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INTRODUCTION

snle af declining enralloent is poth sobering and instructive,
raises practical guestions of school finance and organization,

as v '1oas basic guestions about the nature of our institutions.

M- 3 suciety, .. have bean so accustoned to growth that decline

Grosonts an unpledsant Hpck.  Cur social institutions and personal

Gt tudes have beern snaped in a period of expansion and growth, and
Ccline strises rany o7 us as a symbol of diminishing viger.
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CLcer Linuity uccurs hecause the profile of growth and decline is
At syaretricaly decline is not a mirror image of grouwth, and the
Feamonnes and skills usefu' in a period of abundance can be dysfunc-
tional in a4 period of decline. Opening a new school is a symbol of
sariteent and arowth, 3 touchstone for the whole community. Closing
b osenvll 1a weenoas 2 svobol of retreat and unwe lcome change.

Bew e o deoline roarches tundamental attitudes, it should come as no
. tpar thore are no ready panazeas for dealing with declining
. o 31 larae extent, each community must wors through the
trial it,eif: the issues are too real and too irmediate to the indi-
scted for the community to escape political and social
} th owchonl closings and teacher layoffs are profoundly
Lnsettling,  Because of this, each community must regnvent the
i

Caectinian epralloent heel') because it is in some measure a unique
expe i Al U it occurs

ts of declining enrollment, there are common
- icy makers, teachers and community residents
L reviewed here addresses a variety of perspec-

Ir o srioe wf the uniuue a
tareads which o1l he
w230 i th i, The oo
Lives, Lreating subiccts as diverse as alternative facilities usane,

vohoed finance refors, and adequate ~chool and community pre~planning.

Hi~ hook “ac beor as

C cwbled b, staff of the National Institute of

o ation to orovide scholars, laymen and policy makers with a useful
coroendiue of declininn enrollment information; we hope that in addition
L) ro,iding some covintance Lo affected communities, it will help to
Lty ulate Turthor diecussion and scholarship in this ioportant and

T T T S
chrt ot are .

Denis P Doyle, Chief

shoal Finanee © Organizatios Division

)
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PREFACE

The phenomenon of deciining enrolirents will mosu likely have
a oreater impact on education in the next decade than any other
foreseeable trena. How we in education choose to handle 1t will either
reinforce or undo the prodress we have made toward achieving the goals

~e have pursued during the past der “le.

Demographers tell us that py the mid-1980s elementary school
onrallments ~ay have declinea by as much as 18 percen' since 1970.
Jaconaary erroliments nay have declined hy as much as 25 percent
tnarsugh the  930s.  The phenormenon is further complicated by the fact
that some areas of the country are experiencing and will continue to
exdericnce sizable enrolliment increases in the midst of this decline,
ipA that pven within a state, enrollment patterns may vary widely.
Altacugn we cannot predict the exact magnitude Hf these declines i
cacraa- sy, | believe these figures are sutficientiv startling to prompt

us ot ke decisions now reaarding the “anagement of these changes.

i

for educators in many regions of the country, such warnings are

superfluous. Many of . who deal with education have already seen
y

the effects of declining enrollrents and the grin alternatives that

dealing with this declire entiids: closing of schoot buildings,

la,ing of f of perconnel, cutting back services to the bare bones, and
¢lazing 3 drain on the funds available to already poor districts because
ofF the structure of state aid formulas.

It is too 'ate to say we should have heeded the warnings of
demographers and realize that growth was not o way of life. But | do
not believe it is -0 late that we must completely sacrifice the gains
we have made in education in the last several years. And, | feel that
the research supported by the National Institute of Education and

surrarized in this executive suwamary, prove to be one of NIE's most
ti~ely and valuable undertakings.

From all indications, this trend of declinirg enrollments will
continue through the 1980s; it would be negiigent of anycne involved
in the educational process not to take note of their findings, for
they have iwplications for all prograns at all levels in all arcas of
the countr .

h
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cased to uee that while the research in this

Gt attept to aloss over the dearse of hardship that can

deoara, Py changes, it ogeals witn decline as a phenomenon
11, huandied and in some cases provide unexpected
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Jin. wn! o ten vear, ago would net otry mightily te fulfill
inility to onatarn wualtity progrars for fewer students.

Ab w0 ¢ OF the capers reviewed here indicate, we can make decline
i

. or At least pot against us. In sore cases, this may nean
wur guals.  The deroaoraphic trends responsib for decline

1 - 1 -

i Feautt

in oo different student population, perhaps with
i

tor percentage of Joa-incsme children, or children fron single-

lies, or 2% i migrant farilies. This may wall for a stronader,
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SUMMARY REPORT
DECLINING ENROLLMENT: THE CHALLENGE OF THE COMING .DECADE

”

Susan Abramowitz
Stuart Rosenfeld

o

£

INTRODUCTION ¢

This report'summarizes the National Institute of Education's
anthology entitled Declining Enrollment: The Challenge of the Coming
Decade, a collection of papers about current shifts in school enroll-
ment and their impact on the educational system. In 1977, when the
phrase ''small is beautiful'' represents a burgeoning aspiration and
when energy shortages, zero-based budgeting, and pollution controls
are among the most pressing concerns of many policymakers, it is
easy tc forget the times of growth and expansion that preceded this
period of decline. The problem in education today is not too many--it
is too icu'. School closings, rather than school shortages, are maki ng
the headlines. Many of the classrooms quickly erected to meet the’

- expanding needs of education during the 1950s and 1960s now sit
ermpty. There are few antecedents for these problems of the 1970s
and therefars educaticnal administrators specifivally and poiicy=
makers generally have been caught unprepared. To understand their
predicament, the situation requires an historical perspective.

One has only to think back some two decades and remember how
different were the conditions and problems facing policymakers.

In 1957 Arerica was waging a cold war with the Communist bloc
countries and battling for superiority in, among other things, a
cpace race with Russia. Each side's success was gauged by numbers:
comparative figures for manpower, nlanes, armament, and nuclear
strength were constantly being reported for the two superpowers.

At the same time, such military leaders as Admiral Rickover
warned that the real race could be better measured by scientific
manpower. In this area, experts projected an American deficit.

In the decade between 1950 and 1960 the Soviet Union would araduate
approximately 1,200,000 scientists and engineers while the United
States would graduate ''only' 900,000. Fears aroused by such
statistics seemed confirmed when, on October 4, 1957, the Soviet

ERIC
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launching of Sputrik shocked the United Stutes. A solution for this
embarraising situation was urgently needed. Two weeks later Vice
President Nixon, in typical cold war rhetoric, called for increased
military spending and, on the economic ''front,'" a doubling or tripling
of American capitel investment abroad over the next decade. Expansion
was the sclution. .

=

Takiny its cue, Congress, supported by the educaiion community,
quichly voted more money for science education via the National Defense
Education Act and incﬁgased support of the National Science Foundation.
At the same time, James Conant was beginning his study of American high
schools.” He found. to no one's surprise, that most high schools were
too small to provide satisfactory technical education and he argued that
i larger, more comprehensive schools were necessary to prouuce an adequate
scientific workforce.

These contests for numerical superiority were familiar to Americans.
growth and expansion already dominated the economic system. As historian
Robert Wiebe noted:’

Men defined issues by how rmuch, how many, how far.
Greatness was determined by amount, with statistics
invariably the triumphant proof that the United
States stood first amona nations.

The same mentality was appiied to schools, which began to be
measured in terms of efficiency and output A 1958 Foxtune article
compared the problems of schools to the production problems of the
automotive industry. The schools, like General Motors, were supposcd
to “'optimize the number of students ard to minimize the input of man-
hours and capital." Schools andg school enrollment were showing
consistent growth curves, with increases extending in all directions.
The percentage of youth attending schools, for example, was steadily
increasing (15 in 1910; 327 in 1920: 51" in 1930, 73 in 1940;

77 4n 1950, and 88" in 1957 of 14-17 year olds); the length of the
school year had been extended, and the number of ycars the averaqe
oerson attended school had grown consistently. In 1957, hosever, the

———— -

James B. Conant, Trv Amexour Hegio Senved Today, Carnegie
Se ies in Education (New York: McGraw-Hill, 1959).

2 Robert H. Wiebe, The Seatch for (nder (New York: Hill & Wang,
1967), p. b.

3 Raymond E. Callahan, Educateon and the Cuft of Lffcconcy
(Chicaqgo, 111.: University of Chicayo Press, 1962), p. 256.

Q [ I
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expansion was esnelicbly dcdte, as tne postruar baby oo teached the
scnools.  Hign schocd earntinent ipcreased by Th percent over the
orevious year. The GL oill had waflated carollnent in higher education
which already had risct steadil, to 30 percent above the enroliment of

a previous decode.  Carg aes were dotted gith wiiv Weorld War 1] Quonsct
Ruts used for saresnift clonaroo s, vividis displaying the necd for more

facilities.

Imcreising derands ciaced on cducatson to help win the cold war,
values o hracing growtn and espansion, and an cotrenched cducationai
establ.shrent that .aw a chanie to boost it: oun professional status,
all contribute *o the school boor of tne subscequent decade.  Expansion
~as very auch @ way of Vife arnd schools were considered the gateway to
succeas amd affiuence. Thus, it is not surprising that Mwetfaies concerned
educativonal olanpers 1n 1957,

i b cupti~ned 10 1957 by the Nationad S ool Public Relations
]

Assocration Hlustrated conterporary attitute . and cuncerne It
i nenty-five vell-Kknown
. : - 3 S .
wri ers. anllticans s and newspeople.  Sore of the articles could have
been writton in 1977 without appearing dated.  For ewaople, one vorried
critic argued that cchools wvere inferior to these of o decade earlier,
an article froi o fces’ aseed Twhat happened to the threo R's?V,3
i ated that lax colleae eatrinee reguirenents would
v grees, and an Amemceo feores Mo reprint
gesticned the salue of a ¢hild's happiness in sohecl and indicated that
appiness can actually hara the child apd destroy character.
il /l
: . o f
The articles Jdiscussing cducatipnal devand, however, could not have
Breen sataken for articles aritten in 19/7/.

docurcpted coisce facing educators, as wean by

oy

o Ednard B, HMurrow la ented that we have become

= 'have-not! nation.  We have-not onouah
toachors'. . . We have-pot 340,000 classrooe .V
He describes’ -chools using arcy barracks and arir
ore-fabs to overcome classroom shortanges

.

oA keoronet reprint described the qrowing needs
St oublic cducation.  "Total population of the
United States arows o fast you lose track of
it. . . Look at the ned babies . . oall tine
hinh this vear 4,200,000, And all sians show

Sc,oor it {Washington, D.C.: Nattonal School Public Relations
Assaci tion, Mational Education Association, 1957)

12
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highe' in tuture . . . And now for the scrry story
of schools . . . already jampacked . . aiready
inadequate . . . yet headed for worse . . unless

more expansion soon,'

o A Leye Maygazow editorial followed. 1t hiakbiighted

-

the following points:

¢ The increase of children. Prosperity has
virtually doubled the U.S bitth rate from
2 million a year in 1941 to 1955's all time

record of 4 millior. Result: a (idal wave
of students is inundating already inadequate
schools L

o ‘oo few tcachers . . . an additional 750,000

arc'needed in the next three years.

o Too few schools . . the need of 470,000 new
classrooms in the next three years.

Bucyed by projections of growth and relat’ vely goed cconomic
conditions, despite the brief recession in the late 1950s, school
bond 1ssucs for new buildings and expansion proiiferated to cope with
these shortages (see Table 1). Th scientific challenge presented by
the space race could not be met in the many small or crowded schools.
To provide rhe extended program deemed necessary tu meet the challenge
in the most efficient and economical way, educators advocated schocl
and district consolidation. Consequently, the nation's 84,000 school
gistricts in 1950 shrank to 40,000 cver the next ten years, 1957 was a
vear of optimism. bidness ruled. ™'

TABLE 1

EXPENDITURES FOR EDUCATION

Expen.itures Exrenditures
GNP For Education Per Pupil

Year (Billions) {Billions) (tn 1974 %)
ta3; 90. 4 3.0 274
1943 191.6 3.5 314
1347 232.8 6.6 358
1953 366. 1 145.0 460
1957 L42 .8 21.1 557
1963 574.7 36.0 695
1967 796.3 57.2 907
1373 1306.6 98.3 1207

L3

s National Cémtar for Education Stalistics, Jegest v fducataon
Strtesices: 1976 td<tcon (Washington, D.C.: GPO, 1977)

& |In contrast to the '"'ethic of grawth'' permeating American thought
one of the hit movies of 1957 was The Incredible Shrinking Man.




By the early 1963s, tittle had changed, crther in the prorections
of the specialists or in the values of the popuiace. The Bureau of
the Census published a ~onoara.  [rojecting educatinnal enrollments
basad on 1960 census dota and social indicators. To illustrate the
gncertainties dassociated with the predictions, the Bureau presented
hotn optimistic and pessinistic estimates. At projections, however,
peinted to growth, which was expected to accelerate still more in tie
years after 1975, A few of the predictions are shown in Table 2, along
with corresponding current projections for in771.7 The current estimates
for the years 1980 and 1985, based primarily on children alrecady born
and tnu- relatively wcertain, are far below cven the Ul or pessir stic

estirates of o Jecade ago.

TABLE 2

ENROLLMENT PROJECTIONS

Elerentary School Enrollment

1960 Estirate 1977 Estimate
i o High o Lov .
1asd 46,079,000 37,405,000 249,796,000
P Ay 52,117,000 42,362,000 29,885,000
Hinh Schucl Enrollment
O Fotinate 1677 Fstirmate
e L Lo . s
ekt 15,938,000 15,047,000 14,329,000
P55 19,583,000 15,569,000 13,080,000

LE the high and low estimates are assuned to represent a 95 percent
confidence tovel on the aormally distributed variable of projected
onrolli ent, thnen back in the mid-19605 the chance. of our present projection
vceurring woeunld have been on the order of 1 in 100,000!

John K. Folger and Charles B, Nan, & lunafoon A the Amencouan
Popteatee (Washington, D.Co. ULS. Goverr ent Printing Office,
Bureau of tne Census, 1967), p. €5
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The anilysta 1id reduactantiv ado it that " a sharp change in birth
rate-, aluays sossivle, would produce earoliments outside these fairly
w e ran,cf“ But cver is tate as the oid=1960¢, thev sam. »one of the
indicitors on the horoon that would cause them to alter their estimatens.,
The Women's Movenent was stitl a few years awav, women were not yet
inundating the workforce, and the 7PG moverent had get to make itscl!

felt.
As the 1360s continued, educators raintained that the problems, N
tne late 1952¢ s5r. 11 remained to be solved. For examplc, the National
':

Committee r Support of Public Schonls was still lobbying in 1963
for, among other things, more classrooms and more teachors.”

The sncrease over the ,reccding year (in the supply
~f new teachers) is not proportionate to the
increased needs; the praspect for substantial relict
fror the chronic shortaae is not in siaht.

The accumulated shortaae of instruction rooms froae
tne pist years renains high despite the fact that in
the last 6 yoars (1955-56 throurth 1960-61) an averaqe
~f £9,100 rooms were completed.

None of thie is tno surprising aiven the pervisiveness of the
bel wf tmat continued nrowth was in the nstion's best interests and
that no end could he Farescen to the era of oxpansion.  Thero was
an almost 5lind faith in Arerica's ability to respond to social problems
by spending or producine mare. Econonic eapansion went virtoslly
ungaestionet and the public's cxpoctations rose wenrdingly.,

Two full Jecades afror 1257 canditions are quite different.
Educators are facirg ner orablens for which the experiences and Tessors
nf the past l=ave ther 1nadequately prepared.  They now confront under-
utilization=-a situatisn traditionally associated with inefficiency.
Choosing anong alternati - has become more critical and maore difficuls
as recources become more limited. The problem iw amplified by the
training ¢ far more teachers than are nceded and the ahsenc, of
cndified strateaics ta deal with decline.

YJohn K. Norton, Changds Depar {8 o Elucateen ! The ot Fosea
Impfecatans (Washington, D.C.: Natinmnal Committee for Support of

Public Schanln, 1963}, p. 66.

l{)
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booopercettane is o qrowing as school
I S echoe thes caans boss omney with vhich to

e tate, seb a0 Lre o save U, ceny of the i and semi-tixed expenses
Canol e tetuced rtoportionate e Sinultane ously, voters are ook ing
Tonsg and Foacd 3t aew bond issacs ond bodge t increases for public services.
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to do with the fiscal impact of decline on state and local revenues
and expenditures. Our third focus is on the management of decline
both from a theoretical and a practical pcint of view.

Demographic Background

Although population projections are a function of births, deaths
and migration patterns, at the national level births are the most
volatile variable of the three. Most demographers choose the Census
Bureau's Series 11 estimate of an average birth rate of 2.1 children
per woman as the most likely escimate fo- the next twenty years. i f
this estimate is indeed accurate, therz will be a 19 percent increase
in the 5-13 year old population between 1980 and 2000. However, -even

with this increase, the schocl population will be almost 4 million less
than 1969's peak enroliment of 37.1 million. The picture for secondary
education is even less sanguine: enrollments are expected to decline
25 per.ent until 1990, °°

Projections, of course, are predicated assumptions. A demographic
analysis by Hariet Fishlow provides a detailed discussion of the crucial
assumptions upon which her population predictions are based. Dr. Fishlow
asserts tnat the Series 11 projection of a completed family size of 2.1
children is the most likely for two reasons. > Firs+, it is becoming
increasingly difficult to adequately support families with more than two
children, given the current economic slowdown and the exaccrbated
competition for jobs by members of the baby boom cohort. Second, many
more women want to fulfill perscnal goals {as opposed to societal
defined norms) through occupations outside the home. Thus, increasing
numbers of women are reluctant to settle down and raise a family or
prefer to keep their family small.

Fishlow also discusses the likely impact of population trends on
post-secondary institutions, whose enrolIlments heavily depend on both
the size of the 18-24 year old population and their rate of enrollment.
Over the past years there has been a nearly steady growth in both the
college age population and the rate of enrollment. Both were especially
hinh in the 1960s. Future trends, however, suggest that post-secondary

12pussell L. Davis and Gary Lewis, Chapter

harriet Fishlow, Chapter 2
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(AN P P Tio rpatitutions be-t abte o survive deo Tngeodn

enrollrents o111 be those which are now weil- aned and hese

adrinistraturs are st llineg and able to plan tor flexitility an theit

ACader (¢ Dlou.ra - aag tn the use of their resources. Tho®e institution: ¥
will then o o rapid (bt short-lived) growth in derand as the

19805 "e:hot of bab, woort births reaches college ade around the year

2000.

The changes in birth rates and rdaroation patterns will also
Gltizately atrtect the distribution of the country's population: the
population will Srow older, there will be a small increase in winorities
iTres 1209 to 14.8 percent); and more peouple will be leaving cities to
live in rural areas. Davis and Lewis predict that as popsulation
growth Llcws and the structure of the population changes, economic growth
also ittt slow, revenues will be reduced, and budgets will be tighter}“
Conseguent ly, they expect 2 mind-set geared to decline to dominate
educational thinking., increasing the likelihood of a siuggish response
when enrollrents again begin rising.

Tre enrollient pattern in non-public education is simila to
public school trends--it is on the fecline. - THi  tremd de e e thugted
by the fact that total student populations are decreasing and thg
urivate scrools' share is decreasing. The percentage of students®
attending non-puslic schools decreased from 13.6 in 1959-60 to 1.4 by
1969-7G. The trends vary significantly, however, among classifications
of non-nublic schacls,  The coveratll decline i« largely attributable to
a big drop in Catholic school attendance (which accounted for 76 percent
of the non-public enrollment in 1975-76), overshadowing the fact that
enrcllirent in most of the other categories of non-public schools grew
between 1365 ana 1975,

Because attendance in Catholic schools accounts for such a large
percentane of private sectur enrclliment, it bhears closer scrutiny. The
tallowing factors hove contributed to its decline: weakening religious and
ethni. 1otivations, higher costs brought about by demands for smaller

1 .
* Kuswell Davis and Gary M. Lewis, Chapter |}

ponald A Erickson, Chapter 3

19




-1y~

cl3ss size and better traiped teachers, dirdinution of religious
Cistinctions in efforts to obtain state money, migration of Catholics
to tne suburbs, waith teeds nigher- ualit, schools, ana reduction in
Catholic fanily size The rate of decline, however, secas to have
been curtatled, provatly because of a number of new policies intoiated
by the church such as the establishient of cooper «tive programs with

sun . schuo‘s and wther parochial schools to achieve econoriies of
UCJ]E, expansion of services, and the brouacring of enrollnent patterns
wong ioner-city Catholic schoels to include non-Catholios-—particul arly
A e and Spanishe carnated s todonto.

A-ong other pon-public schools, the Lutheran-Mis.ouri Synad schools
nive experienced the Tiraest decline, which his been sttributed ro
Gtowint Diberalism withirn the church. Most otnher reliaious groups bave
Jhown  odest to major gains in Attendance.  The fvangelical schools,
the uenish Day schools, the Episcepal schools, the free «chools, and
the 0 coendent schools bave daroun over the past decade.  However, their
total wnroalleent s still quite stall in corpari- o n to public S ehool
cotoll ent

Moon of the enrcaih ent uain of non-vubbie cooavaition his bheen

artrivuted Lo discontent over deseqgreqation, bt i estr ated that
aboat 757,900 studerts in southern stites attend scheols that have

v eried since the 1964 Swann decision to avoia conrt=isposed integr ation.
Non-public schaol errallicnt 1s also on the upowing becauce of other
reason,. Protest ajoinst perceived features of public cducation,
inciuding towering of standards and inadeguate vahdyla on hasics,
exCEs S ive Deriasiveness or too tuch rigidity irothe > public ~choolns;
nev e orhast- of cthnic and reiiaious plaoalisor and desite for greater
control over the cducation process, all contribule to genewed intercest

ooaglternatives

Another sector expected to be cspecially hardpressed is the
Nation's urban centers.15 The otatistics tllustratina the denographic
flux in cities are juite stark. from 1960-70 there has been a 13 peroent
docline in the nusber of whites livirg in central cities with a
concomitant L0 percent increase in the number of blacks durii, the
same time period. These fiqures mask the differential nature of within-
ethnicity popu!atlén flux: while families with children are .woving
out, younger whites aged 20- 24 are moving intc urban areas in increasing
nubers. There is alwo ar uneven age distribution of blacks in the

urban population: whereas the percent of urban black- in their carly

YoMt tan Bins and Alvin H. Townsel, Chapter b
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twenties is relatively iow, it is quite high for those 5-14 and 25-40.
This population fluidity is reflected in school enrollment fiqgures.

The veak enroilment year for the *wenty-eight targest urban school
Systens was 1970-71 but by 1975-76 cnrollment had precipitously ‘feclined
tu what .t had been in 1962-63.

The problen of enrolluent decline for urban arcas, however, i< not
Just a ratter of fewer students. The cities are becoming increasingly
oopulated by lower income, minority families whose children usually are
ore i fficult to educate hecause of their disadvantaged backyround.
In addition to the tremendous needs of such children, cities suffer from
other pressing problems due, in large rart, to a dwindling tax base
caused by chronic un-and under-employment, small business failures,
irge bainess disinvestment, and massive erigration of middle- and
High=-iavoe population groups,

Yoters on Cleveland, for exanple, have seen their taxes increased
by 137 ourcent vince 1964, while the assessed valuation of roal estate
and public utilities bPas declined from 1.97 bitlior to 1.81 billion from
1965 to 1373, Thu., the increase in the millage “3tes has been dissipated
to sute extent by the shrinking proverty tax base. Philadelphia is another
cdse in point.  The city and school Jdistrict suffered a combined cumulative
Jeficit of 590 ~illion in 1976. Whereas the school system relies on
oroperty tas incone, the city need rely only on its wage base. Although
wde incore 15 increasing, the assets from property are waning, leaving
the -chonl “,2te  in a particularly precarious position.

The tales of woe can be replicated from city te city, especially
foor thuse drban areas in regions of the country hard hit by the
rocent :cono. ic Fecession,  And because school fiscal matters are often
inextricably tied (o those of its government unit, both units otren
founder trgether. Bins and Townsel arque that cities, in comparison to
their suburban neighbors, are more hard pressed because of greater scrvice
needs redquired by a lower income, wore densely settled population and
higher municinal administrative costs. On the average in the thirty-
seven larcest SMSAs, cities -pent approximately 40 percent more than their
suburban _ounterparts for both education and non-education-related
expenses. Whilc education cxpenses have remained a fairly constant one-
third of the total expenditures from 1957-70, they accounted for slightly
over helf of suburban budgets in the same time period.

=g
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Due to the greater tax burden urban areas bear in supporting public
services and their consequent inability to provide adeguately for
education, the authors believe that states .ad ithe federal government,
through finance mechanisms, should increase assistance to cities. Whether
one believes in the concept of "municipal overburden'' or not, it is clear
that urban managers do!? And this perception of education as a stepchild in
the cemmunity may be as pernicious, were it a reality.

The Fiscal Effects of Decline: The View from the States

The most immediate impact of declining envollment is on the budget.
Most state-aid allocations are either directly or indirectly related to
student count, so that during a period of enrollment decline state funds
are reduced in proportion to i district's loss of students. As a result
this is also where help is first sought.

Currently, nineteen out of the thirty-seven states which have
experienced enrollment decline, plus ten sta*es whicn have not, use one
of several provisions to either discount or forestall the loss of state
2id to districts!® These provisions are distinguishable by the fact that
they create a buffer period that serves to cushion the impact of decline
and a» such are essentially variants »f "hold harmless' schemes. While
some mechanisms guarantee continuing support Gospite decline, others
require that districts make downward expendicure decisions as student
enrol iment declines continue.

Jdden and Vincent have investiqgated smme correlates of decline in
four states? They examined the nagnitude of the problem, both statewide
ard on u school district basis. by analyzing the type of school district
affected; the wealth, tax rate, and state aid characteristics; the effects
on expenditures and personnel, and the effect on the minority composition
of school districts.

Their results indicate that the greatest decline has occurred in the
clementary grades, in both very large and very small distrcits, and in
central cities. A reaional analysis shows that while the south and south-
west are enjoying a boom and the northeast is retatively stable, the mid-
western, mid-Atlantic., and Pacific Coast states ave suffering decline. To
complicate matters further, both enrollment declines and increases may
occur simultaneously in the same state.

17 . ..
For a recent review of the municipal overburden arqument, see¢

Aaron Gurwitz, The Fonancal Condeteon vf Unban Schoel Diesthects: A
Foderal Potcey Pewspective (Santa Monica, California: The Rand Corp.,
January 1978).

P Jack Leppert and Dorothy Routh, Chapter 5.

3
1% Allan Odden and Phillip E. Vincent, Chapter 6.
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A curious picture emerges. Districts with large declining enrollments
spend greater than the state averages per pupil for total, instructional,
operational, and maintenance-of-plant and fixed expenditures. Declining
enrollment dis‘ricts also are marked by above-average property wealth per
pupil, tax rates above or equal to statewide averages, and above-average

state-aid per pupil. In trying toc make sense of this data, it has to
be remembered that any per pupil measure will increase with a decrease
in swudents. ‘n all likelihood, this explains the above-average

property wealth of districts with the most statewide decline. Contrary
to expectation, however, the amount of state-aid per pupil is still
markedly high for the dezlining enrollment districts. Whether this

is merely an artifact of the yardstick or an indicator of state
provisions mitigating decline is unclear.

There is another anomaly in the data. DJeclining enrollment
districts seers to tax themselves beyond whet nne would expect for
property wealthy districts with a decline n . tudents. One explanation
for this is that urban arcas probably make up a large number of the
districts experiencing the most decline and they usually tax themselves
heavil' to support the services they provide. The Odden and Vincent
work supports the proposition that the relationship between decline
and varinus financial indicato-s for cities is unique. Examination
of measures of fiscal wealth in cities which have suffered declining
enrollments indicates that the loss of demand for school services
has simply changed tne cities' position from one of great disadvantage
te one of lesser disadvantage.

The irmplication for state policy suggested by Odden and Vincent
is that if a state decides to provide for a declining enrollment factor,
it may be best developed in the context of equalization formulas to
ensure that districts helped by a declining enrollment factor are those
which need help rather than those which have simply lost students.

This point is highlighted by a recent examinaticn of fiscal and
programmacic effects of decline in lowa, which has had a greater
relative enrolliment loss that any other state between 1972 and 1975.20
The investigation indicates a »uwnal{y adverse impact of declining
enrol imert for two different reasons. First, enrollment losses have
been concentrated in districts with the greatest fiscal resources to
geal with them. Second, decline occurred in the wake of school finance
reform; the legislature realized that it could assume increased
responsibilities for school revenue-raising without the burden of
additional state taxes since the number of children needing services was
decreasing. Because reform resulted in a massive increase in state-aid
to most lowa districts, reqardless of decline, many districts were better
able to survice the dislocations of declining enroliment than they
would have under the old inequitable funding system,

2%i1liam H. Wilken and John Callahan, Chapter 7.
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Another finding of this study is that both increasing and decreasing
enrol lment <chool districts perceived the impact of enrollment change on
the gquality of specific services similarly. This suggests that factors
other than declining enrollments may be causing problems at the district
level. Although decline has had mixed effects, the authors contend it has
failed to result in any major shifts in the quality and character of local
school services. Districts claim that decline inhibits innovation and
expansion, but they also report their adjustments to it have yet to result
in progran cutbacks.

Managing Decline

Berran and Mclaughlin  step back froo several years of investigating

how proviouslv-funded change efforts are implemented in schools and
conte=plate how decline approximates what they learred about change in
past rescarch. ¢ They believe that the management of decline will be

exacerbated by the tendency of districts to employ short-term solutions
Father than Jeveloping long-term planning strategies; to avoid conflict;
and to atterpt to reverse or undo decisions made during expansion. *

Districts, however, can avoid some of these pitfalls if they learn
to manage the change required by enrollment decline much as they had to
learn how to implement change during the more halcyon days of the 1960s.
Successful implementation of change, the authors believe, requires an
understanding of the process whereby reform ig adopted, implemented, and
ultirmately institutionalized. All three stages require sufficient
community and staff participation to quarantee a long-lasting base of
support. They suugest that symbolic attempts of reform can be avoided by
such strateaies as staff development, the efficient use of specialists,
and budqetary systems which provide options rather than assurmg automatic
and arbitrary cutbacks. =)

While researchers speculate on the problems of managing decline, the
superintendent must deal with it directly. The report of one superintendent
describes some of the day-to-day crises. William Keough details the
trauma a Long Island community suffered in attempting to implement one of
the most frequently employed solutions to enrollment decline-~closing a
school.

21 paul Ber..an and Milbrey McLaughlin, Chapter 8.

2

William Keough, Chapter S.
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In addition he enur - ates other problems superintendents can

expect. A continuing drop in pupil-teacher ratios, fewer younger
teachers, decreases in chances for advancement, and legal problems
entailed in RIF procedures are all basic personnel problems that mange:s
need to "2 . Effects on the quality of a system's educational
program must also be considered. One of the qreatest hazards is
“'indecision and perennial drifi--a condition which, for many, scems
preferable to difficult policy decisionmaking.' The decisions are
difficult: should programs be cut, faculties consolidated, taxes
increased, deficits run? Keouagh discusses the pros and cons of each
as strategies for solving the vexing problems of decliie.

The effects of decline on teachers are direct and immediate.”’
Even though pupil-teacher ratios are being reduced, the teaching market
is drying up and colleges continue to oversupply an already saturated
market. Supply and demand figures for the 19705 show that the demand
for new rlementary and secondary school teachers in 1974 was less than
half the supply. Fven thouah the supply is waning and fewer students
are choosing education as a field, the imbalance is ecxpected to persist
for some time. The prospects for higher education are particularly
gloony. The number of people in the traditional college age group will
Jecline 25 percent between 1980 and 1994, causing enroliment to drop
by 1.8 million. 1In order to accommodate this smaller number of
anticipated students, tota! faculty size could be reduced by as much as
100,0600. If this occurs, total academic demand, in fact, will only
be one-third the supply.

Women and tinorities, alreadv disproportianately distributed in
education, may bear the brunt of rerrenchment. They comprise an unusually
large proportion of preschool and elementary school teachers, a smaller
proportion of hiqh school teachers, and very small numbers of administrators.
In addition, minority employees tend to be concentrated in service,
clerical, and aide positions. A similar situation exists at the college
level, with fewe~ women and minorities holding professorships, tenure, or
administrative positions. |In addition, there arc noticeable disparities
in earnings between sexes and between races for teachers at all levels of
the education system. With retrenchment, whatever recent gains have been
made may begin to slip for minorities and women.

Seniority and tenure are the two policies that wreak havoc with
the nnce dependable cducation employment ltadder. Because of past and
present discrimination, women and minorities are less likely to have
equivalent seniority with white males in job positions to which they may
have recently gained access. The gquestion unions are now beginning to face

"'Bella Rosenberag and Phillip E. Vincent, Chapter 10.
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is how to maintain their principles without compromising recent achievements
of affirmative action programs.. The courts have recognized both absolute
seniority and retroactive seniority--time added for those denied jobs in
violation of the Civil Rights Act. The courts nctwithstanding, the
responsibiliiy‘w»il probakiy fall to the unions to negotiate contracts
balancing the rights of women and minorities against those accruing for

age and experience.

One potentiai response to decline is increased competition for students.
We speculated that a decrease in the supply of students would serve as an
incentive for schools to compe.~ for students. Moreover, we expected that
competition would be most likeily to occur among schools serving the same
population--high schools, adult schonls, and community colleges. Zusman
and Weiner, in their case studies ¢ three California schooi districts,
found these suspicions unsupported.?* Institutions serving the same clientele
do not actively compete for more or new students. Rather, the three
districts would be better distinguished by the level of conflict within
them--the ''suspicion, resentment and antagonism'' resulting from 'a perceived
threat of territorial invasion and the fear that enrollments might be lost."

Note, however, that it was not declining enrollments which precipitated
this increased level of conflict. Instead, an overall cxpanstor of adult
enrollments was the major cause. The authors also found substantial
differences in levels of conflict among different communities, which they
attribute to a number of largely idiosyncratic factors. Changing patterns
of service, aggressive and committed adult school program directors, and a
community college's challenge of an adult school's monopoly are all examples
of situations which increase the level of conflict among the various
interested parties without {ps¢ factc resulting in any institution's active
competition for students.

24% Amj Zusman and Stephen Weiner, Chapter 11.
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PERSPECTIVES ON POI ICY

Decreasing enroliments for elementary schools will be with us
until! the mid-1980s and for secondary schools into the 1990s. Not
only does decline differentially affect parts of the education sector-- -
higher education, private education, elementary and secondary schools--it
is more prevalent in certain regions of the country and types of
communities. A summary review of state policy suggests that although
many states have decided to subsidize declining enrollment districts
by altering their school finance mechanism, they have yet to deal with
the sticky problem of trying to determine whether all declining
enrollment districts desenve special treatment. In fact, a recent
study sponsored by the Office of Education (OE) of the ten districts
in each state with the greatest absolute and relative decline suggests
that these dis*ricts do not, on the average, sufier financially as
compared to other districts (See Table 2).

Although the nationa. averages hide tremendous variations bo 1
within the data and among states, some districts clearly hav not
experienced as much financial hardship as was originally pre cted.
Similarly, communities react ditferently to the problems of decline.
Thus, althoug!: East Meado., -ong lsland, went through a crisis because
of dissension over school closings, reports from Seattle have been
much more positive.?> ‘lhat is one to make of this pot pourr(?

Some districts are clearly on the horns of dilemma. Fewer students
are enrolling, vet school costs are increasing because of student losses
and because of a number of other factors such as requirements to
implement state-and federal-mandated programs, obligations incurred
by collective bargaining, rising energy costs and inflation.

Why then are actual axpenditur=s and revenue problems less than
some expect.d? The answer may lie in how the state responds with
financial assistance and in how strongly communities feel about their
schools. State aid mechanisms compensate for pupil loss by such devices
as correctio~s for inflation, sparcity, or municipal overburden which
softem the financial blow. Alterhatively the lesséned impact may be .

a function of district responses. . Fixed costs prevent districts from
cutting expenses precipitously. Enrollment has to decline rarkedly

before even one teacher slot can be cut. This Tag in

H

/ *
25Nancy Burton. Donald Eismann and Alice Woldt, Schoofs and
Nedghbonnoods Reseanch Study, Natioral Institute of Education Project
No. NIE-5-75-0076, December 1976.
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fiscal response tends to produce a continuing per pupil escalation in
costs. Delays in cutting a budget can often resuit in an unanticipated
resicual supply of tax monies.2?8% Thus, it appears that there will be
certain predictable short~ and long-term responses to decline which
differ substantially in degree and kind for various types of districts.

Policymakers, searching for solutions, have to weigh where in the
retrenchment cycle a district is and what type of district it is to
choose the most appropriate response. In addition to these considerations,
a policymaker has to ask: ''If the demand for education is decrea“ing,
ought we not be spending less to buy it?" When the output of an industry
decreases, tne industry's total expenses should decrease. Absent a proven
relationship between resources and productivity gains in education, a
convincing argument can be made that education, as it serves fewer people,
should gradually be costing the taxpayer less.

A few statiscics illustrate how bounteous the education fount has
been. From 1960 to 1970, educational expenditures for public schools
increased from $16 to $41 billion, a 112 percent increase in real dollars.
During the same time period, elementary and secondary education's share
of the GNP increased 27 percent over what was spent in 1960. And yet for
the past several years the litany of complaints about the quality of
education continues. wuestions concerning test scores, dlscipline
and absenteeism continue to plague schools’. Since more money does
not seem to improv the quality of educational outputs, adding resources
to education during a period of retrenchment should be treated with
a healthy skepticism. Alternatively, our expectations for the education
we are buying may have increased; so that we may, in fact, be buying
more today than yesterday.

26 S0l Levin, ed., When Ennctfment Declines, Craft Leadeaship Action
Fofeo §4 (Waterford, Conn.: Craft Educational Services, 1975) .

27 jay C. Chambers and Guilbert C. Hentschke, "The Impact o4
Decinany Entollments on Costs of Education and the Levef o4 School
Distrcct Eypendetunes:  Av Analysis of School Decesconmakang in the Face
od Declunang Ennclmeits” (San Francisco, Calif.: American Education
Research Association, April 1976).

28 The Condition of Educatd{on, National Center for Education
Statistics, (Washington, D.C.: GPO, 1976) p. 189.
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There is, however, an argument to be made for some midpoint along
the expenditure spectrum, because schoul syctems in fact do require
substantial funding just to be able to haole their own. Declinina
enrollments would not have been so serious in the absence of an economic

recession and the energy crisis. only are school unit costs
increasing, but it takes rime for school systems to realize any 5avinas
resulting from decline, i.e., to '« enough students in the right
places, to cut a teaching slot. to drop 2 iogram or to close a
builiing.

Policymakers may well decide to provide transition support in the
belief that this will facilitate orderly belt-tightening, but they must
also realiz®*this sunport comes at the expense of such other options as
property tax relief, or the transfer of education dollars to other public
sector needs. Jhese options should be kept in mind as we review the
policy suggestions below, for by and large, the position of the NIE-
sponsored work shared by most articles cn the subject, has been more
on the side of increased support for education rather than demoting
schorls in the hierarchy of ''needs' and "wants.' [If the former strategy
is chosen, then what follows is a ser‘es of useful suggestions about
how support might be best directed. !f a harsher solution is preferred,
what follows has less relevance.

POLICY SUGGEST!ONS

The NIE research offers a number of concrete solutions desirned to
soften the impact of decline. There is gereral agreement that a
coordinated federal, state and local =ftort is needed to avoid serious
disruption of schooling. Simplistic, conventional answers--reductions-
in-force. consolidavion, school closiig,, énd progran reduction--are
disruptions to both school and communities alike. They can, at best,
be only part of a viable long-term solution. What, then, can be done

to prevent panic in the streets of communities experiencing heavy
out-migration and declining birth rates?

Over the next few pages we describe some of the most oromising
suggestions and summarize them according to the locus of action required.
Different perspectives set the stage ior different policies at each
level of governance--loca’, state, and federal. The local policies
are directed at budgets, staffing problems, and facilitics utilization;
the state policies at financial aid and technical assistance; and
the federal policies at research and support. If successfully
implemented, it may even be possible for tae student to derive some
benefit from the upheaval associated with declining enrollments.
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Policies

Local

Local policy prescriptions are easier to make than to apply, but
there is a general consensus that the folloving strateqies would eca<.
the pains of retrenchment:

o New and Improved Management Practices «
o Horizontal and Vertical Diversification
o Flexible Personnel Policies

Yet it is becoming increasingly clear that we cannot generalize these

strategies either individually or (1 fote. Because what works where

and how is subject to local conditions, we merely recount the authors'

policy recommendations without assigning a value or obvious preference

to any of them, More thar likely, the success of any single strategy

depends on timing, agility and luck.

New and [mproved Management Techniques

Decline is bad erough in itself, but its adverse effects are
compounded by the unfamiliarity Americans in general and the education
industry in particular have had with it.%® Most of the United States'
experience up to now has been confronting growth. During periods of
growth there is ample slack within the system. People can make
mistakes, the consequences of which may be relatively minor or even go
unnoticed. During decline, the margin for error is reduced. The
oroblems are exacerbated because those responsible for managing decline
are often those least able to do so--senior managers and administrators,
who jealously quard their positions and prestige in the face of an
oversupply of younger applicants.3°

A schootl closing scenario illustiates the special skills and
considerations necessary to manage a dec ‘ning enrollment situation.
A commonly proposed solution is to close a school and consolidate its
resources and students with a neighboring school. But because closing
a school is such a politically explosive solution, it is usually a
soiution of last resort. The decision process is fraught with political

23kenneth E. Boulding, ''The Management of Decline'', Change,
voi. 7, no. 5 (June 1975), pp. 8-9.

3% ewis B. Mayhew, Educaticnal Leadership and Declining Enroflments
(Berkeley, Calif.: McCutchen Publishing Corp., 1974).
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battles centering around preserving the ''neighborhood" school. Yet
when communities consider closing a school, they seldom think of
such non-school criteria as the impact on the neighborhood. The
solution to the problem may entail consequences which are often not

considered in decisionmaking. Furthermore, ever if all the consequences

are foreseen, administrators are likely to employ short-term solutions
rather than developing long-term planning strategies. For examp'e,
elementary school enrollments are projected to rebound in the early
1980s. Communities which sell schools to offset financial problems
during the current peciod may face the prospect of buying back or
huilding new schools a decade later.

Some effort has to be made to enable local administrators and
managers to share those strategies which work and those that don't.
Among the needed skills will be the development of new budgetary
practices that enable mangers to assess the trade-offs entailed in
any set of decisions. While it was common practice during periods
of growth to add components or increase the budget across the board,
it will be tempting to excise program components or cut the budget
uniformly during this period of decline. These techniques, unless
exercised with great care, may result in serious and unforeseen down-
stream consequences. Once components are cut for example, new
perceptions of what constitutes an adequate education are formed,
making it difficult to bring them back.

There are lessons from the sixties that might help managers in
the seventies, as Berman and Mcbaughlin suggest. Districts should
be able to manage the change required by enrollment declines.
Successful implementation of change, rhey believe, requires
understanding of how reform is adopted, implemented, and ultimately
institutionalized. All three stagec require sufficient community and
staff participation to guarantee a long lasting base of support.
Purely symbolic attempts at reform can be avcided by such strategies
as staff development, the efficient use of specialists, and budgeting

sys:ems which provide options rather than ones which assume automatic
and arbitrary cutbacks.
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Another iy 1n whaoh scnool district planning might be
i croved would pe an better coordination with municipal planning and
decision-aking.  As Bins and Townsel note, ''the relative isolation of
Sohee b et aol wewerarent and olanping from the activities and plan~ing
of their unicipalities has resulted in the duplication or misnatch of
services, decistons, and factlities in a number of areas; e.qg.,
recreation, health care, transportation, continuing education, bi-cultural
services. reconing decisions, read improvement programs, and so on. f 4
5 «r coordination mechanisms and institutional management systems
vl imple tented, city schoo! systems for one would probably be better

Better coordination miaht improve the delivery of youth services
in oSt cuounities. With the advent of the Yoith Employment Development
Act, 1y LFAs will have an opportunity to work with CETA 'prime sponsors,"
Foault.s 1 00 the iategration of education services, job training, and
tliace ot Tor the first time in many areas.

momtzontal and Vertical Diversification

B.~ingwses resyond to a decrease in demand for their products

saro.gh horizontal or vertical diversification. That is, they either
branch o4t into new fields or incorporate more and more components of
the oroduction process into their ongoing endeavors. The education
irdustry could do ruch the same thinqg by improving conditions for their
current students, expanding to serve new clienteles, and using existing
sutldings to house other comnunity services.

One uption is to increase demand for facilities. Empty or surplus
snace need not j0 unused. There are probably many programs within a
schonl that could use some elbow room. Libraries can add independent
Study areas, seminar and large-group space can be created; alternative
srograms can be more conveniently housed; vocational offerings expanded;
and student lounges and activity offices created. Options like these
enable the school to add a human touch and service orientation to what
<eme -onsider a stark, factory-like environment.

Before boarding up a school, decisionmakers can consider leasing 11

or parts of a facility to such varied groups as health clinics, manpower
erployrent centers, day care centers, recreation and food services for
senior citizens, and family counseling services. Not only will the
school system earn income, it can often sell mainterance and custodial
services to the leasors, thus keeping more of its staff employed.

ERIC

Aruitoxt provided by Eic:

o




_25_

Furthermore, the neighboring community is bound to benefit from the
influx of people and the continued use of the facility.?!

A second option is to expand to serve new clientele. Althouah
Zusman and Weiner found competition to be foreign to sectors of the
education community serving the same students, it will probably become
nec~ssary for educators to be less complacent and adopt a more
lentrepreneurial stance'' if they want to encounter other than a
sharply curtailed demand. There are two groups which have been
virtually untapped by elementary/secondary education--adults and
children under the age of five.

Schools can dispel the increasingly held opinion that they
segregate students from the young and adults by allowing adults to
take courses or by creating new courses for adults, such as leisure
time courses, high school equivalency programs, and manpower training
courses. All have the potential of bringing new clients into the
school. Of course, it 11 be much easier for high schools to move
in this direction because elementary school facilities are usually
unsuited for adults.

On the other end of the age spectrum, schools could begin offering
preschool services. In-school child care services have two strikes
against them--they are mcre expensive than other modes of child care,

and many parents prefer home care to instituticaal day care of any
sort. 2 Yet schools could probably initiate marketing surveys in their

community to determine if such preschool services are desirable.

Flexible Personnel Policies

The biggest problem posed by deciine, with the exception of school
closings, is staffing. Currently, most systems have not cut teacher
slots because attrition is taking care of excess positions. But the
time will probably come when districts will have little choice but to
lay off teachers. Such a decision is bound to wreak havoc among teachers
and their unions. Charges of decreasing program quality will proliferate
and labor-management disputes will likely escalate.

31A study conducted far NIE by the Seat' 1~ School system suggests that
facilities utilization, in fact, may account for the lack of many significant
effects of school closings. Every school which Seattle closed was used by
the community for non-educational purposes. See Nancy Burton, Donald Eismann
and Alice Woldt, Schools and Neighborhoods Research Study, Schoof Budl ding
Use Study, December 1976.

Y2Meredith A. Larson, Fedenal Policy fon Preschocl Seavices, Assumptions
and Evidence (Menlo Park, California: SRI, International, 1975).
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Unless communities are willina to pay a higher price for education,
teachers will be facing job losses and curtailed employment opportunitics.
There are, however, several strategies districts could use to decrease
the liketihood of teacher unemployment. For example, districts could
offer teachers the prospect of early retirement or lengthy sabbaticals.
Both allow alder teachers to leave the system and enable younger teachers
to replace them. Long-term sabbaticals also give teachers the opportunity
to try out another field with the guarantee of returning to the classroom
shculd the alternative career path prove unsuccessful. School systems
might al-o experiment with work=sharing programs in which two. teachers
share one pOsition.

Given che lack of opportunity for new hires, an increasingly older

aroup of teachers will be staffing schools, and schools may lose the leavening
that younqge~ and new teachers provide. Therefore, it will become
increasingl, important to establish meaningful in-scervice prograns which

can update teachers on new technigues in the field. Unfortunately, the
reputation of nany in-service programs has not been good. Because

this may be the unly means to keep teachers and administrators up-to-date,
new strategies will have to be developed to rake in-service projects
~eaningful and te qive faculty incentives to participate in them.

State Policy
Qrare TV Iey

States can be characterized by a range of financial support systemns
and means of revenue distribution as well as varying degrees of research
capabilities and different organizational strengths.

Despite these differences, however, there are some common approaches and
policies tnat states are or <ould be considering. The areas that the
authors un:fornly found susceptible to change are:

o Reformulation of state aid policy to protect
districts aqainst sudden losses of state aid

o I=proverent of forecasting methods to provide :
LEAs more lead tirme

 Technical assistance and dissemination of
information regarding improved management
practices and planning for fluctuating
enrollments

35
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o Provision of special services to lecal units
and developrent of alternative means for the
delivery of services

o Reshaping of teacher certification and personnel
r policies

State Aild

Partly as a result of their qrouing financ.wi ole in
education, states have taker the nost concrete actions to date to
counter the effects of declining enrollments. Much of the panic in
districts can be traced to fear of loss of the state,! financial
resources that have come to be taken for granted by most LEAs.
Therefore, it was oredictable that state agencies and legislators
would use state aid mechanisms Lo ease the procs: re.

The most frequently proposed solution has b.en the "hold harmless'
clause which limits the loss of state aid to «n, single district
hecause of declining enrollments. Not a ''solution’ in the strict sense, the
mold harmless' provision was actually in place .n nany states long
before decline was recognized as a serious probicm. It had been introduced
into state aid reform bills to prevent losses to districts from redistricting
and to secure the votes of legislators in dist.i ts threatened by loss of
funds. Therefore, existing '"hold harmless' laus ir some states only
incidentally offer protection to districts with falling enrollments.
In other states, however, more direct measures have been initiated
..ch as the use of multi-year averages or prior year student counts, as the
basis for distribution. Adjustments to statec aid iormulas have been
suggested by Bins and Townsel, Wilken and Callibin and Leppert and Routh,
with the latter describing the current state systems in detail.
These authors aareed on the need for some state aid protection
if not on the means.

The degree of protection for operating budgets is, of course,
dependent on how much the state is willing to irvest. In some instances
the protection is more symbolic than real. Most state aid '"hold harmless"
clauses are, of course, only short-term solutions providing temporary
relief to diffuse the impact. Basing aid on a prior year count, a
moving average, or guranteeing a percentage of a prior year's aid only
delays the eventual financial crunch. In addition, much of the aid
saved can be devoured by inflation. Ensuring a fraction of the previous
year's aid offers little solace if an increase is, in fact, required just
to keep pace with rising costs.

O
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It is evident that as long as state aid formulas are based on
per pupil formulas, declining enrollments vill creare financial
nroblems. Costs are nct entirely variable, as many of (he papers
pointed out. Possible long-term solutions, then, are to develop
formulas that can simulate the real budget flexibility of the school
district or to offer support through program-based categorical aid.
Unfortunately, the former would mean even more complex state aid
systems than we already have and would be quite difficult to enact.
The latter attaches ''strings' to the money and conflicts with local
autonomy. The current strategy, then, is to coatinue to do ghat
states have been doing--using compensatory means to buy scho®l districts
time to adjust to their reduced enrollments and revenues.

Forecasting

While the operational problems are uitimately felt within the
schools, state education agencies hs in unigue vantage point to
generate solutions. Many of the aut » suggest that states should
improve their capability to analyze enrollment trends by projecting
enrollments in a less aqgregated fashion. National and even Statewide
projections do nothing for individual districts since they overliook
the nonuniformity of enrollment decline. And regiona’ situations
have to be considered in predicting what is likely to happen to
individual schools. Knowledge of economic conditions, migration
patterns, and complex social or economic indicators can help districts
plan ahead. In order to supply such information states need to
develop reliable data collection mechanisms. Local agencies have
reither the means nor the sophistication to do this, and the faderal
government has neither the authorization nor the motivation.

Planning and Dissemination

Anotner -“eneral responsibility of state agencies is to offer
technical assistance and to disseminate information to local agencies--
information not only on what is £ikely to occur, but on what can be
dove about it. States can increase LEA awareness and help districts
build on the experiences of other LEAs. Educators in local districts~-
especially in rural areas--often feel isolated and out of touch with
others in the profession and believe their situation is unique when,
in fact, it is not. Too few networks for the sharing of information
exist. SEAs, along with statewide professional organizations such as
the National School Boards Association, the National Association of
State Boards of Education and the unions can help by publishing infor-
mation, holding seminars, running training programs, and offering

workshops on topics related to the problems associated with decline.??

?35everal associations have already published manuals on the problems
of decline and ways of overcoming them. See for example David H. Florio,
Declining Ennollments (National School Boards Association), 1978; and

X Robert J. Goettel and Dana W. Paige, '"A Report on Declining Enrollment,"
E T(jin The Imperative of Leadership, vol. 2, no. 1 (National Association of
State Boards of Education, July 1976). 37
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Some of the work needed is simply public relations related. Because of
the ethiz of growth that has evolved, declining enrollments take a
psychological toll on schools that exacerbate the financial problems.
Citizens are less likely to approve legitimate budget increases or
bond issues when enrollments are dropping. Keough suggests that
communities tend to perceive decline as indicative of communal failure
rather than as a arowinag demographic pattern resulting from shifting

values. 3*

The major thrust of the technical assistance, however, ought to
be directed toward improving management practices. Management science
and organizational behavior are disciplines that can be learned and
applied to mitigate the effects of changing conditions. In times
past, as the papers repeatedly point out, management problems existed
but there was little need to take them Ser|ously with expanding enroll-
ments and growing resources. Choices among important alternatives
were not difficult if by waiting a district could expect to eventually
have each of them. State assistance was not needed and when of fered
was often even rejected as interference. Under the crisis conditions
that now exist in some communities, help is not only welcomed, but
requested. As the constraints on resources have tightened, decisions
about the allocation of scarce resources become more important and more
susceptible to already developed management decisionmaking methods and
models. ‘Budgets that previously resulted from standardized ™"
increases for growth now require careful scrutiny and analysis. PERT,
economic order models, distribution models, and simulation are all
techniques that states can disseminate to help localities optimize the
use of scarce resources.

Special Services

State agencies can directly provide some of the specialized services

that are most likely to be lost when budgets are out. Usina
techniques that have been developed for rural districts over the years,
the state, through the state department of education or reg:onal and
intermediate agencies, can serve the handicapped or exceptional child
when the demand cannot justify the high cost of these services. The
specialized services--whether basic or ''frills'--that are the first to
go in a financial crunch because of their limited appeal or limited
clientele can be retained if the costs are shared. Often state or
regional units are the most ex edient way to do this. The experiences
of rural areas can be utilized by larger districts now being forced
into similar conditions that rural districts have been experiencing
for years.

* William Keough, Chapter 9
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Staffing Policies

Lastly, the states can contribute to developing mé%é flexible
staffing policies. While parents, taxpayers and students are only
indirectly affected by changing enrollments, teachers and support
staff feel the full force of its aftermath. A taxpayer may pay a few
more dollars and a student may lose an elective, but the teacher stands
to lose his or her job. The minority teacher or female administrator

who, in most cases, has less seniority than her white, male counterpart,

is most likely to be let go.*5 Most of the authors suggested that
the states can protect both teachers and the affirmative action
gains of recent years by creating early retirement incentives,
establishing teacher job clearinghouses, retraining teachers for
skills in demand, and providing subsidies for teachers to go back
for advanced education.

Federa! Po'icies

o wWhat can the Federal government do to help LEAs and SEAs cope
with the problem of decline? Even though local and state decision-
makers will act out most of the drama of retrenchment, the federal
government has a role to play. First and foremost, the federal
government has the perfect vantage point for conducting national
research, evaluation and development work. Only the Office of
Education, the National Institute of Education, and the National
Center for Education Statistics have a broad enough mandate and
interest to survey the country for trends, techniques, and programs
which can benefit practitioners from all parts of the country. The
authors reviewed suggest that it would be appropriate for the federal
government to provide staff development, as well as sudgest technical
assistance activit'es ar? research and dissemination projects.

Our contributors also suggested a range of research activities
that the federal government might undertake. For ease of presentation,
we have divided them into finance and management questions.

355ee Chapter 10 by Rosenberg
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Finance

Many states have instituted various mechanisms to ameliorate the
impact of decline.?® As yet, we know very little about the effectiveness
of these revisions in the formulas and whether or not they provide
the necessary aid across a range of states and districts with widely
] di fferent needs and characteristics. These hold harmless clauses may
be most effective in states with greater responsibility for supporting
educat ion; or they could penalize urban districts most. Further research
could suggest what the most likely effects are. Even more important,
we have no idea how such legislative tinkering interacts with recent
state attempts to distribute monies more equitably. Any decline in
students will result in higher average wealth pea pupif and a con-
comitant reduction in state equalization aid, thus increasing the
likelihood of offsetting state equity goals.

Research is also warranted into the fiscal and administrative
costs of and responses to decline. Although adequate models may exist
describing and modeling changes in the education sector during an era
of growth, very little is known about organizational and fiscal
response to decline. Models of other industries may be inappropriate,
but until education develops some of its own, industrial models
may be the only guide. Once new models are developed, they may help
policymakers evaluate solutions as well as sugrest where intervention
might be most appropriate.

Management

Techniques used during periods of growth may fail administrators
and teachers during periods of decline. Keough calls for the development
of a "science of contraction management'' which would help to identify
new management skills and transmit them to practitioners in the field.?’
Such a science would also pinpoint what institutional characteristics
and decisionmaking strategies best predict successful management
of high enrollment loss.

The politics of decline also bear careful study. Research and
case studies indicate that political and bureaucratic problems result
when district decisions are made without practitioner and communi ty
input.3a Yet, there are many unanswered questions about practicipatory N
structures and what makes them effective. ''How can meaningful
arrangements b, implemented?', ''What is the relationship between

3¢ eppert and Routh, Chapter 5

'7Keough, Chapter 9

38katherine E. Eisenberger, Closing a School: Some Ways to tase the
Trauma. School Management 18;7, 33-36 (August/September, 1975).

L4

10




-32-

participation and decisionmaking?', '"What Kkinds of authority shouid

be delegated?', "Who should participate and how should they be selected?"
Some strzi2gies may politicize the community excessively, while others
may result in more effective (a1 peaceful) community involvement .-

CONCLUS{ON
_ v

“"Anythinc worth doing, is worth doing badly," said Kenneth Boulding39
in a 1977 address to the Council of Educational Facility Planners.
Speaking about his bent for watercolor painting, he mentioned that
his son suggested lessons to improve his technique. Boulding responaed
that school®ng would obviate his claim of being a naive painter. The
moral he offered the audience was not that decline shouldn't be better
mané yjed, but that we should not be afraid to do a bad job of it.
""Nothing succeeds like faiiure', he went on to explair, suggesting that’
managers pay equal attention to what works and what doesn't.._This,
E% maintains, will be the most successful way for '~arning how to manage
the uncharted voyages of decline.

// Cohen and March in their book on the American university president
strike muct. the same tone. ® They maintain that there is nothing in
the president's background which prepares him or her for chz task.

The president's conception of the job and ec<timation of what can be
do ~ are usually off the mark. Given th™, situation, they advise
college presidents to be humble in their expuctations and to become
relaxed about what it is that they might actually accomplish. Such”a
stance would minimize frustration and guarantee greater satisfaction.

The retrenchment process that education is going thrcugh nay
result in a trial and 2rror process. It is possible, moreover, that
what works in one situation may not apply in another. For the first
timz in the recent history of American education there may be no
"One Best System''."! There is another scenario with which schools
covld respond thac some educators ard social critics may find appealing.
That is a shift toward pluralism and variety among schonls.

“PKenneth Boulding, Coping with Decfdie, Shth Annual Conference
nf the Council of Education Facility Planmners, International,
Seattle, Washington, Octuber, 1977.

*"M.D. Cohen end James G. March, Leadership and Ambiguity: The
Amen{can College President, Carnegie Commission on Higher

Education, (New York: McGraw-Hill, 1974).

“1pavid Tyack, The One Best System, (Camb'idge, Massachusetts:
Harvard University Press, 1974).
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Shifting enrollments are already forcing administrators to butld

flexibility into their programs and to react more quickly to change.

The result may challenge the legree of standardization currently

existing among schools. Changes in facilities utilization, in student
groupings, and ‘= “elivery systems could provide a framework for subtle,
noathreatening iniovations that might now even be cost-justified. School
managers with budgets less dependent on precise enrollments would have
less reason to oppose experiments such as vouchers or to fear

competition from the private sector. Forced responses to shifting
enrollments may well bring about some of the innovative experimentation
that federai initiatives {and funds) failed to produce.*?

Of course, some districts will react conservatively by eliminating
what they consider to be frills, and cutting-back programs. But others
will certainly respond by finding more creative ways to mairtain their
ongoing preograms, and in these is the hope for the future. In the end, the
most positive outcomes of today's administrative headache may be a new
flexibiiity and openness in education.

“2  payl Berman & Milbrey Wallin Mctaughlin, Federal Progtams

Supponrting Educational Change, (Santa Monicd, California:
The Rand Corporation, 1975)
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