education programs should be seeking to compensate for. M

Further, knowing that certain low-income families make\strong ‘efforts to . /

imprqve the school prospects of their children (we are assuming we will know
this), we could try to see if we can idéntify school practices that nullfy or abort

. the paragtal efforts. Instead of assuming that parental efforts are cancelled out,.
if they are, by conditions in glum neighborhoods, we would seek to find out the
extent to which schools themselves are the responsible agencies (as in Bowles-
Gintis, perhaps schools do have such power). We realize we are speaking of
tesearch of a high level of sophistication, but we think we are ‘all more aware
today than formerly of the bad conseqaences of unsophisticated research in such
td§fs as those we are discuising. ' '
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Schoollng and Work:
R . The Changing Context
S ' of Education

W. Norton é‘mbb

\

- Introduction-

. . 5 _ . _
" For, much of the post-World War II period schooling enjoyed a period of
sustained. growth. Enrollments were high, both because of the baby boont and
becfuse of longer average periods of time in school (including increased rates -~
) ~of college attendance). Highér education expand/ed, to the point where it looked )
© as if it would becoe the same kind of mass institution that the high school
' - had earlier become. Furthermore, economic growth and the development of
sectors requiring high levels of schooling meant that there was no problem absorb-
ing the higher numbers of college graduates. Teacher salarjes increased, relative
" to thoge of other’ professxonals ‘their. status improved, and with unionization
they found themselves ,with considerably more political power than they had
ever had. Expenditure levels' soared, on both the elementary and secondary -
and the college levels, and ﬁle sheer size of the éducatnonal sector increased :
dramatically. =~ - ‘
. Againist this backgro the contractxons of the 1970’s have sometlmes'
been.more surprising 3nd seemed more severe than they otherwise would have.
.Declmmg enrollmk/e}nté at-the elemegtary and the college Jevels, taxpayer revolts, .
loeal fiscal cnm fqrgﬁxg cutbacks in spending, and serious praoblems in absorb-
X ing all coll@ge gxaduates in jobs thought suitable to tHeir level of training have
. aft, re dzéxpectat:ons based on experiences of the 50s %nd 60s. In part,
_these : 'shg,fts/ have been demographic in origin: the hxstoncally low birth rateés
mg ‘from 1968 and have causcd declmmg elementary enrollments, which
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. could not have B&n foresecert, while the aging of the baby boom cohort has -
been respor}sible for a part of the decline in college-going. But the more im-
portant factér for. education has been the economic decline of the seventig,

with_historically higher .rates of unemployment, higher rates of inflation, and
lower growth rates all coinciding. These indices of economic stagnation coul
be purely cyclical phénorhena, presenting problems for'schoolin‘g only fn th
short run. But re is also strong opinion, from across a wide ideologica '
trum, that the ec@omic problems of the seventies are symptomatic of fu
mental problems fa capitalist economies, and are likely to remain with
in ‘the intermediate or long run. In this vein, businessmen have complained ab
imminent capital shortages,”caused in part by the expansion of the governm
sector. Some have warned about limits "to growth because of limited raw mate-
rials.! while others have postulated social limifs to continued growth.? There 1§
some renewed interest among economists in longer-term business cycle models,
like the Kondratief cycle,® and neo-Marxists have posed models which forecast
the long-term stagnation of capitalism.* The thrust of all of these views is that
the qurrent economig stagnation is unlikely to be simply a short-run cyclical
phenomena, but is evidence either of a downturn in a long cycle or of secular
staghation. ) !

The ready implication for éducation is that, to the extent that educational
institutions depend on' the health of the economy for their own prosperity,
the school problems of the 70s are unlikely to end with a cyclical upturn in
the economy. There are a variety of ways in which longer-run economic pro-
blems manifest themselves in schools.. One of the most concrete is the cutback
in tax resources available for schools, as governments of all levels find them-
selves with fewer tax resources and as the size of the government sector seems
too large to an increasing number of tgxpayers. Similarly, the higher rates of
unemploymgnt in the seventies have made the absorption of graduates-—partic-
ularly college gradiates- somewhat more problematic, raising the issues of what
leve) of schooling (or what distribution of schooligg)-is “optimal.”

- But the issue subbuming many of the problems which educational institu-
tions currently face”is that of produétivity. Anxiety over inflation and low rates
of economic growth have led to a concern about productivity in many areas,
and schools have not been exempt. Some of the productivity issues aré entirely
internal to schools, as expressed in the fears that teachefs have become less
“productive’” and in the attempts to make them more so through various ac-
countability schemes, ot in tH¥ “cost-quality” debate on the ;zf‘fic‘acy of school
résources in promoting academic achievement.® Others— }le' ones which- will
be discussed in this paper—focus on the relationship bet en schooling and the
labor market, .and express in various ways the fear t /t schools have bet.me
unproductive in the sense of failing to prepare worl«}'tsﬁ“optimally”. There are
various conceptions of optimality and productivit { xiot surprisingly. One em-
phasizes the rate of return to schooling, and-ar ¢ that a world in which the
rate of return has fallen is one wheré the supply of well-educated mdividuals

- is too high relative to demand, and where ther is relative “over-education.” Ap-

*
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other view notes t(\e expansion of levels of schooling wnthout a corresponding in-
crease in the skills required in different jobs, and worries that schooling has ceased
to become directly produutxve of skills, but is-instead merely a sorting device of
one kind or another, a “credential”. ‘A third conception of optimality focuses
on ‘expgessions of student and worker discontent and on the apparent irrelevance
of schools to adult life (e'specially in the labor market). This has led to a search
for an alternative curriculum in the schools, more appropriate to developmg
ppductwe workers. It has been labeled career education to indicate that school-
ing should be more closely linked to adult careers.

The histow of the post- war pcriod'illustrates the dependence of schooling
on economic conditions. In the earlier period of growth schools shared in that
expansion. But now that growth seems to have slowed, schools havq&suffered
directly, as well as coming under scrutiny as possible causes of lower productivity
and ag eXamples of social resource misallocation. Research agendas have changed
correspondingly, During the growth of the sixties, human capital models lauded
the productivity of schooling, and explained growth during the twentieth century
as due partially to increases in educational levels.® (Not incidentally, human
capital models supported the liberal programs of compensatory education.) But

with slower growth rates despite ever—mcgasmg Ievels of educational attainment, -

this model appears to contradict the facts in important ways, and.some alterna-
tives to the human capital model have been proposed, reflecting precisely the
fears that schooling for one reason or another is socially unproductive.

L

In this paper I will review three particular topics which have come to nation-

al attention in recent years, all focusing on the relationships between schooling .

and work and mvolv‘mg in some way the social productivity of schoolm?’ The

. first of these is the discussion of the “over-educated American”, the possibility

- and posttgraduatesédegrees) which are” in some sense “‘too high”. The second .

that too many individuals are receiving levels of schooling (parncularly college

issue is that of credentialing, the charges that schools are not direftly productive
but are instead sorting mechanisms, for any of a variety of ratiorfal and irrational
teasons. The third issue is career education, which unlike the other two is an
educational reform which is well undersway, rather than an academic debate

about educational poli€¢y, whose reform jmplications have not yet been explored.-

: »

For each of _these’_topics, there are important research agendas which remain
to be explored. But in every case, the policy issues which ought to focus ‘the
research are similar. Above™all, the three topics raise the problem of how educa-
tional institutions should adjust to fluctuations in economic conditions. Assuming
the necessxty of some changes, the next issue is that of whether, certain policy

-~ initiatives are ncc:}ﬁ'y, or whether schools will adjust by themselves, either

through market fgrces or through political ‘pressyres at the state and locaT level

‘which constitute another kind of adjustment mechanism. Finally, and most

abstractly, these three topics can be formulated $o0°as to shed light on_the issue
of the independent impact of schools in the economic system, and on progress
towards social goals. ™

“~
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With one important ex¢eption, an dducational historian looking at the
educational furbulence of the post-World War Il era sees little that is new. Com-
munity control,.the use of the schools infcompensatory programs, problems
discipline and violence, conflicts over metljods of finance, local control, strugg%
over integration—all these™Mxve played th§mselves out in the past as well. Bu
one phrasi and one ideais new, startlinglyfso: thé concept of the “over-educated
Americdn® Even in the 1960s we hailed ¥ hooling as a critical component of
our economic growth, and on a personalllevel the ethic cox}'tinued that more
schooling produced an individual not only better equipped to function in the
labor markgt but also one Qwith greater sbrsonal_eapacities to enjoy an active
participatory life and to erﬁzh the lives of others as citizemy parent, and neiggl—
bor. Never, until the 1970s, has anyone s ggested that less education might be
better than more.® - ' A
At least some of the facts underlying the fear of “over-education’ are un-
disputed. These size of the collegé-age colort in-the 1960s was,unprecedented,
a product of the post'avar baby boom; conjbined with sharply increased rates of
attendance, this meant a huge increase i} the group attending and gr.aduating
from- college. While rates of return to colldee stayed high and relatively constant
throughout the 1950s and 1960s when Jthe college group was expanding so
rapidly, the differential associated with httending college began to decline in
about 1969, so that the rate of return to college fell,as well. Reports of college
graduates (even those with M.A-s and Ph.D.’s) having difficulty finding jobs,
and being forced to accept jobs usually theught inappropriate for highly educated

" individuals, proliferated #h the 1970s. Beginning in 1969-or 1970, rates of college

attendan® began to fall, though absolute Jevels of college attendance failed to fall
immediately because the,zsize' of the colldge-age cohort was still growing.® Within
colleges, an increased seriousness (or desperation) about studies replaced the
political activism of the 1960s. Course fselection has reflected a preoccupation
with the vocational value of courses; rabes of application fo professional school
programs with less obvious vocationtl
relevance, Ph.D. programs, for example,jhave slackened. On the other side of the
college ‘‘market’, many post-secondary institutions— particufarly marginal col-
leges without established reputations, §nd private colleges with high tuition—
found themselves increasingly pressed tp find enough students, and some have
been forced to close.'” 2 . ' -

One of the strongest interpretation of these ““facts” comes from the human
uals respond rationally to rates of return
the 1950s prompted high attendance
rates in the 1960s, with the.increased \numbers of college graduates absorbed
by a fortuigous increase in the demand fo college-educated employees by govern-
ment, education, communications, and the aerospace- sectors. But ‘beginning in
the late sixties, the supply, of college-trai \ed labor began to outrun the demand,
and this over-supply has since caused ind§ idual rates of return ta fall, This will

- 4
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in turn cause attendance rates to fall until the return to college is higher~high-
enough that the rate of returri is approximately equal to the return 4n alternative . -
investments. Thus the normal opgrationt of educational “markets” will in time .

restore a relattvely high rate of retumn to college education— perhaps not as high
as i the 1950s and early¥1960s, though, certainly hlgh{enough tofmake college

. a worthwhile investment>but for.a smaller number of people than are currently .
attending college. Ifi the sense that there are currently too many college graduates .

to earn a rate of return as high as the return on alternative investments, there is
“over<ducation.”!! One change which this model foresees is an ernd to "the
conception that more education would benefit anyone. Rather, COllEge will. be
a rational investment for some, but labor markets will be unable to absorb a
large increase in college attendance. The possibility of unlimited amounts of
upward mobility thropgh schooling has, in this model, been effectively closed.

Qf course, a fall in the number of college enrollme/nt3 and graduates could -

be slowed or eliminatgd by an increased demand for college graduates.!? But
this would not ch e the conclusion that the *“‘market™ for college-educated
_ labor eventusHty comes to an equilibrium where the rate of return matches the
.return available in alternative investments, solely by the: rational calculations

of pqtential students. In this model there is only-one problem which might °

require any public pohcy initiative. If the peried of time to equilibrium is too
long, ‘and the tranmsition to equilibrium too painful to those college graduates
who are unable to get the jobs they hoped for, then some changes may be neces-
sary to hasten the equlhbnum—as by making college enrollment more difficult
or more expensive, by temporanly absorbing cojlege graduates in the public

sector, by reducing expectations of what a college education will bring, or by.

festructuring jobs so that they are still attractive to college graduates.!3

The hum@an capital model therefore encourages an attitude of benign neglect
‘towards schools and towards school-work connectlons, since markets are trusted
. to work efficiently. But there are some other views, at variance with the human
" capital model, which suggest that tlre human capital description has misinter-
preted some of the available facts and that different kinds of policy initiatives
are appropriate. Testing these alternatives provides@n obvious basis for a research
agenda, one which is evidently policy-oriented. I will discuss them under four
different categories: imperfections in the human capital model; demographic

causes; credential models; and a model describing the degradation of labor. None

" of these alternatives has been as well-developed as the human capital model;
indeed, some of them -are wholly my own invention. I descnbe them.here in

_ordér to suggest that there are some alternative explanations, at least plausible

-given what' we know about schooling and labor markets which merit serious
consideration before accepting the human capital model as a complete explana-
txoﬁ

N o o 'Y E
lmperfections in the Human Capital Model ¢

‘ One alternative mighg t be described as the perszstent habit model. Af issue is
. the magmtude of responses to rates of retumn to schooling. In this version' rates of
return to college become depressed by the oversupply of col®ge graduates, but
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attendarice rates do not decline appreciably in response. Instead individttals of-all
* classes tend to continue to college since public and parental subsidies reduce the
direct costs {as distinct from opportunity costs),' because the social Moratorium
p'rovided' by college is pleifsant and psychologically valuable; and beghuse attitudes
(including parental attitudes) towards the edu:’gional system and college attend-
ance are too deeply rooted to reverse in a short space of time. S This model can
in theory'be dis\tinguished from the human capital model with data on atterlidance
_ availablg since 1970, although it would be impossible to distinguisirthe two with
.data ‘awgilable prior to 1970 because there is no conflict between the two models
- - during2 period of expansion and high rates of returp.'? '

4
With continued high attendance, the private return to college would remain
permanently depressed. This might imply that the social meaning of college
would change: rather than a mechanism of upward mobility and a rational
N : invesgnent, non-pecuniary aspects-the -consumption value and its value in pre-
1' . paring an individual for creativ leisure-would be stressed instead. This has ,

«impli'cati(')ns for the educational system as a whole, to the extent that it iscurrent-
ly gonsidered a pyramid: one of th¢ benefits to completing high school—the
ability to continue in coll¢ge—would consist of non-pecuniary benefits only, for

- sexample. : -

=  An alternative denouement for this gnodcl may be more consistenf with ,
American educational histery. When falling rates of return fail to reduce atten- (
dapnce rates®then non-market mechanisms des{gned to reduce attendance while -

maintaining the image of schooling as a mechanism of upward mobility —*‘cooling
out” mechanisms—are jmplemented; examples include stiffer entrance require-
ments and the current development of two-year colleges holding out the illusory
-promise of continuing to a four-year institution. For a varigty of stguctural and
pdlitical reasons, such policies would not be class-neutral, but would tend to
$oster greater attendance reduction among working- and lower-class youth than
ainong mtiddle-class youth.'” The result would be a classstratified system of
‘higher education with some of the precuniary returns to college restored. and
~ with the legitimacy of schooling maintained because of the subtlety of cooling-
} -~ out mechanisms. ‘
Another wrinkle on the human capital model might be called the defengive
strategy hypothesis. This stresses the non-pecuniary benefits of schooling,espe-
cially higher claks status and the chance to choose more jobs which are ‘intrin-
sically more meaningful. Even when returnd®o college fall, schooling still remains
the only means of access to higher class status and better work, except for the
minisculé population-with great wealth. In particular, most individuals use school-
ing to maintain their class status, to ensure that they do not suffer a fall in status.
With lower rates of return, this implies that working-class and lower-class students
would be unlikely ta continue t9 college; since they would have little to gain,
. from it; but middie-class students would continue to attepd college because it
. represents the only possible way of avoiding a fall in class status. This version
. could be distingtiished from the human capital model by examining class-specific -~
responses to rates of return: lower-class individuals should display higher re-
sponses than middle-class students. , \ s
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The defensive strategy hypothesis implies that higher education will in time
become increasingly class segregated, reversing the class integrgdion that took
place after World War II. The legitimacy of the entire schobling system, based on
offering equal opportunity and a route of upward mobility to all, would be
undermined, as would its efficacy in legitimizing an unequal distribution of
income. These tensions could be dealt with in a variety of ways, as by increasing
_the rate of return for lower-class youth or.by erecting further barriers to middle-
class attendance But evidently a policy of benign negle?t would in this case be
msufﬁcxent .

Demographic Causes
‘ ' ¢

Anot}ier kind of-explanation of current problems in absorbing college gradu-
ates would emphasize demographic effects. '8 One possibility is that the current
over-supply .of college graduates is a problem associated only with the baby
boom: the large cohorts of the post-war vears had to be stashed somewhe :
that attendance rates went up because they couldn’t be absorbed by the JOb 5
market.'”” As the smaller cohorts bomn in the sixti®s come of college age, job .
prospects for their age group will be better since there will be relatively few young
workers as a fraetion of the labor force; they will not\be forced into college
atteﬁdance as the baby boom ceohort was. This model de¢pends critically on an .
assumptlon that workers of different ages cannot readily/be substituted for one .
another—that ¥y g workers would not experience competition from the older
workers of the bab m.?® This implies that the crises of overeducation will
be confined only to the'bahy boom cohort, which will be'in a state of permanent
depression. The important polcy question is then whether and how to absorb this

cohert.
-7 In the models developed to forecast college attendance, the age sfructure of
the population has been assumed exogenous ‘A step in the direction of endoge-
nous treatment of demographic patterns is” that of Easterlin, who has analyzed
long swi birth rates as a function of labor market prospects; birth rates
int turn affect the labor market prospects of future generations. Thus the cohorts
of chﬂdbeanng age during t’he Great Depression had low birth rates because
of poor job conditions and extreme uncertamty about the future. These small
cohorts, comming into the labor market' after World War II, faced rather good
. prospects partly because of the small cohort size, and therefore married young
and increased the birth rate. This baby boom ¢ohort, facing ‘poor job conditians
now, is postponing marriage and childbeasng and will have 10w completed family
sizes. By extrapolation, this cohort is likely to Tace good conditions in the late
1990s and have higher birth rates. This kind of Maithusian model must of course
be .integrated with other kinds of cycles and trends, and its projections would
tend to be long-run. But this is an indication of how another element in fore-
casting the relation between school and work might be made analytically endoge-
nous. In terms of policy, it suggests that population and educatiomal policy must
b¢ aware of rather long swmgs i demographlc behavior, and act accordingly.
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. Schooling and Credentialing

In the human capital model, the productivity of a marginal year of schooling
is detérmined by a production function linking output to inputs of capital and
labor of various education levels. The amount of higlly educated labor utilized
will vary as'the price varies with demand and supply, and so the marginal produc-
tivity of education will vary, but the role, of schooling in this process is fixed by
the underlying production fugttion. A very different model is one which this role
is not fixed, but itself varies'according to the supply of educgted workers. In
Thurow’s (1972) job competition model, for example, particular jobs are fixed,
and employers hire individuals into jobs on the bégis of their position in a labor '
queue, with schooling being an important determinant of one’s position in the
queue. Thus when there is a_large supply of college-educated labor, emplo
will find themselveg able to hire collgge graduates into jobs which were fo y
oceupied by non-graduates. In the terms used by the Camegie Commission (1973),
some jobs are “educationally upgraded”, or conversely some individuals find that
they have been “occupationally downgraded”, compared to their expectations of
the kinds of jobs obtainable with a college degree.?! However, productivity is a

" characteristic of jobs, not.of education itself; education is used to sort individuals

among jobs, and therefore has a private retumn, but does not increase overall
preductivity and therefore has no social retum. (1 will describe different models
of credentialing in Section’II below.)

In this version the current increased supply of college graduates can be
absorbed by increased demand for college graduates, but this demand will be
due to increases in the educational requirements for jobs which themselves
remain the same. This change could then restore the wage differential between
college-educated and high school graduates, and thus restore the previous high
rates of return to college. Because the inflation of educational requirements
takes some time to adjust to the increased supply?‘of graduates, we may now be
in a §tate of temporary’ disequilibrium, and will in the near future see the old
rates“é,f r'et‘t‘fm re-established but with different kinds of jobs typical of college
graduates. This model explains the educational inflation _of the past, ‘a_xld when |
extrapolated into ‘the future foresees a continuing educational inflation beyond
the college level, with high rates of return stimulating high attendance and educa-
tional requirements continuously increasing. - :

Aside from temporary disequilibria, thgre are two serious problems if the
credential model describes the relation between schooling and work. First, the
marginal produciivity of increased education may be quite close to zero, despite
high private returns. This means that spending on increased levels of education—
whether by parents, pupils, or the state—is socially irrational even though it may
remain individually rational. If this true, then direct government subsidy (as in
state, finanging of higher education) is inappropriate; at most governments ghould ‘
operate loan programs to correct imperfgctions in capital markets. A sgconql
problém is that the class status of jobs associated with any particular level of
schooling is continually*degraded, even when monetasy returis stay high, so that

* the class expectations of college students are “exces¥ive’ This may simply be
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a form of disequilibrium which is eliminated as pupils revise their expectations
of the class status which can be attained with different levels of schooling. Alter-
natively, if the discrepancies b;twcen expected class status and the occupations
actually availdble seem too great and generate dissatisfied or unproductive work-
ers,2 the state may hurry up the process of revising class expectations by educa-
tional practices like counseling, tracking, career education and the like.

| The Degradation of Labor

By and large the models descnbed so far have concentrated on the supply of
educated workers, and have not generally investigated the sources of the demand
for educated labor. The puzzle of why rates of retumn to college remain high while
enroliments were increasing ingthe fifties and sixties was answered by the nature
of demand: not only did those sectors which were intensive in their use of college-
trained labor expand relative to others, but also the bias of technical changes
happened to be such as to utilize more college-educated labor. But there is no”
reason for technology to continue to be biased in this way.?® Earlier beliefs that
technological changes inevitably increase skill levels have been revised ; if anything,
technical changes decrease;the demand for skilled labor.

When techpology—or more broadly, the organization of jobs—is considered
endogenous to the economic system, there are strong reasons for employers to
develop the technology and reorganize work so as to minimize the number of
skilled workers necessary.?® Most obviously, as long as there are wage differen-
tials between skilled and unskilled workers, replacing a skilled worker with one
of r skills will, other factors equal, reduce the wage bill and increase profits..
Scc‘ the centralization 6% control and the separation of execution from all
aspecW of design of the work to be done, at the heart of Taylorism and the
“management revolution”, are facilitated by concentratmg all skills in the hands
of a few managers and foremen, again replacing skilled workers with unskilled
. workers and a much smaller number of skilled supervisors. Third, to the extent
that the upper levels of the educational system instill patterns of initiative and
independence—which is certainly more true of higher than of lower levels of
. schooling—then the centralization of control will again be more easily maintained

* by using workers with low schooling levels. Fourth, the specialization of tasks
which accompanies the development of fragmented, unskilled jobs may imply
some efficiencies, but more importantly they facilitate centralization of control
since each-specialized task is incomplete without the other parts of the produc-
- tion process, and only the foreman or the manager encompasses all aspects of
production. Thus there are a variety of economic and managerial incentives to
degrade the nature of jobs, in the sense of redesigning work (or developing tech-
. nologies) so that most jobs require less skill.

When we look closely at the nature of work, we se€ that in specific occupa-
tions this has indeed happened. In factory production during the nineteenth
century, relatively skilled craftsmen were replaced by semi-skilled operafives,
with a smaller number of foremen and highly-traineq workers like repairmen.
Clerical work -has been continuously degraded from the nineteenth century

O N 1 R



/: L ) s -
. ~/ .
“ g Lt
f . .
‘ s 1 [ . ;
t KEN *
.
A Y - . "y
I . gk’; s, o e
[ VA oo

e o A .

‘ S *“ ’L‘ o . ’
‘ R R b

. K 4+ ‘

!
o clerk who was m‘oreﬂik@ lah employer’_q“i€ assistant to the army of while-collar
office workem{{who pg,erét@,’pret‘ty much' dike an assembly line. Even such skilled
occipations as en ’_"éeﬁ. have been sfbject to degradation, as they becomie
specialized and haw¥, gome of their tasky taken over by the computers and lower- .
. skilled draftémcﬁ?’,T e development of secondary labor markets is similarly
.a process whereby sfable fobs with ‘relatively high skill levels are transformed °
into low-skills, untab e joBs'on a ma%s_scalc\:_. . '
Since the a'egra .- "@n of jobs is motivated by the basic’ relations of capi-
talist prpdhction—cost xxiiﬁimization and obnsolidation of control—there is every

reason 't think{th@'ff;'sﬁch degradation will persist in the absence of any efforts.
(such ay those” the state might undértake)? to reverse this process. The contin-
uoys sgiadation of jobs themselves does niot preclude a general expansion of

schos;l ng-levels, through the process of credentialing or through changes in
“the sectorgl:composition of the ecdeomy. This model implies more for the class
status of sjé)bs gssociated with collége than for the returhs to college in purely
pectiniary/ terms:  “‘over-educated” college graduates will find themselves in
.bositions"wi{h reduced. levels of responsibility, creativity, and control, contrary
to their expectations and inconsisterit with the persongl abilities which colleges
arey now “designed to foster. As mentioned in connection with credentialing
mbd‘et_s,igl'sinay be that this imbalance between expectatiofis and the reality
of :ocoi{' ons- is quickly eliminated. 'But if this not true, then there remains
the p¢ epflal for widespread dissatisfaction which may require policity initia-
tives%‘ ishér those designed to reverse job degradation, or those intended to

change the expectations of students in higher education. ..
Abgve all, these four alternatives to the human capital model differ in the

need for policy initiatives, as well as in the kinds of policies they imply. Where . -
the’ human capital model views markets as appropriate adjustment mechanisms
and sﬁggests that little meddling is necessary, the other four’forecast various
kinds of tensions—among them ‘increased class and racial stratification of school-
_iﬁg,'-réd?cally different conceptions of the value of college, continued dissatisfac-
'tio. in the -labor force (especially among well-educated workers)—-if the appro-
,pﬁate.policies are not carried out. In addition, several offlese approaches—
particujarly the c\?;ialing view and the medel of degrad: or focusing on
the $trhcture ofjobs—indicate that educational policies by themselves may not
" bel sufficient, but that more thorough changes in the structure of jobs and in their

skill requiremends is necessary. v

-

\ .
-+ Schools as‘Sorters: Signaling and Cgedentialing
™ Ever since the early sixties, the relationship between schooling and earnings
has focused a great deal of research energy. This kind of investigation, begun in
order to analyze the extent to which investment in schooling pays off, has since.
then been elaborated in a variety of ways: the quality as well as the quantity of
s‘b‘o@lingg,has been examined;?’ differences”in returns by raee, sex, and class
. )
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" have been, described ;3® dxffenences by the class status of jobs?? and beétween the

pﬁmaty and’ s¢condary "labor markets Nave been documented;3° fegional vana- ‘

t:ons have been observed St .and the influence of/ﬁmﬂy ‘background and ability”

¥ oﬁ the return to schoohng have heen the subJect of a large and_hotly debated

literature 3¢ . o
" From the vantage of th@convent:onal human capxtal mbdel there is no

pmblem with the inteppretation of most of these results: . the relatxonslup be-

»

tween schooling and earnings ‘déseribed the increasdéd prbductmty of. a person as

. -a,result of having attended school. Observed ,differences in rates of return may

-be diie ¢o differences i the quahty of schoohng or in the’ ability of individuals,

finning a lathe, etc.—or; in another version, the kinds of values, goals, and per-

_ sonality .traits appropriate to production i capxtalxst hierarchies. The focus on-
* non-cognitive eapacxhes~anaiyzed especially by .Bowles and Gintis (1976)—is -

. 3 very different kind of model, particularly in its normative view Of schooling

and in -its policy implications. It is-a cousin of the human . capital view only
in the sense that it describes the Pragess of schoolmg as one in which abilities,
broadly conceived, are embodied in ifflividuals.® .

But during the seventies a very dxfferent view of the relation between school-

'mgx and eamings has gained considerable currency~the view that schooling is

not dxrectly productive, but is-instead used as a mechanism .of selecting indivi-
duals into" jobs with different levels of productivity and earnings. The reasons
given' for using schooling as a sorting device are varied, and not all of them are
precisely described. The best developed are the signaling models of Spence (1974),

~Arrow (1973), and Stiglitz (1975). In these, the use of schooling to sort indivi-

. tion that only the most able individuals are able to comﬁlete higher levels of

duals is rational from the viewpeint of the employer because é\mder the assump-

schooling, education conveys information about a person’s abilities, even though

the infonnanon it conveys: in Thurow’s (1972) jOb competition. medel, em-

" ployers may rank applicants on the basis of education since it is a good indicator

'mdmduals but by society at large through the subsidization of schooling, The

policy- jssue, therefore remains whether there are altermative signajs which are

_ equally accurate but which are cheaper or alternatively whether there is a dis-
'tnbuuon of .the .costs of schooling whlch would more accurately reflect the '

distribution of its benefits.

. The various-signaling models have been developed-in the context of individual
employers operating in perfect competxtjon As such, the conclusion. that educa-
tion is efficiently used is embedded in the assumptions, ‘since any non-efficient

- use wonld be elnmnated by competmon M Similarly, the assumptions of these
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" but the school-earnings gelatloﬁshlp still reasures 3 real increase in worker pro-"

ductivity.-The ‘nature of the tfansformation in an individual duripg the proces§
.of schooling xs not always specxﬁed but it ‘is gengrally thought toinclude some
" cognitive c,apacxtxes and dekterities—like literacy, knowledge of calcylus, skill at

- it thay itself have no independent influence on those abilities. Some other models
- capture the spitit of the signaling models in which edycation is impegtant for |

- of ‘their “trainability”. The use of schooling is efficient for the employer, and -
is. rational’ ip that sense. But most of the costs of this signal are borre not by
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models preclude any des:;ri.ption of the use of schpoling\aris'ing‘frdm‘the.gréup
action of employers or employees, since all ,gmployers and empfoye&;s act indi--

vidually in atomistic markets. But a variety of other explanations for the use-of -
' .» schooling as sorting devices deny these, assumptions ahg, conclusions.”® In the

work of Bérg (1970), which in many ways began the cufrent intefest in creden-

¥ tialing, employers usé scliooling .as a sorting mechanism because of unfounded and

uncorrected beliefs that more highly educated individuals -are more productive.
. _Anothér explanition sometifmes advanced, by Berg as well as many otliers, is that

‘- - employers prier to hire well-educated employees, for the prestige they confet or

~

some other similar “non-economic” —that is, non-profi e}n‘erétin‘g——motive..F_rom
the vantage of signaling- models, such inefficient use$0f schooling should disap-
pear, at least in competitive s rs of the economy, as some firms ﬁn’d that-they
can operate more profitably by not utilizing excess levels. of education’ The per-
- sistence. of ¢redentialing in this sense would therefore betestimony to the ineffec-

tiveness of markets in eliminating inefficient practices.

A nuinber of explandtions have focused ‘on the practices .de\;élopédf in laige .
bureauctacied. For example, Rawlins and ‘Ulman (1974) suggest that department -

managers in a large corporation may invest in more education that is economically
rational so as tp handle emergencies; the structure of the corporation permits:

them to do so since there are no mechanisms for calculating profitability—that is, .
comparing the-marginal cost and the marginal product of additional yeass of

schooling—at the departméntal level. Another possibility is that firms hire indi-
viduals with inefficiently high levels of s¢hooling at lower job levels, and some of
them are promoted; this may be, in a large corporation, a more efficient process
~of .selection than the alternatives. A third version is that bureaucracies need to
* develop rules of thumb, to minimize decision costs and information flows, to
“idiot-proof” lower level decisiohs, and to justify decisions to higher level mana-
gers. Levels of schooling are of course the basis for simple and unambiguous rules
of thumb.® All of these explanations imply that the non-rational utilization of

schooling will be most prevalent in large, highly structured bureaucratic work -

\ places. 3 . .
The various organizational explanations describg one form of market failure,

since large bureaucratic organizations are often sheltered from the market forces

by reason of their size.(or perhaps by virtue of being a governiment organization),
and can therefore develop internal practices which would not be rational in small,
.competitive firms. But another set of explanations for credentialing reliecs &xpli-
citly on market imperfections of various kinds. Rawlins and Ulman (1974) have
described conditions under which a monopsonistic employer -may employ indi-
viduals with higher levels of school than would be true in a competitive situation
Monopoly power on the other side of the labor market, in the hands of employ-
ees, has been widely recognized as leading to the inflation of educational require-
ments, especially in the licensed occupations such as medicine, law and thexjke.
Collectivé bargaining may have the same effect in nor-licensed occupations.

Finally, where wages cannot be lowered, then the over-utilization of schooling can

occur simply as a rationing deyice to choose in a noh-arbitrary way amqng excess
of applicants,” or it may develop in the course of business cycles as employers
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?mutute mghly-educated workers for less well-educated workers dunng reces-'
ons, with a ratcheting upwards of education qualifications over time. % ’

A final set of explanations for the over-utilization of schqohng explicitly*
recognizes the -operation of class-interests in labor markets and the thréat of
class conflict. At some level, these theories recognize that the mlatmnshxp between
" schools'and the labor market is one which has developed over.} relatively long
period of time-in this country, ﬁcrhaps over seventy or eighty: years—and there-
fore incorporates the results of past struggles over the distribution of social goods,
various forms of class consc:onpness as well as discriminatory attitudes (both .
racxal and class—based) m addxt&m to the purelf “cconomxc” fuﬁctioxis ef allocat- -

tive mechamsm for' perpetuatmg the elass structure from one generatlon to the

next.* - Another version recognjzes that employers have an interest in relegating
Iowgemlass and rion-white, individuals to lower pusitions as a way -of reducing
labor costs ‘as well as a mechanism of asserting control over the labor force by

. pittingone part of ‘the workirg class. against anotper-—but may be unable to dis-

criminate against lower:class and. non-white .individuals du‘bctly In such cases,
utilizing schooling as a. sortmg device accomplxshe.s the same ob_}ectxves %nthout.
relying on,tllegmmate methods of selection * r

In many discussions' of the credentialing “problem," theré is.fiot always a -

. recognition that some kind: of consistent explanation is necesary -Similarly, much - . |
"of the empirical work on the utilization of schooling has mot been explicit about
what-kind of explana’aon is being tested. The work of Berg (1970) isan example:

; Per of case studies in which the productivity of individuals— '
measnpred SISePor by the ratings of their supervisors—is unrelated to their -

_ level of education, but the reasons why this might be true are never clearly articu-

lated. Another popular kind of demonstration has been to show that educational
qualifications in different jobs have risen faster than the educational requirements, -
as measured by the General Educational Development (GED) scores developed by
the Department of Labor.*' Aside from the serious problem that GED scores are
not readily translated into years of schooling, and may notbe pamctﬂaﬂy accurate

- in the first place, these demonstrations indicate nothing about the reasons why
school attainments mxght have outrun requirements. The polls which find that the

skills learned in school are irrelevant to what individuals actually doin jobs, that
they are. relatively unimportant in hiring or are misunderstood by employers,*?

. constitute at best rejections of tlie human capital model, but théy fail to dxmk/
" guish among the wide variety of alternatives just describéd. Taubman and Wales

(1973) have developed a complex and highly inferential method of comparing

' actual occupational attamment with the occupation which would be expected in

the absence of any screening; this allows them to conclude that high school gradu-.
ates are screened out of the better occupations, but again this constituts$ a rejec-
tion of jthe human capital model rather than a specific test of any alte patxve
Approaching the problem from the opposite perspective, Wise (1975) has efended
the human eapxtal view by demonstrating that increases in salaries among a homo~.
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e 'gen'éous group of ‘'workers at the, Ford Motor Company are related to somg.;:m/eé? ,
] sures of educational attainment. Aside from the problem of whether salaty;in-
v . . ereases do in fact reflect real productivity, as he asshmes, this constitutes.only 4

> - demonstration that the human capital model is pot entirely wrong, angd’ fails to
SR indicate which dther modéis might be valid and to. what extent. -/ l{/”‘{ e
. \ There have- been a few efforts fo deduce testable hypot?éwf from models -

- . distinctly™different from the human ‘capital view. One of these'is Albretht (1977).

. . He tests the. signaling model by looking at the utilization gf./sc ooling in two dif-
* ferent groups of applicants for positipns with' the Intemn ‘Révepuq Service: one
- .. coming ‘from outside.the IRS, for whom there is presurpab relatively little infor-
mation, and one group of IRS gmployees for whom tiere'is relatively more infor- .
C «mation. He finds no evidence that schooling is used/cfit/‘ rently in evaluating these-
. _two groups, and therefore rejects the signaling } ;}éme‘sis. In devising a test of -
. ““credentialism,” which he defines as the utilizationy of education in an economi-
o cally irrational fashion, he reasons that credentialj m could sufvive only, in-organi- -
zations isolated from competitive pressures. 1 ¢ mparing the utilization attitudes ,
towards minimum educational requirements for a sample of employers, differen-
tiated according to various measures ‘of gomf tition, he finds some support for
this model. Similarly, I have specified some est/s/ of the signaling mddel and of the
hypothesjs that emplqyers,utilize schoolifg ?)p' screen non-white and lower-class —

‘applicants, looking at the retums to schqbling across different labor markets. But

' effortsto construct testable hypotheses/indicate what a difficult task this is. For
example, does the greater ut’ilizatigh e/ducation in large orkplaces found 5y
Albrecht jndicate non-pecuniary (“co sumption’) motives, t_'l}e hoarding of ®du-
cation by managers, or the need to/legitimate complexrauthority relations?

~ complicate the sftuation, the signaling Hypothesis implies quite the reverse: large
fifns can accumplate informatjon/on/ productivity from the obsefvation of an
employee, aqd--may_not‘.need t¢ rgly on schooling as much as small firms without

. ~ internal labor markets; I have/c figned that large firms-do in fact rely less on

b séhooling*than small firms.* [~ [ 7 .- o <

' In sumy both the theoreticaf and the empirical work on the use of schooling
to sort individuals in the labpr market are as.yet underdeveloped. The various

- explanations ought to be moge: grecisely formulated, and empirical tests need to
be clear about the rationale| fox, the phenomena they are describing. In many
cases, the data nlcessary to test {heories of signaling and credentialing must come
from small individual work settirigs, with correspondingly high costs of data col-
lection. The possibilities for utilidipg readily-accessible national data such as Cen-

_ sus data appeag to be rather Ii d* though additional research effort should

. g0 towards utilization of existin spuirces.

In fact, the development df palicies to cope with the criticism that schools

are inappropriately used as sorting echanisms must await more precisely speci- .
fied-and tested models, since the\pdlicy implications of different explanations are .
not always the same. If, for example, schools act to signal those individuals of
greater ability, then the appropriate\policy would be.to develop alternative sig-

~ nals whichrare more efficient and ote equitable, or to finance schools in differ-
ent ways. But it has also been sugg tad that, since the information conveyed in
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schooling is mformatxon which is a pubhc go& it. 1s“ent1rely appropriate for the

- gtate to subsidize schoohng ds is presenﬂy done. If market imperfections are -
) responsxble for the persistqnce of .credg.ntzahng, the apprepriate policy initiatives

would be quite different than' if sxgnahhg expleins the over—utxhzatxon of educa-
. tion. If, on the other hamd, credeitxalmg, is amanifestation of class power and
reflects a partxcular resolutxon of class strugglé, then it is hard to knowwhat kinds
'of pohc:es_, in" they conventional sense, would be appropriate; nothing less than )
d:smanunng of the division of labor which creates class divisions would be appro<
- priate. The only pohcy-relevant contlusion which has genefatéd | St)me consensus .
is "that, if- educatnonal requirements are “‘too high” relative to sonie standard, then -
those groups who have been denied access to schooling—non-whites, lower-class
whxtes, and (in some particular fields) women—have been mappropnately denied -
" access to occupatxons with higher earnings, stafus, and other social rewards. The
obvious implicationis to restructuge education so that such groups are not denied
“equal access. This conclusion is not essentxally -different from that implied by
‘human capital models, but the various s1gnalmg and credentialing hypotheses add
a greater urgency to efforts.to implement equal access.

But the various theories of signaling and credentlalmg also suggest—contrary
to the conclugions of the human capital models developed in the sxx}les—that the

- continued expans:on of American education mai_mbe inefficient and sodially

unproductive, as well as inequitable. By 1tself this may be insufficient to halt the
expansion of higher education and of public ‘subsidies to higher education, if pri-
vate returns continue to stimulate” privately-financed college enrollment and
political pressure for public support. But at the very least it represents a discour-
.aging view of the productivity of schoohng, one which demands a revision of
earher conceptions of schoolinfas well asa reahgnment of school and work.
Whether any of the signaling or credentxaling models is correct is a debate

" still in its infancy among-academics. But in the population at large, the phenome- -

non of credennahng-loosely used to describe any irrational use of schooling re-
quirements—is mare generally accepted as being true. Popular feeling against cre-
dentialing has begun to manifest itself in litigation*® and in demands (bften from
minorify communities) that educational requirements not be inflited—at the same
time ‘that credentialing is clearly expandmg thrangh the licensing of real estate
brokers, insurance salesmen, paraprofessxonals and others. Above all, these deyel-
_opments indicate that the pemstence ‘and expansion of credentialing can ca ise
serious tensions. Indeed, the legitimacy of both educational institutions and labor
markets is threatened. This makes the need for pohcy initiatives more urgent, at
the same, time as it clarifies the msq‘fﬁmency of educational pohcy, changes in job

' reqmrements are needed as well

Career Edu.cati_on‘

- During the seventies; caréer education (CE) emerged as a powerful move-

- ment .seeking o reform schooling. Unlike thos® who worry about the extent of
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“ove Feducation” o y"those who claim that dehools.” are* simply _credentialihg
, deviées,-pmpone_n Jof career edncat'pn\ have concentrated more on (he curricu-
lum-and the contgnt of schooling than onthe issue of how much &h_e_oling is
optimal, though' his has concerned them t00.*’. The major atfention of career °
education has al§o beén focused on elementary anfl secondary education, rather
“than college ayd post-graduate education which has dominated the other two
topics. But it Shares important'elgments with them: CE emBodiqs the view that
" schools have'/ceased to be produgtive, in its own phrasing: that schooling has
v * become xrrpl vant to adult life (inclqdigg work); _zind it sometimes draws on the
, - -* arguments’about-‘overteducation” and credentialing in its criticisms. i
- At ifs jgrandest, career education incorporates a wide variety of criticisms of
" . - Schooling: /that schools have become uninteresting; that they fail to provide stu-
dents with useful and marketable skills; that they fail to reach a large proportion
of " stydents—especially. minority and lower class 'individuals—who are “under-
educated’”~While others continue mind-lessh‘;{o college and find themselves “over-
educated” for the jobs that arg available; that schools reinforce sex stereotyping
and /theréby limit the choices which women aré able to make. Career education
sets as its goals the solution of these various. problems, ostensibly by reorienting
the“ Urriculum around the careers and work which individuals can expect to.’
exberience. Careers and work are defined in the broadest terms: work includes
roductive activity, whether paid or not, and careers include leisure and family
. lifé.as well ‘as a succession of jobs. N 4

But the very scope of career education has made it difficult to describe its
nce. At times CE appears to be a general thrust towards improvement in the .
hoals, correcting every imperfection and eliminating every gap between goal
and reality in educgtional institutions.** To understand the real core of career
education, it is necessary to ignore many of the more general criticisms and
goals and concentrate on those, elements which are genuinely different from
the rest of the elementary and secémdary currictlum. Thus 1 und;erstand.the
|/  gentral’ thrust of career education to be the complete reorientation of the cufrricu-
lum around occupations—paid employment. This in tum takes many forms,
including “career awareness” courses beginning in ‘the elementary grades to make
|« students more knowledgeable about work and job opportunities; “experie(nce-
based career education,” still in the stage of demonstration_projects, where stu-
dents work in apprentice-like situations and combine direct experience of the.
worl‘d'o‘_f work with complementary academic learning; the creation of -“q'areer
clusters™ at the .s;f:.conﬁar‘yr and post-secondary level, curriculum tfacks within
schools which focus on particular groups of occupations; and specific skill training
such as that which has gone.on in vocational programs. These are the mechanisms,
then, through which the sometimes diffuse goals of career education are to be
realized. B B )
Many. of the criticisms raised by career educators have merit, and they have
. clearly found receptive audiences as the burgeoning of CE’indicates. But at the
° same time the career education has spawned a great following, it has also been'”
! . severely criticized.*® As yet career education has not been in existence long

X R " . enough for p’x;ografns to be evaluated on the basis of what they actually do for
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students, so the debate over career education has by’ necessity focused on the

) phxlo%opmcal -and empirical assumptions, the implied values, and the historical °
. roots of career educatian.$® The various critics of career education have challenged

the validity of the assumptions underlying career educatlon partlcularly the asser-
“tion that infusing schools with infogmation about wogk and wnth work-like activities |
will in fact make much difference, either to thekinds of decisions students make
about contihued schooling and employment to the affectxonasmdents feel for,
schools and. their 'perceptions of schooling as ‘“‘relevant,” to future labor ‘market
siccess or to the solution:of social problems, like unempléymem A‘more prag-

,matic criticism has been" that career ‘education will 'simply not be supported by .
either business or labor, so that it will end up being another reform internal to
educational mstxtutxons with no real impact on the ways in which schools mteract
with labor markets. A final kind of criticism, explicitly normative rather than
empirical, is that to the'extent that career education is successful it represents a
repressive curriculum, one designed to integrate individuals mto the exploitive
degrading system of wage labor and to perpetuate class-based racial, and sexual
pattemns of inequality.. : .

For many of the assertions in favor of and against career educatxon, there
can be no real resolution sinck they are based on values, on readings of history, or
on forecasts of the futpre of career éducation. But, whether fortunately or unfor-
tuqately, career education has survived to the pomt wherg programs have been:
implemented in a wide varety of schools. ThuS'lt is now becoming possible to
formulate some research which would either validate sonme of the empirical
assumptions and expectations of career education or would deny their validity.

- In particular, the fact that career education at this point manifests itself in

specific prograins and eumculum tracks which generally coexist w:ql the more
“traditional” programg: -means that there is often some basis of cé‘inf»mson—-\
between career- educa on and other programs—-which can be .used' to"test the
efficacy of CE. f~.‘~ : B

In developing a/research agenda, the scope ‘and vagueness of CE and the
refusal of some careey educators to be precisé about what it is designed, to achieve

present ‘serious problems. Obviously a program of evaluation requires a series of -

objectives to be éval ated. In fact, one of the valuable outcomes of a serious pro-
gram of evaluation would be an increase specificity of career education and a
refinement of. its objectives. On the basis of what I have identified as the core of

* . career education, thqre seem to be four areas of research which would shed hght

on the value of careet education. - =
. First and m{ost obviously, career education programs can be scrutinized to-
see if they make!any discernable differences to students in them, compared with

non-CE -programs. Initially the basis of comparison may have to be those: skills ?)*

and attitudes learned in schools Since, for éxample, career edycation has claimed
that it we uId help hold the attention of students, a logical gnference is that CE

-programs should (other factors held constant) improve traditional - academic '

'skills, such’ as reading and mathematical ability; at the very least, CE programs
shmﬁd do at least as well as others. Investigatimg the impact on academic skills

' would address the fears of some~espemally educators—that career education may
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. undermine these areas of competence. Another kind of objec§ve involves infor-
mation about labor markets. One of the arguments most stroNgly advanced in
favor of career education has been that students are uninformed gbout the labor
market, and thus make educational decisionis—-such as the decision \p continue to
college —without .any real information; on the other hand,’ the hiymén capital
model is based on the assumption {and some. erﬂpirical findings) that the informa-
tiop available to students is fairly accurate (though it'may be available o ly"With-a
lag,” particulasly at critical- turning poin,[é). Conclusions about whethey career
. edu‘cat_ion students are or are pot better informed about the whole of labdg mar-
-~ ..+ ket prospects would support one or another of these views. A-third exam \
‘ the skills‘and attitudes which ought to be investigated iricludes attitudes tow:ds
\ Z  schooling, towards work, and"towards social institutions iR general. An interpig-
tation of any observed differences would depend on one's value system, ef course)
but a finding that career educatign makes some significant difference to attitudes

- is necessary before its value can be judged.

Ultimately, a verdict on career education must depend on whether it makes a
difference to the adult livés~to the “careers”—of stydents enrolled in CE pro-
grams. Bhis suggests a variety of criteria for evaluatfon. Thus if CE does live up to

» the claim that it can give students the information fo make more ‘“‘rational’” deci-
sions about school attendance, we should sec a difference in subsequent college
enrollment decisions. If CE in fact provides accurate inf\ormation about job availa- '
bilities and the experiences necessary to recognize personal preferences, there
should be a relatively greater congruence between an individual’s field of prepara-
tion and his or her subsequent field of employment. If CE does in fact prepare

_individuals for ‘“‘careers,” then there should be relatively greater evidence of a
logical sequence of jobs—e.g., those with progresgively greater responsibility, com-
plexity, or earnings—for those students from CE programs. If CE eliminates sex
and race stereotyping, then female and non-white CE gg3duates ought to display a
wider variety of careers than those who have-not been 1h CE programs. If CE does
in fact provide an individual with the flexibility necessary to adjust-to changing
labor market conditions, then-CE graduatesshould display relatively fewer spells
of unemployment and time out'o labor market than others. Programs should

,also make some difference to job safisfaction (for reasons which would require
further examination), to patterns of lélsure time use, and to adjustment to family
life. The list of hypotheses which could be tested is much larger, of course; the
important point is that they be addi®8ed to the claims which career educators
have made on behalf of their programs. )

There are of coursé-serious conceptual and' me¢hodological difficulties in
comparing the results of different curyicula. Such comparisons require longitudinal
data, which is both difficult and expensive to collect. They require a control
group, which is often non-cémpardble in significant ways. Above all, tk problem
that some selection process takes pl_ac_e-'—{or example, that career ¢duocation pro- .
grams for some reason enroll less able or more able students than the school
population at large—presents the possibility for substantial bias in the results even

* after controlling for such a selection problem. There has been considerable research
evaluating curriculum differences, so that some experience has been develq@\d in
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handling:' these ‘problems.*! But whatever the difficulties, the point remains that
assértions which are essentially empirical and which lay the basis for policy deci-
sions mefit testing. ©nly by carrying out evaluations of career education programs

" will it be possible to judge their validity.

A second general area of research starts from the claim of some career educa-

tors that CE will end the “mis-match” of workers and jobs by providing more
- precise information -and triining for those jobs which are available. Such a devel-
opment would be benefigial indeed, since past efforts to match students to the -

jobs’t available have by and large failed. 52 Morte generally, it appears that career
education has inherited the mantle of the manpower programs of the 1960s in
_ that the demise of those programs has left career education as the only expanding

" program which attempts to correct certain sociakand economic problems—such as

unemployment and underemployment—through education and training. Yet there
are unresolved questions about the effectiveness of inanpower programs®® which
apply with equal force to career education. In particular, the independent power
" of trammg programs in an economy with relatively slack demand for labor—as
measured most obviously in lnstoncally high rates of unemployment—remain a
hxghly debatable issue. In essence; the claim that any training program can reduce
the “mxs—matc > between workers and jobs depends first on the relative number
~ of jobs which go unfilled despite the existence of ungmployment-—-either because
o{ the lack of information, training bottlenecks, or regional pattemns of demand
and supply—and second on the ability of programs to forecast and.then correct
the sources of these imbalances. A research program which clarified the magnj-
tude of these kinds of “mis-matches,” specified the reasons for them, and identi-
.fied programs whigh might eliminate them would help yeduce so‘me of the rhge
toric in the claims for and against career education. ,

A third research agenda should focus on some of the' criticisms of career.

education, particularly on the contention that CE is likely to reinforce the ten-
dency of edycation to track individuals by social class, by race, and to some

~ extent b_y sex: While CE claims that it will reduce such tracKing, some of the early

evidenge is not particularly compelling: a content arfalysis of CE curriculum mate-

~ rials found that they promoted both sexual and racial stereotypes. * Thus it is.
important to monidbr not only the content of camercducatxon but ‘also,the class,

race, and sexual composmon of CE programs. One part of such a resedrch agenda
should fgcus on junigr colleges, since the expansion of two year colleges has pro-
.vided onge of the mechanisms of social stratification through the “cooling-otit” of
various groups,“ and junior colleges have been mcreasmgly suffused with voca-

~ tional and carger education courses.

Fma]ly, resem'ch ‘on. the possible sxgnaling artd credentxalmg functxons of
scioohng will shed some light on the appropriateness of CE. If schools are essen-
tially sorting de\f:ces then the impact of career education at the margin is likely

» to be small. CE- mxght result in different individuals gaining access to’the best
occupations—e.g., more (or less) non~whites, more (or less) whites from lower-
" class backgrounds—but in the aggregate it would be urlikely to make any differ-
ence to thg aggregﬁ‘te,productmty of the laber force. '



' So far career educatién has d::velc)ped an its own, with fg’i\ati?g{ly {little fed-
eral money though with considerable leadership from the O&ce‘ of Bducation.
It is clearly a reform which has responded to some of the dé¥pest fears wilteh
surfaced iil the late six ties and early seventies, and as such has heen independently
proposed by a number of groups investi}ting education and work issues.’® But
the relatively smalt amount of federal funding may be greatly expanded in the
next few vears,’” as there evidently is considerable political pressure behind
. career echucation. 1t is difficult to Yorecast the dgvelopment of career education
in the absence of .pblicy.,initiatives based on, evaluation. If its proponentgyare g
right, then it will restore interest in sehooling, increase the productivity of Wi ';;k- L
ers, improwfe worker satisfaction, eliminate racial, sexual, and gla§s-based discki i- 4
nation in schooling, and correct various imbalances in fschoqbwork link. I§1ts
critics are correct in their forecasts, then it will eitl‘-&g@ﬁ asa rgpresslive mea
reinforcing docility and obedience in alienating work egi¥ironments, increasing/ iy
. satisfaction by lowering expectations, and furthefing glass, racial, and ii!'xu_zg‘l‘
stratification; or it will simply degenerate into anothgr,academntic subject of Bo rc:;il'R
importance. The debate is in large part political ‘ahd value-based, and dsuch is 3
. unlikely to be decided on the basis of research. But'a research progragl would at
" the very least give some empirical conterit to-debates over career efiuc, ion.!

£
¢ /
¢ -

~ Conclusion , -,

-

~

J

a™ Evidently, asSociated with each of the three topics I have covered is a.'i)'oten-
tially vasf®research agenda. There are, however, a/few ways in which the three
reséarch agendas presented are similar, aside from’ their common origin in;educa-
tional phenomena which have beert widely experienced—the expdnsion ¢fsthobl:
ing levels without any sense of its purpose, the feeling of schoolings’s m&reasiﬁg' .
irrelevance and lack of efficacy, the falling returns te college and the redlizations.
that college graduates cannat always get “collcge-‘type"' jobs, and the ,like_.' irst,
the various hypotheses I have proposed are clearly different* from the hutran
capitdl models which have dominated research on the relationship between school
and work. This suggests that the-usual hl‘fman'capital.ﬁagenda#the _estimati'o'n bf
returnd to schooling in particular—is insufficient, at least yntil such results can be -
more precisely understood.’® Second, the problem of signaling/credentialing
appeared in each of the three sections. When expressed in the most general terms
as the issue of how selection in the labor market is related to schooling, and how
skills required in jobs are related to skills in school, then signaling/credentialing in .
fact appears to subsume all the others. Finally, given what I take'to be the domi-
nant economic “fact” of our times—the rather sluggish economy of the 1970s and
the prospects that slow growth and high levels of unemployment will reniain in
'e. the intermediate or long run—all three of these topics in some way come back to
; .. . the issue of what the marginal role of schooling can be in amelioratihg labor mar-
ket problems, in the absence of any efforts to change the structure of labor
“demand. _ : ‘o
At the deepest level, the changed economic setting &f the seventies allows us
to perceive a varie;ty of contradictory roles which schools have come to play. In
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the perxod of growth after World War II, these various roles could all be simul-
taneously accommodated. The large cohorts of the baby boom could be stashed
in school while still being promised—réalistically, it appeared that there. would
be skilted jObS for'all of them. The educational system could afford simultane-
ously to increase teac\her salaries, expand its plant, and provide compensatory

programs. With employment ‘and growth at high levels, sc aooling did not appear .
to be'a zero-sum game. Compensatory education, some equalization of local -

school spending levels, a narrowing of the dxsmbunon of years of schooling, and
even some racial integration could all take place without threatening the utiliza-
tion of thesschools by middle<class groups to maintain the class status of their
chlldren and witheut genérating the kmds of fierce battles which charactenze
such efforts now. . \

- Now resource hﬁuts and hlgh unempioyment rates make every educational
decision a zero-sum game; with ‘clear winners and losers, explicit trade-offs, and
~ highly political consequences. Integration efforts mean that whites lose control
. over ‘schools. Resoyrces flowing to women under Title IX mean that male sports
programs are cut back. Efforts to equalize the distribution of educational re-
sources threaten the relative position of the wealthy. Declining fiscal resources
have put an end. to automatic teacher salary increases, generating increasingly
bitter fights and setting teachers against parents and children. If* young people stay
in school to avoid the depreséed labor marKet and *“‘youth unemployment,” there
is no guarantee that they will find the kinds of jops they have been led to expect.
: 'Everyﬁhere the contradxctory roles of;schooling are evident: between providing
equal opportumty and social m.oblhty and reproducing the class and racial struc-
ture; between legitimizing'a particular economicdand pohtxcal system and provid-
.-ing students with a truly critical capacity; between preparing an efficient labor
* forceé for.the mass of lower»level jobs and mamtammg the pmrmse of unlimited
_social mobility for all; between provndmg employment for a well-educated middle

. class group (teachers) and remammg a relatxvely efﬁcxent and inexpensive msntu- o

tion of socxal reproduction.
' These ‘contradictions were not readily apparent in the fifties and the sixties.
With all‘instxtutxpns growing snnultaneously, ascribing growth and productmty

. mt:reases fo schoolinig was plausxble and accommodating all demands on the edu-.

. cational system was possahle ‘The -changing; economic context of ‘the: seventies,
’ “while it§may force. some major policy ‘revisions, also provxdes us with sufficient
information to re-evaluate the relationship between- schooling and work. The
nesoh#txon of the contradiction in education is necessarily a political and value-

"' laden proces$. But our highest hope should be to utilize the information now

. available to perceive the regressive and atavxstxc solutions for what they are, and

o _ / -to reject them in favor of more progresswe solutxons

"'hd's
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o "+ - 4. For the beginnings of such theories, se¢ Sklar (1969) and O’Connei(1975). The various. ~
short cycle, long cycle, and secular decline theories have been reviewed in Gold (1977). ’

S. For§ review of this litergature, see Averch et al. {1972). : -

1. 6. Denison (1962); fora rc:hnt evaluation, see Nelson {1973). . ' )

?‘ 7. 1'%l therefore not discuss issues of productivity internal to schools, such as the efficacy
of school”resources in enhancing achievement and other educational goals (the “cost-quality”
debate). I will also not discuss separately the use of schooling in promoting equalj ‘between -
men and women and between blacks and whites, but instead discuss this as’it relajes to the
three topics discussed below. Nor wi I review the topic of youth unemployment. 3 ‘

8. There have, however, been historically constant suggestion® that more educatien is
wypsuitable” for some groups within the populatisn—ie., the “manually minded.” This has ’
reemerged in the career education movement, discussed in Section IlI below.

9 Betwsen 1970 and: 1974 the group aged 18 to 24 grew from 24,683,000 to 26,508,000,
this group will not cease growing in absolute terms until after 1980. Population Estimates and
Projections, Current Population Reparts No. 601, October 1975.

10. Most of the “undisputed facts” in this paragraph are presented in Freeman (1972.
Some of the alternative scenarios presented below indicate ways in which these facts might
be challenged. S :

. 11. See especially Freeman (1976), and the technical articles underlying this: Freeman

' (1975) and (1977). See also Dresch (1975). These views have been widely popularized. Fregg

. man- suggests that, while the prospects of new college graduates will bottom out in 1979, they

. approach the golden years of the late sixties until the early 1990s; and the praspects for older

' ' college graduates will not improve until the 1990s. Dresch similarly suggests grim prospects in

. the infgrmediate run. : o . .

. 12. For example, The Carnegie Commission Report, College Graduates and Jobs (1973),

- looks for some increased demand, especially from the health sector. -

' 13. A second policy issue might arise if the social benefits ot higher education outweigh the

private benefits. Then a policy must be devised that keeps college attendance at a high level
.. while coping with the discontent due to relatively low private zeturns. Most commedtators now
T : feel that the marginal social benefits of college are fairly small; some, viewing student activism
‘ of the 60s with alarm, might even say they are negative. But Thurow (1974) has argued that—
at least under certain assumptions about the nature of‘pﬁmction functions—the marginal

social benefits mist be positive. _
14. Most calculations of rates of return calculate returns to either total private or total

public costs, not returns to the student on his or her own costs.
- 15. Much of the Camegie Commission report, College Graduates and Jobs, assumes that
college attendance won't fall very seriously with lower rates of fetum. Instead, the policy’
" problem will be to find jobs (or “educationally upgrade” jobs) for the large numbers of those
who continue to go to college. See the “major themes” in Chapter 1, especially the third one.
Freeman (1976) includes the possibility of the persistent habit model in his definition of “over-
educated” (footiote 5, p. $). In terms of his model, the smaller the response to rates of return,
the slower the adjustment to équilibrium. In the extreme ease of no response, there is then o
 adjustment towards a new equilibrium. _ -
16. This model may have to explain away the decline in rates of college attendance since
' 1969 or 1970. Two possibilities are to attribute high rates in the 60s to the Vietnam War and -
the threat of the draft, or to view the current decline as postponement due to uncertainty
rather than a reduction . o
17. The classic discI)ssion of “cooling out™ is that of Clark (1960). On the use of two-year
colleges to cool out lewer class youth, as a way of stratifying higher education the way the
t  high school wgs stratified in the Progressive Era, see Karabel (1974). _

- 18. Dresch (1975) has integrated demographic effects into his model, and in fact shows

, that these demographic factors dominate increases in attendance rates in’ explaining post-war
. ' college attendance increases. But in his projections, demographic factors afe relatively unim-

portant.
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, 19. Ryder (1974) shows how effectively the baby boom cohort was sop\ged up by college
attendance rather than by the labor market. )

20. There is no evidence that I know of on the. substitutabifity of old and young workers.
Substitution may be asymmetric. If the two groups have différent skills—young workers are
stronger, with more up-to-date knowledge, while older workers are experienced, wiser, and
better at management—there can be relatively little substjtution of young for older workers
and vice versa. Some institutional rigidities—seniority systems and tenure, for example—hamper *
only the substitution of younger for older woikers. If, on, the other hand, older and younger
workers are essentially substitutable for one another, then successive cohorts will live in the *
shadow of the baby boom, experiencing: continued competition from them and suffering
codtinual unemployment and underemployment in the absence of sharp falls in college
-attendange. ] . ' . -

21. On educational upgrading, see also the Manpower Report of the President, 1972,
Chapter 5, and Folger and Nam (1967). The term does not necessarily describe anything bt
a tautclogy: If a college graduate accepts a job formerly held by a non-graduate, that job  —
can be said to have been “educationally upgraded.” The term only describes a real change in
the relation between schooling and work. if employets come to require 2 higher level of school-
ing for the job, whether it is strictly necessary or not. ¥oL
. 22, The possibility of a “ngw working class” of highly educated workers in jobs of rather
low status has been investigated by Gintis (1975), Bowles (1974), and Levin (1976), among

" others. _ . . 4

23. For a pessimistic view, sce for example Dresch (1975). ~—_

24, See Bright (1966), Horowitz and Hermstadt (1966); and Silberman (M66) for anéc-
dotal evidence. ' ‘ o :

25, This section is based on Braverman (1974). .

. : 26. For example, those critical of the emergence of the secondary labor market have called
- . for the development of policies to prevent the transformation of primary séctor, jobs or to
upgrade secondary jobs. : : ' '
27. E.g., Weisbrod and Karpoff (1968); Johnson and Stafford (1973); Link (1973); Wachtel
. (1976). . , : . ,
¢ " 28. E.g,; Harrison (1972); Schiller (1971); Carliner (1975).
' 29. Wright and Perrone (1975). _ L
30. E.g., Camnoy and Rumberger-(1975); Osterman (1975),
~ -, 31. Hapushek (1973); Grubb (1978). - o '
: 32, E.g., Blau and Duncan (1967); Griliches and Mason (1972); Hause ( lh??);'Morgenstem
973); Taubman and Wales (1973); Bowles and Nelson (1976); Jencks et al (1972), Appendix B.
y33. For some empirical confirmation of this view, see also Edwards (1972).- :
34. This is not, strictly speaking, true. In Spente’s (1974) modet, for example, the equilibria
he describes are ones in which ex ante expectations of individual abilities are confirmed by ex
- post experiences within the company. But there are no automatic mechanisms’in his model to
move from a disequilibrium situation to an_equilibrium. It seems possible, therefore, for an
employer to utilize schooling in some non-optimal way, and yet for him to be unaware of thig
--and therefore not to move to an equilibrium. o ' g :
: 35, The term “credentialism™ has been used by both Albrecht (1976) and Brown and Berg: * - ©
- ~ mang (1977) to describe the use of schoaling as a sorting device where it is not economically ef-
. -ficient. In prictice, this reférs'to all models except the signaliqg theories. :
36. See Albrocht (1976). - o '
- 37. See Brown and Bergman a9y,
38. Rawlins and Ulman (1974). o
39. See especially Bowles and Gintis (1976).
- 40. ‘Brows and Bergman (1977); Grubb (1978). .
- 41, Eckaus (1964); Scoville (1966); Rawlins and Ullman (1974);-Ruchlin (197 1).
~: 42, See Rawlins and Ulman (1974); Golladay (1976), Table 5.3; reporting results from the
" . "National Center for Edvcational Statistics, National Longitudinal Study'of The High School

~
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i Class of 1972, Managemont Bulletin N. 22,, August 29, 1975; Diamond and Bedsosian (1970); 1
Hasilton and Roessner (1972); Berg (1970). oL . R
" 43. This method has Deen rcp*gd by Mantell (1974) for the casavof engineers, with conclu-
sions siilar to those of Taubmanand Wales. v ' . - .
o& .

-~

K 44.7Grubb (1978). oL -
X "_4¥. Of all the empirical studies Teview in \this section, the dnly ones which use natl
‘ - - . data are those of Taubman and Wales (1973), Mantell (1974) and my own werk; in addition, °
. the comparisgh$ of GED_scores with sctual educational attdinments rely generally on -data
¢ , available from the Census apd the Department of Labor.” | ’ .
s ] *'46. A landmark case was Griggs v. Duke Power Company, which ruled that non-job related
- selectidn criteria which discriniinated against blacks were invalid. On the use of litigation to
attack-different forms of credentialing, sée White and Francis (1976). '
- . . 47. Career educators have worried about both “gver-education,™ which represents for them
those students who continue to collgge without any clear goals and.without knowing what the
E . ‘ pay-offs and alte?ﬁativq& are; and “shder-education,” those individuals who drop out of school
) because they cannot see the relevance it has for their future lives. '
48,\See especially the “consensus™ document on career education—An Introduction to
_Career Education: A Policy Paper of the U.S. Office of Education (1975). The goals in that .
\ paper are with a few exceptions uncontroversial, even for critics of career education like myself.
49. Grubb and Lazerson (1976); McGowan and Cohen“(1977); Nash and Agne (1973);
Fitzgerald (1973): : . _
50. In discussing the controversy -over career education, Acland-(1977) has usefully re-
minded us that the distance between educational ideals and execution”is a great one, and the
debates based on the stated ideals of career educators are inappropriate because they have
~ polarized the issues and positions involved and because both sides may miss the reality of
career education. McGowan and Cohen (1977) describe one form the reality of CE might take:
L the replacement of vital concepts in which school and work are fused by a series of academic
courses an the subject of jobs. Were this the result, debates over CE would be very different.. by
$1. The most appropriate comparison literature to mention is that evaluating the effects of
vocational education programs, since—as I have argued in Grubb and Lazerson (1975)—career
education is essentially 2 renewal of the goals earlier embodied in vocational education. This
literature has been reviewéd in Reubens (1975); among other places; ¢ also Asfessing Voca-
tional Education Research and Development, “whigh concludes (in- Ap ndix A) that the
: evaluation literedture “yields little useful information for vocational educato A '

52. In her literature survey, Reubens ( l97§do‘é_ ts the high proportion of vocational

.

aducation students who wind up in jobs other they were trained for. | ¢
53. See, for example; Mangum (1968). : ' -
_ 54. See Kabak (1975). _ -
v CC . 55. Ses Karabel (1972). _ . s -
e . 56. For some of the recent sources of support for careér education,¥ee Grubb and Lazersoh
- ~(1975). Among other groups, the National Commission on the Reform of Secondary Education
' (1973) the Panel on Youth of thé President’s Science Advisory Committeé¢ (1974), and the
“ : . Work in America task force all proposed integrating work experiences inte thesschool curricu- -
lim and affirmed vocatiormalism as a central goal of the educational system. o
- 57. The vehicle is HR. 7, the Elementary and Secondary Career Education Act of 1977, .
which proposes $275 miltion over four years. _
s8. For a recent review of the human capital fiterature, with the conclusion that this re-
search has “degenerited”—that is, it has been increasingly forded to ad hoc and insubstantial
explanations—see Blaug (1976). He concludes that models based on the information context of
schooling-like some of the signaling and credentialing models—will come to dominate research.
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Recwrent' Education
~and Employment

€ B . David Stern

co - “"lntr‘oduction -

o Tlus paper conszders mcurrent education as a means to help accomplish

:  three purposes: (1) “democratization” of workplaces, (2) incréasing the growth

»+ rate of labor productivity and thereby helping to reduce unemployment in the

- long.run, and £3) mitigating disruptions due to the 1945-60 baby boom. With

" reference to the first two pusposes, “recurrent edpcation” will mean certain kinds

- of work-related education for adults, which may or may not requn'e some inter-

ﬁmphon of full-time work.! The third purpose, in contrast, does.imply periods of

¥ absence from work, but these could be used for avbcational as well as vocational
o educatxon, or even for pure recreation. The reasons for the changing deﬁmt:on

' will be explained in the discussxon )

o 8y ?

T Recun'ent Education and Workplace
Can - Democratization -

14 « Durmg the 1970s it has been unfashionable in the U. S. to propose educa- .' -

..+, - tional reform as an instrument for reforming social structure. Books like Jencks' -
" Inequality® and Camoy’s and Levin's The Limits of ‘Educational Reform® have
discouraged belief in the effectiveness of educational policy as a means for reduc-
ing socioeconomic mequality A Naﬁonal Instxtute of Education review admon-
uhes us. 0,

- “There is a limit to what educatxon can do to cure the ills of society. .
_ . * And suggesting that its cumtwe powers are strongerthan we have learned
R they are will only add to the discrepancy between social expectations
kbt and what the educational syst@m canactuslly deliver."™*




A

In this time of unremitting realism, it has therefore become unusual to find
expressions of hope and enthusiasm such as those contained in some recent dis-
cussions of recurrent education. These discussions.are now suggesting that gecur-
rent education can help promote far-reaching reforms in the economy and society,
through demiocratization of workplaces. . ' '

* Most, if not all, Western European countries have enacted laws extending the
rights of employees to participate in managing the economic enterprises in which
. they work. Sweden has Jed the way with a series of laws, the latest of which went :
into effect in. January 1977. It requires employers to negotiate with employees
over all mejor decisions affecting the workplace, “such as shifts in.production or
organization, sale of the unit, or large-scale staff tran.sfers."’s “Management pre-
rogative” is virtually eliminated. Employees will now share responsibility for
* decisions about in’vestmcnt, product design, marketing, production planning,
personnel management, and so on. Sweden’s Prime Minister Palme called the new
law “‘the most radical and thorough equity reform in this country since universal
suffrage.”® 3 . " ' _

" Effective use of the right té participate in managing the workplace, perhaps.
even more than the right to vote, requires a substantial amount of education.
Anticipating this requirement, Sweden enacted several laws in the early 1970s
which now enable all employees to take short‘periods of educational leave with-
" pay, and with protection of job sécusity.” Swedish labor unions arg encouraging
workers to use some of their: paid leave to attend “study circles” (a traditional
Swedish form of adult education) qrganized by the unions to teach the purposes -
and techniques of economic self-management.® Recurrent education of this kind
gives people a chance to redefine their relationship to their own work, to take
some additional responsibility for understanding and influencing what goeson in _
the organizations which employ them. Education becomes a process for workers
to know more about what they are doing. By making possible some redistribution
of authority in workplaces, this kind of education helps to accomplish a major
- transformation of the social structure. In Sweden, and in the Italian metalworkers’
union program of *150 houss,”® education is believed to “have an important con-
tribution to make to the further development of Western 'democratic sociéties,”
by enabling and motivating employees to engage i “more active and determined

involvement in thefproblem areas of political and _ecqn’omic life.”’!?

As a recent OECD monograph put it, .

1

“industrial democracy requires its participants to be well versed, in cer-
- tain fields; con_vex%ely, participation in the democratic process inevitably . ,
stimulates motivation for education as those involved perceye the need /
for this expertise.”!! 1 T
And the OECD report on recurrent education in Japan gives a similar account
from the pragmatic viewpoint of employers: - : -
"¢ . in the 1960s industrial circles made a quick response to the idea
~ of lifelong education, from the point of view that they could nbt achieve
- higher productivity without heightening their empldyees’ incentives to
work spontaneously and effectively. In other words, the principle of

]
&
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_ man ment hss been transformed froin the tradmonal type of “con-

tmlleqi management”, to the -new type-of management that requu'es

' worke&s themselves td exercise control over their jobs. This recognizes

. the workers as responsible people with imagination and ingenuity. Such

a change requires a new and 3ppropnately planned training system, and
~*in this sense a farge firm becomes 2 school for continued learning 1%

-~

. In the U.§,, the possibility of education contributing to workplace democratn—

" zation, and - thus reducing “underemployment—the chronic underutilization of

education, .sKills, and other human resources”—has been described by James
O'Toole.!? As leader of the” 1972 HEW Task Force of Work in America,'
O'Toole helped introduce the idea of job redesign and “humanization” of work
into American public pol;cy discussions. He then wrote in 1975,

-

. “Experiments in Europe and America in which Ie_ammg has become, the
goal of blue-collar jobs have shown remarkable success in meeting these
probiems of underemployment. Management experts are starting to-build
a body of evidence indicating that individual growth and organizational
kfowth can occug simultaneously and” compatﬂzly In a General Foods
plant in Topeka, Kansas, for example, all workers have the opportunity
to learn all the jobs in the plant and are compensated for each new job
they learn. Almost all workers, including those who have only minimal
levels of educatn&n, know how to repair-the plant’s complex, transistor-
ized, computer-like monitor-with thousands of circuits and switches. It _
was found th :‘élearmng is the key to job satisfaction in this plant. Even
more import this desire to learn has spread to nonwork activities.
General Foods offers to refund the tuition for any course any of its em-
ployees pursuey in his or her spare time. Three times more workers in
the Topeka plaht take advantage of this offer-than in all other General
Foods plants. It appedrs that learning on the job has whetted the work-
ers’ appetxte for more education. It has overcome the sense of educa-
tional jpadequacy. that gfflicts so many blue:collar workers. Produc-
tivity is %0 percent higher than in comiparable but traditionally designed

 plants, md&there is hope that other employers will follow suit.”!*

Another example of Amencan workers developing an appetite for educatibn

. after begmmng to exercise more control in the workplace is the Harman Interna-

tional plant in Bolivgr, Tennessee, In a carefully planned demonstration involving
the UAW, top management from the company, and a team of social psycholugists

- workers % the plant have been given opportunities to decide how they wanted to

restructure their jobs. One.of the results of the changes they have made is that the

R ~ work is getting done more quickly, and the employees are free t\go home early
or,stay at work and use the time as they choose. One thing they Wave chosen to.

do with this new free time is start a school in the plant, with mstructlon in both

. work-related and avocatxonal subjects.” - -
) On the basis of such evidence, O’T(Jole asserts that “worke:s want their

leasning to be work-based * and this}
vy I | . 221
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“might be seen as an opportunity for the true integration of work and

_ learning. Schools, -now in a desperate search for ‘new clientele,’” might
take the initiative and approach employers with programs that would ¢
grant credit for learning what occurred on the job, in class, or where-
ever. Using flexible performance certification or -competency-based
systems, the piirpose would be to facilitate. the continuous upgrading of
workers’ credentials.” !’ ' .

_ Y While it mav be true that employees in general would be more satisfied and
« productive-if they could learn more on the job, it seems to take something like

~ the Topeka_or Bolivag experiments, or thg Swedish workplacé democratization
‘movement, to make: large numbers of workers want to learn more about their
work. Like the tuition reimbursement available to all General Foods employees,
~ opportunities for work-related recurrent education already exist in many com-
pimies and many countries, but they. are generally under-utilized. For example,

it 1967 the Conference Board surveyed 200 U.S. and Canadian companies which *

‘had some kind of tuition-2id plan for employees. In 155 companies cooperating
with the survey, there were more than 3.6 million empldyees eligible to receive
some reimbursement for taking job-related courses, but the typical company’s
participation rate was 4:4 percent, in spite of the fact that 53 companies. even
allowed some courses ‘ta be taken on company time. In most companies, the ma-
jority of workers who did participate, were male, salaried, pon-union employees.!®

. . .. The plans surveyed 'i)y the Conference Board were all-management-initiated
o plans. However, in at least two cases where major unions (the UAW and the IUE)
: have bargained for and won this kind of educational fringe benéfit, the rate of
e participation has been similagly small.”® Even in France, where. paid leave for®
- work-related education iS a it guaranteed by national law since 1971, on¢ of
the top officials responsible for the program in-1973 listed first among the “most
difficult problems™ still remaining the fact that “Many workets are not yétin- -~
spired with the spirit of continuingeducation . . .». "*® However strongly workers
might desire some paid leave, many choose not to take it when it has to be spent
learning things related to work. A program of paid leave for vocational education
for young workers in Belgium has been similarly undersubscribed.?!

N Existing opportunities for work-related recurrent education tend to be used
| " mainly by workers who already have relatively high status. “Study after study has
shiown, a direct correlation between the length of initial education and the likeli--
hood of participation in adult education.”?. In France, for ex ple, employees
. in professional and managerial positions are more likely to take advantage of paid _
 educational leave than woikers in more routine subordinate jobs.?® But does this-
mean that initial education causes’ people to want to keep learning, or that initial
" education simply selects people who are most willing and able to ledrn, of that
initial education helps determine access to the kind of job about, which there is .
. something interesting to be learned? Von Moltke and Schneevoigt can only con-
" cude that “Motivation for educational leave . . . appears to derive at least as -
. strongly from occupational status as from prior éducation.”?* ’ -t
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" But exactly what i it.abo “oécupational status” which inclines workers who
: lea;ning? An answeris su@ested by one study of

.. This finding is consistent with a general view that motivation for learning at
" work is both intrinsic and extrinsic. Higher-status workers are more likely to par-
tilipate’in work-related recurrent kducation both because-they like the feeling of
knowing about their field of: work\ and because they receive material rewards for

applying their knowledge. In a stratified system of wozk roles, jobs at higher levels

tend to be more interesting and challenging (which does not always mean more

‘ “saﬁsfymg”), as well as better paid.| More initial education helps to .provide (but

ddes not gudrantee) access to thesé good jobs. Individuals who do find challeng-
ing and well-paid work early in their careers apparently are more likely to want

recurrent education later on, both to keep growmg mtellectually and to keep'

advancing up the job ladder.

¥

The implication is that work-based recurrent education will not appeal to lapge -

/umbers of workers unless and until th y can see either more personal satisfaction
or more material benefits—or both—coming to them-as a result of learning more
about their jobs. Schools seeking new clients will not havé much success in mpar-

create either intrinsic or extrinsic incentives—or both—for employees to_keep

keting work-based programs until and uE:Iess more workplaces are restructured to. .

L g. Schools can create opportunities
bring about the changes in workplaces faecemary to mofivate learning. As Von
Moltke and Schneevoxgt remind us, . \

\

' “Education alone is a weak agent for social change, and an unpotent one
in the face of countervailing tendencies in the labor market and imsocial
pohcy As part of a far-reaching, comprehensive péhicy of change in
working life and social conditions, education may provide an instrument
to mitigate certain side effects of a technological-industrial society and

 to assist in moving toward desifed change; but the impetus for change

_comes not from education but from the overall complex process of
developing a public consciousness of the pressing issues that need to be
tackled. This is essentially the way in which educationdl leave is to be
used in Sweden. Educational leave in this sense should be viewed . . . as
part of a number of interlpcking social and economic policies, the crux
of which must be, to change the conditions of work the leading variable

in adult life. ‘o«
' “Bducanonal leave in this sense is rare in Europe . ... "% Itis non-existent
in Amenca. “ :

The questiop is: Where wﬂl the impetus for workplace democratizatxon come
from, and will it be strong and pervasive enough to warrant a whole new system
~of recumcnt education to accommodate it?
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. Prospects for Workplace Democratization
' N . y .
In Europe, workplace democratization anti paid educational leave have both
been pushed mainly by labor unions and the political parties with which they are
affiliated. In the U.S., although some unions have won tuition reimbursement and
similar educational fringe benefits in collective bargaining, the AFL-CIO has not
- yet begun to lobby for a national system of paid educational leave. Clark Kerr
notes that a national system of health insurance is much higher on American

labor’s political priority list.*’ e '

The.low prority of paid educational leave for American labor unions is con-
sistent with the low priarity they give to workplace democratization. Unlike their
European counterparts, Americap labor unions have not been pushing either for
national laws.to incréase workers’ participation in management or for contracts
with'individual employers which would do the same.?®

There is real difficulty in achieving workplace democratization through col-
lective bargaining, because it is hard to know exactly how much additional mate-
rial output or intangible psychic benefit for employees would result from a given
change in the organization ot; the workplace. Therefore, although both sides at the
bargaining table could expect to gain something, it is not in the interest of either

_side to press a formal demand, because the rules of collective bargaining dictate
that if one side makes a demand, the other side can expect to ask for some con-
‘. _ cession—but neither side knows how big a concession would be warranted. The
N process of collective bargaining therefore inhibits the search for reforms from

' which the gains for each side are probably positive, but uncertain.?® )

Some individual unions, most notably the UAW, have begun to develop

approaches to workplace democratization through discussions with employers

. outside collective bargaining.’® These efforts may produce important changes
. within certain industries. But the American labor movement as a whole is far
from ready to make any coordinated effort to bring about workplace democrati-

zation through national law, as in Europe. In the near future, as Henry Levin
says, American unions are “likely to be a rather conservative force. . . . But, over -

the long ru ey may have to yield to other forces such .as grass-root pressures

+ for change.” - . ‘

. What is the likelihood of grass-roé)ﬁ' pressurg sufficient to overcome the inertia
of American labor unions? Kenneth Walker, in a recent paper on “The Implica-
tions of Industrial Democracy for Educational Planning,” observes thaf the first
reason for the trend toward industrial democracy has been .

“pressure (which) has built up in many countries for the granting of
equal rights and maximum opportunities to all categories of workers.
The principal categories affected have been: women, ethnic minorities,
handicapped workers, less educated workers, and older workers.”32

Walker claims, .

“The basic political trend which has contributed to increasing interest
in industrial democracy is simply the gradual working out of theimpli-

224 .
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| cations of ﬂlé derﬁocratic_' ideals that took root in the 18th and 19th

However, as Henry Levin argues in his ﬁaper on “Warkplace Democracy and Edu-

. cational Planning,” democratic and egalitatian ideals do not prevent

. “the continuing functioning of the societies to-produce ‘unspeakable .
- poverty and squalor on the one hand and unimaginable wealth on the
“other; to sanction a ruling class and a disenfranchised one; and to spon-
sor political, economic, and physical repression . . . ™3¢

Although Levin and Walker may disagree on the effectiveness of egalitarian,
democratic ideals in bringing aboyt democratization of woikplaces, they do agree
that for purely economic reasoqs more and more employers are likely to institute

- reforms of the kind Levin calls “micro-political.” These

~ “represent alteratiofts in the intemal decision making of the work enter-
prise that increase the f:articipati‘cn ‘of workers in matters which affect -
the pature and orggnization of their work. . . . In these cases some tradi-
tional managerial prerogatives are relinquished or shared with workers.
.+ . . Thus, the typical micro-pdlitical modifications of the work enter-
. prise will increase the participation of workers in determining such mat- .
ters as production schedules, training regimen, work -assignments, and
work methods. However, such changes will not affect the overall con-
trol of the organization as reflected in decisions on the choice of prod-
ucts or services to be produced, pricing policies, investment plans, dis-
« tribution of profits, or overall organizational structure . . . . "

As examples of micro-techirical reforms which more employers can be ekpected

_to emulate; Levin cites the General Foods plant in Topeka, the Harman Interna- -

tional plant in Bolivar, Tennessee, the Scanlon plant, and the Volvo_plant m Kal-

_mar, Sweden. . .

Levin and Walker also agree on two main reasons why such reforms are likelyé

,‘ to proliferate. First ofiall, Levin asserts, “The record for improving productivity .

- through these forms of pam'cip;hjon is rathgr substantial.”

36 Similarly, but more
cautiously, Walker writes, o o R

- “Although participation -may not provide an invariably satisfactory

solution to the practical problems of production . . . sufficient success

- has been achieved so far to indicate that managements will continue to

. seek to solve these problems by various forms of workers’ participation
-in management.”¥ ' ' ' R

The second reason on which Wa{ker\and Levin agree is that the growing num-
bers of young, highly educated workers will' deinand more participation. Walker
cites studies showing more educated.people are more likely to believe in' the effi-
cacy of the political process, are more interested in “political affairs and pro-

- cesses,” and are more likely to participate.
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Lqvingsserts that, .

“the fri;st;atio_ns of\:t_he_young and overly-educated worker are due in

- "

large: measure to the lack of autonomy and low skill requiremdpts of
" the jobs that will be available. . . . The implication is that at the 1ower
~ levets of the firm productivity will be maintained by placing an inére'ﬁz‘

iig emphasis on particjpation in the decisions that affect the wor)
' situation.”? o B _
: Both of these reasons are debatable, however. In 1974 I carried out a survey
among a sample of 900 unionized municipal employees, specifically to test
whether age’ and. educational attainment were associated with expressed desire for
different kinds of changes in the job. From conversations with agcountants,
nurse’s aides, secretaries, and social service supervisors, I developed a list of spe-
cific hypothetical changes in their jobs. These changes included a two-hour reduc-
tion i the working week with no change in pay, two different proposals for more
flexible work hours, a proposal for two hours, of paid educational leave each week,
a proposal for tuition reimbursement, and three proposals which would have given

employees more opportunity to participate in managing their own workplaces.

'I expected younger and more highly éducated workers in each job category to

express greater desire for more partigipation.'They did not.* Demands for the
various hypothésized changes were, as ‘expected, associated _with‘expresSed dis-
satisfactibn over various aspects of the job, but these dissatisfactions appeared to
be idiosyncratie, not consistently associkted” with age, education, sex, race, or
family status. Perhaps in qther samples some clear associations.would emerge, but
such associations are not ubiquitous in ﬂlﬁopulation. Other studies have found °
that expressed satisfaction with the job as a whole is more strongly associated
with autonomy and ‘‘challenge” among ‘more highly educated workers,*! and
that peoplc; also express more dissatisfaction with jobs where they feel their edu-
cation is not useful*?.(this-is also true in.the municipal employees sample). But
my survey indicates that these attitudes and preferences of highly educated em-

“ployees do not necessarily result in stronger demands for participation in manag-

ing the workplace. Somehow, as Richard Hackman says, people adapt...

. Hackman i¢ a researcher and practicing management consultant who has
done a great deal of theoretical and applied work on the design of jobs. His recent
paper on “The Design of Work in the 1980s"*? begins with two conclusions from
research and practice in the field. The first conclusion, compatible with Levin and
Walker, is thag “Many individuals are presently under-utilized and under-challenged
at work.” The second is, *People are much more adaptable than we often assume.”
This is somewhat at odds with the views of Levin and Walker. In a"discussion
perhaps modelled on Amory Lovins’ famous essay on energy policy, Hackman

delineates '

“two quite different routes that can be taken as choices are made about
how to design and manage work in the next decade and beyond. One
- route, which derives from the conclusion that many people are under-
utilized. by the work they do, leads to increases in the level of challenge
that is-built into jobs, and in the degree of self-control jab-holders have
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in managing their own work In effect, we would attempt to change .
jobs to make them bctter fits for the people who do them.

The other route denves from the second conclus:on namely, that people
gradually adapt and adjust to almost any work situation, even one that
initially seems to greatly under-tilize their talents. This route leads to
greater control of work procedures_ and closer monitoring of work out-
.. comes by management to obtain increases in the productive efficiency
of the warkplace. Technological and motivational devices would be
used to attempt to change the behavior of people to fit the demands of
well-engmeered jobs. The expectation is that in a carefully designed
work environment employees gradually will adjust to havm,g little per-
*- sonal control of their wotk, and the efficiencies gained by using sophis-
ticated managerial "controls of work and workers will more than com-

- pensate for any temporary dissatisfactions the people experience.”.

This is a stark choice. The first route leads to more learning and participation in

workplaces; Hackman cites the General Foods plant in Topeka as a well-known
example The second route leads tos“behavior modification” (already widely prac-
- ticed in schools and starting to be used in. business), with employees’ behavior

minutely monitored by on-ine information microprocessors. With the growing
sophistication of biofeedback machines which can control brainwave pattems,
the possibilitxes are mmd~bogghng Hackman thinks route two will lead to more
“craziness” among employees because they will be rewarded externally. for
activities about which they have negative feelings. -
Hackman prefers route one, but he thinks we are already proceeding down

. route two. Unlike Levin and Walker, he believes we will continue on the route of
fitting people to jobs, because this is what managers and workers are accustomed -

to, and the resistance to change is \_rery_strong He notes the reaction against the
Topeka e):pcriment on the part of managers in other parts of the General Foods
organization.* Even if we had more systemati¢ knowledge about how to fit jobs

‘to people, Hackman believes, implementation of this knowledge will be strongly
opposed by many experien d workers who have adapted to their present jobs,

and by managers who beli orgamzatxons are supposed to be run from the top

. down, not from the bottom up »

- In contemplating the possible future of work, it is important to keep in mmd
that national surveys of employées in the U.Ss. consxstenﬂy find that “interesting”

- work and opportunities, to.develop one’s “own special abilities” are among the .
two or three most important things people say they look for in a job.*s The -
- demand for workplace democratization is there, but, like the demand for work-
based recutrent education, it is a latent demand. Whether this demand becomes .

effective depénds in part_on the bargaining power of employees relative to em-
ployers. Fitting jobs to people makes more sense¢ economically when people are

in short supply and employers are required to work with the people they've got, -
rather than firing peéople who don’t quite fit in. The prospects for workplace
- democratization, and the. need to. plan for correspending programs of recurrent
. gducation, will therefore depend at least in the U. S. on the state of the labor
' market as méasured by the rate of unernployment
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Recurrent Edncaiion, Full Employment, A
and Productivity

Full employment would increase the likelihood of workplace democratiza-
tion; it is also a separate and important objective in itself. Some countries, notably
. /France and Germany, have used recurrent education ds a means {0 help achieve

and maintain full employment. In France, the government has joined forces with
‘employers and labor unions to provide various programs to retrain workers. The
enabling legislation began in 1959, was modified during the 1960s, and culminated
in the 1971 Law for the Organization of Further Vocational Training in the
Framework of Permanent Education.*® In Germany, the 1969 Employment Pro-
motion Act empowered- the agency which administers unemployment insurance
to operate training programs as well!” In both countries these retraining programs
are open to the unemployed—like the various manpower training programs in the"
U.S.—and also to employed workers. Employed workers who have to miss work
" for some period in order to participate in training or retraining programs rective
stipends to offset foregone earnings, and their job security is protected. '

‘ These programs are intend;ed to help Maintain full employment mainly by

~ " hastening the movement of people into productive sectors where there are short-

ages of trained workers. As such, these programs complement efforts to predict

where jobs vacancies will occur and to inform workers about them.*® Apparently -

there have not yet Ybeen any attempts to measure the actual impact of these train-

ing and. retraining programs on the overall unemployment rate. Indeed, it would '

be very difficult to separate these effects empirically from the effects of other
labor markets programs and other macroeconomic policies generally.

However, a recent paper by Baily and Tobin provides a framework for analyz-
ing the effect of recurrent education programs on the rate of unemployment in
theory.® The problem, in the long run, is to reduce the rate of unemployment
without causing inflation to aocelerate. Accelerating inflation in the labor market

BT ) means that wages keep increasing faster than expected. The expected rate of wage
’ inflation.depends on historical experience and is embodied in institutional arrange-
ments such as-cost-of-living clauses in labor contragts. Given the expected rate of
wage inflation, Baily and Tobin postulate (on the basis of some evidence) that .
" wage inflation will tend to accelerate if the unemployment rate decreases and/or
: if the job vatancy rate increases..Given the number of jobs which exist at a par-
. , ticular time, Baily and Tobin show that a program of recurrent education or any
S other ptogram will permit a reduction in unemployment without causing wage
‘inflation to accelerate if all of the following three conditions are met: (1) The
number of-job vacancies decreases. (2) The number of people looking for jobs
(i.e., formally in the labor force) decreases. (3) The program does not cause

employers to raise wages for other reasons. 4
" Thus the Baily-Tobin analysis implies that recurrent education can enhance
. the effectiveness of direct job-creation or other policies designed to reduce unem- -
ployment in the long run, if recurrent education is focused mainly on the unem-
ployed_or soon-to-be-employed, if it does not attract ge_ople into the labor force
who otherwise would not seek paid employment, and if the stipends are not so
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large as to make anyone choose to participate in recurrent educanon rather than
take (or keep) a paid job. A recurrent education prograpn meeting these criteria
would look more like an American-style training program for the unemployed than
a Europeanstyle program of paid leave for employed wotkers. (All this assumes
that people are not counted as employed whxle they are participating in recurrent
eﬂucatron ) . '
‘Baily and Tobin also extend thexr model to ana!yze the problem of segmented
. - labor markets. They conclude that it is possible to reduce structpral unemploy-
-3 ment—for example, in depressed regions—but not without causing some additional
& ‘'unemployment among other groups in the labor force. They believe such redistri-
bution of unemployment may be justified in some instances. Recurrent education
‘programs have in fact been used to help implement such pohcxes-for example,-in
the coal-mining Ruhr Valley of Germany.5®

, The long-rufi effect of recurrent-education for employed workers on the rate -
- %f unemployment dépends on how it affects the growth of average labor produc-

tivity. Increasing labor productivity results in higher real wages and more e\m‘on- .

ment in the economy as a whole. s1 s

_ . The empmcal questlon, then, is whether mcreased mvestment in recurrent
) educaﬁon for employed workers can in fact lead to a sustained increase in the
"growth rate of labor productivity: A‘t pmﬂnt this question cannot be answered.
“There are repoits of a great deal of m—wﬁfiée’trmnm going on in industry already
For example, in 1975 the Confersnce™Wird; with assistance from the Carnegie
Corporation, surveyed 600 of ‘the Targest compames in the U.S. and found that

_ they spent roughly $2 billion on formal education for employees in the preceding

. year,- About one out of every eight employees participated in such training.5?

- - But does this massive exf)éhditure on-training by industry -pay off? Is pio-
ductivity higher than it would be without such formal training efforts? Do em-
ployees really learn what they are supposed to learn, and. do they put it to use?

s The Conference Board found “Most compames, like most schools and colleges,

~ have found that evaluation is difficult. ...~ Simildrly, a-Business Week report

on trammg programs for managers observes, . : 4

| “‘When compmnes begin trammg SO many managers, extirer in-house of'
‘outside, evaluating the alternative programs—qnd the results—become
mcreasmgly diffichit.”s*

A thorough investigation of the effectiveness of on—the—Job training programs
would have to considerfiot only whatever formal instruction is provided, but also
the infonnal processes. of teaching and learning that go on continuously in work
organizations. The informal processes may, enhance or completely undermine the
benefits of formal instruction. The formal and informal processes of learning on

-the job could:be consideréd together under the rubric of “joblearning” The |
question of how to design effective on-the-job training then becomes one in3
Jarger. set of questions about how _characteristics of orgamzatxons affect job-
leaming Other questions in the set might include:

Y
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- where both employer and employee stand to gain mofe by continu-

~

o

1. How to mieasure the amount of job-earning that takes place in

actual work settings? To what extent could the written and practi- .

cal tests presently administered in schools and training programs be
* adapted to measure learning in pdrticular jobs? |

2. Among work organizations of the same kind, what is’the relation-
ship between rate of jobdearning and productivity over time? For
"this comparison, work organizations could be classified by the fol-
lowing kinds of characteristics:

Type of product or service.

Ownership: is the enterprise owned by workers, managers, the gov-

_ernment, or absentee stockholders; i.e., how are profits divided?
Size. o
Rate of expansion.
-Existence of union(s).

~ Average number of subordinates per supervisor. ‘

Average ratio of immediate supervisor’s to subordinate’s salary.
Number of supervising levels. -

. Pfgportion of positions at each level filled from inside the organiza-
. tion. : -

}hegrsée of participation by employees in decisions regarding product

design, markéting, investment of profits, pay structure, pacg of
-, production, etc. _ A

? 3. Which characteristics of organizations are most st;origly associated

with jobdearning?
4. How is jgb—lcaming distributed among empldyeés by age, sex, and
level in the hierarchy? e ) .

5. What are the mechanisms for joblearning? What is the relative im-
_portance of formal on-the-job training compared to informal ex-
changes of information and guidance? '

6. H‘ow much does jobdearning really interfere with jol~doing? Econo-
1pists have -tended to assume that any increase i “general human
ane

capital formation” during work time must mi qual reduction
of output and wages. Is this true; or are léaming and doing some-
'times both results of the same activity?*® '

To the extent that learning appliés only to a particular job or organ-

™

»3

. This kind of specific training creates a bilateral monopoly situation,

ing the contract, because the employee would have to take less pay
- elsewhere and the employer would have to train someone else. But
if either party exploits his position, the other party would be better

ization, how is the payoff divided between employer and employee?
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Answers to questlons such as these would give greater empirical content to -
the economic concepts of depreciation and obsolescence of knowledge. In théory,

. ‘What are the attitudes of employces toward job-leammg‘? :%‘nvreys

“off temunatmg the . contract What determmes the actual out-
- come?®

. Why should one employee spend time teaching another employee?

Do any organizations provide fox_mal or informal incentives for job-
teaching? Seniority rules may remove some disingentives to teaching

. other workess what one has learned from expenenee, but are thoee -

any actual positive incentives®?

have found that some workers say they value the opport to
learn and develop skills at work, -but it is not clear whetl{er job-

~ learning is always considered entirely instrumental—a means toward

promo‘tion‘—-or- whether it is an end in itself. What characteristics of

t of all the above, what is the most productwe way to organ-
ize incentives and opportmﬁtxes for Joh-leammg in different kinds
of enterprises? '

-~
~

-~

depnemﬁon is the decrease in knowledge due to mdmdual aging, i.e., forgetting.
Obsolescence is the decline in value of old knowledge as new knowledse iscreated.

“Sherwin Rosen has estimated that the combined rate of depreciation and obso-
" lescence of human capital is at least 10 percent per year for college graduates and
15 percent for highrschool graduates.s® Similarly, Hanushek and Quigley estimate '
- that net investment in human capital becomes negative within six to eight years
_after workers leave school.®® Such estimates, however, have had to be based on
highly refined analysis of observed eamings, because direct measures of job-
leaming have been lacking. Reliance on obsérved eamnings to measure job-learning B
(or unleasning) requires two very strong assumptions: that eamnings are an accurate
of productivity, and that employers know how to put: employees’ knowl-

muzne
- edge(to productive use. If we accepted these assumptions, there would be no need

to study job-learning in actual work organizations, because there would be no way

to improve on present practice. H‘owever, the uncertainty expressed by employers

' aboyt how to evaluate training programs indicates that the assumptions afe not -
. warranted in reality. There is indesd room for improving the transmxssion and

utilization of knowledge in woﬂ: organizations. -

‘A Even if work enterpnses ware optimally orgahized for job-leaming, the seope
o

jobHearning would still be too narrow, according to standard economic argu-

meats. No rational employer will deliberately pay. for employees to acquire any
“gefieral” training, which might have value if the employees went to work for
- gther employers. Instead, the rational employer only pays for “specific’ training,
/which is useful only if the employee stays employed in that firm. To the extent
that this is true, it means there .is littlee or no investment in general training of
employed workem——unless they somehow pay for it themselves. Employers are -
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voigt call “nonmafketable qualifications”— |

© “increased awareness and understanding of the present conditioning
socioeconomic factors and the capacity to act on them. .. mel

even less likely to pay for employees to acquire what Von Moltke and Schnee-

These qualifications will be relevant to productivity only if the organization of
workplaces becomes moye democratic. With or without workplace democratiza-
tion, the potential contribution of recurrent education to long-run increases in the

) growth of labor productivity, and to long-run reduction of unemployment, will ~
" be fully realized only when employed workers have the opportunity to make con-

tinuing investment in their own general vocational skills.

" ‘Recurrent Education and the Baby Boom

Two ﬁufposes for recurrent education have beendescribed so far in this paper:
(1) prepare people to participate in democratized workplaces, and (2) help reduce
the long-run unemployment rate by igcreasing the growth sate of labor produc-

tivity. These two purposes are related, since reducing unemployment would in- .

crease the likelihood of workplace democratization. Reducing unemployment is
also, of course, desirable for many other reasons. _.
Discussionis of recurrent edugdtion in the U.S. in the early 1970s, however,

_were concerned with quite a different problem: the sudden appearance of ““over-
education.” Virginia Smith observed at a 1973 NIE conference that*...bythe

1970s . . . (policy makers) were questioning whether traditionally organized colle-
giate programs were necessarily the best vehicles for educating the nation.”%?
Frank Newman, principal author of the 1971 HEW Report on Higher Education,
bluntly asserted: ' s ' :

« Since the educational system can no longer ipsure jobs, it should return
to its rational function of instilling a desire to learn rather tlian offering
a ritualistic entsy into the job market.®> - |
. g . . , <~
What troubled the policy-makers and analysts was Véw' evidence'of an unpre-
cedented reduction in the economit returns to higher education, as documented,
for example, by Richard Freeman:

In 1968, (white) colgege meh ages 25- to 29-years old earned 17% more  *°

.

than high schoal men-of the same age; in 1973, just 6% more. By con-

' - trast, relative ,incomes' at other agtes show only sligltt chianges.®*

Freeman referred to this as a twisting of the crosssectiondl age-eamings profile.

-It meant that men boim ‘after World War II, who attended college in higher- pro-
portion 1 any cohort befere them, were receiving a smaller monetary payoff

from college than previou$' cohorts had -obtained, at least early in their careers. .

Singe the earnings differential associated with a college degree had been stable for
+ - . about three decades prior to 1970, recent college,graduates were eamning less
... moniey thar they presumably expected. In this sense, there appeared to be a sur

plus of young college graduates.

LS
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Along with journalistic reports of unemployment amiong college graduates
and Ph.D.s, this kind of evidence prompted some people to suggest recurrent
education as a solution: if there are too many college graduates now, more young
peoplg should be encouraged to go to work instead of college now, and then
maybe return to college later if they want. Henry Levin has pomted out the irra-
tionality of such proposals, from the viewpoint of a young person: Even if the
economic payoff from college is less than it used to-<be, it is still positive, and for
the usual economic .reasons it still makes more sense to invest in education at a

. young age rather than wait until later.55 Reducing “‘overeducation™ is therefore
" ‘not a logical rationale for recurrent education. While there may well be systematic

tendencies for “overgdﬁcation” to occur, recurrent education is not the remedy.
However; recument education. could be a remedy for the problem of too

many people of the same age all looking for jobs at the same time. Recall that
. what Freeman found was a reduction in the economic payoff to college mainly
among young men in 1973. These were the vanguard of the baby boom bom
between 1945 and 1960 (birth rates peaked in the U.S. in 1957). Children of the
baby boom attended college in larger proportions than any previous cohort, and
it is therefore not surprising that the young college graduates did not command‘
such relaﬁvely high starting salaries as in previous years. .

' But economic superfluity among members of the baby-boom cohort has not
been confined to the top of the educational scale. Relative to male high school

_ graduates between the ages of 16 and 24 who were not enrolled in college, male

dropouts from high school in this same age group have had an increasingly hard
time finding work since’1960. In that year the unemployment rate among the
. young male high school graduates was 15.2 percent; among the dropouts it was
18.2 percent. In 1974, when the graduates were again experiencing about the
same. rate of unemployment, 15.3 percent, the dropouts had 2933 percent. o6
Although unemployment rates are not conclusive in the absence of data on wages,
they do suggest that the less educated members of the baby-boom cohort were.
also having a relatively harder time in the labor market.

For the cohort as a whole, some ided of how cohort size has been affectmg o

unemployment rates can be obtained by comparing the years 1956, 1965, and
1974. In all three years, the unemployment rate among men of age 35 to 44 was
2.6 percent.. Therefore, comparing these three years keeps overall labor market

" conditions constant, at least as conditions are reflected in the experience of

prime-age males. (However, the 35 to 44 year old cohort was unusually small in -

" 1974.) Among males of age 16 to 19, the rate of unemployment in 1956, before

_any boom babies were seeking regular jobs, was 11.05 percent. In 1965, when the
category of males aged 16 to 19 consisted of boys born between 1946 and 1949,
their unemploymént rate was 14.10 percent. And in 1974, the unemployment
rate for males bom between 1955 agl 1958 was 15.53 percent.*” The rise in
relative unemployment rates of teenage males was accompanied by a decline in
their eamnings relative to Prime-age males. 88 Because of their large numbers, teen-
age males born in the baby boom have been reporting relatively less success in
ﬁnding jobs, even at lower relative wages.
In the future, unemployment and underemployment will continue to be ,
problems for people born between 1945 and 1960. At any given rate of economic
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growth, members of this cohort will find fewer apportunities for employment and
advancement at any age than members of earlier or later cohorts. Between 1980
and 2010, as the baby boom reaches mid-career, a relatively large number of them
will be underemployed. Business Week predicts the following developments in the
job market for managers: ' ’
“In the 1980s an &xtraordinary number of ambitious young men and
women will crowd onto the first siep of the management ladder, but
the number of seasoned executives to supervise them will not grow cor- |,
respondingly. In the 1990s the situation will reverse. There will be-more
experienced, fully qualified junior managers than there are spots in
senior management to absorb them.”*?
For the baby-boom cohort as a whole, Business Week foresees *‘heightened com-
petition as well as relatively depressed incomes and advancement opportunines
during most.of their working lives.””

* After the year 2010, however, the problem will not be too many peOple of -
thé same age all looking for jobs, but just the opposite. As the baby boom cohort
reaches age 65, between the year 2010 and 2025, there will be a dramatic increase

. in the number of people out of the labor force. Most of them will expect to collect
pensions, and the strain on both public and private pension plans will become
enormous. Through the year 2005 the projected ratio of workers to Social Security
.pensioners will exceed three to one. But then it will decline sharply and by 2030

" will barely exceed twe to one.”". If all these potential retirees actually do try to

*  collect the benefits to which they will be &ntitled, there will be no way to avoid

a rather sudden. and substantial rise in payroll taxes or other levies on workers.

But will those future workers be w111mg to support the baby boom cohort in
retirement? Should those children and grandchidren of the baby boom cohort

- have to pay that cost?

The struggle over Social Security in 1977 and 1978 is just a taste of thifigs
Q come. In 1977 Congress increased the payroll tax, and scheduled further
cregses to cover the projected cost of Social Security through the year 2000-

before -the baby boom begins to retire. Yet even these tax increases, which will

not cover the deficits after the year 2010, are being resisted, and Congress is

now (April, 1998) considering a move to roll theng back. These recent events
indicate how bitter the struggle: to cover the long-term cost of Social Sgcurity is
likely to be, when Congress can finally postpone it no longer. '
private pension plans are also facing the same kind of long-term prob-

lem as Social Security. The present value of vested pefision benefits in many
. - major companies already exceeds, the value of assets held by the pension plans, -
. often by staggering amoiints. In the General Motors pension plan, for example,
the unfunded liability for vested benefits wa’s $3 billiosf, br 21 percent of General

o .Motors’ net worth! At Chrysler the unfunded liability was 39 percent of the com-
© pany’s net worth. At Bethlehem Steel it was 48 percent, and at American Motors

*59 percent!”®" This means the value of pension benefits American Motors would

have owed to.its employees if they had all retired at the end of 1976 would have
exceeded the assets of the pension fund by more than half the value of the com-

pany itself. When these unfunded pension liabilities actually become due, they
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.. will have to.be paid out.of oénipany fevenues. And as the number of retirees
. "begins to grow faster than the number of currently employed workers, the same

- cruel questions of mtqrgeneratxonal responsibility will ansc in the private pension

' - plans as in Social Security.

The continuing strams and disruptions caused by the baby boom suggest
another purpose for recurrent education: enable individuals to_»_leave the labor
force when conditions there are unfavorable to them, and to remain in the labor

“force when there is 2 shortage of active workers. This purpose could actually be
accomplished .by a very general kind of “sabbatical,” which in effect allowed

individuals fo take some of their “retirement” before rather than after the normal

- retirement age. Unlike the two othet. purposes of recurrent education suggested

. the right to retire at the normal age.
“Social Secunty members by simply amending the Social Security Act. For mem-

here—preparing for workplace democratization and raising 1abor productivity—
alleviating demographic disruptions implies more -about the way recurrent educa-
tion should be financed than-about what the educational content of the program
should be. The essential thing is to allow individuals to.have some “retirement.’

during their normal workmg lives, and then make up the time by working after -
the normal retirement age. For this purpose it would not matter if the mid-career

“petirement’ were spent on vocational education, or on‘education at all.

One way to enable individuals to redietribute some amount of working time

. oﬁr their life-cycles would be to permit them to borrow against their own Social

Security &r private pensions. More specifically, every individual miglit be allowed
to receive a stipend for some period of X months at any age, where the amount of

- the stipend would equal the ‘present value, at that age, of the first X months df
_ pension to which the individual would have been entitled. In taking the stipend

before the nomfal retirement age, the\individual would be required to relinquish
his rights to the first X months of pensigon. Alternatively, the worker might relin-
qpish some portion of herpension over the entire period of retirement, but retain
is' kind af option could be created for

bers of private pension’ plans, there would probably need to be an amendmem to
the federal Employee Retirement and Income Security Act. .
A’ numerical example might help to illustrate the idea and to suggest modtﬁ-

- cations. The average monthly benefit for an individual retiring in the penodﬁ om

2010 to 2030 would be, conservatively, $500 in 1975 dollars. If an average

- worker wanted to use this money at age 45 instead of age 65, he or she could

collect the discounted present value, which would be’ about $225 a month in
1975 dollars. This uses a discount rate of 4 percent, which includes the 3% per- -

‘cent teal interest rate used in projecting Social Security trust funds,* .plus % per-

cent to allow for annual mortality.” This computation is intended to make it

) actuanally equivalent whether the stipend is taken earlier or later.

The amount of the future retirement benefit to which a worker would be |

~ entitled could be xmpnted for a given year in mid«career in many ways. One simple
‘way would be fo base the estimate on the number of years a worker has paid into

~ Social Security already, and the average annual covered eamnings fo date. These

two factors would both tend to award higher mid-career stipends to less educated

- workers, who usnally start waorking full-ti“at a younger age, and whose annual
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" earnings also usually reach a peak earlier in their careers. Favoring less educated

workers in this way would to some extent offset the usual tendency for more
highly educated workers to take greater advantage-of recurrent education oppor-
tunities. -

Mid-career stipend§ computed in this manner in a given year would be com-
parable to actual retirement benefits being paid to workers who retire in that year.
To support a family, a worker who took a mid-career stipend would probably
have to supplement the stipend from savings, spouse’s earnings, or other sources.
Nev;rtheless, the stipends would help. And the figure of $225 a month given
above is intended to be a conservative estimate, representing what would be
available to workers in mid-career from Social Security alone. Adding private
pension benefits could make a substantial difference. But ‘even the amounts
based on Social Security alone woilld enable more workers to survive a period of
zero eamningd without going that much deeper into debt—assuming banks and
other private lenders would even consider making loans at reasonable interest
rates to pay expense$ d;uring a voluntary feave from work, which may be unlikely.

The proposal described here is akin to some other recent suggestions for
financing paid educational leave or more “flexible life scheduling” generally.”
These proposals have not'yet attracted prime-time public attention, however. One
reason may be that the mainstream educatiénal organizations, which dominate
the national -politics of education, would prefer to talk about money for institu-
tions instead of entitlements for students. Apart from such tactical considerations,
existing proposals for continuing education entitlements would create major new
public fiscal liabilities, although in some proposals these would be offset by stu-
dent repayments. In addition, current proposals would often require a whole new
administrative structure to manaée the money. In contrast, the distin ing

employers or employees.

Summary and Conclusions

Three .purposes for an expanded system of recurrent education in the U.S.
have been considered here: (1) Help bring about democratization of workplaces.”
(2) Halp increase the rate of growth of labor productivity, and thereby help reduce
the Sverall rate of unemployment in the long runy (3) Mitigate disruptions qaused
by the 1945-1960 baby boom, specifically by enabling seme individuals to spend
some time working after instead of before the usual retirement age. These three
purposes are related but distinct, and different systems of recurrent education
could be designed fo achieve any one, two, or all thme® of them. The decision
where to invest tresearch and development resources will depend on the per-
ceived importance of the three purposes, and the perceived feasibility of means.

- To-'spend resources on recurrent edycation for workplace democracy might seem
_politically misky in the cautious atmosphere of the 1970s, but the payoff would be '

substantial if the movement for workplace democratization gathers momentum
here as it has in Europe. There would also be some risk in supporting research on

26 S



<

e

. ' . : .

-~

-

| . recurrent oducanon for higher productivity, although here the risk is not that.
.~ purpose would be consndored somehow illegitimate—rather, as with any program:

- - of basic.research, there is simply no guarantee that investigating the procgsses of
* “job-learning” would achieve the desired practical payoff. In cofitrast, some care-
ful analysis, and possibly an actual field test, of pension-funded sabbaticals is
likely to be politically popular, but might also require some cooperation among
several federal departments. since sabbaticals have important xmplxcations beyond
recurrent éducation. \
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Chapter 1 0

Research Priorities in
~ Education Finance and
R ~ Organization:

A Concluding Note

- Ameaca s system of f‘mancmg elementary/secondary educatxon has become
an area of intense governmental concern and activity. The issues have changed
dramatically since ‘the post-World War Il concern over how. to consfruct enough
.schools and hireé teachers. In the decade of the 1960s, spending on elementary and
secondary education increased at an annual rate of 10’ percent and en t

_grew by 30 percent. By 1970 this prodigious expansion had begun to slow and

concern shifted to the egdity and adequacy of the fiscal base. The school system
in the United States relies overwhelmingly on state and local education revenues.
As enroliments peaked and jn many cases tumed down, local property taxpayers
began to resist tax increases. Inflation in the early. 1970s accelerated at the very
time public support for the schools was slipping. There was increasing tak of a
“fiscal crunch.”" But most important for this volume, the late 1960s was 8 period
of ' reflection and actxon concemmg the equity of this gigantic public- fmance
enterprise. .
Public educatxon is by far the largest acti ’ty f state and local govemment

_ Bxpendmues for current operations consume over §75 billion whxch is nearly a

- third of all state and local expenditures. There are over 16,000 local school sys-

tems with two and a half mxlhen te&cher: workirig wnth 45 minion pupilsin 87,000

local schools.

. A major fxscal problem msnlts from the nature of school finance support—
about 50 pércent from: local property taxes, 44 pefcent from state aid, and six

©'percent from federal funds. The local share was even larger in 1969 when school

_' “finasice equxty sutfaced as a major public policy issue after years of being in-the
~ shadows. Essentially, court rulings galvanized public action in several states. The

concern spread to other states that were not facing court challenges. At the core
of the problem is the grossly unequal distribution of local property wealth. School,
dumm with - hagh propertg valuatxons levy low tax rates but are still able to
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" finance. an expensive educational program. The result is high taxes and under-
financed schools for people living in poor areas and the reverse for those areas
with high assessed, value per pupil. -

* Arrangements for financing public education have been under intense scru-

. tiny since the mid 1960s. Several overviews of the research on the economics and
politics of public school finance have been prepared.! Under the impetus of legal
‘and political challenges and often with the advice of the new breed of school
finance expert, about 15 states have already enacted significant tax+and school
finance reforms. By the time all the states under court orders fall into line, over
50 percent of the public school students (and taxpayers) in the United States will
f\ave been significantly affected. An alliance of lawyers, researchers, political acti-
vists, interest groups, and foundations has brought about a non-incremental change
in American public policy.? This change has been accompanied by an impressive
expansion of research. School‘ finance problems are inherently complex, involving
intergoverniental transfers of funds, intricate aid formulas, and multiple systems
of taxation. Economists, political scientists, lawyers, and practitioners have all
been funded to probe various aspects of school finance. State legislators and
school officials need to have these complex issues translated into concrete policy
choices. The National Institute of Education has been a crucial source of research
and dissemination funds.? : '

As the paper by Friedman and Wiseman in this collection indicates,. we are

)1ow in a period of reconsidering some of the basic premises and measuring the
impact of this era of public polify innovation. This type of work needs to be
supported. But in, our view the substantial number of scholars in the field and the
interests of state and local governments will insure a large research output. The
role for NIE is mere in filling gaps and exploring the more ‘basic discipline oriented
areas. For examM@, organizations such as the Education Commission of the States
(ECS) and the National Conferenge of State Legislatures (NCSL) can hdndle
applied issues su¢h as formula revisions and dissemination of developments in
various stites. We will list some specific prioritigs for+NIE given the activities
‘underway by other research oriented organizations. '

. . ‘Short-Term Research Priorities

In our view the research directions emerging from this symposium are
‘primarily in the uncharted .and novel areas as compared to the *hature” issue -
. of school’ finance. We have no objective scale for ranking the extensive research -
. menu listed in the appendix. Qur view of the priorities'is in part dictated by our
~ “world view” and irivolvement in policymaking, as well as knowledge of the status
~ and likely evolution of the existing research base. L -
Given this perspective of priority for relatively unexplored areas, we would

recommend the following as research endeavors for immediate NIE attention. '

- . Out-of-School Influences on School Performancé

How dO'fémilﬁ .structure variables interact with those of family
SES and neighborhood (physical environment, social environment,
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. types and avaulabxhty of pubhc resqgurces) to influence the child’s edu-
_ catxc(nal development? To what extent are children’s behavior and time
- allocation patterns related .to societal class? Moreover, are children’s
time budget patterns related to school performance? Can an examina- -
-tion of these out-of-school variables provxde insight into the forces
S influencing school performance?
. Do parent training programs have a posmve effect on the chlldren s
~ school performance? Are the time allocation and behavior patterns of
parents and children different before and after training? In short, we
need a multiple-faceted investigation ofjthe impact of parent education
which has been featured in recent federal policy pronouncements.

The Use-of Courts to Estabhsh and
Implement Education Policy -

. Have the courts the ability to deal with complex economics and
behavioral sciences data, utilized in equal educational opportunity
cases? Is it possible to simplify the data for judges but still present the
issyes adequately? Is the adversary system an appropriate approach for
these issues? Are there alternatives to the adwexsa:y system which may

" be feasible and should be examined? . :

What are the specific linkages from the court dec:sions to actual

~ impact on children? How have these linkages actually functioned?
Where have they broken down? What do these linkages suggest about
changes in legal structures or procedures?

.What is the role of courts in monitoring and assuring that the

. guarantees. of the law are being implemented? What techniques are
_partxmxlarly useful in implementing court orders? To what extent do

' state and local education agencigs comply with court man&ates?

Testing Aliérnative Exphmlimgoftlé Problems = -
With 'l'nmition From School to Work and “Over-Eduution

. Grubb s paper raises four major altematxve conceptual frameworks
wlnch deserve detailed examination and verification:

~ imperfections in the human capital model P

- demographm causes . . o -
~ credentialing ‘ : S /\
. — degradation of labor . o < -
L Moreover, the following quwtions he raises need to be addressed o
' Are thc models of schools as sorters validated in actual practice?
~ How and on.what do employers base their employment selection?
Much has been written about the sorting operatiohs of schogls but
there has been little attempt to partxal out the diggiactive and unique -
factors caused by schools . . .
. . L -243
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_ Our highest priority areas focus on broader societal forces that impact funda-
mentally on our various ¢ducational institutions. Researchers have talked about
socioeconomic factors that affect school performance and student choices but
have rarely explored them systematically (other than statistical regressions 6f
widely available data). Now is the time to probe out-of-school influences in depth.”

We knbw\it is possible to explore rigorously the conditions under which chil-
dren grow up, €.g., the resources (broadly defined) made gvailable to children by
parents and other adults, the chax;acteristics of the neighborhood in which children
live, conditions of access to non-school community services, etc. Further, we can
begin to see how the conditions of childhood affect thie experi¢nces of individual
children. The next, and very i ;portant step has not yet been faken: to investigate
how the experience of indiii\;?‘z;l children in their out-of-school lives are related to
the progress of those chil schoel. In the analysis of educational production
functions, we suggest it is tinte to open up the “black box” of SES.* '

Moreover, we believe the current research on federal/state children’s services
has progressed to a po?uoughly' equivalent to where research on the eCconomics
and governance of public education was.in the mid-1960s. Exploratory analyses
of variations-in service Jevels within states, and the economic and political causes
for such variations are now ‘needed. One conceptual gpproach that might be bor-
rowed from school finance is the “adequate foundation concept, e.g., no child.-

. shetuld{all below a minimum service level regardless of where he or spe'lives. This

analogy would only hold for services that have a widely agreed minimum-level,
such as health screening and children’s protectiv_e‘.sef‘cés. A goal could be to dis-
cover the extent to which there is variation in children’s services, where “mini-
mums”’ were not met, and the extent to which such service levels'were caused by

federal, state, or local policies.

.

sLonger Range Research Priorities:
School Ol;ga_nization

In view. of the limits on NIE funds, the areas discussed below fall in our
second tier of priorities—they can be delayed but deserve earmarks in long range

: NIE plans. .

9
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* NIE has suppofted a considerable amolnt of work in organiZational theory
and change. The Symposium considered this area and we recommend seveml&addi-
tional dimensions to prior efforts as discusse in the Deal/Derr and Guthrie papers.

ﬁ Whiat efforts for educational change have worked and why? Using
he Deal-Desr three-dimensional framewark, such studies would identify
‘and analyze examples of successful chasige or reform endeavors in edu- 1
cation. Specifically, what are the strgiegies and techniques used to.alter
. and maintain an 5i_nltemal organiza%al equilibrium in the face of ex-
ternal and environmental pressures? What' types of changes; reforms or
pressures are most likely to be successful in an educational organization? ¢
What are the common characteristics of réforms which have left an im- -

»
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_ prifit on schools compared to those that were rhetorical? We are aware
that NIE ‘hss some effort ongoing in this area. However, we feel it needs
« to be deepened and extended.

' We need to extend existing studies that mvestxgate the incentive

. !tmcttue in education, perhaps usmg the Deal-Derr three-dimensional

- framework. Specifically, what are-the incentives for administrators, Y
teachers; and students? Do differences i in incentive structures result in
" changes-in behaviors and along which dunensmns‘? :

& Does the size of the school attended affect the educational out--
comes Of a student? Is there a relationship between size and pupil
performance? Is this relationship general or is it itself a function of
characteristics of structure (SES, etc.)? What is the nature of the rela-

™ tionship? Is it different at elementary and secondary levels?Moreover,

" does the scale of the school, e.g.; the size and number of pupils, affect -
teacher morale and productivity? Perhaps this research should start with
theoretical models of the potential relationships mentioned above.

What has been and are likely to be the effects of participatory
mechanisms for education, such as parent advisory councils, state advi-
sory conumttees, in such areas as handicapped and disadvantaged: pro-
grams? * Specifically, who serves on these' bodies and how are they
elected? What activities and areas do they influence? How do they-

- interact with professxonal staff?

The first two research recommenda'txons depend on the 'usgfulness of the

- Deal-Derr three-dimensional theory framework to guide inquiry. We belisve the

Deal-Derr apprBach has sufficient analytical strength to warrant scmtmy by

- -organization theorists.

. New Directions in Education Finance Research

We have purposely left a detailed discussion of research initiatives in educa-

. tion finance until last. Reform df public school finance has passed through several

stages in the last twenty years. Stage one from about 1957 to 1965 consisted of

. policy paralysis and a gradual increase in inequity. The assessed value of local

property became a gmater and greater determmap,t of a child’s.educational oppor-
tunity: State legnslatures did not perceive school finance as an equity issue but

. were “concerned with rapidly increasing enrellments. School districts with a high

property value per pupil were able to meéet these expanding enrollment pressures

- with a much more extensive and intensive education prégram than their less fa-

vored neighbors,

'U:E stage from il965 to 1970 laid the conoeptual basis for large scale refom._
and moved the issue to the top of state and national agendas. Legal doctrines were
formulated that provided the impetus for judlcial intervention and court orders.”

The first significant decision (Serrano) was handed down in 1971 and shortly\J

after that other state courts also acted.

L 3
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The third stage from 1972-1976 was an era of intense and rapid legislative
and political activity. -Politic momentum developed at an astounding pace. in
 the 1973 legislative sessidfi, over 30 governors asked for signiﬁca'm state tax
reform and 21 requested school finance reform. Important finance measures were
passed between 1973 and 1975 in Florida, Colorado, Minnesota, Illinois, Maine,
Montana, Kansas, Utah, California, New Mexico, Michigan, and Conngcticut. But
during this third stage the Supreme Court ruled in Rodriguez that it would not
- intervene. leaving the'issue to the states.

A fourth stage began around 1976 and was spurred by reviews of the impact
of this lggislative activity, and new court interpretations which clouded and raised

questions about court edicts in the second stage.

The Friedman/Wiseman paper questions the underlying theory and concept
of equal educational dpportunity as it has been employed in school finance. The
‘'most popular overall concept is “fiscal neutrality” which simply states that the
amount of -money -spent on a pupil should not depend upon the wealth of the
school district in which he or she lives. But this seemingly simple concept has
many possible meanings (e.g., ex ante vs. ex post) and even more possible ways of
statistically measuring it.> Recent court suits in Ohio and Washington give several
states an alternative to the fiscal neutrality standard. Indeed, parts of the Ohio case
appear to declare one of the leading remedies for reaching fiscal neutrality (district
power equalization) unconstitutional! In sum, we fecommend research to clarify
the various finance concepts and measurements of equal educational opportunity
and to explore the relationships and inconsistencies among them. Under certain
conditions, expenditure inequalities represent inequality of opportunity; under
other”C conditions, expenditure equality is a departure from equality of oppor-
tunity. The real issues thus raised in the Ohio and Washington cases are tw‘:?
(1) who should determine the degree of inequality, the state or the set of lo
authorities? and (2) by what standards should such departures from expenditure ‘
equality be judged? '

_ The other priorities in school finance focus on the impact of the substantial
. amount of reform now underway: .

* What are the impacts of school finance refornt on choices for resi-
dential/industrial locations and property values? Specifically, what is
the impact of school finance reform on the capitalized vatue of land?
53 This might entail development and testing of a productive model for
¢hanges in household location in response to post-reform educational
costs and opportunities. =
Although some preliminary work has been completed, we need an -
improved use and development of demand functions for simulation )
studies of school finance reform. Such functions would specify the
effact on district expenditure levels of voter incomes, size and compo-
sition of:the local property tax base, the amount and character of edu-
cational. grants, and ‘the price of education to the district. This woifld
tie in with studies of tax and expenditure referenda before and after
the implementation of school finance reform. ‘

b
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| How are changes in demogr'aphyiand voter profiles mieractixig

* with school finance reform? Specifically, is enrollment decline and
- fewer voters with school age children reinforcing some of the problems
caused in ‘wealthy districts by school finance reform? Aré specific

types of districts more likely to be confronted with this “double vise”? ;
We have smmnanzcd all the research ,suggesnons from the papers in the

appendix. The rationale -for these various suggestions is contamed in each of the

papers. Some of these suggested areas of research may take on higher priority in
the future, though we have not included them in our list of three areas for imme-
diate NIE attention. For example, David Stern’s paper indicates that recurrent
education will become an increasingly important area -of ‘concern as the baby-
boom cohort grows older, and to the extent.that employers and labor unions in
the United States begin to institute “workplace democratization”’ along the
lines of recent reforms in Western Europe

The appendix permits readers to rank research areas according to their own
sense of priorities.

A ]
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Appendix ‘

| Education Finance and |
- - Organization: = ._. -
A Research Agenda for the Future

"Michael Kirst and William Hartman

B

St

| -’ Recap
L~ . .
The Appendix presents a detailed agenda of research topics in the areas *
of educational finance and organization. The emphasis of this agenda is purpose-
fully long range. The research studi¢s recommended are designed primarily tq
investigate broad, underlying issues about which there is insufficient basic infor-
mation at the present. The purpose of this approach is to identify critical areas
needing further resqgch, in-order that the results from the necessary theoretical
and empirical studies will be available fo assist policy makers in dealing with edu- -
cational problems over the next decade:" . ‘ '
The research suggestions are grouped according to topic, They ceriter around
each of the papers presented previously. The specific suggestions made by each
author have been summarized and are included. Additionally, the suggestions
reflect comments and questions made by the seminar participants during the dis-
cussion of each topic, as well as suggestions from outside reviewers and those
developed by the editors of this collction. '

X Y

-
~

_ R?e of the Judiciary in Equal Educational Opportunity

The paper; “Law, Politics, and Equal Educational’Opportunity:xThe Limits

of Judicial Reform,” by David Kirp posits two hypotheses concerning the present

~and {ygpe involvement of the courts in educational equity cases. First, that judi-

- cial invdtvement has declined due to the political and non-judicial nature of many
equal educational opportunity questions. Second, that the involvement that the .

courts do haveds most appropriately interpreted as contributing to an essentially
political resolution of such questions. Qut of these premises arise a number of use-
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ful and interesting topics for further research. They are presented below and have

been grouped according to four major themes: 1) interrelationship between the

v ~ “judicial and political branches of government; 2) impact of judicial and legislative
actions; 3) judicial process; and 4) significant legal questions in doubt.

The first set of research questions centers on the area of intergovernmental
relations and the interaction among the courts, legislatye, and federal, state, and

local agencies. .

. 1. What has been, is, and will be the: interrelationship between the courts
and the legislature and the various educational agencies in the development of
equal opportunity policy?

a. Institutiona] analyses of the role of the courts vis-a-vis education are

Ce— needed. Current undgrstanding of the role of the courts is either incomplete or
severely restricted. )

. b. What are the specific linkages from the court decisions to actual im-
act on children? How have thesg linkages actually functioned? Where have they
roken down?

c. A‘n examination of similar situations in areas other than education
should provide useful insights and analyses, particularly when anticipating the
future actions of the courts in education. \

. d. An improved theoretical ~and practical framework for determining
responsibilities between the courts and the other branches of government would
be helpful. Which matters are appropriate for the courts to decide, which for the
legislature and executive branches, and which require interplay and interaction?

e. If, as Kirp suggests, the courts are not to be as active in equal educa-
tional opportunity policy making in the future, what are the likely alternative
mechanisms that will function? What groups will be involved? How and to what
extent? E ' B . '

f What are the probable judicial responses to legislative vagueness in
education statutes? : x

g. How ‘(vill the courts view interpretive regulations promulgated by
educational agehcies which provide more specification (and possibly restriction)
thag’ does the enabling legislation?

h. To what extent do the state and local education agencies comply
with legislative mandates? What is the role of the courts in monitoring and assur-
. ing that the guarantees of the laws are being implemented? )
" 5 What is the authority of the legislature, under the Fourteenth Amend-
ment, to define rights- and remedies in narrower terms than the courts have
ordered under the equal pr3tection clause?

In, the last decade, there have been a number of important judicial, legislative,
and agency actions in the area of equal educational opportunity. These next re-
search questions call for an examination of the impget of these actions. '

1. What has been the tesponse to the judicial activity and decisions in e&ch
of the following areas: intradistrict resource distributional equity; education rights
of handicapped children and of non-English speaking students; and sex discrimina-

tion? N ,
o
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T a. \éhat has been the response of the defendant, i.e., educational agency,

“involved? A carefi iption of the specific details and an evaluation of the

results is needed. .[ - . .

. - b. What has been the role of the federal agencies involved, e.g., HEW,
.. . Office of Civil Rightg? ‘ W T - -

' ¢. Have there been gdditional and supplemental law suits to the primary

cases?"What have been their outcomes? -

S .d. What voluntary actions by educational agencies have been taken?

~ ‘/«'h: have been the courts’ responses to these actions? . ‘

N ‘e. What is the state’ of educational research on effective programs in
« ,cach of the areas? Since many of the suits involve claims of harm with or without

. certain programs, it is increasingly necessary to know what works and what doesn’t.

2. Have the outcom®s for children been altered by the recent judicial and
legislative guarantees? Have the reforms involving equal educational opportunity

concerni ucational finance, or handicapped, non-English speaking, or disad-
van dents had an effect on the students involved? To what degree and
how?* < ' '

3. What has been the impact of legislation imposing new. requirements on
states and districts or tying money to particular requirements or reforms?

a. For example, have the fedefal (and state) regulations requiring clre-
ful monitoring, e.g., Title I, been effective;? Have the costs been worth the results?

" How well has the mandated “gbmparability” been enforced? .

b. Which of the new judicial requirements and judicial reforms have
been successful in accomplishing their objectives (e.g., Serrano, PARC, Mills,
Lau)? What are the characteristics of successful efforts? Why have others not
succeeded? | E _

' c. What changes have occurred in the cultures of the affected institu-
tions as a result of the new mandates and monies? : o
. d. How are violations dealt witly, if at al?® Is there a different system of
¥ *  sanctions that would be more effective and appr&priate for education?

The use of the courts as a forum, for equal cducati:onal claims has.involved
the judiciary in a most complex area. The following set of research suggestions
involve an investigation of some of the specific means by which. the judicial
process has dealt with educational issues. -

1. Have the courts the ability to deal With complex economics and beha-

. vioral science data utilized in equal educational opportunity cases? o
a. Is it possible to simplify the data for judges, but still present the
issues adequately? - : !

b. Is the adversary system an appropriate approach for these issues?
Are there alternatives to the advgrsary- system which may be feasible and should
be examined?
2. Have we use of court appointed masters to aid in the fact-finding and
data assesément process and to supervise remedial activity proven effective?
. 73. How effective has been the creation and utitization of non-judicial insti-
tutions to resolve problems of equity in education?
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o e a. Review panels. .
RO ' b. Dueprocess hearings.
BERCINUE ~¢. Ombudsmen,

. Finally, there are several important legal questions concerning equal educa-
-~ tional opportunity which remain unresolved.. These problems will require addi-
_ tional research and analysis if appropriate solutions are t6 be reached.

1. How is equal educational opportunity to be defined? BEt’ter, more use-
able, and operatiorial definitions of equal educational opportunity are needed to
" aid policy makers. - | .
a. What are appropriate measures or standards to be used?
- . b. Should there be different definitions and measures for different stu-
dent populations, e.g., handicapped? What would the differences be and why?
c. Should different definitions and measures be used by different gov-
emnmental bodies?
d. How should one distinguish between short run and long run. effects
of educational reforms? . .
~ e."How should one distinguish the effects of a judicially caused reform
separately from the effects of declining enrollments and collective bargaining?
2 Can there be determined a judicially workable definition of “‘educa-
tional need” and the appropriate remedies? - : -
a. How can the “conflicting solution” problem be resolved, i.e., com- -
peting theories about what is an appropriate education for certain students? The
-" problems of conflicting learning theories and edycational philosophies are particu-
larly acute for the handicapped and the non-English speaking students.
"~ 3. What are the educational rights of children who live in communities that
disapprove of tax elections and bond issues which result in shortened school years?
" a. Should or must the state provide additional aid to prevent or com-
. pensate for harm recgived from such actions? .
b. Should or must the state step in to keep open schools that are threat-
" ened by closing due to lack of community financial support?
4. What is the constitutional permissibility of ighoring “municipal overbur-\
den” in &alculating state school aid?

* School Finance Reform and Educational Equity‘

The pa;:er by Lee Friedman and Michael Wiseman, “Toward Understanding
the Equity Consequences of School Finance Reform,” addresses the significant
- question of how past and potential reforms in the states’ school finance system
affect the equality of educational opportunities available to children. A research
agenda for this area is proposed in three parts: 1) concepts of equity; 2) actual
impact of reforms on equity; and 3) behavioral responses to school finance reform.
First, the authors call for more fesearch and’ theoretical development fo
clarify the various concepts of equal educational opportunity and to recognize the
relationships and inconsistencies among thent: '
1. Are there additional issues concerning equal educational opportunity (in
addition to those selected by the authors—divisional and distributional equality,
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P simple and conditional neutrality)? Are they consistent with each other or do
‘they conflict when applied simultaneously?

'a. What is the extent of intradistrict per pupil expenditure disparities
among school districts g ly? Are these -a result of race or socioeconomic
status of the pupils involved”

b. Should the resources be measured i in real or nommal terms?

1) Municipal overburden e e -
' 2) Cost of education indices -
c.. Should inputs (resources) or outputs (educational outcomes) be used
as the appropriate measures? What are the consequences of selecting each one?
d. Should pupil “heed” be considered in equal opportunity issues? How
Qun this be defined for various types of students? What has been the impact of
© pupil wexghtmg systems on interdistrict spending disparities, on the magnitude -
of specialized funding, and on pupil outcomes?
* 2. What is an appropnate definition of categorical assistance and cxpcndx-
tures? .
a. How do the present federal and state categorical aid programs affect
equity? Under which definitions of equity? .
b. Do thy funds from these programs go toward legltlmate categoncal
needs?
1) ‘Higher pnces for inputs.
2) Requirements for additional inputs.
d ¢. Have categorical programs encouraged excessive labeling of children
-(e.g., mentally retarded) by districts to obtain addjtional funds? .

_/1! e second research area ¢oncerns an examination of how school finance
forms| which have been undertaken have changed the equality of educational
opportupity, under any definition. The specific topics focus on improved empiri-
cal studies on what has happened as a result of recent reforms. :
1. What has hgppened to educational equity in states that have undertaken
# school finance reform? Has equality been improved to a greater extent than in
states which have not enacted yeforms?
a. Multiple state comparison, including both reforin and non-reform
. states. ' .
b. Intensive studies of individual state 'systems to mclude
l) School district charactenstlcs likely to influence spendmg beha-
vior.
2) Construction of detailed cost indices for dnstncts.
- 3) Actual allocation of expenditures.
- 2. What improvements can be made in measures of family income of children
within a school district? - -
a. Can the available data from Title I eligibles count be unproved"
b. Do the data from the food stamp program provide a useful alternate
source for income information? How could it be used?
3. How are the funds made available through both categoncal and general
purpose grants: utihzed"
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a. Is there an empiricy] justiﬁcatién for the allocation of categorical
. funds? Do the price differences for which they are made actually exist?

b. Do expenditures in districts with ex&ptional costs actually exceed
those without them? : :

c. Have school finince reforms, particularly new monies to equalize.per
pupil expenditures across districts, affectéd the compositiqn of district expendi-
tures? How. have such fumds been used, e.g., increased teacher salaries? Such an
analysis requires the development and use of a price index for deflation of outlays.

4. What effects on student outcomes can be identified as having been caused
or influenced by expenditure changes that have come about through school
finance reform? '

a. Has academic performance been affected? .

b. Have other, less quantifiable, student outcomes been affected, e.g.,
attitudes, social behaviors, career M

In the final research area, recommendations concentrate on the development
of additional and improved predictive theoretical modeling and empirical testing
of behavioral responses of school districts, families, and firms to school finance
reform. Such an emphasis is chosen: 1) because the effectiveness of the reforms
depends upon the behavioral responses; and 2) to uncover important, but unin-

tended or unexpected consequences of the reform.

s Additional econometric studies of the demand for education are needed.

..+ a. Supply versus demand studies.

n 1) Influences of short and long run variations in demand for educa-
tion on its price. For example, if costs to local taxpayers is an important factor in
determining the resistance of school boards to salary increases, then average
feacher salary increases should be greater in districts in which higher levels of state

- aid or matching grants reduce the cost to the taxpayers. [s this assertion borne out

/ empirically?

2) Speed and pattem...f)f adjustments to changes, particularly-abrupt
changes wrought by finance reforms, and the impact of such changes on post
reform expenditure levels (e.g., prices—teacher salaries; quantity —student-teacher
classroom ratios, number of administrators; ‘‘quality” —new types of personnel,
equipment). .

3) Use of improved estimated demand functions in simulation
studies of school finance reform. Such functions would specify the effect on

‘district expenditure levels of a) voter incomes, b) size and composition of the local _

property tax base, ¢) the amount and character of educational grants renewed,
and d) the price of education to the district. L i
b. Demand function specification in an improve\ mathematical formu-

lation. Such formulations could reduce the restrictions and distortions on the °

analyses of the effect of intergovernmental grants on district expenditures caused
by the now common log-linear form. )
. 2. Analyses of the demand for education based on tax referenda data.
a. Effects of cijgasés-in electorate composition (e.g., increasing age and
reduction in proportieff of school children) on demand for education.

£
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b Studxes of tax and expenditure referenda before and after the imple-

' mexg_taﬁon of school finance reform.

3. What is the impact of school finance reform on the location of busmess

firms? ' -
. a Theoretical models of tax effects on businessqs’ with _tesfable implica-

tions. o ' , -

b. Effect of finance reforms on valuation of commercial and industrial

property; particularly, those which differentxally affect ,the levels of property

taxes across school districts.

4. What are the impactts of school ﬁnance reform on residential location -

~ and property values?

with children enrolled in public schools determined?

a. Effects on property values of large-scale reforms.
1b. Development and testing of a predictive model for changes in house’
hold location in response to post-reform educational costs and opportunities.
5. What are the determmants of choice for families who send their chjldren
to private schools?
‘a. Reasons for growth and changing nature-of private schools ‘
.b. Relationship between pnvate school utilization and’ pubhc school

. expenditures.

6. How is the use of privately provlded supplemental educatnon by families

a. How widespread are these activities? - 3

b. Do they vary with public school expenditures?
-¢. Do they vary with the amount and intensity of school finance mform?

One way of exp]onng the questions raised concermng the behaworal Je-

sponses of school distgicts, families and business firms to school finance reform is-

to focus on a specific subset of school districts. Much of the discussion and con-
cern of school finance reform has centered around the reallocation of monies to

improve low and medium wealth school districts. Little systematic research has

been undertaken to investigate the impact of such reforms on high wealth districts,

particularly as changes either restrict or reduce the funds available for their school )

programs. The following set of research questions could be examined using a com-
parative design in a national sample of wea]thy suburban dlstncts (e.g., both high

"assessed value and per capita income).!

- 1. What programs. or types of expenditures are eliminated or reduced when

- expenditures in high wealth districts are restricted? Is teacher instructional time
with students affected? If so, what subjects, instnictional processes, or student

pulatlons are impacted? -

" 2.\ Can_the causes for the program changes be identified and the impact of
each sﬁemﬂed? Fmeoan of enrollment declines vs. state
school finance changes.

3. Are high wealth districts locked into certain high fixed costs because of
past state regulations and their own practices, e.g., most teachers at upper end of
salary scale?

4. What are the decxsxon processes and criteria utxhzed in making program
cuts or redt\ctlons‘?
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5. How are the changes in demography and voter profiles interacting with |
school finance reform? Are hjgh ‘wealth districts experiencing changes that aid
or hinder schools’ efforts? "

6. Has school finance reform caused a change in the perceptions of the
Gitizens in high wealth districts of the quality of their schools? Is school finance
reform seen as damaging the quality of education available in the public schools?

7. Have wealthy school districts resorted to devices such as private founda-
tions or shifting certain school services to the city budget in order to avoid recap-
ture of local tax monies and state school equalization? :

8. Does school finance reform cause an increase in private school enroll-
ments? If so, what are the reasons behind such a trend?

Have low income tax payers in high wealth districts been heavily taxed
as a result of school finance reform changes with no commensurate state circuit
breaker property tax relief? What have been the changes in tax burden: on -this
group Before and after schodl finance reform? _ _

10. What are the mid.and longer term effects of school finance reform on:
“a. Value of subur%an housing? '
b. Locational choice by businesses?
c. 'Changes in socioeconomic status patterns of families and students

" moving into and out of the districts?

~d. Changes in local preferences for mix of local public services,w i.e._..
schools vs. police, fire, health, recreation?

Organizational Change in Education

The paper by Terrence Deal and Brooklyn Derr, “Toward a Contingency
Theory of Organizational Change in Education: Structure, Processes, and Sym-
bolism,” develops a three dimiensional framework for conceptualizing and analyz-
ing organizational change in schools. Change is defined as the internal organiza-
tional response to external pressures along three separate, but interrelated dimen-
sions—structure, proeess, and symbolism. The authors suggest that unless all three
aspects of an organization are considered when planning organizational change,

-+ the effort will be less than fully successful.

A research program to evaluate this view of organizatif)nal change in educa-
tion will require a thorough evaluation of both the theoretical foundations of the
three linked dimensions and the actual and potential application in schools.
Accordingly, the fesearch directions suggested by the authors and implied in the
concept fall into . two categories—theoretical development and empirical data
gathering and testing.

The theoretical inquiry should be focused generally on strengthening the
conceptual base proposed in the paper. This would involve the series of research
studies outlined below, .- ' L 2 ! o

1. Extend the theoretical development of the three dimensipnal approach.
The description presented in the paper is necessarily general, but provides an out-
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hne for rigorous elaboration. Such an effort would include: ’ .
d. Refinement of the concepts of structure, process, and symbohsm
b. Thorough enumeration of the features of each dimension.
. ©. Specification of the relationships among the dimensions.
d. ldentification of the conditions under whxch these relanonshxps

. would be expected to hold.-

, The most uxfderdeveloped dimension is that of the symbols and myths in
educatlon Particular emphiasis should be placed on the identification and defi-
- -nition of the major symbolic characteristi¢s prevalent in school systems. -

~ In this theoretica! development some consideration should be given to the
identification and specification of other important contingencies or contingency
areas (beyond the three dimensions), if any. Some idea of their relative importance
and their relationships'with each of the three dimensions is needed. - £

. % 2. Recast or reorganize the existing literature on educational change in

organizations into the three dimensional framework. This effort would involve

" the integration, if possible, of the three dimensional concept into the. major
theoretical approaches.

-

Additionally,. the reported studies of educational change and_ reform
efforts of the 1960s and 1970s should be reevaluated and reinterpreted using -
. this framework. '

3. Incorpomgynevy developments from the social and management selences
“into. the three dimepsional approach. A multidisciplinary approach involving
saciology, psychology, political science, anthropology, organizational theory, and
economics, among -others, should add to the breadth of understanding of organi-
zational change i in education. ..

. 4. Develop “case studies of school situations using the three dimensional
framework The case studies would be used to clarify, analyze, and refine the
three dimensional concept. Such studies would highlight:

a. Existence of three séparate dimensions to consider.
b. Interactions among the dimensions.
c. Ways in which an organization maintains equilibrium among the
three dimensions in the face of outside pressure forchange. .
5. Conduct surveys of existing organizational patterns and process in

- schools, particularly at the high school level. In addition to documentation of

current practices, an mvestxgation of the incentive structure in education could be
carried out along the three dimensional framework.
"a. What are the incentives for administrators? for téachers? for students?
b. Do differences in the incentive structures result in changes in beha-

* viors? along which dimensions? in the expected and desired directions?

- 6. Conduct comparative organizational studies across educational and non-
¢ducational organizations in different environments. Such studies will provide an
opportunity to evaluate the theoretical concepts and their expected outcomes in

organizations. | -
7. Develop new and improved measures of educational effcctxveness Better

- measures of learning outcomes than are presently available from standardized

tests are called for. In addition, entirely new types of measures which capture
currently unavailable aspects of schools are necessary, e.g., participant morale,
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community support, quality ‘of the educational experience, student creativity and
independence.

8. Develop measures for each of the three dimensions—structure, process
and myths. If this approach is to be useful, adequate descriptions and measures of
the features of each dimension are necessary. Such measures of erganizational
charactenstxcsewxll provide a more appropriate means of analyzing and comparing
organizations and their efforts at change, than the highly subjective assessments
relied on primarily today. \

9. Investigate the pressures for change and reform on an educational organi-
zation. The paper concerns itself with outside pressures, but does not address the
possibility of internally generated pressure for\ change. This raises the question of
whether all pressures for change come from outside the school organization. If
not, is there a difference in character and/or utcomes for internally initiated
change? '

Additionally, the types of possxble outside piessures are not dxfferentxated
It would be useful to know if the schools respond \differently to different kinds
_or sources of pressure. What are the important charac ristics of outside (or
. 1ns1de) pressures that make schools more or less respomsxvetio change?

The empirical portion of this research program should be designed to gather
and analyze evidence that will both aid in the evaluation df the efficacy of the
theoretical constructs and assist in planning successful effops for organizational
change. Three approaches to the empirical studies are suggested; they are natu
experiments, laboratory experiments, and planned interventions in field settings.
The use of each will depend on the availability of appropriate organizations will-
ing to participate and the nature of the specific study. A series of suggested re-
search studies is presented below. ' '

1. Conduct empirical studies to test the validity of the three dimensional

approach. As the theory, concepts, and relationships of this approach are further

~developed, a companion effort to evaluating their effectiveness in explaining and
predicting organizational change in schools shouldbe carried out.

a. Does the three dimensional approach explain adequately the observed
organizational respqnses to outside pressures ' '

b. Are there changes along each.o
those predicted by the theoretical relatnonshlp

- c. Is it possible to implement chang
dimensions only? Under what conditions?

2. Investigate what efforts at educational change have worked out and why.
Using ‘the three dimensional framework, such studies would identify and analyze
examples of successful change or reform endeavors in education.

a. What are the strategies and techniques used to alter and maintain an
internal oxgamzatxonal equilibrium in the face of external and environmental
pressures?

b. What types of changes, reforms, or pressures are most likely to be
successful in an éducational organization? Why? What are- the least likely to suc-
ceed? Why? '
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' c: What are the common characteristics of the reforms which have left
an nnprmt on schools compared to those that were rhetorical?

- d. Are there cycles of reform in education which reappear penodlcally‘?
Which types of reforms have left a residue or had a lasting impact on schools and
wluch have been passing fads whiclr are penodlcally recycléd? Which of the recur-
‘ring reforms (e.g., competency movements) have been tried and not implemented
or discredited in the past? Studies of this nature should include an investigation
of the impact of seforms at the classroom level. ' \

: ¢. Does the mvohement of school personnel—administrators, teachers, '
wn‘;ws—unpmve the chances for successful implementa'tlon of changes? How?
T\ '

-

. f. Have there been successful efforts to change the symbols, myths and
social expectations concerning schools? What were. the features changed? How .
was it zwemm)hshed‘le . .

&

8 How do the external pressures and requirements get mtegratcd into
the on-going structure, process, and symbolism in successful efforts. How do- they
get modified or subverted in less successful effgrts‘?

3‘ Examine the 'relationship between the external environment and the
mtemal organization.

a. Are certain patterns of structura] process, and symb character-
“istics of educational orgaflizations more effective in jmplementing change under
- differént environmental conditions? ' P

b. Does the internal orgamzatxon make a difference, or are the outside
- pressure\s dommant" Under what conditions?

¢. It is possible to design and implement an externally induced change
independent of the characteristics ang desires of thg internal organization? What
) would be the key features of such an effort?

4. Test the predictions cited for the loose-coupling théory

. . a. Successful educational organizations will respond to outside pres-
sures by adding new units, but will buffer them from the existing structure and
activities.

, b. Successfdl educational orgamzanons will resxst changes requu'mg
evaluation of their activnties

~One final research area should be mentioned. The three dimensional frame-

work implies a hierarchy among its dimensions, with the symbolic aspects bemg

the most difficult to change, but also the most important in obtaining successful
changes. This suggests a somewhat normative, but critical research area: What are

the new symbols and myths that should, be created in order to enhance the
chances for desired. changes in education? Is it possible with this framework to

match the desired change or reform with the current inhibiting myths and the

needed new myths? Is it also possible to specify and synthesige the concomitant

_ changes necessary in the structural and process dimensions to maintain the internal

- ., equilibrium of the organization? . ' _—
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Effects of School and District Size

The zpaper by James Guthrie, “‘Organizational Scale and School Success,”
describes the widespread school and school district consolidation movement and
points otit the meager and contradictory research base underlying it. Three major
areas of research studies are suggested to provide sound data and reliable results
on which to base the continuing policy decisions regarding organizational size of
schools and school districts; they are: 1) the econpmic efficiencies (and ineffi-
ciencies) of school and district. size; 2) the educational effects on students and
staff of school and district size; and 3) effects on public control and participation

" of school and district size. .

A prelfminary recommendation, however, is a complete review and analysis
of the extant research studies relating thgeffects of the organizational size of
schools and districts. Such a review shguld cover not only studies in all of the
social science. areas, but in related fields"such as educational admipistration,
business administration, and industrial engineering as well. 13 this review, as in
the following research suggestions, particular care should be taken to distinguish
among the various organizational levels {district, school, classroom) and the func-
tions (financial, political, instructional outcomes) of each level. .

_+The first area concerns the economic efficiency (or lack of it) of the size of
the educational enterprise. What are required are thorough analyses of the empiri-
cal relationships between the scale of educational organizations and their eco-
nomic efficiencies:

1. Do larger schools, or larger school districts, lead to economies of scale?
Are there concomitant diseconomies of scale, as well?

2. What are the nature of any significant economies or diseconomies?

3. Do these economies or diseconomies vary with other characteristics than
size ofthe school or district, e.g., urban vs. rural, population density?

4. How much money; if any, can be saved through future consolidations

and school closings?  * -

The second area for additional research concerns the educational effects of

.school and district size. What are the impacts on students and professional staff of

the size of the organization in which they function?
In studies of this nature it is critical to control for student input.charac-

. teristics, such as ability, family background, community characteristics, in order

not to confound thesg with school or district size.

1. Does the size of the school attended affect the'educational outcomes of
a student? Is there a relatiohshi,p‘ between size dnd performance? What is the
nature of the relationship? Does district.size have an_influence on student out-
comes? - '
2. "Does the size of the school or district affect the quality of instruction?
If so, what is the nature of the relationship? . T

3. Does the scale of a school affect teacher morafe and productivity?

4. If there are effects of school size, do they result from the actual scale of

the physical plant and the size of its QOpulation, or from the size of the Qrganiza-
tion in which the students and teachers participate?
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5. 'What would be the relativé utility of “minischools,” or schools within
schools, as a strategy for reducing organizational size, while maintaining some of
the scale economies associated with larger units? : .
" 6. What is the impact of school and district size on the nature and accuracy
of the perceptions of both students and parents concerning school performance?
Does the school or district size influence the use to which such information is put?

The final rgsearch area suggested concems the relaﬁd’hip between school
and district organizational scale and public ¢ontrol over and partlclpanon in these

@ ‘organizations.

R

¢ '
N .

1. What was the natuie of political participation, both at the school and
- district level, prior to the influence of the consolidation movement? Studies of
participation rates by social and economic strata and by geographical location
should be included.  © .
- 2. Is there a relationship between the size of schools and districts and

‘ pubhc participation ir” school governance?

. a. Are there differences between large and small ‘'schools and school
districts along such dimensions gs: voter turnput; votes for non-incumbents;
number and length of school board meetings; characteristics of school or district

_decisionmakers; interest group activity; degree of partisanship; and linkage of she
school political system to the wider pohtxcﬁl sphere? Such analyses should disag-
gregate participation measures by economic,. demographic, and geographic factors.

b. Is public alegiance to schools affected by changes.in district boun-
_daries or school attendance areas and by increases in size of either? '

~ c. Has the increase in school and district sizé had any effect upon
political participation over school matters? _

d. Does the organizational size of schools or districts have an mfluence
upon parent participation in their own child’s schooling?

e. Does the reduction of representativeness and political access (more
constituents per school board member) affect public parhcxpatlon in school
issues?

f. Do interest groups compensate at the local level for the absence of
personal contact? What has been the result of this change?

~ 3. What has been and what are likely to be the effects of newly created
participatory mechanisms for education, such as ESEA parent advisory councils,
state advisory committees for the educatlon of handicapped students (reqmred :
under P.L. 94-142)?

a. Who serves on these bodles? HoOw are they selected?

b. How much do their members actually particf%‘ate"

c. In what activities do they engage?

d. How do they interact with the professional staff of the schools dis-
tricts, and state educational agencies? R

e. - What impacts do they have?

Demography and Enrollments . "
In her paper, “Demography and Changing Enrollments,” Harriet Fishlow

%wnts projections of elementgry, seconckary, and postsecondary enrbllments
- o ' |- 26t
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through the year 2000. The major message in these projections is that all educa-
tional levels face substantial enrollment changes in the coming years--from the
current enrollment declines to expected increases in the next ten to N years.
Two main research areas are suggested: monitoring and improving projections of
educational enrollments; and strategies for dealing with drastic enrollment fluc-
tuations.

While the basic work in population projections is and will contine to be done
by organizations such as the Census Bureau and the National Center for Health
Statistics, it.wil be necessary to develop new and improved techniques and pro-
jections to satisfy specific educational needs. Several studies of this nature are
suggested beloW. -

1. Continued investigation of the critical assumptions underlying the papu-
lation and enrollment projections, in order to ensure an appropriate base for esti-
mating future school enrollments. Will they require revision in the light of new
and emerging trends in society? Examples of such assumptions would be rates for
high school completion, college (four year and junior) attendance, and college

- . completion.

2 Create local and state capabilities for enrollment estimation and fore-
casting. . )
a. Use of trained state level units to assist districts in making more
reliable projections of their enroliments is suggested. A. pilot project to test the
feasibility of this type of assistance would be an appropriate first step. Califorfia
is recommended as the test site since it has an active projection unit in the State
Department oﬂfﬁnance. For adequate planning time for long range decisions’
involving personnel and facilities, the district capability should be extended to
five to 135 years. ; . :

b. Betfer methods and techniques for estimating migration patterns for
schoal districts need to be developed. Districts need reliable enrollment projec-
tions at the local level to carry out their planning. National or state trends may
provide little useful information or even be counter to actual district experiences.
Can enrollment projection data be developed at a level specific enough to be of
use to local planners? o \

3. Develop alternative and new projections of population and enrollments.
Several different kinds of projections, either based on different techniques or

assumptions or providing related information, would be useful. .

a. Projections using a variable birthrate assumption. Such an assump-

tion would begin with the present actual value and phase-in toward an assumed

\\ stable value in a certain number of years, This could eliminate the discontinuities

which occur when the value selected for the birthrate is different from current

* experience. ' * :

b. Projections with birthrate as a function of the economic condition

of the time. Such projections should be preceded by an analysis of the relation-

-ship between birthrate and economic condition. Future projections on this basis,

however, will require long range economic forecasts which are perhaps subject to
greater inaccuracies than straightforward estimation of the birthrate.
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4. Develon projections of the resources and the costs necessary to meet the
enroliment projections. What do the pro,lected numbers of students mean in terms

. of teachers, administrators, buildings, and dollars required for their education?

5. Conduct studxes of certajn specialized populatxons which may differ sub-
stantially from thé overall patterns of the total population. What are the major
trends associated with these groups? How will their future enrollments be affected?

a. Handicapped. Epidemics such as rubella can cause increases in children
with certain types of handicaps, while improved medical procedures and early
education programs can remediate previously handicapped children or at least
prepare them better for school.

b. Disadvantaged. Population shifts, ‘particularly in urban areas, have

- been and may continue to cause changeés in the composition of the school popu-

lation. Tlns can have important implications for school planners .=

Of primary interest to local administratoss will be various strategies and tech-
niques which”can be used by 'the school districts to respond in an effective and
efficient manner to enrollment fluctuations. A number of possible responses which
require further research and testing are suggested below. )

1. What methods of coping with the employment problems caused by
changing enrollments are appropriate for districts and under what circumstances?
What effects would such methods have on personnel requirements, student learn-
ing, and district costs? The possible responses outlined below should be researched
and analyzed. Since many of the following would require changes in existing legis-
lation and regulations, the analyses should also consider the political ramifications

. and strategies of the possible responses.

a. Retraining teachers for new school positions, e.g., secondary teachers
to elementary, regular teachers to handicapped programs. . ~
b. Teacher renewal programs for improving skills and motivation of an

" increasingly older and more experienced teacher force, including a “teachers

teaching teachers™ strategy, and opportunities for teachers to engage themselves
in applied research in education.

¢. Inter-district switching or trading of teachers for both short and
extended periods.

-d. Teacher job sharing.

e. Alternatives to teacher layoffs e.g., reduced class size, more specnal-
ized support perspnnel.

f. Inclusion of layoff provisions in collective bargaining agreements and
their impact. .

g.  Alternatives to the tenure system and seniority layoffs.

h. Programs to. retrain and find new employment for teachers and
administrators.

i. One year certification programs for holdery, of appropriate college
‘and graduate degrees to increase supply of teachers rapidly.

2. Will there be another teacher shortage in ten to 15 years as enrollments

in elementary and secondary schools begin to climb again?

To study this possibility wille@guire a thorough analysis of the current
teaching force, e.g., age, pattemns of turnover, likely retiremént years, along with a’
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projection of these (and other factors) into the future. Then a match could be
made of the expected stock of current teachers, plus additions, with the pro-
jected demand to see if the projected supply (from teacher preparation programs
less attrition to other careers) is sufficient to fill the gap. )

3. *Are teacher salaries responsive to the forces of supply and demand in the
educational labor market? Or is it a one way street—salaries rise in times of high
demand, but do not decline in times of slackening demand?

. a. If teacher salaries do not rise (e.g., in.times of slackening demand)
how does that affect education? Do teachers spend less time with students as a
result?

4. What methods are appropriate for coping with problems of an excess or
shortag%of physical plants caused by enrollment changes?

“a. How can the flexibility of the district’s physical plants be increased?
Methods suggested for investigation include leasing, mothballing currently un-
needed facilities, central (state or district consortium) ownership of moveable
classrooms to be shifted according to need.

b. How have districts successfully handled school closings and surplus
plants? A survey of districts in which these problems have been resolved could
provide a useful manual of case histories and suggested solutions for local admin-
istrators. . ¢ ‘ .

c. Are year round schools a feasible alternative ‘to increasing the invest-
ment in physical plants? Are there actual economies? What are the major con-
siderations and problems when planning a year round operation? What have been
the experiences of schools that have tried this approach? .

5. What are districts’ responses when operating equx(ses fall more. slowly
than revenues? What actions have districts taken? What have been the effects on
the composition of the staff? How and on what bases have the decisions been
made to retain, reduce or eliminate programs? Has the quality of education’been
affected? ‘ N

6. Do state finance formulas for schools aid or hinder districts’ efforts in
times of declining enrollments? Increasing enrollments? How and to what effect?,

7. What have successful post-sécondary institutions done in adjusting to the
period of slow growth, impending (if not actual) enrollment declines, and rising
costs? Once again, a survey of representative ihstitutions could provide informa-
tion for a manual for administrators containing case histories and suggested solu-
tions. '

Y *

o | . . A
llq:l‘i‘cations of Demography and Enrollments on the
Instructional Work Force

Two important issues which are related to the predicted student demographic
and enrollment changes are the changing nature of the labor, force ip education
and the economic implications that these changes may bring. Both of these topics
have important and widespread policy implications. ‘A set of rgsearch questions
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which is presented below addresses both of these subjects.? ‘

1. What are the relevant demographic characteristics of the instguctional
work force in public¢ schools today? How are they expected to change over time
under alternative assumptions about the futurs?®

. a. What are the profiles of the teachers, other instructional staff and

a tmtors in terms of such demographic characteristics as age, educational

pmp ion, professional experience, race and ethnic characteristics, and full-time
or par ﬁn}e status? Have these undergone significant changes over time?

%. Do the demographic characteristics of the instructional work force

- vary in relation §%Q the demographic’and sociceconomic characteristics of the

local communities students and to the locational characteristics of the com-

. munities?

c. Efave changes in the level of dxstnct expenditures or the structure of

school funding had an impact on the structure and composxtxon of the instruc-

~ tional work force?

. d. What will be the demographic charactenstxcs of the mstructlonal
work fot;ce‘m ‘the future if present trends continue? Under alternative assump-

., tions concerning economic conditions, size of pupil population, level of educa-

‘-i'-_ﬁonal services, collective bargaining?

2. What are the financial burdens on the districts and on the states of the
demographic charactenstxcs of the instructional work force and what changes in
the' financial burden will result from changes in the demographic characteristics
over time?

‘ a. Haé and will the changing financiak.burden vary systematically with
district locational, demographic, and socioeconomic characteristics?

b. What have been the impacts of differences in the characteristics of
the work force and employment conditions on the costs of instruction, e.g., shifts
in salary schedule, mix of types of i ctional personnel employed, training and
experience of personnel, level of benefits provided, ritios of pupils to various
categories of professional staff, program assignments of school personnel? What
will be the effects of changes in these factors over time?

c. How have changes in collective bargaining status in states and school

dlstncts affected the demography and compensatxon of the instructional work
foree?

d. Will instructional salary costs require an increasing proportion of

school budgets? Will certain types of programs and other expenditure items be
squeezed or eliminated {0 meet increased salary requirements?

e. What impact have changes in fringe benefits (e.g., pension, health,
welfare contributions) for school employees had on thé financial burden of school
district3? On the level of educational services provided by the districts?

f. What would the impacts be of various state and federal funding stra-
tegies and early retirement programs on the demography of the instructional \york
force, the nature of the educational programs offered, and the findncial burden of
the district?
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Out-of-Sngol Influences on School Performance

In his paper, “Time and How It Is Spent,” Charles Benson proposes a broad
investigation of the effects that different patterns of time use by children, their
parents, and other significant adults in their lives have on the process of a child’s
growing.and becoming An adult. Such studies would deal with: 1) time alloca-
tions of tndividual members of household -and with their joint activities; 2) effects
of family structure on children; and 3) interactions of time use, family structure,
neighborhood characteristics, and school characteristics. )

The suggested methodology is that of child time budget (CTB) .studies,
which is defined as the systematic -investigation of children’s activities and atti-
tudes in a context of family, neighborhood, and school. A major advance in such
studies is the inclusion of childrep themselves as data sources. In addition to the
CTB approach, are there other research methodologies which may be appropriate
for addressing the same issues? Similar findings from different methodologies
would tend to strengthen the results. _

A key issue in this area is how does familysbackground (broadly defined)
affect school achievement? That it does has been ddcumented at length, but the
questions of how and why the various factors which make up family background
actually interact to influence school achievement are unanswered. To deal with
the how and why behind the statistical relationships calls for studies investigating
the activities of children and their parents in the context of data concerning
family socioeconomic status (SES), family structure, geighborhood characteristics,
school characteristics, and the child’s school performafce. The following types of
questions would-be examined: ‘ 8

1. Are there identifiable behavior and time allocation patterns of children

which are related to successful and unsuccessfui school performance?

a. To what extent are children’s activities related to social class?

b. For children who have different CTB patterns than expected for the
family SES, are such differences reflected in school performance? Can an exami-
nation of ‘these outlying cases provide insight into the forces influencing school
performance? ' i

2. rough what ages and to what extent are children subject to formative
influences from family and neighborhood? Do they maintain the inﬂuenc\e after
children enter school?

a. Do children selectively accept and ‘freject parental influences from
early ages? What are the general patterns of influence versus independence? How
do they change over time? Are there important differences by social class?

3. What are the important measures of family structure and do they have a
significant impact on the child’s sc®ol performance? Such characteristics would
be investigated as family composition and size, birth order of child, education of
parents, number of parents working outside the home, discipline, parent attitudes
toward time use and achievement, level of family activities. :

4. How do family structure variables interact with those of the family SES
and neighborhood (physical environment, social environment, types and availa-

bility of public resources) to influence the child’s development?
&.
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5. How do family structure an8l SES affect parents’ time available to

. children? . ’
. - 6. What are the impacts of parental actions with their chidren?

a. Are child-parent interactions related to social class?

b. Can \pecific types of interactions overcome the negative effects of
SES and class on school performance? What are these interactions and the condi-
tions under which they are likely to be effective?

c. What do parents of successful students do differently with their
children than parents of unsuccessful students? '

d. What are the dynamics of parental involvement with their children,
i.e., extent of involvement, type of involvement, and motivation for involvement?
How are these related to ch.tldren s mental and social development? To school

performance?
e. Are there dlfferences in the quality of the parents’ time spent with
chil ? How can this be measured? Does the quality of time make a difference

to child develppment and school performance? Is the quality of time related to
the activity involved?

f. Is there a tradeoff made by parents btheen the time they spend
with children and the material goods they provide them? Does this vary by
child within a family? Does this tradeoff make a difference in the child’s develop-
ment and school performance? Are there social class differences in these patterns?

g. Doesthe productivity (efficient dgvelopment of the child’s potential)
of the mother, father, or significant other adylt vary with their educational level?
~ What are the reasons¥or this? Do these differences vary by social class?

h. Do parent training programs have a positive effect on the children’s
school performance? Are the time allocation and'behavior patterns of parents and
children different before and after the training?

7. Are there mutually reinforcing patterns of child activity and of child-
parent interactions that eliminate or reduce the effect of social class on school
performance? . . ~

a. What barriers do certain children and parents face in trying to achieve
more effeetive school performance?

b. Why are changes in behavior patterns productive or unproduchvc in
certain situations for certain children and parents? p

R 8. What are the influences of other adults (beyond parents and teachers) on
the lives of children? Who are these other adults? Are there systematic differences
in the importance of other adults across social class and neighborhood?

The separate influence of the school on children should aléo be investigated
as it interacts with the important aspects of the family and neighborhood chatac-
teristics.

1.” Are there practices, procedures, or policies of the schools which hamper
or nullify parental efforts for their childrer’s improvement? What are their nature’

*and how do they operate? Are they different for différent social classes and neigh-
borhoods?
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2. What are the relationships between successful teachers and schools and ~ -

the family and neighborhood characteristics of their students? Can and do suc-
cessful teachers and scnools stimulate productive changes in the tamilies and
neighborhoods of their students? Are|there differences across social classes?

A general research methodology suggestion which can apply across many of
the specific studiés and questions suggested above should be noted. There are
many ‘“‘experiments” in education (e.g., Early Childhood Education program, in
California, Title I projects) which provide opportunities to conduct longitudinal
studies on impact of different out-of-school experiences and characteristics.
Such studied can utilize the CTB and other methodologies to add the dimension
of out-of-school influences on school performance.

As the duthor acknowledges, the focus of the research is on influences which
improve school performance, an essentially middle class goal. There may be otker,
and perhaps more appropriate, measures to certain groups of children and parents.

- Research along this theme would question whether the schools and their programs,
* ‘as currently structured, are legitimate and appropriate, whether the purpose of

out-of-s¢hool activities is to enable childreén to do better in school, and whether

“‘there ire not different goals which are more imR(ytant for certain social classes.

’ by

.

Relationship Between Schooling and Work

]
?

It hig paper, “Schooling and Work: The Changing Context of Education,”
Norton Grubb questions the validity of the human capital model as an adequate
explanation of the relatidgship between education and economic growth. Alterna-
tive interpretations are proposed and discussed to explain the social productivity
of schooling. In particular, three primary issues are analyzed—the “over-educated

American;” credentialing; and career education.
> y

The concept of the over-educated American” suggests that too many indi-
viduals are attaining levels of education, especially college and graduate degrees,

" @which are too high for the available job market. A primary focus of research in

thig area would be the testing of alternative explanations of the “over-educated®
situation for credibility and explanatory power, with particular. emphasis on .the
current problems of absorbing college graduates into the' labor market. Four.
altérnigtives are suggested for investigation and development. '

1. Imperfections in the human capital model. . .
. a. Persistent habit model. This.alternative would investigate the magni-
tude of response of individuals to rates of return to college attendance. Has the
social meaning of: college become its consumption value, and not'a rational eco-
fiomic investment in upward mobility? If so, will this result in either a continued
depiressed rate of return for college attendance or the establishment of a “cooling
out” mechanism to reduce attendance (mostly among working and lower class
youth)? -

y
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b. Defensive strategy hypothesis. The class specific responses to rate of

_return for college would be examined in this research. Have middle class youth

continued to attend college, and will they continue to, even with depressed
retums, while lower class youth do not?

- 2. Demographic causes’ .

Under this alternative, the baby boom is seen as the primary cduse of the
oversupply of college graduates. The problem of over-education is then associa-
ted with this cohort and its impact on the economy. Iq‘ dealing with poli
responses based on ﬂ;g explanation, several important questions require i i-
gation. _ -3 :

a. Can workers of different ages be substituted for one another? What
is the substitutability among older, more experienced workers, and younger, more
educated workers? How will productivity be affected? Wages?

b. Are birth rates a function of labor market conditions? This is a
longer term question which will require the integgation of birth rafe changes with
other economic and social cycles and trends. '

3. Credenfialing.
Under this explanation, education is used to sort individuals among jobs

“and has little relationship with the actual job requirements. l;ais there been an

inflation of the educational requirements for jobs? This will require an analysis
over time of the educational requirements for represéntative jobs vs. the actual
content of the jobs themselves. If the educational requirements for jobs have
increased, has there been a corresponding increase in productivity from the more
educated workers? :

4. Degradation of labor.

. The basic assumptions of this alternative are that: 1) with increased tech-
nological changes jobs become more specialized/fragmented; 2) relatively fewer
skilled workers will be required; 3) control is centralized in the hands of a few
skilled managers; and 4) most workers will have reduced responsibility versus their
expectations ffom college attendance. All of these assumptions are testable and
should be investigated.

On the other hand there are-small but noticeable counter-trends toward
labor-interisive methods of production (e.g., E. F. Schumacher, Small Is Beautiful),
worker control, and new patterns of job sharing. How ‘might these affect the
nature of work and workers’ education and employment expectations?

A fundamental aspect of the relationship between schooling and work is the
question of how selection in the Idbor market is related to education. As Grubb
describes, “both the theoretical and empirical work on the use of schooling to
sort individuals in the labor market are as yet underdeveloped. The various
explanations ought to be more precisely formulated, and empirical tests need
to be clear about the rationale they are describing. In many cases the data neces-
sary to test theories of signaling and credentialing must come from small indi-
vidual work settings, with correspondingly high costs of data collection. The
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possibilities for uti’zing readily accessible nationakdata, such as census data,
- appear to be rather limited, though additional research effort should go toward
utilizatioh of existing sources.”

Seve
below.

1. Are the models of schools as sorters validated in actual practice? How
and on what do employers base their employment selection?

9. Are there alternative signaling methods that could convey the same or
better information to employers at a reduced cost?

3. What would be the distribution of the costs of education if based on the

tribution of benefits inherent in the signaling models? _

4. Are the inefficient uses of schooling as a sorting device less prevalent in

the competitive sectors of the economy? Have some firms foun they can

' & . .
specific research suggestions in this area are identified and presented

. operate more profitably and competitively by not using excessive levels of edu-
- !

cation?
5. Conversely, are large bureaucratic organizafi
. forces more likely to exhibit a non-rational utilization iof schooling in their
. employees? _ 1
‘ 6. Does monopoly power on the employee side of the labor market, e.g.,
" medicine, law, education, lead to the inflation of schooling requirements?
' 7. Does schooling perpetuate the class structure in the labor market? Such
an analysis would require occupational .and job status analyses by class and suc-
cessive generations.

The final major topic addressed by Grubb is that of career education. It is
defined as “the complete reorientagjpn of the curriculum around occupations—
paid employment.” The basic focus of the research suggested for this-area is to
validate or deny the empirical assumptions and expectations of career education.
This is to be done through a comparison of career education and the more tradi-
tional educational programs. The first step re ired for such an evaluation effort
is to increase the specificity of what is m‘ér education -and to refing
its objectives. Following this, four specifit areas of re arch are suggested: -

1. Do career education programs make discernable differences to students
in thertﬁ, compared with non-career education programs?

This research would, in effect, test the claiims made by career educators
on behalf of their programs. Areas of comparison would include: traditional aca-
demic skills: information about labor mégrkets; attitudes toward schooling, work,
and social institutions; college attendance decisions; careers of students, including
logical job sequences; minority and handicapped gtudents; anemployment experi-
ences; job satisfaction; leisyre time use; and adjustment to family life.

Such # research effort would require longitudinal data, an adequate con-
trol group, and an initial non-bias in the students who are in the career education
and non-career education programs. . c

_ 1. Does career education reduce the “mis-match’* of workers and jobs by

providing more precise information and training for those jobs which are avail- -

able?

e,
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Research into tlns topic must first clarify the magnitude of these “mis-

‘matches” and- determine if, indeed, they constitute a serious and widespread

problem. Next, the reasons for such “mis-matches” should be specified, e.g., lack
of labor market information, training bottlenecks, regiopal patterns of supply and
demand. Finally, this research effort would identify satisfactory programs to
reduce or eliminate the “‘mis-matches.” _
‘3. Does career education reinforce the tendency in education to track
individuals by social class, race, and sex?
The research in this area would analyze both the content of the curricu-

- lum and the composition of the student population in career education programs

for evidence of stereotype tracking by class, race, or sex. Particular emphasis
should be placed on junior colleges due &o their, large number of career educa-
tion programs and the potential use of “cooling-out™ mechanisms which’ may
impact differentially across class, race, and sex.”

4. Is career education an appropriate effort? .
"= This research effort should be linked to those in signaling and credential-
ing. If schools function primarily as sorting devices, then career education pro-
grams are likely to have little effect. Different individuals may gaifi or lose, but
the aggregate productivity of the labor force would be unaffected.

Recurrent Education o - ..
3 - ] .“.‘z “‘1‘\

: .
In his paper, “Recurrent Education and Erployment,” David Stern is
concerned with the relationship between recurrent education and over-education. o
He focuses first on the potential for work-related recurrent education to re-’
duce both underemployment and unemployment. Then, a possible mechanism
for financing recurrent education is discussed. The research suggestions concerning -

- recurrent education are grouped according to these two areas.‘”

Prior to an investigation of the effects-of implementabtion strategies, however,

it is necessary to sharpen the basic understanding of recurrent education itself,
A definition of recurrent education is provided by Stern, although the broad and
sometimes\vague use of the concept is also noted. Specification of an agreed upon
definition of recurtent education (Stern’s or another), including the programs and.
activities to be included, the objectives, and the means of measuring the achieve-
ment, or lack of it, is a necessary initial step in a comprehensive and cohesive
research program. Stern also poses a fundamental question concerning the role of
recurrent education in the educational system. '
" “How would recurrent education fit into the traditional life pattern of
first education, then work, then leisure? Would it redistribute the same
number of years of education over the averige person’s lifetime? Or
would it add extra years of schooling throughout a person’s life instead
of only at the beginning?” :
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With the basic definitions established, an examination of the current and
potential impact of recurrent education on work and productivity can be carried - -
out systematically. The researth suggestions in this area range from fundamental
inquiries into the relationship between learning and work to specific questions
concerning the effects of recurrent educatiom on worker output. )

1. As a base from which to proceed, Stern proposes a set of research ques-
tions to investigate the nature of work-related learning. With the answers to these
questions, it will be possible to design and target recurrent education programs ,
more effectively. The studies suggested below would concentrate on organizations -~
where workers are already motivated to learn and to use their learning to become
more productive. )

a. How can the amount of job-learning that takes place in actual work
settings be measured? To what extent can the written and practical tests presently
administered in schools and training programs be adapted to measure learning in
particular jobs? :

b. Among similar work organizations, what is the relationship between

'rate of job-learning, rate of profit (or other output measure), and change in num-
ber of employees? ‘
N c. What characteristics of organizations are most strongly associated
with job-learning? “ :
d. How is job-learning distributed among employees by age, sex, and -
level in the organizational hierarchy? -
e. What are the mechanisms for job learning? What is the importance of___
formal on-the-job training compared to informal exchanges ad guidance? ,
f How much does job-learning interfere with job doing? Does job-
learning reduce output and wages? Are learning and doing sometimes the result
of the same activity? _ )
. g. To the extent that the learning applies only to a specific job, how is
the payoff divided between employer and employee? What factors d7(e0:nine the

d * . . ‘ ) =
h. What are the attitudes of employees toward job-learning? What char--
acteristics of the employees and of work organizations influence these attitudes?

i. Do any organizations provide formal or informal 'i_ncentives for job-
teaching? What are these incentives and have they been effec‘give?

2. Does or can recurrent education increase employee motivation and pro-
ductivity? What is the magnitude of this effect, if any?

a. Can educational experiences improve worker interest in {vork with-
out changing the nature of the work? . - :

|
. b. Can recurrent education changg unfavorable attitudes toward work?

¢. Will an increase in worker moyivation result in an increase in produc-
tivity? Will output rise faster than real wages following recurrent education? '

d. Can recurrent education offset productivity declines by compensat-

ing for the obsolescence and depreciation of knowledge in workers?
t
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3. Is there a need or desire for recurrent éﬁcatjon”progmms? If so, what
types of programs and of what magnitudes? '
8. Is there evidence that significant numbers of people want or need to
“stop out” for education in mid-career? c o
) b. What are the motivations or'incentives for recurrent education?

, ¢. Why is there such low utilization of the existing systems and oppor-
tunities in the United States? In other countries with established sabbatical leave
programs for employees, ¢.g., France and Geymany? -

' d. Is the degree of worker control of the work place related to the

. demand or need for recurrent education among the workers involved? Does
“industrial democracy,” i.e., greater exercise of authority at lower levels, lead
to an increased utilization of recurrent education by workers? '

e Are schools attractive mechanisms for recurrent education programs
-~ or do they discourage people from participating? . ’ .
& Are there alternatives in.adult education without having to interi-upt
a career? : . - .
. 8. Is there a significant demand for recurrent education which is not
work or career related, but is for consumption benefits and personal develop- ~
ment? What is the nature of this and how can it be met? . '

4. Will recurrent education affect worker substitutability? Will it make
possible greater substitution of retrained older workers for younger workers?
a. Areemployers willing to hire older retrained workers for entry level
. jobs? : : :
- - b. Are older workers willing to accept entry level jobs? s
: ¢. .Can the retrained workers be absorbéd by the labor market if signifi-

-‘ cant numbers of workers atilize recurrent education opportunities?

3. Can recurrent education- prevent inflationary rises due to labor skill
shortages? . A S
3’ Is itgeossible to use recurrent education as i tool for avoiding labor
“bottlenecks?” . . : . '

. b. Can the traiffing be accomplished quickly enough and in the’ neces-*
sary locations to relieve labor shortages? Or will the response via recurrefit educa- .
tiqn'sw'e too slow and ms§ad create more overeducation and underemployment? * R

6. Are there alterhative work organizations which can be structured to-
maximize or increase the educational valué of work for the people involved?
Such research. would probably involve expefimentation in specially created,
laboratory organizations. ) : . v

. Borrowing against their Social Security or private pensions is a proposed
- mechanism for individuals to finance their recurrent education pyograms. A num-
ber of research questions arise concerning the means and effects of financing .
recurrent education. . . -, . . ;
) 1. What financial incentives are necessary to cause a worker to utilize recur-~
rent education? \
a. Will the proposeg Social Security funding amounts be sufficient /
incentive or support for workers to use recurrent education?
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b. What level of financial support would b‘éﬁequiredfto attract workers
to recurrent educgti?gn? How is the demand for recurrent education related to the
financial support provided? . g o L

2. What are the costs of recurrent education to the individual (private costs)?
To thé employer? To society? e ‘ .
" a. . Do they equal or exceed the economic benefits derived from recur;j -
rent benefits? : ' ) PO
.3. What are the potential and likely magnitudes of workers who might use
this option? ' '

a. What would thewimpact be on thg Social Security system of such
utilization? c o

4. What parallel changes in retirement lays, pension plans, and related
items would be required‘to utilize the Social Secugty system as suggested?

* T

S. W}}s& are alternative entitlementSe er financial mechanisms which
might be used to aclieve the same objec ves' as ‘the use of the Social Security
SYIStCm? .- ’

a. How do they compare wigh the proposed systeth in terms of: fiscal
impact; political constrdints; likelihood and magnitude of potential use; types of

pgqograms ufilized ; characteristics of users; and learning results?
L8 . .

- * (-A//
.t o’

/

. . Conclusion

’

_As is evident from the - preceding research suggestions and the papers on
which: they are based, there exists an extensive aggnda.for research in educational
finance apd organization. While no claim is made that the research queéti_ons are
exhaustive, thq' editors have been careful to imsure that many major policy issues
with which American education will have to deal over the next ten to twenty
years have been covered in this effort. This began with the determination of the

_specific topics for the papers themselves, continued in the use of a seminar format
to provide the irtdividual authors with an opportunity to test their ideas and con-
oepts, and ¢oncluded with the selection of the specific research suggestions to

" include in the agenda.

Consequently, we believe that the agenda presented is chialf®nging, buat at the
same time urgent. To ‘work Successfully in dealing-with the pressing issues at the
national, state, anddocal levels, education must expand the present knowledge
base along both thieoretical and'émpiﬂcal dimensions. It is to this puypose, then,

v )

ﬁefemnces | g

. 1. These suggcs?ioﬁ? argffferived t.“rom Michael W. Kirst, “Impact of School Finance Reform
on High Wealth, High Exolnditure Suburban School Districts,” paper prepared for the Ford

»

- Foundation, September, 1977. . .

#,

+ 2. .These questions draw heavily'dpon a pro'f)osal submitted .to tht’ California State Depart-
ment of Education by Jay Chambers-and Susan Sargen, “The Demographics of the Instruc-
*
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