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School Closings

R. Craig Wood and Wayne M. Worner

S
chool business administrators will face problems brought about by declining

enrollments throughout the next decade. The problems will be exacerbated by

the increasing reluctance of the public to continue funding education at current

levels. Despite a decline in the number of students, the aggregate costs for educa-

tion have not declined. While the aspiring school business administrator will find

that much has beer. written on costs and the economics of scale relattd to the

growth of public education, much less is available that describes planning activities

for shrinkage or retrenchment.

Throughout the 1980s and perhaps beyond, public schools as a whole will serve

a declining population. These demographic trends will bring about different, and

in many circumstances, more complex problems for school business administra-

tors. Over the next decade, greater numbers of students will be identified as being

handicapped with special educational needs, Projections also indicate that a higher

percentage of the overall school age population will be economically deprived.

non-English speaking students. In addition to higher costs associated with the need

for specialized services are the traditional cost increases over which school dis-

tricts have little control. These include higher expenditures in the areas of utilities.

energy consumption, construction, personnel (due to staffs moving higher on the

salary schedule), salary and benefit demands fueled by inflation, additional ne%

and expensive mandated programs and services with little or no funding provide

and more intensive and expensive special educational programs. Combined wit

declining tax bases, deteriorating public support for public education and a societ)

in which fewer than one fourth of the taxpaying adults have children enrolled in the

public elementary and secondary schools, the challenges will be awesome.

His orically, the training of school business administrators has focused predom .

inately on the topside, i.e., the problems of expansion with growing pupil popula.

tiols. In the ten year period from 1985-95, the typical school district will face

different set of problems. The skills needed by the school business administrator ir

the next decade will be those which deal with the down-side of management, i.e..

declining numbers of students, increased mandates and regulation and declinini

resources,

Some claim that the focus on managing decline is misplaced and too negative

rather, they suggest that managing and directing change ought to be the focus. "Tt

cope effectively with decline, we have to think of it other than as shrinkage ant

empty schools. We must view it as a neutral, descriptive term used to indicate t

direction of change."'

Whether the perspective is mbaging change, managing decline and retrench

ment or simply cutting costs, certain activities and functions must be carded or

within the school district to facilitate sound management. Precisely who will br

responsible for these activities is a function of the size and administrative configu.
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zion of the school district, the political significance of the decisions and other
tlated factors. Suffice it to say, the administrator responsible for business and
iscal affairs in any school district will play a major role in all matters associated
with declining enrollment. That role may be directing, coordinating or supporting,
tut it will be significant,

Projecting Enrollment

Examination of current enrollment data and future projections reveals only a

teady decline. Table 21:1 illustrates the decline during the rest of this decade, and

'able 212 illustrates the history and projections for enrollments of the school.aged

opulation in the United States through 1986.

'able 221 Population by Age Cohorts

910, 1979, 1985 and 1989 (Numbers in Thousands)

Population Percent Distribution
..ge Cohort 1970 1919 1985 1989 1970 1979 1985 1989

!oder 5 yrs. 17,163 15,649 18,803 19,431 8,4 7.1 8.1 8.1
.17 yrs. 52,229 46,923 43,490 44,712 25,7 21.3 18,7 18.5
844 yrs, 72,815 89,985 99,089 102,279 35.7 40.6 42,5 42.4
544 yrs. 41,857 43,909 44,194 45,686 20,5 19.9 19.0 18.9
5 & older 19,972 24,584 27,305 29,356 9,8 11,2 11.7 12.1

atilt 204,335 220,584 232,880 241,463

ions: U.S. Bureau of the Census, Current PopuladonReports, SeriesP.25.
No. B70, "Estimates of the Itpulation

'the United States hy Age, Race, and Sex, 1976to 1979." Washington. D.C.: U,S, Government Printing Office,

/KO, fur 1970 and 1979 figures; U.S. Bureau of the Census, Current Population Reports, Series P.25, No. 704,
Ripulations of the Ripidation of the U.S.: 1977 to 2050." Washington, D.C.: U.S. Government Printing Office,

171.p. 45 for 1985 figures and p. 49 for 1989 figures,

Ole 221 Actual and Projected School Age (5.17) Enrollmenis

eported

Public School

Enrollment Projected

Public School

Enrollment
1970 45,909,000 1979 42,600,000
1971 46,081,030 1980 41,094,000
1972 45,744.000 1981 40,387,030
1973 45,429.000 1982 39,009,003
1974 45,053,000 1983 39,528,000
1975 44,791,030 1984 39,546,000
1976 44,335,000 1985 39,794,000
1977 43,687,000 1986 40,244.000
1978 42,840,000

urces: Projections of Educational Statistics to 19867, National Center for Education Statistics, 1910.79, and
location in the United States: Statistical Highlights through 197940.

he tables indicate that while the decline will not be distributed evenly across the

ates or within a state, it is nevertheless a reality. Public school enrollments by

ate over the past decade have varied widely. States in the sunbelt generally have

iown either growth or small decline while those in the Midwest and Northeast

we declined significantly as reflected in Table 22:3.

SCHOOL CLOSINGS

lisble 22;3 Public School Enrollment Changes 1971.1979

Increased Decreased Decreased

5%.9,9%

Decreased

10%44%

Decreasoi

15% or more

Alaska Arkansas Alabama California Connecticut
Arizona Colorado Hawaii Illinois Delaure
Florida Georgia Kentucky Indiana D.C.
Idaho New Mexico Louisiana Massachusetts loms

Nevada Nonh Carolina Maine Minnesota Kansas

New Hampshire Oregon Mississippi Missouri Maryland
Texas South Carolina Oklahoma Montana Michigan
Utah Tennessee Vermont Nebraska New York
Wyoming Virginia Washington New Jersey Nonh Dakota

West Virginia Ohio Pennsylvania

Wisconsin Rhode Island

South Dakota

Source: Adapted from Declining Enrollndeni . Closing Schools, AASA Critical Issues Report. American Assom

tion of School Administrators. Arlington, Virginia :981, p, 12,

The school business administrator is obviouslymost concerned with enrollmei

fluctuations within a singlt: school district, The task is to predict and analyze tt

impact of the projected change in enrollment on local school operations. To do s

the planner must confront two major demographic questions, how many childit

will be born and where will they live?

A great amount of information has been published that forecasts future popul;

tion trends in our society. This information is used by school planners throughoi

the nation. For the school business administrator responsible for planning, a

important concern is forecasting with a high degree of accuracy future enrollmel

in the local district. The key is to monitor all available data. Many school distric

have been disappointed to learn that enrollment projections are inaccurate beyond

few years. Thus, the school business administrator should strive for accuracy i

developing population projections. Whenever value judgments art necessary,

conservative approach is recommended. Future enrollment projections are gene

ally made with the assumption that current economic and sociological conditiot

within the school district will not change during the life of the data, This bas

assumption must be reexamined on a periodic basis.'

Clearly, future economic and social events will influence overall school enrol

ment. The perceived quality of the neighborhood's public schools, the availabili;

and price of energy and gasoline, the price of housing and building sites, zonir

restrictions, factory openings and closings% as well as the perceived quality of tt

local school district will all affect school enrollment. It should be noted also that a

the variables are not reflected in any projections. By design, data concerning hou

ing permits are not used because of their volatile nature and their inherent unrel

ability as an enrollment correlate, All projections must be based on data reason;

bly applicable to a local school district.

Cohort Survival Technique

In making enrollment projections for a local school district, a procedure know

as the cohort survival technique is most commonly used. This procedure uses pa

and curre' it enrollment data to determine the percentage of students who advanct
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to succeeding grades. Estimates of kindergarten enrollments are based on live
birth data. Ratios for projections are calculated to determine similar percentages of

advancement. Enrollment estimates are based on actual students as opposed to

estimates based on historkal trends.

ltble 22:4 presents a projection of kindergarten and first grade enrollments

based on live births. Sir years of data (1970-75) are illustrated to calculate kinder-

garten ratios that are then applied to reports of live births foryears 1976-80. Chil-

dren born in these years (1976-80) begin enrollment from 1981 through 1985.

Tabk 22:4 Projection of Kindergarten and First Grade Enrollments Based upon Live Birth and
Historical Trend Dates

N Live

Births

(Agt = 0)

Enrollments

Kindergarten First Grade

War

N % ot

(Age = 5)(LB1Ern)

N %oI

Year (Age 6)(LBTErn)

1970 728 1975 131 = 17.9% 1976 146 = 20.0%
1971 680 1976 151 = 22.2% 1917 176 = 25.9%
1972 634 1977 125 = 19.7% 1978 137 = 21.6%
1973 631 1978 162 = 25.7% 1979 153 L. 24.2%
1974 596 1979 108 = 18.1% 1980 109 = 18.3%
1975 612 1980 120 = 19.6% 1981 135 = 22,0%

20.5% 22.0%

Projectes1 Enrollments'

1976 555 1981 114 (555005) 1982 122 (555x.22)
1977 573 1982 117 (573x.205) 1983 126 (573x.22)

1978 563 1983 115 (5631205) 1984 124 (563x.22)

1979 622 1984 128 (622x.205) 1985 In (6221.22)
1980 634 1985 130 (634x.20 1986 140 (634x.22)

a. Hint
b. 20.5% is average enrollment of 5 year olds in kindergarten compared to live lilt date for the six year period.

c, 22% is merageennAlment of 6 year olds in firm grade compered with live birth data during Mc six year period.

llble 22:5 reflects an example of the actual enrollments for a school district

from a low of 1,792 students in 1970-71 to a high of 2,020 in 1974-75. The table

shows a modest decline of pupil enrollment since 1975-76.

Ikble 21:5 Schol Districts' Actual Earoilments for 1970171 - 1980181

K 1 2 3 4 5 6 7 8 9 10 11 12 DUI
IP 0 175 148 174 159 152 168 172 168 132 135 116 93 1792

0 167 166 141 170 154 149 174 170 168 135 133 108 1835

I, 0 133 155 167 142 172 162 151 174 172 162 130 124 1844

'73-1 113' 139 143 161 178 145 165 166 158 182 174 157 120 200P
'74-75 107 156 144 139 168 183 151 169 161 150 178 156 158 2020
'75-76 131 127 142 157 135 174 176 160 177 164 150 169 141 2013
'76-77 151 146 126 146 147 138 176 168 163 176 160 138 156 1991

'77-78 125 376 144 131 143 143 130 178 169 161 172 146 129 1947

'78-79 162 137 152 146 139 141 142 130 173 173 167 164 145 1971

'79-80 108 153 135 158 146 135 150 141 133 167 155 148 152 1881

'011 120 104 158 137 158 186 134 151 130 127 163 151 141 1865

linderprten ppm begun in fall, 1973.
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Table 22:6, presenting the survival cohort ratios K-12 for the same school dis-
trict for the years 1976-81, indicates the percent of survival from grade to grade for

each year. A mean survival percentage is calculated for each grade.

lible 216 Cohort Survival Ratio K-12

Grade K 1 2 3 4 5 6

1976-77 111,4 99.2 102.8 93,6 102.2 101,1
1977-78 116.5 98.6 103.9 97,9 97.3 94.2
1978-79 109.6 86.4 101.4 106.1 98.6 99,3
1979-80 94.4 983 103.9 100 97,1 106.4
1980-81 100.9 103.3 101.5 100 127.4 99.3

average % 106.5 97.2 102,7 99,5 104.5 100
advancement

Grade 7 8 9 10 11 12

1976-77 95.4 101,9 99.4 97.6 92 92.3
1977-78 101.1 100,6 98.8 97,7 91.2 93.5
1978-79 100 97,2 102.4 103.7 95.3 99.3
1979-80 993 102.3 96.5 89.6 88.6 92.7
1900-81 100.7 92,2 95,5 97,6 97.4 95.3

average % 99.3 98.8 98.5 97.2 92.9 94.6
advancement

Explanglon: Kindergarten enrollment 1975.76 (see Table 23:5, column 1) was 131. First grade enrollment in 1976-

77 was 146 (column 2), Cohort survival index is computed by dividing the annual enrollment ty the previous enroh.

ment or 1461131 = 111.4%. The five year history of K.1 progression is computed similarly to yield indices of
116.5%, 109.6%, 94.8%, and 100.9%. The average cohon survival ratio is then computed and applied to current

enrollments to project figure enrollments. (See lable 22:7 for application of cornmeal indices in projections.)

Table 22:7 is a ten year enrollment projection of grades K-12 including school

years 1981-82 through 1990-91. After examining the table, one should be able to

gather the appropriate data and replicate the basic structural form for any given
school district. It is important to note that in the sample table, the data projections

through 05-86 will be very accurate since theprojections are based on live birth

data. The enrollment estimates for years 1986-91 however, represent a combina-

tion of cohort survival and trend analysis techniques. As such, reasonable caution

must be exercised when recommending action based on these projections, and

special care taken to increase the reliability of the data on which the assumptions
are based,

Table 22:7 Ten Year K-12 Enrollments Pro ection 1981-82to 1990-91

K 1 2 3 4 S 6 7 8 9 10 11 12 Tbtal

'81-82 114 135 106 162 136 165 186 133 149 128 123 151 143 1831
'82-83 117 122 131 109 161 142 165 185 131 147 124 114 143 1791
'83-84 115 126 119 135 108 168 142 164 183 129 143 115 108 1755

'84-85 128 124 122 122 134 113 168 141 162 180 125 133 109 1761
'85-86 130 137 121 125 121 140 113 167 139 160 175 116 126 1770

'86-87 128 136 133 124 120 126 140 112 165 137 156 163 110 1730
'87-88 128 136 132 137 123 125 126 139 111 163 133 145 154 1752

'88-89 128 136 132 136 136 129 125 125 137 109 158 124 137 1712

'89-90 128 136 132 136 135 142 129 124 124 135 106 147 117 1691

'90-91 128 136 132 136 135 141 142 128 123 122 131 98 139 1691
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In analyzing all the data, it is essential that the school business administrator
monitor live birth rates in all future years to update the projections for additional
years beyond the time for which live birth data exist. Proper utilization of the
enrollment projections techniquespreviously outlined will provide adequate and
accurate data for planning in most schooldistricts under most conditions.

When the local school district is altered by major social or economic events,
cohort survival techniques must be amended to take into account data from other
sources. The installation of a major military facility, opening or closing of a factory
or the political merger or annexation of.governmental units can create conditions
that call for more dynamic projection techniques. Within-district projects for indi-
vidual schools also call for special data-gathering techniques that are discussed
later in the section dealing with the facility utilization and school closing.

With most schools in the country facing declining enrollments, the major con-
cerns impacting school districts are: a) the impact of staffing, and b) facilities
utilization.

Dedining Enrollment Impact on Personnel

Personnel costs and associatedbenefits represent, inmany instances, 80 percent
or more of local school district expenditures.

A school district faced with declining
enrollment and pressures to contain or reduce costs must review its policies and
procedures related to staffing.

One useful technique and one that may be revealing is to chart the past and
present staffing ratios with a local schooldistrict. By charting, a sed.mal display
will reflect a given level ofefficiency. In theory, the two factors should maintain a
parallel reationship, i.e., as the student population declines, so would tls,e overall
teacher population. Figure 22;1 illustrates this technique.

teachers

students
1 2 3 4 5

Years

Figure 22.,1 liacher and Student *Tuition Decline

In reality, an efficient school district will generally have a one year lag; that is,
ine employment trend line will correlate with but trail the declining pupil popula-
tion as illustrated in Figure 22:2:
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teachers

students

Figure 23:2 Realistic Employmenntend

In examining the plotted data, it can be readily determined if the overall teaching

staff is being phased out at the same rate of the overall pupil decline. In Figure 22:2

the greatest lag, hence inefficiency, is in year three. Note that this technique is

perhaps applicable only to classroom teachers. For example, it may be inappro-

priate to plot custodians to pupil decline. Generally, custodians are employed on a

per-square-foot basis and the lack, or presence, of pupils has little impact. Obvi-

ously, at some point the decline of pupils would impact on custodial personnel

through the closing of facilities. Note however, that this discussion is centered on

full-time equivalent teachers, excluding special education programs and other
mandated programs. If special education were to be included in the analysis, with

all other teaching personnel in the district, the data mightappear as in Figure 22:3:

;al

1 2 3 4 5

Years

MI

teachers

students

Figure 23:3 Normal Attrition Display Combined Instructional Personnel

(Including Special Education)

It is inrfortant to separate mandated programs such as special education from

the chatting procedures. If such programs are included, it would confound any

rational relationship'between pupil decline and teacher employment. Note in Fig-
ure 22:4 that it may be possible (if not likely) to see a support group, in this

example, teacher aides, increase dramatically. Due to special staffing require-

ments, the number of teachers can be expected to increase at a proportionately

higher level, when compared with teacher/pupil ratios in the rest of the school

system. Given this consideration, it is recommended that special programs' staff-
ing analysis be separated from overall school system malls.
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Figure 22.4
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aides

.000$ teachers

ev. students

//

Wars

Special Program Display

When overlaid, the graphs for teaching personnel (excluding special programs)
and special education provide an analysis that would be totally masked were all
teachers to be combined in one graph as in Figure 22:5:

500

400

300

lei 200

100

special education students

, specig education teachers

A

/ regular teachers

students

1 I I

1 2 3 4 5

Wars

Figure 22:5 Special Prognun Personnel Within the Overall Staff

While the school business administrator must deal with reduction-in-force, as
discussed in another chapter, he or she must also deal with the closing of educa-

tional facilities due to declining enrollments. The educational facilities must be
used as efficiently as possible. While reduction-in-force and destaffing procedures

may generate considerable concern among school district employees and the orga-

nizations which represent them, boundaryline changes, reassignment of students,

transporting students and closing of schoolsrepresent actions of a magnitude that

can severely impact on the school-community relations in a school district. That
these actions might be economical, well conceived, fully supported by

1 0
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the school board and necessary, makes little difference when such actions are tied
to tradition, emotion and political considerations.

After over a decade of dealing with problems related to shrinkage, educators can
hardly claim that this is a new concern, The focus in the rest of this chapter is on
ways that the school business administrator can provide leadership and direction in
the resolution of problems relating to underutilized facilities and excess space.

The Growth of Vacant School Buildings

Total public and non-public school enrollment in the United S. ies declined

significantly over the past decade from 51.3 million students in 1970 to 45.8 mil-

lion students in 1980. The decline during that period can be attributed to reduced

enrollment in elementary schools. High school enrollment (grades 9-12) in 1980

was actually higher than in 1970 (14.8 million compared to 14.6 million) but it too

had begun to dip from a peak enrollment of over 15.1 million students in 1976.

In 1980, demographers were estimating that elementary school enrollments

would bottom out in 1984 at 30 million students with enrollment turning upward
slightly later in the decade. For high school enrollments, however, the decline had

just begun. Moreover, since high school enrollments in to 1990s are based on
students already born, they are much more likely to be accurate over a ten-year

period than are elementary enrollment projections which depend, in part, on esti-

mated live births. The news for high school enrollments through the 1980s is one of

decline. Current enrollments of 14.8 million high school students are expected to

drop to under 12 million by 1990. The number of high school graduates, which

reached nearly 3 million in the late 1970s, will decline by approximately 25 per-

cent by the end of the 1980s with no indication ofan upturn.'

As a result of these declines, many schools have been closed over the past dec-

ade. A survey conducted by the United States General Accounting Office (GAO)

included twenty three states which compiled data regarding vacant schools and

indicated that there were 2,493 vacant schools in nineteen of these states at the

beginning of the 1978-79 school year, Only four of the states responding to the

survey reported no vacant school buildings. Seventeen states projected additional

closing of 1,220 schools during the period from 1979 through 1984. This repre-

sented a closing or project closing of approximately five percent of the nearly
85,003 schools in the twenty three states surveyed. Clearly, a five percent closing

rate in the face of a 15 percent student enrollment decline during the same period

leads to a recognition that school closings do not occur automatically.

While examination of national trends and data is an interesting exerese, it is

useful only insofar as 'A helps to point out that declining enrollment is not a local-

ized phenomenon. Obviously such data are of only limited value in addressing

local school concerns. As indicated in Figure 22:3, variations in enrollment occur

from state to state, with some states actually increasing in the number of students

served. Clearly conditions other than live birth rate, fertility indices and cohort

survival assumptions account for such a wide range of differences. It should be just

as obvious that within-state differences are subject to even greater fluctuations due

to a variety of circumstances and conditions that are described later.
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ibble121 Public and Private U.S. enrollments, with alternative projections:

19704990

(In thousands)

Tor Imam

101 Vacillate

hallo

POr dub

keir denanry

Ps* Prime Pik Pa* [Pr*
1970 61,380 52,758 8,622 6,428 2,153 32,577 4,052 13,332 1,311 421 1,016

1971 61,863 53.40 8,454 6,804 2,144 32,265 3,0 13,816 1,300 524 1,110

1972 61,650 53,364 8,214 7,071 2,144 31,831 3,70) 13,913 1,303 s49 1,142

1973 61,531 53,193 8,338 7,420 2183 31,353 3,700 14,077 1,303 343 1,155

1974 62,014 53.407 8,601 7,989 2,235 30,921 3,700 14,132 1,300 365 1,372

1975 62,813 54.106 8,701 1,835 2,350 30,487 3,700 14,301 1.303 480 1,357
1976 62,716 53,469 8,757 8,653 2,359 30,006 3,825 14,311 1,342 499 1,231

1977 61,644 RIO 8,805 8,147 2,437 29,336 3,797 14,240 1,343 437 1,228

197$ 60,673 51,836 8,137 8,714 2,475 28,328 3,732 14,223 1,353 501 1,277

i979 60,106 51,171 8,935 9,037 7,533 27,885 3,700 13,694 1.403 555 1.307
1980 60258 51,084 9,174 9,457 2,640 27,678 3,700 13,317 1,40 632 1,434

latermdste skulk {Rojo:tin

1981 59,747 51,615 9,132 9,760 2,612 27,356 3.600 12,133 403 666 1,450

1982 59,388 50,146 9,242 9,906 2,714 27,161 3,601 12,393 403 6% 1,528

1983 53,022 49,735 9,287 9,139 2,674 27,023 3,600 ,403 731 1,613

1984 58,877 49,545 9,332 9,730 2,621 26,905 3,0 12,134 ,403 116 1,711

1915 58,931 49,585 9,346 9,612 2,562 26,951 3,0 12,215 ,403 801 1,784

1916 59,365 49,879 9,486 9,514 2,536 27,359 3,700 12,037 ,403 839 1,850

1911 59,183 50,252 9,631 9,576 2,517 27,987 3,300 11,017 ,403 872 1,914

1981 60,275 50,634 9,641 9,591 2507 28,722 3.800 11,436 ,400 885 1,914

1989 60,907 51,141 9,765 9,636 2,503 29,447 3,900 11,158 900 1,963

1998 61,690 51,886 9,193 9,616 2,485 30,244 4,000 11,023 1,4(0 923 2,008

towskeruthe projection

1911 58,789 49,958 8,831 9,265 2,515 27,356 3,600 12,833 1,403 504 1,316

1912 58,108 49,341 8,867 9,279 2,103 27,161 3,600 12,383 1,403 518 1,367

1913 57,862 48,954 0,%8 9,245 2,474 27,023 3,0 12,142 1,403 SO 1,434

1914 57,701 41,770 1,931 9,163 2,430 26,905 3,600 12,134 1,403 561 1,501

1915 57,756 48,819 8,937 9,068 2,384 26,951 3,600 12,215 1,403 585 1,553

1916 58,048 49,011 9,026 8,970 2,335 27,359 3,700 12,017 1,403 5% 1,591

1987 58,440 49,328 9,112 8,920 2,301 27,987 3,0 11,117 1,403 604 1.611

1918 58,769 49,660 9,109 8,890 2,280 28,722 3,800 11,436 1,403 612 1,629

1919 59,127 50,123 9,204 8,933 2,263 29,447 3,900 11,158 1,400 615 1,641

1989 60,030 50,741 9,289 88,58 2,241 30,244 4,000 11,023 1,403 616 1,648

HO drank projatka

1981 60,105 50,899 9,207 10,025 2,728 27,356 3,603 12,833 1.400 615 1,479

1982 . ..... . 59S92 50,616 9,376 10,339 2,719 27,161 3,0 12,383 1,403 733 1,517

1913 60,181 59,604 9,584 10,633 2,144 27,023 3,030 12,142 1,400 806 1,740

1984 60,554 50,788 9,765 10,169 2,176 26,905 3,0 12,134 1,403 880 1,890

1985 61,141 51,214 9,927 11,0% 2,903 26,951 3,0 12,215 1,403 952 2,024

61,971 51,788 10,183 11,312 2,927 27,359 3,700 12,097 1,403 1,020 2,156

1981 62,839 52,425 10,414 11,543 2,954 27,987 3,800 11,817 1,400 1,071 2,260

1988 63,627 53,018 10,539 11,802 2,994 28,722 3,800 11,436 1,480 1,120 2,345

1919 64,686 53,893 10,793 12,103 3.010 29,447 3,900 11,158 1,400 1,185 2,453

19% 65,846 54,816 11,010 12,336 3,073 30244 4,003 11,023 1,403 1233 2,537

NOTE 1kaute of rounding, details may not vid to totals.

Itilasioa Aber (1.984).

Goirde, id
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Declining Enrollments and Local School Facility Utilization

Major changes in school enrollments at the local district level have always been

cause for a flurry of activity. Dining periods of growth, local school districts
sought creative ways to expand the opacity of school facilities while construction
lagged two to five years behind the appearance of the students. Various solutions

were found to deal with excess student numbers including split-shift scheduling,
relocatable (temporary) classroom units, rented church facilities and various year-
round school options. In the final analysis, however, the last solution for most
school systems was the construction ofnew educational facilities. The reverse side
of the growth curve calls for equally creative interim and long-tenn planning.
Unfortunately, however, the set of variables that exist in any community is suffl
ciendy unique to render generalized models for dealing with decline inappro-
priate.

What are the factors then, that make a difference in planning for declining en-
rollment in a particular school district? How can school districts plan effectively to
assure the highest quality educational programs given the resources available?
How and when does closing a school become necessary? What is the best way to

close a school? What can or should be done with unused facilities? What role does
the school business administrator play in this entire process? The answers are
difficult and complex, and suggestions and guidelines are presented in the follow-
ing sections.

Factors in Planning for Declining Enrollment

One of the most obvious factors that helps determine whether school systems
should engage in serious planning for enrollment decline is the status of the school

system's enrollment. Procedures for accurately projecting enrollment are dip
cussed earlier in this chapter. Special attention should be paid, however, to other

factors that might render standard projectiontechniques inaccurate. Major hous-

ing developments, trailer court openings or closings, military or industrial impact,

zoning changes, in and out migration and theopening or closing of private schools

can dramatically influence projections for individual schoolsor for the school
district as a whole, Care must also be exercised to make sure that changes in state

or local policies regarding school entry age or grade to grade promotion (e.g.,
competency examinations) are accounted for in the analysis and use of cohort
survival projections.

The size and number of schools in a local school district are also factors which

shape the developmental planning strategies in any school district as well as the

options that may be possible at the end of the process. With nearly seventy-five

percent of the nation's school districts served by a single high school , the elimina-
tion of the high school (unless school districts are being consolidated or merged) is

an unlikely possibility for such districts. School districts that serve small numbers

of students at remote locations cannot seriously considermerging of students from

two or more schools. Two considerations that are important in early planning for

optimal use of school facilities are: 1) the accuracy of enrollment data, and 2) size

and nature of the school district.

13
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Enrollment Information

Glen Earthman has described several techniques that may predict enrollments

with high degrees of accuracy. Among those he suggests:

1. Regression models that take into account variables associated with enroll-
ment changes themselves.

2. Geo-referenced models that use land saturation and land use projections.

3. Computer based, geo-referenced management information system models

that produce student enrollment projections as well as other reports.

4. High altitude infrared photography coupled with land use, land use classifi-

cations and identification of population centers to identify growth trends.'

While most of these techniques were developed for analyzing growth in larger

school districts serving metropolitan areas, they do have potential application for

all school districts. They depend on the use of computers that can complete the

mathematical computations using various assumptions. School business adminis-

trators should become aware of the advanced technology available that can confirm

or improve the accuracy of local projections. Generally, projections that are con-

sistently within two percent of the actual enrollments are considered excellent.

When estimates vary from actual enrollment by as much as five percent, proce-

dures should be seriously reviewed for their adequacy and appropriateness.

Just as there are great variations in enrollment from state to state and district to

district, the effects of declining enrollment are not felt evenly across schools within

a school district. As cities grow older, there is a movement of students from the

center of the city to the suburbs. This is generally true in medium sized communi-

ties as well as urban areas. Some schools are crowded while others are not, Gener-

ally, boundary line changes which are usually employed in an attempt to balance

enrollments provide only temporary relief to the problem of declining enrollment

of the magnitude seen in most school districts.

Size and Nature of School District

Large and small districts alike face problems related to declining enrollment. In

general, larger districts have greater flexibility and options to choose in an effort to

retain program quality while reducing costs.

The larger school district may be faced with reduction of elective offerings in

certain areas, consolidating school enrollments or reduction of highly specialized

services in a first round of cuts, whereas the small school system may be faced with

the elimination of an entire set of offerings at the high school (in the case of a one-

teacher department). The following examples illustrate the relative magnitude of

the program.

EXAMPLE IThe enrollment of Midtown High School will drop from 2,100

students to 1,500 students over the period from 1982-86. The school board has

directed a planned staff reduction of twenty faculty members from its current 103

staffing positions.

The enrollment decline in the eighty-four sections of English offered will reduce

average class size from twenty five to just over eighteen. By returning class size to

twenty five, only sixty sections of English will be required, a savings of twenty-

four sections or 4.8 faculty positions. By effecting similar adjustments to retain
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class size at 1982 levels, a comparable number of sections (and positions) can be
eliminated in social studies, science and mathematics with limited reduction in
elective offerings or special courses offered in those departments. Similarly other
departments such as an, foreign language and business education have four or
more faculty assigned, leading to a planned reduction in staffing without dramati-
cally reducing the variety or quality of offerings available at the school,

EXAMPLE 2The enrollment at Rural Springs will drop from 210 students to
150 students during the same penod. The school board has directed that the staff of
fourteen teachers be reduced by two over the four-year period. The choices availa-
ble to the superintendent are not simple. Elimination ofone English teacher results
in loss of library services, foreign

language or electives in drama and journalism as
well since the two English teachers also provide additional services or staff elective
offerings through their multiple certification. The same choices exist in science,
mathematics and social studies. Since the school has but two sections of each class
(thirty five to sixty students per grade level), no economies are realized by merging
of sections. The other six faculty in the school are single specialists, the only
faculty member assigned to their respective departments (music, vocational agri-
culture, physical education, counselor/home

economics, business education, in-
dustrial arts) whose loss would represent a significant lessening of the program
offerings available in this small (but not unusual) high school.

Discussion. The dilemma and impact of the solution on the smaller school is
immediately evident, At the outset, cost per pupil in the smaller school was higher
and offerings more restricted than in the larger high school. While reductions in
staff undoubtedly would affect the quality of programs at both schools, the compa-
fable percentage reduction in staff would fall more heavily on the smaller school.

Similar problems exist in effecting the economics related to the use of facilities.
The larger school system, serving a fairly good-sized community, may well con-
sider consolidating school facilities, phasing out buildings and moving students a
short distance to other underutilized facilities, Many small school districts (espe-
cially those in rural areas) have all their students in one building. The options for
dealing with declining enrollment simply do not include school closings.The loca-
tion of elementary schools in rural areas likewise restricts the options available to
the small district which, due to increasing transportation costs, simply cannot
redistribute students for economic reasons.

These factors then weigh heavily in the determination of what choices are availa-
ble. Sometimes the options are severely restricted and bolder measures such as

reorganization, shared services and partial leasing of unused facilities may need to
be considered.

Planning for Quality

Once accurate enrollment data are assembled and the unique school system

constraints identified, plans must be developed that will address the school dis-

trices fiscal concerns within a framework that assures the greatest quality of pro-

grams and services possible. The determination of what constitutesquality in any
school system is an issue which must involve the public, particularly if the recom-
mendations for cost containment or reduction might include school closings.

While the responsibility for planning, formal adoption and implementation of any
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plan rests with the school board, extensive participationover an extended period of

time by all segments of the community has proven to be a prerequisite for success

of the plan.

The Educational Facilities Laboratory identified several key points as important

in orchestrating the planning process including:

Allow timeat least a yearfrom start to accepted plan.

Provide plenty of opportunity for communicating the facts, the options and

the plan to the community, and for getting questions raised and answered and

fears allayed,

Make sure the basic demographic and cost data are reliable, and find simple,

clear ways of communicating them.

Sometimes professional-consultants should be retained to develop data, un-

dertake public opinion polls and provide an objective review of alternatives.

Start the process before the first school is closed, before the community is

fragmented.

Task forces set up to deal with special areas can be useful like legal con-

straints, operating costs and human services needed in the community and

public communications.

Set realistic but firm dates and schedules.

Beyond the development of the plan are implementation stages; plan for the

orderly completion and retirement of those responsible for the planning and

the transfer of responsibilities to those who must make it work!

Although committees will vary in size, structure and mission, it is critical that

the members of the committee understand clearly that their role is advisory. Com-

mittee members should represent all segments of the community and have suffi-

cient guidelines and resources to permit them to discharge their assignment. Per-

haps the most valuable accomplishment of sucha committee is the articulation of

community priorities and values to be incorporated in any proposal.

The importance of involving a broad segment of the community in developing

priorities for any proposed modification of the school district's programs and serv-

ices cannot be overemphasized. The priorities, once established, become the crite-

ria against which proposed changes are measured, Besides reducing chance as a

determiner of the plan's success, it provides a rationale for making choices from

among the multitude of options. Whether a community can reach an agreement on

what constitutes quality, and thereby can arrive at some consensus as to criteria that

should be employed in making decisions about the necessity or advisability of

closing facilities, is not certain. What appears to be certain, however, is that citi-

zens are unwilling to review quality considerations if they believe the decision has

already been made to close the school their children attend.

Quality and cost are interrelated variables in the decision-making arena that

surrounds the operation of schools. Sometimes the level of expenditure is thede-

pendent variable; in other cases it is not. Whenever possible it is clearly preferable

to solicit broad-based community involvement in discussions surrounding these

two concerns. Where financial constraints dictate decision making which impacts

directly on the quality of education, the community should be involved in develop-

ing the priorities for allocation of resources. Before discussing which school to

close, the thoughtful administrator should determine whether the community pri-
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orities include closing any school in spite of the fact that the consequence of operat-
ing all schools may mean that programs and services will suffer. Only after deter-

mining that a school closing(s) represents a logical and reasonable way of reducing

expenditures (as opposed to increasing teacher-pupil ratios or reducing transporta-

tion services, electives, extracurricular programs and so on), should the school

system seriously consider which facilities should be closed.

School Closing as an Option

If the local school district has more than one facility and the logistics (distance

between schools, geographical considerations and so on) do not make in-district

consolidation of enrollments impossible, it is likely that school districts with de-

clining enrollments of 10 percent or more over a three to five-year period will at

least consider the possibility of reducing the number of facilities operated.

What are the data requirements necessary to evaluate this option? What informa-

tion will the community, the school board and the professional staff require? Who

will generate the information? In what form should it be gathered? What are the

educational and financial issues that must be resolved?

The school business administrator will play a major role in this phase of the

deliberations. The person who has the responsibility for detailing and analyzing

expenditure patterns in the school district has direct access to most, if not all, of the

information required to address these questions.

Enrollment Data Reports

One of the first steps is the development of enrollment data reports and projec-

tions for each school in the system. This is generally an ongoing subset of the

school district's overall enrollment data base, With caution, survival cohort tech-

niques can be employed to project enrollments for each facility in the school dis-

trict. Given the variations in zoning, development and socio-ecunomic characteris-

tics of any community, it is not difficult to recognize that certain changes that may

have a marginal impact on overall school district enrollment can have significant

impact on individual school enrollment. Urban redevelopment, low income hous-

ing, trailer court development and rezoning for industrial land use can greatly

impact the enrollment planning for a single school, Private school openings and

closings can, likewise, impact certain areas of a community although their impact

tends to be distributed agoss a wider geographical area and a longer period of

time. Special programs or services e.g., full day care for pre-schoolers when the

school district provides non-mandatory half time kindergarten, can cause enroll-

ment fluctuations that must be addressed.

Enrollment projection techniques by school attendence areas require constant

attention to detail. The building principal and school groups can be excellent

sources of information. Mechanisms must be established, however, which assure a

conduit for this information as well as provisions for verification ofaccuracy.

School Board Policy

While data collection and cost analysis are extremely important activities in

generating information for review by community advisory committees and the

17
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school board, it is preferable to have a thoughtfully developed school board policy

which delineates conditions for closing review and action before any study. If

educational values and priorities have been stated in advance and if conditions have

been specified which will trigger automatic reviewof closing a school as an option,

the school business administrator will find the task more manageable.

Before embarking on a study it is imperative that the school board and adminis-

tration "(1) review the policies of the district which may have a bearing on closing,

and (2) approve the criteria for judging which school or schools will be closed."'

Regarding school policies that should be reviewed, several questions that must

be addressed by the central office personnel and the school board via policy state-

ments include:

The use of paid consultants and the limitations ofwhat the consultants are to

address. Regardless of any policy the consultants may act only in an advisory

capacity as the final decisions are to be made only by the board of edacation.

The use of citizen advisory committees and their limitations must be ad-

dressed, What is the composition of the committee to be? What policies and

guidelines directing such committees needto be addressed in advance of such

committees?

Are the board policies covering citizen input at the board meetings adequate

in order to balance the interests of the public and the interests of decision

making by the board?

Policies must be wrinen to address the amount, type and structure of the

involvement by classroom teachers, the union, the community and so on.

Policies must be developed that address beforehand such issues as class size,

attendance areas, redistricting, transportation and school and grade reorgani-

zation before actual schools are selected for closing.

Data Analysis

Concurrent v, ih a careful review of board policies and thoughtful planning for

citizen participation in the decision to close schools or select some other cost

reduction strategy, the process for collecting and summarizing apprJpriate data
should be accelerated.

The authors have grouped informational needs that must be addressed into the

following categories:

District Finance

State and local revenue projections.

Past expenditure patterns broken down into suchareas as personnel, facilities,

instructional costs.

Per pupil historical costs and per pupil projections.

Bonded indebtedness for each facility and entire district.

School transportafion financial aid.
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Student Transportation

Requirements of local and state policies, rules, regulations and statutes.

Student data projections as to new bus routingi, and schedules based on differ-
ent scenarios.

Pupil &irollment Projections

Projections by year, grade and school for five to ten years.

Individual Facility information

Building capacities and utilization ratios.

Local anu state building codes for the health, safety and welfare of pupils.

State rules and regulations for facility standards,

Accreditation standards.

Operating and maintenance costs for the facility as well as on a per pupil and
per square foot basis.

Structural condition of the building with projections for capital improvements.

Personnel Projections

Data regarding current assignments and projected scenarios for moving staff.

Special education program projections.

Overall district staffing patterns with differentscenario projections.

State statutory guidelines, board policies andcontract language regardik the

reduction-in-force projections.

Normally expected retirement projections.

Early retirement projections.

Others have addressed such issues as funding, costbenefit analysis (includ'mg

capital outlay), heat, electricity, insurance, custodial costs, geographic location,

academic excellence, capacityienrollment, facility condition and re-cycle ability as

key factors in determining the feasibilityof dosing a facility!

When school closings become necessary, it is not the same as when school closings

are possible. It is the responsibility of the school business administrator to prepare
the data on which rational and informed decisions

can be made. Additionally, he or

she has the responsibility to facilitate the decisionmaking process selected by the
school board. Regardless of the final decision, the school business administrator

should be prepared to make recomniendations and take whatever actions neces-

sary to insure the most effective utilization of available resources given the policy
decision of the school board.

How To Close a School

The sections which precede this have attemptedto suggest three critical ingredi-
ents to the process of school closings: planning, information and participation.

Under optimal conditions the school district will have involved the community

in the important process of evaluating community needs and setting priorities for

making decisions about the expenditure ofscarce resources. Through careful plan-

ning, these decisions include: needs assessment, examination of options and alter-

natives, priority setting and decisionmaking recommendations to the school

board. Decisions should be based on appropriate, adequate and accurate informa-

tion provided to the community by schooldistrict personnel.

When a school board has made a decision to close one or more schools and has

in hand the criteria for determining which schools (size, cost benefit and a variety
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of factors consistent with the expressedpriorities of the community advisorycorn-
mktee), actions must be taken to carry out the plan. It is recommended that the
board develop a plan consistent with the guidelines of the task force or committee.
The school board should announce its plan and schedule public hearings that per-
mit opponents a chance to be heard and to vent their opposition and hostility.

Every attempt should be made to genera :. support from other non-involved

groups, especially members of the advisory committee, to confirm that the action
plan prepared by the board is consistent with the guidelines developed by ,hecom-
mittee. Use of outside consultants at this point may help to deflect some of the
animosity that is bound to be present. Taxpayer groups and others supporting cost
containment should be involved.

The role of the school business administrator in this activity will be to present
data as candidly as possible without entering into policy discussions, Good man-
agement dictates that once the board of education has reached consensus and taken
board action, the administration should implement the board's directive in a timely
fashion.

Disposition of the faculty, which will already have been reviewed as a part of the

analysis of all facilities, should be confirmed and transfer of personnel, equipment

and materials planned and executed. Finally, the facility should be vacated and
secured for further DK. It is at this stage that the school business administrator

carries the primary responsibility for execution. Until this time, hisor her role has
been one of data gathering, analysis and providing support services and informa-
tion to the groups involved in deliberations.

Deciding What To Do With Facilities

As a pan of the earlier process of evaluating facilities, the school district will
explore alternative uses of vacated facilities. Obviously, later use of these facilities
will vary greatly depending on several factors including age and condition, zoning,

ownership and probable future need by the school district. Among the mostcom-
mon dispositions are:

Conversion. The facility can be converted fora variety of purposes includ'mg: a)

3D alternative school; b) recreation facility; c) adult education programs; d) mu-
nicipal services; e) vocational educational centers; f) pre.schcol programs; g) media

centers; h) warehouse i) housing for central office personnel; j) social service
center; and k) senior citizen center.

Sale . The facility may be sold to; a) other governmental agencies; b) housing
developers; c) businesses; d) private industry; e) community groups; f) colleges
and universities; and g) intermediate unit service agencies.

Demolition. In some cases school facilities are (because of their condition, age,
location or other factors) of little value to the school district or anyone else. For
safety reasons, salvage or enhancement of land value, demolition may bean appro-
priate disposition.

Mothballing. This is a term used to describe the procedures for securing a facil-
ity for potential future use. In some areas closed facilities may be needed for future

ptrposes (including their original purpose) within a five, to ten-year period. It
makes little sense to dispose of a serviceable facility ant, to discover that a new
facility must be acquired in a short period oftime to serve a revitalized area of the
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community, a reversed population migration or an organizational change. Special
care must be taken to protect the financial

investment of the community in "re.
serve" facilities, e.g., security, maintenance, repairs and insurance.

Besides the four major categories listed previously several optionsmay be possi.
ble. Leasing the facility or partial leasing and joint occupancy (using part of the
facility lor public school purposes and leasing or renting portions to other agencies
or clients) may be possible.

According to various reports, nearly fifty percent of all vacated facilities are
mothtalled and ownership retainri by the school district. Whether by choice or
condition this action requires continLing attention of the school business adminis-
trator to protect the school district's prcperty against vandalism, weather and gen-
eral deterioration. Besides protection of the investment, the school business ad-
ministrator must be aware of the concerns of property owners in the neighborhood
should the facility and grounds be neglected or allowed to deteriorate.

According to the American Association ofSchool Administrators (AASA), the
school board must consider at least four questions before making a decision about
the disposition of unneeded facilities. They are:

I. Should the vacant classrooms or buildings be held as inventory against the
chance that future rising enrollments will require their use?

2. To what extent should the district's own needs for additional space be
considered before disposal?

3. Is the district's need for income from its real estate so urgent as to justify
sale, rental, leasing and joint leasing?

4. Is the district willing to turn over its vacant space (or portions of it) to public
agencies without gain for itself, simply in public interest?'

Summary

The school business administrator plays a key role in every stage of the process
leading up to the decision to close a school. The more important role is carrying out
the mandate. At the early stages of schoolboard consideration of school closing(s)
as a possible option to contain budget increases, data provided by the school busi-
ness administrator as a part of his or her routine responsibility is essential. Histori-
cal enrollment data and projections, school building enrollments, pupil-teacher
ratios and other regularly reported information trigger the initial awareness and

concerns of board members to the problems associated with enrollment decline.
With most state funding formulas, which are influenced by size of enrollments and

an increasing resistance to increased expenditures for all governmental services,
school boards annually confront difficult choices in allocating resources.

An alert superintendent and school board will recognize that the decision to
close a school cannot be taken lightly and must involve substantial community

particip4m. This will increase the awareness of the difficult choices facing
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school board members in the establishment of prioritiesand determination of what

'represents quality education.

Concurrently, the board will recognize that both they and any advisory commit-

tee must establish expenditure priorities that include the feasibility ofclosing facil-

ities. This will require a substantial data base for deliberations. Again, the school

business official will be called on to generate and synthesize information, explore

and project the impact and consequence of facility disposition, interpret state and

federal polieY, Procedures and guidelines and prepare cost analyses of various

scenarios relevant to the range of options under consideration.

Cost analyses can be developed for any school district. Allen has suggested that

such analyses can be developed for districtwide scenarios as well as individual

schools. For each scenario, detailed data for five school years must be projected

along the following scheme':

Key Assumptions

ADA Projections

Enrollment Decline %

Student: Regular Teacher Ratio

Number of Regular Teachers

Student: Special Teachers Ratio

Student: Administrator Ratio

Number of Administrators

Salary Costs

Teachers Salaries

Administrators' Salaries

Special Teachers' Salaries

Total Salary Costs

Employee Benefits

Total Salaries and Benefits

Other Variable Costs

Books and Supplies

Grounds and Buildings

Transportation

Food Service

Total Other Variable Costs

Fixed Costs

Utilities (Fixed Portion)

Grounds and Buildings (Fixed Portions)

Other Fixed Costs

Total Fixed Costs

Total District-Wide Costs

Costs Per ADA

For each possibility under consideration for each site, detailed district-wide ex.

penses should be computed for the following:

Total Variable Costs

Total Fixed Costs
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Deferred Maintenance

Mothball Costs

Net Lease Revenue

Net Sales Revenue

Total Costs

Once the advisory committee and the school board have 'Included that school
dosing is a viable and preferred action, the school business administrator will be
expected to prepare and present demographic and financial impact projections to
the community at public hearings and through a variety of media sources. At this
point the school bu.sines achninistrator must be certain that his or her dam base is

accurate and adequate to respond to all questions from persons opposed to closing a
specific school The school business administrator must inspire corfidence and
credibility in the information presented

Finally, when the school board has determined that specific schools will be
dosed, the school business administrator must be prepared with information that
details the options and financial impact of several &position schemes. Hisor her
knowledge of title transfer, leasing, zoning, property sale, lease back agreements,

and other real estate transactions will be critical. He or she must be prepared to
inventory, redistribute, warehouse or dispose of school district property according

to state statute, board policy and preference. If he or she has responsibility for

personnel functions, he or she will be expected to move quicldy to effect personnel

transfers and implement reduction-in-forcepolicies or other personnel procedures

without disrupting morale of professional and classified personnel He or she will
support the continued operation of the school to be dosed, while directing an
orderly transition of an active facility to whatever disposition has been determined.

Under certain conditions, the school business administratorwill be expected to
"retire" the facility from active service. The school business administrator must
also take whatever action isnecessary to protect the interest of the school district
and the community.

As indicated earlier, the school business administrator is a key person in manag.
ing decline in the school district. His or her knowledge, skills, disposition and

credibility will contribute greatly to the determination on whether the challenge is

met effectively or Iith peat trauma.
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