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CHAPTER I 

BACKGROUND 

PERSPECTIVE 

A 1969 report, Target: The Three E's, on the organizational and 

financial structure of public education in Monroe County stated that the 
--.,,_,,..-·--

educational system ~l"'ed to . prov-~~)-sca8quity across school districts, 

failed to provide~ual educat ional QP-~o~for all children in the ----
county, and failed to. provide an~ficient organizational structure. To --· --·--

quote the report: 

"There is an almost complete absence of overall planning, research 
and evaluation with reference to areawide needs and services. There 
are serious gaps in services available and obstacles to full enjoy­
ment of areawide services by all school districts within the county. 

~
erhaps most serious of all is the lack of an effective comm~nica­
.ien- me . .:hanism_and the lack of any institutionalized concern, either 

on the state or local level, for the objectives of metropolitan 
cooperation in education. 111 

The potential for interaction and action on common problems by the 

18 autonomous school districts of the county and the Catholic Diocese existed. 

Many of the school districts recognized both the importance of local 

initiative and effort and of voluntary cooperative action. The school 

board presidents and chief school officers of the City of Rochester and of 

the 17 other Monroe County school districts and the Catholic Diocese of 

Rochester have met monthly for more than four years. A number of common 

educational problems and issues have been identified and discussed in this 

forum. The dialogue between these representatives generated ideas and plans 

1The Rochester Center for Governmental and Community Research (formerly 
Rochester Bureau of Municipal Research), Target: The Three E's, 1969, 
p. 5. 



for cooperative action toward solving the complex interrelated problems of 

the area. But effective planning and implementation of such cooperation 

depends upon the development of a legal mechanism which can analyze information, 

utilize joint resources, utilize state and areawide funds, and implement 

agreed-upon programs. 

Concurrent with the deliberations of the Monroe County group of 

educators, the New York State Education Department was also considering 

metropolitan and regi~nal planning, and in the Spring of 1970, placed a 

high priority on supporting local efforts directed toward this end. On May 1, 

Associate Commissioner Stanley L. Raub approved an application submitted by the 

Wheatland-Chili Central School District to support a comprehensive metropolitan 

educational planning project for Rochester-Monroe County Schools. The Genesee 

Valley School Development Association had the responsibility of facilitating 

all operational components of the project. 

It is again>t such a background that in 1970, as part of the 

project, the Monroe County Educational Planning Committee was formed and task 

forces created under it. The Planning Committee consisted of private and 

public school administrators. This voluntary group has met regularly bi­

monthly and on numerous special occasions to plan and discuss the planning 

efforts of other age~cies, design and review the process of its task forces, 

and consider alternative planning models and processes. 

The Committee recognized the need for a far more representative 

and formal structure and consequently engaged in joint task force effort 

with the Rochester C~nter for Governmental and Community Research, Inc., 
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for the design and development of a tentative educational planning and organi-

zational model for Monroe County. This Model Task Force was charged with the 

responsibility to evaluate various areawide approaches to educational 

planning and to recommend the appr.1iach which would be the most effective, 

practical, and appropriate to the particular needs, problems and unique 

concerns of the Monroe County metropolitan area. 

The task force studied areawide approaches in other cities, counties, and 

metropolitan areas, including an in-depth review of studies previously 

conducted in this field by task force member W. T. Lowe. 1 Particular attention 

was given to the experiences of Nashville-Davidson County, Tennessee; 

Hartford, Connecticut; Nassau Cou~ty BOCES; and Metropolitan Toronto. Of 

these, special emphasis was placed on Toronto due to similarities between 

problems of Monroe County and pre-Metro Toronto. Accordingly, members of 

the task force and Research Center staff spent two days on location investi-

gating the Metro Toronto approach to educational planning and financing. 

Closer to home, BOCES-type services in Monroe County were reviewed, and the 

potential of BOCES as a base around which to build an educational planning 

·model was evaluated. Additional ~reawide approaches were discussed with 

New York State legislative cornmitLees and members of their research staffs, 

officials of the New York State Department of Education, and local education 

leaders. 

The task force adopted as its basic objective the design of an area-

1William T. Lowe, Joan Roos Egner and Frederick H. Stutz, Strategies for 
Metropolitan Cooperation in Education, U. S. Department of Health, Education 
and Welfare, Project No. 9Bl29, Grant No. OEG-2-700010 (508), January, 1971; 
and J. R. Egner, W. T. Lowe and F. H. Stutz, Regional Educational Develop­
ment in New York State, a Project Report submitted to the New York State 
Education Department, May, 19 70. 
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wide body, responsive and responsible to local school districts, which would 

be able to provide leadership, direction, and a means to achieve effective 

areawide educational planning, financing, decision-making, program provision, 

and utilization of educational resources. The continuing autonomy of local 

school boards and their control over basic educational functions was emphasized 

as the context ~thin which planning and financing of areawide educational 

functions should exist . 

To supplement the work of the Model Task Forc e , the Educational 

Planning Committee also established a Finance rask Force. The task force-­

made up of all members of the Planning Committee, with the research also 

performed by the Center for Governmental and Community Research--recognized 

that any model for effective areawide educational planning required a new 

fiscal approach which would provide an areawide source of educational 

financing for areawide services and also help to reduce or eliminate 

diseconomies of scale and inequitable fi~ancial burdens. Emphasis was 

placed on the need to reduce reliance on the property tax for educational 

financing. It was recognized that these fiscal problems must be approached 

on an areawide basis if a viable solution is to be reached for all school 

districts. 

The importance of a review of educational financing was underlined 

by the results of a survey of local school board members conducted by the 

Planning Committee. The survey indicat~!tl that the board members gave school 

finance the highest priority for countywide. planning efforts. 

Three other task forces were created to study approaches to other 
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problems thought to be important by the Planning Committ ·~e. The Transportation 

Task Force was charged with the responsibility of conducting a feasibility 

study on the effect of metropolitan approaches to school transportation 

problems. The major objective of the task force was to evaluate present 

interdistrict school busing techniques and identify potential means of 

improving service and reducing costs. 

A Demonstration School Task Force was created to examine the possible 

establishment of a cooperative effort in developing and disseminating 

innovative teaching approaches. The remaining task force created by the 

Planning Committee was the Task Force on Reducing Racial Isolation, which was 

primarily concerned with increasing support for the continuation and possible 

expansion of the urban-suburban pupil busing program as a model for helping 

to reduce racial isolation between the city and surrounding suburban 

communities. 

APPLICABLE NEW YORK STATE LEGISLATIO~ 

Pertinent state legislation was reviewed in order to determine 

legal bases and restrictions, · and to determine where rev isions would be 

necessary to implement the proposals of the task forces. 

Any discussion of state legislation affecting areawide educational 

lanning in metropolitan areas must immediately recognize that metropolitan 

planning is severely weakened by the exclusion of large c~~ from the intent 

pf Article 40 of the Education Law . This reflects a historical emphasis on 

the need to centralize and strengthen the rural school district system -- a 

very justifiable but somewhat limited goal which has failed to adjust to 
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increasing urban-suburban disparities and problems in the metropolitan 

areas. The 1948 legislation, which authorizes creation of Intermediate School ,---------
Districts and Boards of Cooperative Educational Services as an interim 

measure, has been implemented in a manner which restricts the law to "non-

city" school districts. The declaration of policy of the legislation, as 

amended in 195 3 , states : 

"In order to improve educational opportunities in rural areas by 
overco~ing the handicaps in rural education that arise from 
sparsity of population and from other causes and to proviJe an 
organization that will enable local school districts to combine 
their resources for the effective and economic provision of 
educational services, it is hereby declared to be the policy 
of the state that present school districts, except city school 
~ist~icts, coop~rate in order tha: additional se:vices not now 

feasible or available may be provided for the children of the 
cornrnunity. 111 

( The BOCES section of the law has since been amended several times so that it 

includes all city school districts, except those having a population of 

125,000 or more. The sections of the law authorizing the Intermediate 

Districts do not exclude cities, but have never been implemented. 

The exclusion of the cities over 125,000 population prevents 

them from becoming members of BOCES districts and leads to financial 

inequities inherent in this exclusion. Although these city school districts 

are large enough to achieve economies of scale without joining with other 

districts, their socio-economic character creates a proportionately greater 

demand for special educational servicesa and no financial incentive is 

offered the districts by the state to provide these services. In fact, the 

effect of the property tax limit on thes e same cities creates a disinc entive 

1 
Laws of New York, 1948, Chapter 861, as amended 1953, Chapter 747. Ita lics 
added. 
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to expand the school program in these high cost service areas. Furthermore, 

the exclusion may also be damaging to some suburban districts which might 

otherwise cooperate with the city in that these districts, even grouped 

together, may not be able to adequately provide some services at an economica l 

level. 

On a more positive note, ~~:e ~~es 
provide a legal base upon which a metropolitan educational planning model 

could be built, assuming removal of the city school district restriction. 

The legislation spells out the necessar y steps involved in creation of such 

an Intermediate Districtr describes the composition of an Intermediate 

Cou1•cil and an Intermediate Board of Education, specifies services which may 

be ~rovided by such a District, and provides for the levy and collection of 

taxf!f; to cover Intermediate District expenses, with each constituent school 

district's share based on its proportionate share of the Intermediate 

District's total full or true valuation. The law a lso provides for state 

aid for the Intermediate Districts and authorizes the "establishment of 

Boards of Cooperative Educational Services pending the creation of inter-

medi.ate districts.'' In fact, the successful and widespr ead development of 

the BOCES in New York State'and the precedents for interdistrict cooperation 

in this legislation make this a desirable legal base on which to build a 

metropolitan educational model. 

More will be said about each of these items in other sections of 

this report. What is important to note at this point i s that although the 

law needs some modification and modernization, as will be spelled out later, 
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a mechanism does exist which has an important advantage of providing a legal 

precedent for the proposed model. 

EMPHASIS ON THE METROPOLITAN COUNTY 

The Model Task Force shares the State Education Department's faith 

in the benefits regionalism will bring to the planning and provision of 

educational services throughout the state. The group gave serious consideration 

to what limitations should be placed on "areawide" o.r "region" in order to 

maximize these benefits and to assure practical feasibility at the implementa­

tion stage. Specifically, the question was whether the proposed areawide 

planning model should have as its focus Monroe County exclusively, or whether 

it should be broadened to cover surrounding areas as well. The task force 

ultimately agreed that a large metropolitan area such as Monroe County, with 

its unique pr'oblems, should in fact be designated as the primary planning 

area .. 

The decision was, to a significant degree, based on the substantial 

role already being played by the county in financing and providing educational 

and education-related services. The county, while having little formal 

responsibility for education in the public school sense, does distribute 

approximately 12 million dollars in sales tax revenues to the 18 school 

districts, provides a variety of health services to the districts, partially 

subsidizes mental health centers which aid emotionally disturbed and 

mentally hai1?_icapped students, and is responsible for the creation and 

substantial fiscal support of the Monroe Community College. The county 

also has a considerable financial impact on several county education-related 
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institutions, such as the Museum and Science Center, Memorial Art Gallery, 

County Library System, Rochester Area Educational Television Association, 

and the Monroe County Extension Service. 

Furthermore, the county is the only general governmental unit legally 

available at the areawide level which can provide official coordination and 

fiscal support to the propobed model. The consensus was that, at a multi-

county level, the proposals embodied in the model would not be feasible 

without significant governme!lt reorganization. On the other hand, little 

restructuring would be needed within the single-county framework. It was 

agreed that the door is open for subsequent inclusion of other areas if 

warranted, but · that the bas~c urban county must be organized and operating 

effectively before a broader attack on multi-county regional problems should 

be undertaken. Support for this view comes even from an advocate of the 

multi-county approach to metropolitan planning, who realistically stated: 

"There is no single moriel or approach which fits all or most of 
our expanding metropolises .... Those metropolitan areas which 
are completely or largely encompassed within a single county 
... should probably look to the urban-county approach ... 11 1 

The intent, then, was to develop a model based on the specific 

realities of the county's structure and needs. The Planning Committee feels 

strongly that any state actions toward regionalism in edu~ation should 

~ recognize the 

I\ in the design 

The Committee 

present responsibilities and potential of county government 

of an overall approach to metropolitan education problems. 

believes that an approach which is exclusively multi-county 

1stanley Baldinger, Planning and Governing the Metropolis, New York, 1971, 
p. 228. 
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in scope, .which . allows for relatively little flexibility or emphasis on 

local-oriented solutions, and which ignores the important role of county 

or general government in human and cultural needs, while perhaps more 

politically feasible and more easily implemented, can be detrimental to both 

short and long-range educational interests. 

It is felt that the urb&u-centered problems within Monroe County 

demand far different solutions and different initiatives than do the problems 

of more rural areas of the Rochester region. Thus the Committee will be 

asking for local option or permissive : ~gislation to allow Monroe County, 

and other urban areas with specific plans and solutions, to effect the most 

realistic and progressive areawide and regional approach possible within 

the general goals of the State Education Department. It is felt that not 

only is the proposed model compat i ble with the Department's goals of 

regionalism, but in fact strengthens these goals and improves the chances 

of attaining them. 

Role of the Regional Centers 

Perhaps there is need for emphasizing here that the urban-county 

model--which would be assigned countywide educational responsibilities-­

should not be regarded as a replacement for the functioning of a Regional 

Center, but rather as a necessary c omplement to the natural and effective 

operation of a multi-county regional division of the State Education 

Department along the lines of the Regional Center. In effect, the urban­

county model would serve metropolitan county needs while BOCES would continue 

to serve the mor e rura l county needs. Together they would provide the 

necessary two-tiered operational 3ystem within the State's designated 
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regional organization. 

At the regional level the concerns of the state and local districts 

should be integrated into the statewide system with the emphasis on com­

munication, curriculum development, educational technology, innovation and 

demonstration programs, evaluation, guidance and review of student development 

and placement, certification and training of educational staff, etc. These 

are functions in which the state and federal government have a responsibility, 

but one which must be conducted in the field and which can typically best 

be performed at a multi-county level. Because such regional districts would 

represent broad'state-oriented interests and goals, they should be funded 

largely by state (and federal) funds and should dlso be utilized as a 

convenient method for communicating state goals and concerns, rendering 

technical assistance to the districts, and providing supervisory relationships 

of many types with the local districts, including those with intermediate 

districts established along the lines of the proposed model. 

AREAWIDE LIMITATIONS OF PRESENT SYSTEM 

Given the present focus on Monroe County, several limitations need 

to be noted by way of emphasizing the inadequacy of the existing system for 

dealing with countywide educational problems. Same of the weaknesses in the 

system are essentially structural or organizational in nature; others are 

basically financial. 

Structural Limitations 

As stated previously, the legal exclusion of the City of Rochester 

from the present benefits of the Intermediate School District Law has a 
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negative effect on the development of any meaningful participation in any 

form of areawide services and planning . As emphasiz ed in a State Education 

Department paper, the exclusion of the city 

" ..• reinforces and is part of the threatening separation of city 
and suburban citizens and city and suburban governments that prevents 
joint action on problems that do not respect local government bound­
aries. This exclusion is yet another illustration of State policy 
that treats cities as distinct and separate entities and their sub­
urbs as other distinct and separate ones. Even if each is treated 
'equally' in dollars, formulas, and programs, it is a separate but 
equal policy that is as damaging to the development of the capacity 
of local officials to discern their common destiny and take steps 
to meet it as it is to individuals segregated by race or economic 
status."l 

But the legal exclusion of the city school distric~ i s only one 

aspect of a much broader problem as it pertains to educational planning in 

Monroe County. That problem is the lack of any legal mechanism which pas-

sesses the ability to plan, finance, or make the implement decisions on 

countywide concerns. Including the city of Rochester, there are 18 distinct 

public school districts within Monroe County, and the edm:ational leadership 

in the county tends to be fregmented and oriented toward those local dis-

tricts. Nor is the fragmentation and inward orientation limited to the school 

dis.tricts. Even BOCES, the best example of a cooperative approach t o some 

areawide services, is fragmented, with two separate boards in Monroe County--

one on each side of the Genesee River (excluding the city area)--administering 

a variety of special and centralized educational services. The structure 

fosters duplication of services in an inefficient and costly manner (in terms 

of both money and human costs), and result s in the absence of other essential 

services such as countywide planning and evaluation of c'.);mtywide educational 

needs. 

1New York State Education Department, "Constructing a State Policy to Promote 
Regionalism in School Government," July , 1970, pp. 9-10. 
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In fairness to the two local BOCES, it should be said that many of 

the problems related to BOCES are not of local making but are built into 

the legislation. Perhaps its most telling weakness in terms of its relative 

lack of "clout" is the absence of any significant independent powers such as 

taxation or financing (see section on financial limitations which follows). 

BOCES is essentially limited by law to being " ... a fairly primitive extension 

of an individual district, a cooperative service enterprise selling services 

to members .who wish them on a charge-back basis with sharing of administrative 

costs."l Inasmuch as a BOCES is only selling service in a cooperative fashion, 

it is impossible to determine accurately what services and facilities will 

be needed in the future since they are s ubject to decisions by local boards. 

This makes long-range planning nearly impossible. 

In addition, BOCES boards are not truly representative of local 

school districts--election occurring by a majority of members of all com­

ponent school boards--with no attempt made by the legislation to make .:'.istrict 

representation proportional to the size of the individual district. Fu cther­

mor·e, there is no direct tie-in between BOCES board members and local boards, 

and because of their method of election and their five-year terms of o~fice, 

there is little need for a member to attempt to determine or respond to the 

needs of the individual district, to the wishes of the voters, or even to 

the local educators, for that matter. 

Lacking a countywide body with the power or legal authority to 

plan or provide educational services, there is, not surprisingly, inadequate 

1Ibid., p. 19 
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utilization and coordination of countywide or regional educational resources 

such as arts and cultural institutions, educational TV, colleges and 

universities, adult education programs, libraries, and manpower programs. 

Better coordination is also needed with such human and cultural resources 

as health and mental health services and social welfare services. The 

Rochester area is fortunate in having a strong base of educational and 

education-related facilities and programs upon which to build, but the present 

structure does not encourage optimum utili zat ion of these services. Dup­

lication of efforts results in some cases; coordinated approaches to area­

wide educational problems are rare. 

I _llustrative of the lack of coordination is the duplication present 

in the interdistrict transportation system. School districts independently 

plan and implement transportation schedules, with no central fleet of buses 

or cooperative busing of interdistrict pupils. Buses from one district 

frequently pass through or near another district independently sending 

students to the same out-of~district school. These buses occasionally have 

sufficient additional capacity to accommodate the students from the second 

district; in other cases the present bus is too small to accomodate the 

additional load or the departure time does not allow enough slack to make 

an additional stop. Minor coordinated rescheduling could overcome such 

situations. Furthermore, the absence of a uniform school calendar across 

all school ~istricts of ten results in a shortened school year for those 

students attending BOCES classes: because of the transportation system, 

if either the BOCES school or the student's local school is closed, the 

student does not go t o either school that day. 
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Inefficiency is also quite evident in duplication of some BOCES 

services by most of the participating districts. All but three of the 

county's 17 districts eligible for BOCES aid duplicate some of the BOCES 

services with locally-funded programs. The major areas of duplication are 

in programs concerned with improving speech and reading, special education 

progrruns (typically the locally-run programs are for pupils whose disabilities 

are less severe than in BOCES programs), and the provision of psychologists 

and social workers. In some cases the duplication may be justifiable on 

the basis of great~r need within certain districts for particular services, 

but in other cases it seems difficult to justify the costs of additional 

staff and equipment for the relatively limited use of a single school district. 

Other examples can be given of inadequate coordination of educa­

tional resources within Monroe County. The Urban-Suburban Transfer Program 

is a cooperative endeavor between some suburban school districts mid the 

City of Rochester in which inner city students are educated in cooperating 

school districts. This program has had only moderate success in mixing 

students of the city with those of the suburbs. Some schools have not 

participated at all, and others' participation has been minimal, with 

little overall coordination existing. The vast potential of educational 

TV has been largely untapped, with some local districts utilizing it, but 

with no effective long-range coordinated planning of how best to maximize 

its potential educational value on an areawide basis or even to share in the 

necessary planning and programming of educational TV. Only recently have 

efforts been initiated through the Arts Council to effect coordination and 

integration of cultural programs with educational programming. This 
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promising start needs expansion. Manpower training programs, adult edu­

cation programs, and classes at colleges and universities are offered 

independently, with coordination and unified planning and scheduling virtually 

nonexistent. Unfortunately, these represent only a few of ~any examples 

of duµlication and inefficiency in the provision of educational opportunities 

with Monroe County. 

To be fair, some embryonic educational planning activities have 

begu~ to make progress in dealing with areawide problems--e.g., the Monroe 

County School Boards Association, Catholic Schools Planning Committee, an 

association of area colleges and universities, and the formation of a 

consortium of BOCES superintendents. But even these efforts, laudable as thev 

are, have relatively narrow emphases and little power. There has been no 

central initiating force to bring existing services together to effect 

evaluation or planning around areawide educational problems on an ongoing 

basis. Local districts, area colleges and universities, the Catholic and 

private schools, and the variety of education-related organizations in the 

area have typically continued to orient their emphases and activities t o 

legitimate, but nonetheless individual concerns. 

Certainly the importance of these concerns should not be .mini­

mize~; solution of individual problems is obviously critical to the ultimate 

whole of countywide educational well-being. Nonetheless, problems trans­

cending the jurisdiction of a single group or institution cannot even be 

fully determined, much less solved, by the sum of even the most significant 

individual efforts. Countywide needs mus t be identified and priorities 

developed on a countywide basis, and policies and programs designed and 
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implemented to deal with then1. Solutions to countywide problems and the 

implementation of effective ~ountywide programs must not only draw upon the 

available resources in a coordinated manner, but must also heavily involve 

the participation of these resources in the process of establishing the 

priorities and policies. That is, these resources must not only be the 

actors--those who cHrry out Lhe plans after they are developed--but they 

must also participate in the development of the plot if the most effective 

solutions to countywide educational problems are to be approached. 

In short, the stage is now set. Conununications have been es-

tablished, an expressed state of willingness and concern exists on the part 

of most local educators, we have a great variety of educational and conununity 

resources, and there is an increasingly interested audience (the taxpaying 

public). It is obviously t~2 structural limitations--the lack of a legal 

mechanism endowed with proper authority and responsibility--which represent 

the main deterrent to an areawide approach to educational problems and needs. 

Financial Limitations 

The structural limitations of 18 s chool d istricts of var ying 

sizes, with varying resourc '=s and varying needs, are compounded by the 

inherent limitations of the present system of financing public education. 

These limitations are character1zed by fiscal inequity and unequal educa-

tional opportunity. 

A study of the public school s ystem in Monroe County in 1969
1 

showed that the system did not meet the goa ls of fiscal equity and equal 

1The Rochester Center for Governmental and Conununity Research (formerly 
Rochester Bureau of Municipal Research), Ta rget: The Three E's, 1969. 
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educational opportunity (as we ll as e f ficiency). A comparison of current 

data with the 1967/68 statistics cited in that study reveals that the 

disparities between the various districts have widened. 

Sp ecifically , over th e time period from 19 67/68 t o 1970/71, not 

only has the median per pupil expenditure increased f rom $1,148.03 to 

$1,448.88 (an increas e of 26.2%), but the range of t he lowest to the highest 

pe r pupi l exp enditur es amolig t he 18 coun t y dis t r i cts has also i ncreas ed: 

whereas in 1967/68 th e highe s t expendi t ure was 27. 9% above the lowest, 

in 1970/71 it was 34.6 % higher . Th e di s parity of ex penditur es is even 

greate r if only r egula r ins truc tion cos t s a r e compar ed--with a difference 

of 40.3% between th e lowest and highest di s trict in this category existing 

in 1970/71. 

The median of all t y pes of s t a t e aid has increased 23.9 % in this 

same period from $531. 87 to $65 8 . 64 per pupil. However, th e median per 

pupil property t ax l evy inc r eas ed 34. 6% fr om $470.4 3 to $6 33.26. Increases 

in full value prop erty tax r a t es ranged be tween 10. 9% in Honeoye Falls and 

41.3% in the Roches t er City School Dis t r i ct . The med i an increase was 23 .4%. 

(Despite the increase in th e City Schoo l District t ax rate, its place in 

the ranking of all districts increased only from 18th to 17th.) 

Table. 

The variation in expenditures and revenues is summarized in the 

With the variation in expenditures, it is unlikely that there 

is equal educationa l opportunity. With the variation in r evenues, it i s 

unlikely that ther e i s fiscal equity. 

The differentiation in revenue sources --whe reby one district 
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receives 64.0% of its revenue from state aid and another receives only 

25.1% and whereby one district raises 63.2% of its budget from property 

taxes and another 25.3%--is due to the bases for the allocation of state 

aid. Neither the regular state aid formula nor the BOCES state operating 

aid formula is based directly on the educational needs of the pupils.
1 

The regular state aid formula is based on the average full 

property valuation per pupil compar e d t o th e a v erdge throughout th e state . 

If valuation per pupil is intended to measure educational needs by assuming 

· thq.t districts with low valuation per pupil will havR more students needing 

special education services, then the inclusion of all taxable valuation 

distorts the measure. As an example, in 1970/71, the Rochester City School 

District had $40,198 full valuation per pupil for state aid, the Brighton 

School District had $43,034 and the Pittsford School District had $35,832, 2 

but according to 1970 census data, the median value of owner occupied houses 

was $15,174 in the city and $30,689 in th e town of Brighton and $36,424 in 

Pittsford, with residential properties constituting most of the valuation 

in these two town districts. 

In addition, valuation per pupil may be rejected as being unrelated 

to the ability to pay just as the real property tax is not a measure of the 

the ability to pay. The inequities of the propt:r. ty tax will be discussed shortly. 

1
0n1y one type of state aid is based on any attempt to measure needs --
temporary, categorical urban education aid. Urbrtn education aid is distri­
buted to districts with more than 4,500 pupils ·. '·Lth a "heavy concentration 
of pupils having special educational needs associated with poverty" as 
measured by scores on the state reading test, provided at least five per 
cent of the pupils in weighted average daily attendance are from families 
receiving grants under aid for dependent children programs. 

2
For 1970/71 aid purposes, the valuation per pupil is based on the 1968 
full value and the 1968/69 resident weighted average daily attendance. 
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The BOCES state aid for operating expenses is based on the total 

tax effort for education. However, the tax effort may bear no relation 

to the pupil's need for special educational services. A district which 

transports large numbers of its pupils to school--particularly those who 

live too close to qualify for state aid
1
--will have a high tax effort. A 

<!istrict which is growing rapidly will have a high tax effort for debt 

service. On the other hand, a district may have a relatively low tax effort, 

not because its needs are low, but because either the taxpayers will defeat 

a budget which attempts to meet these needs or the district is prohibited 

by the State Constitution from taxing above a certain level--such as in cities 

with populations over 125,000. Furthermore, the actual use of BOCES services 

is subject to the vicissitudes of the local budget processes. In times of 

financial crisis, these services tend to be among the first to be cut. 

An additional difficulty is presented by the fact that state aid for these 

services is extended on the basis of actual expenditures--and not paid u~til 

a year after the expense is incurred. Therefore, the local districts mus t 

assume a larger portion of the costs. 

Thus, the formulas for regular state aid and BOCES aid for 

operating expenses do not lead to fiscal equity or equal educational op-

portunity. Even with a more adequate formula, BOCES aid will not fulfill 

these criteria until such times as the Rochester City School District 

becomes eligible for such aid. 

1under the state aid formula for transportation aid, pupils must live at 
least 1-1/2 miles from school, or more than 1 mile from the main route 
if a feeder route is established. 
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The shortcomings of the real prope rty tax--th e ma jor local source 

of educational support--contribute both to the fis ca l inequities and to the 

taxpayer revolt which, in turn, contributes to unequ a l educational opportunity. 

Basic principles of taxation are that taxes s hould b e rais ed from thos e who 

benefit from a s e rvice or should b e based on the ability t o pay . Wher2 the 

benefit s of a s e rvice ar e diffus ed, and the direc t b en e fici aries are unable 

to pay, as in the case o f publi c educat i on, t h e ab ili t y -to - pay prin c ipl e 

finds its most logical application. Ye t, th e property t a x i s a regressive 

tax on one form of we alth. The value of r eal prop e rty owned b y an individual 

may or may not bear any relation t o th a t p e rson' s ability t o pay . Though 

the property tax is a tax on wealth, it must b e paid out o f income . 

The shortcomings of th e property t ax are compound e d b y the in-

ability of receipts to respond to e conomic g rowth. This inability may 

be partially due to poor administr a tion. As a result, sub s tantial in-

creases in the t ax rat e s are necess ary to mee t n e eds . I n th e Monro e Co·mty 

school di s tricts , th e median r a t e increa s e was 23 .4% ove r a three-year 

period. Because of these limita tions , th e p r op e rty t ax s ho uld no t be r e lied 

upon as the general tax base--particularly f o r education and othe r social 

responsibilities. 

Joseph Pechman provides an explanation of why local governments 

utilize the property tax: 

"Dependence on this tax reflects the reluctanc e of many state 
governments to give localities authority t o levy other taxes. 
It also reflects local fears o f inducing migration or pur­
chases in neighboring comrnuni ties . Tax ation of real property 
may have significant effects on th e pri c e and use of land, but 
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t . 1 . . 111 no on its ocation. 

The sales tax, also a regressive tax, is presently set at a rate 

of 7% in Monroe County for state and county purposes. To increase this 

rate to provide additional funds for education would be difficult. In 

addition, any increase, to be of significant assistance to education, 

would have to be subs r: :mtial, as the present 3% county levy raised $48 million 

in 1970--of which 25%, or $12 million, was distributed for educational 

purposes to the school districts--compared to the total real property tax 

for education of $94 million. 

Because of the weaknesses of the property and sales taxes, the 

possibility of an income tax for educational purposes must be explored. 

1 
Joseph A. Pechman, Federal Tax Policy, the Brookings Institute, 1971. 
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CHAPTER II - PROPOSED MODEL 

PRINCIPLES UNDERLYING THE MODEL 

After a careful review of the structural and financial limitations, 

the Model Task Force developed a number of basic principles which served as 

guideposts for the development of the model. The principles reflect a combina­

tion of educational philosophy, politi.cal and practical reality, and a readiness 

for change. 

Local Control 

Perhaps the most important reality underlying the development of the 

model was the necessity for retaining loca l control. The high level of 

ingrained support for local educational contr0l and a reluctance to surrender 

any significant amount of that control were considered basic realities which 

proponents of any model would have to seriously consider. It became quite 

apparent from the earliest discussions that a model which did not allow local 

districts to retain a substantial degree of tneir autonomy would have no chance 

of being approved by the Model Task Force or Sducational Planning Committee, let 

a lone by local administrators, school bo2rd members, or the public at large. 

Aside from these realities, arguments in favor of local control of basic 

educational services are overwhelmingly persuasive. Retention of local control 

and participation appears to be a vital element in the creation and operation 

of a flexible, innovative, and responsive educational system. 

Representation 

Related to the local control issue was the principle that a body with 

countywide educational responsibilities should be made up of representatives 
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elected from and responsible to the local districts. Thus even at the metro­

politan county level, the intent was to reflect the wishes of the localities. 

Inclusion of City 

Of central importance to the concept of countywide metropolitan 

educational planning is the assumption that the city school district will be 

included. This has been emphasized elsewhere in this report, but cannot be 

overemphasized. No model for areawide plan~1ing, coordination, and financing 

can be a viable one if, in effect, the area jurisdiction is in the shape of a 

doughnut with the hole being the important urb~n core of the metropolitan area. 

The Task Force felt strongly that any model must provide for full participation 

of any affected school district. 

Countywide Financing 

It was felt by both the Model and. the Finance Task Forces that any 

model should provide for countywide financing of the activities of the educa­

tional planning body and the local share of services provided by it. This, of 

course, assumes that state aid for special educational and vocational services 

would also be made available on a countywide basis. 

Planning and Decision-Making 

It is important to link the planning process with decision-making to 

assure implementation and follow-through of the plans. It is not unusual to 

find planning bodies which are essentially advisory in nature, with little or 

no power to do more than recommend. Howev•:=!r, it was felt that if true planning, 

decision-making, and coordination were to be effected, it would be necessary to 

link the planning and implementation functions within one body with overall 

responsibility, and to provide the aforementioned fiscal authority to provide 

the means of implementation. 
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Comprehensive Education 

Although problems of public elementary and secondary education 

provided the major impetus for the formation of the Educational Planning 

Commit tee, the need for a broader and more comprehensive approach to·vard educa­

tional planning was recognized. Comprehensive educational planning must, in 

addition to public elementary and secondary education, include higher education, 

private education, adult education, and educationally-related activities such 

as museums, art galleries, educational television, etc. A model must provide 

for representation and participation of all of these components to be successful. 

MAJOR ELEMENTS OF THE PROPOSED MODEL 

To achieve the stated goals and in conformance with the principles 

discussed above, a model based on a federation of all 18 local school districts 

within Monroe County has been designed. This proposed federation would empha­

size, preserve, and strengthen the autonomy of local districts in providing 

basic education, while simultaneously permitting a countywide approach to 

planning, financing, and providing selected countywide educational services and 

programs as well as encouraging coordinated solutions to countywide educational 

problems. The model would provide for comprehensive educational planning 

including the involvement of a wide variety of educational resources outside 

the public school systems (e.g., colleges and universities, public jibraries, 

manpower programs, cultural activities, parochial schools, educational tele­

vision, etc.). 

A more detailed discussion of the proposed model and its implications 

will follow in the subsequent sections of this report, but a brief description 

will be outlined at this point to give the reader a general overall familiarity 

with the model. 
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It is proposed that the federated model be built upon the legal base 

of Article 40 of the State Education Law--the Intermediate School District 

Law--with appropriate modifications. The district thereby created would be 

called the Monroe County Federated Intermediate Educational District (FIED), which 

in effect would become a countywide BOCES organization with improved representa­

tion and greatly strengthened planning and fiscal powers. The following chart 

outlines the organizational framework and responsibilities of the district. 

As indicated, a 27-member Educational Council would be created. 

Twenty-two of the members would be directly responsible to, and selected from 

the membership of, the 18 local school boards. School districts would have 

either individual or shared elective representation on the Intermediate District 

Educational Council, depending on the size of their respective public school 

enrollments. The Council would also include five ex-officio members with voting 

power, representing such interests as the Catholic Diocese, area colleges and 

universities, arts and cultural organizations, etc. 

Control of countywide educational activities would reside with the 

Educational Council, which would have ti1e responsibility for hiring a County 

Director who would become the chief administrator of the District. The Director 

would head an Advisory Executive Council of School District Superintendents, 

which would advise and work closely with the Educational Council. The Advisory 

Executive Council would have several professional standing committees which 

would have important roles to play in such areas as transportation, research, 

facilities, special education, etc. An Advisory Commit tee of Educational 

Agencies would also be established to represent non-public education concerns. 

In addition to having an advisory role, this Committee would have direct voice 

and voting power on the Council through ex-officio Council seats. 

-2 8-



l 

I 
r
~
 "' I 

FE
D

ER
A

TE
D

 
IN

TE
R

M
ED

IA
TE

 
ED

U
C

A
TI

O
N

A
L 

D
IS

T
R

IC
T

 

C
h

u
rc

h
. -

C
h

il
i 

G
a
te

s
-C

h
il

i 
W

he
a
t.

 -
C

h
il

i 

H
il

to
n

 
S

p
e
n

c
e
rp

o
rt

 
B

ro
c
k

p
o

rt
 

G
re

ec
e 

R
o

c
h

e
st

e
r 

S
ch

o
o

l 
D

is
tr

ic
t 

W
eb

­
s
te

r 
P

e
n

fi
e
ld

 
F

a
ir

p
o

rt
 

B
ri

g
h

to
n

 
E

a
st

 
R

oc
h.

 
P

it
ts

fo
rd

 
R

u
sh

-H
en

. 
H

on
eo

ye
 
F

a
ll

s
 

E
a
st

 
&

 W
es

t 
Ir

o
n

d
e
q

u
o

it
 

I 
[d

. 
R

es
ea

rc
h

 
&

 
D

ev
.] 

R
es

ea
rc

h 
ln

-S
e
rv

. 
T

ra
in

in
g

 
C

u
rr

ic
u

lu
m

 
D

ev
. 

T
ea

ch
er

 
C

e
rt

. 
D

em
on

st
. 

S
ch

o
o

ls
 

V
o

ca
ti

o
n

a
l 

E
d.

 

j
_
~
-
'
-
~
-
'
-
~
-
'
-
~
-
'
-
~
-
'
-
~
-
'
-
~
-
-
'
-
~
-
'
-
~
-
'
-
~
-
'
-
~
-
'
-
~
-
-
'
-
~
-
-
'
-
~
_
,
_
_
~
_
.
_
 

L
 

! 
I 

' 
I 

; 
~
~
~
~
~
~

·~
~
~
~
~
-

I 
1 

I 
I 

I 
I 

I 
'I

 
1 

I 
I 

1 
I 

I 
I 

I 
I 

I 
1 

I 
I 

I 
• 

I 
I 

I 
, 

• 
I 

E
 D

 U
 C

 A
 T

 I
 

0 
N

 A
 L

 
22

 
S

ch
o

o
l 

B
o

ar
d

 
R

e
o

re
se

n
ta

ti
v

e
s 

C
 

0 
U

. N
 

C
 

I 
L

 
5 

E
x 

O
ff

ic
io

 
R

e
o

re
se

n
ta

ti
v

e
s 

I 
A

d
v

is
o

ry
 

C
am

m
i l

 
te

e
 

-
-
-
-
-
-
-
~
-
-
-
-

D
IR

EC
TO

R
 

A
d

v
is

o
ry

 
E

x
e
c
u

ti
v

e
 

C
o

u
n

­
c
il

 
O

f 
S

u
p

e
ri

n
te

n
d

e
n

ts
 

o
f 

E
d

u
c
a
ti

o
n

a
l 

A
ge

nc
ie

s 

C
o

ll
e
g

e
s 

L
ib

ra
ri

e
s 

A
rt

s 
an

d 
C

u
lt

u
ra

l 
A

g
en

ci
es

 
P

ri
v

a
te

 
an

d 
P

a
ro

c
h

ia
l 

S
ch

o
o

ls
 

E
tc

. 

[_
 

S
p

ec
. 

E
d.

 

L
ea

rn
in

g
 
D

is
a
b

il
it

ie
s
 

D
ia

g
n

o
st

ic
 .

C
e
n

te
rs

 
R

et
ar

d
ed

 
G

if
te

d
 

H
an

d
ic

ap
p

ed
 

f'
du

ca
tf

o
n

a
l 

T
ei

:h
n

o
l.

 

E
d

u
ca

ti
.o

n
al

 
TV

 
C

om
pu

te
r 

A
ss

is
t.

 
In

s
tr

. 
A

u
d

io
-V

is
u

al
 

-
{

 
L

e-
ga

l 
I 

B
u

d
g

et
 

&
 

F
in

an
ce

 
P

la
n

n
in

g
 

&
 R

es
ea

rc
h

 

P
u

p
il

 
S

e
rv

ic
e
s 

S
o

c
ia

l 
W

o
rk

er
s 

P
sy

c
h

o
lo

g
is

ts
 

R
ea

d
in

g
 

S
p

ee
ch

 
G

u
id

an
ce

 

C
o

n
ti

n
u

in
g

 
E

d.
 

A
d

u
lt

 
Su

nn
ne

r 

--
-1

 
[ 

A
dm

in
. 

S
e
rv

. 
j 

D
at

a 
P

ro
c
. 

P
e
rs

o
n

n
e
l 

N
eg

. 
P

u
rc

h
a
si

n
g

 
F

a
c
il

i 
ti

·e
s 

L
ib

ra
ry

 
T

e
st

 
S

c
o

ri
n

g
 

T
ra

n
sp

o
rt

a
ti

o
n

 

C
O

M
M

IT
TE

ES
 

P
la

n
n

in
g

 
R

es
ea

rc
h

 
P

sy
c
h

o
lo

g
ic

a
l 

S
e
rv

. 
A

u
d

io
-V

is
u

a
l 

&
 E

d.
 

1·
v 

T
ra

n
sp

o
rt

a
ti

on
 

D
at

a 
P

ro
c
e
ss

in
g

 
P

la
n

t 
O

p
e
ra

ti
o

n
 

P
u

p
il

-T
e
a
c
h

e
r 

R
aL

io
 

S
ch

o
o

l 
F

a
c
il

it
ie

s
 

P
u

rc
h

a
si

n
g

 
F

in
a
n

c
e
 

N
o

n
-T

ea
ch

. 
P

e
rs

o
n

n
e
l 

S
p

e
c
ia

l 
E

d.
 

D
ay

 
S

ch
oo

ls
 

In
n

e
r-

C
it

y
 

S
c
h

o
o

ls
 



Finally, the proposed model would provide the authority for the levy 

and utilization of a countywide educational tax and for utilization on a. 

countywide basis of BOCES and Intermediate District state aids for all county-

wide educational services and facilities. 

Organization 

The concern for developing a strong countywide educational planning 

model with power to make and implement educational decisions appears initially 

to conflict with the emphasis on retention of local control, mentioned earlier 

as one of the principles underlying the model. In reality the conflict seems 

more apparent than real; the two concerns did, however, quickly rule out possible 

alternative approaches to the model ultimately being proposed. 

As an alternative, for example, some consideration was given to a 

consolidation o/ school districts into one countywide district. This approach 

has been successfully adopted in some sections of the country (as in Nashville-

Davidson County) but such examples of merger were presented with the problem of 

consolidating only two school districts (city and surrounding county), and not 

18, as in Monroe County: Such a merger in Monroe County would clearly weaken 

the operation 0£ local control which has been fostered in our suburban and rural 

districts and which is also appearing in neighborhood form within the city 

district. As t•ie mayor of Minneapolis said in discussing metropolitanization 

in his area, "One of the basic essentials of metro government is that it be 

genuinely local in character--the object is to strengthen, not to weaken, local 

1 
government''. >~ter reviewing single-district approaches to education in large 

1 
Arthur Naftalin, former Mayor of Minneapolis, quoted by Peter Vanderpoel, 
"Metro Unit Co:nrromise Seen", St. Paul Pioneer Press, March 24, 196 7. 
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metropolitan areas, the staff of the Buffalo area's Project 1990 forcefully 

stated that " .. •• the experience of b.uge school organizations under a single 

board of education and administrative staff has been one of rigidity and 

bureaucracy, not of flexibility, adap :: c-:.bility, or citizen influence and control". 1 

The practical headaches of administratively effecting such a merger in Monroe 

County, when added to the vehement arguments against the loss of local control 

which would result, ruled merger or consolidation out as a viable alternative. 

On the other hand, moving in the direction of reliance on an essen-

tially cooperative model, with little real authority, or retaining a contractual 

service-oriented model along the lines of BOCES seemed to make equally little 

sense. The task force realized that if areawide planning were to have any 

significant impact and were to open up more educational opportunities to the 

community as a whole, some degree of central authority and fiscal independence 

was necessary. Communication and cooperation among educators in Monroe County 

has increased considerably recently, but those doing the cooperating have recog-

nized the inadequacy of voluntary appr0aches. Similarly, there was agreement 

that BOCES programs are essentially voluntary in nature and are subject to too 

many administrative, fiscal, and legislative drawbacks to be anything else. 

Something more in the way of centrally-located decision-making about countywide 

problems and of authority to implement and finance programs is necessary to have 

an effective educational planning unit. 

A compromise solution was needed which would combine the best features 

of local autonomy and countywide authority to deal with areawide problems. As 

1 
Western New York School Development Council, Project 1990: The Future of 
Education on the Niagara Frontier, Report No. 2, Alternatives for Planning, p. 8. 
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Jerome Zukosky has ably stated, "Powerful forces are at work binding metro-

politan populations together; just as powerful ones operate to segregate them 

and differentiate out resistance to complete unity, and the institutions of 

11 1 metropolitan life must accomodate to them both . The accomodation proposed is 

a federated approach. 

Federation 

The federation approach is r,ot vie>,'ed as a compromise or accomodation 

in which either position is weakened. The proposed countywide federation of 

all 18 school districts is seen as preserving and strengthening the role and 

capability of local districts in providing basic education while simultaneously 

providing for a mechanism for identifying countywide problems and coordinating, 

implementing, and funding countywide programs. The strength of the proposed 

federation approach is corroborated by the success of the Metro Toronto approach 

to municipal government and education and by the introduction of a federated 

metropolitan approach in the Twin Ci ties are a of Minnesota. "Citizen groups, 

newspapers, and other concerned interests advocated metropolitan reorganization--

federation--because it seemed the only logica l solution to recognized area 

problems while safeguarding local values. 112 

A recent study of the metropolitan reorganization in Minnesota has 

stated, "Past attempts at reorganiza t.1- on have emphasized economy of scale and 

efficiency of function to the exclusion of the desires of the people for small, 

human scale, and more responsive government. Many proponents of reform have 

failed to realize that people living under our politically fractionalized system 

1 
Jerome Zukosky, "Poli tics, Planning. and Regionalism", p. 7. 

2 
Baldinger, Planning and Governing tJ:-.e Metropolis, p. 221. 
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may be willing to pay the added costs of less efficient government in order to 

1 preserve these long sought and worked for values". The appr·)ach embodied in 

this model should go far toward preserving those values and allowing them to 

flourish while at the same time strengthening the ability to equalize educa-

tional opportunity and to do so on a more equitable, efficient basis countywide. 

A final quote from the just-published Twin Cities study summarizes 

the values of the federation. Those values are just as applicable to Monroe 

County as to the Minneapolis - St. Paul area. 

"Three major virtues of federation are these: 

( 1) 

(2) 

(3) 

the assignment of functions to the appropriate level or 
extension of government to facilitate their optimum 
handling with respect to 'planning, decisions, and scale 
of operation' , 2 

retention of local government with its greater immediacy 
and opportunity for individual participation, and 

effective a'reawide planning and coordination of 
approaches to common problems". 3 

More details on how the federation would work operationally will be 

spelled out in subsequent sections of this report. 

As noted earlier, the proposed model is viewed in the context of 

building upon the present legal base of Article 40 of the Ed11cation Law--the 

Intermediate School District Law. Although this law, with the exception of that · 

portion pertaining to the "interim" Boards of Cooperative Educational Services, 

has essentially not been utilized, "the intermediate i educational unit or region 

1 

2 

3 

Ibid., p. 20. 

Alternative Approaches to Governmental Reorganization in Metropolitan Areas, 
Washington, D.C.: Advisory Commission on Intergovernmental Relations, June, 
1962, p. 79. 

Baldinger, op. cit., p. 15. 
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is a viable organization, every bit as feasible as its proponents claimed 25 

years ago when they sought legislation to create such units in New York State".l 

For a discussion of the development, strengths and weaknesses of intermediate 

educational districts, see Appendix. A quote from that discussion summarizes 

the potential values of such intermediate districts: 

"Intermediate school districts have the potential for equali­
zation of educational opportunities, protection o f local 
control, development of a change-agent role, promotion of 
economy and efficiency, coordination and improvement of edu­
cational planning, and reduction of contact points for liaison 
responsibilities of the state education agency." 2 

All of this is of course not to say that changes--some of a signifi-

cant nature--are not necessary if the Intermediate School District Law is to be 

made consonant with the model being proposed. These changes will be noted in 

the subsequent discussion. But the Intermediate Districts authorized by this 

law do adhere to the concept of federation proposed in this model, and as such 

the existing legislation can serve as a viable and appropriate foundation upon 

which to bas e the model's development. 

Representation 

With 18 school districts to be represented in the Monroe County 

Federated Intermediate Educational District (FIED), the manner of representation 

becomes of prime importance. Each district should be represented in a manner 

which reflects the relative school population of that district within the 

county. With 18 districts, ranging in size from approximately 1,600 to 46,000 

1 

2 

Egner, Lowe, and Stutz, "Regional Educational Development in New York State", 
p. 475. 

Wallace E. Blore, "A Proposed Position Paper on Intermediat2 School Districts 
for presentation to the Washington State Board of Educatiori", Jan. , 1970. 
Referred to in Interpretive Study of Research and Developmi:oi.lt Relative to Edu­
cational Cooperatives, U.S. Dept. of Health, Education and Welfare--Office of 
Education, Grant No. OEG-0-70-2487 (508), January, 1971, p. 41. 
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pupils, this could become unwieldy in terms of number of votes or council 

members if a method of direct proportional representation were to be set up. 

How to assure adequate and fair local representation without sacrificing 

ultimate administrative and decision-making efficiency became one of the m.sj::ir 

concerns of the task force in developing the model. 

Some thought was given to electing members to a countywid~ council by 

a method similar to that .presently used in electing BOCES board members, but as 

indicated previously, this procedure is n~t optimally designed to ensure respon­

siveness to an electorate. In fact, the non-representativeness of BOCES board 

members has been a major complaint of several local districts. There is no 

pretense of proportional representation built into the system, nor is it 

~ecessary for a BOCES board member to have any direct relationship, past or 

present, with a local school board. Members are elected for five year-terms by 

a majority of the voting members of all component district school boards. There 

appears to be nothing in this method of selection to assure, or even to promote, 

an A.ttitude of awareness and responsiveness on the part of BOCES board membei:s. 

This is certainly not to say that such attitudes are not present in many of 

these board members, but it is felt that responsibility and responsiveness 

should not be a matter of chance but should in fact be built into the model, 

insofar as possible. 

Representation as provided under Sections 1951 and 1952 of the Inter­

mediate School District Law would be similarly inappropriate. Under these, an 

intermediate council would be formed, composed primarily of up to five members 

from each component school board regardless of size of district. This council 

would in turn elect a five-member intermediate board of education, with the 
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only qualification being that each of the five be a qualified voter in his 

respective school district. These members, as on the BOCES boards, would be 

elected for five-year terms. Furthermore, five members would hardly allow 

adequate representation of 18 school districts. This legislative alternative 

was quickly rejected. 

The method of selection of members to a centra l board of 2 federated 

system which was thought to come closest to meeting the local needs was that in 

existence in the Metro Toronto system. There, the Metro School Board is 

composed of trustees who are also members of, and who are selected by, the 

local school boards, with one or more Metro representatives, depending on 

district size, from each of the six districts--making 2 tot a l of 15 publi c 

school representatives. In other words, officials elected to sit on local 

boards directly represent those boards at the Metro level, thus reducing the 

threat of a centralized body going against the will of the local districts and 

assuring representative awareness of ongoing basic educational programs and 

current needs in each district. 

The principle of the direct relationship between local districts and 

countywide body--in this model called the Educational Council--is considered an 

important one. It is felt that if Council members were separately elected, they 

might not have as adequate and in-depth a feel for the needs and problems of 

the local areas as would a school board member who is constantly confronted 

with those problems. This could conceivably lead to contradictory votes and to 

countywide decisions being made which would not be refJ~ctive of the collective 

desires of the local school boards. Thus the desire to r e tain the principle of 

representation on the Council from currently active local school board membership 
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was firmly established. The practical question remained of how to implement 

such a system on a proportional representation basis with 18 separate local 

districts of vastly different sizes. 

The proposal arrived at is that some districts would share representa­

tives to the Educational Council. Otherwise, if each of the smallest districts 

were to have at least one school board member sit on the Educational Council, 

and the other districts were to have representation roughly proportional (based 

on enrollment), an unwieldy Council of approximately 90 members would result. 

The proposed model has been developed as an illustrative solution but is only 

one of many combinations possible. It envisions that one Council member would 

be elected to represent approximately 6,500 public school enrollees and, further, 

that no more than three districts would be grouped together to share two 

representatives. Accordingly, the suggested approach would stipulate that two 

Council members be selected to represent any single distr~ct or combination of 

two or three districts having an enrollment of approximately 13,000. 

In the suggested a lignment shown on the accompanying map, Greece would 

be the only single district, aside f:om the city , with as many as 13,000 

students enrolled and thus would be the 01,ly non-city single district having 

two representatives. Webster, as a single district with significantly fewer 

than 13,000 enrollees, would elect one representative. The other town districts, 

in combinations of no more than three, would be grouped as shown on the map into 

approximately equal-sized combined districts, geographically contiguous, with 

two Council members from each such combination of districts who would be charged 

with the responsibility of speaking for and fairly representing the wishes of 

the respective component districts who elected them. Thus, for example, a 
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member of the Brockport School Board and one from the Spencerport Board might 

be elected to represent on the Intermediate Educational Council the three school 

districts of Brockport, Spencerport, and Hilton. Not only would each member be 

respornd.ble for representing his own respective district, but the Hilton Board 

would also,make known its wishes through these two representatives and expect 

them to represent Hilton just as they would their own boards. To complete the 

roster of district-oriented representatives on the Council, the City of Rochester 

would be represented by seven members, reflecting approximately the same 

J' ,,.. proportionate number of Council members as it has of the county public school 

enrollment. 

It should be noted here that the proportionality of representation 

should be reviewed each two years before the formation of new Council membership 

to ascertain whether any of the single or combined districts are overrepresented 

or underrepresented by more than one half of one representative. If so, adjust-

ment s it) the assignment of the 22 elected members should be made at that time 

to reflect the current proportional school en rollments. It would be the respon~ 

sibility of the Educational Council, subject to approval by the State Commis-

sioner of Education, to revise the allotted number of representatives at such 

time, and if necessary, to revise district boundaries and groupings in line with 

pertinent sociological and economic developments (e.g., the formation of a 

planned new community covering two separate school districts). 

When school boards come together to elect shared representatives, it 

will be necessary to ass ure that one board does not have more power simply by 

virtue of the fact that it has more board members. Thus, for example, if one 

district of a combination has seven board memb e rs and another only five, the one 

with seven should have only five votes in the selection process. This procedure 
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is similar to that presently used in the selection of BOCES board members. 

Combinations of districts would have to work out among themselves how to assure 

the most effective representation of each from year to year. A reasonable sys-

tem of rotation would assure direct representation from each district over a 

period of time. The mechanics of selection such as minimum rotation require-

ments should be spelled out in enabling legislation. The fact that each dis-

trict would have an equal number of votes in the selection process helps to 

ensure that no district, no matter how small, can be ignored. In fact, smaller 

districts are assured of a greater impact in this kiud of a countywide Council, 

due to their built-in equality of voting power at the combined district l eve l , 

than would be the case if they were assured of a seG.t on a proportiona lly-

representative council (which, as previously noted, ,,;ould have some 90 members). 

The city school district presents a situation quite different from all 

other county districts due to the fact that its representation of seven on the 

Educational Council is as large as its total board membership (effective January, 

1972). It is unlikely and unrealistic to assume that all seven members would be 

willing or able to sit on both the Board and the Intermediate Educational 

Council. As previously indicated, it is considered extremely desirable that all 

Council members be currently active members of local boards, and indeed it is 

felt that this stipulation should be part of any enabling legislation. However, 

it seems clear that an exception should be made in the case 0£ the city. It is 

recommended that at least a majority--four--of the seven Council seats be 

occupied by current board members, with the other thr8e to be appointed by 

majority vote of the seven board members. This method at least assures that the 

majority of the Council seats from the city will co!P.2 directly from the school 
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board, and because those appointed will be responsible to a majority of the 

popularly-elected board, the wishes of the city district should be adequately 

reflected at the Council level. 

The question of term of office of Council members is a perplexing one. 

Ideally, all local districts should hold school board elections at the same time 

and have equivalent terms of office. This wm1ld enable selection of delegates 

to the Educational Council to be made by the newly-elected boards, with the 

delegates to serve on the Council for their f ull elected term of office. This 

is done in Toronto, apparently effectively, but to conduct six local elections 

simultaneously is obviously far different from changing local patterns to effect 

the simultaneous occurrence of 18 local district elections. Therefore, other 

possibilities were considered toward the end of ensuring the dual goals of 

Council efficiency and adequate reflection of local board composition and 

wishes. Unfortunately, these two goals a re not necessarily compatible. Council 

efficiency is presumably promoted by little ti.:rnover among representatives, but 

c ontinuity arrived at through long terms of o :c ~'ice could lead to a Council 

member's continuing to hold office even when he no longer reflects the will of 

a changing local board. There is the additional potential problem of a school 

board member being elected to the Council but being defeated for reelection in 

his own district during his term of office on the Council. Should he be allowed 

to complete his Council term even though he would no longer directly represent 

a local board? 

In grappling with these questions, the task force quickly ruled out 

long terms of office, such as the five-year terms of BOCES board members, as 

being incompatible with effective local representation. It also determined that 
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in no case should a defeated or retired local board member be allowed to 

continue to sit on the Educational Council. It was decided that, although a 

one-year term of office would probably best assure the ability to reflect 

changes in local boards, it might be counterproductive in the uotential turnover 

and resulting inefficiency represented by the process of a newcomer becoming 

acclimated to the processes at the countywide level. Thus staggered two- year 

terms a:re recommended as the best blend of continuity and up-to-date reflection 

of the wi U of local boards. 

Although the Educational Council should be dominated by those ultim­

ately responsible to the public for their membership on the· Council, there is 

also strong support for the idea that the Council must reflect much broader 

concerns if it is to lead to truly comprehensive educational planning in the 

county. A report submitted to the State Education Department on regional educa­

tion says, "Each educational region will need to become a single, articulated 

system of regional education (pre-school through conununity college) governed by 

a Regional Education Council and coordinating resources to provide all those 

educational services that can best be offered on a regional basis" 1 For such 

concerns to be adequately handled by the Council, its membership must include 

representatives from non-public education concerns. The task force proposes 

that five ex-officio representatives with voting rights be included on the 

Council. These members would represent such important education-related 

concerns as the Catholic Diocese, area colleges, and universities, arts and 

cultural organizations, and the County Legislature. It is proposed that these 

four hold regular permanent membership on the Council. The task force also 

1 
Egner, ~ ... .§!.L:..• "Regional Educational Development in New York State", p. 480. 
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reconunends that an Advisory Corrnnittee of Educational Agencies be established 

which would include arts and cultural agency representation, private and 

parochial schools, colleges and universities, libraries, manpower training, 

representation, etc. In addition to the permanent ex-officio membership on the 

Council, it is reconunended that this Advisory Committee also elect one of its 

members each year to sit as an additional ex-officio Council member. This would 

provide a direct linkage of the Advisory Corrnnittee to the Council and thereby 

assign a greater importance to its existence, and by ele cting its representative 

each year would allow for wider exposure of educational a gencies to the delibera­

tive processes and decision-making of the Council. 

In summary, the model calls for an Educationa l Council of 27 members, 

22 of whom are directly responsible td, and selected by, t he 18 local school 

districts. Inasmuch as this Council will have significant fiscal control on a 

countywide level, the task force believes the responsibility to the electorate 

to be an important strength of its proposed model. The five voting ex-officio 

members of the Council, backed by the Advisory Committee of Educational Agencies, 

are considered to be extremely important to the Council's ability to be compre­

hensive in its planning and coordinating of countywide educational programs and 

educational and fiscal resources. 

Governance and Structure 

Operationally, countywide educational control would be vested in the 

Educational Council, which would have the responsibility for hiring a County 

Director. As chief administrator, he would also head an Advisory Executive 

Council of Superintendents, which would be composed of the County Director and 

the 18 Superintendents of the local school districts. This body would meet 
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regularly and would work closely with the Educational Council, advising them 

and keeping them informed of professional and administrative concerns. The 

Advisory Executive Council would be assisted by standing committees dealing 

with such areas as research, planning, transportation, facilities, purchasing , 

finance, special education, etc . . These committees, through the Advisory Council, 

would provide important input into the Educational Council's delibe;ative and 

decision-making processes. A more detailed look a t the proposed administrative 

structure is provided in the chart on page 29 . 

The powers of the Educational Council, with its app ropriate staff and 

advisory inputs, would be wide-ranging. Although, as previously emphas ized, 

control of basic education would continue to reside with the local school 

boards, on a countywide level the Council would have significant planning, 

operational, and fiscal powers. It should be able to determine educational 

priorities of a countywide nature and to establish the programs to deal with 

those priorities. A discussion of the Council's proposed fiscal powers follows, 

and the potential role of the Council in comprehensive countywide educational 

planning is discussed in more detail in the subsequent section "Operation of 

the Proposed Model". 

Fiscal Functions 

The Educational Council would assume fiscal control over the county­

wide special education services now provided partially through the BOCES frame­

work. State aid for these services should be gran ted based on a countywide 

formula. The local share of the special services budget--previousl~' funded 

from the individual district budgets--would be financed through a countywide 

tax levy. It is anticipated that once these services are completely removed 

from the local districts' budgets, and controlled by an agency responsive to the 
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districts, the duplication of services by the individual districts will cease. 

It is very likely that demand for special services would increase as they would 

be of no direct cost to the district. Or conversely, the Council could decide 

that E.V•::n though the concern and financing of a particular service should be 

countywide, it should be administered by the local districts. 

In giving the Educational Council the authority to levy taxes to 

support countywide services, consideration must be given to the yield required 

and the equity of the various taxes. 

Total expenditures in Monroe County for BOCES type special e ducation 

services in 1970-71 were over $17 million. Had aid been received under a 

countywide aid ratio, the state aid portion would have amounted to almost $10 

million. If the state aid continues to be received based on actual expenditures, 

and thE: expenditures increase 10% per year, the local share in 1971-72 would be 

almost $9 million. (Should the aid formula be revised to extend aid on a budget­

year basis, the need for local funding would be almost $2 million l ess .) 

The form of taxation used to finance the local share of the costs of 

special education services should be tha t which most nearly satisfies the two 

most basic requirements for the source of financing: (1) that the tax be 

equitable, and (2) tha t the yield of the tax be responsive to increasing costs 

and growth in the economy. Three forms of taxation are possible alternatives: 

the prc.perty tax, sales tax, and a tax on income. The following discussion of 

these three taxes and their respective tax rates is based on the projected 

1971-72 local share of expenditures. 

If a property tax were used to finance these services, the full value 

levy would be $1.82 per thousand. The assessed rate would vary from $2.60 per 
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thousand to $8.27. Although the property tax imposed on a countywide basis 

would be more equitable than individual district taxes, it still remains a 

regressive tax imposed on one specific form of wealth, with little relation to 

benefits received, ability to pay, or growth in the economy. 

The sales tax rates in Monroe County t0tal 7% with a 3% rate for the 

county and 4% for the state. The county levy in 1970-71 yielded $48 million, 

of which 25% is distributed to the school distri cts. If the local share of the 

special education services were to be financed from the sales tax, either the 

educa tional share would h ave to be increased from 25% to 43.5% or an additional 

levy of 3/5ths of 1% would have to be imposed, or the present allocation to the 

districts reduced. None of these alte~atives 2ppears particularly attractive 

or politically feasible. Further, since the sales tax revenues currently 

received by the districts are treated as general revenues, it would be difficult 

to determine an equitable method of reducing these allocations in order to 

finance the special education services. 

The remaining option would be to adopt an income tax or a surcharge on 

the New York State income tax . A proportionate or progressive income tax with 

adequate exemptions and deductions is generally recognized as the most equitable 

tax in terms of ability to pay. Used to finance education, a case can be made 

for the benefit principle as it can be argued t1.at over ·the long term a person's 

income reflects his education. A surcharge of 9% on the New York State tax, or 

a proportionate county tax of 3/lOths of 1% on net taxable income would be 

sufficient to finance the special education cos ~ s . 

Based on the above considerations, it i s recommended that the special 

education services be financed through a surchar~;e on the state income tax. If 
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that option is not available, a countywide property t ax would be preferable to 

an increase in the sales tax rate. The tax rate to finance the special educa-

tion services should be set to reflect the additional demand that is to be 

expected. 

In addition to financing the special education services, the Education 

Council could raise revenues to provide general aid to the local districts. The 

logical method for redistributing the funds would be to remedy on a countywide 

basis some of the more serious faults of the state aid formula. Logical areas 

for improvement are the establishment of a realistic expenditure ceiling, the 

use of a current aid ratio based on current full valuation and not that of two 

years previous, and the use of a more accurate weighting system than the 

present weighting of 1.0 for elementary students and 1.25 for secondary. 

Consideration should be given to basing aid on enrollment rather than on attend-

ance. Detailed calculation of the cost of these propos a ls has not been made as 

the basic state aid formula m~y be sharply revised by the Fleischmann Commission. 1 

However, an improvement of thE.. s t a te a id f ormula would be the preferable method 

of distributing funds, compared t o the pos sibility of per pupil grants or grants 

based strictly on valuation per pupil. 

A difficulty which must be resolved is the fact that school district 

boundaries do not conform to c:ounty lines: several districts headquartered in 

Monroe County extend into surrounding counties; many pupils in Monroe County are 

in districts which are headquartered in other counties. If there is to be a 

countywide tax levy to aid education, a standard method must be devised for 

dealing with pupils in these categories. The following arrangement is proposed: 

1 
New York State Commission on the Quality , Cos t, and Financing of Element a ry 
and Secondary Education. 
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1. a. All children who are Monroe County residents and those 
attending schools in Monroe County regardless of resi­
dence would be eligible for Monroe County central serv­
ices, but the central services costs allocable to 
children living outside of Monroe County would be 
financed via a BOCES-type chargeback to the local 
district, and 

b. The countywide tax proceeds may be used for property 
tax reductions only within the Monroe County portion of 
the overlapping school district; or 

2. As an option for districts headquartered outside of 
Monroe Count/, 

a. None of the districts 1 children, regardless of resi­
dence, woul~ be eligible for central services financed 
by the Monroe County levy, but 

b. Monroe County taxpayers in these districts would 
receive property tax reductions determined on the basis 
of their fair share of the total countywide tax yield 
before allocation is made between costs of central 
services anc amounts to be set aside for tax rate 
reductions and equalization. 

Under the present proposal, it is not anticipated that the Educational 

Council would have the authority to review and approve the local school budgets--

this would remain a function of the local school board. If the state aid 

formula were to be supplemented by the Educational Council, the local districts 

would have to provide information similar to that provided to the State Educa-

tion Department to justify aid claims. The local districts could also propose 

programs to be performed and financed on a countywide basis, but the Educational 

Council would have the authcrity to determine which programs would be carried 

out on a countywide basis. 

Authority to raise 2ountywide taxes to support a share of the Educa-

tional Council budget would rest with the County Legislature in a similar manner 

as sales tax funds are now ra:;.sed by the county for school purposes. Although 

it is proposed that the legislature have the power to raise county taxes in 
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support of Council programs, it would have no dire::t authority over the items 

in the Council budget. It is also proposed that the FIED have a fiscal year 

from July to June in order that the budget and tax schedule conform to that of 

the local districts and be separate from that of the county. 

Approval by the Cotmty Legislature of any countywide tax levies would 

be necessary because the members of the Educational Council are not directly 

elected. Under the Intermediate School District Law (Section 1956) however, a 

procedure is available for raising funds through a district-wide property tax 

collected by the local school districts. This charge would be levied as part 

of the school district tax, with each local district share based on relative 

full valuation. In effect, this makes possible a countywide property tax for 

school purposes without total reliance on the County Legislature for the local 

share of Intermediate District funds. 

OPERATION OF THE PROPOSED MODEL 

The purpose of this report is to propose a model, and not to outline 

the actual development or specific operational responsibilities and functions 

Lssociated with that model. Nevertheless, the~c are certain general assumptions 

to which it is hr-;:-ed that the model will adhere in Hs development. The authors 

of a major educational planning study in the Niagara Frontier area suggested 

four such general guidelines: 

(1) "There should be no loss of service to any local school 
district due to centralization of a school function. 

(2) All services should be continued to at least the same 
extent as they were previously for local school districts, 
with the accent on improving services. 

(3) Duplication of functions should be eliminated enabling 
economies of scale to be established. 
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(4) Basic regional functions should include regional compre­
hensive educational planning, ·evaluation and research 
and development." 1 

The issue ultimately becomes one of which functions and services are 

to be performed, and by whom. The Project 1990 study concluded that: 

" ... centralization of some school functions and decentrali­
zation of others could improve both efficiency and partici­
patory decision-making. The problem is ... which functions 
should be carried out on which levels. The ruling principle, 
we believe, is that the decision unit should be as small as 
possible but as large as necessary to efficiently perform 
the function at hand. 11 2 

However, it must be strong l y empnas i zed a c this point that wh a t "we " 

believe and what the Educational Council will believe will not always coincide, 

and the n:odel emphasizes the role of the Council --no one else--as the locus 

of countywide educational decision-making. Many questions must be answered 

concerninf; such issues as what responsibilities and programs should be under-

taken, hm·. and by whom they should be carried out, and what should be the 

approach .,o financing their execution. Answers to these and many related 

questions can not, and should not, be determined in advance by this Educational 

Planning Committee. If, as has been emphasized throughout this report, the 

concern is for countywide educational planning whic.h reflects local views and 

the views of all important educational institutions in the county, then all 

these viewpoints must be represented in determining priorities, directions, and 

programs, rather than having them imposed a priori. It is well to suggest 

general guidelines such as those introducing this section, and various suggestions 

1 
Western New York School Development Council, Project 1990: The Future of 
Educaticn on the Niagara Frontier, Report No. 2 , Alternatives for Planning, 
p. 21. 

2
Ibid., p. 6. 
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should be advanced, but ultimately the representative Educational Council must 

wake the decisions. Only "mutually agreed upon functions 111 --which reflecc 

the wishes of the majority of the representatives of the broad-based Council--

should be assumed on a countywide basis. And even then, some of these a~su~ed 

countywide responsibilities, as in Metropolitan Toronto, may still be adminis­

tered at the local district level with only the expense and general responsi­

't-ility for service assumed by the Council. 

Because the specific responsibilities and functions of the proposed 

Educational Council would not be mandated, the countywide planning process can 

be expected to be a gradually evolving one. Rapid agreement can be expected on 

some issues, with consensus on other questions developing gradually as Council 

members and the public become more acquainted with the advantages of particular 

approaches possible under the proposed federated model. 

The discussion which follows focuses on some of the issues with which 

~he Council will at some point have to deal. The discussion is by no rne a.;.1s in­

t.ended to be an exhaustive treatment of the important issues. Rather, it is 

intended to illustrate some of the potential for effective educational planning 

and progranming possible under the model. Where appropriate, specific re~ommen­

dations are offered for the consideration of the Council. 

future Role of BOCES 

One of the earliest questions to which the Council will have t c 

address itself concerns the future role of the present BOCES operations in the 

county. As emphasized earlier, Boards of Cooperative Educational Services were 

1 
Baldinger, Planning and Governing the Metropolis, p. 241. 
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originally intended to be nothing more than interim organizations, to exist 

only until such time as intermediate districts ~ere created. Thus, with the 

formation of a Federated Intermediate Educational District (FIED) as proposed in 

this report, the vacuum which the BOCES were created to fill no longer exists, 

and their continuation is technically no longer warranted according to the 

authorizing legislation. Moreover, even if BOCES had been accorded permanent 

status in the legislation, weaknesses in that legislation, discussed earlier in 

this report, would have necessitated significant changes in BOCES policies and 

structure if effective countywide educational planning were to result, 

Nonetheless, it should be recognized that the existing BOCES operations 

can play an important role in the establishment of an effective network of 

countywide educational services and administration. The existence of facilities 

and equipment, staff, and teaching and administrative experience present within 

the two BOCES structures in Monroe County should provide a strong foundation 

upon which the proposed countywide intermediate district and the Educational 

Council can effectively build and grow. It would seem logical that many of the 

present BOCES staff would provide a solid nucleus and much of the experience 

and leadership needed in FIED's development and evolution. Similarly, many of 

the administrative and educational services being provided by one or both of 

the BOCES operations could logically be expected to provide the core of a 

potentially-expanded base of services and functions extended throughout the 

county. BOCES facilities and equipment would presumably be available for 

utilization under the new model where appropriate. 

The degree to which BOCES staff, facilities, and services would become 

merged into one centralized countywide resource, or alternativeJ.y, become 
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decentralized, in a manner similar to their present structures, would have to be 

determined by the Educational Council. It is possible that many of the opera­

tions presently carried out within geographical areas by BOCES 1 and 2 respect­

ively should continue 1:0 be performed in such relatively localized areas, 

rather than countywide. The city would of course have to be made a part of 

such a decentralized system, and each of the components (old BOCES 1 and 2 

areas and the city, or, alternatively, any restructured component areas), 

instead of being self-contained administrative entities, would be ultimately 

responsible to the countywide Council. The Council may well decide that certain 

administrative and educational functions might most effectively and efficiently 

be carried out on such a decentralized basis, whereas others might better be 

totally centralized. The Council should not be reluctant to retain decentralized 

approaches modeled along present BOCES lines where that appears most advantageous, 

but neither should it feel bound by such precedents or hesitate to centralize 

those functions where decentralized duplication would be wasteful. 

Earlier reference was made to the relationship between the proposed 

federated intermediate district and the multi-county regional center of the 

State Education Department. It is hoped that a strong ongoing communication 

channel would be established such that the intermediate district and the separate 

school districts would be able to readily benefit from state and regional 

programs and to be constantly informed about the thinking and concerns at the 

state level. Perhaps equally important, this kind of relationship would offer 

a greater opportunity for the state to be informed of problems and to gain in­

sights and suggestions from the localities than is presently the case. 
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Countywide Concerns of FIED 

One of the most critical functions to be performed by FIED would seem 

to be that of research and evaluation. Determination of countywide educational 

needs, problems, and solutions must be predicated upon an effective evaluation 

component. In the survey of school board members (previously referred to) con­

ducted by the Educational Planning Conunittee, except for the overwhelming concern 

expressed for educational planning to concern itself with school financing, the 

major emphasis was placed on the need for e'1aluation of educational programs. 

The need is for comprehensive, relevant, and interpretable data as input into 

the planning and decision-making process. Where appropriate, the research and 

evaluation should be carried out by FIED staff at the county level; the local 

district would be the most appropriate leve_i_. of responsibility in other instances. 

In either case, research, data collection, and evaluation should be conducted 

under standards and guidelines established at the county level in order to 

assure comparability and validity of the information. This concern for effective 

data collection and evaluation of educational needs and programs must be ongoing 

and must pervade the entire model. In fact, successful educational planning and 

decision-making can only occur when this kind of effective evaluation is present. 

It is hoped that the Educational Council will approve the assumption 

by FIED of responsibility for adequate provision of vocational and special edu­

cation services for all eligible and interested children within the county. 

This could include special programs for disadvantaged and for mentally, 

physically, and emotionally retarded students, as well as for specially gifted 

pupils. Many students already benefit from such programs under BOCES, but 

because of quotas and the varying degree of voluntary school district participa­

tion, not all students who could potentialJ.y benefit from such programs actually 
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do. Intermediate district assumption of these programs would, of course, require a 

uniform standard of eligibility and a method of screening potential participants. 

Within FIED a program might either be offered under countywide administration, 

be administered under a decentralized system, or be administered under the 

auspices and guidance of an individual school district (but with enrollment open 

to all pupils from any district, with countywide funding). The actual means of 

offering the programs should be determined by the Council in a way which ensures 

that there is no wasteful duplication but that the programs are sufficient to 

meet the needs. 

Not only must the Council resolve the problem of vocational and 

special education ,for regularly-enrolled pupil.s, but in any comprehensive plan 

for providing adequate countywide educational opportunities, adequate adult 

education and manpower training opportunities must be provided. Many programs 

are currently available under many different auspices and many different funding 

sources. However, little effective coordination of these programs is in evi­

dence, and needs often go unmet.. Obviously , as is the case with the af or e ­

mentioned vocational and special education nee ds, an adequate information bas e 

is needed to verify the extent to which needs are not being met before changes 

should be effected in the present system. But through a federated educational 

system which includes representation and input from cc ... le.ges and universities, 

from comprehensive planning bodies, and from manpower development programs, a 

more unified, efficient, and effective approa ch to adult education and training 

should be possible. Coordination of the use of supplemental funds available for 

such programs is a lso a natural responsibility of the Educational Council. 

Greater coordination of current efforts is also needed to more effect­

ive ly utilize and expand present cultural and s ci entific programs for educational 
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purposes. Monroe County has many such resources available, but only recently 

have significant efforts been made to use these as important resources in the 

educational process. The Educational Council should play a lead role in 

bringing educators together with planners and administrators from the arts, 

cultural, and scientific facilities and programs to develop more innovative ways 

of integrating cultural c=i.Qd educational progranuning. 

One of the very important areas of concern for the Educational Council 

centers around facilities planning and desi gn. Presently each district 

develops its own plans and priorities for new buildings, site selection, and 

renovations independent of the plans of other neighboring districts. The Council 

must decide whether each district will continue to have completely independent 

authority to develop such plans, or whether they should be developed within the 

context of countywide plans, needs, and standards. In Toronto, the Metro 

School Board has responsibility for the entire capital program, with no renova­

tions, expansions, or new facilities started except by decision of the Board. 

Priorities are determined on a Metro-wide basis, and funds from the Metro tax 

revenues are provided for those programs adopted by the Board. The FIED Educa­

tional Council may ultimately choos e such a centralized approach (but one which 

is nevertheless responsible to the local district representatives for approval), 

or it may opt for the retention of local district responsibility, but within 

countywide guidelines. To contin'-le the present uncoordinated system would be 

wasteful, inefficient, and potentially environmentally unsound. It is strongly 

recommended that, at the very least, FIED establish guidelines and standards to 

which the local districts should attempt to adhere in their capital program 

planning. It is further recommended that the Council make provisions for all 
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site selections to be subject to review by the County Planning Col..il1cil, with 

provision for study and public hearing and re-submission by local districts in 

case of initial disapproval by the Planning Council. 

It would seem desirable for the Educational Council to give serious 

consideration to ways of improving the school transportation system within the 

c_ounty, particularly as it pertains to interdis trict transportation. The 

Transportation Task Force created by the Educational Planning Committee came to 

a number of conclusions and made several recommendations which the Council will 

hopefully take under careful advisement as they consider economies and 

efficiencies possible within the county's educational system. For example, 

better coordination of existing bus schedules could help reduce duplication and 

costs. With recent amendments to Article 73A of the New York State Education 

Law, effective July 1, 1971, the restrictions on joint ownership and operation 

of interdistrict transportation fleets have been relaxed, making this a viable-­

and, according to the task force, an economic--alternative. It is also suggested 

that careful study be given to the effect of a uniform school calendar on the 

costs of school transportation, not to mention the social cost inhe rent in the 

present system which may cost a student attending both BOCES and local district 

classes up to 30 days of school per year. 

Consideration might be given by the Council to the creation of more 

effective teaching techniques and teacher development. As the Demonstration 

School Task Force created to study this problem indicated, it is understandable 

but lamentable that school board interests typically revolve around short-range 

finances and that improvement of instruction appears to be given a relatively 

low priority. It is recommended that a countywide arrangement be studied to 
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provide for the design, testing, and evaluation of innovative programs for the 

benefit of student and teacher development as well as potential long-range cost 

reduction. Intrinsic to the plan should be provisions for involving and working 

with teachers who would then inaugurate the innovations in their local district. 

Higher education and cultural resources within the community should be utilized 

in s11ch a prog ram which would build upon, but extend beyond, the purposes of 

present in-service training programs. Using the Center for Innovative Education 

at Brockport S tate University is suggested as a potential start ing point for 

such a demonstration school concept. 

A potentially controversial, yet highly important issue which must 

ultin-,ate ly be dealt with by the Educational Council concerns salary ne go ti a tLms. 

In an age of increasing tensions between school boards and the staffs they 

employ, the question of countywide ·negotiations will inevitably arise. Resoh;­

tion of thi s issue will b e difficult and no easy solutions are suggested here. 

It is perhaps useful to briefly note, h owever , the experience with teacher 

salary negoti a tions in Toronto, where the federated sys t em most closely resembles 

the proposed Monro e County model. In Toronto, there was initial resistance to 

Metro salary negotiations because that seemed to imply an overriding centralized 

control. Gradually a complex process of negotiations evolved, based on local 

negotiations but with coordination at the Me tro level . This process resulted 

in many clainIB of bad faith, and finally the teachers requested Metro negotia­

tions which, after a difficult period, appears to have generally satisfied both 

teachers and school board members . A closer look at the circumstances surrour.d­

ing the Toronto experience may prove useful to the proposed Monroe County 

Educational Council. 
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Most of the special educational services discussed above--if adopted 

as countywide concerns by the Council--as well as overall administrative costs· 

of FIED, would be financed by the countywide tax levy, thus eliminating the need 

for local dist;~icts to include funds for such items in their budgets. It should 

be recognized, however, that the Council might opt for making use of certain of 

these or other educational or administrative services optional to the local 

district. In SJCh cases, the local school boards would have to decide whether 

or not to use FIED's services, and if so would have to allot funds in their 

respective local budgets to cover the costs of the contracted services, which 

would presumably be billed on a chargeback basis similar to that n6w used for 

BOCES services. 

No attempt has been made in the foregoing discussion to do more than 

highlight some of the important questions which will demand answers--direct or 

indirect--from the Educational Council . Many other issues could have been 

mentioned and certainly should be considered carefully by the Council--e.g., 

development anG supervision of pre-school pro g rams, expansion of urban-suburban 

busin g pro g rams, mor e ef f e ctive use of e ducation a l t e l evi s ion, centr a li z ed data 

processing--and many other concerns will be raised which cannot even be foreseen 

at this point. Which brings us back to perhaps the most basic and critical of 

the functions c.f FIED: that of research and evaluation to identify the primary 

needs, directions, and priorities, and to propose the best means--centralized 

or decentralizc<l--of responding. The ultimate decisions to approach particular 

educational questions on a countywide or decentralized basis rest with the 

Educational Council, and thus with representatives of the local school districts. 

But in order for these decisions to be made effectively, and in order that the 

correct questions be r a ised in the first place, the Council must not hesitate 
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to set up a strong countywide research and evaluation component. Only with 

such an effective component can the proposed Federated Intermediate Educational 

District--and its member local districts--establish a truly coordinated, 

effective and efficient, and farsighted educational system in Monroe County. 

PROPOSED LEGISLATIVE REVISIONS 

Permissive legislation should be utilize d to authorize implementation 

of the proposed model. A recent nationwide review of re~ionalism in education 

states: 

"Legislation which permits or requires regionalism shows some 
interesting patterns or trends. . . Recent legi~lation i s 

. more permissive in allowing various programs and in 
allowing authority for taxing if there is a loca l referendum 
in favor of it. 11 1 

The New York State Education Department has a~so indicated its support 

for the desirability of local option: 

"The state must proceed as experimentally and pragmatically 
as possible, leaving as much to common sense and local de­
termination and support as possible, and rely;_ng as much as 
possible on permissive legislation and discretionary author-
ity of the Commissioner for each area. 11 2 · 

To this end, Education Law Article 40, the Intermediate School Dist-

rict Law, has been recommended as the legal foundation for development and 

implementation of the model. Creation of an Intermediate District is left to 

the option of the locality. · Simple petition to the Commissioner of Education by 

100 or more qualified voters within the proposed area or by a majority of members 

1 

2 

U.S. Department of Health, Education and Welfare, Interpretive Study of 
Research and Development Relative to Educational Cooperatives, January, 1971, 
p. 173. 

State Education Department, "Constructing a State Policy to Promote Regionalism 
in School Government", July, 1970, p. 12. 
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of the affected boards of education authorizes the Commissioner to set in motion 

a short series of events which may culminate, at the request of a majority of 

all school board members, in a series of local school district meetings to vote 

on crea~i.on of the proposed Intermediate District, with a majority of all votes 

cast across the District needed for approval. Instead of a series of meetings, 

it is strongly recommended that the legislation be amended to authorize a county­

wide referendum to decide the fate of the plan for creation of the proposed 

model. 

Additional changes in the legislation would be needed: 

The legislation should be amended to reflect urban as well as rural 

applicability, and in particular, the reference to exclusion of cities with 

populations of 125,000 or more from full participation in the legislation should 

be removed. 

Sections 1951 and 1952, referring to an Intermediate Council and an 

Intermediate Board of Education, should be amended or deleted to allow election 

and representation of an Educational Council as proposed in the model. Revised 

legislation would need to reflect proposed changes in Council representatioc , 

method c,f election, term of office, and more comprehensive authority. 

Legislation would be necessary to provide for the proposed financial 

system. Specifically, the county should be authorized to levy an income tax 

for use by the FIED. This could be accomplished by adding to the taxing powers 

of counties for school purposes as now provided for under Article 29 of the Tax 

Law. The BOCES aid formula should be revised to include that countywide levy 

as well as the local district levies for basic education in calculating the tax 

effort for the FIED. 
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These recommendations assume the use of the present BOCES aid formula. 

It is hoped that the work of the Fleischmann Commission will result in a more 

equitable aid formula. If it does not, further study of the aid formula should 

be made in order that it may be revised to provide equity. Minimally, aid 

should be provided based on budgets rather than actual expenditures. 
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CHAPTER III 

SUMMARY AND RECOMMENDATIONS 

This report has attempted to identify limitations of the existing 

educational system in the Rochester-Monroe County metropolitan area and has 

proposed a model capable of providing leadership, direction, and a means to 

more effective areawide educational planning, financing, and provision of 

services and programs. 

The focus has been countywide rather than multi-county, because of 

the unisue problems of a large metropolitan county such as Monroe and because 

the county is the only genera l gove rnmental unit with areawide scope which could 

provide official coordination and fiscal support to the proposed model. The 

proposed urban-county model is seen as effectively complementing the multi­

county BOCES approach utilized in providing educational planning and services in 

the more rural counties. The two-tiered operational system which would thereby 

result is seen as s trengthening the S tate Department of Edu cation ' s goals of 

regional organization. 

Although Monroe County is fortunate in having a strong base of educa­

tional and education-related resources upon which to draw, the existing educa­

tional system within the county is inadequate for dealing with countywide 

educational problems. No countywide body has the power or legal authority to 

plan, finance, or provide educational services, and thus the re is inadequate 

utilization and coordination of those resources. There is considerable fragment­

ation with 18 separate public school districts and two BOCES in the county. 

BOCES is the best example of a cooperative approach to the provision of some 
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areawide services, but by state law the City of Rochester is excluded from the 

benefits of BOCES, although it may contract for services. Neither equal educa­

tional opportunity nor fiscal equity for all school districts presently exist 

within the county. 

There are a variety of educational problems which transcend the juris­

diction of a single institution or school district and which seem to require 

countywide attentio,·. Priorities and needs must be determined on a countywide 

basis, and policies and solutions designed and implemented to deal with them. 

In response to such countywide problems and needs, the proposed model was 

created to provide the legal authority to plan, finance and implement countywide 

programs. 

Critical to the development of the model was the desire for continuing 

local district control over basic educational functions. Retention of local 

control is seen as being essential to a flexible, innovative, and responsive 

educational system. Furthermore, it was considered important that a body with 

countywide educational responsibilities should be made up of representatives 

elected from and responsible to the local districts, thus further assuring 

reflection of the wishes of the localities. 

For the model to have significance, full participation of the city 

school district anc provision for countywide financing were considered essential 

to provide equal opportunity and fiscal equity. The need for comprehensive 

educational plannir g to include all major educational resources, and the import­

ance of linking planning and decision-making functions (thus assuring implemen­

tation and follow-through of the plans) , were the other basic principles upon 

which the developmcn-:: of the model was based. 
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The model created and proposed within the report is a federation of 

all 18 local school districts in the 2ounty. This proposal combines the best 

features of local autonomy and countywide authority to deal with areawide 

problems. It is recommended that the federated model be built upon the legal 

base of Article 40 of the State Education Law--the Intermediate School District 

Law--with appropriate amendments. 

The proposed model envisions the creation of a 27-member Educational 

Council. In effect, 22 of the members would be directly responsible to, and 

selected from the membership of, the 18 local school boards. School districts 

would have either individual or shared e lective representation on the Council, 

depending on their respective public school enrollments. The Council members, 

who must also be current local school board members, would serve for two years. 

The terms of office would be staggered to assure continuity on the Council from 

year to year while simultaneously helping assure up-to-date reflection of 

changing composition and policies of l.ocal school boards. 

Although the Educational Council should be dominated by those with 

ultimate accountability to the v-·.lJlic, truly comprehensive e ducationa l planning 

requires input and voting representat1on from non-public education resources. 

Thus, five ex-officio voting members a r e i ncluded on the proposed Council to 

represent important education-related concerns . 

The proposed model would p-.:-c,vide the authority for the levy and 

utilization of a countywide tax--preferably an income tax--and for use on a 

countywide basis of BOCES-type state a id for a ll countywide educational services, 

programs and facilities. 



The control of countywide educational functions would be vested in 

the Educational Council, which would be responsible for hiring the County 

Director as chief administrative official. He would head an Advisory Executive 

Council of Superintendents (made up of all the local district Superintendents), 

which would work in close collaboration with the Educational Council. 

The actual development of specific operational responsibilities and 

fun.ctions mus t be worked out b y the Council. If the concern is for countywide 

educational planning to truly refle c t the views of local districts and educa­

tio~al institutions, the priorities, directions , responsibilities, and pro gr 2ms 

must be determined through their combined repres e nta tion on the Council, and n o t 

in advance. No priorities should b e determined or functions as sumed on a county­

wide basis without support of the ma jority of the Council membership. 

It should be emphasized at this point that the proposed model i s indeed 

only that--a proposed model. School board members, professional educator~, and 

contributors attuned to the politics of educational changes have had sign~ficant 

input into the development of the model. Nonetheless, ques tions c an--and s hould-­

still be r a ised about the model, its advantages and disadvantages, its feasibility, 

and about possible alternative ways of meeting the objective of a countyw·ide 

approach to educational planning, financin g , and provision of certain countywide 

functions and programs. Local educators and school board members should give 

the model intensive discussion and consideration, and ultimately widespread 

public exposure and debate on the merits of the proposal are necessary. The 

importance of marshaling public support cannot be overemphasized, and th~ 

virtues of local control, increased services, and more equal educational oppor­

tunity with g r eater fiscal equity should enable winning of that support. If 

necessary, refinements should be made, followed by drafting of appropriate per­

missive legislation to enable the proposal to b e implemented. 
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APPENDIX 

ADVANTAGES AND DISADVANTAGES 

Isenberg stated: 

" . the multi-district area has unquestionably been utilized 
as a local educational agency for complex specialized education 
functions. Its merit seems to be in ils adaptability. It 
furnishes a large enough population base to permit the operation 
of effective programs. At the same time its cooperative nature 
does not upset the existing school system structure. With such 
great advantages, even greater use of Lhe multi-district local 
education agency can be expected in the future." 

The intermediate unit offers a structure through which new 
approaches may be made to both new and old ideas. Meeting together period­
ically, local school officials within an agency area are in an excellent 
position to acquire a broad view of region~l matters that can place local 
accomplishments and local deficiencies in revealing perspective. 

The intermediate school district's most important role is as a 
service agent for local school districts. ~he services provided should 
develop out of the needs of children and their teachers in local districts. 
Secondarily, intermediate units should improve administration and structure 
of education within its region. Logically, obvious economies can be 
realized by cooperative action in administration and organization. Only 
those services should be considered that cannot be efficiently and ef­
fectively performed by the local school district. 

Blore emphasized that inter~ediate school districts have the 
potential for equalization of educational opportunities, protection of 
local control, development of a change-agert role, promotion of economy 
and efficiency, coordination and improvemeut of educational planning, and 
reduction of contact points for liaison responsibilities of the state 
education agency. 

Regional service agencies based on state-wide planning units 
desirably associated with a state planning office would have some of the 
following strengths: 

1) There would be the incorporation of educational planning and 
service delivery systems into the planning and service systems 
of other state agencies. 

2) There would be an attempt to incorporate all the school 
districts of the state into units based on economic and 
geographic factors. 
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3) All units could have a major population trade center. 

4) There would be a reduction in the wide range of assessed 
evaluation per pupil. 

Isenberg has disapproved of the tendency to examine one segment 
or level of education in the state at toe exclusion of the total system 
of education in a state. He said, "What each one does depends on what 
the others do. And none can be considered in isolation without taking 
fully into account the structure and the functioning of the other levels.'' 

Va~ious studies in many states have developed criteria for the 
establishment of regional intermediate educational cooperatives. A synthesis 
and checklist of these reports can be found in the attachment to this 
appendix. 

The most controversial criterion in the formulation of regional 
intermediate unit~ is the size of the service area. It is apparent that 
geographic limitations must be set to meet conditions found within the 
individual sf::ates. In Iowa, it was stated that t.oo large an area "tends 
to make it more difficult to maintain cnannels of communication and the 
sociological community ties tend to be weakened." 

One study reported that: 

" . apparently, there is growing recognition that conditions 
vary in different areas of the United States and even in specific 
areas of a single state. Such differences are compounded by the 
diverse philosophies upon which the intermediate operation is 
based iD many states. The variations of the way the middle 
echelon is conceived within the framework of the total three-level 
state system also add to the overall differences from state to 
state." 

FUNCTIONS 

One study classified th.e specific functions of the intermediate 
unit services and programs as follows: (1) administrative and staff person­
nel services and programs; (2) instructional services and programs; (3) student 
personnel and services; (4) special education services and programs; and 
(5) research ~nd development services and programs. 

Campbell, ~al. see the major functions of the intermediate unit 
as follows: 

1) Planning for local district reorganization. 

2) Determining the location of school plants. 
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3) Providing supplemental financing designed to further equalize 
educational opportunities . 

4) Offering specialized educational programs, such as technical 
and junior college programs. 

5) Providing specialized educational services such as 
psychiatric help to pupils in local districts. 

6) Providing educational leadership to local school districts . 

Intermediate units have been described as having primary functions 
of articulation, coordination, and s upplementation. In its articulative 
functions the intermediate unit acts as the housekeeper for state school 
administrative operation and at the same time lobbies for local educational 
needs at the state level. In its coordinative functions, the intermediate 
unit fosters cooperative spirit between local districts to solve common 
educational problems. In providing s upplementary service functions, the 
intermediate unit provides instructional and other direct services local 
districts cannot provide completely, effectively, or economically by them­
selves. This function may be one of the major growth areas for intermediate 
districts nationallv. Some of the more typical supplementary services are 
supervision of instruction, consultant help for teachers, operation of library 
and instructional materials centers, provision for psychological and guidance 
services, health services, special classes for handicapped pupils, speech 
and hearing therapy, and so on. 

Emerson pointed out that regional service agencies must plan to 
"spin off" functions when they become obsolete or the member districts are: 
ab le to s upport them internally. 

SUMMARY A1ID CONCLUSION 

The formal incorporation of some type of multi-district or 
multi-county intermediate service agency as an.integral part .of the state's 
formal e~ucation structure is a movement that has b~en increasing in 
strength since 1960. The demise of the old county office of superintendent 
and the 6 rowth of some form of intermediate or middle echelon organization 
has had tremendous impact on the states where thi s has occurred . During the 
past decade, approximately fifteen states have established a new unit of 
school government based upon a regional approach for the purpose of providing 
spec ialized programs and services for elementary and secondary schools or 
have reorganized existing units, usually the single county office 6f super­
intendent, for the improvement of ed uc a tional delivery systems a t the local 
school system level. Other states are currently examining this alternative 
through the state education agency, the state legislature, and/or executive 
branch of the s tate government. 

The increased demand from a more highly ~echnologically oriented 
society, urbani za tion a nd the s ubsequent suburbanization with the in­
herent population shifts, and the increased demand for providing equal 
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educational opportunity for all youngsters h a ve placed greater respons­
ibility upon each state educational system and the subsequent organiza­
tional structure. Even though ed u cation is constitutionally a state 
responsibility, in operation most of the responsibility has been placed 
on the local educational agency. With the increased complexity of education 
and the specialized services and programs increasing in number and scope, 
local education agencies have not been able to keep up with the demand 
effectively and economically. Therefore, regional approaches to delivering 
services to meet the specialized educational needs of youth are increasingly 
being required. 

Organization 

Intermediate educational coopera tivP.s are an integral part of 
the state system of educational administration . These agencies are legally 
established or permitted through state legislation and subsequently en ­
couraged through state, federal and local funsing . In most cases the inter­
med i ate unit is below the local education agency instead of a super - structure 
designed to overshadow the local school district; the intermediat e unit 
receives direction from the local education agency . The state structure 
in which these organizations are found is frequently described as a thr ee 
echelon system consisting of the state education agency, intermediate unit, 
and local education system. During the formation of the emerging regional 
intermediate unit, the old county superintendency has either been abolished 
or absorbed into the new intermediate unit . 

Membership 

Membership in intermediate units consists of the local school 
districts which comprise them. In some states it is optional for the 
county to vote for inclusion, while in others it is mandated. Most states 
are divided _into regional agencies in which all school systems are involved, 
although in some states certain school systems 6f large size are not per ­
mitted or required to join. In Iowa, the regional boundaries have been 
designed to include either a community co llege or area vocational school 
which would then become an integral part of the educational program, though 
not necessarily having membership. 

Governance 

The traditional intermediate unit, the office of county super­
intendent, was either elected by popular vot<; or appo~nted by the state 
education agency. In some cases a policy board of elected lay citizens 
did not exist . More recently, the intermediate unit has consisted of a 
board of control elected by the people with the appointment of the executive 
officer. The emerging regional intermediate units vary in the manner in 
which the board of control is determined. In some states they are popularly 
elected; in other states they are elected by the school board members of 
the constituent districts from their own ranks; and in one state they are 
elected by a joint committee of the constituent school districts which is 
usually made up of the superintendents of the local education agencies . 
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Situations exist where separate county school boards appoint a common 
administrator or superintendent who must meet separately with both boards 
in administering the joint unit. 

It is generally recommended that the board of control be popularly­
elected lay citizenry with overlapping terms of of fice from three to four 
years. However, the election of a board of control by the school board 
members of consti tuent districts based upon a weighted ADM vote has much 
merit. States where the governing board consists of one representative 
of each of the constituent districts or limit membership to a set number 
from any constituent district may soon run into the problem of conflict with 
the "one-man, one-vote" principle. 

The authority of the governing boards of the intermediate units 
is either established in law or through regulations established by the 
s tate education agency. Where possible, it i s recommended that powers 
a nd responsibilities of the boar ds of control be established through 
regulations of the state education agency so that changes can be made 
more easily as needs arise . Literature a lso indicates that the board 
of control of an intermediate unit should be empowered to establish its 
own rules and regulations subject to state ed ucation agency and/or 
statutory and constitutional constraints. The board of control of 
the intermediate unit should, as it most frequently does, have the 
authority to a ppoint its chief administrative officer and to 'approve 
staff upon the recommendation of this officer. 

Size and Geography 

Existing intermediate units have a wide range of student population 
depending upon the state's organization and natural geography or terrain. It 
is generally considered that the minimum student enrollment for a ny multi­
county regional intermedia te unit should be 10,000 pupils with a n optimum 
range of 50,000 to 60,000 students. It shou ld be pointed out, however, that 
this optimum is probably not s uf ficie nt to ~~fer extensive computer programs 
a nd facilities economically and eff icientl y . One of the chief co nsiderations 
in determining geographic size is the driving tifi•e from any point within the 
region to the center or centers that house progr~m offerings. A common 
"rule of thumb " is tha t driving time to the centers should not exceed one 
hour for 90 percent of the area to be serviced. 

Currently, intermediate units in the United States vary from 
single counties to multi-county organizations. However, the boundaries 
of the regional intermediate units may or may not be coterminous with 
the existing political county boundaries. This is usually determined 
by the strength of the co unty political and adm inistrative functions . 
Where the multi-county intermediate unit is not coterminous with county 
boundaries, the region seems to have been planned on a socio-economic 
basis. Other considerations given to the formation of regional agencies 
are the numb e r and kinds of local school sys tems involved, the financial 
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base, trade and service areas, climate, the demand for services that 
would b e placed upon the regional intermediate unit, and sociological 
community ties. 

Fun c tion 

The primary role o~ th e int e rmediat e unit is t o offer programs 
a nd services to aid loca l school systems in providing equa l educational 
opportunity for all students within the service area. The s e rvices pro­
vided by the intermediate units in the United States vary considerably. 
They may deal with inserv ic e education, s pecial education, guidance, cur­
riculum developme nt, vocational and adult education, cooperative purchasing, 
educational television, e lectronic d a ta processing, medi a , sha red teachers, 
libra ry, etc. Many r egional inte rmediate unit s a r e ex tensively invo l ved 
in planning on short- and long-ra ng e bases . These pla nning functions seem 
to be rapidly emerging and necessi t a t e th e r egional intermediate uni t 
working cooperatively with other s tat e and fede ral agencies . 

Ma n y of thes e intermediate unit s are involved in th e developmental 
pro grams which are d es i gn e d to work out the bugs so that the program can be 
"spun of f " as soon as the conscituent di s tric t s are able t o s upport it 
int e rna.Lly. 

Whatever the types of services provided to loc a l school distri c t s , 
the y are usually determined b y the c rit e ri a of the inability of the local 
district to provide the service on an economical, effective, a nd ef fi c ient 
basis itself. 

It should also be point e d out that those intermediat e unit s which 
do not have a state regulatory runction operate most e ffectively with the 
local education agency a nd are seen as providing s ervice s ~ and not for 
the local education agencies . Na tura lly , thi s has implica tions for s t a t e 
laws , rule s and regulation s . 

Personne l 

High staff qualit y and highly specialized personnel are the most 
striking characteristics of successful intermediate cooperative education 
units. The followin g types of specialcies required indicate the variety 
of personnel needs and opportunities connected with intermediate unit s : 
(1) curriculum r.ontent, (2) legal problems , (3) team teac hing, (4) fl exibl e 
scheduling, (5) educational planning, (6) educational redesigning, (7) testing, 
(8) programmed instruction, (9) c urriculum research (10) research, (11) educa­
tional television, (12) child development, (13) teacher recruitment, 
(14) communications, (15) genera l administration, etc. One intermediate unit 
in Michigan employs a full-time lobbyist to work with state and federal 
legislaLors in obtaining or influencing n ew legislat~on and possible sour ces 
of funding . 

Excellent salary schedules and/or various other fringe benef its 
and privileges are apparent key s to the s uc cessful recruitment of qu a lit y 
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staff personnel. The regionalism of many intermediate units provides a 
"district" size large enough to allow for a high degree of specialization 
by extremely qualified personnel who are typically given the freedom to 
perform within their own specialty areas. Current and projected activities 
of intermediate units will require personnel trained in: (1) planning, 
(2) communication, (3) media and technology, (4) program development, 
(5) evaluation, (6) computer applications, etc. Some intermediate units 
have been forced to develop their 'own training programs, especially in the 
rapidly emerging area of educational planning. 

Financing 

Intermediate units vary in their authority to levy taxes to 
provide funds for operational programs. Some intermediate units have 
been deliberately limited in the amount of state funds provided for 
administration and program operation to force local cooperation and 
mutually funded programs between constituent members of the intermediate 
unit. It is recommended that the intermediate unit be e mpowered to levy 
taxes and have fiscal independence a nd fiscal integrity. Intermediate 
units should be eligible to receive f e d e ral aid, other gifts, and grants 
for the operation of specialized services. Regional intermediate units 
should also be eligible to bond for the construction of the facilities. 
Contractual arrangements between the intermediate unit and local school 
systems to provide services are one of the most common forms of funding 
and definitely indicates program commitment. Some states provide funds on 
a matching basis for specific programs. Title III of the Elementary and 
Secondary Act has been used extensively in funding operational programs 
at the intermediate unit level. The trend toward more planning and evalu­
ation activities through Title III of ESEA encourages continuation of this 
funding since the intermediate unit is one of the most logical agencies to 
perform these tasks. 

Trends 

Some type of intermediate unit between the local school system 
a nd the state education agency appears essential since public education 
is obviously involved in a period of profound change, and modern conditions 
will continue to dictate further change. Most recent developments have 
emphasized the regional concept of multi-district cooperation with co­
ordinative, planning and supplementary service functions. Since 1965 there 
has been a considerable movement toward the establishment of intermediate 
units on a regional basis with many states considering this alternative. 
The advantage in this type of an agency that is most attractive to local 
education systems is the ability to maintain local autonomy while obtaining 
needed specialized services for s tud ents. A matter o f prime consideration 
for the establishment of multi-county intermediate units is that this structure 
provides an opportunity to equalize the tax base at a more local level than 
has previously existed. While mid-America has been the center of the force 
for the emergence of the regional intermediate units, the Southeastern 
United States, which has few of these cooperative programs, has probably 

A-7 



the most potential for their development. (The recent emergence of voluntary 
educational cooperatives and investigations of legislative councils, guberna­
torial committees, and state education agencies into regional education 
service agencies in the Southeast emphasize this point.) It is obvious 
that the single county office of county superintendent is waning and other 
structures must be found to provide the services. 

Regional intermediate units do indeed have a meaningful future. 
Many educational functions require a re gional approach. This is especially 
true in rural areas. Those areas lacking cooperative structures can certainly 
lea rn from the experience of states and regions where achievements have been 
mad e . 
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