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This review of the literature 1s the first report of a 15-mgnth project
to ppoduce a handbook on managing decline, to be compieted in August, 1982.

, Focus is on the effects not causes of enrollmen; and fiscal decline on local

school district magnagement, and on the effects of local districts' policy
responses to 58CY§:e.' The review's five sections;include: an overview of
- the kinds of literature written about decline, a summary of the main policy
1ssues 1dentified therein, a codification of the professional €onsensus on
. now to best manage decllné, a reviey and summary of the research lg%erature
on local school systems' management and adjustments to decline, and a dis=- '
cussion of the policy implications of those research findings with a special
focus on tne trade-offs between the requiréments of technical rationality
and the'polléfzgl constraints facing declinlﬁg school systems. The review
1s pased on a comprehénsive ERIC search of the literature current through

July 1981. It 1s complemented by a 250 item annotated bibliography which

includes 28 local school district reports documenting respbnses to decline.
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This 1s the first publication in a l5-month pIOJeét on managing decline

B in public schools. The project was initiated and is funded by Fhe National
o " Institute of Education as an effort to provide theoretical and practical help
%o school managers and policymakers as they face a condition of'declining
.resoupces, gnrollmehﬁs, and political support. The Institute for Responsive
Educatlon (IRE), which was selected to carry out the project, believes that
tne progect w1ll be helpful to school board members, school administrators, ‘
and citizen {?aders‘who want to understgmd the current uroblems faced by ..

school systems and to devise solutions that are both politically feasible

and educationally sound. We believe that this reporf will also be’ of use

to state education %:;fcymagers, researchers,, and lg;ders i rganizations

information and services to local pubIic school
r -

v and agencies providi
offiélals'and policymakers.
This fjirst publication -- a detailed and comprehensive report on the
.literature and an annotated bibliography =-- 1s an important building block’
for the project's final produst, a handboock on.managing decline in" the

public schools. Qur project ends in July 1982 and the handbook will be

Ay

avallable in the fall of 1982.

I

. Consultation with potentlal users of“the handbook -- administrat s,
$chool. board members, citizens -- helped to shape the plans for the prOJect
and for this report: Prior to the literature search, we convened panels of
éotgntial users of the handbook, onezin é@ston, tpe other in Palo Alto. Full

day discussions were held with each panel. (In total 28 menl and women, in-

Gluding elevén school superintendénts, four district-level administrqtive\\\/
staff specialists, five sthool board members, five citizens task force mem-

. bers, and three principals from a saﬁple of declining school districts
thrdughout New England and the San Francisco Bay Area.) The r;sults of those

provided ug with criteria of relevance in conducting the search

rature and in preparing this report.

”

The Institute for Responsive Education wishes to ackpowledge the contri-~

butions made to this reporwmby a number of individuals. Overall direction -

8.




r the prolect 1s vrovided by Dr. W. Timothy Weaver, the principal investigator.

Weaer 1s an Associate Frofessor of Education gt RBoston University and 1S known

i3 -

)

merican educators Ior his research on thelfffects on teacher guality of de-
clinipg enrcllments and declining demand for teachers.

Ross Zerchykov, project director, was primarily responsible for planning
and writing this report. Zerchykgv, an ABD 1in Political Science at Boston Uni-
versity, serves as 3enior Policy Analyst at the Institute for Responsive Educa-
i .

also currently preparing a review and synthesis of the research on .

resLonsliveness to community interest group representation, pursuant

-

zxollograpnlc research sapport was provided by project research assistant
owen Heleen, ,Qeleen holds an M.A. 1in English from Boston TUniversity and prior B
tc -oining the Institute staff, he worked at the Johns Hopkins University Press -
d at that “niversity's Center for Social Organization of, Schools.
IrRE office manager aﬁd“secretary, Dana Rudolph, tyg@{ preliminary and final

N _ . ‘ . . [ .
3 drafts of all materials in this report. We are also grateful for the guidance

and assistance of our NIE Project COfficer, Lauren Welsberb, of the Education

.

{
Firance Group. Her support and her questioning led us down many-fruitful paths ////

which we would have otherwise not travelled.

Don Davies, President

* *
w

Institute for Responsive Education
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Declining enrollments and sghool mergers have become such familiar

_ phrases that they now often produce yawns. Conkbooks for prac-
p titioners, on how to avoid disastrous community conflict, search
out silver linings to gray cloudg of gonsolidation, and find commu-
nity uses for empty buildings, dominate the literature. The tech-
nical side of the genre spotlights cohort survival ratios, live
births, and dozens of other means of refinlngtenrollment projectionsf
Ag a popular topic, shrinking enrollment 1is one of the most politi-
cally visjble (and divisive) issues to face superintendents and
school boards since desegregation. Yet the literature on the
political impact of fewer students remains thin. What does exist
offers a dreary list of injurious effects upon children, teachers,
principals, school boards, superintendents and the community. The
organizational impact,s however, is more evident in what has been
written, probably beghuse such effects are visible, that is fired‘
teacheks, aging staff, unus®i buildings, and reduced budgets.
But even here, seldom are direct consequences disentangled from
indirect ones... Until the literature on declining enroldment
and consolidation breaks away from either cookbooks giving recipes
to administrators on how to avoid the l#sh of community anger or
research on the technology of projections, listle more about
political impact will be uncovered. So many important questions
remain: have school chiefs and boards exited in districts where
consolidation occurred? Have budgets shrunk as a backlash from
disgruntled voters in contracting districts? What was the impact
of a community's socio—economic status upon the politics of
consolidation?’ Were the merger decisions the product of rational,
organizational bargaining or other modes of making choices?

‘ . -- Larry Cuban

ERIC viii _ .
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Decline as a phenomena is about a decade old. It has provided the

»

occasion for a voluminous and growing body of literature. As is the case

with any topic of wide interest and concern, the literature on deCline
consists of opinion, advice and evidence. ) '

The "evidence,"” that is those works providing generaliz§ble research
data, include 68 of the 250 references reviewed herein. Categorizirig the
literature bf genre, there is predominance of case-materials ranging from
comparative and longitudinal studies infermed by a theofetical perspective
and a' rich conceptual framework to detailed but descriptive case-histories
(no less useful for practitioners) of unique responses to unique circum-
stances. Our search uncovered only six nationwige surveys.on the impact
of decline; including surveys focused on the impact of enrollment decline
on, s‘uperv'isory practices, on the fiscal impact of declining enrollments,
one comprehensive study of the impact of ehrollﬁent‘decline on school
program, surveys of school closure nation&ide, anq one valiamt attempt
in the face of almost insuperable measurement ‘problems to ascertain’ the
impact of reduction in force on affirmative actlon—gains. But there has
yet to be a comprehensive nationwide study providing original- data on the

impact of detline and decisions made in response to decline on equity A

initiatives in education.

e,

[
By topic, the literature is rfép in data on the fiscal impact of

————

decline, less rich in generali%able data on the programmatic impact of
decline, and relatively:limited (except for case-studies of varying gene*—

. iy . /
alizability on the processes of responding to decline, and the impact oq

those responses. In addition to information on school finance, there ig
<

an understandably heavy emphasis on school closure; ranging from nationpide

surveys of school closure criteria, to statewide and local'copggrativé

case studies of school closure decisionmaking érocesses, to single cas
‘histories, to local impact stﬁdiés‘of school closure ag? cqnsolidatio .

The local impact studies, however, are not vexry generalizable with r%épecg

to either fihdings or, with one exception, to method. /
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"Opinion" continues to be divided on the question of whether decline
is an opportunity or a problem. The "evidence" suggests that declining
enrollments have not provided for any documented opportunities for creative,
institutional renewal of American public schooling. Nor has decline pre-
ticipated any radical dismantling or deterior;€;9n of educational quality
or opportunity, despite headline making retrenchment decisions such as

school closings and reductions in force. )

I'd v .
Studies of the fiscal impact of decline, for example,vsuggest that

it is difficult to generalize, given the uneven incidence of enrollment

-

decline.+ The picture which emerges is as follows:

e Certain categories of costs do go up, on a per-pupil basis
with declining enrollment. These include: instructipnal
and administrative staff and plant maintenance and fixed
charges, . . T

e But, declining enrollments per'se then do not decrease
costs until and unless they precipitate, cut-backs in -
plant and staff. Whether such cut-backs are going to
be made depends on the lewel of fisc¢al strain on a-
district 1ntroduoed by eéyollmdht decline. The level ’
of strain depends, in part, on state aid formulas and,
on coincidental changes in district wealth, assuming
assessments and tax rates remain constant. In short,
despite a wealth of data on school finang¢ing, it is
~difficult to disentangle the fiscal effects of enroll-
ment .decline specifically from the effects of other
cbrrelative factors, E

.

« There is a similar difficulty in assessing the programmatlc impact of ¢
decline, a difficulty compounded by the relative pauc1ty of studles on
curricular changes associated with decline. Available data shows that, at

the secondary school level-:

e Declining enrollments are associated with the reductlon
of course offerings in electlves but not in the core
curriculum. ' ) ‘.

° Only course offerings in foreign languages, agricultural
education, and driver education were ‘¢donsistently jeopar=-
dized by declining enrollments and,only then in districts
which experlenced a decline of 20 percent of more. )

e Staff and faculty allocations followed these shlfts in .- .
the range of cotrse efferlngs.- .

4 —

There are persistent patterns of staff changes associated wigh dis-

tricts in decline:s . - ér\n ¢

L
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. . Total staff decreases during decline tend to. occur more
slowly than total staff increases during a priorﬂirowth
period. o | . : -

' - e Classroom teacher positions tend to decrease more rapidly

’ , than administrator/non-classroom professional pOSltlons,

. thus,,increases occur_in percentage of non-classroom: ‘-

personneﬂq . - . . N

) Staff age -- those districts with the <reétest declines
- report median, age increase in staff, whereas those
increasing in enrollment report a decline in median age. 2
Faculty age tends tQ increase as seniority determines
layoffs.

.

We found no evidence in the. decline literature, however, of any adverse
impact of an.aging teachiqg force on teacher effectiveness or program
innovation. ) : : ’ ) s
. There is also littLe edidence, again despite ;the newsmaking headlines,
’ of any dramatic impact,.either upon children' s%hool:mg experience %
school community relations, of retrenchment ‘decisions, especially those:
leading to school’ closure : .

e There:is no documented long-term impact of school closure
' on children's cognitive or emotioenal-social development.

e The impact of school closings on neighborhood quality of ‘
life appear to defy objective measurement. Survey data
. on residents® perceptions of the impact-of schooling is ’
, mixed. ) ‘ S
/// e There is no general evidence of any negative perceptioﬂs
leading to behavior -- lower levels of electoral support
/ i for school levies, or flight to priwvate education, for
- example -- manifesting public disenchantment with the

4 schools as a_result of reta®pchment decisions.-
There is much discussion of equity issués in the literature and that

~ - -
discussion demonstrates a consensus of concern that retrenchment may jeo-

~

pardize equity gains. There is, however, less clarity about- the operational ,f

definition of equity, and no comprehensive nationWide study of the impact

i

of decline and of deCiSions made in response to decline. . This review de<
fines "equity," operationally, as all those programs and poliCies, often
mandated, which prOV1de sexrvices and, opportunities for populations hither-
to uaderserviced and/or discriminated against. These refer to: scheol
desegregation, affirmative action, spec1al‘and compensatory education -—

egd« Title I, bilingual programs, and programs benefitting handicapped

- -~ . .

~ ¢
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and learn;qgtdiéabled persons. Data about equity issues comes primarily
from surveys pf:the programmatic impact of decline, from case data on
schbol closure decisionmaging, and fr&ﬁ one natibﬁ;ide effort to assess
the effeé; of RIF on affifmative action gains. The evidence is as follows:

e Special and cOmpensatory eddcation‘gains have been
held harmless despite decline.

e The spot data on desegregation and affirmative .action | '
is mixng School districts do, as a matter of policy,
. but not afways practice, take desegregation into account T
_in their school closure decisions. N

o Affirmative action gainé appéar to have been eroded in
districts in decline. t

Despite an overyhelming prescriptive consensus that RIF decisiops take
into gccount."merit"‘and affirmative action as well as seniority, the over-
whglming reality 18 that seniority alone is often the guiding principle in
RIF. Docuﬁented eiceptions to this rule consist of districts undergoing
court-ordered desegregation or districts in whic% collectively bargained
provisions create dual seniority lists: .one for majority personnel; the
other for affirmative action pérsonnel. o~
) "Advice" is prominent in the literature. We have discovered the emer-
gence of a definite professional consensus, a "craftlore" of writings about
good practice‘in retrenching. This advice is typically found in professional
association periodicals ana is codified in handbooks; often sponsored by
profé%é&onql associations ahd/or state education agencies. While not .typi-
cally based on generalizable research evidence, this literature is no less
empirical in so far as much of it is written as obServatiOns, caveats, sug-
gestiéns, and "memorablia" from the "firing line." It offers the follgﬁing

integrated body of maxims:

e Oné should be aware that the biggest danger lies in
precipitous decisionmaking™ Retrenchment decisions
should be "pro-active" based on rational planning
and not be "reactive" made in responsé to momentary
political pressure.

-~

e Decline manifests itself as a necessary response to
rising school coSts. And in responding to rising
school costs, make cut-backs so as to preserve the
integrity and quality of schdol program. Instead,
realize cost-savings in the reduction of excess
c@pacity, i.e., close schools before you cut program.

W

xii 14 .
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The foregoing adv1ce prescribes rather than systematically describes

practice.

In closing schools do not simply close these schools which
have suffered the greatest enrollment loss. Instead, -
close schools whose ‘closure will maximize cost savings ¢

and minimize the adverse impact on communities and on )
your educational program. To thig end, school closure
decisions must be integrated witﬁ§a districtwide master
plan, accompanieﬁ by accurate data about future enrollments,’
a stock of information about instructional space, and
inventories of program and personnel.

-

Recognize, however, that closing a school is a political
as well as a- technical process. Take .your time and proceed

,g}th closure .in two stages: first, achieve a community

consensus on the necessity for closure; then and only then,
can one proceed in deciding which specific school/s to close.
In each stage,” involve the community. Keep the public in-
formed. Recognize the inevitability of community opposition
and work towards building community-wide "ownership" of the
problem for which school closure is the only reasonable
solution. Such "ownership". can be engendered by establishing
broadly representative dlstrlctwlde school-community task g
forces and/cr aﬂv1sory committees with the responsibility

of proposing policy criteria for closing schools. The >
existence of such task forces allows for community involve-
ment without allowing the decisionmaking process to be s
held hostage by the momentary pressures of special 1nterests

Any cut-back (whether in program or in facilities) may
create the necessity to reduce staff. Try to use merit 4
and equity criteria in RIF, but recognize the inevitability
of relying on Some sort of seniority-based criteria.
whenever possible, "share the problem" and arrive at
collectively bargained RIF policies. Establish such
policies before they are necéssary, since such antici-
patory planpning allows for joint decisionmaking before
interests become polarized and consensus more difficult
to achieve. .

Recognize that any seniority-based RIF will create an older
teaching force, ome less likely to engage in innovative
pedagogic practices. Therefore, pecompany RIF with a more
aggressive policy of providing $n-service training.

Recognize that managing retrenchment requires new leadershlp
skills and styles. Schooleleaders should be more politically
adroit, more able to say "no." and more willing to share
management problems with other constituencies. At the

same time, they should.also he ready to ‘centralize decision-
making as the orgam.zatlon contracts.

The advice and the evidence literature is not well-integrated

ne result is that there are some contradictions bétween\prescribed

, . . VA
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prgctices and practices as revealed in the evidence, particularly that

which comes from case-data on school closure decisionmaking.:

.

]

A

e While the advice urges that panagers employ a multi-
plicity of criteria .n school closure decisions, the
evidénce suggests that one or two criteri® are decisive
and school location, school age, and school size are

determinant.

e While the advice stresses the indispensability of
accurate local data, some evidence suggests that,
especially in large urban bureaucratized school sys-

tems, lower level bureaucrats'

{(e.g., principals)

definition ofy the situation colors the kind of data
‘they supply to district level decisionmakers. This
leads fact-finding and planning efforts to reflect
resolve intra-organizational conflicts

rather than

of interest.

® While it is

the necessity for ¢ut-backs, some studies suggest that
such involvement can actually lead to the'articulation

-

assumed thrat community involvement via
task forces can lead .to a transcendance of special
interests and create a districtwide pfrspective on

of special interest pérspectives. That is, the very

process of participation can lead constituency groups

to a clearer understanding of their own special
interest and to a more forceful mobilization to
protect that interest from the adverse effects of

possible retrenchment decisions.

=

7

E

‘e While the advice posits closing schools rather than

For example;

cutting staff or program across the board as a rational
.and educationally sound trade-off, case-data on the
politics of school closure suggests that it may be

more politically rational to make diffuse, .across-the-

board cuts than more focused cuts such as closing-

schools.

AS

e Evidence on the differential impact of retrenchment
decisionmaking on the school politics of different

kinds of communities suggests
,those types of communities whose values and decision-
making styles are most congruent with {(and reflective
““0f) the rational, consensual policymaking style advo-

that it is precisely

> cated by the advice literature, that are likely'to
experience more intense political .conflict as a result
of retrenchment decisions.
.that this higher level of conflict disrupts and de-

> legltlmizes the very process of rational’, consensual

dec1sionmak1ng presupposed by the craftlore on good

- mathagement practice.

3

Xiv

.

16

+

The evidence also indicates
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Nothing in the above invalidates, directly ér completely, the ciéft—v
lore about prescribed good practice in managing decline. Rather, the
évidqnce only poiﬁts out some difficulties -- some obvious and some not
'so obvious == in applying such:prescriptions. The crafflore recognizes
the political dimension_o%tdecline management. The evidence to date,
wefg it to be integrated into the craftlore, could only deepen and énrich
practitioners' recognition of the politics of managing decline; All of
the literature is inéegrated around a common understanding of the cohflict
éﬁong political expediency, political feasibility, and the'educatioagl
soundness of various policy options, and of the recurring tension hetween,
technical and political rationality in implementing those options. Con=-
temporéry writing about dgcline recognizes that the menagement issues are
more complicated than the relatively 51hple question of whét to* do with .

fewer pupils and surplus space.

- -
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1.0 INTRODUGTION

& ,
| ,

Y

We approach the literaturé}‘contained in the annotated bibfiography
?ﬁd reviewed in the pages below, as a\body of knowledge about local school
systems' adjustments to decline, where debl;ne is defined as decreasing
enrollments and/or decreases in the rate of growth in public expenditures
for.schoéls. In either case, Fhe managemen£ and public poiiqy problem is
the same: how to adjust to organizational shrinkage whether the shrinkage
1s caused by enrollment decline or decline in funding, or, as is often the
case, both. The focus is primarily on’what the literature says ané/only
secondarily on how it (the literature) says it. ‘Any inferences and con-
clusions we, make about school system adjustments to decline are Ynferences
based on what a definitive body of literature says about those judgements.
This may or may not provide for a complete and accurate picture of school
districts' adjustments to decline. For example, practices highlighted in
the popular or professional literature are biased by several ineliminable

distortions including authors' stature in the professional commﬁnity‘and

T

publishers' and edité&é’ judgements about the significance, newsworthiness
and "interestingness" of the practices being written about. This creates
a bias towards unusual, "highl¥ promising,” possibly abnormal practices.
The research literdture produces a similar bias. Many considerations
govern the choice of research sites and researchable practices. These
considerations include the decisionmaking interests of government agencies
conducting or sponsoring studies of decline. In academic reééarch, cri-
teria stem most often from intra- or inter-disciplinary criteria of signi-
ficance. Research sites are often chosen because the 8ata they may yield
can best test some hypothesis, solve some of the conceptual-theoretical
puzzles which constitute what Thomas Kuhn has called "paradigms establish-
ing different &iséiplined fields of inquiry,“l and/or extend,’refine or
overturn some established body of generalizations. In short, sites and

practices chosen on the basis of theoretical significance may not describe

- &

1

Thomas Kuhn, The §tructure of Scjentific RBvolutioﬁsav (University of
Chicago Press, 1970.) )




t&plcal circumstances or practices at all. ,
Much addifiohal data about school systems' adjustments to decline is
also contained in comﬁrehensive local school district reports and task
force recommendations. Here, too, there is an i1nevitable bias. The pro-
. cess of producing, p;ckaging, and disseminating (e.g., submitting to ERIC)
“‘J/such reports requires a certain level of effort, of management resources,
and of sophistication on the part of a local school district. what one
gets, therefére, is a picture of adjustments to decline in a certain kind
of comm&&lty; typically, a white-collar';uburb, with a tradition of blue=- ~
ribbon civic involvement 1n ®bjective fact-findirg and rational planning,

dnd with the management resources to,devote time, money, anfffnergy to
S&Eh efforts. ‘ b . , )
With these limitations in mind, 1t 1s possible for readers to dis-
cover much that, is lnteresting and useful in this body of literature.
This report is organized so as tO‘gUldé that process of discovery. .
- Sectlon 2.0, "Meth o@ " descrlbes ho~ we defined, collected, and con- -~
structed »hat body of llterature abou; which we report.
section 3.0, f"Overv1ew " discusses the literature per se. It pre-
sents a classxflcatory scheme and provides a census of the literature by
S ‘topic (what 1s being written about) and genre (how it is being written).
The bulk of Section 3.0 is devoted to a readers' guide and summary of key,
— types of literatife and an account ofﬁthe themes and popié% which unite
clusters of works. It is not possible‘(or useful) to provide a seriatim
discussion of each of the 250 references in the literature (it is for
that reason that an extended annotated bibliography accompanies this
Yeportj. Consequently, a series of charts -- 3A through 3H -- provides
readers with overviews, bibliographic guides, and compendia of selectiong
= from the Jiterature. It is popea that readers wiii appreciate the econo=
mies of space and language permitted by such an approach. The prose nar~
rativé/g;\Section 3.0 provides an expliéation éf the materials contained
in those charts and syntheses of key themes with a focus on the most wide-
ly cited and significant references within each genre and topic area.
Section 3.0 concludes with: (i) a brief "Readers' Guide" to information

¢ resources —- other bibliographies, handbooks and state and local task

Ty

Q | ) 2 19 . | ’
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~ forece reports'detalled and comprehensive enough to serve as functional
equivalents to handbooks; and (ii) a "Short Reading List" of 71 refer-
ences,(designed for those who may not enjoy the advantages of time and
funding support which made our extensive literature researgh and\ggview
possable.

Section 4.0, “"The Evidence," takes a closer look at the research
literature which is only overviewed in, Section 3.0. That closer look
consists of an overview of how decline has been studied ("Patterns of
Investigation"), a swmary of 20 key studl?s of school systems' adjust-
ments G? decline, and a composite summary of the evidence which begins v

to answer a cluster of typical and recurring policy questions about how

~

. one should go about responding to decline.
Section 5.0, "Towards An Integration of Theory and Practice,"” sum-
N marizes both the prescriptive (fhow to/what-to-do") and analytical re-

' search works which cluster around three emergent foci in the literature:
"Equity," "School Closure", and "Planning: Political vs. Technical Ratlon-
ality," and in a concluding discussion, "The Fine Art of Muddling Through,"

- we draw out implications for practice and for research of what the liter- -

/ ature tells us about school Systems' adjustments to decline. That discus-
sion borrows from Charles Lindblom'; classic depiction of "muddling throdgh“
by "incremental decisionmaking,” a process typical of public organizations,
especially those under stress,2 and describes some practical and analyt}cal

implications of cur resulting understanding of the "fine" art of muddling’

through. 4

.‘m ” [l
. ,
2 Charles Lindblom, "The Science of Muddling Through." Public Adminig-
3 tration Review, Spring 1959, pp. 79-88. .
¥ * i
i X % * . "x’;;.
O : i} gt; L . ) 3
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All éSO referenceghlisted in the annotated bibliography and referred
to in tﬁls report were drawn, primarily, but not exclusively, from a com-
prehensive, computeg;éssisted ERIC (Educational Resources Information
Center) search cortducted in May 1981. The topics of that search were: !
"schools' adjustments (planned and unplanned responsé;) to declining en-
rollments” and ";chools' adjusFments to fiscal retrenchment" and "commu-
nity involvement in school diéfricts' planning and decisionmaking pro-
cesses." The search was current from -January 1976 to May 198l. The Eom—
_puter search was supplemented by an additional 40 works, many of them
fugitive local school district reports, acquired earlier by tB? auéhofs‘
of this-report and solicited as a result of our “ongoing project on decline
as described in the Preface, above. -

All searches and acquisition$ for purposes of this report and biblio-
! .

graphy ceased July 1, 198l1.
/

2.1 SCOPE -
== 7 . i

Of the 552 references gathered as a result of our-literature searches,
the final reading list of 250 items resulted from éhe application of the
following criteria of selection. ' ~

One, we were governed by congiderétions of accessibility. All of the
items listed in our bibliography, and a fortiori all of the works discussed
in thértext of our report, are either published and/or stocked in conven-
tional libraries, available from ERIC (if only on microfiche), or available,
at cost of reproduction, from the Institute for Responsive Education. The
latter category applies to local school district reports (please see Sec—
tion (b) of the annotated bibliography) submittéd to us on the under-
standing that they would be disseminated. ‘

Two, we Were governed by the objectives of our ;roject - uLpimatelf

to produce a handbook on managing decline at the local public school dis~

t}ict level —- and by our understanding of the decisionmaking situation

¢
-




ot

\ / .
NES3 Criteria: .
(a) We excluded refixences on non-United States eiperiences, on '
non-public school experiences, on deckine in post-secondary education,
* and on declihe in courses of study except insofar as that decline was
documented as part of a geheral enrollmencs decline.

(b} Focus was on the decisionmaking at the local level and hence on
those factors over which local school gistricts have, at least in prin-
ciple, some discretionary control. For that réason, we are interested
in the effects, not the causes (demographic or political) of decline. We
therefore excluded much of the literature on demography except insofar as

1t raised 1ssues, or presented data, calling for a specific practical re-

il

sponse by local decisionmakers. The same rule e§c}uded references,.to the
actions of state agencies and state pollc1es. a
(c) Our concerns are the educational consequences of decline and

local school districts' responses to decline. This led us to exclude
references dealing exc%u51vely with the architecturai and real estate
issuesélnvolved'ln the disposition and/or non-educational use of excess
school facilit@es. Once a school has beén closed, the building ceases to
be a 5chool. TIts mothballing and preservation is a plant engineering
issue. Its disboéition -~ whom it‘is sold or leased to -- is a business -
1ssue. Children's educations are not affected by the” fact that a closed
school 1s sold to a condominium developer as opposed tp a multi-service
community agency. Similarly, ieaging a building to a non-profit arts .
group vs. leasing it to a senior citizen program is of little educatidnal
conseqﬁencg for the children in the remaining schools. (In either case,
should school dfficials wish to reclaim stch a building, the public rela-
tions‘problem -~ i.e., evicting a group of elderly citizens or evicting
. a community theater, for example -- would be' formidable. This is an issue

not often raiséa in the voluminous literature én the alternative uses and
d;sposition of gxcess school plants.) : 3 .

Three, we were governed by pragmatic congide;étions. The topic of .

'decline spills'over into all areas of school mahagement. For éxample,

|
ﬁ local level. Several corollaries follow from the application of
early retirement is an option often mentioned in the literature. It is ~
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of fered as an alternative to 'RIF and is justified by the claim that
younger staff are likely to be more innovative and efféqtive. Now,
's there is debate about that claim and a large body of literature, which
requires its own separate review and analysis, on teacher effectivengss
‘Viiqa—vis teacher age. Similar{y, school closure decisions raise con-
s;deigtiods about class size ané teacher overload, school size, and the
developmental effects of different grade configurations. There is also
. a large body of literépure, not reviewed heref on those topics. '
Despite thq exclusions mentioned above, we have included references
_which deal with the afdérementioned topics, but only inasmuch as the works
deal with topics we treat in-detail. Sargent)and Handy (1974), for exam-
ple, is a classic resource on the disposition of surplus school plants. -
It 1s also an early and classic resource and stock of advice on closing
schools. Readers with.an interest in the excluded topics should, there- !
fore, review the handbooks and bibliographies listed in,Sections Bl and

B2, réspectively, of the annotated bibliography, and should consult the
“Topical Index" which follows the bibliography.

L
2.2 Focus Y

“ e Y.

.o As noted in the Preface, the abové criteria and our assumptions about

: e

" local decisionmaking situations were tested before two pénels of potential
&se;s--— one in Boston, the other in Palo Alto -- with an eye to the utili-
ty of this report and the handbook that this project will produce. Discus-
sions” dt those panel meetings ia copy of the record of those meetings, pro-
tﬁcting the privacy and anonymity of participants, will be made awallable
to all readers upon request to .the Institute for Responsive Educ]iion) con-

fir@ed our initial assumptions about the lqcal decisionmaking situation

and, hence, valideted and guided the criteria of inclusion and exclusion

'
.

spelled out iﬁ Section 2.1, immediately above.
‘ We also learned that decisfonmakers had no dearth of information

about what to do; instead, there was a great deal of interest in how to

secure community and political support for what has to be done, whether ’

the "what has to be done" is a matter of choice Or necessity. This néeed

2
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not bnly governed oux selection of readings,tbut also our emphasis in the
. " narrative of this report. Consequently, a special focus is on the works
which describe, prescribe, and/or present data about processes of imple-
menting and building community support. our panel of potential users were
un;téd#in their concern for answers to the question of, to quote oene p 1-
1st, "how do yol do the rhtional while accomodating the emotional?" Con-
sequently, we give emphasis io works that directly or indirectly address
.this question’ and discuss the tension between technical vs. ‘political
xationality in retrenchment dgcisionmaking. Substantively, the greatest
topics of interest to panelists were: retooling for the next.demographic
bulge to hit schools and what to do with high schools in the meantime,

y closing schools, and the uses and abuses of community involvement in the
form of task forces and édv1sory committees. We found little in the liter-
ature about retooling or high schools; we did find much and do focus on
school closure and community involvement, as will be seen below, but that

/
focus is largely at the ¢lementary level.3

Since the completion of our literature search and acqhisition on July 1,
1981, the following very useful handbook on decline at the high school level .
; has come to our attention: E. Bussard and A.C. Green, Planning For Decline
in Single High School Districts (New York: Educational Facilities Labora-
tories, April 1981). .

ERIC ooy . |




3.0 OVERVIEW: A READERS' GUIDE TO PHE LITERATUREN \ ¢
[ .

.

We begin by, first, categori ing the literature around what it dis-
cusses, i.e., into the topical categorles which are llsted across the top
of Chart 3A, on e page lmedlaié:ely following. Since each topicdmay be

‘discussed differently, these differences are reflécted by the genre cate-
gories running down.the left-hand column of Chart 3A. That is, some worhs
are expressly designed to help someone do*something (i.e., the "Resoureges")

-- they prescribe, instruct, and direct readers %o specific sources of in-

‘formation. Another category of works are defined, set apart, by their Y
pedigree —-- typically they are a collective effort of some government
agency or decisionmaking body -- and by their occasion -- the need to

gather facts in order to make a dec1s1on This is typically the case
i ’ w1th state and local reports, as 1dent1f1ed in Chart 3A. Such reports
typically contain a comblhatxon of data, advice, instruction, and analysis,
very often qudte/painstaking, of the issues and problems associated with 7
decline. Unintentionali§, such reports can act as handbooks and there-
- . fore in our subsequent discussions we treat them as resourcges.

A} [}
A fourth category of works contains the results of research studies

on decline or give detailed descriptions of practices adopted in'response
to decline. These wOrks provide the facts, whether the facts consist of
descriptions of practices, flndlngs from surveys and case-~studies inspired
by theoretical cons&deratlons, or the results o¥ poilcy or impatt studies. ,
Such works are clapsified as research, by method o= survey and case -- and
by scope‘-— natioﬁal interstate, and statewide -;'in Chart 3A.
o Finally, th?re are some works which-donot prescribe or -instruek, ner - - .
' do they represe%t new data. Rather, a bibliographer would find that there
.is a definite dgtegory of works which present’ issues analyses -- identifi~=
cations of prgblems and opportunities encountered and issues which need to '
be considered by deéisionmakers responding to declingé. This final cateéor§
completes © classificatorty scheme s depicted in the census cahtained in
Chart 3A. © . %
On that chart, the number wifﬁih)each cell refers to the number of

items whif¢h fit into a given intersection of genre and toplc categories.

e L . 25 i
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CHART 3A: A CENSUS OF THE LITERATURE ON DEC&INE IN SCHOOL: BY TOPIC AND BY GENRD - i
A TOPIC: PRIMARY AKEA OF FOCUS Sub-
General I R Enrollment School|j Total
GENRE SUBGENRE and Community Forecasting Facil- | Fi- Per- Pro- Clo- by
Comprehensive | Involvement bemography Equity | 1ties nance | sonnel gram | RIF | sure Genre
Issues Analyses 21 2 1 - - - - 4 7 1 35
Research Survey:
Nationwide 4 - 1 1 - 2 2 5 2 4 21
Interstate 1 - - - - 1 1 - - - 3
' Statewide 4 - 1 - 1 1 - 1 - - 8
Case-study: ‘
single 2 2 - 1 - - - - 1 8 14
Comparative - - 1 - - - - - - 3 4
Anecdotal 4 ] -. - 2 - 1 1 3 5 18
Resource Advice/How to,
what to 4 1 10 - 13 3 4 3 8 17 63
Handbooks ¢ 8 - 3 - 8 - 2 - 2 3 26
' Bibliographies 7 - - - - 1 - - - 1 1 10
/
State Task "o
Force Reports 8 .1 3 - - - 2 - 2 - 16
Local School ; ‘
District Reports 7 4 2 - - 1 - 2 - 13 29
SUBTOTAL BY TOPIC 70 " 12 22 2 24 8 12 16 |27 57 250
* - * /
* .
S e — (R P —_—— - e e e L R
s
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" The gensus tells us that, for eximple, out of 250 references; there are
57 works which focus on .school closure. Of those, only one analyzes the
problems‘with school clésure; four provide national survey data on school.
closings; 16 provide case-study data; and 13 local school district reports
focus on school cldﬁnre. '

The census and mapping as described above andyas depicted on CHart’ .

i
3A allows us to consider three clusters of literatute: issues aralyses;

research; and resources, including the prescriptive advice literature.E}

3.1 ISSUES ANALYSES: PERSPECTIVES ON DECLINE

Our.ove}view beg%ns with those works whlch provide a general perspec-
tive on decline”and ralsé issues and problems which provide a framework for’
understandlng-and interpreting the research and the prescriptive literature.
Why is the decline in enrollments such a problem and why does 1t provide
an occasion for sa much writing? an uninformed response to that%questlon

. may be:" "G0od, now we don't have to worry about overcrowding, we can re-

duce class size, and finally, do.all-of the innovative things we've been -

o talking about.® } S
1 4

Readlng the issues analysis llterature (as mapped out on Chart 3B, on

pages 11 amd 12 below), leads to a dlfferent conclusion, however. ‘“here S

LY

are four major problem areas when one con51ders the issue of decline: '
fluctuating rather than merely decllnlng enrollments, the c01nc1dence of
- gnrollment decllne and flscal retrenchment; the dlfference between con-

traction and expan51on, and the implication of that dlfference for manage-

ment: and a lack of consensus on whether decline is a p¥oblem or opportunity.

R "
x -
4

. 3.1.1 Fluctuating Enrollments ‘ -

-

; : FrégyDavis and Lew1s (1977), Dembowski and Gay (1980), and from
Morrison (1976), it is clear that thggiowest blrthrates in thls century'

o

- (other than the Depression years) occurred in the early to mid 1970's, )
b¥t that due to an increased number of. women of chlldbearing age in the .
1980's, K-8 enrollments will rlse. At the same tjime, high school enroll—
Ement will falls. In other_wordéL the §emograph1c "shortfall™ of the early

[y
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Bins and Townsel (1978), Dembowski and Gay (1980); Hickcox

Impact on Political Support for
Public Schooling
General Statements About

t

CHART 3B: A READERS' GUIDE TO ISSUES ANALYSES IN THE LITERATURE
<+ '
ISSUES AND TOPICS REFERENCES 3
Fluctuating Enrollments: General Statements About . Abramowitz (1979)
and Ryan (1979); Keough (1978a); 'Keough (1978b); Little (1980); Davis and
Lewis<(1976); Davis and Lewis (1977); Minnesota (1976); Morrison (1976).
——
- Coincidental Rise 1in Eleméntarg . Davis and Lewis (1977); Dembowski and Gay (1980); Morrison (1976).
¥ and Decline 1in Secondary -
- Special Implications for Urban Bins and Townsel (1978); Hickcox and Ryan (1979); Davis and Lewis (1977). —
Schooling s
Impact on Decistonmaking ' Abramowitz (1979); Davis and Lewis (1977). ¥
N 4
Il Fd )
Davis and Lewis {(1976); Keough (1978b); Minnesota (1976)}.
Berthan and McLaughlin (1978); Boulding (1974); Boyd ({1979); Brubacher and Shibles
(1979); ga:lbertson (1977); Davis and Lewis (1977); Dembowski (1979); Eisenberger .
(1979), Iannacone (1979 arch (1974); Mueller (1977); Newitt and Kahn (1977};

T

Nyquist (1976); Scott (1977); Stefonek (IQ‘;); Ta”lor‘ (1980) ; Tymko (1979).
a . P o r

Bdrman and McLaughlin (1978); Dembowski (1979); Maza#bni and Mueller (1980);

Difference Between

Mueller (1977).

Expansion and Contraction
Dirfference Defined

Boulding (1974); Brubacher and Shibles (1979); Culbertson (1977); Iannacone (1979);

I

March (1974); Nyyuist (1976); Taylor (1980},

On Leadership

Impact:

1T

On Governance and

Politics

On Budgeting
On Program

Z.v,

S

On Personnel Management

General Statements of the Issue

Cuban’ (1979); Scott (1977),
\

A
“Berman and McLaughlin (1978); Stefonek (1978); Tymko (1978),
Dembowsk1 (1979); Hentschke (1977a; 1977b); Mazzoni and Mueller (1980); Mueller (1977)
1

P

Davis and Lewrs (1977).
Bellon (1977); Berman and McLaughlin (1978); Colton and Frelich (1979); Culbertson
(1977); Dembowski and Gay (1980); Estes (1977); Keough (1978a; 1978b); Minnesota

(1976) ; Stefonek (1979); Yeager (1979),

Bellon (1977); Culbertson (1977},

Boyd (1979); Dembowski and Gay (1980),

Decline: Problem or

Oopportunity
Innovation: . Opportunities

‘Problems/Limits
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IBSUES AND TOPICS REFERENCES
- R = - -
Decline: Problem or Efficiency: Opportunitles Bellon (1977), Estes (1977).
«Opportunity (cont'd.) i - = ] .
’ Problems/Limits Berman 'and McLaughlin (1978); Keough (197§P); Minnesota (i976); Stefonek (}979), .
= Institutional Opportunities Culbertson (1977). ' . ,
B Change: - -
. Problems/Limits Bellon (1977}, Berman and McLaughlin (1978); Colton and Frelich (1979); Kéough
{1978b), Yeager (1979}, .
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1970's moves up the grades, but is also accompanied by a mini—populatioh
boom at th;éélementary level. ’This puts school systems'into a double
/// bind: secondary levels will have excess capacity, while elementary »
schools will again be ovefcrowded‘(especially in school systems which
haée shut down facilities and cut staff to the bone during an early
period-of precipitous drop in enrollments), and.exceés resources allo-
cated to the secondar%KIGVel cannot be easily re-allocated to address
growth at the elementary level because of such factors as building de-
sign and teacher certification:(DaQis and lewis, 1976). As a resulf,
some school systems will find themselves having to deal with growth and

decline simultaneously (Abramowite], 1979).

3.1.2 Coincidence of Enrollment Decline and Fiscal Retrenchment

Qne obvious reason why enrollment decline is a problem has to do with
taxpayer sentiment: taxpayers are 1ncreasingly unwilling to support rising
. school budgets for a decreasing numbei of pupils. Coincident with the
period of enrollment decline came a,decade of slow, and even negative,
economié grogth, rising inflation and, as a consequence, a #ood of tax-
péyer revolt: ‘

This mood poses special problems for school systemg caught in the we5
of fluctuatlng/enrollment and thus forced to expand and contract at the-
same time. Davis and Lewis (1976:2. and 4), for example, have noted the'
special problems caused by what they term an "anti-grewth mentality";
school administrators will have to communicate to boards of education and
to the community the need for expanding services and providing'resources
for growth areas at the eiemgntary level at the same time as secondary
level enrollments are in decline (Abramowitz, 1979). This communication
is made more difficult by what Davis and lewis (1976:4) have termed the [
pheno&énon of "aée—specific self-interest." A State of Mipgesota task
force report (Minnesota, 1976:15) reiterates this concern and notes:

An anticipated older gge group structure and its particular
interests may limit the possibility of passing educational ,
A referenda in the future. BAn older citizenry might influence . A
an increase ins:the demdnd for educational cost efficiency or
Q'reduction in financial support for the educational system.

-
.
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3.1.3 Contraction is Different From Expansion ) -

School systems' difficulties in managing both decline and growth,
. - .
simultaneously, are compounded by what a cluster of the literature iden-
tifigs as the qualitative differences between contraction and expansion. -

The Difference Defined

Berman and McLaughlin (1978:313), writing from the perspective of
the major Rand studies on schools' adoption of externally initiated inno-
. 4 . .
vations , argue that "...the process of contraction cannot be accomplished
!

simply by reversing the process of expansion” and note that: \

istrict expanéion was frequently aéhompanied by organiza-
tional growth in which new activities became part of the
ongoing-school operations. Some of these activities con-
stituted a new level of organizational functioning that -
was added on to the system in ratchet-like fashion. Dis-
trict ofﬁ}clals and policymakers risk a possible long term
erosion of the quality of educational delivery by assuming
. they can simply subtract-out that which was adqgﬂ-on during
expansion. LEAs are constrained in wha} they can subtract-
out. The costs of reversing decisions fmade during expansion
may be hidden as well as-high., -

Some of thesé‘costs_inclhde increased‘ievels of conflfct (Berman and

p McLaughlin, 1978:317, nlé):
In the era of expansion, public pressures génerally did not /
farce districts to make trade-of In fact, the w%y dis=

tricts handled community demands during,this period tended

to have just ‘the opposite effect on district decisionmaking. i

School boards and district officials typically reacted to

special interest groupg by creating small {often "symbolic)

special interest projects that proliferated willy-nilly.

This short-term strategy of mollification could be afforded

by districts because of the slack available during the

period of expansion. But the long-term organizational cost’ .
- of doing s yas seldom discovered. Districts often lost

the opportunity 4o develop their staff, to build a capac1ty

for managing change, and to implement significant reform. o,

Other costs include necegsary but difficult éhanges in adminigtrative lead-

'.rship styled and personfel management and the impact of contraction on
Y P {

4 L
governance on finance.
2 Al 5
- 1

-
*

¢ 4 '
P. Berman and M.M. McLaughlin, Federal Programs Supporting Educational
Change, Vol. I = VII, 1974- 1977, Santa Monica: Rand, R-1589/1-HEW.
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There is a consensus that the management ¢6f retrenchment calls for

Impact on Administrative Styles

qualitatively different leadership skills. ‘Boulding (1974) and March
(1974) Qescribe the need for a new generation of administrators who are
skilled in the processes of adjusting to decline. Dembowski, et al.

- (1979:104), note that: .

Whereas educators have always operated on a "growth mentality"
that must now change to one of "decline.” Whereas educators
typically take a reactive stance to problems and delay action
unt1l those problems reach crisis proportions, that too must
change. The presence and persistence of declining enrollments
.w1ll require that educational leaders increase their predic-
. tive abilities, that they become more proactive instead of
reactive, that they attend to the causes and effects of the
problems, and develop corrective programs in the early stages
of problem formation instead of waiting until the problems
become incurable and then treating only the symptoms to con-
trol rather than cure them. Thus, the principal challenge in
the management of enrollment decreases is to begin a planning
process before the problem becomes unmanageable or even before
the onset of the actual decl%ne itself. .

L]

Culbertson (1977:40) warns that the planning process and the planning situ-
i

ation are different under contraction:

Built-in change processes brought about by expanding enroll-
ments and other expansionary forces are no longer present in
most school districts. Neither is the capacity to achieve
organizational renewal through the avenues of new positions,
new facilities and marked mobility of personnel. Those in
administrative positions, having lost decision options asso-

) ciated with growth, find themselves in the unhappy situation
of ‘having to make more "no" and fewer "yes" decisions today
than in previous decades. :

Mazzoni and Mueller (L980:704).poiht out that "no" decisionmaking requires
and is accompanied by the need to centralize decisionmaking. At the same
time, Berman and McLaughlin (1978:301) and Dembowski, et al. (1979:105)
arque that this plannigg for retrenchment has to be participatoiy;‘it
.should involvg all "affected parties" and "usera shared deqisionmaking'

format." The fieed for new planning skills is reiferated by Keough (1978b:
A" A”’r‘l

358) , who notes that:, » - | N - “
...in growth, the passage of time tends to balance errors of . -
judgement in resource allocation; in decline, time compounds,
them. Growth holds out promise of career advancement; de-
cline portends job consolidation. Growth @ncourages and -

/ -
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on-only a few.

school administrators'
"decremental" planners.

success was assocaited with growth.

provides for multiple priorities; decline necessitates focus
In varied ways and for multiple reasons de-
cline management will challenge the most able leader/adminis-

Nyquist (1977) summarizeg this consensus on the need for a new style
of management by using the term "decremental plannihg:"
Wofford (1977) in their detailed case-history of one school district's

I
attempt to arrive at a cost reduction plan, point out that nothing in

unconsciously) as a failure to exercise leadership on behalf of wiatever

program gets cut.

These perspectives on decremental planning agg retrenchment leadershlp

can best be summarized in texms of the following inventory of necessary

(leadership skills and qualities.

SKILLS AND QUALITIES

Predictive abilities. Be proactive:
rather than reactive; attend to causes
rather thAn effects of problems.

More ability to engage in cooperative
and competitive intergovernmental ’
relations. )

ability to become political conflict
managers and, statesmen rather than
managers.

Expertise in phased scheduling tech-
nigues in order to prescribe programs.

_Qualities:

Ability to say "no." . J’

*

"Courage to recognize and accept diver=-
sity...to be challenged rather‘than
répelled by complex and ambiguous
events, the capacity to face a variety
of risks..." .

35

16

But "Morgan ang

background training, or ethos prepares them, to be
For a whole generation, at least, leadership and

A cut-back is felt (perhaps, even,

REFERENCE

i

Dembowski, et al.
{1979-:104)

fi

Nyquist (1977} and ’
Mueller (1977},

Iannacone (1978)
and Taylor (198G)

Keough (1978b:358)

Culbertson {{1977:40),
and Mazzon
Mueller (1980)

Culbertson (1977448)



SKILLS AND QUALITIES ' . ‘ REFERENCE
4

Qualities: "Keener sense of balance and pro- Keough (1978b:358)
- {cont'd.) portion in the allocation of scarce
resources..." ‘ //\

Impact on Finance and Governance : 4

Qwite apart from school managers' repertoire of skills and personal

qualities, contraction, it is said, depletes the managers' stock of
political resources. For example, Dembowski et al (1979:18) warn

c that: -

$ Declining enrollments affect the economics of education in é;
other unique ways. In the period of growth, money was
fairly easily obtained and was often used by the school
administrators to control the level of conflict among
interest groups in the school'district. Money was Often
used as thé resource buffer between conflicting groups. 4
As this buffer is eliminated administrators can no longer
"buy" their way out of problems, but are becoming forced
to ude other alternatives to satisfy the needs of diverse
pressure groups. The predictable result of the elimination
of the "economic buffer" is that the level of conflict in
school districts has risen.

Cuban (1979), describing his expe¥riences as superintendent of a declining
district.(Arlington, Virginia), points out that enrollment declines and
measures taken in response -- school closure and reductions of least
senior staff ;—,will inevitably lead to increases in per pupil expen- .
ditures (even in constant dollars) although no new services are credted.
The public, Cuban writes, becomes suspicious ('Why are costs stillfrising
even after we've made all those cuts') and the school system's organi-
zational response is to prepare lengthy and detailed budget information
materials in costlx (because administrative resources are diverted) and
} protracted atteqpts to justify and makg legitimate even the smallest
spending decisidns. . ) .
i f . l This legitimacy issue is addressed by Boyd (1979:331) in his study A
E of the impacteof school closings on co&munit& politics, Following
Dembowski's anaiysis, Boyd also concludes that cut-back decisions are
| manifestly "redistributiée,“ that is,‘they creagé clear-cut winners and

e N v
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losers. He notes that:

..the concentrated costs of school closing upon particular
neighborhoods which clearly are the losers in the policy-
making game, ordinarily will produce a much more intense
public participation and opp051tlon, at least in those par-
ticular neighborhoods, than will the distributed costs of
across the board cuts in teaching personnel throughout the
.school district. &

Stefonek (1979:17) in reviéwin@ the literature and evidence on "cut-
back management" found that distributing the burdens of cutting back is
a common practice and notes: .

Deadlocks and conflicts can often be avoided by allpcating
reductions across all programs and units, yet this may be

far less productive and cause many more problems than if i
cuts were focused upon lowest  priority are?s of operations.

But Stefonek (1979:3) does recognize, like Boyd, the profoundly de-

legitimizing affects of more focused cuts, especially school closings:

The school administration and school board face a political if
not a moral issue in making school closing decisions--- in the
respect that those most adversely affected are usually vigor-
ously opposed to the action while the rest of khe community
‘gay hold a split opinion or show a lack of &nterest. Does a
board then impose a negative decision upon some of its cgn~
stituents over their strong protests when the remainder of

thé constituents are not actively calling for such specific
action, nor perhaps even interested or supportive as long as
it is occuring somewhere else? The physical est@blishment

and continuous operation of a school establishes in effect

a "social contract".with a citizen population in a specific
geographic area, s»Bven though this commitment is pot highly

. formalized, or of a specific leégal nature, area r851dents make
important decisions based on a continuation of educational
programs-within the neighborhood school.

It is because the "social contract," no matter how symbollc, needs constant
renewal &n&‘afflrmatlon, that school systems are almost unlversally advised
to "involve the community." w Berman and MiLaughlln (1978: 318) further
argue that broad—based ‘involvemént can improve the ratlonallty of the
planning process, that is, participation is a technlcal as well as a

~

political nece351ty. They urge school E&Strlcts to:

-

v
H -

See the more detailed discussion in Seafion 3.3.2 below,

» ’ o
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...conduct planning so as to generate broad-based
suppprt for: the district's efforts to change its pri-
orities and its allocation of resources. SuppOrt is
required from all elements that comprise the local
educational system -- the community, the local and
state governments, and the staff. Thoug here is
no assured way to gain community support., it“seems
clear that the old management style of "closing” the
system off from the community -- and often from the
card -- does not build the reseryoir of trust and
bonfldence necessary to implement hard choices.
Greater genuine community participation is needed not
only at or after a decision but during the planning
process. [Emphasis in the original.] *

On the other hand, Mazzoni and Mueller (1980) observe that the
ablllty to say,A'no" is central to cut back management and requlres in-
creased centralization of decisionmaking. Stefonek (1979: 17) warns ’ﬂ

: that ki '

Bureaucracies especially public ones, have often prac-
ticed participatory decisionmaking as a way to promote
change and gain acceptance of new goals and practices.
Rational cutback strategies, however, often require and
result in greater impact‘upgn some people and programs
than on others. Broad participation can result in pro-
tective behavior by.those who perceive their operations
to be in jeopardy and can inhibit hard decisions by
management staff who don't want to antagonize their

. colleagues. °
%

And, a Minnesota task force (Minnesota, 1976:24) on "fluctuating school™

enrollments"” worries that: -

As more individuals or agencies become involved in the
educational process, a fragmentation in the decision-

making process may occur which may not always take into
account the future impact of fluctuating enrollments. ..
This fragmentation may create more rigidity in the

Educational System rather than flexibility.

Within this last cluster of references, we can begin to discern
some differences in perspective which suggest that school managers may
be facing a trade-off when it comes to participation and cemmunity in-

[y

volvement. -
' Bégg (1979) , Iannacone (1979), and Stefonek (1979) .suggest that
integnal, intra-ordanizational (i:e9, school systems' bureaucratic in-

. T .
terest groups) and external communify participation (or, at least,

5 . “.
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mobilization and opposition) is unavoidable. Berman and McLaughlin
(1978) and Dembowski, et al. (1979) suggest ihat'participatdry decision-
making, ‘both internal and external, is to be valued. They offer the
argument that participatidh is necessary to enhance the ultimate imple-
mentation of cut-back decisions, an argument drawn from an analogy with
school systems' experiences in implementing~innevations. QDe@bowski

implies that, since opposition will be'inevitable, school managers

would be well advised to seek either countervailing sources of support

dy

or to seek a joint ownership of the problems (none of which have easy
solutions) involved in cut-back management. Stefonek (1979) points

out the de-legitimating effects of" cut-back detisions such as school
closings,, thereby implying that the makieg of such decisions should
follow a process, which re-gffirms the implicit "social contract" be-
tween the school system and the éommunity. He elSo points out the dys-
functions of participation, i.e., participatory decisionmaking can

(i) "...inhibit hard decisions," and (ii) lead to reduction which may
be "gar less productive." Mazzoni and Mueller (1980) point to the need
for centralizing decisionmaking, so that someone, somewhere can say
“no." Minnesota (1976) stresses the importance of coordination and
warns against the fragmentation which is associated with too many shared
decisions. )

This leaves a school manager w1th the following klnds of adv1ce
Share responsibility because whatever decisions you make wxll be con-
troversial (Boyd, Stefonek, and to a lesser extent’ Dembowski) and they
will further decrease your stock. of leadership resources because any
decision which hurts somebody calls into question your legitimacy, and
because your decisions will not get_impleﬁented anyway unless affected
interests are involved (Berman and MbLaughlin) On the other hand, you
have to say "no" (Culbertson) and to say "ﬁo you may have to centraliZe
responsibility and authority (Mazzoni and Mueller); and if you make the
decision which offends the least rfumber of people; you will (a) probably
make cuts in the wrong areas, and (bl not satfsfy'everybody anyway
(Stefonek); and, finally, yod have. got to coordinate in cut-back de~ -

01sionmak1ng and coordination problems are made more difficult ,the more

')9 .
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decisionmakers there are (Minpesota).

Lurking behind this confllctlng set of lmpllClt advice are certain
positions about part1c1patlon/commun1ty 1nvolvement. These positions can
be characterized as follows: '

(d) Good or bad, you can't avoid participation (Boyd,
Stefonek) i .

(b) .You need participation because it defuses opposition
and improve’s your chances of having your decisions
implemented (Berman and Mclaughlin, and to a lesser
extent, Dembowski) .

]
(c) You may not be able to avoid participation totally,
but it does get in the’way of coordinated, rational: ’
objective planning and decisionmaking which is at a
premium in retrenchment situations (Mazzoni®and
Muelle®, Minnescta, and to a lesser extent, Cuban)

~ For styllsélp convenience (and not for purposes of criticism) we will
describe these three orientations on participation as the “"pluralistic,"
the "participationist," apd the “managérialist"6 positions, respectively.
We will see later that these perspectives on partacipation and community
involvemgﬁt are not reflec;ions of éifferent v§lues placed on "democracy"
but, rather, reflect different iﬁéges of schools as organizations in a’
community setting. These images inform different perspectives and under-
standings on decline, on its impact, and on its management. By wa$ of a
preview, the "pluralistic" orientation sees schools (and communities) as
a polity, an uneasy configuration of iﬁterest‘groups, divided hy material -
and sectional (e.g., neighborhoéd-specific) interests,‘none of which has .
a unique claim to truth, rationality or virtue. The members of this poliéy
are united arourfd their shifting common intérests and their more or less
constant attachment to the legitimating symbols of public schooling. They
remain éoiiectively uﬂ;ertain about the ultimate ends of schooling'and N
about the best means (i.e., "technologies") of realizing those ends.

T%e “participationalists" see the School as a social system. As a

s %
I . ‘

bos
It goes without saying that these terms --" pluralistic, participation-
alist, and managerialdst -- are not ad hominem cnp acterizationl; They ,
are only shorthand labels for ideas (not authoxs)” 8 ‘contained in the

specific references cited. . 1 N\ 4 . \

-
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social systenm, the school ‘is made up of d1fferent social groups (e.g.,
) role groups in the organlzatlonal h1erarchy) with different 1nterests\nui
needs and-definitions of the s1tuatlon . As a soc1al system, the school

has certain functlonal%needs embodled in the underlylng practices and

shared norms of its constltuent role-groups. .,

The "managerlallstﬂ ‘orientation implies an image of schools as
3 0 %& L3 v B -. i 0
(ideally) rational, purposive, formal organizations, characterized by a

- &>
- rational division of labor and a focused allocation of resources towards
G clearly prescrlbed and .objectively defined ends. Implicit in the manager-
ialist lmage of the school as an efficient delivery system are one or more

of the following propositions: {ay there are right and wrong decisions

74

and their "rightness” and “wrongness" can be determlned objectlvely, and/

or (b) Somebody (not an individual but some rcle 1ncumbent) has the rlght
& .

to decide what is right, by virtue .{ 1its posltlon i, the hierarchy and/ors
N t

1ts certified possession of teganical expertise; and/or () there are
- ¥
~

better or worse, 1.e., more ¥ hal, ways of deciding wiat is the right

thing to do. .

] 2 i 3
&_ These are, of course, 1deal@: They do not apply to au ,,ori

even to emtire works. -The labels only categorize ideas and statements

contained in’'the works cited.

~ . -

A

. 3. l€§ Is Decline a Problem or an Opportunlty° ’

P
ﬁEaders of the literature descrlbed thus far will get the overwhelmlng

1mpness1on that decline is best def1ned as a bundle of problems, of ch01ces
with- palnful strade- offs. There are, however, exceptlons and therp is a
. .llterature wh1ch sees opportunltles in decllne. The most eloq@ent and

A
persgas1ve spokesman for this p01nt of view is, CuIbertson»(1977 :42). .He
. e
,» writes; - 3 s, P

-

A
rsit establlshes a climate which encouragesgchange. Such '
imate is generated in part by the dissatisfaction ﬁhlc 42L
adfler8¢ events create. Aas the" consequences gf decline become
- . moxre visible, fbr example, the motivation to examlne ity origins
‘and conditions and to define altern tlves for change grows, -
Since adverse events have an unpleasant quality, aspirations
to move hind less adverse states deyelop. This predisposition

1
toward change, one can argue, is stronger in adverse tharhin .
' salutory/ circumstances. Prosperity ténds to make individuals
¢ LY " . . -
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more satisfied 'than dissatisfied with the status quo. It
- . follows, then, that less opportunity for fundamental changde
is inherent in more prosperous eras. Adversity, then, can
) . - abet and support leadership. Educational administrators
" today can capitalize upon adversity and put it to use by
helping school personnel, ‘community leaders and policy
makers identify and realize desired.change... Leaders in
such circumstances, then, can use adversity to Help clarify
new purposes and prioritize issues... Every adverse con-
dition has iff it new oppdrtunities. Adversity is a stimulus
. to identify and act upon thosg opportunities. The closing _/f
of a school, for example, may be viewed adversely by the
citizens in the' immediate community, but the school faExll-
ties which are vacaFed can be used for fiew purposes related
to adult education, community service, recreatlon or other
social functions... [Emphasis not in or1g1nal.]

Culbertson (1977:43) also states:

' Behind every adverse condition or event, then, is a range of

opportunities. “COne very important use of adversity is to
> ) identify and to use the opportunities which adversity gener-.
ates. Every organization, particularly in prosperous times,
develops inefficient operations. Since it is easier to
°z assess resource use in times of adversity, the latter can

be used to examine operations, and to make them more effi-
cient., Thus, corporate enterprises in timeg, of recession °
implement modes of self-assessment whith hegg them become
"leaner" and more efficient in the organization of work,
personnel deployment, communication activities, energy con-

- sumption and other processe? Similarly, in school systems,

) examination can lead to new decision options which, if

1mplemented will lead to more efficient uses of human and
financial resources. [Empha51s not in original.].

To which Bellon (1977:12 and 16) adds that while "adjusting to decline is
especially difficult for those institutions which havejgeen growth orien-
ted" it is nevertheless posgible that "pr9g s can be ‘strengthened in a

by ¢ period of decline."

: ' Now consider the followiné passage from Keough,fa’former school super-
*ntendent (1978b:351-352) , with extensive experience with decline:

\/ Districts caught in a financial crunch have only a few p0551ble
alternatives: reduce staff and cut program, 9censolldate facili-
ties, raise local_taxes, or operate under deFicit budgets. When
deficit budgeting is illegal under state law or tax increases

* are just not possible, the alternatives are reduced to making:
) ég‘ trade~offs between program and facilities.” Given these basic

' alternatives most’ administrators view facility contraction -as

‘ the' lasser, of all evils. When districts do not lan ahead,
however, they are forced into what many term "aﬂiterity

~
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, conditions," across-the-board cutbacks in program and personnel.
And usually it is the very innovations that made the district a
"lighthouse” that are the first to go. Cost quuctions which
leave the district at a "bare bohes" stdte-mandated curriculum
level are,ﬁq\‘uncommon... Perhaps the gre;;est threat to pro-
gram comes not from a plan to cut program, but indirectly as a
result of a district's thwarted effort to consolidate facili-
. ties. The district may launch a community information program
| and concentrate its efforts on closing under-utilized facilities.
The emphasis, time-line, and planning focus on this alternative.
Frequently, communlty opposition is strong enough to prevent the
board from carrying out the plan.to close schools. This deadend,
when it happens, usually occurs late in the school year and well
? along in the budget process. The-financial crunch is imminent;
the facility plan is dead, a referendum not possible, and guick
‘decisions must be made. Only program is left -- and here lies
the real threat. Program cut decisions aré made under pressure,
quickly, and usually without a well-thought-out plan.

Notwithstanding the scenario presented by Keough, Scott (1977:20 and
22) argues that cut-backs and adversity can re-motivate school staff:

.while salaries and employee benefits and ,other general con-
dltlons of work are important to employees and keep them from
being dissatisfied with the organization, the really important
factors contributing to satisfaction on the job and to genuine
motivation are related to the work itself...and if we can con- P
tinue to vide fair and equitable levels of economic compen-
sation, w&¥can turn to the nature and content of work and pay
more attention to the opportunities provided for recognition
and esteem, without being constrained by the notion that all . .
increased responsibility must be accompanied by a proportional 3
increase in salary. '

On the othetr hand, Cuban (1979:379), in commenting on his efforts as
school superintendent to implement humane reduction in force policies and
maintain fair-and equitable levels of compensation, observes that: to

Finally, as a direct gbﬂség;;;;;‘of staff contraction, there are .
few advancement opportunities available tq teachers and adminis- .
trators.. Whereas a decade ago numerous vacancies in helping-

teachkr, supervisory, and administrative slots gave ambitious
individuals much hope for advancement, today few openings leave
frustration and resentment in their wake for those who apply for

the occasional vacancy and fail to §et selegted -- even when the .
policy is to Hire from within the organization. Like the apo- 1
chryphal tale of nineteenth century french bureaucracy, in which

death or retirement were the only possibilities for promotion,

shrinking school systems find themselves faced with the impotent

aspirations of*effective young teachers and administrators. . .

There are .a number of issues lurking in the passages 5&8& quoted.

- r
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Those issues and the contrasting positions taken by a cluster of works
(Berman and McLaughlin, 1978; Bellbn, 1977; Cuban, 1979; Culbe;tson, 1977;
bembowski,. gt.al., 1979; Freeman.and Hannan, 1981; Keough, 1978b; Mueller,
1977; Scott,=1977; and Stefonek, 1979 which directly or indirectly address
this igsuefkéfe depicted in Chart 3C, on pages 26-30, immediately below.
That ¢ &t presents a s'umma'fy of contrasting propositions about the puta- ¢
tive op rtunities and problems posed by decline as exhibited in selections
from the literature listed above.
Bg way of a summary, the focal points of debate are the propositions
that the adversity caused by decline offers opportunities to:
... % (1) Engage in long-range and creative plannihg and bring
about desired institutional change. ’
(2) strengthen programs and renew’staff.
(3) Develop a leaner more efficient school organization. -
With respect to the first proposition, Mueller (1977) points out that
decline problems stem/i{zz forces outside of the school system and that -
this limits the exercise of pro-active rather than re-active leadership.
Minnesota (1976) reiterates this point and notes some external constraints,
e.g., teacher certification requirements, which place limits on the cre-
ative re-allocation of human resources.. Berman and McLaughlin (1978) iden- s

+tify organizational barriers to the generation and use of the kind of in= {

formation needed for the kind.of organizational learning heces§ary for

*

change and.renewal (a similar point is made by Colton and Frelich,  1979).. 4

They, Berman and ‘McLaughlin, further note that the;nozﬁéi-school district
pl

R,

anning and the
_ b

pudget-making pfocess all but precludes the long-rang

o

. making of creative choices. . g
. N :

Dembowski (1979) points out that: (i) decline in enrollments can

&‘f‘,‘.

lead to program innovation if and only if it is not accompanied by a fiscal

\ decline, and (ii) that inasmuch as most reductions in force are by senior—
: 1ty, declining systems lose those teachers who are most likely to lnnoVate
. Keough (1978b) observes that in cut-back dec151onmak1ng§1t is the innova-

N tive programs that rare the first to go. In other words, there is a pro-
grammatlc analogue to the prlnc1ple of last hired, first fired.

+ With respect to efficiency, Berman and McLaughlin (1978) note that
even if school district budgetmaking were to be rationalized (by adopting

. é
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GHART 3T. PROBLEMS AND OPPORTUNITIES OF DECLINE: A PROPCSITIONAL INVENTCORY OF SELE‘CTIONS FROM THE LITERATURE

- N

OPPORTUNITY COUNTERVAILJNG PROBLEM/S — Al
LY Jr
PROPOSITION FEFERENCE PROPOFTTION REFERENCE
Decisionmaking can bhe pro-active rather —Culbertson, 1977 " In decline, one key feature of the Mueller, 1977
than reactive, "...a major benefit of 44, (see also .decisionmaking situation 1S that school
adversity 18 the effective addressing Bellon, 1977) managers nave to deal with change caused !
of problems ini more than a pzecémeal by forces in society rather than forces *
and time-bound fasnion.” ~J1thin the edacatzona{&system.
) /
"rdversity estanlishes a climate which Culbertson, 1977, "Districts caught in a financial crunch reough, l978b.321
encourages change...adversity, then, can 42 have ornly a few possible alternatives: .
abet and support leadership. Educational reduce staff, ﬁht programs, consolidate
administrators today can capitalize upon facilities, raise lo taxes, or operate
adversity and put 1t to use by helping aunder deficit budgets.™
school personnel, community leaders and
polxcimaker§ i1dent1fy and realize ' - Long-xange planning requlres unity of Bellon, 1977:12
desired change.” purpose,
Unity of purpose 1s difficult to achieve Fregman and Hannan,
in public systems, especially school 1881:30-31
- systems with ambiguous and shafting goals
. - and uncertain technologaes. The result is
. that "when resources are scarce and demand
for services {1.e., enrollmentg} cannot be
t . controlled; school districts become battle-
t N grounds 1in which the form of education
! - rather than 1ts sufstance becames the bone -

of contention."

N Schools' budgetary ?rocesses preclude Berman and
long~range and comprehensive decision- McLaughlin, '1978:22
making. “Typically the district budget is

r prepared by the district business manager 3

1n collaboration with the superintendent

and then put intd final form by the schoo

board. Other district personnel have inpu

1nto thas essentially closed process only

means of their division budget' recoemendations.

- Those recommendations typically inflate divi-
sion needs and 'hide' cohtroversial items.
This form of budget preparation provides no
forum for an informed discussion of trade-offs.”

-~
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CHART EE {(continued) : PROBLEMS AND OPPQRTUNITIES OF DECLINE: A PROPOSITIONAL INVENTORY OF SELECTIONS FRCM THE LITERATURE
OPPORTUNITY . COUNTERVAILING PROBLEM/S
SrURIUNS I .
PROPOSITION N REFERENCE PROPOSITION PEFERENCE
>
"Every adverse condition has in 1t new Culbertson, 1977: Closing a scnool not only adversel; affects Stefonek, 1979:6
opportunities. Adversity 1s a stimulus 42 the immediate coamunity but also breaks the
" to 1dentify and act upon those oppor- 1mplicit "social contract” between schools
tunities. The closing of a school, for ’ and the citizenry.
example, may be viewed adversetiy by the . !
citizens in the immediate community; but \S
school facilities whi¢h are vacated can .
used for new purposes..."” ~
Progras renewal. 'P?oqrams can be Bellon, 1377:16 "...1t's usually the very innovation that Xeough, 1978b: 351
strengtnened in a period of decline.” . - made the distraict a 'lighthous at are
‘. the first to go. Cost-reductionS that
. - leave the district at a 'bare bones' state-~

mandated curriculum are not uncomemon.”

"The 1dea that declining enrollments may be Dembowski, et al.,
used to increase the quality of the in- 1979:178
structional program 1S true only to the

extent that such i1mprovements do not require

additional financial expenditures.”

. Enrollment loss 1s often accompanied by Dembowsk:i, et al.,
r * funding loss., The loss of "this 'loose’ 1979:18
source of funds 1s having a negative effect
. on education. Administrators often used

'bribes' of cash to induce teachers to

j experiment with innovative educational pro-

grams. In any org2nization ‘there 1s a ten-

N . dency to maintain the 'sgtatus quo’ unless
some change agent is present. With this
‘cash' incentive for change gone, innovation .
and change through incremental additions
has lessened.” J )

"It 18 likely newer teachers are able to Dembowski, et al.,
1mplement 1nnovative practices. Because 1979:174
N they [declining districts] cannot hire these
\ new teachers, [such} school districts must
5 \ either bear the cost of retraining older
\ teachers or opt for status quo instructional
5 programs instead of innovative ones.”

El{lC ‘ . 46 . ' .
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CHART 37 (continued) .

PROBLEMS AND CPPOCRTUNITIES OF DECLINE.

-

A PROPOSITIONAL INVENTURY OF SELECTIONS FROM THE LITERATURE

OPPORTNITY COUNTERVAILING PRQBLEM/S

R =

PROPOSITION REFERENCE PROPOSITION REFERENCE
Decline and cut-pack® can re-motivdte staff: Scott, 1977:20 "As a direct consequence of staff contraction, Cuban, 1979:
“while salaries, employee benefits, “and and 22 there are few advancement opportunities 379 .

.other general conditions of work are wmpor-~
tant to employees and keep them from being
dissatisfied with the organization, the
really important factors contributing to
,satisfaction on the job and to genuine
motivation are related to the work itself:
-..1f we can continue to prgvide equitable
levels of compensation, we can turn atten-
tion to the nature and content of work and
pay more attention to the opportunities pro-
vided for recognition and esteem, without
beinig constrained by the notion that all
increased responsibility must be accom-’
panied by a proportional increase in salary.”

available to teathers and administrators... N
fewler] openings leave frustration and resent-
ment 1n their wake...like the apochryphal tale
of nineteenth century French bureaucracy, 1n
which death or retirement were the only poss1-,
billities for promotion, shrinking school 8ystems
find themselves facéd with the i1mpotent as-
pirations of effectuﬂ:" young teachers as%;i -
administrators.” . -

v
+ B *
v

i

Increased’effz.cxency: “"Behind every adverse
condition or event is a range of opportu-
nities. One very important use of adver=-
saty 1s to adentify and to use the oppor-
tunities which adversity generates. Every

©rganization, particularly in progperous !

times, develops inefficient operations...
corporate enterprises in times of. recession
implement modes of self-assessment which
help them to become 'leaner' and more
efficient...similarly, in school systems,
exanination can lead to new decision
options which, 1f implemented, will

lead to more efficient use of humhn

and financial resources."

ERIC

Aruitoxt provided by Eic:

Culbertscn, 'I‘her(:f‘e structural "...few districts have Berman and
1977:43 barr Lrs preventing . managed to coordi- Mclaughlin,
schools from conduc- nate evaluation pro- 1978:308

cedures with decision-

making cycles or es-

tablished appropriate

channels for dissemi~-

nation and discussion of .
evaluation findings. ¥
Consequently, evaluation
efforts are typically

s isolated and unrelated (
to district policy or
practice."

ting and benefiting
from self-assessment.

S
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CGHART 3C (continued). PROBLEMS AND OPPURTUNITIES OF DECLINE. A PROPOSITIONAL INVENTORY OF SELECTIONS FROM THE LITERATURE
OPPORTUNITY COUNTERVAILING PROBLEM/S,
e - s—
PROPOSITION .. . « - REFERENCE PROPCSITION REFERENCE
Opportunity to be more efficient (continued) Culbertson, _ Structural Bureaucratié arrangements, hier- COlth and
1977:48 barriers archical divisions of labor, and Prelich,
3 R {cont'd.) {cont'd.) intra-organizational 1interests 1979:415
‘ - make 1t difficult for large urban
. school districts to conduct self-
* . assessments. With respect to school
closure decisions, for example, .
"...principals -- far down in the
. + hierarachy -~ were able to mani-
pulate data on building utilization.
To them, excess space 1S an asset
. not a liability...decision rules
: are often made far down in the
: . hierarchy f{and} an important deter-
+ . minant of thése rules is the lower
level bureaucrats' definition of
» , . the situatien.” .
= Concepts Of A more rationalized budget process .Berman and
R "leanness" . (such as PPBS) would not avoid the Mclaughlin,
R ' . and "effi- value conflicts inherent in public 1978:323
- ~ ) ciency” sch’ﬂl systems. . ‘y
are themseglves ~ .
’ debatable and “...because 'costly' is typically Berman and
'Y . as such sub- defined by political considera- _ Mclaughlin,
i - 14 * ject to tions, programs oriented toward 1978:322
: political upgrading the overall quality of
pressures. educational delivery would be likely ¥
. to succumb to pressures from special )
interests."” ©
‘
- *
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CHART 3C (continued) PROBLEMS AND OPPORTUNITIES OF DECLINE- A PROPOSITIONAL IKVENTGORY OF SELECTIONS FROM THE LITERATURE

—x Y

-

OPPORTUNI TY COUNTERVAFLING PROBLEM/S '
PROPOSITION . REFERENCE PROPOSITION e REFERENCE
- & - -~ * T ’
Cbportunity to bé more efficrent (cont'd.) Cylbertson, Efficiency an\;i "Rrational cutback strategies Seefonek,
’ 1977:43 political ...often require and result 1in 1979:17
* (cont‘d.) pressures. greater impact upon some people
‘- ) . (cont'd.) and programs than on others.
¢ Participation [in cutback
decisionmaking) can result 1in
h protective behavior by those »
who perceive thelr operations
to be in jeopardy and can
- inhibiti hard decisions by manage-
ment and staff who don't want to
N antagonize thear colleagues.
‘ Deadlocks and conflicts can '
often be avoided by allocatirg
P reductions across all programs
and units, yet this may be far
- - less productive...”
- ' . There are  1f growth pr decline occurs Minnesota,
“structural across course 9fferangs, 1t may 1976:17
= constraints to not be possible to increase or
E ! efficient and . reduce staff proportionately
N and creative without increasing or decreasing
re-allocations the number of courses of fered.
- of human re- Certification requirements Minnesota,
‘ ) sources. (e.g., in vocational education) 1976:18
N may_restrict redgction of staff
* : ‘and use of alternative staffing
patterns. . ¥ .
° - -
o
- * '
. B 4
~— -
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PPBS -- Planged Program Budget System -- for example) decisionmakers would
still face cogflicts about what counts as a cost, and what counts as a
benefi&. Stqfo&ek_(l979) notes that participatary styles of decision—
making and ordinary human considerations of collegiality prevent_ﬁecision—
makers from ﬁaking the kind of "hard" choices foreseen by those {like
Culbertson, 1977) who see adversity as an opportunity to make schools more
effszenF.‘ 7- - N,

Scott (1977) and Cuban (1979) differ in their implicit assumptions
about human nature. Cuban sees ambition, and the prospect of realizing
ambit}on, as a motivation for excellence and, hence, providing better ser-—
v1ce’to children. Scott assumes that the practice of a craft is its own
reward. " . '

In considering our review of this literature several caveats are in
order. First, Chart 3C depic&s a debate. This is not quite literally
true. The selections are not aimed at each other and some authors (Bellon,
1977; and Bé;man and Mclaughlin, 1978, for exampie) note both opportunities
and problems, as does Culbertson (1577), Second, in one sense, the selec-
tions, i.e.n.the opportunity vs. problem propositions, talk bast oné
another. Culbertson and others are not blind to the organizational path-
ologies noted by Berman and McLaughlin (1978), Freeman and Hannan (1981),
and Stefonek (1979). Raﬁher, they argue that adversity causes enough
disruption 1n established practices and organizational inertia for créative
leadership and the improvement and rationalization of school management.
The other side points but that decline and'EQVersity orily serve to exacer-
bate the bureaucratic pathologies of schcol systems. )

There is,~£hen, evidence of two differing perspectives. It would be
useful if those differences were to be resolved by research evidence. But,
as.we shall see in Section 3.2, below, and again more fully in Section 4.0,
such evidence is not available. In fact, it is d%fficult to see how the
issle could tested.. Culbertson ;nd others are making a counter-factual
claim: if (and only if) leadership were exercised in the way they‘descrlﬁe
it; then decline and adversity provide opportunities for institutional re-
newal.

The whole debate, then, seems to turn on how one sees the limits of

-
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educational leadexship (and not individual leaders' skiils, ingenuity and

courage) _in organizational settings. The last proviso is the all-important

key to unpacking these different perspectives. The "oﬁtimist;" (Culbertson
éﬁd others) make some implicit propoéitions about organizational behavior:
(1) that organizations have, or can be given, a unity of purpose; (ii) that
strong leadership can create, or capitilize, on this unity; and (iii) trans-
late it (the urity of Eurpose) into a coordinated.set of operations. Be-
hind these propositions are assumptions about leadership and followership

—_—

in school settings. Readers will recognize these assumptions as consti-’
tuting a ;articular image of the school as a "rationgl-purposive organi-
zation." This is, to use our earlier typology, a managerialist image of
schools. The "pessimists (Hannan and Freeman, 1981, especially, and to a
lesser extent, Berman and McLaughlin, 1978; and Stefonek, 1979) operate with

a different image &f the school, seeking it as an uneasy constellation of

interest groups united by a consensus not to delve too deeply into the pur-
*

+

sses of schooling (the school as a "polity") and by an adherence to estab-
lished practices and norms which are disrupted and threatened by decline
and its attendant adversities (the school as a "social system"). ‘
Once again, we see how. differing images about the nature of schools
as organizations inform differing perspecpives on decline and its manage-

ment.

3.2 RESEARCH

“

-

Research per se cannot settle all disputes arising out of different
conceptions of the school (if only because there are few uninterpreted
"facts." There are "findings" and findings are generated by methodologies
which are, in turn,'derived from different conceptual schemes.). Research
can, however, provide data about the ‘impact of decline on measurable oper-"
ations of schools, about behaviors associated with deélining school sys-—-

tems, and about the impact (again, measurable) @f those behaviors on the

~

schools and on communities.
The 33 references which provide such information are listed and clas-

sified on Chart 3D, on pages 33 - 35,.immediately following., We will |

.




THE EVIDENCE:

A READERS' GUIDE AND INVENTORY

. kgt 30

T

FACET OF DECEINE TUPIC AND SUBTOPIC QFNRE .
) SURVEY DATA 1 CASE DATA
. NATIONWIDE INTERSTATE STATLWIDE SINGLE COMPARATIVE
NATIONWIDE ELLLLL Ay STATEWIDE 2iNGLY Lonbarallve
0 Y
IMPACT OF DECLINE: On Administrative ASCD, 1980 .
Practices .
On Governance Processes ' CUBAN, 1979 BOYD, 1979
EDLEFSON, 1977 BURLINGAME, 1979
MORGAN AND WOFFORD,
. 1977 '
-
o »
On Finances LEPPERT AND ROUTH, ODDEN AND VINCENT, HICKROD, 1976 R MORGAN AND WOFFORD,
1978 1978 RODEKOHR, 1976 1977
) WILKEN AND "
. ’ CALLAHAN, 1978
On Personnel DEMBOWSKI, 1979 FREEMAN AND HANNAN, | HICKROD, 1976
1981 WILKEN AND
W ODDEN AND VINCENT, CALLAHAN, 1978 ~
w 1978
on Frogram: Course DEMBOWSKTI, 1979 RODEKOHR, 1976
Offerings WILKEN AND :
CALLAHAN, 1978, ) .
*
Quality DEMBOWSKI, 1979 RODEKOHR, 1976
WILKEN AND
CALLAHAN, 1976
. Innovations | DEMBOWSKI, 1979, ‘ RODEKOHR, 1976
RESPONSES TO Planning: Enrollment ) , SHAW, 1980 BERNHARDT, 1980
DECLINE: Forecasting
- Community EDLEFSON, 1977
* Involvement . HESS, 1979
. ! NUTTALL, 1976 ,
. L MORGAN AND WOFFORD,
1977
. \*n\\\\
- ' ' -
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» CHART _3_9: THE EVIDENCE. A READERS' GUIDE AND INVENTORY t
FACET OF DECLINE ‘TOP’ AND SUBTGPIC GENRE ,
L1107
. , SURVEY DATA CASE DATA
NATIONWIDE INTERSTATE ) S:YATEWI DE ' SINGLE COMPARATIVE
RESPONSES TO DECLINE: Personnel: Changes in DEMBOWSKI, 1979 @ RODEKOHR, 1979
{continued) ‘Hiring * s . ‘
Practices & - .
Reduction 4 HICKROD, 1976
1n Force ) - *
' Early DEMBOWSKI, 1979 ELLSWORTH, 1977 h
Retirement . .
G RN Facilities: Changes 1n DEMBOWSKT, 1979 .
Space Allo- Q- *
cation by . >
* Program Area t
Q“ [ . hJ v *
- r - v .
N Alternative SARGENT AND . MITCHELL AND EISMANN, 1976 .
. Use of HANDY, 1974 MILLER, 1980
Excess Space 5 »
Grade Re- ° > HESS, 197%9a ‘
R “a, organization ot . PIATT, 1975
* Ty
T 5chool Closure: . ANDREWS, 1974 ‘ CUBAN, 1979 .| BORNSTEIN, 1979 °
N : YEAGER, 1979 +»BOYD, 1979
v .
, . . . BURLINGAME, 1979 o
Ao, COI,TOM\AND FRELICH, 1979
D = ) >
Interdistrict Sharing: DEMBOWSKI, 1980 " & - . % . ,
N ) . -.P - . ‘\ | .
IMPACT OF RESPONSES R?_u):tion in Farce: ROSEMBERG AND . - é‘.
TO DECLINE: < Ihpact on Affirmative. VINCENT, 1978 -
¢ ACthl’L' 17 . A i . { ;
V3 . s N '
‘ . School Closure: Impact, & i @ CUBAN, 1979 BOYD, 1979°* . .
on Governance Processes ', . N Y ! . BURLINGAME, 1979
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brn Pupils RICHAKRDS ANp COHEN,
. 1981
School Closure. Impact COLTON AND FRELICH,
» on Desegregatiocn . . 1979 *
g ) FLEMING, 1980 .
. VABLENCIR, 1980
. [N R -
+ L
w .
v
l&’
t - 2 ¢
. B} . ‘
~ Ay
, .
. . s
A
- R -
. / .
/ - :
- “<
N s ﬁ_‘ s
- . ,
-3 ] L4
= . C , -
\)4 \JU 1. wJ {
FRIC ‘ . : T :
: = : - <




+
- ¥
postpone a discussion and review of the evidence contained in those ref-

erences until Section 4.0, below. For now, however, several deneral ob~
servations about the shape of the research literature can be of fered. -

*e There is a preponderance of case-material ranging from com-
parative and longitudinal studies (e.g., Boyd, 1979), informed
by a theoretical perspective and a rich conceptual framework
to detailed case-histories (no less useful for practitioners)
of unique responses to unique circumstances (e.g., Morgan and
Wofford, 1977; Edlefson, 1977).

e The literature is rich in data on the fiscal impact of decline,
. less rich in generalizable data on the programmatic impact of
- decline (with the exception of Dembowski, et al., 1979), and
relatively limited [(except for case-studies of varied general-
- 1zability) on the processes of responding to decline, and the
impact of those progesses.

e In addition to information on school f;nance,,uhere is an’ under—
standably heavy emphasis on school closure ranging from natlon-
wide surveys of school closure criteria, descriptive {Sargent
and Handy, 1974) and analytical. (andrews, 1974), to statewide
(Bernstein, 1979) and local (Boyd, 1979; Burlingame, 1979;
Colton and Freli¢h, 1979) comparative case studies of school
closure decisionmaking processes, to single case histories
(Cuban, 1979; Yeager, 1979), to l.cal impact studies of
school closure and consolidation (Amlung, 1980; Eismann, 1976;
parks, 1980; Richards and Cohen, 1981). The local impact
studies are not very generalizable with reépect to either <
findings or, with the exceptlon of Richards and Cohen (1980),
method.

4° Our research found aonly six nationwide surveys on the impact
of decline. These include: ¥ ASCD (1980) which focused on the
impact ‘of enrollment decline on supervisory practices; leppert
and Routh (1978) summarizing ¥he fiscal impact of declining
enrollments; Dembowski, et al. (1979), the most comprehensive
extant study on the impact of enrollment declines on school
program; Sargent and Handy (1974) and Andrews (1974) which
surveyed school closures nationwide; and Rosenberg and Vincent
(1978) , a valiant attempt in the face of almost insuperable
measurement problems-to.ascertain the impact of reductlons

~ in force on affirmative actiop gains,

e There has yet to be a comprehensive nationwide study providinb

7 We discuss- the available llteratufe .and eV1dence on equity 'in Section

. 5.1, below. We define "equity", operationally, as, all those programs and
pollcies, often mandated, which provide services and opportunities for popu-
lations hltherto underserviced and/or discriminated against. These refer

. to: school’desegregation, affirmative action, special and compensatory edu-
cation -- e.g., Title.I, bllingual programs, and programs benefitting
handicapped and,learning disabled persons.

t
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’ original data on the impact of decline and decisions made
in response to decline on equity initiatives in education.
In addition to Rosenberg and Vincent (1978), Dembowski, et
al. (1979) and Wilken and Callahan (1978) provide survey ]
data on the preservation of $pecial education despite de-
cline; Hickrod (1976) surveys the impact of state aid for-
mulas on Title I; and Colton and Frelich (1979), Fleming
. (1980), and Valencia {1980) provide case data on the im-
. pact of school closure decisions on desegregatidn. The
‘ news with respect t ecial and compensatory education -
is heart%ning; gajfis havy been held harmless despite de-
data o desgﬁregation and affirmative
action is mixgd. districts do, as a matter of__
poligy, but ractice, take desegregation into
account in their school closure decisions. Affirmative
action gains pear to have been eroded in districts in
decline. . ) .

In summary, the extant research does begin to give us some knowledge
-apout patterns of schocl syskems' -adjustments, i.e., glanngd and unplanned
responses to decline. But, apart from a handful of illuminating case
étudies, not much is known about gchool systems' decisionmaking processes

.

. . 8
in responding to, and managing decluine.
-

3.3 RESOURCES

This does hot mean, howgver, that there 1s a scarcity of advice about
how to respond to and manage decline. As noted in Section g;g, above, the
category "resources" inclgdes noF only*handbooks and bibliographies, but
also state and local task forCe reports which, by virtue of their detailed
documentation of some actual planning processes, can serxve as planning
materials. Charts 3G and 3H, on pp. 75 and 80, at the conclusion of this

subsection provide an inventory of the topics dealt with, and an inventory

L]

Please note. We are Operating with a restrictive definition of research. .
It. 1s applied only to those materials which present "hard data" subject to the
principle of falsification (see K. Popper, logic of Scientific Discovery,
New York: Basic Books, 1959). There is a wealth of anecdatal materials on
!decisionmaking processes. We discuss those in Section 3.3.2 immediately

2. " below and include them‘under "advice" where advice refers to the literature
which not only provides "how-to" instructions but also provides anecdotal
descriptions of endorsed practices. . . %k
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f the instruments and hands-on planning materials (see the columns under ,

"Tools" on Chart 3G) contained in the "Resources" and "Bibliographies”,

respectively.

3.3-1 Patterns of Advice

We also define as "resources" a vast occasional ang.periodical liter-

ature;yhich offers advice to local school district decisionmakers. The

genre, "advice," is characterized by its manifestly practical\intent, its
brevity, its avenues of dissemination (papers delivered at professional
association meetings and articles in professional association journals,

e.g., PDK, American School Board Journal, NASSP Bulletin, CEFP Journal,

etc., and the prevalence of anecdotal documentation as supporting evidence.
Chart 3E on the "pages immediately following provides an overview of this“
advice literature. .

. advice comes in many forms -- memorabilia from the "firing line", spe-
cific "how to" and "what you should’do“ hints distilled from experience
and from the "craft-lore" of school administrators, and inspirational ox
cautionary anecdotes about what we/they did in District X or Y. Advice
is also offered across a whole spectrum of management issues. A sample
of that advice is offered in Chart 3F, on pp. 41-50, below. The literature
cited is representative of the most widely cited, quoted, and agreed upén
courses of action. As sucﬁ) it represents an emerging professional con-
sensus on managing decline. '

; ' | /

3.3.2 Synthesis: Advice on School Closure ~

and Community Involvement

-

We begin with Sargent and Handy's (1974) early and classic treatment
of the subject. They advise that all school districts require a plan for

'

school closure. Such a plan would have:

H

We will bt provide a review and discussion of the handbook literature
as a category, apart from collecting them in Separate sections (Bl, B2) of
our annotated bibliography and inventorying them in Chart 3G.
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CHART 3E: A

READERS' GUIDE TO THE “ADVICE" LITERATURE: SELECTED WORKS

MANAGEMENT ISSUE TOPIC AND SUBTOPIC REFERENCES ! P
Decisionmaking Budgeting Eates (19779; Hentschke (1977a and b); Mueller (1977}; Morgan and
- 1 wofford (1977); Shannoq (1980) .
éovernance: Board Decisionmaking Exsenb;rger (1978); Tymko (1980). '
) planning. Impcrtance of Bellon (1977); Divoky (1879); Fowler (1980); Mazzoni and Mueller é1980):

New York (1976).

Enrollment Forecasting

T
Erown and Servile (1979); Brunetti (1974); Engelhardt (1974); Keough
(1974a; 1974b; 1978c); Fonstad (1979); Leggett {(1973).

Technical planning is not
enougn. Need to address the
people problems of decline.

Hickcox and Ryan (1979}, Bishop (1979); Eisenberger
(1978a); Piele and Wright (1976).

(1974); Keough

Community Involvement

Custis (1978), Ersenberger (1976; 1977; 1978); Klas (1979} ; NSPRA
(1976); Sieradski (1975); Katner (1974).

Closing Schocls

4

lal

Planning for:

-

Information Gathering

>

Crowe (1979); Eisenberger and Xeough (1974); Frederickson (1978b);
Leggett (1977; 1978); Morris (1977); Pasnick (1979).

Involving the Comminity

’ -

.

Bornstein (1978}, Keough (1978a); Eisenberger (1974; 1975);
Eisenberger and Keough (19743; PeckenPaugh (1977); Pound (1976};
Ross (1980); Sargent and Handy (19%4); Thomas (1977).

Mitigating the Impact
of School Closure/
Merger

Brody (1976); Eismann (1976), Richards and Cohen (1981);
Thompson (1979).

Reducing Staff

RIF

General Discussions

Custis (1978a); Fowler (1974); Kefley (1978); Nolte (1976);
Keough (1975; 1978); Wilken and Callahan (1978); Zusman (1978}.

_Due Process and Law

Boyer and Nassau {1978); Ditzhazy (1977).

Cellective Bargalning

Booth {(1980); Jascourt (1978); Nassau (1978a; 1978b); Nolte (1976};
Shannon (1980).

Sendority v. Merit

Haun {1978); New Jersey (1979); Nolte (1976); Siefert (1979). .

O
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CHART 3E. A READERS' GUIDE TO THE “ADVICE" LITERATURE; SELECTED WORKS R

MANAGEMENT TSSUE TOPIC AND SUBTOPIC ‘ REFFRENCES

Reducing sStaff (eont'd.) Mitigal:ng Practices. Job placement and xq(er— Thomas (1978} .
distrxit sharing.

Alternatives.

Early Retirement

Divoky (1979),
Seirfert (1979); Wakefield and Donnelly (1978).

Ellsworth (1977), Keough (1978a), Illimpois (1975;

1977);

Irtra-district Job Sharing

Yalvelage (1978).

v
= ~

-

Furloughs and Extended lLeawve

hbxvo}'y

{1979); Illinoas {1975;.

Renewrr

Preservize

o
Py
M
e
e

[4

Dambowskil {1979) .

ERIC
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Inservice Dembowskl {1979); Killick (1980); Relic (1980); wWofford (1978).
Renewing and Preserving Adult and Community . Anderson (1977); wWegmann (1980).
Special Programs Education

»
Arts Program Dace (1979), =
Coump iter Literacy wWegmann (1980). P
o “1fted and Talented . Carlson (1979). Yy
o . ,
Using Excess Capacity
for Special Education - Schomp (1980),
4 -
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CHART 3F:

’
A COMPENDIUM OF ADVICE TO SCHOOL MANAGERS AS THEY ADJUST TO DECLINE:

SELECTIONS FROM THE LITERATURE

\

MANAGEMENT ISSUE TOPIC OF ADVICE

ADVICE STATEMENTS

REFERENCE/SS

ANNOTATION
NUMBER

Use a Zero-based
Budgeting System

BUDGETMAKING

"...the development of a school budget should be based on
educational expectations or output rather than line items.”

ESTES, 1977:30
see also HENTSCHKE, 1977b

55
70

Use Program Budgets

Program budgets help to counter the intuitive judgement
that to eliminate programs 1s to Save money. >

—_—

MORGAN and WOFFORD, 1977

106

Keep Two Sets of Books

!
A school's budget has to be understood by the public 1in

order to prevent a backlash against tough retrenchment
decisions. Keep two sets of books, "...one for the state
and the other fgr internal management decisionmaking and
public information. The latter set should be designed to
be understood by persons of reasonable 1intelligence without
an extensive accounting background, and should provide
narrative descriptions of categories of revenues and
expenses...."” ’

SHANNON, 1980: 244-45

148

BOARD
DECISIONMAKING

Board Role Qrientation

Locall boards of education should see themselves as planning
#fér social change 1in making retrenchment decisions.

TYMKO, 1980

160

Internal Decisionmaking

Boards should not use the parliamentary approach, 1i.e.,
voting, in order to make decisions. Instead, boards should
adopt a consensus based decisionmaking procedure.

Once a consensus decision has been reached each board member
should explain wny he or she approves. This clarifies each
member's point of view and "signals solidarity" as the board
begins the work of "selling the plan to school personnel and
the community.” -

EISENBERGER, 1918

51 \

PLANNING Make Retrenchment

Planning Routine

Planning for retrenchment should be integrated in schools’
standard operating procedures and should be a year-round
activity.

ESTES, 1977: 24

55

Create A Special
Organizational Structure
for Retrenchment Planning

Make a Coordinator of Declime. Produce a carefully
articulated decline responsé with phdses each having its own
timetable, purpose, methods and special concerns.

A community task force could have its own salaried facilitator.

DIVOKY, 1979: 88

43

-1

4 y

Manage. by Objectives

ERIC £5

Aruitoxt provided by Eic:

MBO (Management by Objectives) enable .
administrators to integrate their retrenchment decisions '
with reference to specific educational goals.

ESTES, 1977: 29
.

€6

55
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MANAGEMENT ISSUE TOPIC OF ADVICE ADVICE STATEMENTS - REFERENCE/S ANNOTATYON
7 . . NUMBER
PLANNINGY, - Fre-planning s Retrenchment planning needs to be Lased on reliable local BISHOP, 1979 14
(contin :ed) data not only about enrollment$ but also about community * KEOUGH, 1978a 87 ¢ R
' " needs and‘opinions, staff skills, facilities, programs, and BROWN AND SERVILE, 1979 ~21 - -
. R - ~
sc}keﬁ)l district organizations. - . BELLON, 1977 A 10
- * - * R a
. <9 ¢ Conduct a school facilities inventory “using svstematioc BISHOP, 1979: 267 o @ 14
N gtandards for estimating rnstructlonal 5pace requirements.” g . « :
. [ R . R '
R Formulate districtwide 'reorganizational alternatives so as to
& provide optional responses for boards-and community groups. - . ¢
FORECISTING @ oo hot Rely Exclasively "The typical straight-line cohort-survival technique used by BISHOP, 1979: 288 14 b
B TPME N on “ohort-Survival ~administratogs may no¥ be sensitive enough to explain . . !
Methodologies "sufficrently certain akgrrations, or 1nconsxstenr 1es 1n grade-
) . .by-grade, year-by-year nrollm.ntb " = -
: * . -
Use pon- di:moqraphxc indicators), e.g., high real estate v«x’:es KEOUGH, 191)4b 85
P (which reduce number of young famxlxes wlth small children) . ° .
& ‘ to estxmate future enrollments. ' - . '
¢ P<>11t1cal sensxtxvxty and unde_;rscandan the effects that PIELE AND WRIGHT, 1976 131
. social and politjcal pr™ssure groups can have op how fatts -
) P are  1nterpreted are just as import;ant: as knowing the strengths
¢ ) and weaknesses of"different forecasting techniques. . '
1 hd
L COMMENITY Recognize Dyfferent Technical planning and adcurate data gathering is not enough, E1SENBERGER, 1?74: 34 47 . .
IN;JOL‘@ENT Values and Interests Beware of the fact that principals may not have the same ) y
[1 . perspective as district -officials (e.g., closing a school
N . not the former's interest). = s ‘. e
‘ T
) . "The first factor for administrators and boards to deal.with EISENBERGER, 1974: 33 47
* 1s the real tion that there are no loyal district t ) . ) '
t:he e] : orlea lonal lzchoolrsu r)or:ers B T TR L see also MORGAN and . ‘ B
£7. - -rnere are only foyal SThool Supl : WOFFORD, 71977 106'
. . - -
o ! .
" Ways and Means of Community Polls “...1t lets the community know that you want EISENBERGER,, 1977: 36 50 N
N - Institutionalizing and need their :gvolvement. Polling can bg’dtme throqgh face ' ! 68 _i“
Community Involvement to face niter@ews, mailed durveys, or telephone qqéstnonnplres - .
© . N &
) SmallGroup Coffee Hours "...when a schbol-leader gets out
. . A - 1nto the community in small discussion groups, there 1s an ' A
@ opportunity to bring petsonal warmth into the situation." . ) .
R N - ' # \
1] ~ A N
: . ¥ »
. n . - a ' -
O R . . * v ~
"ERIC - . \ -
. s 2

Aruitoxt provided by Eic:
- ‘ [}




CHART 3F.

.A COMPENSIUM OF ADVICE TO SCHOOL MANAGERS AS THEY ADJUST TO DECLINE:

™ ¥
SELECTIUNS FROM THE LITFRATURE

~

MANAGEMENT ISSUE

TOPIC OF ADVICE

ADVICE STATEMENTS

;(‘ N

REFERENCE/S

1

ANNg!ATION

NUMBER

C UNITY
NVOQLVEMENT
(continued)

T

ways and Means of
Institutionalizing

Community ‘Invelvement

{coptinued)

S
W
o

+

" [Enlist the Support of

Community Opinion Leaderg}] "...you 1977:36
need to convince 'Mrs. Jon€s,' PTA leader, that her influence,
acceptance and reputation will not be lost, simply transferred

to a new school setting.”

EISENBFRGER,

{Enlist support pf community opinion leaders] .1n estab- EISENBERGER, 1977:37

50

50

lishing a task force.

"Enlist the help of ¥ey citizens...

local 'civic leaders,

town businessmen,

service area people. . *

‘The' local gasoline station owner talks to literally dozens
of community members each day."

{Use existing community groups] "...shift PTA emphasis to a

districtwide council and begin {their involvement in] planning
activities districtwide instead of at the building level.”

Establish a districtwide, broadly representative, task force 1977:37

to engage community leaders in helping to plan for decline.

EISENBERGER,

.and to reconcile "special interest pressures” and serve
as "a link between the school board and the community.”

SIERADSKI,

IS
«

1975:12 and 19

50

151

“ USE AND ABUSE
« OF COMMUNITY
TASK FORCES

Role

9

Yo not, let task force ,act as a SIERADSKI,

Tw?téhdog committee." 1975:12

"Give them a ‘specifi¢ charge. Don't let task force . ETSENBERGER,
flounder, studying nebulcus areas. Prouide, them with ’ .
1nformat10n If they have no source &f relxable infor-
mation, they will go through cld board minutes dredging

up all sorts of 1ssues. They 11 {the community task

forcel. ggf!ﬁEE the media people euphgmistically refer t& as
'investigative reportzng.'" (Emphasis not in origindl. Nl

.

1977:37.

© 151
50

L4 Functions

r0q}d become thoroughly famliar 'with thé methods and
1cators ueed to predict-future enrollments.

Tfe task force shquld visit each school and rate 1t
J#galnst the others in terms of educational adequacy. 4

The task force shoulé be respahsxble for establxshlng
critéria for closing any ‘school.

SIERADSKI,’1975:J9-21

151

"{The task force should] enlist the help o key citizens, EISENBERGER, 1977:37

" meet reqularly, gathEr data, and report back to the

5uper1ntendent B . . .

O

.
I ”

s

s
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~ CHART 3F: _a COMFENDIUM OF AUVIC

TC STH.L MANAGERS AS THEY ADJUST TO DECLINE, GSELELTILNS FPUM THE [ ITERATUKE

MANAGEMENT ISSUE TOPIC OF ADVICE

"ADVICE STATEMBMES (

ANNOTATION
NUMBER

REFERENCE/S

USE ANL ABUSE
OF COMMUNITY
TASK FORCES

Responsibirlity and
Accountability

©

"The task force should always report to the superintehdent
-- not the board or communmity.” (Emphasis not 1n original.)

EISENBERGER, 1977:37 50

(continued)
Internal Processes

If districts are just beginning to close schools then_use
the exteénded study committee which meets conce or twiceEa
month for nine months a year. -

"If decisions are needed guickly, 1irn-depth seminars, which
meet 9-5 on weekends may be useful." "Seminars" are most
successful 1n highly sophisticated, cosmopolitan communitlies,

s

»

EISENBE 1, 1976 49

o
Py
/m
m
il

Consider having a salaried facilitator for community task
forces on decline

SIJOKY, 1979.88 43

SCHOOL CLUSUPE

-
F-

Tre Impcrtance of Planning

“»f all plans.”

"All districts, no matter whdt thelr unijue 1sSsues, reqgulre
a plan for school shrinkage., (Suchl a plan must have: (1)
goals and objectpves; (2) a factual base, whicn should
1nclude enrqllmgit preductions, data on school location,
capacity and general adegquady {ofsschool sites], and data
on community changes, (3} an analyses of tne data; (4) a
set of possikle solutions; (5) a choice among-alternatives,
The latter should include a justification for the choice,

a time sequence for its completion, and a cost analysis

In closing schools, districts should develop a comprehensive
master plan -- covering policy program, personnel, organi-
zation and physical plants -- and a closure plan.

SARGENT and HANDY, 193
1974 . ‘

5,

-
5

'Conduct Facilities
Inventories

O

ERIC =

Aruitoxt provided by Eic:

Begzn‘by conducting a districtwide inventory of facilities
using systematic standards for estimating instructional
space requlrements.

BISHO\Pf 1979:267 14

A facilities inventory should be kept on file for each schook.
It should have the following 1items: (1) zoning, inclkuding

possible changes in patterns of real estate values and invest-
ment of éurroundzng area; (2) acreage of entire stte 1including
playground description; (3) physicMd plant and“construction --

. ' \ 4 .

-

PhSNI&, 19;9:65 ' 125

H

. 72
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A COMPENDIUM OF ADVICE TO SChOOL MANAGERS AS THEY ALJUST TO DECLINE.

ANNOTATION
NUMBER

ditioning, electrical systers, and constriction materials,
(4) accessibility by private and public transportation,
(5) architecture -- type, year and flexibility; and (6)
room inventory -- size and type of classrooms, Special
rooms, service rooms, fixed furniture, cabinet$, etc.

vre, age and condition of heating ventilation, air con-
it
.

a pup1l cost of
by - 5 1 scrnocis seem dnefficient.
Therefore "...make sure that your per pupil expenditure
1s being evaluated correctly. Many school system budgets
have a built-in bias ggainst srmall schools some

special costs, €.g., sSpeech therapy teachers, are divided
equally among schools rather tharn prcorated on the time
such teachers spend in each scnool.®

*LEGGETT. 1978 38-39

96

s

L4
“The process of school closure 1s a political act., Two
essential rules should guide 1t...{1} allow plenty of
lead time, and [2] involve the commumyty in planning for
closings and selecting the choice to be made."

SARGENT and HANDY, 1974.
See also all references to
"KEOUGH"

s

193

and to "EISENRBERGER"

Take Your Time Follow a two-stage procgss, “Districts should first SARGENT and HANDY, 1974. 193
present their data as a whole for community discussion t
and acceptance, and only then should administrators talk .
about the specifics of closing individual schools.”
share the Responsibilrty A broadly representative community task force should visit SIERADSKI, 1975:19-21. 151
, r3 each school and rate 1t against the others in' terms of See also EISENBERGER, 1975
- educational adequacy. Such a task foiqe should be respone and 1973.
. sible for establishing thé crlt%;ia for\sigsxng any school. N
Mitigate Adverse Community Keep the public informed at all times, on eaéh‘xssue, at CROWE, 1979; 31
reaction . each stage of the process, h EISENBERGER, 1975 and 1978; 48, 51
: g FREDERICKSON, 1978b; . 59
’ . KEOUGH, 1978a; 87
) a * SARGENT and HANDY, 1974; 193
. t “ & THOMAS, 1978 -~ 156
. ’ .
N . s
. b 7 ™~
. \ .
\‘1 . . "/' f3 ’-7 ) -
[N o7 K
ERIC { -y 1
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CHART 3F: A COMPENDIUM OF ALVICE TO SCHOOL MANAGERS AS THEY ADJUST TC DECLINE: SELECTIGNS FROM THE LITERAQURE

S—

~—

MANAGEMENT ISSLE

ACVICE STATEMENTS

REFERENCE/S

ANNOTATION

SCHOGL C1LOSURE Mitigate Adverse Community
P
t

{corntinued) o tcontinued)

9b

Maintain scnool board solidarity oy aedspting a consensus
rather than a decisionmaking agproaczh. A sclid board has
a better chance of “selling i1ts plan™ to the pukblic.

EISENBERGER, 1978 51

Enlist the support of cummunity opinion leaders.

Shift FTA emphasis Ly estaklishing a districtwlde PTA
council, thereby creating districtwide rather than school
site loyalty

EISENBERGER, 1977 50

a representative school-communlty task force. I;clude
key community leaders. 3Sive 1t a specific charge,

Make 1t a working 5roul rather than a policy advisory group
or a citizens' watchdcg committee. Charge 1t with v1isiting
each school and establishing criteria for closing any school.

Crea
on 1

Secure the consensus about having to close some schools
before talking about the specifics of which school/s should

be closed. N

»

SARGENT and HANDY, 1974 193

-
In merging and reorganizing buildings, take advantage of

the opportunity to promote program diversity and give parents
a choice.

BRODY, 1976, 19

Provide opportunities for parents and pupils of a school
being closed to see the facilities and meet the staff of
the host school. ha

Make student and staff reassignments (and make them public)
before the final decision to close schools,

A

EISMARN, 1976:22 53

Mitigate Ad-erse Impact on

Children of Closed Schoolg

e

ERIC -

Aruitoxt provided by Eic:

~

Give plenty of warning: “Children fear the ‘unknown?',
programs dgsigned to 'make the unknown known' help alleviate
fears.,.with a planned and predictable change, 1t would be
easier for parents to direct their energies toward program

planning 1in the new school and support for the teaching staff.

When” change 1s 1nev1tabl§{ a positive outlook from parents
may make the transation easier for a young child,”

N .

RICHARDS and COHEK, 1981:96 ¢
and 106. 135

/ .

7
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SCHOGL MANAGERS AS THEY ADJUST TO DECLINE; SELECTICNS FROM BHE LITERATURE

ADVICE STATEMENTS REFERENCE/S

ANNOTATION
NUMBER

‘.

SCHOCL TIOSUFE Mitiyate hdverse
-
Craldren of Closed Schools

RICHARDS and
COHEN, 1981:106 and
72, respectively -

Impact on Pay careful attentlon when you merge schocl populations.

e If a school is closed, 1t should not be merged with
\~ another school which might possibly close 1in the future
nd {within the next five years) ...1t is important that
children, parents and teachers feel a sense of security
once a move has taken place.

e "...establish an even ratio of new to old children in the
classrooms [0f the school receiving children from a newly
closed building}.”

135

"
ey

MANADING
[,

e -
FEFoLNNEL

<

DOWNEY, 1976
NASSAU, 1978a
NOLTE, 1976a

eachers in RIF policy form.lation and let (1in
urage) collectively bargjained agreements on RIF.

-
4
, enco

44
110
1317

SEIFERT, 1979
THOMAS, 1978

Ease the pain by developing inter-district consortia for
placement and sharing of excess staff.

147
156

Have an inventory of skills, training, certification and KELLEY, 1978:83°

interests of all employees.

83

Do 1t before you need to. \___’//§OLTE, 1976a:27 -

Cut all other expenses to the ‘bone so that "teachers and
other employees will see that the board and suﬁerxntendent4
are doing everything they can before they make broad staff
cuts.” 3

-

117

5 RIF Degilsions

ERIC

Aruitoxt provided by Eic:

- Merit v. Seniority in

Have the following criteria in RIF policy. The following NOLTE, 1976a:45
1tems, 1n this priority order, should be considered in RIF

decisiops. . .

(1) Teaching assignments, educational preparation and
training

(2) Certification status

(3) Seniority based, upon {(in this order)
(a) years of service 1in the district
(b} length of service in current assignment
{c) numbér of years teaching in current area of
) certification - . —




CHART 3P: A COMPENDIUM OF ADViéE TO SCHCOL MANAGERS AS THEY ADJUST TO DECLINE; SELECTIONS FROM THE LITERATURE

MANAGEMENT ISSUE TOPIC OF ADVICE ADVICE STATEMENTS REFERENCE/S ANNOTATION
NUMBER
MANAGING Mer:it v. Senlority 1n {d) Total number of years teaching experlience
PERSONNEL RIF DecClsions (continued
(conzxnued} N s ved) When all gualifications are equal, the tie-breaker 1s
- . 3(a) -- time of starting employment in district. N
N 4 .
Base RIF on teacher effectiveness determined primarily by NOLTE, l976b:26(;; N 118
student achievement (1.e., rate of pupil progress) data, and -
secondar1ly on such personal qualities as “firmness," )
“friendliness," and "fairness". *
\i\emorny, Affirmative Employee RIF roster 1s arranged on basis of seniority. DOWNEY, 1976:36 #14-
Action But 1f a cut fesults in damaging affirmative action (defined
4s a given level of minority employees), construct a separate
affirmative action seniority list. This shields those :
' employees agalnst any cuts which decrease a given proportion
of minority employees ;n the district.
ke I - 1 ;
Summary of Issues to "Some districts are bound by state law to excess staff on a KEOUGH, 1978b:349-350 88

8y

1)

PR

ERIC " .

Aruitoxt provided by Eic:

Consider in Any RIF Policy

senlority basis only; others may employ additional criteria
suchyas: quality of service; experience 1n a special area;
distdhct based need, educational-preparatidn qualificatiens;
cert1fication, and others. If additional criteria are to be
used, some ;orm of evaluation measure and definition will be
necessary. | For example: M

e By whom, and with what welght will ‘quality of service'
be measured? !

® Must 'experience 1n a specific area' be in-district
experlence? With what level of cov‘htency? How many
years ago? .

e If certification 1s held 1n more than one area, but
teaching experilence 1n another, would that 1nd1vidual '
have claim equal to an 1ndividual with both certification
and experienge?”

5
Renewling Staff. Inservice
and Preservice

nay

a

NOTE.

i

The "need” for inservice is cited in almost every reference.
the most concrete prescriptions addressed to this need.

Here we list only a selection o%)

)

+

r

[

4
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CHART 3E: B4 COMPENDIUM 0¥ ADVICE TO SCHOOL MANAGERS AS THEY ADJUST TO DECLINE: SELECTIONS FROM THE LITERATURE e, *
3
et T X T v
. » . ' ~ s
MANAdhmENT LSSUE TOPIC OF ADVICE . ADVICE STATEMENTS - ‘REFERENEE/S * ANNOTATI&N
= 2 3 ., . ! NUMBER

»

v
+

MANAGING
PERSONNEL

-{continued) N

Renewing Staff: .
Insefvice and Preservice,
£c0nt1nued)

‘

2 -

"Mandate all pre-service and 1nservice teachemgs to recerve
sonte %raining 1n reading, and [in] educating the 'exceptional
student" {e.g., handicapped, %ifted and talenfted, ‘bilingual.
etc.) as a condition fon gaining initial certification and
repewal. '

- .
.
/

€
DEMBOWSKI,

1979:101 - 41

Administrators, too, need ln-service, Retrénchment decision-
making requires new skills and attitudes.

'

WOFFORD, 1978 166

—

"It also seems wxse to encaurage school administrators and
curriciflum coordinators to ¥eep teacher certification updated
and activated.”

-

x =

¢“f[ncreas;.ngly schocl prxncipals and asslstant principals,
counselors and curriculup coordinators may beicalled upan to
assume some actual classroom instructional as well as super-
vxsory and managerial responsibilities. This situation may
become more and more of a necessity for curriculum coordinators
1n certain subjects (such a pe arts and foreign- languages)
as enrollments in those areasf/decline and‘the number of.super-

visors needed decreases proportionately." *°
. @ -

7 v
DEMBOWSKI, 1979:107 41 -

"While many states allow adfiimistrators to maintain their

tenufe as instructional employees, their seniority as class-
room teachers ceases to accumulate after leaving the class- ¥ ~
yoom.  Yet 1f an administrator may re-entel'as a classroom
teacher, he or she may be more inclined to accept the shange

of job status. Thus, there will be less xncentiveq_to protect
admxnxstrators in. Reduction In-Force." ° \ .

2

WILKEN and CALLAHAN . x
19781300

RENEWING
PROGRAMS

ERIC

. Program and curxlculdr tssues have received compaxatxvely little attention in the advice literature on decline.

B
There are, ‘

. however, a handful of 'works which do alert decisiohmakers to what subJect énd curriculax areas are most likely to shrink

. an

i

r grow (proportxonately) as schopls dﬁ)ust to declind, A ‘

< ya

Shrinking Program Areas
t, &

Social Stbdies and Foreign Languages
. g

Art

N T e
DEMBOWSKI, 1979 41 .

'

DACE, 1979 27

' ‘ , . : 7
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MANAGEMENT IoSLE ToerIl LUE ADLVIZE ADVICE STATEMENTS FEFEKENCE/S ANNOTATION
] NUMBER
o
. r
RENEWING Lrowing Program Areas + Vocational Education LEMBOWSKI, 1979 . 41 .
H
DRSS i Special Edication - DEMBOWSKI, 1979 41
LCE LRy . ‘ SCHCMP, 1980 . 143 -
’ . Gifted ang Talented CARLSON, 1979 ' 2. ¥
. . -~ DEMBOWSYT, 1979 k .Y A
- v v
! . Computer Iiteracy % s WEGMANN, 1980¢ 163 ~ -
. - N
f ‘ Adalt ard Community biducation and Lifelony Learning ANDEFSON, 1977 .4 * .
- WEGMANN, 1980 163
o t y N
" ¢
R .
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(1) Goals and objectives. - \\J/ »

(2) A factual base, which should 1nclude enrollment projec-
tions, data on school location, capac1ty and general '
adequacy,&__data on community changes.

(3) An analysis6f the data. ) ?

(4)

(5) A choice among alternatives.

A set of possible solutions:
- S
Sargent and Handy's plan would also remind the decisionmakey that:
(6) The process of closing a school is also a political act
and administrators should involve the community in plan-
. nin%ggpr closings and in selecting the choices to be made.

The advice points into two directions, of rather, it recognizes two

& ' : : e
dimensions: (i) the technical‘( , identifying goals and objectives,
develoolng and analy21ng a factual base), and (ii) the 'po&iticalr" This
does not mean, however, that the dimensions can be separated In out-

llnla the two cardinal rules of thumb for the politics of school closure,

Sargeit and Handy endorse’ the practice of adopting a two-stage process of

In stage one, school,administrators should develop and

A

for community discussion and thus, gain acceptance for the

closing Wchools.
present data
In stage two, decisionmaking should

necessity of closing some -schools.

focus on the specifics of closing individual~schools..

By loglc and by political neceSSlty, s

ge one should precede stage a

- + ’
two. But what demonstrates the pecess;ty r closing some schools? _Such L

a demonstration would have show that g#he closing decision is neither

écipitous nor capr1c1ous . That 1s, all other options have been exhausted
Pr P

and closing some school make's flscal and educational sense. 4¥0 that end,

. Sargent and Handy (1974) urge that school districts consldering school clo-_

»

sure should develop both a comprehénsxve master plan -- cowvering program,

personnel and ac1lxt1es -~ and a closure plan which emandtes.from and is ,

P

.Lntegrated lnto tha master plan. ,

Thls latter point is reiterated by{ﬁstes £1977; 24), who urges that-
planning fornretrenchment.gecome part of a'schHool system's standard -opera-
tlng p'pceduxes and should be a continuous activity! 'Then, and only, then,’
will aut—back decisio%i, like school closings, be made on an educationally

Y

-t
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.

sound oasis and can be communicated to the community as such. However,
this requires that there be standard operating procedures which tie re-=

source allocations %o iincational objectives.. One such recommended pro-

cedure 1s Management by~Objectives (MBO) which enables school adminis-
trators to make plans with respect to specific educationial objectives.
_//”Esfes (1477:29-33), and to a lesser extent, Henrso"ke 11977b), recommend
the adoptlon of zero-based budgeting, argu1ng that "the development of a
school budget should be based on educational expectatlons, or output,
rather than.[the ritual preservation of] line items" ﬂEstes; 1977:30}).

It 1s argued that zero-based budgeting, by reguiring an output justifi-

N

_ " catiomr for each line-item of expenditure; forces school resource alloca-
tions to be tied to educational outputs rather than to the greservatlon
of intra-organizational interests, or to-the maintenance of a given level
of operations as ‘ends in and of theq;elves -Thinking in terms of outputs
v for exoendltures leads to Program Budget;ng which Morgan and Wofford (1977)
eddorse as aggfeful way to counter the intuitive judgement that to elimi-
nat® programs is to save money. ' ‘
O summary, the advice suggests that: (i) school closure planning
cannqt bBe done outside of comprehensive, districtwide master planning;
(11) such planning 1f it is to answer the guestion -- "Is it educatlonally

sound to close schools, and if so which ones?" -- st be specrrlcarly tied

to educational cbjectives; and, (iii) such ties can be
by adoptlng management by objectlve by zero -based budgeting, and by pro-
B gram'budgetlng. .. ' T

But there is still one minor problem. State requirements impose a

”

line-item format on s¢hool district budgeting. Shannon (1980 :244) suggests'

therefore that school districts keep two sets of books: "...one for the _ |
- - »
state and the other for internal management dec151onmak1ng and public ix-

formation. The latter set should be des;gned to be understood by persons
of reasonable intelligence without an exten51ve _accounting Backgrotnd, and
should prOV1de narrative descrlptlons of ¢ategories of revenues and ex- h
penses..." ‘It is easy to- see how this could be taken a step further by
using program budgeting for "1nternal managementEdec151onmaking purposes.

- " Keeping two sets of books, if the gecond get of books are ncapable of =

being understood by persons of reasonable intelllgence, and shoWr the .

. . . . [ .
- ) - - & <t i o ‘
N 1
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educational rationale for each category of expenses can #4s0 enable the

district management and school board to arrive at stage one of the closure

v

process:

also Keough, This

sity to close schools (Sargent and Handy, %974; 15y8b) .

necessitx can be caused by many factors. @ften, of course, it takes the ]

- 10 . C o
form of a demographically-based rationale given existing (or antici-

pated) drop in enrollments, it will become untenable on instructional
grounds .(loss of the critical mass of students per building necessary to

maintain a given range of programsy cf. Lexington, 1976) oxr on fiscal-

insg~ructional grounds (the dis-economies of maintaining under-utilized
facilities jeopardizing the maintenance of instructionad objectives).
Keoug@ (1978b:352) warns that gaining community acceptance for the

abstract proposition that some schools haye to be closed 1s one matter,

getting community acceptance for the c¢oncrete decision to close specifiq_
schools 1s another matter altogether:

"[A] district may launch a community information‘program and con-
centrate its effects, on closin§ under-utilized facilities. = The
emphasis, timeline, and planning focus on this alternative. Fre-
quently, community opposition is strong enough to prevent ‘the
board-¥rom carrying out the plan to. close schools. This deadend,
when it happens, usually otcurs late in the school year and well
along 1n the budget process. The financial crunch is imminent,

the facility plan is dead, a referendum not péssible, and»quick
decisions must be made. Only program‘is left =-- and here 1lies .
the real threat. Program cut decisions are made under pressure, o
quickly and usually without a well thought out plan.

* . ]
The lesson is clear. Ill-conceived school.clgsure plans, or school

closure plans not able to win community acceptance result in program cuts, 3
. v

We have éurposefully set aside Phe demographic foregasting issue. OA “ .
the one hand, few digtricté close schools just For the sake of closing

schools. The catalyst is usually "somefunacceptable level of’ enrollmen

cline. But on tgz other hand, what counts as unagceptable.cannot be in-

ferred strictly om.rates of enrollment.decrease. Therefore, demographic
data, or forecastse ‘do not provide, ‘and do not seem %o be used by school
districts as aufomatic triggers for deciding to close schools. Bbyd (197%)
for example sugggsts that community values -~ ¥iscal conservatism vs. liber-
alism --'may be a™actor. Burllngame (1979) brgues that community norms, we
would say wunchallenged precedents, about acbeptable levdls of class size,
school size, and per|pupil expendit

10

i - B A
- e . . . ¢

gaining communitywide acceptance and understanding of the neces- -

, are factored into decisions about .
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exactly the. one aiternative that school closure is designed to avoid.
This "deadend" can be avoided if, says the litexature,'school districts
‘do the rational while accomodating the emotional.’
There 1s a wyell-defined consensus in the literature on what it Qekes
to "do the rational" when it comes to deciding which schools to close.

Bishop (1979:267) advises that decisionmakers begin by conducting a dis-

trlctw1de inventory of all facilities "using systematic, instructional spaee LN
requlrements. Pasnik (1979:65) adds that a facilities inventory be kept ‘v//]
on file for, each school. It should consider (the enumeration is ours, not

the author's):
(1) 2oning, ipcluding possible changes 1n patterns of real

estate values and patterns of investment of the surroundang

area. N

- (2) Acreage_of entire_site inclyding playground description.

(3) Physical plan and construétion -- including building’type
and age condition of heating ventilation, atr conditioning,
: : ) .,

electrical systems, and construction matérials.

® Architecture -- type, year ‘and flexio}lity.
‘Robm inventory -- size and type of classrooms, special’
npoﬁgf'service rooms, fixed furniture, and cabipets, *
' ~ etc. ©o-0 - - ’ \ .
Such oﬁgoing inQentory files provide a ready—madegchtual‘base and a set )
. of criteria’upon which to make school closure decieions. Other criteria
found in the‘ilterabure include: o
’ (6) Mlnlmal eprollment necessary to malntaln a ijﬁg; range -
T o of programs (lefingmon 1977) . ':
(7N Resedregatlon (Fleming, 1980; Colton and Frelich, 1979
K Valencia, 1980, and many others) . - ' € . ; e
(8) Walking dlstance for school children (Yeager, 1979)
. (9) Distance fYom nearest school at the same grade level °,
) (Ooli:on and Frelich, 1979) y ‘ . .
(10) Bulldlng energy efflczengy_(?tefonek 1979, citing a .
o L Madisen, ‘WiscoRsin, Public Schools policy). . ; K
- The, references ggwen for these” additlonal factors are 1llustrative not.ex-
.o haustive. We have found eVLdence in both the case-szudy literature (es g.,

[ S e ' 296? 5; ) o « o




‘Bornstein, 1979; Boyd, 1975; Burlingame, '1979; Cuban, 1979; and Yeager,
1979) and the school district report literature (Lexington, 1976 and 1977;
Montgomery County Public Schools, 1976; Birmingham, }977; South Colonie,

1978) that some combination, version, or refinement of the,above ten fac-
& 5
tors are reflected in the formal policies.allowing for an infinite variety

of local variations in griteria, 1f not always the actual practices, of
4

school closure in those districts whose experiences are documented and/or

.

cited in the literature. A good example is the, comprehensive Madison

L3 < '

M (Wisconsin) policy'on criteria for school closure as cited in Stefonek
(1979:14-15). It bears quoting, nct necessarily as an exemplar, but as

a representative type. Madison cocllected data on the .following factors .in
. all 30 elementary schools in the district. \/x ¢

- .

. . Neighborhood: Chi1ld proximity count (density of student . .
' population in each sthool) attendance area;

C e ,child proximity overlap (student population
of su}rounding area);

parent student overlap. (closeness of other
attendance areas). ’ .

’

Buildings: School builéing area in sguare feet; school
+building capacity:
building age;

[ 8 . .
classrooms in use vs. classrooms not in use;”

5 . 4
area divided by enrollment for current year;
- + ~ area divided by enrcllment previous‘year.
Energy: Fuel consumption (in BTUs) ;
. \ ‘ electricity consumption (KWH); !
» building heating bill ($) per year; y
I “ - N
7 electricity bill ($) per, year; 3
‘ heat bill, electricity bill, fuel_consumptign .
{(BTU), each divided by capacity (i.e., number
of students the building could hold) and by
area in square feet., \
Current enrollment, previous year's enrollment;
current enrollment. divided by claMerooms. v

Minority enrollment for current year;

. . ' percent minority enrollment. -
. o . . . .
. ) . ' ’
o %, . 55 ‘ ,
LRI -7 B
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Dollars: Total expenditures (including salaries) divided
.o . by area of buildingg

Data apout these factors produced a rank order list of elementary schopls
and this list was used in the first round of school closingé. Our readers
will notice that all but one of these factors “(the exception is "Dollars")
are but a refinement of the previéue list of ten factors to be considered
in school closings. The eleventh can be paraphrased as:

7

. (11) Expenses: How much 1t costs to run one building as

opposed to another. ,

(It 1s at this point that Leggett (1978) notes that many school cost-
- accounting practices over;estimate the true costs of keeping smaller
schools running. Thaey seem to be more inefficient, on per-pupil cost’
. ba51s,‘bécause; as he writes (1978:39): : : -

Many school system budgets have a buikt in bias against small
schools...some special ‘Costs, e.g., speech therapy teachers,
are divided equally among schools rather than prorated on the
time such teachers spend in each scmﬁol )

Nevertheless, quite apart from any ratlos of total g;pendltures to:bu11d1ng
area, éte. school s%ze per se,&f another cr;terlon
(12) sSchool sizd. Cuban (1979 37%), for example, cites an

’ ' . "Arlington (Vlrglnla% pOlle in which the étindard was »

L . 1- 1/2 classyooms pér grade. 8 )

sé far, all gf the twelve factors point to physical characteristigs -

A" architectural factors,~locatien size and capacity, enrollment, etc.

* This is understandable since physical factors are measurable and that

which can be measured can be'ob3ect1vely communicated, thereby addre551ng

the political as well as the technical dimension of school clesure deCLSlon-

making. Hawever, some endorsed school closure crlterla 1nclude lej’»tangi-

3

1

ble conSLderatlons such ag: ’ ' v

(13) Commgnity dmpact (Eugene Public Schools, 1976; Hamden, . :

¥

. 1977) . | - : N

(14) Academic excellence (Cuban, 1979; xeough,' 1978b;_ .
Lexihgton, }977; Hamden, 1977). S '

There are fewer operatiopal crite}:ia for community J.mpact and no con= ’

. sensus on a measure of excellence, apart £rom the almost universal admoni-
w»

.

) . tion in the advice literature and in the preamblee to school district '

- . . . M . R '
o . D ) oo . - . )
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po}icy statements that "academic excellence"” ‘and "educational quality" are
paramount considerations and should be taken into account. Johnson (1978
56-37), for example, reproduces a “"Weighted Criteria for School Closings"”
adopted by a "Minnesota school district."v Out of a maximum weight of 10,-
"educatlonal program” was assigned a weight of 7. Eut the definition reéds
"the existing educatlonal program 1s to be evalugted through a conference
between the administration applying the criteria with each building princi-
pal and representative staff" (p. 57), Highline (Washington) Public Schools
(1976} assigned a 20% (the hlghest weight possible per factor in their

scale) to "educational adequaoy“ but adegquacy is defined in quasi-archi-
tectural terms as the "ability of the facility to meet the requirements

of a good [undefined] instructional program, including needs for capital <

improvement, capacity as related to program and availability of special

. . purpose areas" (as cited by Johnson, 1978:57, eme@asis not in original).

It seems, therefore, that readers willk be on their* own when it comes

to considering the academic excellence/program quality of any schools which

are potentlal‘candldates for closure. 2Advice is o red,‘however, about
how to use these factors (or other‘items in any apmposite "laundty list"®
) of criteria for assessing school sites for purposes of olosure), once data
. for-each factor has been obtained. The next sugdested step ig to make

“* L.
- trade-offs between the factors and decide which are more important. Thig
§

KW
. ‘oan be dene by weighting each factor .on a numerical scale; afpercentage‘ )
- # sgale; or by value (somewhat important, important, very important) (Keough/
K i978b-355) In any case, some objective "index" can bé obtained and this .
. lndex can then be used to rank-arder schoels in terins of their "suitability
N forttlosrng o gaxgent ‘and Handy, 1974: 49) B "
' . The foreg01ng suggests ihat there caﬂ be a ratlonal process and a
) ratlonal set of Crlterla for dec1d1ng which school/s to close.  But now » o
conslder Sargent and Handy s (1974) initial advice: the process of school
closing is also a polrtlcal act, o s V-
~ .The.fact that closing a school gets people (staff and parents) upset i
j o is a commonplace, It is Elseﬂberger (1974 1977 and 1978) who provides thé
best 1n£;oductlon into the politics of, %he situatlon. She'femxmds managers
that what is rational depends, in jarge part, on’ope's deflnitlon of the
~\\ . 51tga£zon. . Principals, for example, may not have the ,same perspective as
\ - \ C ‘ o .
’]:TCL . .o . 57 r: N .ot .
WS- o C .




L ’ “dlstrict officials (e.g., closing their schools is not in their interest,
and may be seen by them as irrational and~§g?é%tionally unsound). (Eisen-
berger, 1974:34.) The same point applies—to parents: "the*first factor
67// ’ for administrators a&g boards to deal w}th.is the realization that there
are no loyal district supporters, there are only lcyal.school\supporters"
(p. 33; seé also Morgan and Wofford, 1977). +
Much of Eisenberger's advice can be seen as suggestions for ways and
means to,transfer parents' school site loyalties to the district level, -
thereby defusing community opposition when it is their school that is to
be closed, enlisting their ownership in the 8istrict's plan and in the
problem -- some schools just have to be closed -- ‘as defined from the dis-

trict level. ’ .

To defuse iand identify) potential opposition, managers are urged to:

(1) conduct community polle -- this "...lets the community

P know that you want and need their involvement" (1977:36).
: (ii) hold small group coffee hours -- "when a school leader
N . gets out into the community ther'e is an opportunity to

. bring personal warmth into the situation" (1977:36) .

N (1ii) win over the support of community opinion leaders -- "you

» . need to convince 'Mrs. Jones', PTA leader, that her in-
E -flueggce, acceptance and reputation will not be lost, simply 4

: o ® transferred to a new school setting" (1977:36). )

. ﬂMrs Jc&es" may not lose her reputation ahd influepce, but "she" has
a good chance cf 1051ng her p051tlon as head of a local school PTA, if -the
new scheol set@ing already has a PTA. Getting Mrs. Jones to acCept thiskv
loss require@s the 1nst1tutlonallzlqg of mechanisms to huild districtwide
loyalty (i.e., make loyal school supporters into,loyal district sepporters).

.- _-To this end, Eisehberéer'crées that managers: _

(iv) "thft LPTA emphasas to a districtwide council and begin
[their involvement] in districtwide planning" (1977:37).

- * ~ o
- - 5 -~

-

Eisenberger adds that "polling ‘can be done through face to face inter- |

views, mailed surveys, ‘or felephone gquestionnaires." Readers will no doubt

note that many if not most of Eigerberger's recommendations are most appli-

cable in suburban, or .perhaps rural, contexts. -This is typical of the ™craft-

lore" about school closing and is rio doubt'Yeflective of the fact that'it was

the affluent inner ring suburbs which first experlenced demographic decline. L.

The litérature is based on that ‘early experience. . |
\‘l\ . < ’ ,/ :
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key c1tlzens, "...local civic leaders, town businessmen , service area

£

To further link districtwide managers' d&fihitions of the problem
with communlty deflnltlons of the problem, the community should be in-

volved in.defining the:problem. This" can be acgomplished by:

(v) Establishing a Task Force whlch "enlist(s] the help of
key citizens to meet regelarly, gather data and report
back o the superintendent” (1977:37). ’

Sleradsnl (1979 19), another proponent of establlshlng representatlve task

forces, adds that: : . RN e

»

(vi}) Task Forces $hould become integral to the planning
- {and hence, the problem-defining)} processes of
school closure. . ) . ©

3

Sieradski's Task Force is urged to become "thoroughly famlllar with the
A
methods and indicators used to predlct enrollments, to be responsrble for”’

establlsnlng cr}terla for school closing, and to visit each school and .
rate it agalnst the others in terms of educational adeguacy (1979:21). 3
In calling for the use of community task forces/advrsory committees,
Eisenberger and Siekadski have lots of company. The need for task_férces“
and for community involvement is universally acknoWledged in litera-
ture. Most often; however, the need is asserted as a givenl Eisehherger

S

and Sieradski provide the most lucid account”of why suchggask forces are

especially useful in decline issues. Eisenberder focuses on the . task

force as a vehicle of gaining'community support by enlisting the help'of

people: The local gasollne dealer talks to literally dozens of communlty

members each day" (1977:37). The last sentence, i.e., "talkg to literally
dozens of communlty ‘members..." in the passage just quoted is indicative

of a key functlon of task foxces: they act as vehicles of communicatiox\ﬁ

. enlist the. support of /€ommunity opinion leaders (i.e.," "key citizens"),

and they get your messager out to the community. Sieradski (1975:19) cites

'the importance of task forces as "links between the school board and the

community" but adds that such groups can prov1de for community 1nvolvement
even 1n the most technlcal (predicting enro%lments) an ubstantlve (rgte
the educatlonal adequacy of each school} decis1cnmak reas whlle also
reconciling "special interest pressuresr (1975 12). A

Sieradski and Elsenberger also pay the most attention to the us%.and

abuse of task forces. Both agree (again the literatyre reaches consensus




_ parts of a proposed'plan is made. Those upon whlch everyoie agrees are

,of a community tagk force, which was involved ,in all the planning stages .

. h‘ . . .
on this point as well) that the task force should be & working group not

~a deliberative, advisory, or policymaKing body; Sieradski (1975:12) warns

-

) K} \ *
against their evolution into watchdog cozmittees.” Eisenberger (1977:37)

states: ) - -
Always give task forces, a specific charge. Don't let the task ) L4
force flounder, studying nebulcus areas. Provide them with ) i
information, If ghey hawe no source of reliable information, &

they will 9o throfigh old board minutes dredglng up all sprts’

of issues. Thexﬁll do what the medlagpegple euphemistically .
refer to as "“investigative reporting." [Emphasis not in ’ :
original ] : ’ Cee Tt

N . . . 4 - " o ’ "
She further adds that: g s . 0 >

~ . . -

The task ﬁorce should always report to the super;ntendenﬁ -
not the, board or commhnlty [Emphasxs not in or1g1nal ] ;w

In any\case, tne final dec1sion 1s up to the lecal school board. -
Keough (1978b 352k

agalnst the @ctlon of communlty lnterest groups ﬁhose pressures may veto

ln a pasqﬁge quoted earller.‘on page 53, above, ‘warned

ey

a ratlonally planned sehool closure process. There lS near—unlversal
agreement in. the l;tera@ure on the lmpqrtance oﬁ school board sblidarity:
Once agaln, ‘it -is Blsenberger (l978) who takes the general injunction one
step further and%suggests that in order to dlarlfy each board member's’
p01nt of view and s1gnal board sol;darlty, “boards should not use the .par-
liamentary approach, i.e., voting, in brder fo make-dec1510ns Instead e
,Sbey should adopt a consensus—based declslonmaklng procedure which {in

-

outllne) consists of the follow1ng stages. Cne, a llst of the separate .

set aside. The rest.are llsted with & record of _pros and cohs for;each.
Two, dlscuSSLOn is 'fécused on securing agreement on the pros ang cons for

each of the contested parts of . the plan.. These contesta.aré rd&otved and

i

consensus is Yeached by repeatlng this process of narrowlng down the d;f- .

ferences Three, once consénsus-lssreached and_the plan is reaSsembled o

eaEh board member should explaln why,he or she approves of the plan. Lo
But, assume, for a4mcment that a local school board has dec1ded .

which schools to close, and the dec1siqn is solid and final The sqpport ] ; >

leading to th1s dec1s1on, further adds to the legltimacy and SOlldity of |,

the board*s deczslon. The impedlate political problemris past, But schoo t e
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closure has other cons{guences, not negessarily political.

.

A
One inevitable congequence is disruption, especially for elementary

school children. Richards and Cohen (1981:106) urge that: J

If a school is closed, it should not be merged with anotHer
school which might DOSSlbly close in the ,future (within the
next five years). A school closing 1s an experience that
typically has a negative effect on a child, requiring a léng

P

period of adjustment. It is important that children, parents,

\ and teachers feel a sense of security once .a move Has -taken
place N
They go on to suggest that the implementation be delayed,

school year.
ments i1nto their daily life. &nd, therefore:

Given that parents' attitudes may influence their children,
it 1s especially important for school adminastrators to
minimize, as much as possible, the negative feelings that
parents mlghtlhave. With a planned and predictable change
it would be easier for ‘parents to direct their energies to-
ward program planning in“she new school and support for the
teaching staff. When change 1s 1nevitable, a positive out-
look from the parents may make the transition easier for a

young child.

Ways of allaying parental fears are suggested by Eismann, et al.
[

These include: -

e Assuring that sp programs offered to students at
one school will be continued at the receiving school.

e Informing parents and dents about the receiving
schools, providinyg opp ities to meet the principal
and teaching staff, planning teacher-student exchange®
in receiving school classrooms for transferring students
and parents, and facilitating personal parental contacts
by-principals of both rece1v1ng and transferring schoolé.

e Honoring réquests by receiving and closure school staf§
°  members forstransfers to another school in so far as ;
possible, so that an accepting environmeht is maintaired.

® Maklng receiving school personnel assignments as soon/as
p0551b1e after a closure dec1sxon to reduce parent, f

' student and staff apprehen51ons

A

for at least one

Children fear change, especially when it brings unknown ele-

/
/

(1978:22) .

Richards and Cohen (1981), after noting that merging yofing school

children Qitheqt any negativejdevelepmental effects is not
™~
of placing bodies into rooms, suggest that "i?)a merger {t

of friendships and feelings

security] is the desired end result,

erely a matter
develeé&ant

it -~

seems necessary ‘to establish a somewhat e&en ratio of new to old children
¥ T N

. | I
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in the classrooms."

’

13 -
another, almost inevitable =, conseguence of school closings 1s the

need to reduce staff. Much has béen written about RIF. Out of the 250
references 1in our bibliography, 43 fpcus exclusively on RIF and many of -

-
the remaining references mention RIF as an issue. By way of a summary,

%
some of the most common concerns are that PRIF by seniority alone will:

e 1increase the age and éxperience of the remaining staff
thereby eating up some of the cost-reductions made
possible by ‘school closuxe (e.g., Hickrod, 1976; Killick,
1980; Odden and Vincent, 1978; Wilken and Caliaharf, 1978);-

e 1nhibit innovation hecause the teaching force i1s older
(e.g.; Dembowski, et al., 1979; Ellsworth, 1977; Illinojs,

1978);
! ’ ) j -~ Y
o demoralize existing staff by eliminating or freezing ‘
administrative promotions {(Cuban, 1979}); '

e Jeopardize affirmative action gains f{(e.g., Downey, 1976;
rosenberg and Vincent, 1978; Johnson, 1978); and

° Orésﬁrict school managers' discretion and lessen their
ability to get rid of deadwood and use decline as a
opportunity to rejuvenate and upgrade the quality of
school teaching staff (e.g., Haun, 1978; New Jersey,

N 1979; Nolte, 1976a and b; and Seifert, '1979).

.~
L =

12 . o .
Our interest here is on the impact-of school closure upon children and

on staff and finances, not buildings. Readérs with an interest on that
topic should consult the topical index to our annotated bibliography and

find the references collgcted under the headlngs "Facilities: alterrative

use of; joint occupancy of;  and sharing." Although, as noted in Section
2.d, above, our weferences will not Qg/comprehen51ve on this tOplC, ex-
cellent materials on those kopics are available from the Council of Edu-
cational Facilities Planners (CEFP) of ‘Columbus, Chio, and by the Educa-
tional Facilitjes-Laboratory (EFL) of New York City. For materials offer-

ing advice abdut and descriptiodé of the logistics of school closure, mer- '

ger and consolidation, readers are urged to consult our:topical index, to
the bibliography. under tHe headlngs "grade- reorganlzatlon," "library,
moving a" and "school closure, procedures." Once again, our listings op

_that topic are not exhaustive.

13 -

We say "almost imevitable" because the whole notion of "ekcess", whether

it be predicated.of staff or physical plant is relative. Excess is deters
mined by district ability or willingness to paxyxheﬁprdce of such Qxcess..
As is the case with enrollment decline, thgfe‘ls no automatlc, objective,

signal which says, "now we're in an excess¢91tuatlon

< . -
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Tﬂérg 1s, in short, no lack of problems in the literature. There 1is

" also no shortage of information on policy options. Useful compendia of
7 :

alocal RIF policies can be found in ERS (1973), Kelley (1978), Powell and

Stemnock (1975), and Zirkel and Bergerstock (1980). But these compendia_ do
not contain implementation eor impact data. -

" The anecdotal,'promlsing and endors;d practices literature (e.qg.,

Nolte, 1976a; Downey, 1976a; Divoky, 1279; Thomas, 1978) also contains ' N
little about implementation. The same 1s especially true of the ligera-

ture describing or c1tiﬂ§ local practices which provide alternatives to

-

IF, or mitigate the adverse impact of RIF on staff morale and teaching

el

careeers. éarly retirement incentive programs in Pasadena, Califorpia,

and 1n Chicago are featured in Divoky (1979:89), and for Chicago, in
Ellsworth (1977), and in Illinois (1975). Divoky (1979:89) cites a levit-
town (New York) case in which 1200 employees were ordered to go on unpaid
furlough for five days in 1976. This saved the jobs of 50 téachers. But)
from that sitation we do not know whether (a) the practice can be repeateéz
and (b) whether the practice can have the same job saving effect when used’
repeatedly. Thomas (1978) describes a Salt Lake City program.(also cited
in 1/D/E/A, 1975) wherein teachers laid-off in, the city schools are placed,
sometimes permanently, sometimes temporarily, in surroundfﬁé suburbs with
*expanding enrollments. Such an interdistrict staffing consortium has the
advantage of allowing contiguous school districts to adjust to fluctuating
enrollments. .

\\ Downey (1976) describes a Bremerton, Washlngton (also cited in Johnson,

1978:44) policy which reconc11es the cla551c conflict between RIF follow;ng :

- seniority and affirmative action gains. In Bremerton, RIF follows senlorlty

until the next cut threatens affirmative action. At that point, all affir-

mative action staff are put on a separate seniority list and all subsequent

cuts are made in such 4 way as to maintain a glven proportlon of affirma-

tive action staff.. Affirmative action staff 1nclude$. mlnorltles, female

administrators, male elementary teachers, and female high school teachers
(Downey, 197¢:35). . .

There ;; nd dearth of ideas and' 1nnoVat1ve practices on RIF and the

anggdotal dissemination no doubt contmlbutes to the development of an
;o ) ] R
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. lnvisible cbllege of sekoel administrators (Boulding, 1974) learning to-
gether how to cope with decline. But some key questions remain unanswered.
The pressure to reduce staff comes from cost-cutting cons1derat10ns RIF

-is unpleasant and practices which provide an altermative or else in some
way mitigate the pain have a prima facie attractiveness, but how much dof b
thése alternatives cost? Ellsworth (1977? and Illinois (1977) begin to
£111 in this information gap and gontain detailed discussion apd.accounting
of the increases in districts' pension fund contributions necessary to make
early retirement a real incentive to retirebearlier (thus reducing higher
paid senlor staff and saving the Jous of . younger teachers). The implica-
tion of that accounting is that ea11] retirement inceritive programs are
not a panacea; they do not reduce costs enough to alleviate the fiscal
pressure to RIF in declining districts.

J Advice on the issue of RIF 1s quite restrained and restricted. That

: . 1s, there isn't as much "how-to" material in the literature as there is,

. -
for example, on school closure. This is no doubt due to the limited range

:;7 of options open to school managers, given the constraints of state law,
case -and constitutiOnal“law governing due process, and local collgctive
bargaining agreements.

let us‘again-summarlze the most prevaleﬁt types of advice on personnel
reduction, management, -and renewal.l4 Imagine that one is just at the
point at yhiéh a school or schools are being closed. "~Reducing "n" number

t . of classrooms creates "n” number of classroom teachers without classrooms

i in which to teach. This mucH is simple logic. But whether these "n

teachers constitute "excess" is a matter of managerial, or rather political *

defihitlonn Are these teachers needed somewbere else? Can we af ford to
keep them and .use them elsewhere, or, rather, wild the community -- the tax-

payers -- let us get away with the same number of instructional staff as

i

t - R N

- N .

¥ 94
1 As we shall see, the three issues‘are’inseparable.' In fact, all ‘are
but différent “stages in the same decision stream. Note: we began ouxr
narrativé with the issue of school closuye which led tq planning and
budgeting issues, and,by the inéxorable logic of the sjtuation, to-our
present congern with RIF, i. e, solving the problem of "excess" capacity,

creates the. prpblem of “excess staff. .

o
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four years ago, even though today we have fewer pupils and fewer school
c1assroéms7 Typlcallj, the answer is no, or 1is perceived to be nols, and
hence, a district 1s faced with the "nace551ty" of reducing excess staff.
In setting and/or ratifying district policies on staff retrenchment, the
}ypical advice is to do the following.

. 16 . .
(1) Anticipate and Plan: Planning for staff reduction should begin

suggests that you devise a KIF policy "before you'have to"

early, as payt of a district's comprehensive approach to retrenchmept.
Nolte (1376 /

but not until after all other administrative costs have been cut to the )
bone. Illinois (1975), Kalvelage (1378), and CZivoky (1979{/;id our readers
to exhaust all possible alternatives to RIF citing such practicdes as job
sharirg {(Kalvelage), furloughs and extended leaves of absence (Divoky), and
early retirement (Illinois). But should these opticns be unavailable on
tre basis of cost considerations, our school board member will find that )
Cusils (1278a) , Kelley (1978) Keough (lé?Bb) and Powell and Stemnock (1975)
provide useful inventorles of Factors to be considered in formulating RIF

policies (Powell and Stemnock raise 70 policy questions to be resolved be-

fore proceeding with RIF). KXelley (1978) goes one step further and sug-

.gests that some key issues are not just a matter of decision but also of

planning and more local“data géthering. He asks (1978:83-89, passim):

‘ 1

e Has the school district adopted a set of priorities for
educational operations which identifies mandated essential,
important and auxiliary services? Does the plan include
1dentification or reduction 1in services which will be made
if necessar?‘tp meet legal or fiscal constraints?

15 Otherwise there would be no problem of "decline." Excess is almost

always a function of cost-efficiency criteria. #id those criteria, in
turn, are based on value judgements as filtered through the political
proces rman and McLaughlin, 1978). There are some exceptions in
which*decline in enrollments is defined in terms of lack of enough pupils,
per building, to provide a high quality range of programs (see Lexington,
1977; Cuban, 1979; and Morgan and Wofford, 1977). ‘
16 The enumeration and labelling is for purposes’ of summarizing this ad-
vice topic:, We do not mean to imply that these constitute a necessary.
sequence of decisions; nor do we offer these as "five magical steps" to-

a foolproof RIF.

X
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@ Does the district have an inventory of the skills,
training, certification, and interests of its employees? '

® Has this inventory been used as «the basis for a long-
range staffing plan which considers subplans for recruit-
. ment and se¢lection of staff supervision of staff planned
inservice and plans for replécement costs?

2

(2) Get legal Advice and Recognize the Limits of Your Options. All

S- the planning and data gathering will come te z@wght if, for example, state
s
law requires that dismissal of all tenured staff follow strict senidrity.
Vi

Good discussions of the legal isbues, obvious and not so obvious, can be

found 1n Boyer and Nassau (1978), Carr (1980), Ditzhazy (1977), Phay (1980),

-~

and Zirkel and Bargerstock (1987%). The latter contains the most comprehen- ,
sive and updated discussion of statute and case law governing dismissal.

Carr's (1980) short paper provides a good summary of the management impli-
cations of current law about dlsmlssé??with a special emphasis on consti- .
tutional and due process .precedents. All writers on this Lopic agree

with Boyer and Nassau (1978) that RIF policymaking should have the benefit

of professional legal advice.

(3) Use RIF As Opportunify to Upgrade the gQuality of Staff. New

Jersey School Boards Association (1979) suggests éhat districts could, via
an ongoing staff evaluation program, introduce merit criteria into their
RIF policies while staying within the constraints established by that
state's tenure and dismissal laws. A similar recommendation addressed to
- school districts nationwide can be fouM in Haun 21978). Keouéh (1978):
349-350) , however, asks some tougb questions -- for which_ there are few (

answers in the literature -- about merit criteria in dismissal policies:

Each district should develop a RIF policy. Of particular import
) . is, te order of and criteria for excessing staff. Some distrigts .
- , will be bound by state law to excess staff on a seniority-only s
basis...others may employ such additional criteria as: quality
of service, experience in a specific area, disbtrict-based need,
o i educational-preparation qualifications, certification, and

. others. If additional criteria are to be used, some form of
LT . evaluation measure and definition will be necessary. For example:
by whom, how, and with what weight will "quality of service" be
measured? Must "experience in a specific area" be in-district™
experience? With what level of competency? How many years ago?
. If certification is held in more than one area, but teaching
.experience in only one, would that individual have a claim equal
to an individual with both certification and experienge? Thesge
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are difficult questions but should be addressed-® Defore
* reductions are made.

Nolte (1976b) provides some partial answers, one cf wikdch clarifies
the issue, the others introduce further complications. (" Nolte arg&es that
reductrons should be based, ideally, on teacher,effecti eness as deier- -
mined prlm;rily by student “achievement (p.’'28), and secondarily by the /

qualities of "firmness,! friendliness," and "fairneséﬂ {pp. 29-30). 1In

fg}loWLng these crlterla e

School boards currenmly have a triple- crowned opportunity
to exercise their public authority in a way that 1s un-
assailably beneficial to their communities.

e three "F's" are defined but no measures are offered. . ‘.
® (4) Use Collectively Bargained Approaches to RIF. While collectively

bargained contracts exercise a constraint on district management policies,
Downey (1976), Jascourt (1978), Nassau (1978a and, b) , Sthe (1976a), and
Spenla, et al. (1978) sée the collective baxgaining process aé an oppor-
tunit§‘to: (1) reduce tensions and build coﬁsensus arourid g necessary
but unpleasant course of action (Nassau, 19785); (ii) build staff-wide
commitment to an @ffirmaili'.action policy (Downey, 1976); and (iii) in-
sinuate some merit ¢criteria for dismissal into the final policy throuéh
the norma} give and take of the collective bargaining process (Nolte,
1376a). Ihe'Bfemerton, Washington, affirmative actigﬁ protection policy
on RIF (Downey, 1976) was a collectively bargained ég{éement, and not, a$

is usually the se {(Carxr, 1980), the result of a éoufi—ordered desegrega-—

)

17 . , N "
tion. Nolte ) quotes collectively bargained RIF gangdage fronm

Adams County, , which does introduce merit criteria, although merit

is defined in terms of teachér qualifications rather- than teacher effec-

tiveness in terms of outcome. In paraphrage, the Adams County policy lists
the following criteria, in priority order: ) -

{ D
17 )

Carr's {1980:4) review of the statute, case and constitutional law
applicable to RIF shows that courts make frequenﬁ ‘uge of the criteria
detailed in Singleton v. Jackson Mynicipal Separate School District.
According to the criteria, schbol ﬁlstplcts under court-ordered desegre-
gation are obligated to ‘develop objectlve,nondlscriminating standards
prior to making staff, reductions. w»;;

v - . -
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(a) Teaching assignments, educational preparation and
training .
(b) tification status ' »

(c) Senlority based upon (in this order): d

(1)-

years of service in the district-
- 3 . R
(ii) length of service in current assignment

(1i1) number of years teaching in current area of

certification '

(iv) total number of years teaching experience

when all qualifications are equal, the tie-breaker 1s (i) -- time of star-

ting employment in, district. . !

]

(5) Accept the Inevitability of Seniority RIF and Prepare Yourself

for the Consequences. Although increased and more refined staff evalua-
BN g
tion, and reductions by merit are seen as one set of hoEed for consegquences

of decline, in most dases RIF is by seﬁlor1ty7
Our review of the literature also lead§ us to expect the fglIOWing
cycle of conSecquences. BAs staff 1s reduced (by some version of sefiority),
payroll costs do not decrease proportionately, the teaching force besomes
older (Hickrod, 1976; Odden and Vincent, 1978; Wilken and Callahan, 1278;
Killick, 1980), and adminlstrative staff are not cut progortlonatély to
teaching staff (Freeman and Hannan, 198l; also Hickrod, Odden and Véhuent,
wilkgp and Callahan, ob. cit.). , An aging teaéﬁzhg force means t@grtypical
district 1s spending more per teacher (and ultimately spending more per
pupil); 1s less likely to see innovative teaching practices'(Demh;wskivand
Gay, 1980:1743; may see a decrease'in teacher effectiveness, since there
is some evidence, reviewed in Illinois (1977) that teaching effectiveness
decreases with length of service; and since administr;tive positions are
_not (c;nnét be, up to a point) reduced proportionately with the reduction
of teaching positions, intra-district o;cupational mobility is frozen
(Cuban, 1979) with the result that the district could end up with a mére
nsive (on a per capita basis), an older, less innévative, and demoral-

teaching fofce (Cuban, 1979:379). .

= If maintaining a quality program is the goal (schools were closed as

an alternative to cutting programs; and school closure created excess staff
-
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which had to reducela), then something has to’be done with tée resulting
staff 31tuation rFhe almost unlversal advice is that in-service training
be provided &s a way of renewing the, remaining staff (e.g., Dembowski, et
al., 1979; Killick 1980; Qellc, 1980; wofford, 1978). But where is the
staff's motivation for enterlng into in-service? An aging, already highly
credentlaled teaching force reaching the top of the pay scale has fewer
financial incentives to upgrade their professional skillé through tuition~
charging graduate and post-graduate proérams. And, as Cuban (1979:379)
cbserves, districts unidergoing RIF, or districts with a no-growth person-
nel policy are not going to provide avenues ¥or rising through the ranks.
Incentives for in-service could be created.19 The salary scale could
be adjusted to make it attractive fo; highly credentialed teachers to pur-
sue professional develop@ent. Or, where such pursuits require tuition-

charging courses of study, the district could grant stipends. Or, the

district could mount its own, mandatory, on-theljob, during school hours

<

I

in-service program.

Each of these incentive strategies, singly or in combination, would
cost someéhlng. But as a result of school closure and.the sqbsgﬁuent Rﬁi;//

our typical district may be already spending more per pupil (in constant

.dollars) than before. But the fact that‘the school district now has fewer

Studehts, fewer buildings, and fewer staff will create commﬁﬁity pressure
against such higher expenditure;. And, polltlcally, it is the fact of
rising per pupil bosﬁs, rather than the absdlute level of costs that feeds
back and creates more pressure for cuss. (S;e\Cuban, 1979:380-381 passim.)

At this point, assuming that the school district is "leaner"

/ . \

and "more ~
. ;

18 The scenario could run differently. ITo cut costs (cutting costs i5

ultimately what it's all about -~ no orcknization shrinks as an end in

and of itself) programs could be cut. Cutting piograms, especially at the
secondary’ level, less so at the elementary. level (where many non~classroom
"specialists" serve mandated programs) wotld lead to a cost reduction if
accompanied by staff cuts. This leads back to RIF.:-

19 o . ‘ : : Ay
It is interesting to note that we could find no discussion in-‘the

literature of the costs and benefits, from the perspectives of the
recipient teachers, of in-service training.

»
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efficient" with no excess Eapacity -- every building is as full as it ’

_could be, there is no more room for facilities consolidation, all grade-

reorganization options have been exhausteZ, there are only as many adminis-

trators as needed to manage buildings and staff —-- the only way to cut costs

1s to cut program.

at

This is precisely the, situation which now faces many school superin-

tendents: doing exactly thdt which he and his school district orlginally

wished to avoid -- cutting programs, because there is nothing else to cut.

-

2
H
/

r

3.3.3 Summary

- Throughout the foregobhg review of the advice literature, we have

attempted to highlight the intercdnnectedness of the ispues involved in

responding to decline.

# 1ng the advice on that

community involvement.

We began with the issue of school closure.
topic led to other topics: planning, budgefing and

The “"craftlore” literature which we have just re-

viewed also rébognizes the impossibility, and the undesirability, of sepa-

7
rating the political/emotional from the technical/rational dimensions of

the problem. :Community involvement, 1t was suggested, is not only nqces:

sary for "selling” the solution -- creating community acceptance for any

cut-back decisions taken -- but, rather, is necessary so- that the community

L) -
is_involved in defining the problem and in arriving at the conclusion that
. :

Each decision (e.g., to close a school

some’ thingsahave to be cut back.

«or schools, to 'RIF by soime version of seniority, a non-choice in most cases)

set in motion consequences which led to making other choices.

Hence, con-

sidering closing schools led into planning and into community involvement.

Closing

a school may lead to RIF, and RIF may Tead to considering in-service

and other mitigatings.actions which, in turn, lead to further expenses, which
M -

create renewéd community pressure to make more cuts, i.e., cuts in program.

At each stage in the decision-stream, school maﬁagers ar

e driven by ({(a) the

"excess" plant

logic of the situation (closing down a building gets rid of

but creates "excess" staff, if not exactly in direct propof@ion; reducing

niority does, under given conditions, lead to an older,

by
- \\Z;;:Zing force), and (h) by the advice contained insthe literature {close

more expensive,

=
s, involve the community in closure

schools in order to save program
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‘decisionmaking and l?t them see that some closures are necessiry/and in-

evitable on cost:efficiency considerations, and mitigate the impact of
RLF by more aggressive initiétives ih in-serbice train%ng)f )

This scenario had.an unhappy ending.. Let us consider, for a momént,
how the plqt could be changed so as to produce a "happier ending." Costs
might have been kept in line (again on a per pupil basis) if:'(i) enroll-
ment had begun to increase, or (ii) if administrative 2051t32ns (not indi-
vidual administrators) h#&d been reduced in proportlon as the teachlng
force ls';educed (which almost never happens, see Frgeman and Hannan,

1981; Dembowski, et ai., 1979; Hickrod, 1976; Odden and Vincent, 1978;
Wilken~and Callahan, 1978), or (ii?)‘there was no p}ofessional Eonsensus
that a senior teaching force somehow consti'tuted "a éroblem" to -be address-
ed by in-service and, (iv) if in-setrvicg didn't cost anything, that is, if

human nature was such .that the provision of incentives w3s not necessary

{1n that case, there would be no.educational-pedagogical problems in having

.an "aging" teacher forge); and/or (v).if RIF were not governed by seniority.

- RIF might not be necessary if (i) no schools were closed, or (ii)
closure was not decided (and, more importantly, justifigﬁ) on cost- ~
effictiency grounds. Our reasoning is as follows: schools Egg'to be )
closed because there was "excess" capacity, where "excess" was defined
against ;some norm which'aerely h&postasized a prior level of capacity.

For example, in 1973, there were "n" number of pupils and the district was '
"at capacity" in that any 1ncr3ase would have leq to overcrowding. It is ~
now 1981, and the dlStrlCt has n minus x students, therefore, by definition

it has "excess capacity" which is said to be inefficient.

Some school Qiétricts (e.g., see Cuban, 1979; Lexington, 1976 and
1977) explicitiy and by po%icy choose to justify school closings, and
even more importantly, choose which schools to close on e@ucational rather
than cost-efficiency grounds. It is tempting to speculate (nothing in the
literature supports or refutes us) that school distriéts'which close schools
on the basis of education first, and coét-efficiency criteria second, are
more immune to the infinite regression of pressures to cut cgsts for the
sake of,cutting costs aione, as depicted in our séenari9 abové. In ofher

words, school districts may be in a position to make some critical choices

71 ’
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early OQ\}D their prbcess of retrenchment. A policy of defining the

_problem-in terms of threats to program excellence and integrity may es-

tablish a precedent for further decisionmaking.20

To reiterate, enrollment decline ié a problem because"(i) it liter-
ally removes a mlnlmum number of pupils ficeded to contlnue w1th a program
(because of decllnlng enrollments, only five high school students elect
‘to take Latin ‘each year, one can't have a latin program); or (ii) it pro-
duces diseconomies .of scale which make it more costly, on a per pupil
basis, to continue E@ provide a program (enrollmentsqin Latin courses
drop from 55 to 35, the program becomes more costly on a per pupil basis) .
Let's take the second instance and ask: Is the Patin program now fore
inefficient? And is it so inefficient that it should he eliminated? Minus
the yearly salary increments of those Latin teachigrs coqtinuing to teach
35 rather than 55 students, the Latin program may.be no more costly than
it was at 55 students. What then can make it seem inefficient? The prob-
lem 1s one of justlflcatlon, of pOllthS, rather than of cost account1ng.
If a school district cannot/convxﬁce its community that it should contlnue
to spend tax do}lars supporting a Latin program with 35 #%ather than 55 pu-
pils,' then ;t does have a problem with declining enrollment.2l The probleﬁ
is not witﬂ enroilment§ per se but with a community's willingness or abil-
ity to pay.

' e )
In saylng this we don't mean to imply that demographlcs do not matter.

& pa
A4
In some cases a decline in enrollment brings an automatic decrease in state
. » .

’

20 Lest this sound utopian, it is important to ask, once again: Why is

declining enrollment a problem? There is hothing lnherently 'problem-— -
causing' about having "fewer pupll%&and more spaoce. At what point does
v

"more space" begin to be a problem There are two sortg. of answers to
this question. One, the community will not stand. by and allow scHools to
spend tax dollars on .the same number of square feet (and same number of
staff), ln/order to serve fewer clients? Or, two -fewer puplls threatens
the "Crlthal mass® necessary to continue with some programs. The first
answer refers to cost- efflciency criteria which have a political basis. ;

21

The same p%lnCLple WLLl of course, -apply to an elementary school
What is it that makes .the same building 1nhe,gntly efficient
when it held 500 puplls and not efflclent when lx holds 30qdeupils?
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1root of the problem of decline,

aid. Decline also brings a similarly aubomatic and simultaneous increase
in per pupil expenditue‘es Fewer pupils also meansbewer paregts which . >
- translates into a smallef constituency with a direct interest in suppor- o

ting school spending

But, none of the aforementioned become .a problem until the pOint is

-

reached at which increased per pupil expenditures become defined as intof-k
erable. This, in turn, happens if: (i) there is a sudden decline in
monies available to be spent because of an externally imposed tax or spen=
ding caps orx inflation, and/or (ii) community norms as mediated through
politicai pressure22 defines a given level of resource allocation as in-
efficient and intolerable. The impact of demoggaphy, therefore, is always
mediated through these political considerations and is always a matter ofc.
chOice by communities as a whole. (School district managers, of oourse, .

often find themselves in a no-choice, no-vg. situation.) Quite%mply, it

is money (the polite texm is "resources"), not demography that "at the

0y

Kl

Our argument would be different if the world were different, i.e.,

if, somehow, school systems had an inexhaustible amount of money; or, if

“human beings were not driven by self-interest. But then there would be

‘oo

3.4 SHORT READING LISTS ON SELECTED TOPICS

no problem with, and no literature about, decline. 4 F

5

Readers‘yho have followed™yus this far will have noticed some repetition
of references. This suggests that a'preliminary understanding of the topic
and of the literature about this topic can be obtained by compiling a con-
densed reading list culled from the 250 items listed in ‘our more exhaustive

annotated bibliography. .
. . . .‘ .

- ) ’

22 There are no norms "out there" in the community unless and until they
are either anticipated by school managers (or-articulated by them) or
embodied in political pressures upon the school administration or' 3chool
board. This is but another way of making our earlier point about cost-
efficiency. . -
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, Generé&‘OVerv1ew and Introductions T, 3_ S .
-, Three works contain the most useful 1ntroductlons to and overview of

\ the topic. Abramowitz and Rosenfeld, 1978: and Bailey, !977 ..are two edited

-

\antholoqles whlch contain @rt;cles nroviding readers witn a taste of the

-

issues included in the(ﬁanagement of decline. Good gverviews of the prob-

lems and opportunities associated with decline are also contalned.ln Bellon,

- 1977; Culbertsop, 1977; Berman and Mclaughlin, 1978; and Keough, 1978a and
bl ’ - g" ¢ ‘ v
EERR State Task Force Reports' °

An invaluable, but not always easily accessible, set of references
consists of state and local task force reports, and handeoks,/oftéA pro- E
» guced by either state education agéncies*for intra-state dissemina£ion or
, by professionél associatiotis for dissémination to, their members. Thi;
literature is inventoried along w1th the avallable ‘annotated blbllographles
in Charts 3G and 3H, respectively, 1mmed1ately below. State task force‘
reports provide an especially useful introduction to the range and com-
plexity of the issues facing school gistricts'in decline. éarticulérly
N uséful, comprehensive task force reports include: Hickrod, 1976 (for

: « Illinois), and Minnesota, 1976 and 1977.

General Handbooks ¥

-

Iy General handbooks that we found to be particularly useful as intro-
ductidns to the topic include: Eisenberger and Keough, 1974; Johnson,

1978; Minnesota, 1976; New York, 1976; Wendel, 1979; and wWakefield and

Donnelly, 1978. : o .
Bibliographieg i
* Two good comprehensive and reasonably up-to-date bibliographies are:
Y, Coxman, 1979; and Moll 19&Ja&A good general bibliography can also be'
x ' found in Wendel, 1979. Bornstein, 1978 and Fleming, 1980, contain compre-

hensive bibliographies on school closure and Stefonek, 1979, contains a
bibliography on retrenchment budgeting. ) ’

L3

Demography and School Councilsg

-

Davis and Lewis, 1976 and 1977, provide a discussion’ of demographic

trends as they affect local decisionmaking, while Keough, 1974a and 1978b,
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CHART 3G: A READERS' GUIDE TO RESOURCES: HANRQBOOKS AND STATE AND LOCAL TASK FORCE REFORTS ! . ~
- - : " i L ]
PEFFTRENCE ANNOTATION, ’ TOPICAL INVENTORY - INVENTORY OF TOOLS
NUMBER -~ v ‘ | - T -
Fadgetingf Community| School Faci1li- | Personnel] Personnel fore- Comrunity | Facili- Staff Prggram‘
. ) I:{?lve— Clusure/ ties Reduction tarly casting Survevs ties Invenr Inven-
’ ént Merger/ in Force | Rétire- | Enrocll- and Inven-~' tories | tories
- N Conscli- #ent | ments 1 Question- tories -~
dation . naires ? e - .
4 ~ > »-
- ALASKA STATE LEPARTMENT UF
ED(;CATIQNE (1977) 206 X ~ .
+ .
1
ARIZONA STATE DEPARTMENT OF , N . ) v
ELUCATION (1977 207 X X X X - A /
B, : y : y . ~ £ -
BOOTH, et al. (1980) 172 X > . D Y
. -
BOURNSTEIN (1473) 173 - X X X . -X :
BUSSAFRL (1978 174 : X X '
BUSSARD (1979a) , \175 X . s N
- -~
BUSSARD (1979b) 176 % . .
BUSSARD (1979¢) 177 - X N
. FREMONT (CALIFORNIA) UNION . 3 ' .
HISH SCHOOL DISTRICT (19381) 238 X s X X ’ . - ’
SAN JOSE (CALIFORNIA) . : 3
UNIFIED SCHOOL DISTRICT . * . .
(1979) - . 239 X X 4 . . ‘
. 1) - .
SEQUOIA (CALIFORNIA) UNION /\& - . e ‘
HIGH SCHO(:)L DISTRICT (1981) 240 X N\ . X X
C!{O_Aﬂnd SENIER (1977} 209 ~ 1 N X
. . ‘ - -
CHURCH, et al. (1980) 223 , . X N X XN R
’ at ) * e -
« H . i o N
. . : ! - L .
- . . 1y )
w - Kl ; . 1 .
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CHART 3G: A READERS' GUIDE TO RESOURCES. HANDBOOKS AND STATE AND LOCAL TASK FORCE REPCRTS '

- 4 } ¥
FEFERINCE ¢ ANNOTATION TOPICAL ‘INVENTORY INVENTORY OF TOOLS ) -
NUMBEK - t T T
Budgetirg! Communityl School Facili~ ‘Personncl Personnel ture- Community| Facili-~ Staff Program
Iinvolve-| Closure/ ties Reductaon Parly casting Survevs ties Inven- Inven-
ment Merger/ 1n Force ketire- Enroll- and Inven- tories tcne/;
, Consoli- | ment ments Question- tories
- N . dation ' naires
HAMDEN (_ JMHECTILLT) TASY B .
. FGRCE ON DECLINING ENROLL- *
MENT {(1377a) (197R: 22%, 226 . X .
COUNCIL ©F EDUCATIONAL ‘ p
FACILITIES pmm},‘?&; (1978) 178 X
DAVIS afid TRM’XS (1277) 210 ) X
» B -
EDUCATIONAL FACIINTIES . ,
LABORATORIE.S (19’764) 179 e X .
EDUCATIONAL FACILITIES =
LABOFPATORIES (197¢b) 180 X . A ¥
EDYCATIONAL KESEARCH SERVICE . ’ -
1973) 181 X r
. - : \ *
EISEN BERG}R and YEOUGH ! ,
(1974 182 X
- o ° ]
ELLSWORTH (1977) 211 X
PLEMING (1980) S 227 B X X . ‘ .
FONSTAD (1979} 183 X
GETGER and TORGE (1977) 228 X - )
HICKROD, et al. (1976) 212 . X . . .
= y - s T
ILLINOIS STATE BOARD OF - & .
L4
EDUCATION (1977) 213 A
- - "
Yot . b * 1oy
. 1 i i . d ¥ , ) l A A ‘
’ . ’ R § * L3
P ,..wm....,m T } L )
z - e : . / .
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‘HART 3G- A4 READERS' GUIDE TO RESOURCES. HANBBOOKS AND STATE AND LOCAL TASK FORCE REPORTS .
A ? -
FEFFRINCE © | ANNOTATION TOPICAL INVENTORY ’ NVENTORY OF TOOLS '
JMBER N . 3
Budgetir j Cormmunity] School racaili~ ‘Persormei Persgnnel Flre- {rmmurity | Facali- staff Program
. nvclve-| Clusure/ ties Feduction Farly Casting Survevs ties Inven- Inven-
P s ment Merger/ 1n Force ketire- ’Er\.roll— and Invep- xories tories
. Conscli- ment ments Questxon‘- tories | .
dation .;natres
ILALNOIS STATE “FEICE F, . . ,
EDUCATION (1975 214 X X X
. b
EAST MAINE (ILLIKNOIS) PUBLIC
4
SCHOOLS  (1979) 241 - X X
NILES TOWNSHIP (ILLINGIS) i )
HIGH SCHOOLS (197S) 242 * X
SOUTH COLONIE (ILLINOIS) - ) '
-
PUBLIC SCHOOLS (197%) 243 b4 ) b S
\ : -
JOHNSON  ¢1978) 184 X X X X X
MCCLOUD (1978) 230 X ]
1 d
MCHTGOMERY COUNTY (MARYLAND) ,
SCHOOLS {1976) 244 x! X *x
=
BROCKTON {(MASSACHUSETTS)
PUBLIC SCHOOLS (1977) 245 - X X
\
LEXINGTON (MASSACHUSETTS] . . . ,
PUBLIC sdWoOLS (1977) © 247 1 X ) ,
MAZZARELLA and BARBER (1978) 231 ' p p i '
<
MICHIGAN DEPARTMENT OF . : é *
EDUCATION (1977} 7185 X L X b “ X X
BIRMINGHAM (MICHIGAN) B . g .
DECLINING ENROLLMENT STUDY A ’ )
COMMITTEE (1979) 248 X X ’
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CHART 3G: A READERS' GUIDE TU RESOURCES: HANDBOOKS AND STATE AND LOCAL TASK FORCE REPORTS 0
<N H ’
FEFERENCE ANNOTATION TOPICAL INVENTGRY - INVENTORY OF TOOLS
HUMBER ; ’ T
Budyeting] Commurity] School Facili- . Fersonnell Personnel Fore- Communlity, Facili- Staff Program
- Involve-! Closure’ ties Feduction Larly casting Survevs ties Inven- Inven-
ment Merger/ 1n Force Retire- Enroll-~ and Inven- tories tories
Consoli- ment ments Question- tories
. dation ‘ naires
I < f ¢
BIRMIN/(}HA‘“ (MICHIGAN) PUBLIC Q
SCHOGLS  (1980) ' * 249 ¥ . ‘
MINNESOTA STATE ADVISORY ‘ .
COUNCIL ON FLUCTUATING . —~ ‘
ERROLIMENTS (1977} 218 X
MINNESOTA STATE PLANNING P )
AGENCY (1976} 186 X X X X X X X
NATIONAL SCHOOL BOARDS . . ' N
ASSOCIATION (1978) 187 X X - ' '
NATIONAL SCHOOL PUBLIC ’
RELATIONS ASSOCIATION (1976) 188 X N - X /./'
. - 7
NEW ENGLAND SCHOGL DEVELOPMENT . . V4
COUNCIL (1972} - 189 - ) X
- . . Y
i ~
NEW JERSEY STATE DEPARTMENT P~
OF EDUCATION (1976) 219/ . s X '
WESTFIELD (NEW JERSEY) PUBLIC
SCHOOLS (1979) 250 X . {
ALBUQUERQUE (NEW MEXICD) ‘
PUBLIC SCHOOLS (197'5) 232 X .
NEW YORK STATE DEPARTMENT OF .
EDUCATION (1976) 191 B X
A
L]
NOLAN (1978) . 234 , X
; ¢/ , 1
l 1 A .1. A
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PEFFRCNCE ' ANNCTATION TOPCAL INVEN’I‘QR‘( INVENTORY QOF TOOLS
HUMEBER = ] ¥ | T T 1
r . ) (N Bualjeting Community] School Facili- | FPersonnel) Persoanel Poore- community | Facili- Staff Program
N - ! Invclve-] Closuare/ ties keductinn Barly casting Survevs ties Inven- Inven-
. 4 rent Merger/: in Force | Retire- Enroll- and Inven- tories tories
. 1 Consoli- ment ments Question- tories .
' dation - nasres
cLath {1984 . 235 X '
OREGCN STATE DEPARTMENT OF ) y ’ .
. ELUCATION (1377) . 220 ’ X X
EUGENE (OREGONY BBl IC ~
SCHOGLS (1v76) 236 X X -
- - - - T
PHI DELTA KAVEA COMMISSION .
ON DECLINING eENROLIMENTS ’ ,
(1973} 192 X . . . L ¥
SARGENT and HANDY (1974) 193 X X A
SOUTH CARCLINA STATE 1 ’
DEPARTMENT OF ELUCATION ]
(1977) 221 : X . :
- = 'y
WAKEFIELD and DONNFLLY (1978) 194 . X X X
HIGHLINE (WASHINGTON)
PUBLIC SCHOOLS (1976} 237 X v -
- s
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SUBJECT MATTER .
ANNOTATION
REFERENCE . .
c NUMBER General/ B’gﬁgetlng Early ] Enrollment Facilities Reduction School
Comprehen- Retirement Forecasting In Force Closure
s1ive
5 " . 4
HBORNSTEIN (1978) 173 X
BRUBACHER, and SHIBLES (1979) 22 X ’
BUSSARD (1979d) » 196 . . X .
. + »
CORMAN {1979) 197 X
ERI. (1975) 3 * 198 X , N
ERIC (1977) 199 X ’ Y
ERIC 11978) 200 1 X
ERIC (1979a) — _201 X % .
ERIC (1979b) . 202 ) X
ERIC (1981) 203 X O
ILLINOIS STATE BOARD OF EDUCATION (1977) o213 X
JOHNSON (1978) 184 X ~ '
MERRIMACK EDUCATION CENTER (1977) 204 X
MICHIGAN ‘DEPARTMENT OF EDUCATION (1977) 185 'X )
MOLL (1980} 205 X .t . \
NEW YORK STATE EDUCATION DEPARTMENT (1976) 191 X
EUGENE (OREGON) PUBLIC SCHOOLS, (1976) . 236 ’ X
N r . ~ -
PIELE and WRIGHT (1976) 131 . X - ) .
STEFONEK (1979) 154 x -
e — .
WENRQEL, ((1}979) : 195 X )
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Q . .
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describes non-demographic early warning signals of an impending decline”

in gnrollment.

* Budgeting
Almost every handbook listed in Section Bl of our annotated bibIio-

graphy containsgd section on budgeting. Additional sources include:

Estes, 1977; Hentschke, 1977a and b; and Mueller, 1977. L

‘ Data on School Adjustments to Decline .

Rodekohr, 1978, reprgsents an earry and pioneering effort at conduc-
ting a comprehenslve survey of the impact of decline on schools. J%é study,
however, was limited to the state of Colorado. Other state-specific surveys
include:, Hickrod, 1976 (for Il}inois);’Minnesota, 1977; and Wilken and .
Callahan, 1978 (for Iowa). Freeman and Hannan, 1981, contains data for New
York and Californgsi Odden and Vincent, 1978, contains data for'Michigan,
Missouri, South Dakote and Washington. ’ |

ASCD, “1980, reports on a national suryey of the impact of decline on
supervisor§ practices.

The most comprehensrve survey of the lmpact on school program is

Dembowskl, et al., 1981, This study's major flndlngs are also summarized

i in Dembowski, 1980; and Dembowski and Gay, 1980, . »//::7
School Closure ' ¢

: Threé Tlassic resources on school closing are: Bornstein, 1g78;

Eisehberger and Keough, 1974; and Sargent and Handy, 1974. ‘' Andrews, 1974, .

12

contains the result of a nationwide survey of school closure decisions.

’ . Case studies of school closuire decisionmaking can be found in Born~
stein, 1978; Boyd, 1979; Burlingame, 1979; Colton and Frelich, 1979; Cuban,
1979 and Yeager, 1979. 1Iocal school dlstrlct reporgs which are especzally

. detailed 1n their documentation of school closure dec1510nmak1ng 1nclude.
Eugene (Oregon), 1976; Fleming, 1980 (for Cleveland); Hamden” (Connectlcut),

"1977azand Iexington (Massachugetts), 1977. Local data on thé impect of
schocégp:osure on nelghborhoods can be foupd in: Amlung, 1980 and Eis-

mann, et al., 1976. [The impact o closure on elementary school chlldren is

El

' ﬁdents is treated in Parks, 1980. ;« . Lot

A
i " *discussed in Richards and Cbhen, 1981, while the impact on high school stu—
|




Community Involyvement *J

There is a great deal of overlap between the literature on planning,

on school closure and on community involvement. Cuban,\1979; Edlefson,

1977; and Morgan and Wofford, 1977 provide detailed case histories of par-

ticipatory planning in school districts facing or anticipating declﬁne.
Eé;enberger, 1979, 1975, 1977a ahd 19?Zp, prov}des good discussions of
community involvement in school closure processes. The use and abuse of
community task forces and citizens advisory committees is dealt with in
Eisenberger, 1976, and ir Sieradski, 1975. Nuttall, 1916, also reportg

on a case study of one Tuch task force in action.

A

Reduction in Force

This topic i second only to school closure®in the amount of attention

I3 . . * . v
it receives in the literature.

General discussions of the policy issues, as well as sample RIF poli-

cies, can be found in: Kelley, 1978; Mastoraki, 1978; Oregon, 1977; and

Nolte, 1976a and b. Summaries of the legal ;; due process, and constitution-

al issues involved in RIF also receive heavy emphasis. The summary of the
main legal issues of RIF that is most accessible to general laypersons can
be found in Carr, 1980. 2irkel and Bargerstock, 1980, contains the most
comprehensive and current survey of the law on RIF. (For a listing of
sample local RIF policies please see Chart §G, above.) Nassau, 1978a ané

-

b, qiscuss collectively bargained approaches to RIF.®

Equity Issues

Much is written at the gereral and concéptual level about the conflict

between RIF and affirmative action. Rosenberg and Vincent, 1978, represent

the best attempt yet tq study the impact of retrenchment and RIF on women
and minorities im education. Downey, 1976, describes one district's
(Bremerton, Washington) BIF‘pélicy which Bglances the claims of seniority
while it protects affiFmative action gains. Case data apout the impact
of school closings oft desegregation are presented, in: Colt;n and Fyelich,
1979; Fleming, 1980; San Jose, 1979; and Valencia, 1980. Data about the
impact of decline qn special education can be found%ﬁn'Dembowski, et al.,,

1979; and Wilken and Callahan, 1978. Hickrod, 1976, contains a good dis- .

cussien of the implication of patterns of uneven enrollpent decline on

' '~ 482

122 B

>
.




Title I.

L N >

Miscellaneous and Special Topics

3

Decline and its meaning for secondary schools is discussed in four

informative case histories and documents describing local district pian-

.

s ning efforts. These include: Geiger and Torge, 1977; Hosler and Weldy,
1977; Morgan and Wofford, 1977; and Sequoia Union High School District,

.

1981. *

_Iliinois State Board qf Eaucation, 1977, contgins a detqiied cost-
benefit gnalysis of early retirement incentive programs; Ellsworth, 1977,
describes the early retirement policy of @he Chicago Publit Schools; and
Dembowski, et al., 1979, provides data on the extent to which deéclining

*

districts have adopted early retirement plans. Dembowski, op. cit., also

®

found little inter-district sharing among declining+districts. Olsen,
1980, provides a detailed description of inter-district sharing of facili-
ties and staff among two Iowa.school districts fmpacted by decline.

Chart 3I, on the pages.imhediately following, pgovides a summary of

these short feading lists on the topics described above. -
oo
v

%
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CHART 2: SHORT READING LISTS ON S(GHOOL DISTRICTS' MANAGEMENT OF DECLINE, BY TOPIC AND BY CATEGORY
N ANNOTAT
CATEGORY AND TOPIC NUMBER GENRE REFERENCE ’ _—Im
—_— _— EE—— NUMBER
Overview and Introductions - Edited Adtholoqgy ABRAMOWITZ and ROSENFELD, 1978 2
z L4
% - Edited Anthology BAILEY, 1977 8
- - Special Edition of Education and Urban Studies, May 1979’ -
Problems and Opportunities 1 Issues Analysis BERMAN and McLAUGHLIN, 1978 11
by cl y
Posed by Decline \\ 2 * Issues Analysis BELLON, 1977 10
" £ e
1 L 3 Issues Analysis CULBERTSON, 1977 33
: R - , 4 Issues Analysis ' KEOUGH, 1978a ' 87
' . +
, S Issues Analysis KEOUGH, 1978b 88
o .
Hafhdbooks 6 memeemeemomee- EISENBERGER AND KEOUGH, 1974 182
) A JCHNSON, 1978 184
8  mmmmmmme—mcm—-- MINNESOTA, 1976. 186
9 emmmmmmccmmeeen NEW YORK, 1976 191
. j10 I WAKEFIELD and DONNELLY, 1978 194
- S N ittty WENDEL, 1979 195
Bibliographies: Geperal. "12 Z --------------- i 4 CORM.AN, 1979 . 197
. . S S A MOLL, 1980 205
- . A
) * Handbook , WENDEL, 1976 195
. Budgeting 14 Review of the Literature  STEFONEK, 1978 154
School Closure 15 Handbook BORNSTEIN, 1978 173
16 Local School District
¢ ) Report FLEMING, 1980 227
_ -%M :
i Repea_ted' reference
2,
(/ : ! L}
3 ‘
(€] : =
3 -2 b -
E MC ‘ ~ / . ' "
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CHART 3_1_ SHORT READING LISTS O STHOOL DISTRICTS' MANAGEMENT OF DECLINE, BY TOPI@ AND BY CATEGORY (contirued)
CATESGHY AND TOFLC " JMBLF SENRE REFERENCE ANNOTATION
! . R NUMBEK
‘Demogyrapny and Scnool Enrollments 17 Issues Analysis’ QAVIS and LEWIS, 1976 , 37
18 « Issues Analys:s LAVIS and LWEIS, 1977 38
L3 ’ .
. e h 19 Advice KEOUGH, 197%a 84
. 20 Advice r.ECUGH, 1978::, 89
Budgeting Z1 Avice HENTSCHK.E, 1977a 69
22 Advice . HENTSCHKE, 1977b ' 0
, 23 Advice - © MUELLER, 1977 109
Surve ) Lata on 3cnool Distracts' 24 Research, Survey ASCC, 13280 7
md tments to Lecl .
justmen beciine , 25 research, Survey UEMBOWSY.I, et al., 1979 41
26 research, Survey FREEMAN and HANNAN, 1981 | 62
. - 27 Research, Survey ODDEN and VINCENT, 1978 122
N ! 28 Research, Survey RODEKCGHE, 1976 138
29 fesearch, Survey WILYEN and CALLAHAN, 1978 165
30 State Report: lIllinois HICKROD, 1976 212*
Yo State Report ) MINNESOTA, 1377 - 218
Scnool Cldsure: Handbooxks and Advice * Handbook BORNSTEIN, 1978 173
$ Handbook EISENBERGER and KEGUGH, 1974 A
32 irandbook SARGENT and HANDY, 1974 193
s Researcrn About . 33 Nationwide Survey ANDREWS, 1974 5
34 Case Studies BORNSTEfN, 1978a 15
35 Casa Studies BOYD, 1979 17
. )
. . 36 Case Studies BURLINGAME, 1979 25
! 37 . Case Studles - COLTON and FRELICH, 1979 29
! s . I
. . . 18 Case Studies YEAGER, 1979 , 167
‘-\ = : + - ’ -

~ * PRepeated reference. -
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HART 3_1_: SHORT FEADINMG LISTS ON SCHOOL DISTRICTS' MANAGEMENT OF DECLINE, BY TGPIC AND BY CATEGCPRY (continued)
GATEGCAY AND TOPIC NUMBER = GENRE KEFERENCE ANNOTATION
E— NUMBER
ya S —
/émool Closure- Research about 39 Impact of: On Cegmunity AMLUNG, 19&8C 3
. On Community EISMANN, et al., 1976 53
n Elementary
. Schodl ‘
Children RICHARDS and COHEN, 1981 135
: On Secondary
School
. Students PARKS, l98C 124
+ local School District 43 emmmmeemmmeeee EUGENE (OPEGON), 1976 236
Reports
we T ————— PLEMING, 1980 227
44 = meeemecececmemeeeao HAMDEN (CONNECICUT), 1977a and b 225~226
45 = meeemmeecmeeeeeeeeo LEXINGTON (MASSACHUSETTS) 1976
and 1977 246-247
- . N
- 7
Community And School Closure 46 Case History CUBAN, 1979 32
Involvement :
. 47 advice EISENBERGER, 1974 47
48 Advice EISENBERGER, 1975 48
49 Advice EISENBERGER, 1976 50 &
, ) on Task Forces 50 Avice EISENBERGER, 1976 49
51 Review of the Literature SIERADSKI, 1975 151
.
. 52 Research: Case Study NUTTALL, 1976 120
Planning 53 Case History EDLEEFSON, ‘et al., 1977 45
. 54 Case History MORGAN and WOFFORD, 1977 106
* Repeated reference. ’
. L]
/
’ ’ e
) . ~ U
o \ <
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CHART 31 SHONT READING LISTS ON SCHOCL DISTRICTS' MANAGEMENT OF LDECLINE, BY TOPIC AND BY CATEGOFRY {cont1nued)

—_— 7

CATEGURY AND TOPIC NUMBER GENRE REFERENCE %%
v >
reductions *  General, pPolicies and 55 Compendia of Policies % KELLEY, 1978 83
n Force. Practic
' ore crices 56. Case History, Descriptive MASTORAKI, 1978 , 102
/
57 State peport 3 OREGON, 1977 220
58 Advice NCLTF, 1976a and b 117-118
legal Issues and 59 Advice CARR, 1980 28
ne Proce
ss 60 Compendia of Law ZIBKEL and BARGERSTOCK, 1980 170
Collective Bargaining 61 Advice NASSAU, 1978a and b 110-111
Lguity Issaes. Special Education * Survey, Nationwide DEMBOWSKI, et al., 1979 i v 41
/ . * Survey, Statewide. Iowa, ILKEN and CALLAHAL, 1978, 165
! Title I * Survey, Statewide:
Ill:nois . HICKROD, 1976 212
£
’ School Closure and * Case Study . COLTON and FRELI(H, 1972 29°
Desegregation * Local School District
-~ Report PLEMING, 1980 227
62 Local School District
Peport SAN JOSE, 1979 239 -
63 Case Study VALENCIA, 1980 I8l
RIF and Affirmative = 64 Case Study, Descriptive DOWNEY , 1976 44
Actaon - 65 Survey, Nationwide “hOSENBERG and VINCENT, 1978 139
]
Special Toprcs Early Retirement 66 * State Report ELLSWORTH, 1977 211
’ 67 State Report - ILLINOIS, STATE BOARD, 19/7 . 213
- 5 . 11 ' i
* PRepeated reference. N
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CHART 31 SHOFT READING LISTS ON SCHOOL CDISTRICTS'

MANAGEMENT OF DECLINE, BY TOPIC AND BY CATEGORY ({continued)

CATEGORY AND TOPIC NUMBER GENRE REFERENCE "N_NOM
_— NUMBER
Speciral Topics Fetrencnment at the - .
{continued) Hign School Level * Survey, Nationwide Sample DEMBOWSKI, et al., 1979 41
. 68 Local School District )
. Report GEIGER and TORGE, 1977 228
* ‘ 69 Case Study, Descriptive HOSLER and WELDY,£ 1977 , 74
1 4
* Case History MORGAN and WOFFORD, 1977 106
70‘ local School District ' ’
Report SEQUOIA UNION HIGH SCHOOL, 1981 240
Inter-District Sharing » Survey, Nationwide Sample DEMBOWSKI, et al., 1979 41
71 ¢ Local School District
. , Report OLSEN, 1980 235
~ AY
L]
. « .
~

deet

* PRepeated reference.
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4.0 THE EVIDENCE

-

Chart 4A, on the pages immediately following, provides a bibliographic
guide to all references whlch provide emplrlcal ‘informatidn on what is
"happgplng" in school districts affected by declining enrollments. "What
ué.happenlng" is documented in the literature in a variety of ways: fact- -
finding task force reports, anecdotal and descriptive case studies, local
‘hmmct studies, and research efforts which rely .on case and survey data of
varying scope and generalizability.

The references contained in this chart provide the reader /with a
kaleidoscooic view of what is happening in response to decline. This view
does not add up to any unitary picture, howeverg_lérgely because of the
biases mentioned in Section 1;9' i.e., those intreduced by the contingen-
cies of publishing semi-popular anecdotal works and by the fact that it
is only certain types of school districts that produce and make available
task force reports documenting experiences which thay not be representative
of all school districts with declining enrollmeni:s.23

For the above reasons our focus here will be,limited to the works which
provide information about what is/may be happenlng, generally. That is, we
llmlt our review to‘%road-scale surveys of the "impact" of decline and of

responses to decline; to the more formal academic case studies informed by

a theoretical perspective through which the case data acquire significance

23 We define "decline" as organizational contractlon irrespective of whether
said contraction is precipitated by enrollment drops or fiscal austerity:

But much of the research literature looks specifically at enrollment decline
and it is dangerous to assume that the/éffects of enrollment decline are
always going to be the same as the effects of fiscal decline. For example,
enrollment decline at the high school level may have an impact on the student
population levels of different courses of study. Fiscal decliné, 1f unaccom-
panied by enrollment decline, would not have this effect. On the otHer hand,
data about the processes or the effects of certaih cdut-back detisions, e. g.
gchool closings, do increase our understanding of fiscal depline. The impact
of a school closure on costs, on community, on’ school politics, on chil-
dren is the same irregardless of whether the school was closed for™Jemographic
or fiscal reasons. ‘
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A READERS' GUIDE TO STUDIES AND REPORTS DOCUMENTING SCHOOL SYSTEMS' ADJUSTMENTS TO DECLINE

T

I

STUDY IDENTIFICATION

06

i

ARD SURTIPIC REFERENCE | ANNOTATICN
Egﬂﬁgg GENRE SCOPE ~
S ' .
Administragive Practices ASCD, 1980 7 Survey Questionnaire 16 school districts nationwide
* 1,
BOUYD, 1979 17 Case~-study Comparative, 8 suburban school districts {(Chicago
longitudinal area) as they went from growth to
/ : decline, 1969-1979
CHBAN, 1973 32 Case—hlstcry Descriptive Arlington, Virginia, 1974-1977
MURGAN AND WORFORD, 106 Case-history Lincoln-Sudbury, Massachusetts .
1977
HIT¥ROD 1976 212 — State task force Illinois
LEPPERT AND ROUTH, 97 Survey Statistical Nationwide, all 37 states reporting*
1978 enrollment <decline, 1970-1975
MINNESUTA, 1977, 218 — State task force report —  Minnesota
ODDEN AND VINCENT, 122 Survey Statistical Iowa, Michigan, Missouri, South
1978 Dakota and Washington (1970-71 and
1974-75)
RODEKOHK, 1976 138 Survey Questionnalre 73 Colorado school districts .
WILKEN AND CALLAHAN, 165 Survey Statistical Iowa, 1974-1975, statewide
1978
DEMBWSYI, 1979, 41 Survey Questionmnaire 94 school districts, nationwide
C sition
Ompo ren FREEMAN AND HANNAN, 61 Survey Statistical 823 school districts in California;
1981 -~ - 849 1n New York; 1970-1979
, .
HICKROD, 1976 212 —— State task force report — Illinoi1s, statewide '
. ODDEN AND VINCENT, 122 Survey Statistical Iowa, Michigan, Missouri, South
1978 ' Dakota and Washington (1970-71 and
v 1974-75)
WILKEN AND CALLAHAN, 165 Survey Statistical Towa, 1974-75, statewide L4
1978
On Progxam, Course Of fer- DEMBOWSKI, 1979 41 Survey Questionnaire 94 school districts, nationwide .
Y
RODEKOHR, 1976 138 Survéy Questionnaire 73 Colorado school districts )
A —
Enrollments WILKEN & CALLAHAN, 1978 165 Surfey Questionnaire 55 Iowa school districts, 1975
\

!
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AN INVENTORY OF THE EVIDENCE

|

vey and )
behavioral data

CHART 4A. A READERS' GUIDE TO STUDIES AND REPORTS DOCUMENTING SCHOOL SYSTEMS' ADJUSTMENTS TO DECLINE
) . STUDY
ISSUE TCPIC AND SUBTOPIC REFERENCE ANNOTATION IDENTIFICATION s ’
NUMBER !
—_— GENRE METHOD stopE
*
Impact (cont'd.) On Program As Perceived LDEMBOWSKI, 1979 41 Survey Questionnalre 94 school districts, nationwide
valit -
Q Y WILKEN AND CALUAHAN, 165 Survey Questionnaire 55 Iowa. schoeol districts, 1975
. 1978 *
_ - -
Y As Measured by KODEKOHR, 1976 lig, Survey Questionnalre 73 Colorado school districts
" . Achievement Data .
. l/
. »
on Program Innovations DFMBOWSKI, 1979 41 Survey Questionnaire 94 school districts, nationwide
. RODEKOHR, 1976 138 Survey Questionnairg 73 Colorado school districts
Responses to Planning: Enrollment Fore- FERNHARDT, 1980 12 Case-study Comparative 4 "large cities"
Decline casting (studies
of fochast:nq s SHAW, 1980 149 Survey Statistical 42 Missour: school districts,
methods) - time series 1970-1979
L <ot -
Community EDLEFSON, 1977 45 ' Case-history Documents Pa}o Alto, Califermia
I¥o) i{nvolvement In "Project )
[l - ' . Design™ ¢
HESS, 1979 72 Case-history’ - - - East Syracuse, New York
i x
MOKGAN AND WOFFORD, 106 Case~history - - Lincoln-Sudbury, Massachusetts
1977 \ schools
NUTTALL, 1976 120 v 'Case—study Attitude sur- "Mid-size caty", upper middle

class .

ZENKE AND McCLOUD, 1978 169 Case-study Descraptive Tulsa; Oklahoma
Personnel Changes ;h,ﬂxran DEMBOWSKI, 1979 41 Survey Questidnnailire 94 school districts, .nationwide
Policies: Pract:ces RODEKOHR, 1976 138 Survey Questionnaire 73 Colorado school districts
RIF: Policires and CARR, 1980 ’ 28 Case-studé? Descriptive Phoenix, Arizona
Practices ERS, 1973 181 . ,Cpmpendium of policies 16 nationwide, circa 1972-1973
KELLEY, 1978 83 Compendium of state policies Nationwide
PHAY, 1980 127 Compendium of legal doctrine -- -
POWELL & STEMNOCK, 1975 133 Compendium of legal doctrine ---
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CHART g ‘;‘ INVENTORY. OF THE EVIDENCE. ‘A READERS' GUIDE TO STUDIES AND REPORTLS DOCUMENTING.SCHOOL SYSTEMS' ADJUSTMENTS TO DECLINE N
‘ 4 ¥ . .
1SSUE | ToPIC aND suBgoPIC REFERENCE * | awNoTaTION : + \2TUDY IDENTIFICATION
' . . NUMBER : 1 - 3
s e— ; GENRE METHOD* SCOPE
AW : . e — — ’ !
\ v v
Responses Personnel RIF: Polx%’ges and SPENLA, 1978 153 - Review of court cases and . New York and New Jersgey
{continued) Policies: Practices decisions ' ”'
- {cont'd. ’ )
cont’d.) ZIRKEL *AND ‘ (.%170 Review of legislation and Natxonwxde
R - BARGERSTOCK, 1980 li1tigation “ ' .
. . . » .
Furloum® (as an DIVOKY, 1979 43 Case-~data Descriptive ' Levittown, New York
alternative to.RIF) .
- & )
. . Inter-district 1/D/E/A, 1973 77 Case-data Descriptive’ Salt Lake City,
Job Placement of ;
I8 Laid-off Staff
* . <
Early Retirement DEMBOWSKI, 1979 41 Survey Questionnalire 94 school districts, nationwide
v
N DIVOKY,, 1979 " 43 Case-~data Descriptions of early retirement policies in
. & - . N . ' Chicago, state of Michigan, and Pasadena, California
® ELLSWORTH, 1977 211 Case-data Descriptive 36 Illinois school districts that
[ ¥] . s . " have adopted early retiremen{ plans
] . - fha 1 ) . , ]
Facilities+ Change'unn Space DEMBOWSKI, 1979 % 4}; Survey Qugstionnaire 94 school districts, nationwide >
. Allocation by t . )
. Program Axea ,
- ~ ‘ = . hd :
Alternative Use NN, 1976 53 . Case~data Local 1impact, Seattle, ‘Washington
s of Surplus Space study =
- N -
. . *MITCHELL MILLER, .. 105 fuestionnalire 14 Arizona school districts
g . 1980 k
( o . + @ o™ L R - . N
e SAW AND HANDY, 1974 103 - Questionnalire » 100 school districts, nationwide
7 ‘ % }— *
. . Grade Reorgani- HESS, 1979a ‘ 71 Case~history Descriptive Syracuse, New York .
o ‘2“10" .PXA’I‘T, 1975 - 129 Case~history Descraptive South Allegheny Schools, ‘
* ° - 4', » Penhsylvania
] - N M
' Qchool Research; Survey  ANDREWS, 1974 5 ' Survey Questionnajire 60 school, distr}cts, nationwide
Closure: ' . T ) \ s . *
4 : 3 -
. ’ -
" - M o . N
) ] ” ‘ < -
, - . - ! ~ ’ < @ * -
‘ 34 - ) ' . < v J :
o ' L .
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CHART ii\_: AR INVENTORY OF THE EVIDENCE. A READERS' GUIDE TO STUDIES AND REPORTS DOCUMENTING SCHOOL SYSTEMS' ADJUSTMENTS TO DECLINE
ISSUE TCPiC AND SUBTOPIC REFERENCE ANNOTAT IGH STUDY IDENTIFICATION
— NUMBER ’
—_— GENRE METHOE SCOPE
Responses School ;\g‘esearch, Case- BORNSTEIN, 1979 15 Case:study Comparative 12 Hew Jersey school districts
(Lontinued) Clpsure = studles '
ne - 4 u BOYD, 1979 . 17 Case-study Comparative, 8 suburban (Chicago) school districts.
longitudinal as they went from growth to declu'\e
(1965 - 1979) ‘ )1
BURLINGAME, 1979 25 Cas¢-study Comparative 8 rural Il%inois school districts J
b |
COLTON AND FRELICH, 29 Case-study Comparative, 37 school closings i1n St. Louis, '}
1979 - guantitative Missoury, 1969 - 1978 ] e |
B + 3 L
4 CUBAN, 1979 32 - Case-history Descriptive Arlington, Virginia (1974177) J;
chronology . |
‘ YEAGER, 1979 \167 Case-hiStory, Descriptive Champaign, Illinois
- - . "
M Describtive- CROWE, 1979 31 - - - - -~ Quincy‘and Jacksonville, IllTnois
Anecdotal Reports °
necdota epo GREEN, 1980 66 - - - - - - Richmond, Virginia i
v HOSLER AND WELDY, 1977 74 - - - - - - Skokie, Illinois ” N
o, . WELDY, 1978 164 / , |
ks |
7 \
L
School District EUGENE PUBLIC SCHOOLS, 236 - - - - - - Eugene, Oregon R i
Reports 1976 . . . {
: HAMDEN, 1977 : 225 - - - - - - Hamden, Conpedticut - |
LEXINGTON, 1976 = 246 - - - - - - Lexington, MEssachusetts "’-[
a
LEXINGTON, 1977 247 - - - - - - Lexington, Massachusetts ° .. |
K . MONTGOMERY COUNTY 244 - - - - - - ontgomery County, Maryland e |
. SCHOOLS, 1976 o |
BIRMINGHAM, 1977 + 248 - - - - » Brrmingham, Michigan -
* SOUTH COLONIE, 1978 243 --- - - - South Colonie, Illinois " |
- 1 - * - 'i
Alternative Interdistryct DEMBOWSKI, 1979 41 Survaey Questionnalire 94 school districts, nationwide - |
. Practices: rin * . . S |
. ¢ gha 9 OLSEN, 1980 M 235 Case~history Descriptive 2 small Iowa school drstricts, |
’, Belle plaine and HLV - - . ;
. ﬁi 4 —
Flexible NOWAKOWSKI, 1980 119 Case~study Descmiptive 2 sunburban Chicago s&hool districts <
Scheduling Leyden Township 212 land Ridgewood b
. 238 ’ I
. ~ k) N ¢y
]
. gi 4
. s [ . * . i
I){‘ .
\‘1 v ) ! hd f ' ‘-
ERIC | o L : 5 . -
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CHART 43 AN INVENTCRY OF THE EVILDENCE A READERS' GUIDE TC STUDIES AND REPORTS DOCUMENTING SCHOOL SYSTEMS' ADJUSTMENTS TO DECLIKE
— \\ —
ISSUE TCPIC AND SUBTGPIC REFEPENCE ANNOTATION =1 STUDY GPENTIFICATION
NUMBER
b s ! D— GENRE METHOD SCOPE
S, v »
Inpact of . feductions in on Morale and CUBAN, 1979 32 Case~history Descraptive - Arlington, vVirginia
Responses to Force pProdram .
Decline s
NOTE See also reference in "ImpacCt: Finance",
4 ’
above, and "Chart 4D -- Implications of
L becline for Equity"”, helow. 5\ N
57hocl General s SKIERA, 1978 152 Review of the puklished and fugitive literature, circa 1977 ’ 9
. Closure surveys of
Impact ?
Impact on AMLUNG, 1980 3 Local impact - - - 6 New York City schools =
© Community study
EISMANN, 1976 53 ° Local impact study: before 8 Seattle neighborhoods
* rand after measures of community
. impact h
© - ,
S - Impact on w*  RICHARDS AND COHEN, 135, Case-study Interview, 143 elementary school students,
B , Pupils: 1981 - 7 survey gnd grades 2-5, in 3 schools 1in
Elementary socioeconomic Ithaca, New York
. ) data )
‘ v Impact on PARKS, 1980 129. h Case-study Interviews with 13 high school arop-outs
‘ Pupils: after a high school closure and consolidation
Secondary ’ o case 1n Aurora County, West Virginia
| 3
! . 7 < r— —
[ Impact on COLTON AND FRELICH, 29 Case-study Quantitative 37 school closings in St. Louis
3 Desegregation 1979 o (1969 - 1978)
. / FLEMING, 1980 227 Local district task force Cleveland, Ohio
' > : report B
VALENCIA, 1980 161 Case-history Chronological Santa Barbara, California
' ' g *
\
- B »
r
. , |
-» D .
? / A
. 1‘4) : _ -
~ l) ] .
v 124
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in extending, refining or overturning existing generalizations about
school system behavior, normally, and in decline; and to a select number
- of local impact studies whose find&ngs may be of limited generalizability
but of much practical significance as caveats and/or cautionary tales.
The above criteria of comprehensivedzgs, rigor and significance lead
us to focus our discussion in thHis section on’{;e knowledge contained in
20 key studies, selected out of our 250 item bibliography. 'A summary of
each of these key studies, in alphabetical order by reference, is con-
tained in-Chart 4B, on the pages immediately following. Section g;&;

below, provides a discussion of those studies and of their means of gain-

1ng knowledge about decline. Section 4.2 focuses on the content bf those

studies and summarizes the pracgtical, policymakingisignificance|%§;the

X 24
knowledge contained thiapin.

- -

4.1 PATTERNS OF INVESTIGATION /

A possible way to categorize and discuss these 20 major studies is to
considey_ some of'their differences and similarities in intent, scope and

method. These differences and similarities can be summarized as follows.

‘ .

4.1.1 Investigations of What is Happening
in Declining Districts 5%

Some studies set out to investigate what is happening to and in districts
exXperiencing deéiining enrollment. ASCD (1980}, for'example, represents a
nationwide surxvey conducted to ascertain whether districts in decline -- demo-
graphic and fiscal -- made any changes in their administrative practices.

More specifically, it attempted to assess the impact of declininé enrollments,

declining budgets and collective bargaining on the following supervisory

~

'

24 .. : v .
The focus on practical élgnlflcance leads us to downplay some issues,

i.e., factors over which local policymakers have no control and knowledge

of which would not inform their decisionmaking. It also leads us to high-

light findings and data which may not be central to the research objectives
v of. the studies under discussion. .

LRIC 140 :
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CHART 4_8: SUMMARY OF MAJOR RESEARCH STUDIES ON DECLINE IN SCHOOLS ) '

= . .
REFEREN RESEARCH QUESTIONS MAJOR FINDINGS/CONCLUSIONS HMETHOD AND SCOPE
ANDREWS, 1974 What criteria are used in school Three most oft-cited criteria were: Survey of school

closing decisions? Respondents
were asked which of the following
criteria were definitive:

Tmpac: on neighborhood
besegrega:xon

Crime rate

Property values

Enrollment decline

Age of building

Congruence with city planning
Proxamrty, to other schools
Safety of school children
Safety of bu;ldlng

Impact on educational programs

Do school managers invoke a ° '
number of criteria in their
decisions to close schools?

wWhat 1s school managers'
' consensus on the optimum size
Qf schools?

}

“Enrollment Decline,” *Age of
Building," and "Desegregation."® .

73 percent cited "Enrollment Decline".
1
47 percent cited "Age .of Building”.

"Impact on Educational Programs"™ was
mentioned by only 5 percent.

A majority -- 66 percent ~- used only
ope Qr two criteria; 75 percent only
used three or four criteria.

Optimum size per school was perceived
to be 300 - 500.

School size of below 200, ‘or above 700,
was not considered desirable.

officrals nationwide
N = 60.

ASSOCIATION FOR SUPERVISION
AND CURRICULUM DEVFLOPMENT,
1980 -

what has been the effect of
decline on supervisory practices?

Found flo effect. That is supervisory
structures anélpraccxces remalned
unchanged, or rather, interview and
survey respondents-did not perceive
or report any changes.

Stratified sampfe of 16 .
school systems nationwide
(urban, suburban and .
medium sized city).

Questionnaires and on~-site
1nterviews with district
and building administra-
tors, teach®s and teacher
organization leaders.

Design did not allow for
cross-sectional or longi=-
tudinal comparisons.

Q R

ERIC - -
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‘ A
CHART 4B: SUMMARY OF ) RESEAKCH STUDIES ON DECLINE IN SCHOGLS {continued)
REFERENCE RESEARCH QUESTIONS MAJOR FINDINGS /CONCLUSIONS METHOD AND SCOPE )

What criteria are used 1in school
closure dec1sions? More speci-
fically Lo what extent are
Closure decisions based on
"KEMEC" criteria which 1include:

A

. ® AcademicC excellence

Rate of enrollment decline
Socioeconomic, ethnic, racial
balance

Safety

Recyclability (of building)
Capital outlay/operational costs
Educational flexibility of
faculty

e Transportation costs

-

Gf 12 school districts studied,
niffe closed schools on the basis
of "KEMEC" type "efficiency
criter:a,” three made closure
decisions on "political" consider-
ations,

Neighborhoods with the least political

.clout -- low voter turnout 1n school

board elections -- tend to lose their
schools 1n closure decisions.

Elected board members involved in
¢hntested school closure declsions
tend not to be re-elected.

Where ongolng community i1nformation
programs regarding closure exlst, the
conflict surrounding final closure
decisions 1s dampened, especlially
when the process 1s extended over a
period of three years.

Comparative case study
DRAL A

of 12 school districts

1n New Jersey.

£

What 1s the impdact on local
school policymaking of the change
from growtn to decline?- ¢

How do upper vs. lower status
communaties differ in terms of
the impact of decline upon their
respective governance and policy-
maklng processes? 2

Lepends on the type of community
(upper vs. lower SES) and community
political culture.

High status communities suffer from
higher levels of conflict, and thus,
are more "1impacted" by decline.

v 7

Decisionmaking in high status
communitlies becqgmes more “politacal”
as a result of gdecline.

The definitions of "ragxonal“
criteria for making retrenchment
dectsions become Subject to
politlcal debate and interest group
contests.

Comparative longitudinal
case studies of 8 suburban
school districts in the
Chicago area (1969-79)

as they moved from growth
to dec{xne. M

Sample includes white
collar and blue collar
communities.

Study is ongoing. It
draws before and after
comparisons (growth-
decline), qross-sectxonal
comparisons (high vs..low

1

143
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CHART 4B:

SUMMARY OF MAJOR RESEARCH STUDIES ON DECLINE IN SCHOOLS

\

(contlnued)A'

REFERENCE

RESEARCH QUESTIONS

MAJOR FINDINGS/CONCLUSIONS

METHOD AND SCOPE

BOYD, 1979
{continued)

e

How do school district authorities
decide when to close a school and
which schools to close? How much
of the answer to the first part

of the question may be safely in-
ferred simply from enrcllment
trend data?

The "rational-consensual" {("public-
regarding”) policymaking orien-

tation which tends to be prevalent

1n higher status districts may be
less well suited for dealing with
redistributive issues -- seeking and
striking compromises -- than the

more "political" ("private-regarding")
policymaking orientation prevalent 1in
lower.status distracts,

Enrollment declan_zates do not "pre=-
dict™ which school will be closed.

"Rational” and "political" criteria
tend to get intertwined -~ rational
criteria, e.g., "program duality”,

become subject to political debate.

status communities),
compares levels of
community conflict

and

vis-a-vis rate of decline

and community type,

School location per se (quite apart from

transportation and "walking distance"
issues) 1s an important informal
criterion of school clasure.
tion of a school can override 1its vul-~
nerability (to closure) due to 1&w-

enrollment and save 1t from being closed.

Value and political considerations
create areas with special claims to
the maintenance of their schools which

The loca-"

school boards wish to respect or believe

they must respect.

4

]
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CHART 48: SUMMARY OF MAJOR RESEARCH STUDIES ON DECLINE IN SCHOORS - - (continued)
— ~ .
o
REFERENCE RESEARCH QUESTIONS MAJOR FINDINGS/CONCLUSIONS

METHOD AND SCOPE

BURLINGAME, 1979

How do local community values
affect school district problem-
solving in response to decline?

Local community values -- rather
than cost or fechnical rational
criteria -~ are most often invoked
1n policy debates about school
closure and consolidation.

Comparative case studies

of retrenchment decision-
mak1ng 1n nine rural, east
Illinors school districts.

COLTON AND FRELICH,

SN

L)

(G
.

Wwhat criteria govern school

«losure decisionmaking -- do |

polrcymakers base their school

closure” decisions upon efficiency
critera such as student-classroom
ratio and unit cost of operation?

N

‘
Are school closure decisions
accompanied by citizen partici-
pation and public information '
campaigns?

Careful economic planning did.not
characterize school clo e
decisions.

School location and school size
were the operative criteria.

Location: Level of utilization 1in
adjacent school building sites
was a factor N\ Many underutilized
buildings were pt open because
there was no adja t school which
had space for pupils.\ This stemmed
from a policy commitmen® to the
concept ,of neighborhood schools.

Size: ceteris paribus -- 1i.e.,
location, age of building, degyree
of excess space, etc. -- the
smaller the Jchool the more likely
1t was to be closed. -

No citizen participation and no
public 1nformation initiatives.
This was due, 1t 1s argued, .to the
districts® commitment to the
nei1ghborhood school.

Quantitative case study
of” 37 school closings-1n
St. Louls, 1969-1978.

Compared characterastics
of c¢losed schools with
the characteristics of ‘
schools not closed. \
Tabulated data revealed
regularities 1in the
characterastics of closed
schools. Such regulari-
ties were the basis for
inference about closure
decisionmaking criteria.
The inferences were
checked against testimony
and exhibits from the St.
Louis deseyregation cd%e
Liddel v. City of

St. Louls.

%
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CHART 4B: SUMMARY OF MAJOR RESEARCH STUDIES ON DECLINE IN SCHOOLS

1

(continued)

REFERENCE

1
RESEARCH QUESTIONS

MAJOR FINDINGS/CONCLUSIONS

METHOD AND SCOPE |

s

COLTON AND FRELICH, 1979
(continued)

Do school officials 1n large
cities adhere to a growing body
of professional lore about "good
practice” 1n closing schools?

&
rd

Officials’ 1n this study did not. €

&(e about good practice 1s based on -

burban contexts. This may be .
inapplicable to large city school N
systems because higher degrees of .
bureaucratization impose higher
information costs oh big school N
districts. Intra-organi’zational ) .
distortion 1n i1nformation flows ' -
makes rational planning more ’

,difficult, .

DEMBUWSKI, et al., 1979

)

- l:,
¢ l 1,3 "
Q ,
ERIC o
, . O

What' 1s the effect of decline gn
school 1instrlctional programs?” -

»

Does decline adversely affect

‘ejulty 1nitiatives 1n instruc-

Yional programs?

!
How does glecline affect the
range of courses being offered?

-

i

As overall school enrollments
decline, so do student enrollments
1n various courses of study.
nguage arts, social studies, fine
S seem particularly susceptible .
enrollmént loss. ¢

5 Most'comprehensxve
extant study of the
1mpact of decline.

No, special education, compensatory A nationwrde survey of a /

education {and vocational education) . sample of 320 school dis- -~ v

are 1ncrgasing both within and tricts broken down by ‘ -

across school districts i1rrespective size, region and percent

of enrollment decline. student populatren )
' change. Survey ques-

.o : - tionnaire. ' )
Course-offerxn;s are not reduced in Received a 31 perdent "L -
proportion as staff 1s reduced. , response rate --"94 .

But, decline did reduce the number school districts, *

of courses actually taught®1n any ’ b
term. . . '
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CHAKT 4B: SUMMARY OF MAJUR RESEARCH STUDIES ON DECLINE IN SCHOOLS

\\\ {continued}

E '

KEFEKENCE RESEARCH QUESTIONS MAJOR FINDINGS/COHCLUSIONS

METHOD AND SCOPE

DEMBOWSKI, et al., 1979 Is decline an opportunity oL a " Quality: A greater percentage of
{rontinued} problem -- what.1s the impact on declining districts reported that

, - program gquality ang on innovation? - program quality had 1increased or”

. ‘ decreased. But districts w
- - greatest rates of enrollment de-

cline reported that the quality
of tneir educational program had B
. , deteriorated.

T -

L Decline districts showed an in-
ﬁ‘; crease 1n the drgpout rate; growiflg
distriqts showed a decrease.

. Innovation: A greatef percentage uyse
. alternative education.

A greater percentage of declxngnq

\ . districts use computer assisted
instruction, however, a majority

of both growing and declining dis-
tricts do not use computer assisted
1nstruction. '

fn the majority of districts with
declining enrollments, the length

v . of the materials replacement cycle
el1ther remarned the same or
lengthened while 1t shortened 1in

. districts with 1ncreasing engollment.

-
. : r : . .
To what extent are “school dis- A higher percentage o& declining {as
. tricts sharing resources and , opposed to growing) districts do not
does decline lead to inter- Gooperate with other educational agenci
district sharing and other joint to provide school services. Joint ven-
ventures? . tures and interdistrict sharing was.mos
common for speéxal education and voca-
tional education.

/

Survey response data
allowed for cross-%
sectlgnal comparisons
between growing, stable,
and declining schtol
districts.

K

es

t ’
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CHART 4B: SUMMARY OF MAJOR

RESEARCH STUDIES ON DECLINE IN SCHOOLS /’

(continued)

REFERENCE

L3

RESEARCH QUESTICONS MAJOR FINDINGS/CONCLUSIONS . METHOD ARD SCOPE

¥
+ DEMBOWSKI, et al., 1979
{continued} o

A

Wnat 1s the effect of decline on Staff composxéxon In high decline

school personnel and personnel districts, staff reductions are

policires? greatest 1in foreign languages agd
agricultural education, while staff
additions are 1in special education.

Higher percentage of declining
districts have faced an increase 1in
the median age of teaching staff.
Growing districts showed a decrease.

erxng practices: All districts, re-
gardless of enrollment trends, have
increased use of part-time staff.

No difference between growing and
declining districts in the amount
of inservice training.

- . -<Much lacger percentage of declining
districts are requiring teacher$ to
have state teaching certifications
1n more than one subject area.

Early retirement: Majority of all
. districts -- growing, stable or
declining -- did not make changes
1in their retirement policies.

of those that did indicate a «hange,
@# more declining districts had adopted
an early retirement option.

. Of those districts, more large dis-
-tricts than small districts 1nst1cu§ed
early retirements .

<

|
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SUMMARY OF

KZSEARCH STUDIES ON DECLINE IN SCBUC

(continued)

HESEARCH QUESTIONS

METHOD AKND SCOPE

ry

.

3cnocl closure, 1mpast of,
closure on the community.

tudy sougnt to identify the impact of schocl
Found that nerghbornood residerts perceive
that school closuare would adversely affect the community.

More specific

questicns and §indings are as follows-

Is tne g.ality of a neilgnbornond
advernsely affected by scnoci

105U 4

Anat 15 the economle 1mpast of
- .- . -
schocl cYosure? -

x
-

boes school Zlosure affect
quality of educaticn available
ta students in the closure
nei1ghborhood?

>
Does school closure affect school
levy support?

boes school closure change the
pattern and frequency of community
use of school buildings?

P Sursey found lrttie egvider ¢ that

the neighooriood had been adversely
affected ut survey respondents felt
trnat neignoorhood would cnange, for
the worse, as a result of school
closure,

-

Or.ly 10 percent of survey respon-
dents sald trelr pramary reason for
choosing to live in the area was the
proximity of the school,

.
tHigher turnover of residential
property after school closure.

Business sales volume decreased
Sfmte closure? sale value aof -fiomes
dropped, i1ncrease 1n housing vacancy
rate for areas within three blocks
of the closed school.

kespondents thought 1t did but test
scores 1in reading and math showed no
impact on the educational progress of
pupils affected by school closure,

No.

Closyre resulted 1n an increase 1in the
total number of community uses.

Longitudinal local
impact study. Survey

of homes and businesses
in four Seattle T
(washington) neighbor-
hoods which had their
schools closed and four
demographically matched
neighborhoods which had
not. Survey responses
measured nerceotions of
the 1mpact of school
closure on guality of
life and gathered physi-
cal data on other impact
measures. Causal infer-
ences were based on com-
parisons of data --
survey and physrcal --
before &¥doxfter closure.

- - - * - Al l
G .
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TUDIES O DECLINE IN

SCHOGLS

| {continued)

RESEARCH QUESTIONS

MAJOKR FINDINQS/LONCLUSIONS METHOD AND SCOPE

.

1381

thw do schools as cumplex formal
organizations react to decline as

opposed to growth?

.

How are staffing patterns dif-
ferent in decline as opposed to

growth?

Districts respond faster to changes
1n enrollment when enrollment is
growing than when 1t 1s declining.

Survey of 832 school
districts in California
and 845 1in New York.
Data on staffing pat-
terns for those districts
1970-79. Compared pat-
terns of growing and
declining districts
Study was designed to
test a mathematical
model of intra-
organizational interest
group politics.

*

"Number of administrators" responds
to changes 1in enrollment -- 1,e.,
more puplls, more administrators
-- 1n period of growth, but to
changes 1n funding in periods of
decline.

The ratio of administrators to
teachers increases as districts .
are 1in decline.

MORGAN AND WOFFPORD, 1977

How 1S participatory planning

under conditions of decline
different from planning 1n
1n growth conditions?

-

Difficult to get community anvolve-
ment -- 1.e., ownership in -- a
retrencnment rather than a growth .
process. It 1s difficult to get
people (and school-community
interest groups) to become gLon-
cerned about reducing future costs.

Case history of a plan-
ning effort to address
enrollment decline in
the Lincoln-Sudbury
{(Mass.) regional high

. ~School district. .

Rational planning by consensus led
to the necessity for considering
and reconciling constituency inter-
ests. In the end this led to the
addition rather than the reduction
of programs and costs.

School leaders' professional norms, . 1-

1.e., internalized criteria of "success"
and "strong leadership,” were defined

in terms of growth-expansion rather

than retrenchment-cost reduction.

Cn
<

~
-
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CHART 4B: SUMMARY OF MAJOR RESEARCH STUDIES ON DEéLINE IN SCHOOLS

{continued)

REFERENCE RESEARCH QUESTIONS MAJOR FINDINGS/CONCLUSIONS

[

L4
METHOD AND SCOPE

%
' NUTTALL, 197¢ ; Yes, and no. Nuttall ascertained

the value positions of committee

Do citizens advisory committees/
task forces reconcile potential
conflicts concerning decline and members and then traced their
retrencnment? effects on committee process and
, . outcomes. He found that:

® Value positions reflected group
and constituency interests and d:d
not change as a result of group
- process.

e Value positions were a good pre-
dictor of members voting behavior,

e Committee process did lead to
coalition huirlding and hence to
the bridging of some constituency
interests,

*

e Committee process may have crys-

. " talized and articulated community
interests, Committees' recommenp-
dations were followed by a hotly
contested school board election
resulting in an unprecedented
turnover of incumbents. . Issues

. and 1ssue-conflicts in that election
mirrored value positions/conflicts
i1dentified 1in the advisory committee.

SOT

Case history of the
decisionmak1ifg process
of a "citizens advisory
commlttee on declining
enrollments" 1in one
upper middle class
community,

ODDEN AND VINCENT, 1978 What effects has decline had on
- local school district expendi-
tures?

Per pupll operating.expenditures in
highest decline districts exceed
statewlde averages.

]
Expenditures per pupil for two .

categories of expenditure -- "main-
tenance” and "operation of plant®

' ‘ -- are sagnificantly higher in
decline districts and are most
stronglz,assoclated with decline.

b

] .
i

1

Statistical survey of
school finances in
Michigan, Missourli,
Iowa, South Dakbta
and Washington (1970-
1971 and 1974-1975).
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CHART 48: SUMMARY OF MAJOR RESEARCH STUDIES ON DECLINE IN SCHOOLS {continued)
REFERENCE RESEARCH QUESTIONS MAJOR FINDINGS/CONCLUSIONS METHOD AND SCOPE

ODDEN AND VINCENT, 1978

{cont1nued)

what are the effects on personnel
of enrollment decline?

No strong pattern of correlation
between transportation expendlturés
and declining gnrollments.

Pupil-teacher ratios are lower 1in
declining distracts.

Pupil-teacher ratios are decreasing
most’ rapidly 1in declining districts.

Average teacher salary in declining
districts 1s not significantly above
statewide averadge,

- P The jnerease in administrative ex-
penditures per pupil, on percent-

- ‘. . 1ncrease basis, significantly exceed
those for instructiocnal expendifures
per pupil.

e

PARKS, 1980

what 1s the impact of high school
closure and consolidation on
student dropout rate?

Drop-out rate among high school
students whose school was closed
increased by 26 percent 1in the two
years immediately following school
closure and consolidation.

Most frequently cited reason, among
interviewees, was attendance at dis-
tant, consolidated high é%hool;
factors included "long bus ride,™"
"increased class size,” and "worse
student~teacher relataions,"

Interview with 13 high
schocl dropouts in
Aurora County, West
vVirginia.

RICHARDS AND COHEN, 1981

How are elementary school
children affected by school
closure and merger?

tr

Children respond to anticipated or
actyal closing of thear school
negatively, but there 1s little
long-term effect. This reaction 1s
related to the immediacy &f the
si1tuation: children anticipating a

.

]

Impact study of 143
elementary school chil-
dren -- second through
fifth grades -~ affected
by two sScnool closings in
Ithaca, New York.

\
+

I

!

[

A

[
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CHART 4B. SUMMARY OF MAJOR RESEARCH STUDILS ON DECLINE IN BHOOLS ' (continuéd) .
- = . *
. s Ll 'k N . . NPy - . - -
RE,FERENCE s ESEARCH QU‘TIONS MAJOR FINDINGS/CONCLUSTONS : METHOD AND SCOPE
4.4 " RICHARDS AND COHEN, 1981 L. . closure and mexger are most Included children ‘ «
(continued) . negative (80 percent}; children | anticipating a school .
‘ ' y v ' attending the school that hosted closing 1n t near " .
‘ , the new students wete least nega- future, <:hlldre’;;_‘j
- € N . tive (35 percent), while those whose school had closed a
¢ ’ ) children whose school ¢ losed nine nine months earlif®r, aad R
. o i months earlier fell sorewherd in children whose sghool
' between (70 percent). . hosted the students from
1 thatsclosed.
pS . Are some children better able to Child's education is not signifi- the schoo a ° !
adjust to school closure and mer- cantly related to sex, popularity, Data consisted of indi-
’. ' . ger? What makes the difference? how well child likes school, or how vidual 1nterviews with 7
- - well the child does in school aca-- ¢hildren, intervieweY ' )
demicadly, socrally, or emotionally., ratings, sociometric
4 : : measures, parent gues- i
\ s ; Age makes a difference: second and ures, p ) quess
: tionnaires, and teacher
. third graders remained ,’u’:nds ;
» « : .evaluations
o ‘ - almost exclusively-with children . .
o + . from their original school. Second :
M o . o7 graders ‘have the least number of
5 . . cross-school friendships, fifth . .
. ” graders the most. . ! "
) = - . a Presence ‘of slbI';ngs 1n ®he new, % D o R
. ) + "host™ schools made no difference
. . i as far as negative~positive feelings ' * -
01:, - v o0 * to merger. . - * . -
’ 5 Are children's attitudes merely a Attitudes npt caused by parents. : , +
v . reflection of parents' attx“tudes - Que§t’ionna1re results show parents .
. o y . to@ clos'e/merqer? were unable to judge their feelings . * I
- . . bout closure/merger independently . . 4

. of thpir ¢hi1ld's feelings. , ; .- S : o
- . S - X c C
- . Y ’ ~?
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SUMMARY OF MAJUR RESEARCH STUDIES ON DECLINE IN SCHOOLS

*

{(continued)

i

REFERENCE . RESEARCH (QUESTIONS

MAJOK FINDINGS/CONCLUSIONS .

METHOD AND SCOPE
i _J

RICHARDS "AND COHEN, 1981 What closu?e/werger practices can
{continued)} Yessen the adverse 1mpaect on
' children?

Balance 1n merging school popula-
tions: children whose glassrobms
had an uneven mix of children from
the two schools made fewer cross-
school friendships. Should try 6
establigsh ¢s&n ratios of "new” to
"old” children 1n the classrooms.

Children's greatest fear was of °‘the
"unknown™ and programs desighed to
"make the unknown, known" may
alleviate children's fears.

T —

. 4 " . /
" RODEKOHR, 1975 Are patterns of resour allo-
! - . cation drfferent ,in districts 1in
) decline?
t
C
Does size of district make a
. ditference for 1ts adjustments to
degline?
. . .
. Do levels oflsludent achlevement
' R and attainment differ with rates
ot decline? .
- ,,j' . M
f -
7
e d 0 .\’.@ ' ‘ ‘
) ? ‘ N
, ; -
1 ) '
- .
-
te T

Costs ate increased, peq’pﬂETil

1n, decline districts.
Pupil-teacher ratios are lower.

Decline districts hire fewer
teachers capable of teaching 1in
more than one subject area.

Large school disgricts gre more*
successful 1n adapting to decline
than small school districtsi Small
,districts cannot realize minimal
economies.of sgcale. Y

‘Lower dropout rates and higher
achievement scores are positively
associated with decline. .

Note: Author hypothesizes that
this may be due to two factors:
lower pupil-teacher ratios and
the fact that distriets most in
decline are,rurak and socially
stable and mogeneous.

& ~

Survey of.Colorado school ~
districts. Survey ques- ‘
tionnaire maailed out to i
‘superintendents of 73

school dlstr;cls experi-

encing decline (percent

changé in ADA from 1961-

62 to 1969-70J. Five

districts -- a “typical

district”, a high rate of

decline district, a non-
agricultural dxstrzctg .
and a district in which .
the superintendent did
know that his enrollments
had declined .~- were .

selected for more in- :
depth data gathering by. B
1interview. N
. 1 L e
L4 & } 4
-




SUMMARY OF MAJORK RESEARCH STUDIES ON DECLINE IN SCHOGLS

{continued)

REFERENCE .
— % <

MAJOR FINDINGS/CONCLUSIONS

METHOD AND SCOPE

Are districts 1in decline less
likely to engage 1n program
Jumt;vatxon?

R CEKGHR, 1975

Yes, and no. Large districts have
usea decline as an opportunity for

jrogram 1mnovation. Small districts

Survey 1included data
about staffing, school
district finances,

ERIC o

Aruitoxt provided by Eic ‘ -

. on the other hand have difficulty community-type and
. 1n méintalnlng a comprehensive SES, and dropout rates
program. = and achievement scores
’ . , - , . as, output measures, ,
WILZEN ANU CnaLLAHAN, 1973 what 15 the lmfact of decline on Nationally, states with declining Survey, statewide 1n .
school finances? enrollment exhibited Jxrtually the lowa. Finance data from
. same percentage increase 1n per- public records 1972-75.
’ ’ ' pupll expenditure as states with P}ogram 1mpact data from
T rising enrollments {this holds if interviews with school
' states are used as the unit of officirals i1n 55 Iowa
i 4 observation). school districts®whigh -~
P .
X : In Iowa, the 1mpact has been v exper%enced decludie. .
— # o ' : minimal. Districts with the
8 . largest decline 4o exhibit higher .
‘e - ' educational expenditures but the '
<. are also wealthier and have lower ,
T . tax rates. ’ ' .
wnat 1s the impact of decline on 53 percent felt that the 1impact was
’ P ‘S¢hool programs as perceived by ' minimal (1interview data from 55 lowa
, o school officrals? school districts in decline); 15 per- :
. cent thought decline led to improve- "~ | . > b 3
ment, 13 percent -- mostly classroom.
) teachers -- thought 1t was harmful. . P i .
3 - A 2 > *
. YEAGRK, 197v How do school systems use tech- Final decisions was not governed Qﬁi Case history by partici-
nical data in planning for schoocl cbmputet-generated data (via a siml- pant/observer of school
. . closure? How does the avail- lasfon) of the impact of alternative’ closure deliberation 1in b
ability of computer-generated school closingg. “Schools actually Champaign, Illinois, /’ .
predictive data affect those closed were mot those "recommeided”, 1976-77. R i
£ * ¢+ Qdeliberations? . by the simulation. . : + |
- v o ) - * : v
. ; \ - i . '
¢ » L
'w PN - N “6 * )
. . i v . . N '
o ¥ 167 L ;o
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MAJOK BESEARCH STLLIRS ON DECLINE

SUMMARY uF

IN STHOGLS

tcontynaed)

. RESEARCH QUESTIONS

MAJOR FINDINGS/CONCLUSIONS

METHhUL AND SCOPE

Data did help decisionmakers see some
counter-intultive effects of different
policy options.

- *
4
Data also helped to set aside some
conflicts over the facts and focused
community debate over valuge., i1.e.,
. &, the school closure criteria themselves.
. . Author concludes that "hard data
create more 1ssues than they resolve.”
s , .
, .
* *
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practices: the provision of in—ser;ice, teacher evaluation, curriculum’
improvement, and instructi?nal supervision. Questionnaireé and on—s;te
interview data -- from teathers, teacher organization officers, curricu-
lum supervisors, principals, assistant superintendents and superinten-—
dents -- were gathered from a nationwide sample of sixéeen school dis-

‘tricts (urban, suburban, and medium-sized cities). The study found no
perceived impact, as reported by guestionnaire and interview respondents,
of decline in supervisory practices. : ‘

Rodekohr (197¢) étudiéh how Colorado school districts adjusted to
enrollment decline. A statistical comparison between growing and de-
clining districts statewide showédd consistént and systematic differences
lépéatterns of financing and staffing. That these differences were asso-
.ciated with enrollment decline, was tested ;n a survgynquestionnaire ad-
ministered to superintendgnté in 73 Colorado scheool districts which had
shown a declige in ADA (Average Daily Attenance) between the school year
1%61-62 and 1§69-70. (bata gatheraing was conducted in 1973.) Burvey
data (based on a 65 percent response rate) consisted of self-reported per-
ceptions of the impacts and problems of decline for finances, staffing,

-and pr5gram. The survey was supplemented by yet a third level of analysis

1n which Rodekohr conducted in-depth interwiews with superintendents in

five school districts: a "typical" decline district, a high rate of de-

cline district, a low rate of degline,district, a non-agricultural decline

district, and a district in which "the superintendent thought enrollment

had increased when actually' it declined" (p. 45). 5(Tbﬁ percent of all res

~. .sponding superintendents did not realize that their enrollments had dropped,
p- 34.) PRodekohr found that: (i) patterns of resource allocation were
diffe;ent in declining districts -- per pupil costs increased and pupil
teacher ratios are lower; (ii) these differences were believed by respon-

. dents to be the result of having te adjust to decline; and (iii) while de-
clining districts had hlgher achievement scores and lower drop-out rates,
decfinlng district managers reported an inability to continue to maintain
lnnovative and comprehensive programs. However, Rodekohr's’ conclusions (as
noted by Dembowsk;, et al., %979:25) are confounded by the uneven incidence §
of declinie in Colorado in 1970-71 '(predominantly in small rural school

o ’ ] ) ’,lll . 1[}(_\,
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districts) which biased his sample. Thus, Rodekohr himself, concedes t
"some of the problems that this study found to be associated with decline
. are actually problems associated with decline in rural areas" (p. 54).
. The confounding effect of uneven incidences of enrollment decline is
highlighted in Wleén and Callahan's (1978) 'statistical survey of school
. finance data in Iowa, 1%72-1975. Iowa school districts in degline do exhi-
bit higher per pupil expenditures but they are also wealthier éqd have
lower tax rates than the sta?e average. ™ ' .

4.1.2 1Investigations of What is Different About

Districts in Decline

Survey data from officials in declining districts may reveal (i) what
&
is happening in those districts, ands (ii) officials' perceptions whe ther
what is happening is, or is not, caused by declining enrollments. But from

‘ 14

this data alone, it is dangerous to conclude anything about the impact of

decline. ,(One way to begin to assess the impact is to draw ckross-sectional
A s

comparisons between declining and growing districts and to isolate what is C

) different about the latter. Four studies -- Dembowski, et al., 1979; Free-
b 1 ’

Wilken and Callahan, 1978
*

man and Hannan, 1981; 0Odden and Vincent, 1978; and

~~ provide such cross;sectional comparisons.

v

The necessity for such comparisons is vividly dgmonstrated in Wilken

and Callahan's survey of the impact of declihe on Iowa school districts,

.

1972-75. 1In'addition to identifying systematic differgnces in schogl®finan®
e ' ~ “
cing between growing and 'declining districts,25 Wilken\and Callahan also

conducted on-site interviews with school .administrafors and teaching staff,

B

in 55 Iowa school districts (no sample breakdown data is provided in the re-

ference listed), both declining and growing; in 1975, They repoxt that

tp. 293): . .
In our interviém; with gchool officials and staff in:declining’
L enrollment districts, we asked: "How would you rate- the impact
—
25 /

The same question was asked and similar methodology was employed by .

odden and ‘Vincent (1978) in their analysis of the fiscal impacts of decline

in Michigan, Missouri, Iowa, South Dakota and Washington. As is the case .
with all studies discussed here, specific findings will be presented in

Section 4.2, below. ' ’ v

-
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of the decline on the quality of your program overall?"
Somewhat surprisingly, 53-percent said "inconsequential"
and 15 percent said either "somewhat Helpful" or,"generally -
hélpful." About 20 percent said "somewhat harmful" and

13 percent -- disproportionately classroom teachers —-

said "generally harmful."

When these responses were compared to results from Qistricts with\increasing
enrollment, Wilken and Callahan (1978:295) found that perceptions about what
specific school services have deteriorated Yare very similar in decreasihg
and increasing enrollment school districts." (Emphasis in original.] They
conclude that "...many of the suggested woes resulting from declining en-
rollment are likely to be the product of oéher trenas" and, that "declining .
enrollment can result in the erosion of service quality, but not® nearly to
the d\egree that some believe." - Loy
But once again, the uneven incidence of enrol%ment decline, and based
on Wilken and Callahan's own data, the gontingent fact that in Iowa; for
1973—75, "enrollment drops tended to béncentrate in high wealth districts"”
(p. 227) needs to be considered in making any conclusion about the "woes"
of enrxcllment decline. It 1s ;ensible to compare districts in‘growth with
distr}cts in decline and isolate what is-different about the lattér, and
then to draw conclusions about the impact of decline based. on those dif-
ferences. But, in order to make any inferences about the actual (as\opposed
to perceived) impacts of decline, decliﬁiﬁg enrollments have to be isoclated
as the difference. Otherwise one gets the-confounding effects of "rurality"
(Rodekohr), or "hf%h property wealthh (Wilken ang Callahan). The isolation
of decline and rates of dgcline as the difference requires a’iarger universe
for gampling. ) ) «
Such a universe is provided in Dembowski, et al. (1979), a nationwide
survey of the effects of declining enrollments on instructiaonal programs.
and supervisory p}igsjkes. Dembowski's is the most comprehensive survey of
school districts in deéline and one of the few studies to provide data on
the instructional effects of enrollment decline as measured by responses to
a questionnaire mailed out to a sample of 320 school districtsc'natiohwide. <
The sample was stratified accordina to district size, HEW region of the
United States. and percent pupil oonulat;oﬂ change from 1970 to* 1977, rang-

ing from a greater than 5 percent increase, to a greater than 20 percent




-

N

decreaQEBV,The survey instrument contained 120 items dealing with" staffing .

patterns, instructional technology changes, and course offerings. Respon-
. dents were asked to limit their reported effects of enrollment decline to
changes that'occurred from 1970 to 1977. Ninety-two districts, with repre-
sentation in all.cells of the stratified sample, returned the survey ques-
tidénnaire. Patterns of responsef were correlated with percentage of pupil
population change and with district size. ‘

Dembowski's design did consider district wealth but there were no

statistically significant differences in respo;;es to decline among dis—
tricts of varying property wealth {as measured 1in assessed evaluation) al-
though decreasing enrollment districts did tend to have lower median incomes
and a greater proportion of minority population: (Hence, in Dembowski's
sample, it is the "poorer“*éistricts which ha&e declining enrollment.)
Dembowski's design not only provided data about what is happenfng in de--
- clining districts but also allowed fdr comparison between self-reported

‘practices in declining vs. growing districts, in districts declining at

-

different rates, and in districts of varying _size with equal rates of en-

<

rollment decline.

P

Deinbowski found that declining districts are distinguished by:
’) ‘ ! e Having a narrower, more restricted range of course offerings.
. ® lLess innovation and longer materials replacement cycles.
e less coopé%ation and inter-district sharing except for the
smallest districts and for special and vocational.education.
e A greater propensity’jin large districts) to institute early
’! i retirement.

e A general emphasis on requiring teachers to have state
cert1f1catlon in more than one subject area.

e A greater perception of change in program quallty. A greater \\\“~—
percentage of . declining districts reported that guality had .
elther 1ncreased or decreased. ABut reports of program quality
deterloratlon increased in direct proportion to the rate of
enrollment decline.

Notwithstanding, the abdve contkibutions to knowledge about the differ-

i
ence between school district practices when enrollments ‘are declining,’
- IR Y

-

o i 114 S .
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c
Dembowski's study has several, self-épmitted, generic limitations. .
Association does not establish causalaty, even wpen, as in Deﬁbowskifs
survey instruﬁent, respondents recorded what they perceived to be the causes
of changes in their practices, e.g., Item I1I:1 reads, "How has your teacher
retirement policy been affected by student population changes?" (p. 114,
emphasis not in original), or, Item III:5 reads, "Have student population
changes affected the number and types of administrative positions in your
district?" (p. 115). It 1s possible that these and other practices reported ,
1n questionnaire items (the majority of items do not illicit information
.about causation) which do not make suppositions about causes may be due to
other factors. In ccmmenting on the decrease, among declining districts,
course offerings in advanced mathematics, science, ferelgn languages and
fine arts, Dembowski concludes (1979:96) :

...a plausible explanation is tHat school districts are
minimizing their educational services and instructional
options td the academically talented student. It-is in-
creasingly difficult in times of high cost, cost-effective
analysis and of educational productivity, and reduced
revenues, to Jjustify maintenance and staffing of courses
with low enrollments...similar responses are probably
occuring in other "frill, nonrequired" courses....

Ay

But3 Dembowsk1l goes on to note that the apparent decline in a standard, re-

quired subject area‘like social studies is somewhat more difficult to explain.
He asks (pp. 96-97) : - ’ \
Is this situation more a function of factors other than .
- declining enrellment per se? ,..it may vefy well be that
declining enrollments are occuring at the same time state
and local school districts are reducing and/or redefining
the 'number of social studies units required for graduation.
These reductions may be a function of the general tenor and
tone of the national educational®community. These are not
the times when fop priority is given to the kind of human
issues which constitute the content typical of the social
/ studies curriculum. .

Notlng the current spirit of "vocatlonallsm" and current "minimurg com-
petency preoccupatlons," Dembowskl goes on to spéculate that.

Undoubtedly, these "climate condltions" also partially
. _" that] these factors, combined with declining enrollments

in general, may-help to explain why- academic areas in .
school curricula are declining: ..

Q ) L . 115 .

=L OO ’ q Y172 R

explain why social studies subjects are declining... [and ) ‘ ,

s
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b Survey data permitting cross-sectional comparisons can show, as they

do in Dembowski's study, that certain practices are found more often in

-

declining districts than in growing ones and that the prevalence of tnbse
practices increases as the rate of decline increases. But, from this ob-
servation it is not yet possible to conclude that these practices are an
impact of decline ard of decline alone. Recognizing this, Dembowski

(p. 107) urges that:

::T‘\\y ...future research...concentrate on identifying the specific -
details of the declining and increasing subject area trends. .

For example, school districts might be employed to explain

the exact nature of the decline within an instructional area

relative to percentage of student enrollment changes over

time, which particular subjects mnd courses have been added

and dropped with{in] given instructional areas, and why these

changes have occurred. \[meha51s not in original.]

P

. In short, what is needeE%is more study of school districts adjusting
*  (rather than school districts'’ ad?ustgenté) to dec¢lining enrcllments.
Program changes.are not the only "1mpacts" of declining enrollment
which need to be illuminated by more studies which look at how school
districts change their practices over time as enrollmgmts decline. Freeman 1
and Hannan's work (1981) is designed to build and validate a mathematidal o
model of “organizational demography"” b* examin_ing change in staffing pat- -
terms over time, i.e., changes in tne proportion of administrative, teaching,
pupil serv1ces, and other classified employee positions. To dogthis, Freeman

and Hannan gathered staff compoeition data on these four components from a

- sample (na sampre‘breakdown,data are offered in the reference cited) of 823

California an&g%l9 Né@ Yorg school districts from 1970 to 1976, The sample
was divided into "growers" (10 percent or more increase ih ADA over the
perlod 1970 to 1976) and "declirers" (10 percent or more decrease 1n ADA)
Cross-sectional comparlsons between "growers" and "decliners" revealed that:
(i) districts respond faster to changes 1n enrollment growgt than +o enroll-
., ment decline, i.e., mbre staff in all components are hlred in growth than dre
"fired", in comparable rates of decline; (ii) the number of admlnlstrators

increases when enrollments grow, but decreases when and if enrollment decline
k4

. is accompanied by.a budgetary decline, i.e., admlnstrators are let go if

. - .*- ’

there is, a fiscal cranch as well & a decline in enrollments per 's&; and




W

(iii) as staff shrinks, the teaching force shrinks more than the adminis-

trative force. (The latter is consié:;nt with similar‘findingsrby Hickrod,
19767 O0dden and Vincent, 1978; and Wilken and Callahan, 1978.) .

A$ a result of the surveys summarized.above, it is fair to cofclude
that: (i) decline leads to rising per pupil cost but that whether this
creates an intolerable burden and adversely affects program depends on
district wea}%h/TWilken and Callahan, 1978) and/or state aid formulas
(Odden and Vincent, 1978); and/or possibly other factors coincidental
with but néz/éirectly related to enrollment decline (Dembowski); but (ii)
that, generally, however, declining districts are less likely to engage
in program innovation (Rodekohr, Dembowski); and (iii) are likeiy to
reduce staff at a slower rate than districts which are growing in en-

rollments increase their staff (Freeman and Hannan); and (iv) reduce

.

" teaching staff much more than they reduce administrative staff (Freeman

and Hannan, Odden and Vincent, wilken‘and Callahan) ; and, finally, (v)
despite a common perception on the part of school leaders that decline Qg
creates a un;que.set of problems ané jeopardizes program quality (Dembow-
ski, Rodekohr, wilkeﬁ and Callahan), declining districts do not report

& “
dny changes in supervisory practices (ASCD, 1980). .
&

4,1,2 Investigations of Retrenchment Decisionmaking

We found no studies which explain, or document, how the decline in
enrgllments translates into the management decisions' reflected in the
survey data about-changes in staff compesition and program offerings

typic#l of declining districts.

Community Involvement in Retrenchment Decisionmaking °

Morgan and Wofford (1977) do document, in great detajil, one distriet's
planni;g effort to redﬂ%é costs at the high “school level, a cost reduction
made necessary by an anticipated sharp drop in tﬁe high school district'’s
enrollment and'a de%ire to avoid the accompanying diseconomies of scale.

.

Since theirs was a small single high school district, the.cost feduction

a

. ~ !
planning inevitably focused on program. Morgan and Wofford, howgver, docu-

ment an unfinished stéry. ‘Their focus was on the planning process and, more




»
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. §pec1f1cally, on-the attempt to implement a partlcxpatory planning model, .

- ~ whiclf’ recogaizes value plu;alism but transcends the tug-of-war of consti-:
tuengy 1nteé!st greup ‘hargaining. The latter ambition was ultimately ¢
ﬁhsuccgssful. Interests emerge& and, in fact, became articulatéd in the

. ’ prgcess of planning. As a conflict resolutlon'dev1ce {unplanned) the '

committee resbrted to a spec1es of "pork-barrel politics" (our term not

Morgah and Wofford's$) with the ironic result that the local school board

showed an "adstlVe response" (pp 156~157) and 1n1t1ated spec1al programs

(an intensive studies program and college cred1t courses) which ended -up

= -
.

& costing the district more money, not less.

L ," %nother irony of participatory planning is revealed in Nuttall's (1976)

! small but very interésting Gase-study of a distxict-widé gommunity advisory
committee qharged with producing recommendations-wi;h respect to school

Vg .
////; .- closure. 1Eons1stent w1th the consensus in 'the adv1ce literature reviewed .

in. Sectioh 3. 3 2, above, the committee. was broadly representative and so
]

constituted 50 as to be a working gxoup laboring tp recommend a policy for’

-

school closure dec1slonmaking and not spec1flcally recommending which schools

: ‘ to close. Nuttall surveyed the "value positions™'vis-a-Vis, school c¢losure
of commlttee members:Pand found these positioms to be: (i)’a good predlctor
of membersl voting and coalition joining/building behav1or, and (ii} quite
closely correlated with, 1I!not totally reflective, of members' con51tuency
group memherghip (e.g., a Taxpdyers' Association member subscribedfto the
"cost-effectzveness criterla“ of school closlng, PTA people from those "
schools with most excess ‘capacity were strong holders of the value of "neigh-
. borhood schools,' teacher assoc1ét16n me!’ers subscribed to the vakue of
.9 . _"minimal staff disruption"). The committee group process &id not lead to a o
;_~ - transcending of ggoup intgrests. Coalitions were struck and decis1ons made N
‘ * 7 . but the process was more akin to normal legislat;ve polltlcs than the conver-
) . sion from parochial (private 1nterest) to dzstrict&ide (public interest) per-
‘ ' ' spectives which.some of- the adV1ce iﬁterature assumes that community task + *
fqrces can and s uld achieva. By way of a postscript,éﬁuttall notes that ”._
L & : COincident with the completion of the advisory committee’ s work, there was

- e a hotly contested séhéol board e!ectiog, fought a&ong the ‘same lines of

- interest cleavage that characterized the committee s "values posxtiOnB
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in which an unprecedented number of incumbents lost. ,
: “
School Closure * ' . -
* . .
Nuttall's focus is. typical of the literature investigatgig retrench-
ment decisjonmaking in that the polities of school closuré is a common
theme of hole cluster of, primarily, case-study literature. Onhe exception
“is an early survey by Andrews (1974) of school off1c1als in 60 school
districts natienwide. Respondents were asked which of the following cri-
’ te‘ria; ‘ . h J-.
. I -
e Impact on neighborhoods
.® Desegregation
e Crime rate ' . (’ﬁ ;
¢ pProperty values o - i . \__/
e znrollment¥*decline : ‘
® . Age of building
- e Congruence with city planm.ng .
K e Proximity to otHer schools i
® Impact on educational programs !
< . ® Safety of school children x
.

e *

. Safety of ,building
were detfsive in thedr district's decisions to close schools. & majority,
66 percent, cited only oné or two:criteria as decisive; 75 percent ¢ited
less than four criteria. ‘Tne three‘criterfa cited most often were enroil-
‘ment decline (78 percent) and age 6f bﬁilding (47 percent); and desegrege-
tion (34,percent). Impact.on education piogram @as mentioned by énly 5
percent. - . ) . '

+ Andrews' data provide some self-;eported reasons fdr schog%,closure
decisions.s More recent case study data includé: Bornstein (1378); Boyd
(1999); Burlingame (1979); gelton and. Frelich (1979); and YeaJer (1979).

A summary of the main findings will be presented in Sectlon 4 2, below, and .

<
a more dethiled discussion of thesé studies will be provided in Section ' 1

5.2. For now, our focus 13‘2n the common features which characterige the
approach taken by this cluster‘of case studies on schodl closure. All are
animated by a manifest intent to get at the "real reasons” for why sone

qphools rather than others are ,cloged, the 'mpllc1t assumption being that -~ ]
the decision is apt to be -80 controversial that the real reagsons are not . i

publlcgly articulated. .
The investigations proceed in two general ditections. The firsf/is

typ1f1ed bé documentation of who is inveolved ‘in school cldsure decisions,

o ., - % 19 - L. . , -
EMC v !ﬁ_ - . . o g . . . L
B . : ‘P % PN ) ’ . ) 178 . .
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how and what values are artlculated "and what values are déminant in the
dec1s1onmak1ng This approach analogous to Nuttall's (l976) dlSSeCthn

of the interest articulation and aggregatlon on the communlty advlsory
committee, ls taxen by burlingame (1972) and Yeager (1979) . Burllngame

! B reports on an exploratory aralysis of retrenchment decisionmaking in nine
rural east Illinois school d1str1cts and describes the arguments involved
and interests marshalled® in school closure and consolidation, controversies.
He describes a proto—typlcal process of "mlasma" -~ a systemic 1inability
fo cut through deadlocks created by 1rreconc1lable value p051tlons and en-
trenched 1nterests and to gaih support for technical-rational criteria %
whici would transcend the deadlock. This deadlocklng feads to ad-hoc

decisions that satisfy no criteria.

N

N ' Yeager describes an interesting attempt by the Champaign, Iklinois,
school district to usé a computer™ ‘sifjlation model to dete;mlne the llkely .
impact on the district's formally stated policy objectives of dlfferent
écenarios of school closure.: The attempt failed. One of the schools
finally.closed was one which the simulation showed to have the most adverse
) * impact on one oé the simulation's criteria -- "minimal walklng distance.,"

Bgginfring his study with the question Qv;"how the availability of predlctlve

- ¢

¥

data affects those' [the school closure] deliberations" (p. 297), Yeager con- 4
cluded that "hard data create more issues than they resolve" (pf Bllf.
The other approach“utilizesia comparative case method in which the
1nd1v1dgsl school' closing is, the unit of analysis. Typically, this con-
sists of: (i) comparing schools *%hich are_ closed with ones that aren 't,
V- thereby getting at the common characteristics of the closed schools; and
(ii) comparing what!s ‘different” ahout the closed schools with (a) either
the ;;search site dlstrlcts formak;policy criteria for chgosing which .
\ ) schools to’ close, or {b) the suggested criteria governing school closure
as offered in what we have earlier called the "advice" literature (see

section .3.3.2, above). \ » A -

4 -

-

Bornstein (1978), for example, examined twelve school closures in
]
twelve suburban New Jersey school districts in 1975. He compared the
characteristics of schools Whlch were closed against "KEMEC" a New Jersey

State Department endorsed set of criteria for objectlvely choosing which

3
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,Jrban settings. .gn so doing, they 1nvest1gated what informal, operative

¢ of schools not closed. These comparisons permitted inferences .

. . t
school to close. The three closure decisions which "violated" KEMEC were

.

subjected to nore in-depth investigation to get 4t the politics of the situ— ‘.
ation./ One deviant case was totally sui generis; the other two revealed
that lack of "neighborhood political clout" (i.e., low SES, low voter-

Zz .

turnout,, and low turnout at school board meetings) was associated with the™

schools being closed. . : B c . s
Colton and Frelich (1979) examined 37 school ‘tlosings 1in St..Louls

between 1969 and 1978 ain prder to ascertain ‘whether the craftlore" about

£

the Yight way to close schools is (1) rractlced by, or (11) applicable to

. : 4 +r . . .
criteria were used in the 37 school closure decisions. Thelr proeedure
. v . "

was as follows (é. 401) :

First, we analyzed 'the school closing process‘'by comparing
the characteraistics of closed schools with .the charactefistics

about criteria used in school c1051ngs Second, we _sought more
direck--anformation about the school ¢losing process from

€imony and exhibits connected with the desegregation .
1tigation. [Liddell et al v. Board of Education of the ~ ,
City of St. Louis, et al.] :

D

Data about tH&. characteristics of closed schools was based on (p..401) =

..a roster consisting of every elementary gchool building
operated in St. Louis be'tween 1968 (when enrollment peaked)
and 1977. This roster was supplemented with information about ]
.school age, location, ownership, capacity, enrollment, and .
.student racial ‘and socio—economic characteristics... We-
tabulated these data in a variety of ways to 5ee what we might
detect 1n the way of regularities in school ‘¢clogings. ! -

The "regularitiesﬂ\gevealed éhat,‘contr;ry tokfo;;al d%etrice polioy,
building cost-efficiency criteria were not op%rative in schoo£ closure dei -
cisions, ihstead, the decistve factors were school lo ion and size. Lo-
cation: the level of utilization of nearest adjacent bUlldeg (descrlbed
in dlstri%f policy terms-as the “walkrng distance" crlterlon) was a key
distinguishing cha{acterlstlc Many underutlllzed bU1ldings were kept open
because there was no adJacent school w1th space for pupl{s. This stemmed," . —
say Colton and Frellch (p. 114), from district pol;cy'committment to fhe'

] concept of the. nelghborhood school ?‘ Size: ceteris paribus -- i.e., ¢ -5
~ 1 ¢ 5 - ' . r - ’ Y\'e:
. . . . ¢ Y . . _! - #
“Both Coltsn and Frelich, and Burlingame (1879) suggest ways in whieh ° ¢
B ——— ~

- L e 2 178 W - SR ;




location, bul}ding age, degree of excess space -- the'smaller the school,
the more likely it was to be closed. The districts' adherence to the con-
cept of neighborhood schools served to depress community involvement and
" gdefuse ooposrtlon &d‘to keep manifestly inefficient schools open, %hile
still dlsestabllshlné small branch schools serv1$g low-income and minority
nelgﬁbornoods ¥
Boyd (1979} presents a preliminary repoft on an oﬁ—going, open—ended
. ~ and Ln:depth comparative case study of eight suburban Chicago school dis-
tricts (evenly split between upper and lower SES) as they moved from growth
to decline. The larger purpose of Boyd's study is to investigate the im-
pact-of scaﬁéﬁxy (of pupils and dollars) on levels:-of community conflict
and on political processes of confllct|reséiutionz Boyd's study seeks to
discover how districts deo&de to close schools and what impact this has

e on ievels of conflict and on gg@vernance processes. He a?ks (p. 355):

How do school district authorities decide when to close schools |

and which schools to close? [H]ow much of the answer to “the . .
frrst part of the questidén might be able to infer simply from ~

the enrollment. trefid data? ’ '

¥

Boyd ®ncludes (p. 55): ! '

-~ [ . * - r‘
Not very much as it turns out, for the factors guvolved are
much more complex -- and interesting -- than such gross data
can suggest.
- o T . : . . : ! i
Boyd's approach to the research question is also more "interesting"
and "complex" than tﬁe above quotes sugges The apbroacb recognizes, a
" first, "(4s we have suggested p& the ¢onglusion of Section 3.3.2, aBove) )
. -that the impact of enrollment 1s mediated by the fiscal shortfall
. which accompanies it. Boyd, then, uses a 8p. 354): ’ ; : .
: N * ...cost volume model ‘devised by Hentschke (1977) [see '
annotation number 69 in our biblidgraphyl which permits .
: ] .
, ‘ ‘ : )

both the' urban and the rural contexts may be different from "the suburban when
t comes to the golitics of school closure. ~In urban areas* the "neighborhood®
school has a symgollc and emotional srqnificance which is more intgnse than in
suburban areas. In rural districts, e same significance is attached to the
community a high school. .It seems, .theréfore, that Eisenberger™s (1974:33) ¢
"there are no loyal distrlct supporters, only loyal school supporters" applies " €r
a fo‘tlom in urban and rural sett:.ngs . C

’ e -

* .

.
-
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-0f closed vs.
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. ——
both. a projection of school diqfricts'.bperating costs and an
' analysis of the factors interacting with ‘enrollment trends “to *
influence these costs. - From these data it will be possible tg,
develop a standardized annpal index of fiscal strain reflecting
the discrepancy,between a district's net projected income and

net projected e&genditures.

A fiscal strain index could then show the hypotheticallf rational pyint
at which enrollments have declined enough ,to necessitate school closure (an
guestion). The index would also show which school

answer to the "when"

could be closed to bring the greatest relief from fiscal strain (an answer

to the "which school"” question).. School districts' actual closure deClSlons

could then be compared to the hypothetically rational criteria revealed by
the index of fiscal strain. )

At the time of the reference c1ted (1979) , Boyd had not yet developed
the fiscal indicators necessary to employ the strain index, and the 1#@&—
dence of school' closure in his sample of districts was not great enough tQ

. . R ] . .
draw the kinf of cross-sdctional comparisons (between the characteristics

non-closed schools) possible in Colton and Frelich's study
. school CT%SLngs in St. Louis. However, Boyd's préliminary interviews
rintendents and board members in his sample of distyicts revealed

that from their definition of the situation the following types of factors

(Boyd defines them, quite rlghtly, as' "categories of constraints") enter

lnto discussions and decisions about school closg§e {pp. 354 355)

(1) Enrollment constraints -- the xate and ibution of .
growth or decline ‘within the district. '\\\\///""~j§

.Fiscal contraints -- .including such factors as amount of
» state level and other aid, lOcal‘tax rates, assesseg . )
valuation per pupil, and so on. '

[(3) Fiscal maﬁagement attitudes -~ extent ‘to which conservative )
or liberal fiscal attitudes prevail on the school board and
in the community. . . -
»
(H Educational program preferences -~ including degree of /
e . complexity and specialization of:educatzonal program,

_grade organization, and 80 of! e

{59 - Facility constraints - 1ncluding size, age, condition,
flexibility for use, and location of buildings, pius
'”alternatlve utzlization possibllities.

» (6) Teacher contract/union constraints -= provisions affecting ,

- reduction in force ané such.

- 123 ’ » s
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K (7) Faculty/professional staff constraints -- aga of

staff distribution in salary schedule, rate of

attrition through retirement and mobility, and’

so on. . ==

(8) €Environmental and subcommunity constraints --
considerations related: to the Socioeconomic, . y
rac¢ial, ethnic, and religiOUS‘bopulation distri-
butfon and mixture within the distrigt; geo-
graphic features affecting attehdance boundaries;
extent of existence of areas with special claims
to the maintenance of their neighborhood schools
which school boards wish to respéct or believe
they must respect. B :

in looking at the few .nstances of school closure which had occurred,

Boyd concludes tentatively that factor 8, above, seefed decisive (p. 361):

..the location of a school can override its vulnkrability
due to low enrollment and save it from being closed, or
at least long delay such a decision. One common way this
. occurs is when a school is~located in a physically isolated .
or peculiafly distinct area of a school district. The -
latter may occur when a distriect includes bits and pieces$
. of several communities or when there is some kind of ethnic,
. racial, or religious ghetto are&. Such considerations
. " create areas with special claims to the maintenance of their
".schools. Typically, what seems to happen is that such
schools are eliminated at the outset from the list of
schools to be scrutinized for candidates for closing.

.

This finding, though it is preliminary, is <onsistent with Calton and Fre-
: lich's discovery about the importance of location and with Bornstein's
(1978) use of "neighborhood polltleal clout“ as an eXplanatlon for those
i " school closure decisions that were 1nexp11cable orn cost—eff1c1enCy crlterla.
Here lies another common thread uniting this cluster of studies. The
search for the "real story" behind school closings is guided by a pracﬁlcal/-

intent. . 1In all of the studles reviewed above, there is,at least an meli-

-
“

. £it "null hypothesis" to the effect that: "school ¢losure dec15ion are .
based on technical- ratlonal crlterfg " The important discovery is ;&t

that technical-ratlonal crlteria may not. be operatiVe, but rather "wh§
they are not operative. What is it @bout school managers decxsionmakihg
i

» situation thaf inhibits rational decxslonmaking as prescribed in the advice

literature revidwed in Section’ 3.3. 2, above? N ] ‘ .

E . - * ) . » l‘ -
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Although the advice literature codifies personal experience. and the

-

professidnal consensus on school closings, it is not informed by or inte-
grated with the reseafch‘data. This is, in part, due to timing -- advice
could not wait for the results of research. ‘The data-producing studies,

on the other Nand, are integrated, sometimes explicitly, with the advice

literature. For example, Coltonr and Frelich (1979:396) ask:

Do school officials in 'large cities adhere to a growing body
of professional lore about "good practice" in clpsing schools

That 1s, do they base their school closing decisions upon
efficiency criteria such as student-classroom ratios and unit
cost of operation? Do they initiate comprehensive citizen
participation and public information programs nn order to
secure at least minimal support for closings?

Ané, Boyd introduces his study with (p. 335):

In view of recent events in public school districts faced with
declining enrollments and funds, one can,scaréely dispute
Wilson's (1973) comments that “the politics of scarcity is

the politics-of conflict." -:..The changeover from growth to
decline has posedvunfamiliar and difficult problems for edu-
cational leaders and has increased the importance of the
conflict management function of government... Yet despite

the obvious importance of these problems there still is little
vstematic knowledge about the dynamics and political and
ization impacts of decllnlng enrollments and school,

Similar iptrodﬁétions can also be found in Burlingame (¥979) and ln Yeager

. - .
(1979). c . ] '

-

-
.

4.1.4 Investigations of the Impact of . ~

: Petrenchment Decisions . ) : N

Mucn.is known apouelthe gross effects of enrollment decline on school

i

.f&nance, but our searches produced no studied of the impact of specific cost-

reduction measures on program in concrete settings. Although the local
"school district repoxt literature "(see Section 2 of the annotated biblio-

graphy) is ;epIete with pro;ectlons of cost-savings and/or discussions of

the programmatic impacts of varous local policy options, few districts study

the impact of the.policy option finally adopted Practitloners' trade-off
decisionmaking is, thezefore hampered by a lack &f specific data. about

the likely imp&ct of doing "X" rather than "Y" in responding to the problems

v = . - . \
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of deciine.27
We‘have, however, found a handful of‘accessible locql inpact studiés

of varying Qeg£ees of generalizability and methaao?ogical.sophisticétion

ﬂl ‘ and rep}icability. Not surprisingly, they focus on thefﬂnpact of school
closure. Their common aéproach,,as,pnéﬂwould expect in impact studies, is s
to assess the "before” and the "after" along some set of indicators whose

" measures include both "soft" perceptual data and "hard" behavioral/physical U
data. This mixture of hard and soft data ereates problems for interpre-
tation and infefence. For purdees of logic and Sﬁylistic convenience, . ,
our summary of these studies will separate out the two categories of find-

- ings and employ the labels.“feelings",(for perceptual data) and "facts"

(for behavioral/physical data). v

parks (1980) focuses on the impact, of high school closure and consoli-

»

.dation in Preston County, West Virginia.  The drop-out rate‘for\studénts
coming from the closed schoel increased by 26 percent in the two Years iﬁmg-'
QLatelylfollowing closure and con§olidat;§h. In-depth interviews with a
representative‘sample of I3 of those droplouts -- al} had dropped out ét .4
age 16; seven had since passed a Graduate Equivalency exam, four others .
planned to, two d}d not; eight were regularly employed, one was now in
college, fou; (ali married-womén) were unemployed and not seeking work --
revealed that feelings of‘alienation ﬁFom the host school ("teacher§ there

* don't care about us") and the "long bus ride" were factors in the decision

to drop out. . ) ‘
’ . A more extensive, and methodologically subtle, study of the impact of

‘school closure on elementary school children can be foﬁnd in Richgrds and

27

/ This statement is made about the literature focusing on decline. -
There is, fox example, much talk about early retirement but the only comp= -8 .

8 rehensive review of the evidence on the corrxelation.of teacher age "and effecw
. ‘tiveness i é¢ontaifed in Illinois State Board of Education (1977). School
) dize'is of menttoned but .there is little review of the emerging research -
ntsize visfm-vis instructional effectiveness. Interestingly, the eviderice

on dize, teacher load and the instructienal effects thereof is only
. reviewed systematically in:Thompson (1978). ‘' There is much discussion of
! different grade configurations but only Piatt (1975contains a sydtematic
review of the research evidence on the developmental effects of different
drade configurations. Our general point is that decisionmakers will have to
. go outside of the decline litérature in order to discover what education re-
search can offer in the way of evidence about the likely impact of refrench-
"ment policy. ' '

i
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Cohen (1981). They studled the behavrprﬁand feellngs of 143 children ip
grades 2 - 5 in tHacaF,New York. The SUb -samples 1ncluded children

anticipating a school closing-in g%e near futu'e' children whose school

closed nine'months before; and children whose school hosted the students

from “the s®hool that closed. impact inferences were drawn from a comparison

‘of children in the first subrsample (anticipating a school closure; coﬁ* .
trolled for grade level) with children in the second sdb—sample (those

whose school had already closed). This comparison provided for an approzi-

mation of a "before and after design" (p. 10). Impact measures were drawn

s : cos : : . /
from indicators of feeling -- individual interviews with children rated so

as to take into account both verbal and nonverbal cues, homeroom teachers
were asked to rate their perceptions of each child's adjustment, and -,
parenhts responded to a questionnaire eliciting their perception of their

chi1ld's adjustment and their feelings about merger and consolidation -- and

from indicators of fact -- sociometric data about children's friendship and

2

interaction behaviors; pupil bacxgroundegata including’ academic achlevement |

. . and- grade level; and classroom ratids (the proportion of "old" to "new"
.o - .

chlldien) " The data revealed that: ‘ o

4;&‘ o‘ Children dlq react ne\atlvely 4o the prospect of school -
closing, but that this negatLOb reaction faded once mérger
was completed. . - @ ,

- ) e There was:no long-térm adverse effect on chlf%rsn s academlc

- . performance, nor was the level, of achievement any predictor

;  of how well children aigpted to closure and mergexr. ..

»

/
4 e Children's adaptatlon was not significantly related to sex
or to popularlty prlor to school closure -

e Age does make a differepce: segond and third graders re-- '
‘mained friends almost exclusively with children from their
'orlg;nal school; second gradérs have the least number of
cross sdhool relatlonshlps, fifth graders the most. - '.gg

. Classroan ratlog of new to 0ld children alsoc make a differ— v -
ence children whose classrooms had an uneven mix of -
childken from the two schools made fewer cross schOOl

. ' +friendships. : '

2 e

-

Eismann, et al. (1976), represents an even more comprehensive and am~
bitious attempt ‘to agsess the impact of school closure on communities. Its
experimental design led to data gathering on selected measures of communi!§

‘ . perceptions, community economic developméht, and communlty use of- school °

\‘1 ‘ ' * : ' Al * ! 'o..‘ 1]
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¢ facilities before and after closure in four Seattle neighborhoods. ﬁach of.
these four neighborhoods were matched with*four control .group neighborhoods
similar in all other respects except for the absence of school closure.
v The data base consisted of measures of feelings -- interviews in homes
" and bus}nesses in each of the eight (four closure, four control) ne;ghbor-
hoods which elicited survey data about perceptions of neighborhood quality
- of l;fe and-quality of education -- and measures of facts -- statistics,
about real estate values and investment, businessfvolume, academic achieve-
ment of students affected by closure, frequency aod volume of school building
use for community purposes, and voting in school levy election. Impact in-
ferences were drawn from longitudinal’ comparisons of factual measures (with
additional cross-sectional'comparlsons wrth control'oeighborhood) and from
cross-sectional comparisons of perceptual data.
. Eismann's study 1s quite complicated. T?% interview survey, for example,
utilized differerit sample sizes in clo$ure and coﬁtrol neighborhoods. (see .
pp. 32-34). Eismann's findings are also‘confounded by alpost insurmountabge
me asurement problems.28 He di? find, however, g;at althodghlresidents think
their neighborhoods will change as a result o% closiﬁgs (and while opinions
‘may become self-fulfilling prophecies, there is littlefevidence to date of
actuad change). ,In only one case was there significantildss of "school-age
cpildren following closure. No consistent pattern of crimes against’property
g' ) was fougd to be rélated to school'closing. Businesses in the closed ﬂeighbor—
"hoods belleve sales were affected negatlvely, although no sales data were
.o analyzed. There “was. some ev1dence of higher property turnover in closed
\tschool nexqpborhoods but assessment values were apparently unaffected. * No
eviaence was Yound of ingreased van@aldrsm 1n school properties fOllOWlng
‘ vinqalxsm dropptd dramatlcally. R281dents tended not

+

cLosure. inrone case,

to be less satisfleq w1th neighborhoods, businessmen tend to be more»dis;

satlsfled, after d}osuré. Surpriging few (10%) of the resi@ents with school

. . . - :v‘”_~ . .
- A3 v -
28 ,Eismann details these problems and the Methodologlcal appendlx, pp- 31~
37, ds required teading for anyone.%ho underestlmates the defficulty.of |

défining, let alone measuring, the impact of. schooI”closure on “nelghborhood
Qpllty of life." ) ;
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ege children reported that the primary reas‘Ls for choosing their current

location is the proximity to an elementary school. There‘was'some evidence
. that closed school neighborhoods were becoming less attractive to families
67//. with prlmary age children (as determined by enrollments generated by those
\ neighbornoods) . buébort of school levies also seemed to be unaffected by

closure.

»

Eismann warns, however, that these-finQings cannot even be generalized
to "all Seattle school closures" (b. 36). One insurmountable problem was
that‘ﬁﬁe schools were no} all closed at the same time, Eismann notes thét
{p. 35): ,

The primary weakness of the survey is that it was -undertaken
from five to eleven years after the fact of closure. Because
of this, perceived impacts of school ¢losures were probably
lost. This is due to two reasons: 1) people adjust over time
to changed circumstances, and having adjusted, it is likely
that many residents will not recall clearly what actually
happened immediately after the closure; and 2) residents
. . who reacted most strongly to closure may have moved out of

. . the neighborhood. Only about half of the sample interviewed

* . 1lived in the neighborhoods at the time of closure. These

limitations probably constitute a bias on the perceptions of
the impact of closure. As such, it is possible that the im-
pact was at least as great as that reported in this study and
S p0551b1¥,greater

Matchlng control and closure neighborhoods also presented difficulties
- one. of the closure nelghborhoods was in the downtown business dlstrlCt,
presentlng a. su1 generis situation. , (’,

Gompouné%ng the problem of measurement is the correlative problem of
inferpretatlon. Disinve 8&tment in, housing and increased investment in busi-
ness may indicate eifher“ (i) the abandonment of a neighborhood by families
due "to school closure, f:i) an abandonment of a nelghborhood by Tfamilies be-
cause of some “other féctofs 1ncluding, p0551b1y, r181ng real estate values,
enabling owners to‘realize a_resale profit and move on to more desirable
_neighborhoads; ‘ox (111) an:urban renaigsance in which growlng businesses
diSPlace,? stagnant housing stock. Facts rarely determine values. Fhe
case of the impact of schdol closure on commuhity is no exception -- not

only do facts not determine values, in this case the facts themselves are
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difficult to ascertain. b .
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4.2 PATTERNS OF EVIDENCE > '

-
¢ L4

In this subsection we shift our attention®frem®the ways of gaining
. . . J .
- knowledge about school districts' management of decline to the contgnt of

that knowledge. That content is reviewed by means of a question-and answer

. format which allows‘for podification of what is known.30 . o

~ E4

s

4.2.1 General Observations . e

From the survey of the major studies in Section 4.1, aboGe, one can, .

¢

, draw these general impressionsg: . -

e The impact of decline is neither as beneficial or as woeful * R
as -some have expected. . . ' . ot

e The uneven incidence of decline and the confounding effects
. of that unevenness {(some districts can absorb whatever dis- .- i
econoiies of scale are introduced by-decline; othefs may not
\ .  be able to; and some that can will not -because of Eblitical
realities) makes it extremely difficult to generalize abdut
the impact of decline. . . - ~

e The processes of responding to decline are even more pro-
foundly political, especially in school closure decisions,
than has been suggested in the advice literature. ©r T /31

~

*

- - “ Ve

29 It could be argued that, for éolicymakers in a democratic polity, the

important facts about the impact of an_action are the citizens" perceptions
of that’impact. But Eishann's data do show that these negative perceptions
do not translate~ikto political action, e.g., citizens in closure neiapﬁori
hoods did not vote ‘“yes" in school levy elections less often than dia
g citizens districtwide. ‘

'a

30 s is evident from the preceeding overview in Section g;g, much of the
. ~ evidence will consist of statistically significant correlations drawn from
survey data. Our ‘intent is to make the results accessible to the lay readdr.
As such we will provide percentage breakdowns when they are given in the
references cited; otherwise we will simply providé prose paraphrases of the
listed authors' major findings and conclusions as aphrased from ‘the wo;ks.
B ; S X

R u P } .
31 He willrdelve more deeply into the notions of
below. ? :

*

itical® in Section 5.3,

» . . f#
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® There Bo not seem to be any fong lasting adverse effects on

‘\\*/ children's cognitive and emotional - development as a result
of school ¢losure. -~ N \
. jﬁe communlty ‘impact. of school clodure is-extremely dlfflcult l
v to assess. ’ .
[y -
e Care must be taken so as not to attrlbute to enrollment de-
cline the effects of a whole séries’ of correlative trends . $.
including: Lnflatlon, increasing fiscal conservatism; shifts
in currlcular&)rlorltles and other changes in the pedagogical 4
i climate; rising per pupik staff cgsts due to such factors as |
- COllectlve bardaining and a teaching *orce which is becomlng ' .
N ‘ oler and more experlencea even wlthout ‘senioxity-based RIF
- because of.fluctuations in levels of hiring =--i.e., a lot of Yo
young teachers were hired in the late 1960's andi now they are
. " tenured-senior staff approachlng the top of thelr salary and
o . " credentials-scales.. _ R . .
"’x—v—\i‘ ) !‘:q_ . ve . ) € . R . o x
< - . -
4,2 .2 atterns of. Respurce Allocatldﬁ in Declxnlng o “
i as Opposedxto Growlng Districts’ P ) .
1 M f
Sumnarized here‘axe data on rates of change in resource allocation,
' finances, and personnel in decllnlng d;strlcts Y
’ see . . - ~
) what leferencea-are There Betweern” Expansxon ahd COntractlon° L T
. . We found no lbngltudlnal‘studles of dlStIthS' resource allocatlons
durlng growth and then durlng decline. Hence, there is little before -and
M\ ]
after data’ except for self-reported changes which sarvey reSpondents usually
attribute to changes: in pupll populaxlon (e. g., Dembowski, et al., 1979} . .
- . However, 1f_staff size is taken as a surrogate measure for organlzation
, . -~ size, then Freeman and-Hannafi's ’1981) cross-sectlonal comparlson suggests -
- that schools shrink'slower than they grow in reSponse to equal ratks of
change. ‘That is, "plus X" number of studénts causes a school :ystem to
% "
p grow faster than "minus X" number of students causes i’t«z scale qdown ¥ .
How Are Declining Districta Difﬁe\rent From Growing Districts
In Their Patterns of Costs?>- e B . 2
i \ - ot L X 4 " ] . . . . .“-‘.“ i
- : 3 , - L
3% We ask the questioh "How are declihing districts different?" rather an
- than using the moze common expression, "What is the impact of decliné?" g
~‘advisedly., The dlscussion in Sectiop 4.1.suggests ‘that' it is, dangerous ° *
to talk gf "jmpacts® with its Inevitable connotgtion . of cause and effect.
.ot : ' T, K . .
o ) *r '
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Much has been:yri t%n‘about the fiscal impact of decline. 1In séme ways
we already kn;w hoqp hAn is needed, from the practical standpoint of loca%
’ district managers, bt the putativé fiscal impacts of decline.33 The ’

gross effects of 4 cllne are clear and well documented. (In addition’to
odden and Vincent %978, and Wilken and Callahan, 1978, almost every state
task force repor Iisted in Section Cl of our bibliography and a majority
of the local dlftflct reports in Section C2 contain.data on the fiscal im-
plications of éecline.) But the data on these effects does not "add up"
té any possible generalizations about the impact of declininé enrollment
per se on a particular district's level of fiscal health and patterns of
expenditure. Consider the followiagf‘/ ‘

{(a) Whether decllne creates a problem or not depends, in part,

upon the Ievel of state contrlbutlon to a district's fi-

) ’

Py nanqes and upon whether that contribution is pegged solely
. to ADA or provlﬁgs some kind of cushion, intentional or
unintentional, agalnst revenue loss due to decline in
enrollment (Iowa provides such a cushion, Wilken and
Callahan, 1978; Virginia does not, Cuban, 1979).,

(b) wWhether decline ig.a éroblem or not also depends on the
district's property wealth and the community's williﬁgness‘
to tax its wealth at a c%nséént rate even though enroll-
ment has decliped (Berman and McLaughlin, 1978:311, n. 19).

(c}) The confquﬁdind effect of these, and other, faaokors can be'
seen by sampling some of the findings on this issue.
. Cost per student in declining areas is far higher

than in growing areas (Rodekohr, 1976; Odden and

Vimcent, 1978). ' - N

$ 4

N A * - . .

: 33. "Fiscal impacts" and "demography" are two topics which dominate the
empirical literature on decline. At the aggregate level, neither set of
data are of immediate relevance to local practitioners. ™ For example, it
is difficult to 1maglne a school superintendent convincing his/her board
and communfty that becauske Series II pxojections anticipate an upsurge in
the number of 9, 8, 7, 6 and § year olds the mid-1980's, that their
community should not close down its schools with excess capacity. It is
ldcal not national datg which has meaning for local decisions.

A
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e Declining districts have lower tax rates than
grow15g districts (Rodekohr, 1976; Wilken and .
A}
Callahan, 1978).. .

-

e Declining districts-,do spend more per pupil but
o they also have higher total revenues per pupil

and lowdr tax rates (Wilken and Callahan, 1978).

- -~

Rodékohr!s data 1s for Colorado; Wilkern and-Callahan's is for Iowa; Odden
agﬁ Vincent surveyed four states -- Hichigan,‘Mlssouri, South Dakota and
Washington. Nagionwide, Wilken and Callahan report the impact of decline
on school finance seems to be minimal (1978:259): .

Between 1972 and 1976, public school enrollment fell about
4.5 percent. Public school expenditures, in contrast, went
- up 56.0 percent when measured on a total dollar basis and "
by 62.4 percent when normed by average daliy attendance. )
! Using states as thé unit of observation, the association
between changes in enrollment and changes in expenditures
is next to nil. States with declining enrollment exhibited
virtually the same percentage increase 1in per student expen-
ditures as states with rising énrollment. While frustrating
to some, the lack of a ome-to-one correspondence between
changes in enrollment and the»movement of school expenditures
. has been the result 'of at least four influences: rising
prices; rising professional employment; fixed charges; and
service delivery methods.

Certain categories of costs do go up, on a per pupil basis, with de-
clining énrollment. These lnclhde; instructional and administrative staff
{Hickrod, 1976; Odden and Vincent, 1978) and plant méinten;nce aqd fixed
charges (Odden and Vincent, 1978). "Declining enrollments per se then do not
® decrease coOsts until énd unless they precipitate cut-backs in plant and

staff. Whether such cut-backs are going to be made depends on the level of
fiscal strFin on a district introduced by enrollment aeeiiﬁe. The level of
strain degends, in part, on state aié formulas and on coincidental changes,
in district wealth, ass&ming assessments and tax rates remain constant. In
short, despite a wealth of data, it is difficult to disentangle the fiscal

effects of enrollment decline, specifically from the effects of other corre-

lative factors. ! . —

How Are Declining Districts Different From Growing Districts

in Their Organizational Demography? o . .
. T ) &
Q ‘ ' "t 133 Lo
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We borrow the term "organizational demography" from Freeman and -

-

Hannan (1981). It refers to staff composition characteristics including,

in our use of the term, the follqying; megian age of staff; average

~ .
salary per~dlstrict; teacher pup;i ratios; and administrator-teacher

—

/

’

Age. Dembowski (1979:40) found tnat in his nationwide
proportion of declining ¢districts report that the median
has lncreased. Similar findings at the state level were

found in Hickrod (1976) for Illinois, and rodekohr (1976) for Colorado.
(b) . Average Teacher Salary. In Illirois, Hickrod (1976) found that,

even when district wealth was controlled, declining errcllment districts

- F
which nad reduced staff had-higher average salary levels than did growing
or stable districts. On the other hand, Odden and Vincent (1978) found

that for Michigan, Missouri, South Dakota and Washington, average teacher
A

-
(c) pupal-Teacher Ratios. As would ve rexbected, pupil-teacher ratios

salary in declining districts was not above statewide averages.

are lower 'in déclfhlng districts and lowest in those districts declining,
most rapidly (Hickrod, 1976; Odden and Vincent, 1978; Rodekohr, 1976)"

(d) Ratio of Teachers to Administrators. There li consistent evidence

that as staff 1s reduced a greater proportion of teachers than adminjstrators
are let go; lower teacher to administrator ratios seem to distinguish declin-
ing from growing g4istricts. Freeman and Hannan (1981) found this to be the
case for New York and Californié; while Hickrod (1976) found a similar pattern
in Illinois and noted that,.while the teaching force has been reduced in de-
clining and stable eﬁrollment suburban school districfs, the absolute number’
of gdministrators actually increased in each of those types of community

(p. 19) Odden and Vincent's (1978) four- state -~ Michigan, Missouri, South

Dakota and Washington =-- survey found that (p. 229)

[Due to decline] ...the increase in administratlve expenéf&ures
per pupil, .on a percent-incregse basis, 91gn1f1cantly exceed
those for instructional expenditures per pupll. Thus while
expenditures per pupil on teachers.and instructiondl resources
have ,increased in those dectining enrollment districts, the
increases have been even more pronounced, on a percentage
basyd for administrative expenses... Data were not available
to determine why administrative expenditure increases were
greater than instruction expenditure increases.

14 19;
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Wilken and Callahan {1978), using Iowa data, report (p. 290):

Between 1971 and 1975, Iowa school districts increased their
employment of educational professionals from 40,808 to 41,277,
a growth rate of slightly over 1 percent. &And more striking,
they expanded their employment of non-professional staff from
13,718 to 14,302, an increase of more than 4 percent. These
employment trends, coupled with the state's declining enroll- P
ment, have brofight about a significant improvement in school
district staffing ratios. sStaffing ratios for classroom .
teachers, however, have improved much less than staffing
ratios for administrators, non-classroom professionals, and
clerical staff... Between 1971 and 1975, for example, the
statewide staffing ratio for classrdeom teachers improved by
.5.5 percent while the staffirlg ratios for clerical personnel
aqﬁ administrators improved by 1202 percent and 16.2 percent,
respectively. Staffing ratios for classroom teachers have
improved most in the Iowa school districts with the greatest
enrollment loss, \

Since, typically, there 1s data about staff reductions, but no studies
that we rave found) abcat the processes of reauicing staff, we aon't XKnow pre-
cisely why and how this change ip.staffing ratios 1is happenirg. The litera-

" ture offers three sorts of explanations. For example, Hickrod (1976:3B)

writes:

We have no s%rong a priori reason for believing that districts

should reduce their administrators proportionately as teachers

are reduced. A good case «can be made ‘that the reduction of

administrators should be lagged. After all, closing schools

and reducing staffs are administrative)tasks, painfui tasks, ,

but, nevertheless, administrative tasks. (Emphasis in original.] /34
Wilken and Callahan (1978:300) note that:-

.

Enrollment decline is'.now being addressed in several states.
While many states allow administrators to maintain their tenure
as instructiomal employees, their seniority as classroom teachers
ceases to accufulate after leaving the classroom. Yet, some
observers now figel that if an administrator may re-enter as a
senior clasbroom‘féacher, he or she may be'more inclined. to
accept the thange of job status. Thus, there will be less
incentive to specifically. protect administrators jn a reduction
in force. . . '

N 3
It would be tempting to speculate that if districts were to follow all
of the .recommendations about planning that are contained in the advice
literature reviewed in Section 3.3.2, above, their administrative component

would have to grow evén as thé teaching force is being reduced.

34
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Freeman and Hannan (198l) recognize that (p. 8):

~ Institutional constraints too apply alike to growing and
dwindling operations. Rules that require the presence of
specialized staff in school districts (for example, budget
officers, affirmative action specialists) do not exempt ,
districts whose enrollments are declining.

but then note (p. 16):

If one c6ﬁponent [the teaching as opposed to the adminis- .
t;;tive force] adjusts faster [to decliring enrollmgnt] than ’
others, 1t 1s probably because organizaticns have developed
ways 0f easily manipulating the size of the population in-
volvegd. ) VN

§

and, hence, conseguently (p. 16 also): ™

fase of manipulation may have more to do with the fortunes

of such a component than 1%ts role 1n the organization's tech-
nology So when armies experience budget cuts, they fre-
quently cut combat units rather than staff units. The com-
bat urits are standardized and therefore simple to rebuild.
The same 1s true of classroom teachers.

4.2.3 pratrerns of Service Delivery

=

. -
what Differences are There Between GIOWlnA and Declining .

Districts in Their Range of Programs?

There'is somé‘eVLdence.that declining enrollment districts are dis-
tinguished from growing districts by student e@rollment in a narrowWer range
of programs, especially at the high school level (Dembowski, et al., 1979)
and by a reported inability, especially in rural areas, to operate a "com-
prehensive and guality program" (Rodekohr, 1976).35 Dembowski found that
as overall school enrollments decline, so do eﬁrollmenps in particular .
courses of study, especially foreign languages, the arts and social studies.
But, the same general pattern wag true of ail districts in his-sample. The
s@t generalizations that can be offered are these:

e Declining enrollments are associated with the reductdion
of course. offerings in electives but not in the core ‘
s . ' (_
Tge"effect of enrollment declines on a single high district's'ability
to maintain its range of programs is also documented in the case study by
Morgan an wofford (1977). ) :

i L

35

136 ’ .
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" and pooling of resources.

curricglum.

Only course offerings in foreign languages, agricultural
education, and driver educatien were consistently
ieopardized by declining enrollments and only then in
districts which experiencea a decline of 20 percent

or more.

staff and faculty allocations foligweg these shifts in
the range of course offerings.

It is not ;lear whether these courses were dropped because: (i) teachers
assigned to it lost their jobs; (ii) the courses were underenrolled due to a
general decline in enrollment or due to changes in the educational climate or
pupils; or (111) courses were dropped in order to achieve a cost-reduction
motivated by enrollment decline or gsome other source of fiscal strain.

Despite the overall lack of d%%inite evidence in the literature, Dem-
bowski (and Wilken and Callahan) did finé that special and compensatory edu-

cation services were not decréased 1in declining _enrollment districts.

4.2.4 Decline: Opportunity or Problem

Some of the liter;ture revied;d in Section 3.2, above, anticipated that
declining enrollments- may induce school districts to be more cost-effective

if they were to adopt creative management practices. The fiscal impact evi-

dence summarized in Section 4.2.2, i?pve, showed that while enrollment de-
cline is not universally debilitating, no district has managed to detrease
its per-pupil expenditure in the face of enrollment degline. That is not

the issue which concerns us_here. Instead, what follows is a summary of

the evfgdence about whether declining districts are more or less likely to
. .

engage in some of the management practices which are said to proviide oppor-
tunities for either mitigating the effects of gecgfne or turning it around
as 4 force for institutional renewal and improvemeht; These include:

changes in supervisory practices, change in Eiring practices, early retire-

ment, in-service training, program innovations, and interdistrict sharing
/

are Declining Districts Different From Other Districts .

In Their Supexvisory and Personnel Management ‘Practices?s

‘.. S
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aet al. (1979), orov1dés the best clues on ‘this topic. There appears to be

The short, but far from simple, answer is "not much different.”

« (a) Supervisory Practices in General. As is often the case, there is

no object1Ve baseline data against which (the exception being the fiscal

impact studies) any putative effects of enrollment decline can be measured. S

ASCD's (1980) interviews with school le§de}s in 16 districts nationwide

4

found no changes 1in the supervisory practices of declining districts.

.

(b) Personnel Management and Hiring Practices. Once agair, Dembowski,:

v
no dlffe*ence berween grow1ng and declining districts with respect to ln—
service; a majcrity of both are providing‘such training. all school dis~

- ¢ .
tricts regardless of enrollment trends have increased the use of part-time

staffing. A higher percentage of declining districts hire teachers with

<t

certification in two or more subject areas, but a maority of both growing
and declining districts have made no changes in the type of certification

¢ . .
requized. (Rodekohr, 1976, however, found just the opposite for his sample

of Colorado school districts.)

(c) Early Retirement. Spot data about early retirement practices can

found througho?t~tﬁe literature (please see the topical index to our anno-
tated bbbllograph;). Lembowski, once again, proyides the only attempt to’
correlate the incidende of early retirement policies with levels of enroll- -
ment. He .found that the méjority of school distriots, whether growing or
declining, indicated "ho change in their retlrement policy. Of thos% th;t

i

did indicate a change, a significantly greater propQrtlon of declining as
. \ ’
4

opposed to growing districts adopted early retirement.

,

Are Declining Districts Different From Other Districts

R - .
in Their Program Innovation Practiges? . . .

This is a "hot" issue in the literature. The "optimists" see decline .
. - ~ L

as an opportunity (or a spur) to innoVate. The "Qeésimists" fear tha% it .is
the npewest, most 1nnovat1Ve programs which are llke}y to get cut. Some

support for the latter is glVen in.Dembowski's data about thé effect of en-

-

T~
rollment decline on elect1Ves offered in the ﬁine arts, foreign languages,

and science. Inferentially) lt is assumed that: (i) as istricts lose dis-

cretionary monies the§ lose the material means (and maferial incentive) to
! . “ ‘,,;." R N 4
innovate; and (ii) as a result of hirind freezes, or RIF by séniority, schogls

\
¢
- . .
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. become filled with an aging teaching force and that this will mean less .
innovation. much of this debate remains inconiclusive, in par?, because

~what is "innovative" remains operationally undefined. .

But, there are certain practices which, on Lheir face, are commonly

acknowledged'to be innovative, even though the meaning of innovation is-not
exhausted by a mere laundry list of such rractices. In any case, such prac-
tices include: alternative education, computer-a#sisted instruction, indi-
vidualized instruction, replacement of materials, and team teaching. The
primary, indeed the only, nationwide data on these practices as correlated
to enrollment tregds 1s Dembowski, et al. (1979).‘ Therefore, unless other-
wlse noted, all data cited come from that sourée. The findings are as fol-

lows. .

(a) Team Tpaching. A majority, over 60 percent of all of Dembowski's

94 school districts, report using team ,teachizg. No difference was discovered
between growing and declining districts.

(b) Individualized Instruction. Most districts, growing and declining,

report use of individualized instructior™m But compared+to the sample of dis-
tricts as a whole, a slightly higﬁer percentage (still a minority) o% de=-
-

clining districts do ngE use individualized instruction.

{(c) Alternative Education. Although used by over half the districts,

deckining districts are more likely (71 percent) than growing diiéricts (57
7 PO

percent) to have alternative education programs. Districts with the severest

declines show the hiéhest likelihood of using alternative education. -

(d) Computer Assisted Instruction (CAI). Most do not use CAI, however

1 ] ’ ] ] ] ]
a significantly greater proportion of declining districts report use of com-

puter assigted instruction.

(e) Materials Replacement Cycles. This is an interesting and subtle

measure of not only degree of innovation (using new texts and materials is
part of what could be called innovation), but also of the fiscal impact of
% enrollment decline. Although Dembowski did not explicitly treat it as such,

g Blacencdht cycle can be used as a surrogate measure of fiscal impact -- a

fer measure, we believe, than gross data about per pupil expenditures
because it focuses on the behavioral consequences (ordering. or postponing

the ordering of new Materials) of deglining enrollment. On this indicator,

Q 139 :
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Dembowski 1dentified significant differences between growing and declining
+

districts: 63 percent of the incz;asing enrollment districts responded
e

that they have shortened their materials replacement cycle, while only

’ \ »
32 percent of the decliningvdistricts have shortened their cycle.

~ ~ . i

Has Program Quality Deteridrated in Declining

School Districts? - o .
. . i .
_ There are three sorts of answers to this question. One, do school

-

officials in declining districts feel that their program has deteriorated?
Rodekohr's (1976) respondents.answered, "yes, it has" (again, Rodekohr's
study was limited to'73 Colorado districts), althdhgh large (a minority of
the sample) declining districts felt it had not. Wilken and Callahan‘§
(1378) survey of 55 Iowa school districts revealed: that a sligﬁt majority
(53 percent) felt that enrollment decline.haﬁ,a minimal impact on program
qual}gy. h

'A second approach to this quesktion compares respog?ents' perceptions
of progfam quality in growing and declining districts. Such comparisons
are of%ered in Wilken and Callahan (1978), aﬁd in Dembowski, e? al. (1979).
The former surveyed both growing and declining Iowa scﬁaql districts and
asked réspondents to 1dentify what programs and'sérvices had deteriorated
as a result of enrollment change (increase or decrease), éhd conclude

(pp. 293-295) :

?

.

...perceptions abbut the impact of enrollment change on the
quality of specific services are very similar in decreasing
and increasing enrollment school districts. Respondents in
school districts with increasing enrollment think that edu-
cational services have been detetriorating most rapidly in
the same areas cited by respondents in school districts with
decreasing enrollment. [Emphasis in original.]

Dembowski, operating with a larg* nationwide sample and finer dis-
tinctions of rate of enrollment decline, did,‘however, find interesting
~diffe£ences in perceptjon of program quélity change. His findings can be

\summarized as follows (pp. 43-44): )
(a) A majority of both growing (71 percent) and declining
(52 percent) districts reported no change in program
qd;lity.
(b) Of those districts, both growing and declining, which

195 EY

140




§ia report a.change in program quality (29 percent and

45 percent recpectively), a majority in eéﬁh case report

an increase in quality (29 and 38 percent respectively). .
(c) More declining (43 perégnt) than growing (29 percent)

districts reported some change -in program quality either .

v for the better or worse. )

1

(@) A higher percentage of declining (38“percent) than
growing (26 percent) districts report an inhcrease in
program quality. ‘

(e) A slightly higher percentage of declining districts

(7 peré;nt) ;gan‘growing districts (3 percent) report

a decrease in program quality. N N
(£) The greater the rate of decline, the morejligely it -
1s that a district will report a decrease in program
quality. > -

In short, severe enrollment decline is accompanied by‘percépiions of
deteriorating program quality. In a later commentary on and summary of ?
these findings (Démbowski and Gay, 1980:179), the authqrs conclude:

The districts that were greatly affected by enrollment

‘declines reported that the quality of their educational

program deteriorated the most. Our evidence suggests

that if sghool disfricts experience slight declines in

student enrollment, the quality of the educational program
. may be increased -becduse it is not necessary to reduce

tea®her staff or sell buildings. In fact, the enroll-

“ ment declines offer opportunities to lower pupil-teacher
ratio, and allocate extra space to worthy programs. How-
ever, as the pinch of decllining enrollments is felt fi-
nancially through reductions in state aif, which is based
on the numbér of pupils, more stringent measures become
necessary. :

A third apprdach to the quality of the progéam issue is to look at ob-
jectiVe'ou£put-data rathef ‘than self-reported perceptions of quality change.
- .. Two objective, al?eit crude, outp&t indicators are pupil achievement data

and pupil attainment data. Rodekohr (1976:24), using Oolorado data for the
earl§ 1970's, foﬁnd that declining districts had significantly lower drop-
rates afd higher achievement scores. HDembowski*did not survey achieve-

\\—iZSZt data, but did find that: the dgop-out ratélgad increased for a greater

percentage of the declining districts (26 percent) *than for growing *

¢ . e 4
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districts; 42 percent of growing districts reported a decrease in the

3 . .
number of drop-outs while 28 percent of declining districts reported an
increase in drop-outs; and 42 percent of growing districts and '47 percent
of declining districts reported no change in their drop-out ratio.

- P

4.2.5 Retrenchment Decisionmaking

-
-

1

«

The evidence summarized below comes primarily, but not exclusively,
from case.data. As such, it does not lend itself to -any comparative’ in-
ferences about what is different about declining districts. (such "differ-
ences" providing clues as to what needs to be explained rather than fimm
conclusions about the putative impact of enrollment decline35). This
literature on retrenchment decisionmakind‘ls characterized ;ot only by
a dominance by one genre -~ the case study -- but also by a predominant
topical focus on schoel cloéure; especially the politics and impact of

closure, and with community invo¥vement in this issue. We will begin wrth

the latter. < -

9 ~
v

i -
Do Task Forces and Citizens' Advisory Committees Build
Districtwide Loyalty and Thereby Ease the Pain of Retrenchm&nt?

This is a loaded question. It is derived frgm the advige literature
whth is unlted in urging school leaders who are faced with retrenchment

"not to do it alone."” And, as we saw in the case of Sieradski (1975) and

.

Eisenberger (1977}, the liégrature has placed great empha51s on the utility
4

of community task forces, when' properly constltuted as vehicles through
which the community not only becomes involved but transcends its parochial,

special interests. . .
,

‘ e . S

As noted previously, we found no comparable survey of the lmpact of flS-
cal decline. In fact, the concept of fiscal decldne presents some problems
of measurement. Does fiscal decline mean an absolutesdecrease in revenues
in nohinal dollars, in real constant dollars; or does it mean a decrease in
the rate of growth of school revenues either in nominal or real dollars; or
can it mean school leaders' anticipation that the level bf community support
for additional expenditures is decreasing. The latter, via the "law'of
anﬁicipated reactions" can, phenomenologitally speaking, create fiscal
constraints, i.e., cut-back decisions such as RIF and school closure which
are as real as and are indistinguishable from.the lmpacts of enrollment
declines and spending caps.

35

\ .
I .

[4
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This claim‘ha§ newver be;n subjected to an é%piriéal test in the de-
c}ing literature, or elsewhere.36 Indirect inferences, however, can ‘be
drawn from Nuttall's (1976) study of value conflicts and coalition buil-
dlng processes in one citizens committee dealing with school closure and
from Morgan and Wofford's (1977) case sistory of parthlpatory plannlpg
in one single high‘school district. In both cases, the practical conclu-,\7
sions are similar: participants do not leave their spgciél interests at
the door; the group process does lead to coalitior building (and hence ‘%
towards consensus) but participants coalesce around shared and concrete
rather than transcendent ‘interests; and, it may be that the very process

of participating leads participants to see their separate interests more

N
¥

clearly and assert them more vigorously’ ; !
These have to be taken as speculative conglusions. And, whether this
1s a problem depends on one's notion of community’involvement. That notion,
in turn, dependsaln part on one's readiqg of demogracy. On some acéounfs,
- the process of interest articulation,‘even though it creates rather'than
resolves'conflict (and.gefg mesgy/) , is- healthy and is in fagt a necessary
stage through whlch public policy decisions, especiall®# painful retrenchi
_ment dec1s;ons are legitimated through the democratic process. Whether
all of this "messiness" is functiocnal for retrenchment planning and de-
cisionmaking depénds: in turn, upon one's image of' the school: is it simply

. N . t
a Yational-purposive organization whose delivery of services, and hence

pa
L4

its decisionmaking, is governed by teohnical-rational criteria; or is the school

seen,as a "polity", a community of separate interests in which what is

- S

36 . .
A fair amount of llterature on adVLSory committees and task forces ex-

ists apart from the topic of decline. Much of it has been reviewed in sev-
eral reports published by the Institute for Responsive Educatlon, which has
also produced this xeport. Readers are directed to ‘Davies and 2erchykov,
Citizeh Participation in Education: An Annotated Bibliography (1978), Sec-
tlons 10 and 77 (an updated bibliography is Ap Annotatéd Bibliography of the
Literature on Citizens' AdVLsory Councils and Committees, Rurban Education
Development Laboratory, University of Illinois at Urbana, 1979), and Zerchy—
kov, et al., Leadlng the Way: A Study of State Mandates for School Couricils
(1980) .* A,large portion of the *literature is anecdotal; inspirational, or
naxrrowly fqﬁUSed on either the 1nternal group processes ofMgouncils or the
extent to xch such groups fulflll their mandated functlons. 3 b
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what Criteria Govenn School Closure Decisions? *

-
S

"ratlonal" is itself subject to interest group and value contests. This is

the issue first ralsedlln Section 3.1.4 "Is Declx#k an Opportunlty or a

problem?" above. We will return to it in Section 5.3, below. .
. .

Y

Whether a school system is 51mply a "ratlonal purposive" organlzaglon

or a "polity" is, in part, a meta-empirical question. (Implicit is the

value Juestior of whatxé school should be.) -Case-data about school systems' ’

behaviors in closing schools, however, provide some fragmentary clues about

the political (as opposed to technical) nature of school closure decision-

makingt Co. ¢ . ' . A
In briéi “the *very tentative answers to the questlon which prOVléiiw
the sub-heading of this section ("What criteria govern school closure de-
cisions?") are: - o { . ‘ , ‘
e Closure decisions are based on a tr;de;off between t@‘
n%cél and pol%;isal'criteria (Bornstein, %978; Boyd,,lé?@;'
Colton and Frelich, 1979); ) -
e By decisionmaking procégsgs not yet fully documented in the
litetature, the final decision is apt to be based on very
few criteria (Andrews, 1974; Boyd, 1979; Cuban, 1979; Colton ’
and Frelich, 1979; Lexington, 1977) despite the very long ‘:
llatS offered for consideration in the advice literature
and reflected in local district task force ;?ports recom=
mending board policies on school closure; ‘ . ’
° ng commonly involwed and decisive criterion is school . .

"Jocation" whether- location "is defined in texrms of walking
distance to the nearestmrgqg%ying school (Colton and
Frelich, 19797 Yeager,~1979i, or preservation of the neigh-
borhood school concept (Colton and Frelich, 1979), or the
ex1stence of political weaknesses 1A\ne1ghborhoods (Boxrnstein,
1978; Colton and Frelich, 1979) or neighborhood po}ltlcal
strength (Boyd, 1979); and : '
e In addition to these geographic considerations other key

criteria are size —-- the sfaller the school the more likely

it is to be closed, and-age -- the older the building the

w <UI ‘
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more likely it is to be closed.

-
. ’ ’

Whéthfs the Impact of School Closure on Students?,

. s : "
Minimizing disruption for pupils (as Spposed to “&ua}ity‘of educational

preogram") is rerely cited (please see Section 3.2.2, above) as a suggested

4spec1f1c or weighted factor 1n llStS of criteria for school closings. From
what little data there is, there may be good reasons for this omission.’
Richards and Cohen (198l) and Eismann (1976) found no adverse effects of
school-ck?syre'on pupil achievement.' Richards and Cohen (1981) did, find
that closure produced angiety in elementary school children, but this'ap—
élety was short-lived. Parks (1980) found that high school closure may have
preé%pitated adolescents' decisions to drop-out, but the Adesign and: sample

~ /“

do et warrantran& gengralization of that finding.

‘What is the Impact of School Closure.én Communities?

-This remains an unanswered and perhaps unanswerable quéstion. Of ail
of the literature reviewed, only Eismann, &t al; (%976), attempted to sys-
tematically guage the community impact of school ciesing. His difficulty
in measuring the impact of closure and inability to dra& conclusions general=-
izable even to school closures in Se;ttle the site of the study, suggests
that the fear of adverse community impact may be unfounded.

Notwithstanding this difficulty and the qu}ty data about community

impact, "what is known” on this topic may be summarized as follows: - :>

y

EVIDENCE SITE REFERENCE

Residents think that neighborhoods will Seattle, 4 Eismann, et
Mecline as a result of school closure. | schools closed. (1976).
Businessmen are more convinced than

residents that neighborhoods will decline.

10 percent of neighborhood regidents with °
school age children Cite prox$hity of
schodl as a primary reason for their
choice of residence. . .

Crimes against property’ did not increase_
after closure.

There was evidence of higher property
turnover in closure neighborhoods but
assessed real estate values were un-
affected. "Turnover rate change was

v

o
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EVIDENCE (continued) © SITE REFERENCE .
limited to three blocks from the closed Seattle, 4 Eismann, et al., .
school.’ C schools closed. (4976). »

A ] +
In all four closure cases there was no o~ '
increase in vandalism against school L ’
property; in one case vandalism
decreased.

' Vandalism was significantly less and New York City, Amlung (1980) ..
neighborhood quality of life was per-. .6 closed ’ “
mgived to be .higher when closed schools schools. -

" "are used by other public and private N
agencies.
Yoters in closure neighborhoods did not Seattle, 4 Eismann, et al.,
. differ in school levy election support closed schools. (1976) -
from voters jn non-closure neighborhoods. : '
pParents in closed school neighborhoods Arlington, Cuban, (1979)
were not more likely to send their Virgindia, 4
children to private schools, after closed schools. R
closure, than were parents in other ) . - .
neighborhoods. ] )

What Is the Political Fallout of Retrenchment Decisions?

Once again, the data is sparse. And, some kinds of retrghchment de-
. ) . - B . *
cisions -- RIF and program cuts -- have not been studied as decisionmaking

processes. Once again, it is the Gase literature on school closure ‘which

provides clues as to the political fallout of decisions made in response to
M E)

aecline.37 . . ' -

A "test" of the assumption that cut-back decisioﬁs-heighten levels of

. \ N
' ?

*On thfs, as on many other topics, what is hot known is perhaps more -

. interesting and significant thgp-%hat is known. For example: . is there
any connection between rates of enrollment decline and superintendent and
schgol board turnover? Is the latter due to election loss or "retirement"?
Is. there any correlation ga%yeen enrollment decline and school levy elec-
tion support and/or turnout rated? These and other questions need to be '
answered before one can say, with confidence, that as enrollment drops, ' .
community g$upport for school‘spéhding decreases leading to fiscal strain
which necessitates cut-back de¢isions whose consequences "feed~back" into
either (i) bémmuhity rallying to save education, or (ii) further alienation
leading to lower levels of support leading .to additional‘fiscal strain.

-~

37

-

‘ .. '
:

.
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conflict should be forthcoming from Boyd's (1979) ongoing case study of
e1ght suburban Chicago schools districts. That data may also illumipate
Stefonek's (1979) suggestion that school cloéure,'in particular, ié pro-
foundly de-leglglmating, breaiing an implicit "social contrach" between

\ ~
the school board and the parents/taxpayers in the school attendance area.

Boyd makes a similgr claim. Citiflg Wilson's, aphorism that "the politics

. . s , 38 .
of scarcity is the politics of conflict,” he suggests that (p. 331):
1

...the important point...is whether policies are perceived to
involve clear winners and losers...the concentrated. costs of
school closing upon particular neighborhoods which clearly are
the loser® in the policymaking game, ordinarily will produce

a much more intense public participation and opposition, at
least in those particular neighborhoods,‘than will the dis-
tributed costs of across-the-board cuts in teaching personnel
throughout the school district.

In further comparing across-the-board benefits (and cuts) with specific
benefits, Boyd predicts (p. 351):

Public education is a collective good (although parents have
more an interest in it than nonparents) apd its provision is
possible only through compulsory taxation. A standard class
size across a school distriet also has the characteristic of

a collective good and is not likely to motivate specific
groups of citizens to take political action (though it will

be of keen interest to teathers).,6 But whether to operate a
specific neighborhood school is an issue involving a separable
" good with clear incentives for the political mobilization of
specific groups. ’

~

Considering that.Boyd's is a study-in-progress, the above statements have to
be treated as working hypotheses rather than conclusions.

In the meantime, however, the little evidence that does exist can best
be summarized (since it does not really "add up") in\the following inventoty

of findings, inferences, and working hypotheses.

FPINDINGS . SITE/DATA BASE ° REFERENCE

‘Parental satisfaction, as shown in Arlington, Vir- Cuban,” 1979
an opinion poll, did not change . ginia
after school closure. If anything, .

¥
- »

John Q. Wilson, Political Organizations (New York: Ba?‘:c Books, 1973).

38
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_"aggregate" interests).

FINDINGS

]

SITE/DATA BASE

REFERENCES

r

there was a slight decrease 1n
satisfaction.

Arlington, vir-
dinia (cont'd.)

The percentage of the community
holding the opinion that educational
quality has declined is higher in
school closure neighborhoods than

%p non-closure neighborhoods.

Seattle, Washington

tle, Washington

Cuban, - 1979

Eismann, et
al., 1976

opposed to cost-efificiency and/or school districts
physical plant characteristics

iteri leads to mor rather than . )
criteria, d © € school districts

less, conflict. B ] .
. Champaign, Illi-

. nois

In school closure, an explicit policy st. Louis, 37

‘and practice of preserving the school closure

sanctity of the neighborhood school
defuses opposition and obviates the
need for community involvement.

deci;ions.

Single case,
Lincoln-Sudbury,’
Massachusetts

Particibatory planning mechanisms
do hot transcend special interests.

Single case,
unidentified

i
i
¢ ]
/

Single case, -
unidentified

Process of participation may, in fact,A
crystallize specfal‘ fhterest per-
spectives (i.e., such mechanisms as
task forces, planning committees,

if broadly representative, may serve

to "articulate" rather than ‘ ‘

.

Single case

-

wrt”
8 Suburban Chicago

School levy. election results showed ¢ Se Eismann, et

no increase in community negative ‘ al., 1976

voting after closure of that commu- ‘

.nity's school.

School board members involved 1in 12 suburban New Bornstein,

contested school closure decisions Jersey school 1978

tend_not to be re-elected. ‘ districts

INFERENCES © e SITE/DATA BASE REFERENCES
- N L .

Focus on "educational quality" as 9 rural Illinois Burlingame,

1978
Boyd, 1979

Yeager; 1979

Colton and
Frelich, 1979

[ -

“

Morgan and
Wofford, 1977

Nuttall, 1976

Nuttall, 1976

Morgan,-and
Wwofford, 1976



INFERENCES (continued) SITE/DATA BASE ) REFERENCES

2

The goal of reducing specific costs Opinion poll, ('5, Morgan and .
does not mobilize community support, Lincoln-Sudbury Wofford, 1976
interests or consensus (oppesed to //
‘the more abstract goal of cutting .

costs per se). ‘

-

WORKING HYPOTHESES SITE/DATA BASE FEFERENCES

Closing schools will mobilize more 8 suburban Chicago Boyd, 1979
comnunity opposition than will ’ school districts

decisions to RIF or cut programs

across-the-board.

Retrenchment decisionmaking will

restilt i1n more conflict in affluent
white-collar communities, with- an ~
ethos of public interested community
involvement and a high value on

rational policymaking, than it will

in less affluent communities with a
partisan-patronage political culture.

Conflict over retrenchment decisions,
serves to de-legitimize the technical
rationality of school management and
leads to a decreased "trust in experts
and the symbols of the%r knowledge."
)

\
As we have said before in other circumstances, the literature reviewed above

could be more aptly described as a kaleidoscope of, information than a pattern

of evidence on this topic. Data so far only confirms the aphorism that "all

L . 4 . . ]
olitics is local litics."” 0 There is alvso evidence that contextual facjfors
p po

3 We will discuss the warrant for this particular hypothesis more fully in

Sectiom\ 5.2, below. '

4 Ca . .
0 This is especially true since the findings, inferences, and hypothesis

just offered do in some cases contradict the professional consensus on how

to manage the politics of retrenchment. And, yet, that consensus, the "craft-
lore" also has an empirical basis -~ it should be stressed that the "craft-
lore” has not been created out of whole cloth, but is based on personal
experience. ’ :

-
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* -= district size and type -- produce differential effects when enrollment de-+

cline does occur. These contextual factors also limit, in obvious, and not

so obvious ways, the range of options available to managers of decline.

»
i

4.2;9 Contextual Factors

District’ type and district size have obvious and testable implications .
for district behavior. Our interest in these "background variables" in '
this s?ctlon, however, is limltéd to evidence which: (i)’qualifies the
generalizable differences, discovered in the survey data, between growing
and declining dizéiic?s, and (1i) shows how district characteristics lihit
school managers' ability to act upon some of the advice offered in the
craftlore literature. Our summary review of that kind of evidence focuses
on the "effects" of: district size (larde vs. small;!as defined in the

references cited); rural vs. urban; and district SES and correlative indi-

Ed .
cators such as high vs. low property wealth. These are, of course, gross

categories and in some cases (Boyd (1979), for example) district SES is g

described impressionistically in the reference cited.
I -

What 1s the Difference Between large and Small Districts'

Experience with Decline?

In Section 4.2.1, above, we saw the general differences between growing

and declining districts. But, what, if any, differences are there between
declining small districts and declining large districts? Rodekohr (1976)
found that iagge districts aréfkﬁre likely to have more i;novative programs
than small districts. Dembowski, et al. (1979), compared large (N = 49) and
small districts kN = 46) and found that the latter are less likely’ to insti-
tute early retirement, are less likely to use alternative education and com-—
puter assisted instruction, and are more likely to have lengthened their

materialg replacement cycle. But these compatisons were made for both

growing and declining districts. Twenty of Dembowski's 46 small districts

[
’GZ;E growing or stable; 23 of his large districts (10,000 pupils and over)
were growing or stable (p. 31). Dembowski's data, therefore, does not tell
us about the differential impact of decline on different size districts.

Aruitoxt provided by Eic:
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Do Different Types of Districts Respond

Differently to Decline?

"Type" as" we are using it here refers to two dimensions: urban vs.
rural vs. suburban; and SES, whether defined in a&sessed property wea%th}
median income, or more impressionistléally, as predominantly either white-
~collar or blue-collar.

.

Urban vs. Rural vs. Suyburban. For the practical purposes of our report,

this differehce is interesting only inscfar as rich of the craftlore advice
1s derived from and may oniy/ﬁﬁ applicable to the suburban experience.
Hence (for example) Rodekohr's (1976) finding that rural decli;ing districts
are less likely to have inno&ative programs and are facing.reported diffi-
qultles in maintaining a comprehensive program is "interesting" in that
local district managers can draw few practical implications from that con-
clusion. (§E§£g education managers can, of course, conclgde that this con-
clusion demonstrétes the need for more district consolidation.) A
Eisenberger (1974), it will be remembered, urged school managers to
recognize that "there are no }oyal'districtwide supporters, only {oyaL
school supporters.” Colton and Frelich (1979) and Burlingame (1979) sug-
gest (there are no hard, generalizable data about the differentigl attach-
ments to school vs. districts.-in different types of communities) that
Eisenberger's dictum hold a fortiori in urban and rural contexts. In both

cases, the neighborhood school or the "town" or township high school, re-

spectively, holds a symbolic importance unmatched in subPrban contexts.
ld

ColtPn and Frelich,(1979) suggest an even more important feature of
urban school districts: the dysfunctions pr9dﬁced by large-scale bureau-
cratic structures. The advice literature repeatedly stresses the impor-
tance of accurate: information in local district planning. Colton and Frelich,
however, point out that of necessity,‘large urban school districts are apt

to be more bureaucratic and then suggest (1879:397):

—_—

Several features of bureaucracy merit note, One is specialization.
Unless there is a special inter-office arrangement for school
closingsg, it seems probably that the building department, the
curriculum and instruction department, the finance department, the
management department, and the transportation department may

approach the problem of closings differently. 2and they may not

know it. A second feature is rules. " In the case of school

°

{)IA. R
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closings, 'rules'pertaining to pupil/teacher ratios, building

capacity, attendance areas, and special programming may be ~

‘particularly pertlnent ~- whether functional or not. Third,
there is hierarchy. Information will flow up and down the
hierarchy, and responsibility may be lodged at one point, many
points, or re point at all within the hierarchy.

Where a di%;ric&‘s retrenchment decisions require that "accurate" data

about school site conditions (in the St. louis case -- excess capacity) be

%

v i
forthcoming from the lower ranks of the hierarchy, ‘these bureaucratic dis-
& L

—~ -

tortions éome into full play. In St. Louis, Colton and Frelich (1979:415)
found that« ’

..Principals...far down inl}he hierarchy were able to
manlpulate data on building” utilization. To them excess
spagce is an asset not a liability...decision rules are
often made far down in the hierarchy and an important
determinant of these rules is the lower level bureaucrats'
_definition of the situation.

’

Socio-Economic Status. It stands to reason that community SES will

affect sghool system ability to absorb whatever:diseconomigs of decreas%d
scale are accompanied ﬂy enrollment decline. Wilken and Callahan (1978)
found that ehose{;9wa districts which had déclining enrollments also had
-lower tax rates and higher total school revenue than the state'aVerage,
suggestipg that there was no fiscal strain accompanying decline. = This was,
no doubt, due to the fact that those same districts were "property wealthy.”
Hickrod's (1976:36) survey of Illinois school districts found that (for de-
clining dietricts) an inverse redationship exists between the percentage of
.families residing in those districts with incomes over $15,obo and numbers
of RIF'd teachers. That 1is, giVee equaﬁ)rates of decline, wealthier dis-
g;ricts lay off fewer staff.

None of this is surprising. It lends support to our earlier argument,
as yet admittedly speculative, that the problem of enrollment gecline is
£e;11y "simply" a problem of money, and ;icﬁ and poor distridts are likely
lo have different threshholds at which the money problems fofce action in

» 3

order to reduce excess capac1ty.

what ‘'is suxpr131ng, howevery*iirﬁbya' 411979'362) working hypothesis 7
that "...conflict levels associated with decline and espec1ally school clos-—

ing, will be as high and perhaps higher in higher status disfricts than'they
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will be in lower status districts." Politicallf, therefore, if Boyd proves
to be correct, higher status districts, :1rres spective of their wealth, will
have a @uch more difficult time in making retrenchment decisions as they
adjust to decline.

Boyd arrives at this hypothesis via two arguments. One, lower-status
districts are more used to scarcity (when they were growing; growth produced
a greater fiscal strain upoﬁ them). . T™wo, he found a correlation between
dgcisionmaking styles and community SES. High status communities placed
greater value on professional expertise, on objective, technically rational
bases for policymaking, and on non—partisan,‘consensual methods of decision-
making. . Lower status cowmunities, even though school board elections were
nominally non-partisan, were likely to subject school policies to té% rough
and tumble of interest group politics. The latter representsa "private
regardlng polltlral ethos; the former a "public regarding" political ethos.
Boyd (1979 346-347) draws the distinction as follows:

.the public regarding political culture emphasizes [such
values] as "good government," efficiency, and the disinterested :
support of the broad public interest. By contrast, the private
regarding which 1s associated with "maciine" politics, seeks
personal benefits and favors from the political system and ‘
identifies with the ward or neighborhood rather than the
community as a whole! Whlle the private regarding culture
recognizes the legltlmacy of competition and conflict between .

i groups concerned with narrow and special interests, the public
regarding ‘culture takes the view that politics, rather than
being a struggle among partial and private interests, is (or
at any rate ought to be} a disinterested effort to discover .
what is best for the community as a whole. ES

Three, Boyd then suggests that much retrenchment decisionmaking, while
donexln the name of the public lnterest will inevitably affect some of the
public's interests more adversely than others and that this strains the
political system of high status, "public regarding" communities more than
it does éhe lower status, "private regarding" communities (where conflict and

competition and bargalnlng between "special" interests is taken to be nermal).

Tﬁls"feadc Boydfto suggest as a working hygotheses, that (1979:263):

4l These classic terms were first c01ned by E. Banfeld and J. Q. Wilson,

City Politics (New York: Vlntage, 1963).

e
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The rational-cdnsensual (public regarding) policymaking
orieptation, which tends to be prevalent in Jhigher status
districts may be less well suited for dealihg-with redis-
tributive issues, for example, in seeking and striking
compromises, than the more "political" (private regarding)
policymaking orientation: prevalent in lower status districts.

.We will discuss the steps in Boyd's argument in more detail in Section
5.0, below, wheh we return to a final discussion of the recurring tension
between\technicé} rationality and politics. For now, however, the arghment

4
can be stmmarized as follows:

HIGH-STATUS COMMUNITIES LOW-STATUS COMMUN%IIES

P

Puplic-regarding political ethos Private-regarding political ethos

Policymaking is a rational con-. policymaking is politics, and poli-
sensual process consisting of dis- tics is a confMNct and competifgion
interested efforts to discover what  between groups concerned with narrow
is best for the community as a and special ‘interests.

whole.

Special interest group politics is Special interest politics is what
"jllegitimate" and is to be avoided. policymaking is all about and is a
game to be played rather than avoided.

Identification is with the district Identification is with the %Pterests
as a whole. of the neighborhood. ‘

J;golicy proposals are advanced in Policy positions advanced by groups
erms of what is most rational and are seldom substantially developed or
what is best for the district as a symbolically advanced in terms of '

whole. ’ “what's best" for the whole community.

Decisionmaking is by consensus. Decisionmaking is by bargaining and -~
compromise. School board members
expect and receive requests for spe-
cial treatment of special interests.
Board members grant ade requests in
an effort to increaszrtheir political
support,

Primary value is placed on edu- " Primary.value is placed on the neigh-
... - _ cational-program excellence -~~~ - ~— borhood schogl. , oo
distri ide..

-

There is more deference to pro- There is less deference to professicnal

fessional expertise. €xpertise.
4

Superintendents are expected to-be Superintendents act ‘as bureaucratic
above the fray and play the role of interest group leaders, as,politicians,
expert and educational statesmen. and their expertise is but one of many

political resources. : .
s <> g y
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Boyd's claim 1s that public-regarding ethos (the pattern identified

in the left-hand column) is more likely to be strained by decline and that

A
Alhen we return to a more detailed discussion of this thesis, in Section 5.3, .

communities with su¢h an ethos will experiggfi~2i?her levels of conflict.

below, wg will dray out its implications vis-a-vis the professional con-

sensus on how best to manage decline. As we shall see, that consensus pre-

\tff§§oses the existence of a public-regarding political ethos. ,
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5.0 " TOWJARDS AN INTEGRATION OF THEORY AND PRACTICE

After looking at the literature on decline from é number of angleg,
it seems that three topics - equity, school‘closure,\and political vs.
technical rationality -- can best serve as inte;rative foci around which
it may be possible to summarize the body of literature which, as we have

L

seen, all but defies summary.

5.1 UITY

, -
— We have purposefully postponed our discussion of equity until now.
This is not because the literature does not discuss equity isswes. It doeé.
Equity considerati®ns -- special and compensatary education, desegregation,
and affirmative action -- are fecurring themes. Much has been written about
the potentially adverse imbact of decline upon equity initiatives. Exhor-
tation!to preserve such initiatives are especially prevalent. Our i;tent
here is not}to catalog all of these concérns._ Rather, we will present a
summary of the evidence, spotty as it is, on the impact of decline on spe-
cial and compensatory,education, school desegreéation, and affirmative
‘action. (As noted previously, there is yet to be a gomé?%hénsive studyx
comparable to Dembowski, et gl., 1979, on the impact of decline on eguity,
the exception being Resenberg and Vincent's (1978) effort to guage the

impact of RIF on affirmative action.)

5.1.1 Special and Compensatory Education

<mu;literature searches turned ug no studies particularly focused on
this topic. However, data about the status of'special and compensatory ,
education in declining districts was gathered by Dembowski, et al. (1979),
Hickrod (1976), and Wilken and Callzhan (1978). In each.casé, there is
good news: gains seem to hate been held harmless even in Ehe face of de-
cline. Dembowski (p. 100) fouhd that "while academic and arts curriculum
courses are decreasing in declining enrollment distxicts; tional, com-

pensatory and special education are dn thesincline." Wilken and) Callahan's

=
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%
(1978) survey of 55 Iod@ school districts found a similar pattern (p. 293):’

n the face of things, these data suggest that most schools ad-
just their services® to declining enrollment in about the sape way.
Initial deepest cuts are concentrated in services related to
the maintenance, ope¥ation, and development of the capital plant.
Secondary cuts occur in "auxiliary services" such as libraries,
guidance, health progifams, and community outreach. When economies
are exhausted in this area, the next set of cuts home in on class-—
room instruction. Interestingly, however, most respondents view
declining enrollmemt as causing a greater decline in the quality
of classroom~instruction overall than in the quality of most
-specific components. Finally, the last items to suffer from de-
élining enrollment are psychological services and pupil transpor-
tation. We suspect, however, that the relative invulnerability of
‘psychological is primarily a product of Iowa's efforts to make
substantial improvement in special education and related servicesh
[Emphasis not in original.]

Both Dembowski and Wilken and Caﬁlahan add that special pupil services
capture a-proportionately larger share of school districts!' resources, ‘as
egirollments decline. Hickrod' s (1976) survey of Illinois districts found
that even districts with enrollment declines and reducgions in general
staff, found it necessary to add special education teachér% and_support
staff (p. 14). Hickrod also founa that as school districts, particularly

urban school districts, lose enrollment and consolidate facilities, the
- ]

concentrations of Title 1 "eligibles" have increased thereby enabling those

[ .
declining districts to avail themselves of more Title I monies and services

(pp. 37-38). ) .
. — [

5.1.2 Desegregation

Demographers tell us that racial differences in fertility rates will
mean that black aﬂd minority enrollments will be growing relative to)white
enrollments in urban school systems in which there is a coincidental decline i
in general enrollments and that_this holds true even without further white
out—migration from these areas zDaVis and lewis, 1977:3-4; Hickcox and Ryan,
1979: }09) Many cities are involved ln the coincidental processes of de-
segregatlon and facilities consolfdat1dn, e.g., St. Louis (Colton and Frelich
1979); Cleveland (Flemlng, 1980) ; San Jose (san Jpse Schools, 1980); and °*

. Santa Barbara (Valencia, l980).l‘iq formal policy, d;strict; under couxrt-

ordered desegregation have to have their cldsure plans subject to
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desegregatian criteria. But what little data we have about the practice
of consoliaation paints a éifferent picture.

\\3 Colton and Frelich's (1979) analysis of St. Loois_school closures,
ovor a nine-year period in which desegregation suits were in the courts
(but before the court order was handed down), suggests the follow1ng (1979:
.404-408 EESSlm : \

e Small branch schools, ‘regardless of condition, were the
first to be closed. Students were reassigned, by and
large, to the nearest main sites =-- in all cases
larger, and older.

The main sites closed were predominantly those attended
by poor and minority students.

Reassignment tended to produce no net gain in desegre-
gation. -

e The neighborhoods were chqracterized as being "ébandoned."

Whether og not school closing acceleratgd abandonment is unstudred,
*either jn the short term or lohg term, but the process, as described, was
ohe of closing the?§chools behind fleeing black and‘poor families. Colton
and Frelich are led to conclude this practice may not have been racially
motivated. Instead what St. Louis presents ,s a classic oase of the racially

discriminatory consequences of seemingly racially neutral decision criteria

One key factor in St. Louis' policy on school closing was "walkihg distance"

to the nearest schoQl with the érade-level organization and the cepacit o]

absorb students affected by school closure. Colton and Freliak note (1979:

Ay

407 -408) ~ - Too.

&

That consideration helps explain why éhall facilities are closed,
even though they may be new, such closings place less pressure on.
contlguous attendance zones... A further effect of the contiguous
rea551gnment policy 'is that contiguous schools whlch are rela-
tively far apart may not be closed -- eveh if utilization is low
-— if distances that children would have to Walk would be great."
In St. Iouis, the neighborhoods where schools are close together
are the ones where schools were built in the 1950's -and 1960's to
house the sudden influx of poor (and oftéh black) children. Thus,
we, can see why the older buildings in these areas are partlcularly
su%ceptlble to school closings ang why so many of the closings
affect poor and black neifaborhoods. .

3

Valencia's (1980)\case study of a school closure cQntroversy (the court

was Angeles et al. v. Santi Barbara School District et al ) argues that

s
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when high school facilities were consolﬂbated, the predominantly Anglo
elemeniary schools, which were losing enrollment and had excess capacity,
remained open while comparatively crowded, predominantly Hispanic schools™

were closed.

5.1.3 RIF and Affirmative Actich
% -
Much has been written on this topic yet little is known for sure.

e

There is but one exXxtant attempt to get measure of the impact of RIF on.
affirmative action gains“™and this attempt is ‘described in two references
(ECS, 1977; and Rosenbegé and Vincent, 1978).I)The effort was thwarted by
all but insuperable pfoblems of measurement. Rosenbefg and Vincent (1978:

380-381) note: ' @ -

+

. o
It is difficult to get a clear picture of how retrenchment is

expected to affect women and minorities. Data on teachers who
are terminated or laid off are hard to obtain. 'National and
statewide statistics are scanty, and terminological differences
from state to state make comparisons difficult. 1In some cases,
failure to renew the contracts of probationary or non-tenured
teaching personnel is not labeled a termination or layoff, nor
is failure to fill a position vacated by natural attrition.
Termination-is a term generally reserved for tenure teaching
personnel. As a result, data on termination and layoffs
represent only a fragment of total retrenchment in education
employment. Efforts to determine who is bearing the burden
of retrenchment by surveying state departments of education

" and state agencies of higher education have been unsuccessful.
Most agencies do not break down retrenchment data by sex and
race. Such information is politically and socially sensitive,
and many agencies may be avoiding®a volatile issue.

The available spot data is not encouraging. Hickrod's (1976) survey of
Illinois school districts found that (p. 35):

The best predictor of percentage reduction of teachers is the
percentage ¢f minority populatlon present in the district popu-
lation. The| larger the minority population, the greater the
reduction of teachers. This finding,is hardly going to thrill
civil rights groups. The second best predictor of percentage .
reduction of teaqhers is the property valuatlon of the districts.

New York City provides the most persuasive ebldence that minorities in
K-12 positions may be severely hurt by retrenchment%Between 1970-71 and

1973-74, the number ‘of minority teachers increased 33.2%. However, now after

retrenchment, minorities are 13% of the total teaching staff and comprise

¢ 159
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40% of the teachers terminated and 27% of the regular substitutes not re-
assigned (ECS, 1977:24). However, the liﬁéreture, we have reviewed, ¢ites ,
three school districts which have, independent of any court order,42 tempered
the last hlred/flrst fired RIF by seniority rule with prOV151ons for holdxng—
narmless (ngE extending) any affirmative action 'gains-made in prior perlods
Of,grQWthL, Snch provisions typically provide for parallel seniority l}sﬁqu1
for majority and minority.staff whereby reductions in force "hold harmless"”.
a previous established level of affirmative action gains (Ann Arbor, Michigan,
ECS, 1977:34; Bremerton, weshington, Downey, 1976:35; and'also Johnson, 1978:
44) oF maintain a level comparable to the percentage of minority persons in
the student population (Lansing, Michigan, ECS, 1977:34). fhe ann Arbor and
Bremerton pollc1es are collectively barggbned agreements and as such are most
likely to become a "norm" for non-court‘ordered reconc1llatlons of seniority

.

with the values of affirmative action. v

5.2 SCHOOL CLOSURE: A FINAL LOOK

r

By way of a fing] review, we summarize and synth€size what "is suggested"

with "what is known" about .closing schools_in Chart S5A, below. That chart

.contrasts statements ﬂEPm the advice literature with the available evidence.

To repeat, ghe(evidence is spotty. The contradictions hetween what “school
districts are advised to do are subject to as number of possible“interpretd-
tions. That is, from the . fact that there is case data eV1dence showing that
some school dlstrlcts .do not follow suggested practlce in school closure
decisionmaking, it is.not possible to say, with any confidence, whether: (i)
the adV1ce is faulty, or (ii) 1s not followed generally and/or cannot be
followed or (iii) whether these exceptions -- the case daﬁa about closure

* . . ’ -
As noted in Section‘3.3(2, above, Carr's (1980:4) review of the statute,

case and constitutional law applicable to RIF shows’'that courts make freguent
use of the criteria detailed in Singleton v. Jackson Municipal Seperate School

42

District. According to the "Singleton" criterja, sclibol districts under court-

ordered desegregation are obligated to develof objective, non-discriminating
standaxrds prior to making gtaff reductions.
' «
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©  CHART S5A: SCHOOL CLOSURE: A SUMMARY OVERVIEW OF THEORY AND PRACTICE

— A

L &
HOW TC CLOSE SCHOOLS «
ADVICE EVIDENCE . . .
Begin by conducting a districtwide facllities inventory using Bureaucratic arrangements, hierarchical ‘division of labor,
systematic standards of instructional space reguirements. and intra-organizaticdhal interests make it difficult for ’
% (Bishop, 1979:267; Pasnik, 1979:65) . large urban school districts to get accurate facilities use
data. "Principals were able to manipulate data on building .
. utilization. To them excess space is an assew Mot -a liability
...decision rules are often made far down in the hierarchy
' [and} an important determinant of these rules is the lower ° .
level bureaucrats' definition of the situation.® (Colton
- . . . and Frelich, 1979:415) ’ .
The process pf school cl:;ure is a political act. "Two local school district report literature reflects this advice
essential rules should gquide it...[l] allow plenty of timg, in thé‘policy proposal stage. .Little data on implementation,
. and [2] involwe the community in planning for closings and however. -

in selecting choices to be made. Follow a two stage process,

b 5 out )
o get support and\acceptance for the necessity of closing schools Bornstein (1978),,hovever, found that only 2 out of the 12 .
— B e . o school closures studied, followed a protracted, two-sgtage
and then discugs\ the specifics of which schools to close.” rocess h that did. however . experienced less conflict
(sargent and Handy, 1974) ) process. ose ' + expe : "
A} +
Do not do 1t alone. 1Involve the community. Set up a broadly Once again formalized community involvement is reflected.in
. representative community task force which allows for community the local school district reports, many of which are the
ipvolvement which allows the public to achieve a districtwide products of the kinds of task fdrces proposed by the advice
pBrspective and transcend narrow special interests. literature.
M - ‘ . o 1
(Eisenberger, 1977; Sieradski, 1975) ’ i Nuttall's (1976) data suggests that the task force/advisory
’ v committee experience dges not lead to a transcbndgnce of )
special interests. 1In fact, it may favor the articulation of
such interests. -
~
- . A districtwide perspective does not come easily in retrench- ,
ment decisionmaking, in fact the opposite seems to happen.
. Even theoretical discussions of possible items to cut back
create constituencies with a special interest in those
! - ' threatened items. (Morgan and Wofford, 1977; Boyd, 1979) .
i ‘~\ § .
1 * ) g N
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GIART 5A: SCHOOL CLOSURE:

A SUMMARY OVERVIEW OF THEORY AND PRACTICE (continued)

WHICH STHOOLS TO CLOSE

ADVICE

EVIDENCE

Prepare a planned response, using a multiplicity ef criteria..

This advice 1s universally offered in the professional
periodical and in the handbook literature.

. ~

Local district report literature reflects this advice.

Nationwide survey data of 60 school districts showed that
66 percent used only one or two criteria; 75 percent énly
used three or four criteria. (Andrews, 1974)

In closing schools conspder the following factors (this 1is
a composite list, see Section 3.3.2, above).

Locataon: Neighborhoog factors, changes in real

estate values and patterns of investment.
Walking distance and proximity to nearest

Building School size

Characteristics: School age
J
Flexibility of physical plant

Energy efficiency

Enrollment: Rate of decrease in a given school
level of excess capacity

Minimum enrollment necessary to provide a
given range of services

Criteraa actually used.
1974.

Nationwide survey data: Andrews,

Most oft-cited criterion was "level of enrollment decrease”
(74 percent). .This was folloqed by "age of building" (47
percent). "Impact on educational programs" was mentioned
by only 5 percent. -

i
School si1ze makes a dirfference. There is a professional
consensus on optimal size for elementary schools, 300 - 500
pupils. . *

Criteria Actually Used: Case Data

“Le‘el of enrollment decline" was often overridden by:-
"neighborhood”" and "proximity to nearest sg¢hool" factors
(Colton and Frelich, 1979); school size and age (€olton
and Frelich, 1979; Boyd, 197@? Cuban, 1979); and neighbor-
hood political strength (Bornstein, 1978; Boyd, 1979).

The smaller and older schools tend to get closed (Colton and
Frelich, 1979; Cuban, 1979}, unless overridden by geo-
political factors, i.e., neighborhood political strength
(Boyd, 1979: Colton and Frelich, 1979)

Location: Schools tend to get closed in older decaying
neighborhoods (Colton and Prelich, 1979). Geo-political
considerations: Lack of neighborhood political strength
(Bornstein, 1978) was associated with the closurxe of scme

_ schools which should have been kept open on comparative

cost-efficiency crlteria- neighborhood political strength
(Bbyd, 1979) and neighborhood SH#% (Colton and Frelich, 1979)
kept open schools which would have been clogsed if level of

. enrollment decline was the determinant criterion. '




‘decisionmaking practices -- establish or overturn the professional "rules”
about good practice in closing schools.” All that,can be said is the
following:

(a) School district decisionmakers seem to be consistently
making trade-offs between political and technical con-
siderations in school closure decisions.

Final decisions seem to come down to one ;r two kew
factors, the most "key" factor often beiné school
location. .
In formal policy, school location considerationg take
the form of "walking distance" measures and "proximity
to neare;t school." Researchers, however; have also
found associations between schoof location and neighbor-
* hood SES and neighborhood political clout. ]
Wwhen school location factors cancel each other out (all
posggble closure schools are equally distan£ from nearest
other school, SES 1s compa;able, neither neighborhood
has any;special political status), then school size and"
building age seem to be determinant. Therefore, all

other things being equal, the older the school, and the

smaller the school, the more likely it is to be closed.

5.3 PLANNING: TECHNICAL VS. POLITICAL RATIONALITY

The conflict between political and technical rationality looms large in

diseussions of decline and the issue is introduced at a number of leyels.

The cluster of works, discussed in Section 3.1.4, above, which deal with the
question, "Is decline a problem or an opbortunity?", all make assuﬁptidhs ’
about %he necessity and the possibility of school districts engaging in
rationél planning as they respond to decline. We suggested that the débate
be tween those.who see an‘opportunity'in decline and thosé_leﬁs sanguine about

the benefits of adversity rests on scme deeper presuppositions about the

nature of schools as complex formal organizations. Are schools best seen
N A Y
. ~ . — .. R
/ » .
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as rational-purposive organizations in which @ecisionmaking responds to
creative leadership and follows objective-technical processes? Or, -are
schools best seen as "polities," -- coalitions of internal and external
interest groups -- whése decisionmaking procgdﬁres more closely approximate
pxoceséés of interest group bargaining rather than objective fagt-finding?
’ The two questions are posed sharply for analytical purposes. In point
of fact, school dégiéionmaking processes are Qo éoubt constituted by both
objective fact-finding and interest group ?argaining. This reality 1s
recognized in that advice literature which reminds decisionmakers (most
notably Sargent and Handy, 1974; Keough, 1978b; and Eisenberger, 1977) that
dealing with decline is a "people problem" as well as a teégnical problem.
The resolution of decllﬁé related issues, it 1s said, requires the involve-
ment of people whose interests are to be aﬁ?egted by any retrenchment de-
cision. Such involvement should, it is said, bring support for any such
decision thereby maximizing its chances of implementation (Berman and
McLaughlin, 1978; Dembowski, et alﬁ,'l979). Evidence on community involve-
ment (Morgan and Wofford, 1977; Nuttall, 1976; and Yeager, 1979) suggests,
however, that involvement does not necéssarily'bring support (Morgan and
Wofford), does not necessarily reduce thg level of conflict (Nuttall), and
does not bring gbout a consensus on the facts even when a given district
combines sophisticated fact-finding with broad participation (Yeager, see
also lLexington, 1976). l -
The case data on school closure decisionmaking also sugge®ts that
gchools' decision processes are an ineliminable.mix of the political and
the "rational." Trade-offs are made between technical, cost—efficiency and
political criteria. The "facts" themselves, ‘become subject to political
debate (Boyd, 1979; Lexington, 1976; Yeager, 1979). Giveﬁ high information
costs, school district decisionmakers are more apt to "éatisfice"‘rather~
than-“optimize"43 in their decisions gﬁbutgwhich schbols to close (Colton

/
and Frelich, 1979). -

4 »

-

!
' . ’ Pl

43 The distinction between "satisficing" and "optimizing" géé;sionmaking

behavior, was first made in: H.A. Simon, Models of Man (New York: Wiley,
1957). ) : - :
.
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The really intefesting (and practical) question, therefore, is not
"Do schools decide policy issues technically and objectively or politi-
cally?" but rather "What are the limits of technical-rational planning?"
and "wﬁét is the implication_of those limits, for school districts?’ﬁanage-
ment of decline?" '

Consideration of these two qgestions provides an integrative focus
for one last summary discussion of the literature on managing decline.
That summary will proceed as follows. First, we will review the major
themes in the literature which stress the importance of technical-rational
planning. Second, we will consider some limitations, inherent in the
organizational structure of schooling, on the school's ability to engage
in technical-rational planning. Third, we will“review the arguments and
the evidence for the claim that decline exacerbates those conditions which
make it difficult for schools to plan and decide rationally. In so doing,
we will pay special attention to Boyd's (1979). intriquing thesis that;
when decline occurs, it is precisel§ those school districts which have
the resources and the decisionmaking culture. to engage in technical~
ratipnél planning who experieﬁce the most difficulty and the Fighéét
level of conflict in their responses to decline. Finally, we will put
Boyd's thesis to work ana use it as an interpretative framework for a
closer look at one school district's decisionmaking processes as recorded
in Morgén and Wofford (1977). That district's experiences, and more im-

§
portantly, Morgan and Wofford's reflections on the experience {(Morgan and

Wofford were key participants in the processes they descr?%e) provide a

paradiématic example of the management dilemmas involved in retrenchment

decigionmaking.

5.3.1 The Necessity of Rational Planning ! .

\ .

. e

Running all through the proﬁgssional literature on managing decline

. X
is a caveat agaipst precipitous decisionmaking. This warning and its y

consequences is most poignantly expressed by Keough (1978b:351-352). His
scenario bears repeating:

Districts caught in a financial crunch have only a few possible
alternatives: reduce staff and cut program, consclidate facili--
ties, raig# local taxes, or operate under defieit budgets. When

¢

-
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deficit budgeting is illegal under state law, or tax increases
.are just not possible, the alternatives are reduced to making
trade-offs between program and facilities. Given these basic
alternatives most administrators view facility contraction as
the lesser of all evils. When districts do not plan ahead,
however, they are forced into what many term "austerity con-
ditions," across=-the-board cut-backs in program and personnel.
And usually it is the very innovations that made the district

a "lighthouse" that are’ the first to go. Cost reductions which
leave the district at a "bare bones" state-mandated curriculum
level are not uncommon... Perhaps the greatest threat to pro-
gram comes not from a plan to cut program, but indirectly as
a result of a district's thwarted effort to consolidate facili-
ties. The district may launch a community information proéram
and concentrate its efforts on closing under-utilized facili-
ties. The emphasis, timeline, and planning focus on this
alternative. Frequently, community opposition is strong
enough to prevent the board from carrying out the plan to
close schools. This deadend, when it happens, usually occurs
late in the school year and well along in the budget process.
The financial crunch is imminent, the facility plan is dead,
a referendum not possible, and quick decisions must be made.
Only program is left -- and here lles the real threat. Progran
cut decisions are made under pressure, quickly, and usually
without a well-thought-out plan.

s

Unplanned cuts, therefore, are apt to be ill-advised cuts made in re-

sponse to momentary political contingencies.
The conflict (and contrast) between politics and rationality is’ drawn
——
sharply and clearly by Bellon (1977:12):

When 1nst1tutlons are faced with serious problems, at least two .
approaches can be taken. First, they can respond to various ,
interest groups and attempt to resolve the problems by reacting
to the forces that are brought to bear. Or, the institutional
leaders can anticipate the problems to be solved and give direc-
tion to the solution of these problems. If the latter apprdach
is taken, the leaders are being proactive rather than reactive.
The process of problem solving requires a systematic &pproach

to the resolution of the problem. 2

The systematic approach is degéribed further in terms of the essentials

of "gBynd management” (p. 14):

Sound management of a scho#l district is dependent mpon clarfty
of organizational responsibility, authority, and expettations.
When this clarity has been accomplished, unity of purpose can be
achieved. When there is unity of purpgse, it is much easier to
focus on-and allocate resources to‘the high priority goals.

.

Towards the end of achieving/unitx,gf purpose, readers of the professional
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lltfrature on decllne w1ll find a chorus of advice about the importance of
-fact-finding and accurate data. Towards the goal of "focusing and alloca-’
ting rgsources to the high priority goals" readers will find‘suggestions
for "Management by Cbjectives" (Estes, 1977), Jprogram budgeting (Estes,

op cit; Morgan and Wofford, 1'977), and‘zero-based budgeting (E ~1977) .

_,./""\

' and techniques which school districts have been urged to undertake (see

This is not the place to reiterate in any detail the planning practices

Section 3.3.2, above). We oniy‘note these major themes underlying.“the ad-

vice: unity and clarity of purpose; accurate and objective information;-

and rationalized cost-accounting procedures. All three are interrelated.

5.3.2 Limitations to Rational Planning Inherent

in the Nature of Schools

It has beefi suggested (see Freeman and Hannan, 1981), that schools are
characterized by ambiguous goals and uncertain technologles .This condition,

it is argued, leaves school dec151onmakers without an ob]ect1Ve "criterion-

referenced" test Of the rationality, and of the "correctness" oﬁ\iheir policy

decisions.
-

Empirical warrant for this view is provided by some of the case study
literature we have reviewed in this report. organ and Wofford (%977) sug-
gest that, ultimately, the goals, the purposes of sghoollng, are éonstltuted

by different constituencies' interests in s ecific a pects of a school's pro-
Y P C

gram in concrete situations. Boyd (l9793 found systématic incongruence in
values between school professionals and the public, especially the public in
blue-collar communities. He notes (pp. 359-360) :

) ...professional educators place more emphasis on the quality of
the educational pregram than on the importance of neighborhood
schools. lLay citizens and parents generally do not find this
such an easy trade-off to make. School board members, however,
tend to become socialized to the professional norms on such
matters... Smaller schools appeared to be viewed more favor-
ably in the lower status districts...in the lower status dis-
tricts the value placed on the maintenance of neighborhood
schools is less likely to be challenged, than in the higher
status by con51deratlonsoof the quality of the educatlonal
program, This may be‘ So, Becausé it appears that the lower
‘status populace do not demand or expect as complex or sophis-
ticated an educational program as do higher status populaces.




—
]

€

One result of this incongruence is that -the whole notion of rational
. g

‘ . trade-offs becomes "clouded." Again, Boyd {1979:363) writes:

Indeed interviews with superintendents and school board members
pointed up the vagueness which clouds attempts to calculate the
trade-offs between "educational" considerations and "cost" or
"budgetary" considerations in retrenchment decisions. This, of
course, is not surprising given the high degfée of ambiguity which
surrounds the ends and means of education. One board member
summed up the problem when he commented that he would like to

know "What is the educational program that the staff assured us

- is being preserved within, or weakened by, proposed cuts." 24

If such trade-offs cannot even be defined clearly, their calculation is

even more difficult., This calls into question whether rationalize& accoun-
ting procedures -~ program budgeting, zero-based budgeting, etc. -- are
either possible or useful in school distr%cts' retrenphment decisionmaking.
Berman and McLaughlin (1978:323) point to two risks in school districts'
adoption of more rationalized budgeting and cost-accounting procedureé.

First, there is the danger of the technological assumption that ~
such systems as PPBS could be automatically installed without
being adapted to and integrated with the bureaucratic and
political patterns that constitute the institutional reality
of school district... Second, it could wrongly be assumed that .
~ a more rativnalized budget process could avoid the value choices
and conflicts inherent in public school systems. On the con-
trary, an objective of new budgetary procedures might be to
exposé hard choices; i.e., to reveal how much is being "sacri-
ficed" in one area to meet needs or demands in another area.
To cope with an increase in potential conflicds caused by
exposing hard choic¢es, the entire process should aim to
generate support by institutionalizing broad-based partici-
pation.

-

But institutionalizing broad-based participation carries the risk of exposing
schools' lack of unity of purposes. )

' : Can the facts, i.e., an agreement on what is, as oppoged to what should -
‘Eg, bring schools closer to a 'unity of purpose' and ‘clarity of goals?'

[

There is some evidence that schools gqua bureaucracies sharé the typical

bureaucratic problem of inabili@y to ge%erate and aggregatd accurate infor-
mation.f Consider Colton aid Frelich's (1979) analysis and findings on school
closure decisionmaking in St..Louighi They begin by noting that "high levels
of bureaucratization are & prominent feature'of.urban school systems and

particularly of the cenfpead offices which must inié}ate and implement school
Q i
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closure decisiong" (p. 397). They go on to note several special features
of bureaucracy: specialization, rules, and hierarchy. With respect to
specialization and hierarchy (p. 397): ,

Unless there is a special interoffice arrangement for school
closings, it-seems probable that the building department,
the curriculum and instruetion department, the finance depart-
ment, and the transportation department may approach the prob-
lem of closings differently. and, they may not know it.

Information will flow up and qun the hierarchy and respon-
sibility may be lodged at one point, many points, or none at
all within the hierarchy. .

In St. Louls, at least, information upon which authoritative decisions

were to be based flowed up the hierarchy (p. 409): *
The Board of Education receives recommendations from the
superintendent, who receives them from the associate super-
intendent for operations, who gathers information from five
area superintendents, who in turn gather data from princi- .
pals. Somewhere along the line, cost considerations and
instructional considerations are supposed to be merged.
As.it turned out in St. Llouis, however, the two -~ cost considerations and
instructional considerations --"%ere never merged and accurate data about
cost-considerations (defined in terms of excess space as identified by buil-
~ k3 - .
23
ding principals) were not fdrthcoming. \ “
Fragmentation of authority and of lines of information exacerbated intra-
- LY ' . . .
organizational conflicts of interests and allowed sub—grganlzathnal interests
. . , _ -
to dominate, or at least, manipulate the final outcome. Eisenberger (1974:
\ - '
34), warned decisionmakers not ta assume that principals, for example, share N
the samg perspective ds district level decisionmakers. Colton and Frelich ’
(1979:414) underscore this point when they conclude: .

Our dxamination of school closings also has led to several insightséi
into the decisionmaking process in bureaucratic educational organi-
) zations. Principals —-- far down in the hierarchy -- were able. to
- manipulate Hata on building utilization. To them, the availability
of excess space is an asset, not a liability. Given that view, and
= further given the absence of a sophisticated data-gathering system
at the top, principals can hide surplus space. -

Such manipulation may not necessarily be conscious. Different roles within
.the organization produce different definitions of the sdtuation. These, dif-

, ferent definitions enter into even good faith ggggrts to fulfill an adminis-

”~

¥

trative mandate tgq inventdry space and identify exCess capacity. Where

.
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1 ‘ persQectlve
d1v1ded, intra- organxzatlonal fact-finding reflécts rather than resolves
the conflict between dif%erent interests.' . . Ty
' N The same phenomena occurs when extra-organizational (i.e.,'commnnffyf
interests and ggoups are involved in reéfenchment—decisionmakfng.‘ Yeager's
- (1979) study of one district's use of oomputer simulation as a decision-
making tool in a’ participatory process of Weliding which schools o“clqse '
concluded thd®“*'hard, data create more questions than they resolve.' Lexing-'
ton (1976), another’case history of school clogure decisionmaking| also
shows that the results of fact*finding themselves become contested.
We have what appears to be the makings of a vicious circle. Retrench-
ment decisions are by definitjon controversial. They harm some concreté&

- Interests, while often benefiting only a gené€ral, abstract, and un-embodied

interest in greater cost-efficiency. The professional consensus (i.e., what

* we have termed. the "advice literature")r¥5cogn}zes this fact and urges
. decisionmakers to avoid , litical expediehcy and instead plan so as to
“achieve unity of purp ¢ d clarity of goals (see Bellon, 1977) whlle it
still recognizes that thesd achievements include human relations as well
b ' uas technical-rational pl‘angi d objective fact-findingq}?‘ Elsenberger,
1974). At the same time, schools as organizations, even 1 on-decllne,
,are not characterized by a unity of purpose and clarity of goals (Freeman
* and Hannan 1981) and efforts to ratiohalize,decisionmaking and cost- o .
CQ' accountlng proCedures (see Estes, 1977) can only wark if there is a unlty
of purposes (1 e., a non- contested definition of "cost" &and of "benefit",
see Berman and McLaughlln, 1978) - Fdfthermore, efforts at fact- -finding
» "d. directed at ach;eV1ng an empirical basis for unlty -- at least an Agreamenga
. ;t on the facts -- are_thwarted by the existence of intra- and sub- organlzatlonal
! ) differences in'perspective (see Colton and Frelich f1979§ and by the pheno-
-4 menon in which the meaning of the facts themselves become subject to con-
test (see Lexlngton, 1976 Yeager, 1977). Thé 01rcle is vicious because the
- \ processes by which the necessary unity dffpurpoge and ar1ty oF goals
to be created (community “involvement ang objective facé§¥1nding) are
themselves oonfounded by the lack of a prior unity of purgose. .
.
' \ | : - .
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5.3.3 sSpecial Limitations on Rational

Decisionmaking Posed by Decline

- - ) P

Some argue that the phenomenon of declinelmakes tﬁe circle even more
vicious. ' These arguments echo the proverbial dictum that Phe "politics of
scarcity are the politics of conflict." '

For example, Stefonek (1979), after reviewing the literature on cut-

» ' . . . .
back management in public organizations, notes that the necessity of re-

1
trenchment heightens, in fact mobilizes, perceptions of sg?-organizational

interests. That 'is, those whose programs, or positions, are threatened by

poteﬁ}iél cue-backs "discover" that Ebey have;a common interest separate
from the interest of an organization as a whole. And, as Colton and Frelich
(1979) have shown these threatened sub-organizational interests (in their
case, building principels) may include precisely those individuals with the
respon51b111ty for providing information necessary for the organizations to
’make rational cut-back decisions. Stefonek (1979:17) further p01nts that
the protective behavior of sub-organizational interests (quite rational

from their point. of view) results in retrenchment decisions which are non-

rational from the point of view of the organization as a whole.

..protective behavior by those-whoygerseive their operatioﬁs
to be in jeopardy can inhibit hard decisions by management
staff who don't want to antagonize their colleagues. Dead-
locks and conflicts gan often be avoided by allocating reduc-
tions across all programs and units, yet this may be far less
productive and cause many more problems th%n if cuts were
focused upon lowest priority areas of operations.

But the professional advice literature is united in urging school
managers not to make across-the-board cuts. Bo¥§ (1979) , howeyver, suggests
that across-the-board cuts may be more "polit}célly" rational, Contrery
to Keough (l9i8b), (who we saw earlier guggesting that closing schools is
a way to retrench\while Still preservin -pubhid‘and fiscal support for
programs) Boyd notes that (p. 331): J .

‘.the concentrated costs of school c1051ng supon partlcular
nelghborhoods which clearly are the §05ers in the policymaklng
game, ordinarily will produce a much more intenge public par-
ticipation and opposition, at least in those particular neighbor-
hoods, than will the distributed costs of across—the-board cuts
in teachlng personnel throughout the school district.

. A
ot g
.
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The above statement is not merely an ad-hoc observation, it concludes an
illuminating analysis of how decline affects, perhaps in far-reaching'ways,
school districts' policymaking procedures. That analysis bears a closer

and more detailed look.

X

—

Boyd's Thesis: The Politics of Decline --

Distributive vs. Redistributive Goods

Boyd's analysis rests on the following points: (i) that retrenchment

decisions are different in kind than growth decisiond; (ii) that there are

)

systematic differences in educational values between "producers" (profes-
sional educat and "consumers" (the public); (iii) that' in normal times

the public defers to professionals' definition of what is educationally

valuable; but (iv) that under conditions of retrenchment decisionmaking,

. the ensuing level of conflict dissolves this deference, with (v) the result

that, in decline, school leaders are not only short on material resources
but also become short on symbolic politiqai resources, namely public faith
in expertise and public assent to decisions arrived at and/or legitimated
by the application of technical-rational (a.k.a. "professional") criteria
and processes of decisionmaking. Unpacking eaclhr of éhese points furthei
illuminates Boyd's thesig that decline places additional limits on school
districts' capacity to engage in technigal-rational deci;ionmaking of the

kind prescribed in the advice literature.
AJ

Decisionmaking: Distributive vs. Redistributive

Issues or, Contraction vs. Expansion Revisited

Boyd's dichotomy ‘allows us to, once agajn, review some key differences

between expansion and contraction (see Section 3.1.3, above). ‘e

t the simplest level, expansion decisionmaking means adding -- pxograms,
services, personnel, benefits. Contractdion, by.géfinit%on, means cutting
sométh;ng back. The professional consensus teaches that ceut-backs should
be focuseg; items to be cut are to be‘justified on grounds df cost-efficiency
and educational soundness. Acrosbrthe—bﬂgrd cuts.rérely meet these criteria,
it is suggested. Boyd's analysis suggests that from the pdlitical stand-
point focused cuts may bé irrétional,ﬂand'éepending on the districts' sus-
ceptibility to interest group pressures, impossible. That analysis proceeds

‘ L ) .
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by drawing distinctions between policy issues in terms of their costs and
.benefits to particular groudps in the community.

.. One such distinction’is between "distributive" and "redistributive"
‘pélicy 1ssues» Distributive policies involve the "dispensing of values and
v'andgﬁésburces (such as public works ard 'pork barrel' programs) which \ep
’ ’ parcelled out" in’ such a way that everjbody gets somethlng, everyone
_ wins partially (p. 350). Dembowski, et al. (1979:18) "and Berman ang
McLaughlin (1978:317) note that distributive policies are typical of
growing organizations and serve to resclve conflict. Berman and Mclaughlin
(1978:317) and Morgan and Wofford (1977:29) suggest that the creation of
new programs was a way of reconciling diverse and Fonflicting pressures
upon schools. That is, a Elaim that schools should be doing'"x" rather

than "y" could be typically resolved by setting up a special, additional’

program embodying some features of "x" while still allowing schools to i

continue to do "yJ/. Dembowski (p. 18) notes that in periods of growth:

..money wAs often used as the resource buffer between con-
flicting §roups. As this buffer 1s eliminated administrators
can no longer buy their way out of problems, but are becoming
forced to use,other alternatives to satisfy needs of diverse
pressures. The predictable result 1s that the level of con-
flict' 1n sthool dlStrlCtS has risen.

[

Conflict has>risen because Cut-back decisions are redistributive decision;{)ﬁ

.‘that 1s, "x" gets cut in order to preserve "y". Those favoring "x" lose,

.those favoring "y" gain. ’ .

Cbllectlve vs. Separable Goods . dﬁ//—
Whetﬁer redistributive decisions create canfli¢gt and are polltlcalﬁy

-

destabilizing depends, to pursue our earller exan, , on the nature of the
" which is protected by cutting "x". That nature is defined by who bene-
flts from "y" as opposed to "x", and whether those benefits are‘of the kind
“which lead to the mobilization of political support. Boyd's distinctioh'
between collective and separgble goods becomes concrete by con51der1ng once
again the professional.consensus on the general pattern of cut-backs. That
consensus suggests: enhance cost-efficiency and preserve‘the integrity/

;excellence of the core school progyam ("y") by getting rid of excess capacity

("x"), 1.e., typiqa%l§, by ‘¢losing a school. Program integrity and

. 1
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! o
cost-efficiency are values which benefit everyone generally. TO use Boyd's

terms they axe a "collective good" like (p. 351): P -
...clean air which has the property that when ;EJE; provided to M
one member of a community it is simultaneously provided to all
members, of that community =-- there is no incentive for the
rational self-interested individual to contribute to the pro-
vision of the good. Instead, it is to his advantage..to take
a free ride, if possible, and enjoy the benefits of the collec-

' tive good without sharing-the costs. \

In short, by protecting cosf-efficiency and program integrity school managers
are "out on a limb" by thems;lves; their ¥tand benefits everyone but no one

. is motivated to mobilize in political support of that benefit. Boyd giveé
another example (p. 351):

A standard class size across a school district also has the
characteristic of a collective good and is not likely to moti-~
vate specific grQups of citizens to take political action
(tﬁgﬁgh it will be of keen interest to teachers). But whether
to operate a specific neighborhood school is an issue involving
a separable good with clear incentives for the pdlitical
mobilization of specific groups.

The operation of a specific neighborhood school (or by extension, a

specific program such as on€ for the "gifted") is a "separable good." What

dlstlnguishgs a "good" as’ separable is the concentration of its benefits and
the concentration of its costs, should it be eliminated, from the point of
view of those who bear the costs or enjoy the benefits. To put the same
point differently, there are some iﬁterests which unite a whole community
("we all want efficiency and a good program") and there are some interests
which divide a community ("'we' have an interest in our neighborhood school,
'they' have’an ihterest in theirs"). The former are collective interests;
the latter are separable interests. The latter provide reasons for citizens
to ﬁobilizé and organize politically; the former -- the co;Ebn, public in-
terests -- are overridden by separate interests, and because of the "free-
rider" problem (e.g., the "good" of clean aix) do not provide incentives for

political mobilization.
3
Retrenchment, Conflict and the De-legitimization .

of Prpfessional Expertise

- L] ! ™
If school managers follow the professional advice they will make focused

rather fh}n across-the-board cut-backs. If tHey make focused cut-backs, they
: # .

L




may be perceived as acting in the general public interest, but will, to
follow Bovd's analy51s, be faced with intense, organized political oppo-
sitione but no countervailing organ 1zed polltlcgi support. In facing the

+

opposition of those mobilized const1tuenc1es %thectlng their separable

"

goods," managers expose themselves to the artidlulation of hitherto sub-
merged differences in values between professionals and the lay public.

As sﬁﬁﬁarlzed by Boyd (pp. 359-360)., these differences are as follows:
professionals place a higher value on program than preservation of schools:
the public likes smaller schoals; professionals tend to see small schools
as inefficient or inadequate for a quality program (see aﬁi}, Andrews, 1974;
C;ban, 1979; Colton and Frelich, 1979; Lexington, 1976). Once these value
conflicts come to the surface, the neutrality and the technical necessity

of specific retrenchment decisions come into question (p. 336):

..trust in experts and the symbols of their knowledge may
be crucial components of the tranquil management of organi-
zations, sugh as educational institutiqns, which are charac-
terized by ambiguous goals and technologies... But how is
conflict to be managed when this trust begins to break down,
or when the available expertise appears irrelevant or inade-
quate as may be the case in dealing with problems of decline?

Should éoyd's preliminary findings be confirmed, and should they be
generalizable, the larger question becomes: of what political use are ob- A
jective, technical-rational planning pfocesses if they produce policy choices
which mobilize community obposition of the kind which calls into gquestion the

very "objectivity" of the technical-rational process?44

Political vs. Technicals Rationality: Three Ironies

Three ironies emerge from Boyd's analysis. One, policy decisions which
make their stand firmly on the basis of the general, public interest (the
"collective good") are the most likely to generate specific public opposi-

tion and are the least likely to benefit from organized general public

44 This doesg not mean, however, that: (i) opposition will always occur

and that it will always occur and that it will always win out; or (ii)
that technical-rational plannlng is of no use whatsoever. Rather, the only
implication drawn is that, for scheol systems in decline, it is increasingly
more difficult to involve technlcal-ratlo al criteria to legitimate policy
decisions. , '
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support. Two, technical-rational'criteria for making cut-backs are most
likely to result in policy dec1s1ons whlch create the political conditions
for de-legitimizing the very process of technlcal rational decisionmaking
by exposing value incongruence between the lay public and professional
educators thus lessening deference to profegsionalism and its symbols of
expertise. (Note: this devalues the conflict-management function of
technigqal-rational planning. It does not suggest that such planning is
unnecessary, or impossible, or dysfunctiqngl for internal decisionmaking
processes.) Three, it is precisely in those communities whose political
culture is more sympathetic to the "good government" ethos (to nonepartisan,
apolitical management of schooling) that retrencnment dec151392ek1ng leads
to more confllct and to a greater de-legitimicsing of those very values
(good government‘ td‘hnlcal-rational planning, decisionmaking by rational

consensus) which constitute that ethos,and maKe 1t congruent w1th the pro-

discussed 1in more detail below.

fess1onal.adv1ce on "good" managem/?t of decline. This third point will be

Decline and Policymaking Styles: The "Public Regardlng

vs. the "Private Regarding" Political Cultures

Since the municipal reform movement of the earlier part of the ZOtQ
century, the norm (if not always the practice) has been apolitical gover-
nance of school systems. Boyd is not ‘the first to note that while the norm
has femained constant, practi§% has been variable. There are also system-
atic variations in the extent to which school districts' practices have
lived up to fhat norm. Generally, lower-status communities have more parti-
san, more political systems of school governance while higher-status commu~
nities adhere more closely to the rational-technical model. ;

Boyd's sample of eight school districts was split between lower and
higher socio-economic status. The stratification was ihitially designed
to "test"ethe effects of a community's stock of "management resources” on
its ability to handle the levels of conflict attendant:upon its transition
from growth to decline, <Management resources are defined as (p. 342)
"...the aggregate organizational and managemen}'skills and associated atti-
tudes derived from the level of education and the kinds of occupations of

L4

a given ulace.” These includé "...skills in such areas as communication,
P a

g
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negatlon, persuas1on, division of labor, and delegation of function. _These
are typically whlé%-collar skills, and almost by definition, higher status
communities have higher levels of “management resources." Previous research
on suburban school and‘coéhunity politics had éstablished that higher levels
of management resources were associated with lower levels of community con-
flict. Boyd (1979:342-343) writes: . ‘ :

.the greater the posession of management resdurces...by higher
rather than lower status districts promoted deference to exper-
tise *(that is, deference to professionél administratoxrs) in the
former districts and tended to lead to a controlling and channel-
ing of the educational decisionmaking process (especially by
neans of the use of nominating caucuses for the selection of
school board candidates) in such a way as to minimize conflict.
Conversely, Minar argued that the paucity of management resources
in lower status districts is likely to (1) reduce deference to
expertise; (2) increase school -board and citizen interference
in essentially administrative as opposed to policy matters; and 5
(3) reduce the community's ability to contain and control conflict.

B&&d, however, found that as school districts expérienced decline, the
higher status districts experienced more conflict even though they should

haye been "protected" by their higher levels Qf management resovrces In-
.
stead (Boyd; 1979:346) : . -

..the political tradifions and values of or "political culture"’
of the districts was equally important as their possession of
management resources and, indeed, was more ‘significant in ex-
plaining much of *the variance in conflict levels, especially
s1nce it tended to determine how management resources were
used (that is to moblllze oY minimize confllct) Thus, the
fundamental difference between the blue-collar and white-collar
districts lies in their different norms and values regarding
conflict and the proper conduct of politics. .

Again, the fundamental difference was between a "public-regarding" political

culture (high status, white-collar districts) and a private-regarding culture

{lower sta;us, blue-collar districts). The latter sustained less conflict
than the f?rmer. '
We have already touched upon the difference between public and prg

regarding cultures, in an earlier:discussion of Boyd's findings {(see Section

’

s Boyd's reference is to D.”W. Minar, "The Community Basis of Conflict

in School System Politics,"” American Sociolegical Rev1ew, vol. 31 (1966), -
pp. 822-834. . '

.
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4.2.5 above). ~A discussion of lhe full diménsions of those differences

had to be postponed until now since thelr significance in ¢xplaining differ-

entlal responses to decline is ngd to Boyd's dlStlnCthn E&ﬁgeen distri-
butive vs. redlstrlhuthb pollcy\lssues, and correspondlngly, between collec-
rlve vs. separable goods. * The differenceg between ‘the two cultures are

. arrayed on Chawt SB, on the pages immediately following. The difference
- can be captured, roughly, by'allgnlng %pe publlc~regard1ng culture with
civics textbook notions of "good, Klean’ government" or apolltlcal publlc
administration, and the pri garding culture to popular images of
‘patronage oOr "machrne politics." This view is paxtially misleading, how-
ever, becgase %t"suggests that theaformeffis "clean" and good, while the |

’

latter 1s "dirty" ang~Bad. The fundamental difference lies in the two cul-

tures' dlffefent assumptions ;jﬁgut how publit policy is or should be made.

Thak"publlc“ culture stresses/rational consensus and aims at a transcendence

of special .interests; the "private" stresses bargaining and compromise and

>

§recognlzes all interests as "special." These attitudes \Sre best summarized

in Boy@&'s (1979 347-348) contrast between different rule by which the

policymaking game is played (Note: 1in each case substltute "public-
regarding" for "white-collar”, and "prlvatenregardlng“ for "blue- -collar®) :

® ...in the white collar districts politics in its broaBest
sense was shunned as ‘unseemly and tended to be v1ewed as -
unnecessary and improper because it was believed that a
common interest could and should be defined, in the blue
collar districts competing inferests and points of View
tended to be an accépted fact of life.

ot

...in the blue collar districts positions ‘taken by groups
on issues were seldom substantlally developed or symbollcally
advanced in terms of "what' s best for the whole community."

«..unlike their counterpaxts in the ®hite collar districts,

board members in the blue collar districts tended both to

expect and received requests for favoritism...and some board

members- tried to grant these rpquests in an effort to Ln- L 3
’ E%ease their political support. i

Boyd goes on tooffer three explanations for why the "blue-collar" game
is more adaptedk © school diftricts in decline (pdf 362-363). All three make
reference to the redistribuﬁive nature of retrenchment decisions.

]

(1) Since school closings aré Such strongly redistributive
issues, that is, inflict such concentrated costs, they




5

ERI

Aruitoxt provided by Eic:

’
.

CHART 5B:

A SUMMARY OF TWO POLICYMAKING CULTURES:

THE "PUBLIC"

AND THE "PRIVATE-REGARDING"*

DIMENSIONS OF DIFFERENCE
LY

=

"PUBLIC~-REGARDING" CULTURE

"PRIVATE~REGARDING" CULTURE

3

’, =

Community Soclio-Economic $tatus

High, predominantly white-collar.

Low, predaminantly blue-collar.

4

Frimary Values and Orierrtation

Attachment to the community as a whole.

Higher value ©on quality of:education pro-
gram than on the preservatien of neighbor-
hood school. Yy $

Primary attachment is to the neighborhood.,

Higher value placed on p;eservation'of the
neighborhood school.

.

.
Orientation to Policymaking

® "Extent to whicn compe-
tition and politics are
viewed as legltimate."

"Extent to whicn the public
interest 1s defined 1n
terms of  the whole
cormunity."

“Extent to which honesty,

"impartiality and Adisin-
terested participation
are expected.”

"Extent to which effi-
lency and expertise are
valued."

.

»

"In white collar districts politics 1n its
broadest sense was shunned as unseemly and
tended to be viewed as unnecessary and im-
proper because 1t was assumed that a common

interest could and should be defined." .

"...competing interests and points of view
tended to be an accepted part of life."

.

The public reéarding political culture em-
phasizes such values as "good government”
and the disinterested pursuit of the
public 1interest.

¥...positions taken by groups on issues wer®
seldan substantially developed or symbolically
advanced in terms of 'what's best for .the whole
community'."

"...politics rather, than being a struggle
among partial and private interests is

hy;at any rate ought to be) a disinter-
ested effort to discover what is best for .
the community as a whole."

"...seeks personal favors from the political
/system” and "recognizes the legitimacy of com- ~
petition and conflict between groups concerned

with narrow and special interests."”
. >

*

High value and deference to professiondl
expertise and to the symbols of that ex-
pertise in educational decisionmaking
(Note: deference is to exper'tise, ndt
necessarily experts as individuals).

Lower level of deference to expertise and the
symbols thereof. More likelihood of "lay ;iipr-
ference" in "purely administrative” matter

~

<

1963) .

) 7
adapted from Boyd (1979). Boyd's schema is, in tﬁrn, based on E. Banfield and J.Q. Wilson, City Politics (New York: Vintage,

\
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* (HART 5B: A SUMMARY OF TWO POLICYMAKING CULTURES: THE "PUBLIC" AND THE "PRIVATE-REGARDING"” (Continued)*
{

PR \ -
1 N
L DIMENSIONS OF pIFFERENCE "PUBLIC-REGARDING" CULTURE "PRIVATE-REGARDING" CULTURE
Patterns of Coﬁgunlty Involvement More highly institutionalized. More on- More epls&ﬁlc. More, like}y to be 1nd1vidGal. 1f
o going, given to task forces/study groups collective, more likely to be based on "special”
* of the kind often prescribed in the neighborhood or constituency interests.

"advice" literature (see Section 3.3.2,
above) , with broad but “"virtual" rather

’

. than "delegated" representation. “ . s " "
; School Boarl Pole Orientation De-jure and de-facto nonpartisan. A iy De-facto partisan. Political broker role orienr
' "trustee" or pro-active, public spirited tation, "...unlike their counter-parts in the
y orientation. Prevalence of nominating . white collar districts, board members in the blue- .
) caucuses dominated by civic elites. collar districts tended both to expect and received \
N . requests for favoritism...and some board members .

tried to grant these requests in an effort to in-

crease their political support.” .
P | > L]

— <
g Implications for Role of . Maximizes "the ef%etlveness of the role "...superintendents were pressed to adopt the
Superintendent of superintendent s an 'educational role of a 'political' strategist.”
statesman'." : -
How Decisions Are, or Should, By rational consensus, after objective Compromise and bargaining among organized
Be Made ' fact-finding, with disinterested parti- constituency and special interest groups.
cipation of all affected constituencies. . - ’
Normal Sources of Conflict . Rival interpretations of the "meanipg" Clashes between the material interests of competing
¢ of objeetive technical knowledge. groups. £
Levels of Conflict Engendered "The rational consensual {public-regarding) policymaking orientation, which tends to be .
by Retrenchment Decisiommaking prevalent in higher status districts may be less well suited for dealing with redistributive
- issues, for example, in seeking and striking compromises, than the more 'political' (private
regarding) policymaking orientation prevalent in lower status districts.” * -
A .
-~ .
* Adapted from Boyd (1979). Boydfs schema is, in turn, based on E. Banfield and J.Q. Wilson, City Politics (New York: Vintage,
1963) . . .
* \\~\\\\ -~ . ) . .
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. will prompt the use of some of the abund EE management
. “resources in higher ‘status districts to m&b lize rather
than minimize conflict. i

(2) Credibility gaps seem to develop more quickly regarding
whether school .boards have already made up their minds
about which sehools to close. This suspicion tends to
undercut much of the value of conflict management tech-
niques and extensive public deliberation and community
involvement schemes which higher status dlStrlCtS are
inclined to employ. - ‘

Suspicion leads to loss of faith, deference to reliance on professional
expertise, And, in higher*%tatus, public-regarding communities, the symbols
of expertiée and technical rationality were instrumental in holding down the
levels of conflict. 1In lower status communities, such deference was never
that crucial. Finally, the type of policy issues engendered by decline are
more likely to involve separable goods and thus: . . ¢

(3) The rational-consensual ("publig-regarding") policymaking
orientation, which tends to be prevalent in higher status
districts, may be less well suited for dealing with re-
distributive issues, for example, in seeking and striking
compromises, than the more "political™ ("private-
regarding") pollcymaklng orientation prevalent in lower
status districts.

The lore says: 1invOlve the community but do so in ways that tr cend spe-—
cial interesés (sieradski, 1975) and build districtwide loyalty and per-
spectives (Eisenberger, 1977). Disinterested participation and an orienta-
éion to the general community interest is t;e essence of the §ub1;g—regar—
ding orientation to school policymaking. "

But Boyd's finding implies that the kind of policy decisions necessary
under retrenchment make-disinterestéd participation highly unlikely and place
a premiumﬂgn political interest group trading as a conflict management’ and
resolution device.46 Private-regarding attitudes are more functional
for conflict management and policymaking under conditions of de-

cliné. And, as public-regarding communities experience decline, their

policymaking comes closer to the ‘style exhibited by private—fegard