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Regional Pla# Association is a *onprofit citize,z or-
ganization which has been working since 1929 for

the ef?icielbt and attractive developmelit of the Metro-

politan Region surrounding the Port of New York
and for expanding opportunities for all its residents.

The Study Area, shown at the left, is the geographic

context of the Association's current work on a Sec-

ond Regional Pla#, a successor to the pioneering Plan

of New York arbd its Ewuirons of the 1920'8. The
Study Area is deliberately drawn larger than would
be required to accommodate the most extell,sive of
several development patterns being evaluated for the

year 2000, the time horizon of the new plano The area
includes 31 counties in New York, New Jersey and

Comecticut with a population in 1965 Of 19 million

arid a lit?Ld curea of 12,748 sq=re miles.



Second Regional Plan publications

The Region's Growth (May 1967)
Projections of jobs by type, population, households
and income for the New York Metropolitan Region,
1965-2000, with a section on world urbanization and
the Atlantic Urban Region.

Public Participation in Regional Planning
(October 1967)

The importance and difficulties of involving the pub-
lic in planning, and results of RPA's pioneering 1963
Goals Project.

Jamaica Center (April 1968)
Prototype study of a major urban center: the possi-
bilities, design, transportation and process of devel-
oping Jamaica, Queens, with a summary of argu-
ments for large centers, particularly in the old Core
of the Region.

The Lower Hudson (December 1966)
The potential of the Hudson River Valley below the
George Washington Bridge as a public amenity- one
example of how to meet the conflict between preserv-
ing nature and the growth of a metropolis.

Waste Management (March 1968)
How to organize a metropolitan area for efficient
waste management: what information is needed,
where controls can be applied, how to project waste
generation of the future and how the pattern of
urbanization affects waste generation and handling.
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FOREWORD

In 1966, Regional Plan Association's Board of Di-
rectors, on recommendation of the Association's Com-

mittee on the Second Regional Plan, approved this
study of the needed increase in public services in the
Region's older cities. Events have underscored the

wisdom of the undertaking. Since the summers of 1966
and 1967 and publication of the Report of the National
Advisory Commission on Civil Disorders in March

1968, conditions formerly realized by a relatively few
are now known to all.

This report was produced by a research team at New
York University's Graduate School of Public Adminis-
tration, under a contract between the School and

Regional Plan. We are greatly indebted to Ray F.
Harvey, who was Dean of the School during this time,

for making the study possible. Dean Harvey died in
February 1968.

This report proposes a fiscal strategy by which the
nation can meet its responsibilities to the poor, the
states can perform their key role in public education,
and the old cities in our metropolitan Region and else-
where can adequately finance essential community
improvement and housekeeping programs.

The New York University report to Regional Plan
recommends that the federal government assume fis-

cal responsibility for poverty-related health, welfare
and special education services and double the invest-

ment now being made in maintaining the poor and

breaking the cycle of poverty; that the states finance

about 60 percent of school costs; that the older cities
plow the released funds into improved transportation,
recreation, and other public facilities and services
which make city life safe and attractive.

The consultants conclude: "The argument, then, is

that the older cities are neither ungovernable nor in-

solvent but that they are burdened with special kinds

of fiscal responsibilities which they cannot and should

not sustain by themselves. Relieved of these respon-

sibilities, they can be asked to finance, largely from

their own resources, a wide range of service improve-

ments. Self-governing and self-supporting local gov-

ernment can produce livable and attractive cities under
these conditions.

"This suggests a strategy which is a far cry from the

begging-bowl strategy most large cities now employ-

a plea for federal aid, however small, for any activity
whatsoever, from building code enforcement to library
construction. Instead, it suggests that the cities focus
on the really costly services, where their case for fed-
eral aid is far more convincing. This is a strategy

which seems more nearly consistent with the American
tradition of local autonomy and local initiative."

The report concludes that the added federal expen-
ditures resulting from complete federal financing of

poverty-related services at twice today's level would
be only about two-and-a-half times the expected av-
erage annual increase in federal income taxes based

on experience of recent years.

In reviewing this report, Regional Plan's Directors
asked that it be made clear to readers that the study
did not and was not intended to recommend adminis-

trative arrangements of poverty-linked services nor
regulations to be applied to their receipt. Further, they
asked that it be made clear that the recommendation

for federal financing of all governmental poverty-re-
lated services did not imply that private enterprise had
no role or responsibility for seeking solutions to pov-
erty-race problems.

Regional Plan Association, an unofficial citizens
group organized in 1929 to foster and develop the first
Regional Plan, has continued to pursue the goal of im-
proving the living conditions for the people of the
tri-state Region surrounding the Port of New York.

Second Regional Plan research, of which this report
is a part, is being financed by the Avalon, Ford, Rock-
efeller Brothers and Taconic foundations. Other stages

of Association work leading to the Second Plan were

also financed by these foundations and the Merrill,
New York, Twentieth Century, Victoria and Old Domin-
ion foundations.

In the decade 1957-1967 during which this work was

conducted, the Association was led by Harold S.
Osborne, Amory H. Bradford, James S. Schoff and Max
Abramovitz. Each has contributed significantly to the

making of the Second Regional Plan.

This publication has been reviewed and accepted by

Regional Plan's Board of Directors for transmittal to
the Committee on the Second Regional Plan and the
public.

C. McKim Norton

President
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INTRODUCTION AND SUMMARY

Poverty, race and the Second Regional Plan

Some 9.7 million persons live in cities in the Region
that are here categorized as the "old cities," 55 percent

of the Study Area population. (See Map 1.)
About 1.6 million households in the Study Area can

be considered severely impoverished,1 29 percent of the
Study Area's households.

About 1.8 million persons in the Study Area are
Negro (10 percent) and about .7 million are of Puerto
Rican extraction (4 percent).

These three demographic factors are closely related

and together are among the most significant forces in
regional development. Their interconnection is ex-
pressed in these data:

• Between 1950 and 1960, about 1.5 million white non-

Puerto Ricans moved-in the net-from the Study

Area's Core (Bronx, Brooklyn, Manhattan, Queens,
Hudson County and the City of Newark); in the same
period, 185,000 Negroes and 226,000 Puerto Ricans
moved into the Core, in the net.2 The tide continues

to run.

• Of all Negroes and Puerto Ricans living in the Study
Area, 84 percent live in New York City and the ten

other cities categorized here as old.

• Of all Puerto Rican households of three persons or
more (predominantly families with children), 32 per-
cent have incomes below $3,000 a year. Of all Negro
households of three persons or more, 25 percent have
incomes below $3,000. Only 6 percent of other such
households have incomes below this level.3

Poor families, less able than others to buy their way

out of environmental disadvantages, and minority
groups, often limited in choice by discrimination as
well as by poverty, must be particular concerns of
regional planning. Older cities, whose social problems
have made them pariahs, shunned by those who can
afford to shun them, face a downward cycle caused by

rising taxes and falling public services. Together, they

drive out business and the affluent, creating housing
vacancies into which more poor can move and further

lowering the tax base while increasing the tax burden.

1"Severely impoverished" group includes one- and two-person households with
incomes less than $3,000 and three-or-more person households with incomes less
than $5,000.

2A natural increase of about 1.2 million in the Core's population between 1950
and 1960 resulted in a net gain in total population despite the large out-migration.
3A|I figures are based on U.S. Bureau of the Census, U.S. Censuses of Population
and Housing: 1960.

In the process, many middle-class families reluctantly
leave city life which they would prefer, and the rich and
poor, Negro and white, are further divided.

Second Regional Plan work has, from the first, re-

ferred to the special problems of the poor. Economic
analyses and proj ections warned that the Region is
losing manufacturing production jobs, which con-

stitute the largest segment of unskilled jobs available,
and can be expected to continue to lose them-yet
unskilled men and women continue to pour into the
Region from rural areas. At the same time, demo-
graphic studies indicated that the number of young
people entering the labor market in the Region had
begun a swift climb in 1960 which would not end for
many years. Regional Plan pointed out that unskilled
jobs or expanded programs to raise the skills of in-
migrants and young people are needed and will be

needed for many years.

In analyzing the residential development pattern,
Regional Plan publicized the fact that two-thirds of the
vacant land surrounding urbanization was zoned for
houses on large lots-at least a half-acre per house-
and that this requirement has just about precluded new
housing for lower-middle-income families outside the
older cities. At the same time, most of the communities

with vacant land welcome factories which employ peo-
ple of low income. As a consequence, these low-income
workers cannot easily reach their jobs.

The Second Regional Plan itself will propose patterns
of urbanization which seem likely to increase the

choice of jobs and accessibility to jobs and higher ed-
ucation for low-income and minority people. Its pro-
posals will also be aimed at holding the Region
together socially by maintaining the stake of everyone
in the Region in the major older cities. The Plan's
recommendations on location of regional facilities
might also contribute to "integrated" shopping areas
in which the poor would not pay more than higher-
income purchasers as they often do in shops serving
only the poor. Furthermore, they might help to estab-
lish integrated health services, easy for the poor to
reach.

But the problems of the poor and of the cities in
which they are concentrated are not likely to be solved
entirely by planned location of jobs, colleges, depart-
ment stores and health facilities. Better public services,
particularly those related to poverty problems-health,
welfare, compensatory education, job training and
community organization-will also be important.



Higher quality in the other public services-public
school education, transportation, parks and recreation,
police and fire protection, sanitation-will be important
for the future of the older cities, too-particularly if
these cities are to remain the homes of middle-class
families with children.

Therefore, we asked Dr. Dick Netzer, head of the New

York University Economics Department, a research di-
rector of the New York City Temporary Commission
on City Finances (1966) and a continuing consultant to
Regional Plan, to put together a research team to ad-
vise the Association on a policy for public services in
the older cities. This volume is the team's report to
Regional Plan.

Summary and interpretation of the report

We interpret the report's major recommendations in
this way:

1. Investment in public services devoted to improving
conditions for the poor should be more than doubled in
order to break the cycle of poverty which tends to keep
the children of the poor as dependent and impover-
ished as their parents were-an increase nationally in
governmental expenditures from $11.5 billion in 1967 to
about $26.5 billion (in 1967 dollars). In the New York
Region's older cities analyzed here, the increase
should be from $1.7 billion in 1967 to $3.6 billion. These
estimates are based on present anti-poverty efforts
even though none of these programs has been an un-
qualified success so far. The estimates take into con-
sideration the failures but assume that many past
efrorts can become the foundation for success if sub-

stantially higher funds are invested over a longer
period of time.

2. Most of the additional funds should pay for better
education for disadvantaged children and for higher
income-maintenance payments and more complete
coverage.

3. All anti-poverty services should be paid for by the
federal government. Poverty is a national problem;
many of the poverty-stricken began life far from the
cities in which they now reside. The financial sacrifice
being made by the older cities of the Region to support
poverty-related services is draining their ability to
carry out strictly municipal programs such as police,

fire, parks and street maintenance. If anti-poverty ex-
penditures were doubled, as is recommended, the cities
could not possibly maintain their present share of the
costs-which in New York City would rise to a billion
dollars a year. Transferring full financial responsi-
bility for poverty-related public services to the federal
government-with the proposed increase in services-
would mean a rise in the federal budget of about $20
billion a year. Federal revenues will increase by $20
billion without any change in tax rates in just over
two years through the increase in gross national prod-
uct-an indication of the fiscal implication of these
proposals.

4. Adding to the poverty burden of the older cities
compared to the financial capacity of suburban com-
munities is the state aid-to-education formula used in

each of the three states of the Region. In none of these
states is the extra need of disadvantaged children
sufilciently covered or the ability of communities to
bear education costs adequately taken into account.
Therefore, state aid formulas should be revised to

reflect more fully ability to pay. Until the federal
government bears full anti-poverty costs, including
compensatory education for the disadvantaged, the
state aid formulas should provide added funds for
school districts with large numbers of poor children.

5. If poverty-related services are covered by the fed-
eral government and a larger share of other education
costs of the older cities is covered by a revised state
aid formula, the cities should be able to improve the
local services they provide so that living conditions
are competitive with the suburbs and can attract those
in the Region who prefer city living. New York City,
for example, would be relieved of a half-billion dollar
burden of poverty-related services-one tenth of its en-
tire annual budget-by federal assumption of this re-
sponsibility.

6. The cities would be well advised to seek a solution

to their financial dimculties by transferring poverty
burdens to the federal government rather than begging
for all kinds of grants for which there is little justifica-
tion from both federal and state governments. The
logic of the argument for federal anti-poverty funds is
strong, and a clear definition of programs which are
mainly local responsibilities and those, like poverty,
which are national responsibilities, would be salutary.

The report substantiates these recommendations
with financial data.

9
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1. CONDITIONS IN THE OLDER CITIES

This report deals with living conditions in the older
cities of the New York Metropolitan Region and with
the special problems of the poor who are concentrated
there. Inadequate public services-particularly educa-
tion, health and welfare-stand in the way of the poor
in their struggle to move into the economic mainstream
and enlarge their range of choices. The existing re-
gional development pattern weakens the ability of
these cities to provide the necessary services.

Inadequate public services also limit the choices of
the rest of the Region's residents, many of whom might
choose to live in a city if the services available were
equal to those in other parts of the Region. For ex-
ample, in Regional Plan's Goals for the Region project,1
the inferior quality of education was cited as one of the
major causes of middle-class out-migration from the
cities by those who otherwise preferred city living.

This report concentrates on the role of better public
services-particularly education, health and welfare-
in the long-term alleviation of urban poverty and in
improving the livability of old cities. This concentra-
tion is not meant to minimize the importance of other
policies. The quality and range of choice in city hous-
ing surely must be upgraded, and very substantially.
Jobs that do not require skills, which many of the
present poor will not have for a long time, must be
accessible to central city populations. These policies
will require both governmental and private action.
Governments also have the direct ahd immediate re-

sponsibility for improving their own services and, with
adequate financing, the improvements can be made
rapidly and can have a dramatic impact.

The old cities in this study

The term "old cities" refers to the long-settled com-
munities which served as nodes of urban growth in the
Region during the periods of rapid urbanization in the
nineteenth and early twentieth centuries.

While many very old communities have continued to
grow and prosper, some two dozen of the hundreds of
municipalities in the Regional Plan Association Study
Area (see map on inside front cover) share a special
set of characteristics.

1Regional Plan Association, Public Participation in Regional Planning, A Report of
the Second Regional Plan (October 1967).

1. Their population has grown very little over the past
fifteen years and, in some cases, has actually declined.

2. They encompass relatively little undeveloped land
within their municipal boundaries.

3. Because so much of the development is old, much
of their housing stock, industrial and commercial plant
and public facilities are obsolescent.

4. As would be expected, this older and typically lower-
quality housing is the cheapest available in the Study
Area and tends to attract the least well-off people.
Today, this means largely elderly whites and low-
income Negroes and Puerto Ricans of all ages.

Old age, slow (or no) growth, lack of new develop-
ment, physical deterioration and a high incidence of
poverty are to be found in both large and small cities
within the Study Area. However, this report focuses on
the larger of the cities with these characteristics. In
part, this is for statistical convenience, but there are
more weighty reasons as well. For one thing, it seems
clear that very large concentrations of the poor and
racially disadvantaged produce social problems which
are disproportionately grave. For another, both urban
renewal and school integration can cope more ef-
fectively with relatively small pockets of physical de-
terioration and race/poverty concentrations than with
very large concentrations. Finally, the range of govern-
mental responsibilities of the larger cities is consider-
ably broader than that of the smaller municipalities,
some of which possess only village status.

This report deals with the eleven communities listed
in Table 1. Ten of these communities are cities of over

50,000; the eleventh is Hudson County, made up almost
entirely of six old cities-Bayonne, Hoboken, Jersey
City, Union City, Weehawken and West New York.
As a group, these eleven old communities in 1960 had
55 percent of the Study Area's total population, 84 per-
cent of its non-white and Puerto Rican population, and
71 percent of all households with incomes of $5,000 or
less. Eight of the eleven communities actually lost
population in the 1950-60 decade, although the Study
Area's population as a whole increased by 16.4 percent,
and the Study Area's population outside the eleven old
cities increased by 44 percent. All the listed cities had
concentrations of minority group populations well
above the levels of the Study Area outside the old cities.
This was also true of the households with incomes

below $5,000.

11
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Table 1

POPULATION, RACE AND INCOME CHARACTERISTICS FOR SELECTED
OLD CITIES IN THE NEW YORK REGIONAL PLAN STUDY AREA

New York City

Hudson County
Newark

Bridgeport
New Haven

Paterson

Trenton

Elizabeth

Waterbury
Mount Vernon

Passaic

Population
1960

(thousands)

7,782

611

405

157

152

144

114

108

107

76

54

Study Area excluding
eleven old cities 7,554

Percent

Change
1950-60

- 1.4%
- 5.7

- 7.6

- 1.2

- 7.5

+ 3.1
-10.8

- 4.5

+ 2.5

+ 5.7
- 6.5

+44.4

Eleven old cities as a percent of total Study Area:
Population, 1960

Non-white and Puerto Rican population, 1960
Households with incomes below $5,000, 1959

.Including six old cities: Bayonne, Hoboken, Jersey City,
and West New York.

Source: U.S. Censuses of Population and Housing: 1960.

Percent
Non-white

Puerto Ric

1960

22%
9

37

14

16

18

24

12

8

20

12

5

55%
84

71

Households
or With Incomes

an Below $5,000
1959

45%
41

52

44

47

49

47

38

37

32

42

26

Union City, Weehawken

Comparing the old cities to their neighbors

There are important socio-economic differences
among old cities, and between the old cities and their
immediate environs and, particularly, between the old
cities and selected suburban communities which stand

at the opposite end of the economic spectrum (see
Table 2). What is revealed is the uneven settlement of
Negroes, Puerto Ricans and low-income residents gen-
erally, and the consequent uneven distribution within
the Study Area of the public service responsibilities
with which this report deals.

The old cities have disproportionately high ratios of
non-whites in their population. Typically, the rates in
each exceed those for the rest of the state and county in
which they are located as well as those for the well-
to-do suburbs, and this trend has been persistent in
recent years. In the 1960-64 period, New York City's
non-white population climbed from 15 to 18 percent.
Mount Vernon's non-white population rose from 20 to
27 percent of its total population between 1960 and
1965. In New Haven, the non-white share went from

15 to 24 percent in the 1960-67 period. Newark's ex-
perience during this same period is almost incredible
in this regard. Newark's non-white population in-
creased its share from 34 to 52 percent and persons of
Spanish-speaking origin increased from 5 to 10 percent
of the total. Newark's non-Spanish speaking white
population declined in absolute terms by over 30 per-

cent (from close to 250,000 in 1960 to just over 150,000
in 1967).

In old cities, median incomes of all families com-

monly differ from median incomes of non-white fami-
lies by $1,500 or more, while elsewhere the differences

are even greater. In addition, median incomes for both
all families and non-white families are lower in the

old cities than they are statewide, county-wide or in
the suburbs.

To illustrate, consider Elizabeth. The relevant com-

parisons are with the State of New Jersey, Union
County and the suburban community of Summit, also

in Union County. Elizabeth's population is 11.0 percent
non-white. The State, County and Summit rates are

8.7,7.7 and 5.7, respectively. In Elizabeth, the median

income of all families in 1959 was $6,429; of non-white

families, $4,585, or $1,844 lower. For all families, the

State, County and Summit median incomes were
$6,786, $7,746 and $10,768 respectively-all above the
Elizabeth median of $6,429.

Table 2

OLD CITIES VS. THEIR ENVIRONS:

RACE AND INCOME CHARACTERISTICS

New York State

New York City

Nassau County

Westchester County
Mount Vernon

Bronxville

Scarsdale

New Jersey

Essex County
Newark

Millburn

Hudson County
Mercer County

Trenton

Passaic County

Passaic

Paterson

Union County
Elizabeth

Summit

Connecticut

Fairfield County
Bridgeport

Darien

Greenwich

New Haven County
New Haven

Waterbury

Percent Non-white

Population, 1960

8.7

19.8

34.4

1.1

6.9

12.9

22.6

6.7

8.8

14.9

7.7

11.0

5.7

4.4

5.3

9.9

.1

2.2

5.3

14.9

6.7

8.9 %
14.7

3.2

77

19.9

2.0

4.9

Median Family Income, 1959
All Families Non-white families

$ 6,371

6,091

8,515

8,052

6,873

10,000+'
22,177

6,786

6,651

5,454

14,145

6,151

6,707

5,840

6,431

5,885

5,541

7,746

6,429

10,768

6,887

7,371

5,982

12,998

9,588

6,718

5,864

6,535

$4,441

4,437

5,113

4,966

4,950

n.a.b

n.a.b

.75 percent of families have incomes over $10,000.
bn,a.-not available.

clncluding six old cities: Bayonne, Hoboken, Jersey City, Union City, Weehawken
end West New York.

Source: U.S. Census of Population: 1960.

4,571

4,450

4,491

n.a.b

4,450

4,655

4,602

4,403

4,560

4,335

5,116

4,585

5,500

4,554

4,585

4,411

n.a.b

4,821

4,513

4,205

4,513

13
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2. LOCAL GOVERNMENT EXPENDITURE IN OLD CITIES

The budgets of local governments in the Study Area
are dominated by two types of expenditure: for serv-
ices explicitly linked to poverty and for schools.1 Table
3 presents data for these two major expenditures and
for all other functions undertaken by local govern-
ments. The table indicates the contrast between local

government expenditures in areas dominated by old
cities and outlays in the rest of the Study Area. How-

ever, some of the large old cities are served by
overlapping local governments, notably county gov-
ernments, which also spend money on poverty-related
services and education. Therefore, the data in the table

include expenditures for all local governments, includ-
ing county government in the counties containing

Newark, Elizabeth, Trenton, Paterson, Passaic and

Mount Vernon (with some separate data by level of
local government to illustrate the problem). This tends
to dilute the comparisons but, nonetheless, the basic
relationships are clear.

Table 3 demonstrates two important characteristics.

The first is the large role of education and poverty-

linked outlays in local government finances. We as-
sume that local tax burdens influence decisions to live

in the old cities and therefore that those decisions can

be greatly influenced by changes in the financing of

these categories of expenditure alone. Furthermore,
these categories are far more appropriately financed
by higher levels of government than are functions such
as police, fire, sanitation and the like. In most cases, it

would be difficult to justify intergovernmental shifts
in fiscal responsibility for the latter. The case for ed-

ucation and poverty-linked services is precisely the

opposite, as the discussion in succeeding sectors will

demonstrate. And because these outlays loom so large

in old cities' budgets, appropriate financing for these
two categories alone would go a long way to equalizing
old city and suburban tax burdens. It is also the con-

tention of this report that if this were achieved, old

city governments would have a reasonable prospect of
financing satisfactory levels of service for all other
functions.

The second significant characteristic is the apparent

reciprocal relationship between expenditures for ed-

ucation and for all other activities, including the

1While a wide variety of local government services can be linked, directly or indi-
rectly, to problems connected with the concentrations of poor people in cities,
ranging from police protection to public assistance, it is difficult to separate
the poverty-linked components in many cases. Therefore, in this report we
focus on a group of services explicitly linked to poverty and dominated by poverty
considerations: welfare, hospitals and other health services for the poor, and pro-
grams supported under the Economic Opportunity Act (the "war against poverty").
We also devote much attention to the aspects of old cities' school programs and
costs which are similarly linked to poverty concentrations.

Table 3

LOCAL GOVERNMENTS' GENERAL EXPENDITURES FOR EDUCATION,
HEALTH-WELFARE AND ALL OTHER SERVICES; 1962

New York City

Expenditures (millions)

Per capita expenditures
Percent distribution

Counties containing ten other
old citiesb

Expenditures (millions)
City and town

governments

County governments
School districts

Special districts

Total

Per capita expenditures
Percent distribution

Rest of Study Area

Expenditures (millions)
Per capita expenditures

Percent distribution

Total

Health

Hospitals
Education & Welfare

$2,597 $633 $613

334 81 79

100% 25% 24%

$ 603 $202

187 6

205 205

61 --

1,056 413

268 105

100% 39%

$ 45

102

$1,681 $920 $107

285 156 18

100% 55% 6%

147

37

14%

All Other

$1,351

174

51%

$ 356

79

$ 654

111

39%

61

496

126

47%

.Includes expenditure of municipal, county, school and special district governments.
bSee Table 1 for list of cities. For the three Connecticut cities, includes only the
cities themselves (not the whole counties) since there is no county government.

Source: U.S. Census of Governments: 1962.

services related to poverty. The more suburban or
"non-old city" a sector is, the higher its expenditures
for education, both in per capita terms and as a per-
centage of total local government expenditure. To be
sure, there are fewer public school pupils in relation

to population in the old cities than in the rest of the
Study Area, but this is by no means the whole ex-
planation: As will be shown later in this report, school

expenditures even on a per pupil basis tend to be
relatively low in the old cities.

In contrast, expenditures both for the services linked
directly to poverty and for all other non-school func-
tions are high in the old cities on a per capita basis,
and welfare and health outlays comprise a much larger
share of local government expenditures than in the
rest of the Study Area. There is a strong implication
in this that there is, to some extent, a trade-ofT between

supporting education and supporting other types of
public services-that relatively high non-school costs
in the older cities may impair their fiscal abilities to
improve their schools.

211 1960,17 percent of the population of the Core consisted of school-age children
(ages 6-17); the corresponding figure for the rest of the Study Area was 21 percent.
This differential is obviously not large enough to account for the per capita ex-
penditure differentials in Table 3.
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Welfare and health services consume 24 percent
»%4=%

f i-t- -1''t,15% of New York City's budget, yet few of those
closely involved with the welfare system,

.
M©% 9 whether administrators or recipients, seem

satisfied with the ponderous manner In which it
' functions. On these pages we see the machinery

'
1 *!K-

j
as it relates to one Harlem resident.

9:30 a.m. at the Harlem Social Service Center

. (until recently called Welfare Center). In fore-
ground, those who arrived first are telling their
problems to a service worker. Behind them,

p later arrivals stand in line waiting to receive a
'K'

registration number.

t

3

0£58 -7
r 10:00 a.m. Mrs. Hannah Brockington (white ker-

"

chief) stands in line. She is a mother of four
children for whom she receives Aid-To-De-

pendent Children payments. She is also a com-
4 ' munity leader at the complex of schools as-

sociated with IS 201.

* 3

, >fi % 4
10:45 a.m. Mrs. Brockington makes it to the

-

»f»,4,1'« ' registration desk
.. 1 , f»<r»

11:00 a.m. Mrs. Brockington waits for her num-
4. ber to be called.

f

* 12:00 noon Mrs. Brockington describes her
problem to a service worker. After he has heard

I, 4 it, he will relay the details to the appropriate
**S caseworker, and Mrs. Brockington will return

, 17» 9% '
. to her seat to walt until the caseworker is free

to see her--perhaps an hour, perhaps 3 hours,
sometimes not till the next day.

photos by Louis 8 Schlivek
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11' Medical services for the poor are

illustrated at Harlem Hospital in

Manhattan. On the whole, how-

ever-and particularly outside

New York City-preventive medi-
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cine (including dental care) and

outpatient services are very lim-

r :04,, \ ,* Ited for those who cannot afford

to pay for them. This report rec-
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.
ommends "a substantial increase

in public expenditures for per-
I sonal health care for the poor (a

one-third increase In New York

City and much more in percentage
1 ' .

terms in the other old cities) to

4]* provide more complete coverage

to the low-income population, Im-
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wider range of health care serv-

ices available to the poor.
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3. POVERTY-LINKED SERVICES

In 1965, local governments in the Study Area spent
an estimated $1.2 billion, one-sixth of their budgets, for

welfare, health and hospital services-services which
are very largely directed at the poorer members of the
community,' In addition, they spent an estimated $300
million for other services linked to the existence of

poverty, ranging from special anti-poverty programs to
low-income housing. An important component of these
services consisted of special educational services in
schools in ghetto areas.

As the concentration of the poor in the Region's old
cities would suggest, support for poverty-linked serv-
ices falls heavily on the local governments serving
these old cities. Table 4 shows New York City at the

extreme. With only 44 percent of the Study Area's
population, it accounted for 71 percent of all health,
hospital and welfare outlays in 1962. The areas con-
taining other older cities have a larger proportion of
the Region's population than they do of health and
welfare expenditure, but this is largely a consequence
of the fact that some of the counties involved include

sizeable suburban populations in addition to the popu-
lations of the older cities.1 The areas which do not

contain any major old cities exhibit the characteristic
suburban pattern-in 1962, they housed one-third of
the Study Area's population but accounted for only
12 percent of health and welfare expenditure. The per
capita expenditure figures provide what is perhaps the
best comparison-almost four times as high in the old
city areas as elsewhere, and substantially higher than
in totally suburban counties.

All of these outlays have been rising rapidly in re-
cent years. Welfare and health expenditures, for ex-
ample, rose by more than one-third in the three-year
period 1962-65 and are estimated to have risen another
25-30 percent between 1965 and 1967. This is consistent

with the nation's decision to place the eradication of
poverty high on the list of national priorities, although

the increase is by no means entirely a reflection of

this change in attitude. The rise also reflects the in-

creased numbers on the public assistance rolls as well

as rapid increases in the cost of medical care services

and dissatisfaction with the quality of health services
previously provided.

To some extent, the data used thus far understate

1An exception is the relatively modest share of service in publicly-owned hospitals
consumed by fee-paying patients. In New York City, for example, fees paid by pa-
tients equalled only about 5 percent of City hospital expenditures.

2As Table 3 shows, the bulk of health and welfare expenditures in behalf of old
city populations outside New York City is made by county, rather than city, govern-
ments.

the scale of poverty-linked outlays. Among the omis-
sions, the special school costs related to poverty are the
most significant. These have been expanding rapidly
in recent years and, as will be shown below, the in-
dicated but now unmet needs will cost vastly more.
Their magnitude is indicated in Table 5, which breaks

down identifiable 1966-67 New York City poverty-
linked outlays by major class. As shown, those for ed-

ucation account for just under 10 percent of the total.

Table 4

PER CAPITA LOCAL GOVERNMENT EXPENDITURE FOR

HEALTH AND WELFARE SERVICES,* 1962

Areas containing eleven old cities
(areas with old cities dominant)

New York City

Essex, Hudson and Passaic

Counties; cities of Bridgeport,
New Haven and Waterbury'

(other counties containing old cities)
Union, Mercer and Westchester 10

Rest of Study Area 33
Total Study Area 100

Share of Study Area
Total Health

& Welfare

Populationb Expenditure

67% 88%

44 71

13 12

5

12

100

Per Capita
Health

& Welfare

Expenditureb

$65

27

18

49

79

44

aExpenditure by all local governments within indicated counties (including
county governments) for health, hospitals and public welfare.

b1960 population data used here.
cFor the Connecticut cities, there are no overlapping local governments.
Source: U.S. Census of Population: 1960 and U.S. Census of Governments: 1962.

Table 5

IDENTIFIABLE NEW YORK CITY EXPENSE BUDGET

EXPENDITURES LINKED TO POVERTY, 1966-67

Human Resources Administration

Income maintenance (i.e., welfare payments
and administration)

Child care

War on poverty (and related programs)
Juvenile delinquency prevention

Drug addiction control
Subtotal

Health Services Administration

Personal health care (in and out of hospitals)*

Board of Education

Guidance, remedial and special educational
programs

After-school and summer activities

Vocational high schools
Subtotal

TOTAL

$607

75

111

8

13

millions of dollars

72

13

36

$ 814

585

121

1,520

.Excludes estimated fees paid by patients to municipal hospitals by private hospital
insurance plans.

£This is roughly one-third of all Expense Budget expenditures.

Source: City of New York. Office of the Mayor, Budget message and the executive
budget as submitted to the Board of Estimate and the City Council for the
fiscal year 1967-1968. April 15, 1966.
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As large as these absolute and percentage outlays

are, there is no doubt that they fall considerably short
of the amounts needed to eliminate poverty. Not only
are the sums spent on existing programs inadequate,

but the programs themselves are deficient in a number

of ways:

1. Health services provided the poor consist largely
of care for acute or severe chronic illness in hospitals.
Preventative and ambulatory treatment service and
dental care service to the poor have been very limited,
especially outside of New York City.

2. Very large numbers of people with incomes that
classify them as poor do not receive public assistance
to supplement their incomes. They live at decidedly
substandard levels. Nationwide, about 30 million people
have incomes below the officially deAned poverty lines;
of these, only about 7 million receive public assistance:
Even in New York, where standards of eligibility for
assistance are relatively lenient, data on personal in-
comes suggest that there are as many families and in-
dividuals eligible but not on welfare rolls as there are
present welfare recipients. In this connection, it should
be pointed out that only about 2 to 4 percent of present
recipients are male adults of working age without
physical disabilities. Most welfare recipients are old
and/or disabled, or dependent children and their
mothers.

3. Assistance payments provide minimal standards
of living. More important, perhaps, is that the very low
standards of living for aid to dependent children fami-
lies do not afford a home environment conducive to

breaking the intergeneration "cycle of poverty."

4. The public assistance system provides positive
deterrents to self-help by recipients who potentially
could find employment. Unless they can earn large
amounts, they have no incentive to earn at all since
the assistance payments are reduced one-for-one by

any earnings-in effect, a 100 percent tax on earnings.'
This, together with the very limited child care facilities
for working mothers with low incomes, tends to per-

petuate dependency.
There are numerous proposals to correct the short-

comings in the existing programs designed to reduce
poverty and to alleviate its effects. The critics differ
among themselves as to the basic causes of poverty
and/or their preferences for a short-run versus a long-
run attack. One group, for example, emphasizes the

3For a summary of the evidence on the extent to which present income mainte-
nance programs actually reach the poor, see Christopher Green, Negative Taxes
and the Poverty Problem (Washington, D.C.: The Brookings Institution, 1967),
Chap. 3.
4lt is worth noting that New York City is conducting an experiment which would
reduce this disincentive to work by permitting welfare recipients to retain their
first $85 of earnings per month without any reduction in assistance payments. A
similar experiment is now underway in New Jersey.

lack of jobs and the inability of many to hold them.

This points to expansion of the investment in human

resources and programs of national and regional de-

velopment. Others, who emphasize the immediacy of

poverty, look to programs aimed at mitigating inter-

ruptions of income, ensuring its adequacy and directly

providing improvements in the living conditions of the

poor with respect to health, housing, etc.

In all likelihood, the war on poverty will be fought on
a nunnber of fronts, guided by different approaches.
The actual costs of the improved public programs will,
of course, depend upon the approaches emphasized.
A tentative measure of the need can be derived from

estimates of the costs of improvements that have been

proposed by a number of experts and organizations
for the programs now receiving emphasis-public as-
sistance, government participation in personal health

services provided to the poor (via Medicaid and local
government hospitals and health departments) and the
bundle of programs under the federal war on poverty-

all the poverty-related services except education: To-
gether, these conventional programs cost $1.4 billion
in New York City in 1966-67 and an estimated $200 mil-

lion in the other ten larger old cities in the Region-
roughly $700 million for public assistance and $900

million for other welfare, health, hospital and anti-
poverty programs (see Chart 1).

We estimate that really adequate programs would
cost more than $1 billion a year over and above the
$1.6 billion spent in 1966-67, an increase of $800 million

(nearly 60 percent) for New York City and $250 million
(125 percent) for the other ten old cities: This estimate

assumes, first, a doubling of public assistance case-
loads with the addition of the large numbers of those
eligible who do not now receive assistance. Second, it
includes a doubling of child care expenditures in New

York City and a much larger percentage increase in
the other old cities, which now provide only rudimen-
tary child welfare services. Third, it assumes a sub-
stantial increase in public expenditures for personal
health care for the poor (a one-third increase in New
York City and much more in percentage terms in the
other old cities) to provide more complete coverage to
the low-income population, improve standards for the
services actually provided and make a wider range of
health care services available to the poor.

5This is not to argue that the conventional approaches are the most effective ones,
but that the costs of improvements along conventional lines afford a reasonable
approximation of the costs of any type of comprehensive improvement of poverty-
related public services.

6This assumes current levels of consumer prices (which affect public assistance
family budgets) and current levels of public employee salaries (which affect ad-
ministrative and operating costs of health and welfare programs).
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NEEDED INCREASE IN BUDGET FOR POVERTY-LINKED SERVICES
FOR ELEVEN OLD CITIES
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A strong case can be made for relieving local govern-
ments of all fiscal responsibility for poverty-linked
services. Within this Region, as in nearly all of metro-
politan America, poverty and the governmental serv-
ices to alleviate it are concentrated in older centers,

not because old city governments choose this but be-
cause of the dynamics of metropolitan development.
The poorest, least adequately educated migrants who
come to urban areas-mainly from the rural South and
Puerto Rico-settle in the old cities of metropolitan
areas where housing is inexpensive. Meanwhile, the
better-off residents of the older cities move to other

parts of the Region; similarly, new middle-class mi-

grants to the Region tend to settle in suburban com-
munities. It is clearly inequitable to suggest that the
communities in which the poor happen to be concen-
trated should be responsible for the fiscal consequences
of poverty.

The inequity aside, local government fiscal responsi-
bility for services to the poor makes it unlikely that
the poverty-linked services will ever be provided at

adequate levels. Some of the older cities simply do not
have the taxable capacity to do so. In others, high
taxes for the alleviation of poverty can be evaded by
migration, thus reducing the local tax base. In the
absence of a region-wide taxing authority to finance
poverty-linked services-and in a vast, geographically
expanding region this seems impracticable-the only
way to assure adequate services is to finance such
services from funds collected over a wider geographic
area by state and/or federal governments.

In our highly mobile society, with no impediments to
movements of people, goods and money over state
boundaries, there is a strong presumption in favor of
federal government financing of poverty-linked serv-
ices. Business and individuals can move among the
states in reaction against heavy taxation for poverty-
linked services, though, to be sure, they are less likely
to flee states than cities or counties. Nevertheless,

pending full federal financing of poverty-linked serv-
ices, state government assumption of the fiscal respon-
sibilities now borne by the older cities is reasonably
safe and certainly worthwhile.' However, full federal
financing should remain the goal.

Some proposals for more federal financing. In the
past year or so, a number of responsible organizations
have proposed to increase federal responsibility for

poverty-linked services. In December 1967, for exam-
ple, New York City's Citizens Budget Commission
recommended it. In June 1966, an Advisory Council on
Public Welfare established by the United States De-
partment of Health, Education and Welfare called on
the federal government to set nationwide standards

for public assistance, with the federal government as-

suming the costs above a stipulated share: The Council
went on to suggest guidelines for correcting the de-
ficiencies in assistance standards, eligibility for aid,

eligibility determination, specific child and youth wel-

fare services, other specific services such as home-

maker, old age and community services, legal rights

of clients and criteria for state-federal sharing of costs.

The Council did not cost out its recommendations, but

a doubling or trebling of costs was implied by its sug-

gestion that public assistance be ensured for all those

eligible.

Another approach which has received much attention

7Transfer of public assistance to the New York State government was provided for
by the State's 1967 constitutional convention, but the proposed constitution was
rejected at the polls; however, this can be done by the legislature without consti-
tutional change. State assumption of the welfare responsibility and increased
State financing of schools in poverty areas has been recommended by the New
York State Joint Legislative Committee on Metropolitan and Regional Areas Studies
in its October 1967 report.

8Advisory Council on Public Welfare, Having the Power We Have the Duty; Report
to the Secretary of Health, Education and Welfare (Washington, D.C., June 1966).
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recently is the notion of making income transfers to
the poor through taxation, or rather through what
amounts to negative income tax rates. There are many
variants of the basic negative income tax idea; but
they all have the same rationale:

The focus in transfer-by-taxation plans is on
reducing or eliminating the poverty gap. All
allowances would be paid in cash; recipients
would be free to determine how the cash is

used. Everyone would have access to the bene-
fits as a matter of right. This contrasts with
the view implicit in the public assistance and
unemployment compensation programs that
society must be protected from the "loafer"-
the person who can work and is unwilling to
do so. The removal of any distinction between
the able-bodied poor and those who cannot
work because of dependency, disability, or
other reasons is at the heart of the difference

from present programs. This difference is re-
inforced by the proposed use of incorne and
family size as the only criteria for deter-
mining the amount of the payment from the
government.10

Under any negative income tax plan, each house-
hold would file an income tax return. Where household

income stood below some specified level, say $2,000,
the government would rebate to the family a sum
equal to the amount by which it was deficient. As
family income rose the rebates would continue, but at
a diminishing rate. Finally, at some point, say $6,000,
the family would no longer receive any negative in-
come tax payments and would begin to pay positive
income taxes instead.'1 One of the advantages cited for

this proposal is that it would avoid the 100 percent
"tax" which welfare clients now pay on their earnings
under the existing formula of reducing welfare pay-
ments by the full amount of earnings.

Still another approach now being discussed is that
of monthly federal family allowances or childrens' al-

lowances, similar to programs now existing in many

other advanced countries. For example, a program
which made monthly payments of $50 for all children
under six and $10 for all children 6-17 would have

9These are explored at length in Green, op. cit., which is the most complete study
of the whole subject.

10The Brookings Institution, Using Negative Taxes to Narrow the Poverty Gap
(Brookings Research Report 65; Washington, D.C., 1967), p. 2. This report is a
summary of the Green book cited above.

11A negative income tax plan along these lines was devised by James Tobin and
was proposed in "The Case for an Income Guarantee," The Public Interest, No.
4, 1966, and Daedalus, Fall 1965. The mechanics of the proposal are explored in
James Tobin, Joseph A. Pechman and Peter M. Mieszkowski, "Is a Negative In-
come Tax Practical?," Yale Law Journal, November 1967.

had a net cost (after some income tax offsets) of
roughly $10 billion nationwide in 1965. Of all children
in families below the poverty line in 1965, 43 percent
would have been brought up above the poverty line
had this program then been in effect,12 There is little
evidence to substantiate the fear of many opponents of
this approach that childrens' allowances encourage
increased family size.

The issue here is not which among the various pro-

posals is best. The alternatives presented demonstrate
that there are a variety of ways to deal with poverty
problems via the income maintenance route. None of
them is cheap. The cost of the negative income tax

proposal outlined above is estimated at $12 billion
annually. Though on first sight a great sum, about $5
billion of this would replace existing public assistance
payments and the remainder certainly could be ab-
sorbed by an economy which grows at a rate of some
$50 billion per year.

The proposal to make the federal government
fiscally responsible for poverty-linked services-
whether through negative income taxation or other-

wise-is meant to apply not only to public assistance
but to all poverty-related programs, including those in
health and education.

What this would imply for all old city budgets may
be inferred from the New York City data. Of the $1.5
billion the City now spends on such programs, it raises
about $500 million from City sources. These are funds
that can and should be available for functions more

appropriately financed out of local taxes-the non-
poverty components of education, sanitation, police,
fire, recreation facilities and the like. One-half billion

dollars could buy substantial improvements in these
services.1; But even more important, federal financing
of the poverty-linked services would permit a more
adequate confrontation of the problems of poverty and
better service to the poor than ever can be the case

when financially hard-pressed local and state govern-
ments must bear a major part of the cost.

12MO|lie Orshansky, U.S. Social Security Administration (background material pre-
pared for Citizens' Committee for Children Conference on Children's Allowances,
October 22-24, 1967).

13lt might be thought that the validity of this argument could be demonstrated
by analyzing the experience of the many states in which local governments
today have little or no fiscal responsibility for public assistance-does this
fiscal relief permit local governments to do a better job with respect to purely
local functions? The complicated and fragmented structure of local government
in American metropolitan areas and the wide variations in other important
factors make such an analysis difficult. However, we do know that local taxes
relative to personal incomes are generally much lower in metropolitan areas
located in states where public assistance is largely a state government respon-
sibility than in metropolitan areas located in states where public assistance is
largely the responsibility of local government. Thus, local governments do have
the capacity to do a better job with respect to local functions when not
burdened with the costs of public assistance, even if they do not tap this
capacity.
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Table 6
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EDUCATION AND OTHER GENERAL EXPENDITURE

IN ELEVEN OLD CITIES, 1955-65

New York City

Hudson County'

Newark

Bridgeport

New Haven

Paterson

Trenton

Elizabeth

Waterbury

Mount Vernon

Passaic

Ten cities (excluding NYC)

New York City

Ten cities

Increase in Local Governmental Expenditures
1955-65

Education

133%

36

66

77

69

90

71

66

76

80

65

62

All Other

93%

11

41

97

84

84

54

33

57

106

3

40

Education expenditure as percent
of total general expenditure

1955 1965

19.9% 22.3%

31.5 34.6

8|ncluding six old cities: Bayonne, Hoboken, Jersey City, Union City, Weehawken
and West New York.

Source: U.S. Bureau of the Census, Compendium of City Government Finances:
1955·63 and City Government Finances: 1963-64 and 1964-65. Includes only
city government and school district expenditure.

Evaluating education in the older cities

This is the backdrop for the discussion which follows
on the educational needs of the Region's old cities.
These needs will be assessed for all socio-economic

groups which make up the population of the old cities.
The discussion will concentrate on the following
questions:

1. How good is the education offered by the public
schools in the old cities and what does this ed-
ucation cost? Since it has been established that

there is a fairly strong correlation between
quality and cost, comparisons will be made with
some so-called "best" suburban school systems.

2. What special educational problems do the old
cities face? Do their schools meet these problems
adequately?

3. If not, what programs will effectively improve
educational quality and how much will they cost?

In dealing with the second and third sets of ques-
tions, attention will be focused mainly on the New
York City school system, partly because the problems
seem to be most acute there and partly because more
data are available with which to construct a hypotheti-

Chart 2

COMPARISON OF PER PUPIL EXPENDITURES: NEW YORK CITY VS.
SELECTED SUBURBAN COUNTIES AND HIGH-EXPENDITURE SUBURBAN
SCHOOL DISTRICTS IN NEW YORK STATE, 1963-64*

OLD CITIES

100

20

Z

127

5:

f8

SUBURBAN

COUNTIES

106

3 li

Z 0

SUBURBAN

SCHOOL DISTRICTS

145

:

143

*Per pupil expenditures converted to an index in which New York City = 100.

cal cost model. The findings should, however, have
relevance for the other old cities.

Education expenditure in the old cities

The cost of public school education has risen dramat-
ically in the past decade. In part, this has been a result
of enrollment increases-the ten old cities other than

New York City experienced an 18 percent rise in en-
rollment during the 1955-65 decade, while New York
City's enrollment rose by 14 percent.

Higher enrollment does not, however, fully account
for the soaring costs of elementary and secondary
education. In the ten cities, the rise in salaries and
other costs is largely responsible for the 62 percent
increase in expenditures in the 1955-65 decade (see
Table 6). New York City's 133 percent increase can be
explained in part by the wide array of new programs
and services introduced to try to cope with the chang-
ing composition of the City's school pupils.4

Despite their rapid rise in education expenditure,
the old cities have been lagging far behind their sub-
4See Appendix 2 for a discussion of these programs.

Z

Ul

CK



Chart 3

COMPARISON OF PER PUPIL EXPENDITURES: NEW JERSEY OLD CITIES
VS. SELECTED SUBURBAN COUNTIES AND HIGH-EXPENDITURE SUB-
URBAN SCHOOL DISTRICTS IN NEW JERSEY, 1963-64*
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COUNTIES

110
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W
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*Per pupil expenditures converted to an index in which Newark = 100.

SUBURBAN
SCHOOL DISTRICTS

149

132

@

urban competitors in the amount currently being spent
per pupil. This is shown in Charts 2-4 for a few 10-
calities in the Region. Additional data come from a
special study of comparative school quality in the New
York Region made for this report by the Institute of
Administrative Research, Teachers College, Columbia
University. (For a detailed report on the study, see
Appendix 1, p. 49).

Chart 2 shows that in 1963-64, New York City was
not spending as much per pupil as school districts in

adjacent suburban counties taken as a whole and that
two suburban school districts known for high educa-

tional expenditures, Scarsdale and Great Neck, spent

nearly half again as much as New York City per pupil.
The Institute of Administrative Research report found
that this relationship continued in 1966-67 expendi-
tures, with Scarsdale and Great Neck combined spend-
ing 43 percent more than New York City, seven
Westchester suburban school districts combined

spending 21 percent more and three Nassau County

school districts spending a third more.
Chart 3 shows a similar relationship for six old

cities of New Jersey in 1963-64. School districts com-

bined in each of three mainly suburban counties spent

Z
C

i LU

Chart 4

COMPARISON OF PER PUPIL EXPENDITURES: CONNECTICUT OLD CITIES
VS. CONNECTICUT STATEWIDE AVERAGE AND SELECTED HIGH-EXPENDI-
TURE SUBURBAN SCHOOL DISTRICTS, 1963-64*
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139
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*Per pupil expenditures converted to an index in which New Haven = 100.

somewhat more than Newark and Hudson County
school districts, and two especially high-spending
suburban school districts paid one-third and one-half
more per pupil for education. The Institute study com-
pared the old cities with three different suburban dis-
tricts in 1966-67 and found expenditures in the suburbs
22 to 33 percent higher than those in Newark and
Trenton. Again, Paterson was about 10 percent below
Newark and Trenton, Elizabeth slightly higher than
those cities.

Chart 4 compares Connecticut old cities to the state-
wide average of school district expenditures per pupil
in 1963-64. (There is no county government in Connec-
ticut.) While New Haven was spending more than the
average Connecticut school district, the other two old
cities were spending considerably less; and two high-
spending suburban school districts were spending one-
third and one-quarter more per pupil than New Haven.
The disparity between New Haven's expenditures and
Bridgeport's and Waterbury's is very large. The 1966-
67 figures from the Institute reveal the same disparity
among the old cities, but the difference between old

city and suburban spending, while still substantial, has
diminished somewhat.
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Table 7

NON-WHITE PUPILS AND PER PUPIL EXPENDITURE

IN SELECTED CONNECTICUT SCHOOL SYSTEMS, 1965-66

Communities with old city
characteristics

Bridgeport

Danbury
Meriden

New Haven

Norwalk

Stamford

Waterbury

High-income suburbs
Darien

Greenwich

Source:

Table 8

2

Percent

Non-White

21%
8

3

44

14

16

17

Current

Expenditure
Per Pupil

$432

579

438

566

600

614

514

772

723

Connecticut State Department of Education, The Distribution of Non-
Whites in the Public Schools of Connecticut, Research Bulletin No. 3,
1965-66 and Local Current Expenditures Per Pupil in Connecticut Public
Schools, All Schools, 1965-66.

NON-WHITE SCHOOL AGE POPULATION AND PER PUPIL
EXPENDITURE IN SELECTED WESTCHESTER COUNTY
SCHOOL SYSTEMS Percent Expenditure

Non-White Per Pupil
1965 1963-64

Communities with old city
characteristics

Mount Vernon

New Rochelle

Peekskill

Port Chester

White Plains

32%
11

18

14

12

$ 667

840

692

699

875

High-income suburbs

Bronxville - 1,198

Scarsdale 1 1,042

Source: U. S. Bureau of the Census, Special Census of Westchester County, April
1965, and New York State Education Department, Annual Educational
Summary, 1963-64.

Table 9

28

NEGRO AND PUERTO RICAN PUPILS AND PER PUPIL EXPENDITURE

IN SELECTED NEW JERSEY SCHOOL SYSTEMS

Percent Negro Expenditure
and Puerto Rican Per Pupil

1967 1963-64

Old city school districts
Newark

Jersey City, Bayonne, Hoboken
Trenton

Passaic

Paterson

Elizabeth

High-income suburbs
Millburn

Glen Rock

South Orange-Maplewood

5

1

75%
40

48

41

53

36

$486

482

477

497

440

531

Source: State of New Jersey Department of Education, Special Report, June 1967,
and New Jersey Education Association, Basic Statistical Data of New
Jersey School Districts, 1965 Edition.

721

646

646

Ethnic composition and expenditure levels. There
are only scattered data available on the ethnic com-
position of old city and suburban school systems.5
The Connecticut Department of Education, for example,
reported the results of a sight survey which indicated
substantial concentrations of non-whites in some of

the old cities and practically none in the suburbs. The
figures for the communities used in this survey are
shown in Table 7, together with current expenditure
per pupil.

There seems to be no consistent pattern relating
spending to ethnic composition. But Greenwich and
Darien, with wealthy, virtually all-white populations,
have the highest spending rates in the group, 65 per-
cent and 77 percent, respectively, above Bridgeport,
where one-fifth of the pupils in 1965-66 were non-white.

Some data are also available for New York State

(Table 8). A special census conducted in Westchester
County on April 5, 1965 shows the number of persons
residing in the various communities by age and race.
The data in the first column of Table 8 apply to the
school-age population (ages 5-17), not to actual public
school enrollments. The percentage of non-white chil-
dren actually in the schools may be considerably
higher than the percentage of non-white children in

the school-age population because enrollment in pri-
vate and parochial schools in the old cities consists

very largely of white children. Again, the connection
between racial composition and per pupil expenditures
is not a consistent one, although the really high-spend-
ing suburbs have few, if any, non-white pupils.

In the old cities of New Jersey, the ratios of non-
white and Puerto Rican pupils are far higher than else-
where in the Region, with the single exception of New
York City. A report obtained from the New jersey
State Department of Education (see Table 9) shows that
75 percent of Newark's school population is either
Negro or Puerto Rican; even in Elizabeth, which has

some suburban attributes, these two groups make up
36 percent of the total. But in some wholly suburban

communities there are few or no non-white pupils;
there, per pupil expenditure runs 30 percent and more
above the amounts shown for the old cities:

5Data in this section for white and non-white school age population in New York
and Connecticut exclude Puerto Ricans. Approximately 96 percent of persons with
Puerto Rican birth or parentage in the United States in 1960 was reported as
white by the U. S. Census of Population.

6The percentages cited in this paragraph are approximations. They were computed
from data submitted by individual schools within the district.



Are old city schools competitive with the
suburbs?

The Institute of Administrative Research, in its
study of comparative school quality for this report,
compared a group of old city school systems and a
group of high-income suburbs with quality indexes
for the 65 mainly suburban school systems in the
Region which form the Metropolitan School Study
Council (MSSC). Three indexes of school quality were
used: (1) the ratio of professional stafT to pupils, (2)
average annual salary of all professionals, and (3) a
measurement of special materials and services asso-
ciated with the education program.

On the basis of these quality indexes, old city school
systems in Connecticut and New Jersey consistently
scored very near the bottom of the MSSC range, and
suburban school systems in these states scored
roughly in the middle of the MSSC range. In New York
State, the old city school systems lay near the middle
of the range, but far below the New York State subur-
ban school systems, which scored extremely high in
the quality measures.

In sum, it appears that large differentials in per
pupil expenditure between old city and suburban
school systems do go along with large differentials in
quality of program.'

The generally low level of expenditure per pupil in
old city school systems suggests that the quality of
school programs in the old cities does not match that
provided in the high-income suburbs, and that this
would be true even if there were no special educational
problems (and costs) connected with the presence of
large numbers of children from low-income families
in old city schools.

Some of the findings of the special study with re-
gard to New York City are treated separately in Table
10. This table compares New York City's school ex-
penditures with those of the MSSC group. The City's
net current expenditure per pupil slightly exceeds the
group average, while its ratio of professional staff to
pupils is almost identical with the group average. In
terms of professional salaries, the City is competitive
with many of the old cities and pays about 5 percent
more than the average MSSC district. However, its

7The MSSC standards describe school program characteristics. Another approach
would be to compare pupil achievement test scores, presumably as a measure of
the quality of educational "output." However it is widely agreed that achievement
tests measure social characteristics as much or more than they measure school
characteristics. The MSSC approach, although unsatisfactory, appears superior to
the achievement test method.

Table 10

SCHOOL QUALITY INDICATORS: A COMPARISON OF NEW YORK CITY
WITH DISTRICTS OF METROPOLITAN SCHOOL STUDY COUNCIL,
1966-67 Systems Comprising Metropolitan

School Study Council New York City
High Mean Low School System

Net current expenditure per
weighted pupiP $ 1,325 $ 857 $ 464 $ 873

Professional staff per 1,000
weighted pupils. 78.2 63.3 45.2 64.0

Average professional salary' $12,342 $9,058 $6,794 $9,526

Expenditures for noninstruc-
tional staff and other non-

maintenance current expenses,
per weighted elementary
pupil' $ 311 $ 134 $ 1.2 $ 4.5

.See Appendix 1 for explanation.

Source: Reports for 1966-67 from school districts comprising the Metropolitan
School Study Council.

professional salaries are 15 to 23 percent lower than
those in some of its neighboring suburbs:

The present closeness of New York City's per pupil
expenditure to the MSSC median is deceptive, in that
the figure does not take into consideration a number
of special expenses which the suburban school systems
do not share with the City. Unit costs for a number of
budget items are higher in New York City than in
suburban schools, and the City school system's ad-
ministrative overhead costs are notoriously high.
Moreover, much of the City's recent increased rate of
spending-at least $100 million-has been on special
rather than regular school programs.

Therefore, for the City to be competitive with the
best suburban school systems for the kinds of children
which dominate suburban pupil population, the City
would have to spend substantially more per pupil (ex-
cluding the special compensatory programs in ghetto
schools) than is spent in the suburban districts. Our
estimate is that in 1966-67, this would have required
a per pupil expenditure level at least $300 above the
MSSC median. In other words, were New York City
schools to compete with suburban schools in per pupil
expenditure as it applies to middle-income children
who could live either in the suburbs or the City, the
City would have to spend another $300 million a year.
But even this amount constitutes only a part of the

8Historical note: in 194445, New York City spent $203 per pupil, 16.6 percent above
the median MSSC school district at that time. The City's position worsened
steadily in relation to the median until 1959-60 when it turned up slightly, but it
did not catch up to the median until recently. Had New York maintained its
relative position of 22 years earlier, it would have spent $999 per pupil in 1966-67,
instead of $873-$126 more per pupil. However, there is nothing sacred about the
194445 relationships. Some of the MSSC districts changed from rural to suburban
during this period and experienced very large increases in per pupil expenditure
on that account alone. On the other hand, back in 1944-45, the City already com-
pared unfavorably with these schools in a number of quality considerations.
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total gap between the level of the City's spending to-
day and that which would be necessary to meet all of
its pupils' needs.

Components of compensatory education

30

The rest, and the larger part, of the gap between
City school expenditures and what City schools need
to spend consists of the cost of school programs to
compensate for the disadvantages which children
from low-income (largely Negro and Puerto Rican)
families bring with them to school-their needs for
special approaches and services to enable them to
realize their potential.

Appendix 2 reviews recent efforts at compensatory
programs in the New York City school system. None
of them has been an outstanding success. They do
provide, however, a basis for estimating the costs of
the elements that experts believe to be essential in-
gredients of successful compensatory education pro-
grams.

The controversial More Effective Schools (MES) pro-
gram in New York City is a useful starting point. As
Appendix 2 indicates, the present MES program clearly
has had small, if any, success with students whose
previous academic performance has been poor. But
experts in and out of the school system generally feel
that elements of MES are valuable, e.g., small class
size, large numbers of auxiliary professionals and
more and better educational materials. If the MES

program as presently operating were available to all
educationally disadvantaged children in the system,
and extended in appropriate fashion at the high school
level, the added cost is estimated to be in the neigh-
borhood of $300 million.'

But even if ideally implemented, the MES program
probably does not go far enough in meeting present-
day educational needs of the disadvantaged. Education
during both pre- and post-elementary school years
requires a vast infusion of resources. Many educators
believe that it is the early years which should receive
the highest priority in teaching children of the poor.
They propose mandatory kindergarten and full-day
care with educational experiences for four-, three- and
even two-year olds on a year-round basis. A recent
9lt has been assumed in this report (as a statistical convenience which probably
is not far from the truth) that the number of academically motivated among
Puerto Rican and Negro pupils about balances the educationally disadvantaged
among the white, non-Puerto Ricans. Consequently the rough cost estimates
presented here have been based on the assumption that the total number of
educationally disadvantaged is in fact about 550,000. The present program covers
only twenty-one schools and 16,000 pupils, and involves extra costs (above those
in ordinary elementary schools) of roughly $700 per pupil.

study by the Institute of Public Administration (IPA) of
programs for children in New York City states:

Those who have fought for programs for the
early childhood years have become hopeful
[of their value] because of the rediscovery of
the importance of these years as the crucial
period for the development of skills needed to
be successful in school and adult life. The

evidence indicates that 20 percent of adult in-
telligence is developed by age 1, 50 percent
by age 4, and 80 percent by age 8.... Unless
there is early intervention... youngsters
[born and raised in poverty] tend to fall one
year behind in grade 3 skills, two years in
grade 6, and by the 9th grade they are almost
certain to become dropouts.10

In line with this concept, the Board of Education
proposed spending an additional $20 million in 1967-68
to incorporate some elements of the MES program,
notably saturation of instructional services and re-
duced class size, in kindergarten and grades one and
two in all Special Service Schools. The intention was
to extend the program to one higher grade each year;
budget stringencies, however, forced the program's
elimination.

Current demonstration proj ects and prevalent theo-
ries of educating children from poverty families indi-
cate the need for new approaches to training fledgling
teachers and even extensive retraining of experienced
teachers to enable them to understand and deal with
the conditions found in today's urban schools. Also
required are the tripling or quadrupling of para-
professional personnel to help provide needed in-
dividualization of instruction; the development of new
teaching materials; and massive use of audio-visual
equipment, learning machines and master teaching
via television.

But even this will not be enough. Educators conduct-
ing experimental and demonstration projects are now
agreed on one thing at least-the necessity of involving
the parents and the community in the schools in ways
which will not only support the aims of the educational
system but contribute positively to the success of the
children.

What does all of this mean in money? A few clues
can be found in recent studies and demonstration
projects.

The Institute of Public Administration study, cited
loinstitute of Public Administrationi Ladder to Learning, A Coordinated Approach

to Programs for Young Children in New York City (New York, May 1967), p. 5.
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* '1. Many new school programs aim at
3 filling in the preparation and

stimulation for academic educa-

tion that many poor families can-
XXX=XY

.r not provide. While such programs
are still in the trial and error

stage, they are essential. This re-

S«»' . port suggests that much more
4.: - 4,0,% A , money must be invested in such

programs.
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above, estimates that there are more than 241,000
three- to five-year-olds in the twenty-nine poverty areas
of New York City. Of these, about 82,000 are five-year-
olds eligible for kindergarten, 79,000 are four-year-olds
and 81,000 are three-year-olds. Some of these children
are currently enrolled in Head Start, Day Care and
other programs (Table 11).

Table 11

THREE-, FOUR- AND FIVE-YEAR-OLDS ENROLLED IN PUBLIC
SCHOOL PROGRAMS IN TWENTY-NINE POVERTY AREAS IN
NEW YORK CITY", 1966-67

Age Group Enrolled Not Enrolled

Five-year-olds 47,000 35,000

Four-year-olds 17,500 61,700

Three-year-olds b 81,000

.And in poverty pockets in other sections of the City.
bvery small; number not known.

Board of Education data indicate that the average
per pupil cost of kindergarten in the public schools is
about $500. Since this is a half-day program and since
the average per pupil cost of the All Day Neighborhood
Schoolil is nearly $1,100, it would not be unreasonable
to estimate the cost of a full-school-day kindergarten
program at $1,000 per child. Enrolling those five-year-
olds from poverty areas not now in kindergarten and
lengthening the program to a full day for all already
enrolled would entail a cost of roughly $80 million.
Extending the same opportunity to poor children not
living in the twenty-nine poverty areas and not now
enrolled (estimated at 30,000) would add $30 million,
raising the total additional cost of providing full-day
kindergarten for all five-year-olds to $110 million.

The IPA study recommends an organizational set-up
for early childhood programs that would cost about
$1,275 per pre-school child. If this figure were applied
to the estimated 100,000 three- and four-year-olds in
poverty areas not now enrolled in pre-school programs
of any kind, the cost would be in the neighborhood of
$125 million. Large as this figure is, one recognized
expert consulted considers the per pupil cost too low,
even for the program projected, and believes a more
realistic cost figure to be $1,500.

Needless to say, cost depends upon the amount of
service provided. An early childhood education center
in the City, sponsored by a leading educational institu-
tion, provides training and health as well as educa-

11The All Day Neighborhood School is New York City's oldest compensatory pro-
gram, providing special educational experiences to low-income elementary school
children through extra teaching staff and recreational activities after the regular
school closing.

tional services and includes parents in many of its
activities. The director estimates that the over-all cost
of this center ranges between $1,800 and $2,000 per
pupil.

Over-all costs of school quality
improvements

The study made by Columbia University's Institute
of Administrative Research provided a basis for esti-
mating that New York City would have to spend at
least $300 million and probably more to raise educa-
tional quality for its middle-class pupils to a level
comparable to the best offered anywhere in the Region.

To that amount should be added at least another

$300 million for additional instructional and auxiliary
services and supplies merely to make the MES pro-
gram, or something corresponding to it, available to
all children from disadvantaged homes. To make the
program more effective in reaching the low achievers,
especially those in the bottom quartile who are the
potential dropouts, additional expenditures would be
needed for teacher training, parent education and com-
munity involvement. Whether or not these expenditures
would show up in the education budget or in the bud-
gets of other public agencies is immaterial if one looks
at the over-all picture of poverty-related educational
spending. It would not be unreasonable, on the basis of
expert opinion, to price them at another $100 to $200
million.

Developing early childhood programs on the scale
described above would require $110 million to provide
kindergarten classes for all five-year-olds and $125
million for pre-school experience for four- and three-
year-olds in the City's poverty areas, although many
experts would suggest $150-200 million as a more
realistic figure.

These estimates are not an indication of future costs;
they represent amounts which New York City would
be spending today if the programs were in operation.
Thus, the tentative bill for providing quality education
for all the City's children adds up to something on the
order of $1,100 million above current expenditure levels,
which were roughly $1 billion in 1966-67. Of this amount,
perhaps $700 million could appropriately be linked di-
rectly to the effects of poverty and deprivation; another
$100 million or so would provide system-wide benefits;
and $300 million would be in the form of "competitive"
improvements.
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Financing quality schools in the old cities

How can these vast outlays be financed without mak-
ing old cities unattractive because of disproportionate
tax burdens and/or without starving those community
functions which are the legitimate responsibility of
local governments?

The major component of the ultimate solution must
be federal government financing of the educational
costs which can be defined as related to poverty. These
costs are estimated to be roughly 40 percent of the
total costs of adequate educational programs in the
eleven large old cities (see Table 17, p. 45). The other
60 percent of school costs, not strictly related to poverty
concentrations in the old cities, would then be the
responsibility of the state and local governments serv-
ing the old cities.

Federal support is now inconsequential (see Table
12), and there is no tradition of federal support for
public schools. However, the application of federal ed-
ucation aid to programs directly related to poverty fol-
lows the argument that poverty is a national problem
and its solution must be found through nationally fi-
nanced programs.

The states, on the other hand, have traditianally been
responsible for public education, and the school dis-
tricts are merely their creatures. State aid to public
schools has been around a long time, and it makes up
a substantial segment of school financing already
(Table 12).

Table 12

SOURCE OF REVENUES FOR PUBLIC EDUCATION

IN MAJOR OLD CITIES, 1966-67•

New York City

Hudson Countyb
Newark

Bridgeport
New Haven

Paterson

Trenton

Elizabeth

Waterbury
Mount Vernon

Passaic'

Local

65%
72

65

70

70

73

59

73

63

63

State

35%
28

35

28

28

27

39

23

33

36

Federal

1.0%
.4

1.0

2.0

3.0

.3

2.0

4.0

5.0

.3

aRevenues exclude balances, surpluses, tuition and the like. Because of rounding,
the 3-column totals will not necessarily equal 100 percent.
bincluding six old cities: Bayonne, Hoboken, Jersey City, Union City, Weehawken
and West New York.

cData not available

Source: Special Survey, Metropolitan School Study Council (see Appendix 1 for
description).

-

The extent of the statewide involvement should

logically relate to the extent to which education bene-
fits spill over school district and municipal boundaries.
Since ours is a highly mobile population-nearly 18
percent of the Study Area's 1960 population above five
years of age had lived in a different county in 1955-
most people will not spend their entire working lives
within the community in which they received their
education.12 Therefore, there is considerable justifica-
tion for heavy state involvement in public school
financing.

As Table 12 shows, in 1966-67, state aid for education

in the large old cities ranged from slightly less than
one-fourth to somewhat more than one-third of total

school costs; the remaining costs were largely locally
financed. Benefit spill-over considerations would sug-
gest a reversal of these proportions; that is, because so
many children educated in the old cities will live in
other parts of the three states in later years, state aid
should provide 60 percent or more of school costs not
related to programs compensating for poverty. This
proposal for a reversal of state and local shares of
educational financing in older cities applies to the
whole state, not just to the older cities. Statewide, state
aid to public schools now amounts to about 40 percent
of school costs in New York, about 30 percent in New
Jersey (after a very large increase in 1966) and less than
30 percent in Connecticut.

It can be argued that benefit spill-overs should be
tempered by fiscal capacity in the distribution of state
aid-that is, richer communities need less state aid,

proportionately, to induce them to provide quality ed-
ucational systems, while poorer communities, including
the old cities, require more state aid.

Table 13 presents indexes of ability to support schools
-equalized real estate valuations per pupil-on which
property taxes, the main source of local revenues for
education, are based. The pattern is striking in New
Jersey. With the Newark figure set at an index of
100, the range among the old communities is between
82 and 156. Millburn and Summit stand wholly apart,
at 260 and 199, respectively. Thus, even with federal
financing of all costs of compensatory education pro-
grams, the old cities would have a claim for much
larger proportions of state school aid. Furthermore, we
cannot expect that the federal government will quickly
assume all the poverty-related costs of education. In
the meantime, state school aid programs must perform

12Most of this inter-county migration is within the confines of a single state.
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two jobs-financing the poverty-related costs and in-
creasing the state share of financing conventional ed-
ucational programs in recognition of the statewide
interest in education.

Existing state aid programs perform neither job well.
Each of the three states employs a somewhat different
approach in its basic school aid program. New York
State's basic program (there are other, less important
aids for school transportation, construction, etc.) has
been called a "cost-sharing" plan; New Jersey's is of
the so-called "foundation" variety; and Connecticut's is
a flat per pupil grant.

The New York State formula

36

In New York State, each school district or city com-
putes "approved operating expenditures;" approved in
the sense that the State will consider sharing in them
under the basic aid program. The expenditures include
most regular day-to-day outlays. The main exclusions
are capital outlay, debt service and transportation
costs. Approved operating costs are then stated on a
per pupil basis.13 In New York City, approved operating
expenditures per weighted pupil in average daily at-
tendance were about $840 in 1966-67.

However, the State (under present law) shares in only
the first $660 per pupil. This means that New York City
makes outlays of almost $200 per weighted pupil that
are disregarded for state aid purposes. This, of course,

13In this computation, pupils are weighted as follows: kindergarten counts .5,
grades 1-6 count 1, and grades 7-12 count 1.25.

Table 13

INDEX OF EQUALIZED PROPERTY TAX VALUATION PER PUBLIC
SCHOOL PUPIL: OLD CITIES VS. SUBURBAN COMMUNITIES WITH
SUPERIOR SCHOOL SYSTEMS

New York State, 1963-64
New York City 100

Mount Vernon 75
Bronxville 151

Scarsdale 107

New Jersey, 1964-65
Newark 100

Hudson County' 146

Pate rson 99
Trenton 82

Elizabeth 156

Passaic 130

Millburn 260

Summit 199

.Including six old cities: Bayonne, Hoboken, Jersey City, Union City, Weehawken
and West New York.

Source: Based on state education department data.

discourages cities and school districts from providing
school programs which cost more than $660 per pupil.
More importantly, it assumes no need for the State to
participate in the financing of costly coinpensatory ed-
ucational programs for the poor.

The other factor in determining New York state aid is
fiscal capacity. The percentage of approved operating
expenditures (within the fixed ceiling) which the State
will provide varies inversely with the ratio of property
valuation per child in the district to the statewide
average property valuation per child, under this for-
Inula:

Valuation per resident

State aid percentage . 1.00 - child in district X.51

State average valuation
per child

Thus, a district having the statewide average val-
uation per child receives state aid equal to 49 percent of
its approved operating expenditures (within the ceil-
ing); a poorer district has a higher state aid percentage
and a richer one has a lower percentage. But no matter
how rich a district is, the state aid percentage does not
fall below 36 percent, or $238 per pupil.

Because of the concentrations of high value property
in Manhattan's central business district, New York
City's aid ratio has been declining in recent years. For
1967-68, the City is at the minimum grant level. The
formula in effect says that New York City is as well
able to finance education as the highest income all-
white suburb in the State, which is patently untrue.
But note that the difficulty lies in the formula's meas-
urement of needs relative to fiscal capacity; it implies
that it should cost no more to achieve a given educa-
tional result in old cities than it does in poverty-free
suburbs.

In recognition of the absurdity of this implication,
the legislature agreed to treat New York City as five
separate counties, with aid computed separately for
each. Under this arrangement, Manhattan and Queens
will be minimum-grant districts, but the other three
boroughs will have higher state aid percentages. As
a condition for this, the Mayor was required to recom-
mend a plan for decentralizing New York City's school
system. It is striking to observe that it is the City's
school system, and not the state aid formula, which is
going to be adjusted. Moreover, the change works on
one side of the state aid formula-the measurement of

fiscal capacity-and not the measurement of needs,
which is the really defective element in the state aid
computation.



The New Jersey formula

The basic school aid calculation accounts for nearly
all state aid in New Jersey. Under the basic program,
the State subtracts what is regarded as a local fair
share from a figure of $400 per pupil and turns the
remainder, multiplied by the number of pupils, over
to the local school district. The local fair share is com-

puted by applying a mill rate against the community's
equalized property valuations. Rich communities are
expected to provide greater local shares of the "founda-
tion" $400 figure. As in New York State, there is a mini-
mum guarantee, but unlike New York, a very large
part of total state aid in New Jersey is distributed on
the basis of the minimum guarantee. Thus, the degree
of equalization among rich and poor communities is
very limited, much more so than in New York State.

Furthermore, the New Jersey formula also contains
the disadvantages of the New York one. It, too, implies
that poverty-ridden old cities can do as good an ed-
ucational job for a given dollar amount per pupil as the
high-income suburbs. And the ceiling is very low
($400 versus $660 in New York State), implying that the
State has no interest in school programs costing in
excess of $400 per pupil.

The over-all level of State support has been histori-
cally low in New Jersey. The present $400 foundation is
double what it was in 1965, and the State still con-
tributes only about 30 percent of public school costs
throughout the State. This tradition of relatively low
statewide support has contributed greatly to differ-
ences in educational opportunity among communities
in New Jersey.

The Connecticut formula

Connecticut's state aid formula is simple: a flat per
capita grant per pupil. This arrangement has the virtue
of ease of computation and is readily understood by
laymen. On the other hand, it takes no account of

local differences in cost, effort, fiscal capacity, socio-
economic factors influencing education costs and so on.

There are proposals in the State to overcome the
formula limitations by raising the per capita grant to
a level which would bring the statewide contribution
to 40 percent. The implicit judgment is that whatever
inequities and other weakness there may be in a uni-
versal per capita grant will become unimportant if the
per capita figure is high enough. Then, old city prob-
lems could be ameliorated though old· city-suburban
disparities probably would remain much as they are
at present.

Recommendations on state aid formula

In summary, none of the three states has a satis-
factory state school aid system. The New York State
formula probably could be revised to perform more
adequately the dual role of supporting the statewide
interest in public education and financing poverty-
linked services. This formula, with relatively minor
changes, could compensate for disparities in needs and
resources, if the whole level of state sharing was radi-
cally increased. Also, the ceiling on per pupil costs
recognized for state aid would have to be removed, or
at least raised very substantially. Equally important,
poverty itself must be taken into account in the formula.
The most obvious method of so doing is to acknowledge
the extraordinarily high per pupil costs of compensa-
tory education in the weighting of pupils to derive
approved per pupil expenditure. The existing weight-
ing, noted above, is by grade level; in addition to this,
a weight (of perhaps 2) should be applied to the number
of disadvantaged children in the city or school district.
The net result would be substantially reduced local
financing of compensatory education. Complete elim-
ination of the local role in financing compensatory
education must await recognition of the federal re-
sponsibility.
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5. OTHER PUBLIC SERVICES

Middle-income families seem to be more concerned

with the quality of schools than with any other public
services when making choices among alternative resi-
dential locations. This is suggested by such limited
evidence as the very high residential land values in
suburban communities with reputations for markedly
superior schools. In Regional Plan's Goals for the
Region Project, more respondents to questionnaires
ranked "good schools" as the most important factor in
residential choice than any other environmental con-
dition on a list of thirty-two: This was true whether
the respondents were suburban residents or old cities
residents. Significant numbers of suburbanites with
children said that improvement in central city schools
might induce them to move to the cities, and significant
numbers of city residents said that deterioration of
school quality might induce them to leave.

Nevertheless, there are other public service charac-
teristics which affect residential choice. Most respond-
ents also placed a high value on clean air, personal
safety and transportation convenience, and many were
repelled by central city conditions with regard to con-
gestion, tramc and lack of parking near home. A some-
what smaller percentage (but still a large one) was
concerned with recreation and open space conditions-
access to swimming and to large outdoor recreation
areas, and characteristics of parks themselves.

For many middle-income residents of the Region,
wherever they now live, the image of the older cities
is an unattractive one-dirty, difficult to get around in,
and lacking in recreational amenities. All these are
conditions which can be affected by improvements in
public services, but at very high cost. Some of the cost
implications are spelled out in the following para-
graphs, based largely on evidence for New York City.

Parks and recreation

If the older cities are to be genuine alternatives for
middle-class families with children, publicly provided
park and recreation facilities must measure up to the
often high suburban standards for local parks, must
substitute in part for the private open space found in
individual lots in suburban communities, and must
compensate for the greater distance city residents must
travel to large regional parks and the greater difficulty

iRegional Plan Association, Public Participation in Regional Planning, A Report
of the Second Regional Plan (October 1967).

they have of reaching them, unless these parks can be
much better served by public transportation.2

Some of the Region's older cities have splendid large
parks in central locations or, as in the case of New
York City, along the shore-fronts. But few older cities
have an adequate supply of neighborhood-sized, readily
accessible parks. In most, the supply of recreational
facilities is grossly inadequate for almost every con-
ceivable type of recreational activity, even for those
that do not require large amounts of space, including
playgrounds, athletic fields, tennis courts and the like.
In nearly all the older cities, standards of park main-
tenance are modest, and budgetary pressures have
severely restrained the employment of sufficient per-
sonnel as recreation supervisors.

Table 14

LOCAL RECREATION FACILITIES IN RELATION

TO POPULATION IN SELECTED OLD CITIES

New York City
Bronx

Brooklyn
Manhattan

Queens

Staten Island

Hudson County'
Newark

Bridgeport
Paterson

Elizabeth

Mount Vernon

Passaic

Rest of twenty-two-county
New York Region

Municipal and
Public School

Recreation Areas-

Acres Per 1,000
Population

4.7

2.8

4.2

1.5

9.2

19.4

1.2b

0.2

8.1

1.3

0.7

0.9

2.1

Population
Per

Playground

5,580

6,010

6,110

5,900

4,870

3,070

5,800

7,420

7,050

4,600

10,160

2,150

4,670

Population
Per

Ballfield

9,590

10,630

11,780

9,800

7,310

6,240

8,430

6,070

4,980

3,200

30,480

5,030

8,670

4.7 3,000 2,650

5.6

Hoboken, Jersey City, Union City, Weehawken

Recommended by Regional Plan

.Including six old cities: Bayonne,
and West New York.

b2.77 including county park acreage.
Source: Regional Plan Association, The Race for Open Space, 1960.

One set of measures of the deficiency can be found in
The Race for Open Space, the final report of Regional
Plan's 1960 Park, Recreation and Open Space Project.
Data from that report, applying to 1958, are shown in
Table 14. In most of the larger old city areas, local
recreation acreage in relation to population is far be-
low the acreage in the rest of the Region, and below
the standard of 5.6 acres per 1,000 population recom-

2As of 1960, only 43 percent of New York City's households owned cars; among
those with incomes below $5,000, only about 20 percent owned cars.
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Few older cities have as much parkland per capita as recreation and park experts recommend. Queens is an exception This is Brookville
Park in Queens. In addition to shortages of park land, most older cities suffer from poor park maintenance due to lack of funds.
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mended in The Race for Open Space. The exceptions
are Queens, Richmond and Bridgeport. Similarly, in
most of the old cities there are far fewer playgrounds
and ballfields than elsewhere in the Region, although
the basic needs for publicly supplied recreational fa-
cilities are higher, rather than lower, in the old cities.

Some indication of the costs of overcoming these de-
ficiencies for New York City can be found in two other
studies. The first is the projection of capital require-
ments for public facilities for the 1960-85 period de-
veloped by Regional Plan's staff in 1961 and 1962 and
published in Spread City. The second is the 1967 report
of the National Recreation and Park Association

(NRPA) to the City Planning Commission, A Study of
New York Outdoor Recreation Needs. The Spread City
projections were based on The Race for Open Space
acreage goals for land acquisition, and on New York
City experience in the late 1950's with regard to capital
expenditures for park development, equipment and the
like. The twenty-five-year total amounted to nearly
$1.2 billion, or about $41 million a year. The second
study, which placed much more emphasis on develop-
ment and renovation of existing park acreage and less
on acquisition of new acreage, proposed a twenty-
year program with total capital costs of about $1.1 bil-
lion, or about $55 million a year.

If, as the Goals for the Region Proj ect results sug-
gest, access to natural conditions and a general feeling
of openness are important above and beyond the rec-
reational facilities actually used by middle-class resi-
dents, it is likely that a really adequate park and
recreation capital program would include the large ac-
quisition program of The Race for Open Space plus
the major recreational development program proposed
by the NRPA study. Such a package of programs, sup-
plemented by recreation piers and other such facilities,
might involve annual capital outlays of $70-75 million
over the first ten years of the program. In contrast, the
1967-68 New York City Capital Budget plus the 1968-73
Capital Improvement Program provide for allocations
averaging only $33 million annually during the six-year
period. The suggested program thus would have annual
capital outlays $40 million or so higher than in present
spending programs,3 which in turn are somewhat
higher than in the recent past.

3Under prevailing New York City debt management practices, a $400 million, ten-
year capital outlay program would involve annual debt service charges of roughly
$40 million. Since the two basic programs are long-term ones, extending over
twenty and twenty-five years, high capital outlays would continue over a long
period, and debt service charges would continue to climb.

These increased levels of capital expenditures would
provide new facilities which would have substantial
operating costs. For example, it is estimated that the
new facilities proposed by the NRPA would have an-
nual operating costs of $25 million if operated at the
same cost levels and standards applying to existing
recreational facilities in New York City. This is more
than the City now spends for "active sports and recrea-
tion" (see Table 15). Also, operating and maintaining
the acreage in major parks owned by the City but not
now developed for park use (part of both the Spread
City and NRPA programs) might cost an additional $9
million annually.

All this is at current operating standards which are
not high. The NRPA study, for example, recommends
that each of the City's 1,300 playgrounds have two full-
time recreation directors. In contrast, the 1966-67 City
budget provided for only 470 playground recreation
leaders and 181 playground attendants; even if the 765
seasonal playground assistants are included, the num-
ber is barely one-half the NRPA standards. In a rough
and admittedly arbitrary way, Table 15 takes account
of the need for improvements in standards by pro-

Table 15

RECOMMENDATIONS FOR ADDITIONS TO 1966-67 NEW YORK CITY
PARK AND RECREATION BUDGET'

millions of dollars
Active sports and recreation

1. Estimated costs of operating new
facilities at 1966-67 standards

2. Added costs (above 1966-67 budget) of
operating existing facilities at
standards improved by about 50 percentb

3. Costs of operating recommended new facilities
(see item 1) at improved standards

Subtotal

(Actual 1966-67 Expense Budget amount)

Preservation of nature-parks and beaches

1. Costs of improving maintenance of existing
facilities by about 30 percent

2. Costs of operating and maintaining major
parks not now developedd

Subtotal

(Actual 1966-67 Expense Budget amount)

Annual debt service costs of ten-year capital
expenditure program, in excess of 1966-73 program'

TOTAL

$ 25

40

104

10

12

8

9

$ 47

(20.5)

17

(26.7)

aBased on programs recommended in National Recreation and Park Association
1967 report, capital requirements projections of Regional Plan Association (Spread
City, 1962) and improvements in current operating standards.

blmplies roughly 1,000 more permanent and 1,000 more seasonal employees than
in 1966-67 budget.

clmplies an increase of roughly 1,000 full-time equivalent employees.
dThere are 6,000 acres not developed at present and 22,000 acres (not underwater)
which are developed.

eBased on annual capital outlays of $40 million above and beyond the average of
$33 million in the 1967-68 Capital Budget and 1968-73 Capital Improvement Program,
over a ten-year period.
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viding for a 50 percent improvement in active sports
and recreation service standards and a 30 percent im-
provement in park maintenance standards.

In all, the recommended additions to the park and
recreation budget for New York City work out to an
increase of $104 million above the 1966-67 expenditure
level. This increase, when added to the actual 1966-67
Department of Parks budget, yields a substantially en-
larged total Department of Parks budget (Table 16).

Table 16

PROPOSED TOTAL PARK AND RECREATION BUDGET, NEW YORK CITY
millions of dollars

Operating Debt

Expenses Service Total

1966-67 Department of Parks budget $59.2 $20.5 $ 79.7

Cost of suggested improvements 64.0 40.0 104.0

Proposed budget, including improvements 123.2 60.5 183.7

If the ten other old cities in the Region discussed in
this report had park and recreation programs with
per capita costs equal to the improved New York City
one (roughly $23.50 per capita), they would be spending
almost $50 million a year, in contrast to the $12 million
or so they are now spending annually for park and
recreation activities. Thus, high-quality park and rec-
reation programs could cost the local governments
serving the larger old cities an additional $140-150
million a year.

Transportation services

42

Transportation services and facilities in the Region's
older cities, particularly New York City, need improve-
ment in two respects-transportation to and from
central points of attraction, primarily central business
districts and other major job locations; and access to
local shopping facilities and the like. Regional Plan's
staff has done considerable work on the needed im-

provements in center-oriented transportation facilities
and services, which will be the subject of a forthcoming
Second Regional Plan report. The discussion in that
report, and actual work now underway under state and
federal government auspices, make it clear that there
will be major improvements in access to central busi-
ness districts from suburban locations, in the form of
speedier suburban rail service and better rail con-
nections, beginning in 1968 on the Long Island Rail
Road.

Even today, commuting to Manhattan from the outer
parts of Brooklyn, the Bronx and Queens is not only
far less comfortable but also slower than commuting
from many suburbs. If commuting from the suburbs is
greatly improved and no changes are made in public
transportation service between the outlying parts of
the old cities and their centers, increasing numbers of
families who can choose to live outside the central

cities will in fact do so. As incomes rise, the sole trans-
portation advantage of the old cities-the low fares on
public transit lines compared to those on suburban
railroads-will become steadily less significant in
family decisions. For family heads earning over $10,000
a year, spending an extra $25 a month for commuting
is not likely to be much of a price to pay for fast and
comfortable transportation service.

It is difficult to greatly improve speeds on public
transportation services within the old cities, at least
within present-day technology. However, the levels of
amenity and convenience, especially on the New York
City transit system, can be substantially improved.
Stations and equipment can be cleaner, more attractive
and cooler in summer months. Off-peak service can be
increased, and new capacity can be built to reduce the
extreme overcrowding along some of the present sub-
way lines. The capital costs of such improvements
amount to perhaps $1 billion more than will be spent if
present capital budget allocations of roughly $100 mil-
lion a year continue. The increased operating costs for
cleaner stations, more station personnel, better fre-
quency of service in off-peak hours and operation of
new lines, together with the additional debt service
costs, will be at least $150 million annually. Some part
of the capital costs of these proposals will be financed
from the proceeds of the $2.5 billion transportation
bond issue authorized by New York State's voters in
November 1967.

New York City and, to a lesser extent, some other
older cities, are decidedly inhospitable to automobile
ownership. Middle-class families with children except,
perhaps, Manhattanites, are rather unlikely to accept
willingly a residential location which makes car owner-
ship one of life's major trials. Overcoming this will re-
quire expansion of neighborhood parking facilities
(especially in shopping areas and moderately high-
density residential areas) and improvements in traffic
control, in pavement condition and the like. Moreover,
the generally low standard of municipal housekeeping
evidenced by rough and broken street pavements,
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which is characteristic of the Region's older cities,
surely is one element of the widespread indictment of
the cities as deficient in "cleanliness"-they look, and
are, run-down.

In 1966-67, New York City had operating expenses
(exclusive of debt service) of roughly $90 million for
street maintenance, traffic control and parking facili-
ties. An improved program might call for a 50 percent
increase in outlays for street and bridge maintenance
and a similar increase in the expenditures of the De-
partment of Traffic, for both traffic control and parking
programs. This would work out to roughly $20 million
in additional annual operating expenditures at 1966-67
cost levels. Annual debt service costs of a capital outlay
program involving expansion of parking facilities and
replacement of the many miles of "temporary" street
pavement in residential areas might also entail an
additional $20 million at current cost levels. For the
other large old cities, a similar improvement program
might require additional current and debt service costs
of roughly $10 million a year. Very little is being spent
for these purposes currently.

A high-amenity budget
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Parks and recreation and transportation services are
among the easiest to cost out. To derive the over-all
costs of an old cities budget for the Region which
would substantially improve amenity through better
public services would require a detailed analysis of
dozens of activities in each of the old cities. For ex-

ample, under the "cleanliness" heading, an analysis of
the necessary frequency of street cleaning and refuse
removal must be made, and expressed in dollar terms.
Thus, an increase of $10 million in the $110 million ex-
pense budget of the Department of Sanitation in New
York City might permit almost daily sweeping of all
streets, more frequent collections of trash and frequent
cleaning of vacant lots.

In the absence of such a detailed, time-consuming
scrutiny, an over-all estimate can be made for New

York City on the basis of the discussion heretofore.
Let us assume that the City's other services (aside from
education and the poverty-linked services) are rela-
tively as deficient as those examined in the preceding
paragraphs. The proposed increases in operating ex-
penses for parks and recreation; street maintenance,
traffic control and parking; and street cleaning and re-
fuse removal total $94 million annually, which is a 36
percent increase over the actual 1966-67 budget totals
for these activities.

Assume, then, that a high-amenity budget would re-
quire an increase in operating expenses of 30 percent
for all City services, aside from education and the
poverty-linked activities. In 1966-67, these "other serv-
ices" involved expenses of $1,400 million;' 30 percent
of this is $420 million. The high-amenity budget thus
would require these increases in expenditure:

"other services," as above $420 million

additional transit operating and debt service costs 150

additional debt service for parks, streets, parking, etc. 100

TOTAL $670 million

These additional outlays, totalling nearly $700 mil-
lion, suggest what New York City's budget might look
like today had it, a decade ago, set about improving
services along the lines suggested here. The compara-
ble increase in expenditures for the other ten older
cities is probably on the order of $200 million. In all,
to improve public services other than those related to
poverty and education for the old cities of the Region
in the manner described would require an additional
expenditure approaching $1 billion at 1966-67 cost
levels. And, to repeat, all this is above and beyond the
indicated increases in outlays for poverty-linked serv-
ices and for schools.

4In rounded numbers, the 1966·67 New York City expense budget items were:
Total $4,600 million

Less: education (including higher) 1,150
health and welfare 1,425
debt service 625

Equals: "other services" $1,400 million



6. FINANCING THE IMPROVEMENTS

Over-all costs

The foregoing estimates indicate what the Region's

older cities "should" have been spending in 1966-67 to

provide services that meet the needs of the poor and

that somewhat equalize conditions of living between
older cities and suburbs. They do not reflect the ex-
penditure increases associated with rising public em-
ployee salaries, school enrollments and medical care
costs over the years ahead. That is, the estimates are
at 1966-67 cost levels.

All of these cost estimates, together with some addi-
tional ones for the larger old cities other than New
York, are compared with 1966-67 budget figures in
Table 17. In all, expenditure increases of $3.25 billion,
about 60 percent above current spending levels, are
indicated-a 55 percent increase for New York City and
nearly a 95 percent increase for the local governments
serving the Region's ten other large older cities dealt
with in this study. The larger relative increase for the
ten other cities reflects the present generally lower

level of adequacy of public services compared to New

York City-especially in regard to education. This in
turn is a reflection of their more limited local tax bases

and the lower levels of state aid to local governments
in New Jersey and Connecticut than in New York
State.

In both percentage and dollar terms, the largest in-

creases are for education, reflecting the very costly

nature of compensatory education programs. In com-
bination, all the services related to poverty-compensa-
tory education as well as health and welfare programs
-involve an increase in expenditure of $1.9 billion,
compared to current spending of about $1.7 billion, a
110 percent increase. The other services-those di-
rected at improving the quality of urban life for both
middle-class residents and the poor, including educa-

tion competitive with the suburbs-involve an in-
crease in expenditure of $1.35 billion compared to
current spending of $3.6 billion (a 37 percent increase)
for these purposes. How are such vast increases in ex-

penditure to be financed?

Sources of funds

Even now, the older cities have well-publicized bud-
getary difficulties, despite the inadequacies of the
services they provide. It was pointed out in earlier
sections that, in New Jersey and New York, the older

cities have fiscal problems mainly for two reasons.
First, despite considerable state and federal aid to help
finance poverty-linked services, local governments in
the older cities bear a sizeable share from locally-raised

Table 17

SUMMARY OF ESTIMATES OF COSTS OF PUBLIC SERVICES IMPROVEMENTS FOR THE REGION'S LARGE OLD CITIES'

(approximate figures, in millions of dollars, at 1966-67 price and salary levels)

Poverty-linked services

Public assistance

Other health and welfare services

Education'

Competitive

Compensatory

All amenity-type services

TOTAL

New York City
1966-67 Cost of

Expenditures Improvements

$1,400 $ 800

600 500

800 300

1,000

900

100

2,200

4,600

1,100

400

700

700

2,600

$200

100

100

Local Governments Serving
10 Other Large Old Citiesb

1966-67 Costof

Expen[litures Improvements

200

d

300

700

$250

100

150

200

50

150

200

650

1966-67

Expenditures

$1,600

700

900

1,200

d

d

2,500

5,300

Total

Costof

Improvements

$1,050

600

450

1,300

450

850

900

3,250

8See earlier text for basis for estimates, The New York City estimates are considerably more reliable than those for the other cities; 1966-67 expenditure amounts for
the other cities are partly estimated.

blncludes activity of county governments, wholly or in part, a proportion allocated on the basis of each older city's size in relation to the county which contains it.
.Education here refers only to elementary and secondary education, No provision is made in this table for improvements in the higher educational facilities and serv-
ices operated by local governments in old cities, notably the City University of New York.

dSeparation of compensatory from competitive costs was not estimated for areas outside New York City.
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taxes-a burden which is minor elsewhere in the

Region. New York City, for example, will raise about
$500 million in City taxes to finance poverty-linked
services in this fiscal year. Second, state school aid to
the older cities has been entirely inadequate in the
light of statewide spill-overs of education benefits and
fiscal disparities among school districts.

The combination of heavy reliance on local taxes to
finance many of the poverty-linked services and most
public school expenditures has led to tax rates in the
older cities which already burden the typical manu-
facturing firm there with substantially higher local
taxes than those elsewhere in the Region. Thus, the
fiscal difficulties of the older cities may be self-

reinforcing. Special burdens lead to higher tax rates
which may spur the out-migration of businesses and
well-ofT individuals. This, in turn, drives away some of
the tax support and begins a cycle of tax rises or de-
terioration in public services which further drive away
tax-paying installations. It may also add to the poverty
burden by moving unskilled jobs out of reach of city
residents who do not own cars.

There is a strong case for relieving local govern-

ments of all fiscal responsibility for poverty-linked
services, since poverty is a national phenomenon that
happens to exist mainly in cities and our society is so

mobile that inadequate poverty-related services in one
place affect other regions of the country. Relief could

be accomplished by substantial increases in grants-in-
aid from the higher levels of government and/or by

actual transfer of the responsibility for providing a
service to the higher levels. For example, public as-

sistance is now entirely administered by local govern-
ments in New York State and very largely so in New

Jersey, an arrangement which is highly unusual in this
country; in most other states, the expensive com-
ponents of the public assistance programs are ad-
ministered by state governments and financed without
local government contributions: The new types of
income maintenance programs previously referred to

are designed for nationwide administration by the

federal government. In other poverty-related public
programs, the appropriate change seems to be more

aid from the higher levels of government, including
100 percent state or federal financing of the costs of

compensatory education and greater aid for health and
social services provided by old city governments.

5Effective July 1, 1968, Massachusetts' state government will assume the responsi-
bility of administering and financing all welfare programs for the 351 cities and
towns in Massachusetts. This will reduce to eleven the number of states following
the New York practice of assigning the responsibility entirely to local governments.

Pending full federal financing, state government
assumption of the fiscal responsibilities for poverty-
linked services now borne by the local governments
serving the older cities is an urgent necessity.

Full federal financing of all poverty-linked outlays,
including those for schools, will, of course, require very
large increases in federal government expenditures
throughout the country. In the fiscal year ending June
30, 1967, the federal government spent a total of roughly
$6.5 billion for anti-poverty and income maintenance
programs, health care for the poor, and education for

disadvantaged children. In addition, state and local
governments spent, from their own funds, another $5
billion or so for similar services. Fully adequate pro-
grams, at current costs, might require the expenditure
of an additional $15 billion on a nationwide basis. This

suggests an increase in total federal spending for
poverty-linked services of about $20 billion-$15 billion
for improvements and $5 billion to replace state and
local expenditure. But federal revenues are growing
at the rate of $8 billion a year. In other words, these
calculations suggest an increase in federal spending
which will absorb two-and-one-half years of normal
increase in federal revenues.'

Interim state and ultimate federal financing of all
poverty-linked services combined with improvements
in the state school aid system will greatly relieve

present fiscal pressures on the older cities. Indeed,
these steps can make it possible for the older cities
to finance, fairly readily, the improvements in other
types of public services necessary to make them com-
petitive with the suburbs as residential choices for
middle-class families.

This is illustrated in Table 18, where the financing
of the actual 1966-67 budget of New York City is com-
pared with the financing, under these proposals, of the
expanded services discussed previously. The actual

figures are shown in the top part of the table. State
and federal sources now finance $1 billion of poverty-
linked services and $500 million of other services, but

City funds provide $500 million for poverty-linked
services.

Assume now that poverty-linked services are sub-
stantially improved but that the entire cost is financed

from state and federal funds. This would permit the
City to substantially improve the non-poverty services,

6While the entire automatic increase in federal income cannot be expected to go
to poverty-linked services, the relationship between this sum and the poverty
funds recommended here shows that this proposal is well within reason, especially
since some replaces local and state expenditures.



Table 18

ACTUAL AND HYPOTHETICAL NEW YORK CITY

EXPENSE BUDGET, 1966-67

Actual

Total expenditures
Poverty-linked services
Other

Hypothetical, with needed
improvements in public services'

Total expenditures
Poverty-linked services
Other

All billions of dollatate and
Sources City Funds Federal Funds

$4.6 $3.1 $1.5
1.5 0.5 1.0

3.1 2.6 0.5

7.2 3J

3.0 -
4.2 37

.I ncrease for poverty-linked services includes $700 million for schools (compensa-
tory education), $800 million for other services. Increase for other functions in-
cludes $400 million for schools, $700 million for other services (see Table 15).
bAssumes all poverty-linked services will be financed from state and federal funds.
cAssumes state and federal aid for non-poverty services will be unchanged from
actual 1966-67.

Chart 5

NEEDED INCREASE IN FEDERAL AND STATE FINANCING OF

POVERTY-LINKED SERVICES: NEW YORK CITY

billions of dollars
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1 city financing

3.5

3.Ob
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but at a relatively small cost in added City tax funds-
in this illustration, a 35 percent increase in outlays
(from $3.1 to $4.2 billion) with only a 19 percent in-
crease in City tax revenues (from $3.1 to $3.7 billion).
It is likely that so large an improvement in the City's
attractiveness as a residential choice would signifi-
cantly enhance its tax base. Of course, a sudden 19
percent increase in City taxes would hardly strengthen
the City's attractiveness. But a combination of service
improvements and tax increases over a period of years
would be a different matter. In a sense, the service im-

provements would be self-financing, provided that out-
side governments absorb the entire costs of greatly

expanded programs to alleviate and eradicate poverty.

Chart 6

NEEDED INCREASE IN FEDERAL FINANCING OF POVERTY-
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billions of dollars

30

25

20

15

10

5

0

1966-67 BUDGET

11.5 billion

V

*,«-2,%4«*Ail

***0*1* present local
AM and state financing

BUDGET WITH

IMPROVEDPROGRAMS

26.5 billion

.»i

needed improvements

1
present federal financing

 replacement of local
and state financing

''id

47



48

The estimates of the costs of needed improvements

in compensatory education and health and welfare
services are, to be sure, open to question; there is no

"correct" amount. But this does not change the prin-

ciple illustrated by the table. However high the costs

of the poverty-linked services, they should be financed

from state and, preferably, from federal funds. Local
tax resources then can be relied upon to improve
greatly other types of public services.

The argument, then, is that the older cities are

neither ungovernable nor insolvent, but that they are

burdened with special kinds of fiscal responsibilities
which they cannot and should not sustain by them-

selves. Relieved of these responsibilities, they can be

asked to finance, largely from their own resources, a

wide range of service improvements. Self-governing

and self-supporting local government can produce
livable and attractive cities under these conditions.

This suggests a strategy which is a far cry from the
begging-bowl strategy most large cities now employ
-a plea for federal aid, however small, for any activity
whatsoever, from building code enforcement to library
construction. Instead, it suggests that the cities focus
on the really costly services, where their case for fed-

eral aid is far more convincing. This is a strategy which
seems more nearly consistent with the American tradi-

tion of local autonomy and local initiative.



APPENDIX

1. Comparative quality of school programs in old cities and high-income suburbs

Relation of spending to quality

Differences in per pupil expenditure among school systems
within a metropolitan area, are likely to have some relation to dif-
ferences in the quality of school programs, since it takes money
to command resources in the form of personnel and instructional
materials. But it is not at all clear that this is a one-for-one rela-

tionship.

The amount of money going into teachers' salaries is the prin-

cipal item of educational expense, usually accounting for around

75 percent of the school current expense budget. The dollar

amount is mainly influenced by two factors: the level of teachers'

salaries and the ratio of teachers to pupils, usually expressed as

class size. Both of these factors are frequently used as measures

of quality. Also contributing to current expense is the number of
auxiliary professionals employed-administrative personnel, guid-
ance counselors, psychologists, social workers, etc. When these

are added to the teacher total and related to the number of pupils,

another numerical measure of quality results, that of professional

staff ratio, which is directly reflected in the per pupil expenditure

figure.

Many educators feel, however, that while indicative, these
measures are too crude to be used by themselves as indexes of

quality. After all, there are excellent teachers and there are poor
teachers. Some teachers show great concern for the needs of their

pupils based on individual differences; some show little concern
and treat all more or less alike. These as well as other intangibles

affect quality and may or may not be reflected in dollar expendi-
tures.

Since the goal of education is the development of the indi-

vidual to his fullest potential, the level of pupil achievement in

acquiring language, mathematical and other skills is also a mea-

sure of the quality of education provided by the schools. But,

again, this measure cannot be used in isolation, since the achieve-

ment level of pupils has been shown to be related not only to the

quality of teaching but to their own personal characteristics, both
mental and emotional, and to socio-economic considerations.

In view of the complexity of the factors entering into measure-

ment of quality and their relation to cost, no attempt was made

to undertake an independent study of quality and cost of the

school systems in the old cities. Instead, an arrangement was
made with the Institute of Administrative Research at Teachers

College, Columbia University, which specializes in this field, to
undertake such a study. The Institute has developed and tested a

number of criteria which it considers to be good indicators of

quality and has applied them over a period of years to a group of

sixty-five mainly suburban but nevertheless varied school sys-

tems in the New York Region which form the Metropolitan School

Study Council (MSSC). The study provides information which

makes it possible to measure the old cities' school systems quali-

tatively against the Council group and against individual selected

suburbs known for the high quality of their school systems.

The study dealt with material provided by twenty-one old
cities and ten suburban communities in those areas of Connecti-

cut, New Jersey and New York which make up the New York
Metropolitan Region. The twenty-one old cities in this group in-
clude the majority of the Region's old settlements which could be
conceivably designated as cities. Of the eleven old cities discussed
in the text of this report, only Passaic, for which data were not
available, is not included among the twenty-one cities.

Data were released to the Institute by the communities in-
volved on agreement that they would not be identified individually
and that the data would be used only to designate general trends.
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Connecticut

Old cities

A

B

C

39.1

37.8

37.7

36.6

35.1

33.8

33.6

33.6

62.0

60.7

56.2

55.3

54.8

53.0

52.8

50.7

49.4

40.1

Table A-1

STANDARD SCORES FOR SELECTED INDEXES OF QUALITY AND NET
CURRENT EXPENDITURE PER PUPIL: MSSC' SAMPLE VS. SELECTED
OLD CITIES AND SUBURBAN COMMUNITIES, 1966-67

Highest score,
MSSC systems
Lowest score,

MSSC systems

Net Current

Expenditure
Per WEPU2

71.9

31.5

Suburban communities

A 45.9
8 43.0

New Jersey

Old cities

A

B

C

D

E

F

G

H

Suburban communities

A

B

C

D

New York

Old cities

A

B

C

D

E

F

G

H

1

j

Suburban communities

A 71.2

B 69.6

C 65.4
D 61.3

45.6

44.0

42.4

41.2

38.3

31.6

28.4

55.8

57.9

51.3

38.8

55.5

48.4

47.2

50.9

41.2

35.7

64.2

59.8

54.8

53.6

Professional
Staff

Per 1,000
WEPUZ

71.6

23.5

40.2

28.5

21.6

49.6

45.2

34.8

50.0

38.3

40.8

34.1

27.5

34.1

22.4

54.0

48.0

44.7

38.6

Average
Professional

Salary

79.4

46.9

47.6

51.2

56.2

1 Metropolitan School Study Council.

2Weighted elementary pupil unit: 1 per pupii in grades kindergarten-6, 1.25 per pupil
in grades 7-12.

3Expenditures for noninstructional staff and other non-maintenance current expenses
per weighted elementary pupil unit.

29.7

68.5

79.4

70.3

68.3

42.3

30.0

39.8

32.1

31.5

38.8

35.3

39.7

64.4

58.7

56.9

59.3

48.0

56.6

49.1

54.2

50.6

44.4

41.3

35.0

39.7

51.8

48.0

46.1

46.5

41.8

39.3

NISMO

28.0

49.5

49.6

42.3

38.9

42.3

42.4

44.3

38.6

35.1

40.1

51.0

54.2

48.8

62.3

57.9

47.5

56.3

35.3

50.7

34.9

64.8

49.8

68.4

47.5

40.6

37.3

27.8

79.5

What the study shows

Table A-1 presents a comparison of three indexes of quality

(columns 2,3 and 4) with current expenditures per pupil for the

thirty-one old cities and suburban communities and the MSSC

sample as a whole. The indexes include (1) the number of profes-

sional staff per 1,000 weighted elementary pupil unit (WEPU),'

(2) the average annual salary of all professionals, and (3) a mea-
surement of expenditure on special materials and services asso-

ciated with the education program. The actual figures for these

three indexes, as well as the figures for net current expenditure

per pupil, have been converted to standard scores which tell how

far above or below the average a given district falls. 2
Connecticut. For the two Connecticut suburban communities,

the quality indicator scores hover around the average (50) for the

MSSC group. Only one old city scores as well as the bottom of

the normal two-thirds (40-60) range; the other two fall in the

lowest sixth, close to the lowest-scoring MSSC district, on two of

the three indexes. Per pupil expenditure converted to standard

scores follows fairly closely the pattern of the quality indexes.

New Jersey. A larger number of localities was surveyed in

New Jersey, but the general pattern is not unlike that of Con-

necticut, i.e., (1) there were sharp differences between old cities

and suburbs; (2) in almost all items, the old cities again were in

the lower sixth of the score range (below 40) with the suburban

communities for the most part scoring between 40 and 50.

New York. In New York, quality indexes even in the old cities

fall, with only minor exceptions, within the normal two-thirds

(between 40 and 60). One locality included among the old cities

has a large suburban component and resembles the four suburban

communities in some respects. But, on the whole, the four subur-
ban communities in New York stand out above all school dis-

tricts surveyed as being both high-quality and high-spending

measured against the highs of the MSSC group.

The scores shown in Table A-1 can be compared with the

absolute rather than comparative figures for the Metropolitan

School Study Council, shown in Table A-2. These scores serve as

points of reference for the school systems comprising Table A-1.

'Children in grades kindergarten-6 count as 1 unit, and children in grades 7-12 as 1.25.

2A standard score of 50 represents the average MSSC school district. A standard score
of 60 represents one standard deviation above the average, and 40 represents one
standard deviation below the average. In a normal distribution, the scores of two-
thirds of the group will fall between standard scores of 40 and 60; one-sixth will fall
above the 60 mark, and one-sixth below the 40 mark.

Table A-2

NET CURRENT EXPENDITURE PER PUPIL AND SELECTED INDICATORS

OF QUALITY FOR MSSC' SAMPLE, 1966-67

Net Current

Expenditure
MSSC Range Per WEPU'

High
Median

Low

$1,325

857

464

78

63

45

Professional
Staff Average

Per 1,000 Professional

WEPW Salary

$12,342

9,058

6,784

NISM03

$311

134

1.2

IMetropolitan School Study Council.

2Weighted elementary pupil unit: 1 per pupil in grades kindergarten-6, 1.25 per pupil
in grades 7-12.

]Expenditures for noninstructional staff and other non-maintenance current expenses
per weighted elementary pupil unit.



2. Efforts to improve educational performance in the New York City school system

The New York City school system

The City's public school system comprises 870 schools and
serves nearly 1.1 million children, one-third of all the school chil-
dren in New York State and 72 percent of all the school children
in the City. (The rest are in parochial schools [390,000] and pri-
vate schools [ 25,000 ].) Just over half (594,000) of the total register
is in kindergarten and the first six grades, another 10,000 are in
pre-kindergarten classes and about 7,000 are in various kinds of
special schools. The junior high schools enroll about 210,000
pupils, the academic high schools 228,000, and the vocational high
schools 42,000. These are all regular daytime enrollments. In addi-
tion, the City school system provides numerous after-school,
evening and summer programs for instructional and recreational
purposes.

The school budget provides for 57,000 teaching positions, 3,000
non-teaching professional positions, and thousands of full-time,
part-time and hourly administrative, maintenance and operational
personnel.

Average class size in the elementary grades was about 27.1
in 1966-67 and about 29.0 in homeroom classes of junior highs
in 1965. But it should be noted that 46 percent of all classes in
elementary schools and 53 percent of all classes in junior highs
have more than 30 pupils to a class. Bringing these ratios down
to a more acceptable level for every class, say 25, would require a
minimum of 15,000 more teachers (at average salaries of $8,600,
equalling $17,500,000).

In money terms, the present vast operation calls for a total ex-
penditure estimated for the 1967-68 school year at $1,358 million,
7 percent higher than in the preceding school year.

Ethnic changes in the schools. As indicated in the body of this
report, an important dimension of the problem of the old cities,
and especially of New York City, is the great increase in the
number of minority children who are surging into the schools.

Between 1957 and 1966, total enrollment in the City's schools
increased by 132,000, or almost 14 percent (Table A-3). In the same
period, the number of Puerto Rican pupils increased by 76 per-
cent, to nearly a quarter of a million; the number of Negro pupils
grew by 84 percent, to 318,000; while the number of "others"

(mostly white), declined by 110,000 to 541,000, or 49.8 percent of the
total. Thus, in 1966, Puerto Rican and Negro children for the first
time made up a maj ority, though slight, of the City's school
children.

The continuing exodus of middle-class white families to the
suburbs has been associated with a number of factors. Several are

closely related to public school education.

In the early 1950's, the feeling predominated that the City
schools were inferior to suburban schools; inferior, that is, in those

school characteristics which education-conscious parents associate

with academic achievement. The competitive pressure for admis-

sion to college was on.

In more recent years, however, the outward movement has

also responded to another factor - mandated integration. Under

directives from the State Board of Education and pressures from
civil rights groups, the Board of Education took several steps to

achieve integration in the schools, among them busing from over-

crowded ghetto schools, an open enrollment policy and school

pairing (see page 53). Organized boycotts against these pro-
grams were evidence of the attitudes of some white parents who

could not, or did not want to, leave the City. Some did leave, how-
ever, and the Board of Education now estimates that the total

number of school children in non-slum areas is declining by about

2 percent a year.

As has been shown, this out-migration of white pupils has been
more than offset by the influx of Puerto Rican and Negro chil-

dren. The high birth rates of both of these groups have accelerated

the rise in their numbers. The economic, cultural and educational

deprivation of a large proportion of the Negro and Puerto Rican

entrants into the City's schools has introduced a new element of

urgency into the search for ways of helping these children

achieve their highest potential.

Table A-3

ETHNIC DISTRIBUTION IN NEW YORK CITY SCHOOLS, 1957 AND 1966

1967 1966 Change 1957-66

Number Percent Number Percent

of of of of Number of Percent

Pupils Tota 1 Pupils Total Pupils Change

Puerto Rican

Negro
Other

TOTAL

129,000

173,000

651,000

953,000

14

18

68

100

227,000

318,000

541,000

1,085,000

21

29

50

100

+ 98,000

+145,000

-110,000

+132,000

+76

+84

-17

+14

Note: Figures in table rounded to nearest thousand.

Source: Board of Education, Special Census of Schoo/ Popu/ation, October 31, 1966, Summary Tables,
February 1967.
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Programs to improve quality
Over the years, the City school system has developed a wide

variety of programs designed to upgrade the quality of education
offered children from minority and low-income families generally,
in order to bring the achievement level of these children up to
the level of their more fortunate contemporaries and to raise
their cultural aspirations.

Some of these programs are easily quantified because they
are self-contained, e.g., the College Bound program, which involves
only a specific number of children and has been costed out.
Others apply across-the-board, like the projected City-wide shift
in school organization from a ratio of number of grades to school
of 6-3-3 to 4-4-4.' This reorganization, which reduces the number
of grades in each elementary school and thereby leaves room to
draw pupils from a wider geographic area, is aimed at securing
greater racial-ethnic integration and thus enriching the social
and educational experience of the culturally deprived. The true
cost of such a program is difficult to determine because it affects
both disadvantaged and other pupils.

A brief review of the school system's major efforts in provid-
ing quality education for disadvantaged children, together with
indications as to the success and cost where available, may be
worthwhile. The limitations of space permit only some highlights
to be presented. Entirely excluded from consideration are special
programs for the socially maladjusted, the retarded and other
handicapped children.

All Day Neighborhood Schools. This is the oldest program in
the City schools and widely acclaimed as successful. It was origi-
nally sponsored in the 1930's by private organizations and con-
tinues to receive extra financial support from them. It is conducted
in fourteen elementary schools located in congested areas where
incomes are relatively low, but not necessarily in the areas of
greatest poverty. Extra teachers are assigned to give special
help to pupils during a part of the regular school day and to conduct
recreational and other activities after the regular school closing.
Some 16,000 children are enrolled in these schools. According to
the Superintendent of Schools, the cost per pupil is $287 above the
amount spent on the average elementary school child, or nearly
$1,100 per pupil.2 If the program were extended across-the-board
in the 330 regular elementary schools, it would add something like
$67 million to the total cost of the education of the pupils in these
schools.

Higher Horizons. The once famous Higher Horizons program,
launched in September 1959, was an attempt to meet the needs
of disadvantaged children with good academic potential. Much
was made of raising their aspirations for education through
remedial reading, enrichment of the curriculum and cultural
experiences. It was very flexible and quite decentralized. Within
four years of its inception, the program was operating in fifty-
two elementary schools affecting 34,000 pupils, in thirteen
junior highs with over 19,000 pupils, and in the tenth grade of
nine academic high schools and two vocational high schools.

At first, the program was very successful and was copied by
school systems nationwide. Gradually, the program was watered

IThe basic organization of the City's schools for some years has been, with some ex-
ceptions, elementary (grades 1-6), junior high (grades 7-9), and high school (grades
10-12). The organizational change now underway provides for primary (grades 1-4),
intermediate (grades 5-8), and high school (grades 9-12).

2 Board of Education, Budget Estimate for 1967-68, December 12, 1966.
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down, and it apparently lost its original effectiveness. The pro-
gram as an independent entity has been abandoned, although
certain elements have been picked up in other, newer programs
for the disadvantaged child.

Special Service Schools. In the 1950's, the City school system
endeavored to identify those elementary and junior high schools

with a high proportion of slow learners. They were designated

Special Service schools and were provided with extra teachers to

reduce class size and with supplementary remedial and guidance

services. There are 264 Special Service elementary schools and
sixty-seven junior highs.

Average class size in the Special Service elementary schools

is 27.2 compared with 28.8 in regular elementary schools; in the

junior highs, the average ratios are 27.2 and 29.5 respectively.
More Effective Schools. This program, commonly referred to

as MES, is aimed at helping children from Spanish-speaking and
Negro families by focusing on "prevention of academic failure in

the early years by starting education at the pre-kindergarten

level and by organizing small classes to insure individual atten-
tion for each child's needs. „3

Twenty-one Special Service elementary schools were tapped

for the MES program (ten in 1964 and eleven a year later), located

in various types of areas: racially unbalanced, integrated or with

potential for integration, and integrated but beginning to lose

middle-class pupils. Pupil register of the twenty-one schools

totalled 16,275, and their ethnic composition was 29 percent

Puerto Rican, 53 percent Negro, and 18 percent "other." Nine

other elementary schools were designated as a "control" group.
The basic features of the MES program are:

1. Pre-kindergarten for four-year olds (some schools have

classes for three-year olds).

2. Maximum of 15 children in pre-kindergarten, 20 in kinder-

garten, and 22 in grades 1-6.

3. An extra teacher for a cluster of two classes at pre-kinder-

garten levels and three classes at other grades, and one prepara-

tion period per day for every teacher.

4. Large numbers of additional personnel for each school,
including an administrative assistant for each principal and three

assistant principals; a team of three guidance counselors, one

social worker, one attendance teacher and the services of a

psychiatrist and clinical speech teacher one day a week; a team

of seven specialist teachers for library, reading instruction,

science, etc.; and a community relations coordinator for each
school, whose primary duty is to involve the community in active

participation with the schools.

5. An extra allotment for supplies and books with special
emphasis on materials stressing city children of varied racial

and economic backgrounds.

Operation of the MES program was evaluated by the school

system after two years.4 The cost was found to be extremely high
as compared with average expenditure in all other schools City-

wide. The average per pupiI cost of the first group of ten schools

in 1965-66 was $859; the average cost for the second group of
eleven schools was $930. In the same year, the average cost per
pupil of the nine control schools was $460. (These figures do not

3Board of Education, Bureau of Educational Research, Evaluation of the More Effec-
tive Schools Program, Summary Report, September 1966.

4/bid.



include all costs normally comprised in the term "current expen-
ditures.") Apparently, the cost rose still further in 1966-67; the
Board of Education estimated the cost at $1,263 a pupil, more than
double the average City-wide cost in elementary schools of $559
and nearly 60 percent above the $750 cost of the Special Service
elementary schools.5

The official evaluation of the two-year experience of the MES
schools was somewhat favorable. In general, reading results
showed a net gain in excess of expectations (i.e., compared with
national norms at given grade levels and for elapsed time). The
higher achieving groups at the start usually registered improve-
ment beyond the norm and exceeded expectations for elapsed
time. On the other hand, it was invariably true that, while the
lowest quartile of each group made some improvement, it did not
usually reach the norm. Pupil progress in arithmetic solving was
favorable but more uneven. The reaction of administrators,

teachers and parents was said to be "definitely favorable." Parent
and teacher groups have been pressing for extension of the MES
program to other schools.

The Superintendent of Schools has stated that, while academic
achievement was somewhat better in the demonstration schools,
"it varies from school to school and the improvement in pupil
achievement has not been proportionate to the increased cost."6
Other evaluations have been even less favorable, although recog-
nizing that two years is too short a time to permit an uncondi-
tional assessment of failure or success. The unevenness in results

noted by the Superintendent is ascribed by some to failures of
leadership and attitudes and training of staff directly concerned
with carrying out the program within the individual school,
rather than to structure and numbers of personnel. With further
experimentation and training, some of these defects might be
eliminated. The twenty-one MES schools have been retained, al-
though no new ones were established in 1967-68.

College Bound. A new program initiated in the 1967-68 school
year is designed to develop the college potential of disadvantaged
students from poverty areas. In its first year, the program in-
volves 3,000 ninth- and tenth-grade students who would not
ordinarily go to college, in twenty-four of the City's sixty academic
high schools. Students are placed in classes of twelve to twenty
pupils and given an enriched academic, cultural, remedial and
guidance program, with intensive work in English and reinforced
study in other academic subjects.

The cost per pupil is $2,000-2,200, well above the $1,200 average
cost per academic high school pupil. The 1967-68 budget for the
program is $3 million, with $1.5 million coming from the Board
of Education budget and the remainder from state and federal
sources. Both the enrollment and budget of this program are
expected to double in its second year of operation.

A unique aspect of the College Bound program is its associ-
ation with the College Bound Corporation, a private corporation
made up of some forty colleges in and around the Metropolitan
Area, whose purpose is to insure that successful graduates of the
program will have a place in one of these colleges with full
expenses paid.

5As reported in The New York Times, May 28,1967.

6Budget Estimate for 1967-68, op. cit.

To date, none of the quality-improvement efforts tried in the

New York City school system has proven to be a great success,

nor "the answer" to the problems raised by the low educational
performance of disadvantaged children when exposed to conven-

tional school programs. However, some of the programs have not

been given long enough trials nor been tried under conditions

which really permit a persuasive evaluation. For some, despite

their high costs, still greater investment along the same lines
might produce enough benefit to warrant the cost. For example,

somewhat smaller classes may not produce results that warrant

the added funds needed, but very much smaller classes may pro-

duce substantial improvements in education that are worth the
investment.

Finally, it should be noted that some of the elements of the

various experimental programs seem promising under some con-

ditions and are being utilized with good results in individual
schools within and without the City school system. Pre-kinder-

garten programs for three- and four-year-olds, for example, com-

prise the anti-poverty Head Start program, which has had many

failures but some major successes and which will be a continuing
effort.

Therefore, it seems reasonable to base cost estimates for really

effective compensatory education programs on actual costs under

the relatively ineffective programs tried heretofore, but to call

for a doubling of funds, as has been done in the body of this
report.

Programs for furthering integration

Numerous programs have been developed with the objective

of achieving integration in the City's schools, for its own sake and

also as a means of improving academic achievement. In theory,

the educational value of integration to the minority child does not
inherently involve additional costs; in practice, however, there is
clear evidence from official statements that extra resources were

made available to all children in the schools to be integrated to

defend the system against the charges that integration would
drag down the previous educational level of predominantly
"white" schools.

Three principal programs classifiable under the heading of
furthering integration have been tried so far. They are:

1. Busing from overcrowded minority-segregated schools to
underutilized schools, usually in predominantly white areas -
a mandatory program,

2. A free-choice open enrollment plan which, with some added

features, was an extension of the first one, but voluntary,
3. Community-zoned (paired) schools.

In addition, the More Effective Schools program, described
above, was incorporated in schools chosen for some integration
efforts.

It is difficult to pin down the costs of the first two programs.
The only firm figure found shows that transportation is an ex-
pensive item, amounting to over $200 per pupil. But not many
pupils are involved - only 22,300 in the first five years. There is,
moreover, little evidence to suggest that either the mandated or
the voluntary program has made any substantial contribution to
the goal of providing integrated education and, in fact, the Board
of Education in May 1967 announced curtailment of the open-
enrollment program as it applied to the high schools.
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The third program, community zoning, was put into effect in
September 1964 in eight elementary schools specifically to
achieve ethnic balance. Each of four predominantly white schools
was paired with one of a group of four predominantly Negro and
Puerto Rican schools. Children in the first four grades of each
pair of schools were sent to one school in the pair and those in
the upper grades to the other. Stress was laid on improving
quality through providing extra allowances for supplies and
equipment and adding more professional and nonprofessional
personnel to sharply reduce class size. Pupil-teacher ratio for the
paired schools after one year of operation was 17 compared with
a City-wide average of 23.1; class size was cut to 22.5 pupils com-
pared with 28.7 in the rest of the system.

The cost of these staffing ratios was high. Whereas the
average per pupil instructional cost in the eight schools was $389
just before pairing, it was $594 two years later, an increase of 52
percent. The over-all cost was the second highest of any program
in the system.

Results of the experiment were disappointing. Of particular
importance was the high rate of transfer of pupils in the paired
schools to other public, private and parochial schools in and out-

side of New York City (Table A-4). Of the 6,349 children in the
eight schools in October 1963, the year before the pairing, only

5,253 were still enrolled in the schools at the start of the pairing

and only 5,085 one year later. The number of Negro and Puerto

Rican children declined as well as "other" (mostly white) children,

but not nearly as rapidly. Thus, the mere announcement of pair-
ing seems to have stimulated a net exodus; nearly 1,100 left in

the first year, of whom about 690, or 63 percent, were "others."
In the following year, the register of "other" pupils declined by
another 227, so that in the two years between October 1963 and

October 1965 the eight paired schools lost, on balance, one-fifth

of their "other" population.
Not only did the community zoning experiment fail to hold a

majority of white pupils in the schools, but the effect on achieve-

ment of minority pupils was minimal. The official Board of Edu-
cation evaluationi of standardized test results noted that while

7Board of Education, Bureau of Educational Research, Evaluation of the Community
Zoning Program, Summary Report, September 1966.

Table A-4

SHIFTS OF NEGRO, PUERTO RICAN AND OTHER PUPILS IN EIGHT PAIRED
SCHOOLS

Net Change

Puerto Rican

Negro
Other

TOTAL

October

1963

Discharges, 1964-66

To

Public

Schools

in NYC

Puerto Rican

Negro
Other

TOTAL

456

2,554

3,339

6,349

157

458

495

1,110

October

1964

422

2,179

2,652

5,253

70

32

399

501

To

Parochial

Schools

in NYC

October

1965

449

2,211

2,425

5,085

Change
1963-64 1963-65

- 34

-375

-687

-1,096

To

Private TO

Independent Schools
Schools Outside

in NYC NYC

4

16

214

234

29

128

444

601

-7

-143

-914

-1,264

TOTAL

260

634

1,552

2,446

Source: Board of Education, Bureau of Educational Research, Eva/uation of the Com-

munity Zoning Program, Summary Report, September 1966.

"nearly all pupil groups and sub-groups improved in standing in

relation to national norms and predictive or expected achieve-

ment levels," nevertheless, Negro and Puerto Rican pupils showed
less improvement in the experimental period, thus falling fur-

ther behind. Teachers had mixed reactions to the program but on

balance "did not believe that Lit] promoted an optimal total learn-

ing situation for all the pupils." Negative reactions were greater

in the second year than in the first.
The school pairing plan was a sincere effort to promote quality

integrated education. Its apparent failure no doubt had many

causes. Some outside critics felt that overly centralized control,
inadequate teacher preparation and an atmosphere of hostility

to the plan by some parents and teachers played their part in the

experiment's lack of success.
In 1967-68, community zoning is in effect in only two of the

original eight paired schools, and there is little expectation that
the program will be expanded again in the future.
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