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THE TRADITIONAL CONCEFT OF THE INTERMECIATE
ACMINISTRATIVE SCHOOL UNIT IS THAT CF THE COUNTY
SUPERINTENDENT OF SCHOOLS CFERATING AS AN ARM OF THE STATE,
WITH REGULATORY POWERS ANR RECORD KEEFING UUTIES AS WELL AS
EDUCATIONAL LEADERSHIP FUNCTIONS. THE NEW TYFE OF UNIT THAT
1S EVOLVING 1S LARGELY SERVICE ORIENTED (I.E., SFECIAL
EDUCATION, DATA PROCESSING, CURRICULUM SPECIALISTS, ETC.),
AND USUALLY IT COVERS A MULTI-COUNTY AREA. WHEN DETERMINING
THE ORGANIZATIONAL STRUCTURE AND RESPONSIBILITIES OF THESE
UNITS, IT MUST BE REMEMBERED THAT ALL LEVELS OF A 3-ECHELON
STATE SCHOOL SYSTEM MAINTAIN.A PELICATE BALANCE OF

" RELATIONSHIPS, AND EACH LEVEL REFLECTS CHANGES MADE IN ANY
OTHER LEVEL. THE LEGISLATURE DELEGATES SPECIFIC FUNCTIONS TO
THE VARIOUS LEVELS OF STATE ORGANIZATIONAL STRUCTURE. IT
SHOULD BE REMEMBERED THAT LOCAL CONTROL OF EDUCATION IS IN
EFFECT ONLY AS THE STATE LEGISLATURE CHOOSES TO MAKE IT, AND
THAT NO IN-LINE STAFF HIERARCHY EXISTS BETWEEN THE DIFFERENT
LEVELS. THIS PAPER WAS PRESENTED AT THE CONFERENCE ON SCHOOL

DISTRICT REORGANIZATION AND THE INTERMEDIATE SERVICE UNIT
(HARRISBURG, PA., APRIL 21-22, 1966). (DK)
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:

Intermsdiste units, the middle mevbsrs of & three-schelon stute 1ystom of
aducational oxganizetion, sre pot s new invention. In its traditionsl form it 'l
has sxisted for vearly one hundred filfty years. The offics of county supsrintendant z
of schools actusily antedates esteblishuent of the first local distriet BUpAT«
tntendency. This type of intermediate organisstion began #8 "an arm of the state" j
with regulatory and sacord kesping ss well as educstional leadexship fuunctions, It
was created in & day when public educaticn wes limited te slementery sducation and {
vhen most schools were of the oneeteachar varisty. |

Extensive sxpansion of educational prograws and school district ssorganisation '

and school consolidation Rave mede the interssdiste type county superintundeny of '
schools obsolete. Thers are wany counties which sxs » #ingie school district, meny ;

others with only tv{o or thres districts. Siniler circumtmmces ars comcn wherever ,
the reorganization of locsl school districts has wede substsntial progress. And while j
theve ave sows atstes in which tha traditionsl intexnediste sgency still persists, é
bardly deferwibic and seking L4ttls vesl sentvibution o sdusstion, it definitely is
being phased out, %he structure 5o longer suists in Delawsrs snd Idsho snd it is
vapidly going out of the pictura in Missouri, Coloredo, Arkensas and Texas. Vhile “
msny uncouplisentaxy things are often said sbout the functionaries in these positions, ]
1t should be emphasised that the fuult is not with tha people but with the system,

With a weak structure, sn election systsm of sscuring offizialy, low level qtnluicaﬂm,

| ‘muﬂm on School District Reox anigation and the Intermediste
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low saiaries, end an sbeence of funds, staff, or opportunity to periorm fumctions
of consequence, us can hardly expsct more,

The main purpose here with tis phasing out of the treditionsl county super-
intendency is to focus on the new type of intermmdiste umit thet is evolving, There
io now nesrly fifteen years experisnce with tils wew type operatien and its pronise
is almest without limit., Progress in {ntermsdiste unit develepment has slso besn
substential, espscislly in the past four or five yesre.

Ona of the chisf characteristics of the ecvolving intezmediste umit is that it
is largely service orfanted, Whils wost states have delepeted sone sdainistrative
sad regulatory functions to this sgency, Ly far its wost ioportant contributions
axe the provicion of prograws in opecis) education (including clinical and diagnostie
sexvices) ond wocationsl education, oparating instructional materials centers sl
data processing centsrs, providiug curriculum specialists for the conduet of ine
ssxvice sducation programe, comrdinating cooperative efforts in ressarch, purchasing,
Yedersl projects, and many othur sctivities vhick require u relatiwly large
population base for the devalopmant of an offsctive and sconcaical program, 7The
tatsrusdiste unit az & service agency is beconing the weans by which local school

systeas can have access o programs vhich they cennot provide for thewselves, On
sn aves or regional besis through an intermsdiste unit these highly specislised

pregrams are possible in a practical wy.
The sscond wmejor characteristic of the evolving intsrmediste unit i» that it s 2

walti-county axas. In those states vhers county boundaries have been digrogarded 4in

the formstios of this mew type sgency, the ares tends to be the equivalent of & multi-
county ares. About the only gstances vhers the futermediate wmit territory is

1iksly to be less sre dsnsely populated mstrepolitan arees,
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While ¢here 1s s temptation to discuss the wide range of service prograue
{intermediate units sre now j.oviding in various perts of the country, the focus
hare is on structure, the organizstional framework, snd the reletionshipe vhich
might or should exist bstwean interusdiute units and both the stats edweation
egerr.y and local school districts.

Perhaps the wost {mportent cone.pt regarding the structure appropriata for the
type of intermediats unit now evolving is that it cannot be considered apart frow
the structuze of locel distzicts and the state sgency. To discuas the intsrmdiate
unit in isolation is a trap. Ite characteristics end fumctions must necessarily be
viewsd in velation to a totel atate aystem of schools. Consideration must bs lLergsr
than zay siugle ssgment of the orgunization ragardless of vhather the analysis i of
the locel school district, the staze department of education or the intermediate unit.
Ve must bagin thinking, and with wore clarity than we heve in Zhe pest, in s stets
system wmy,

It 4s recogniszed thet there is a certsin body of literature, however liwited,
that consists largaly of recc—msndutions for the appropriste organization of inter~
mediste units., And we could go down the line with suggestions as to hew good,
sffective interamdiote units should be orgonised:

. o The intsrumediate unit should be a local educstion egency; it should have
1 a constitwancy. This concept of the intermediste unit rejects the notion
that these agenciss should be branch offices of the state departwent of
sducation,

o0 The intermediste unit should have a board of education. This should be an
elected board, and thers ¢*n s nusber o sound weys by which this board
might be slectsd,

o The intermediste unit board of ocducation should have the respomsibility
for the appointment of the intermediste wmit superintendent snd for

setting his salery.
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o 7The intermwdiocte unit bosrd should be empowered to employ the staff nsedsd
to carry on the functions it undsrtakes.

o The intermsdiate unit board, supsrintendent, end staff shouid dewelop
service prograws, coordinste educational efforts, and provide leadere
ship sapproprigte for the particular circumstances of the area.

o The educationsl vesponeibility of the intermsdiste unit should oot be
marrovwly proscribed but should encompass the entire spectoum of education,
Ity responsibilitiss should be s» comprshensive as thoze carried both by
locel school districts end the staete education departmontes~p comprehensive
responsfibliity vested in s single, stable sdministrative unit opsrating
on en axea or regionsl bhesis.

o The intermediste unit shouild heve adsquate 24 dependsbles souress of

finuncial support.,

o State efforts to equalize Zinancial sbility should apply to intermsdiasts
units just as they do to local school districts.

o In ¢ imtance should state funds in support of {ntermsdiete unit functions
be s deduction from “unds vhich would othervise be distributed to local schwool
districte,

o Bvery intermmdiate unit board of education should heve access to goms funds,
even if only a small amount, that onily thet board can determine how and
for ubst purposss they will be ueed,

A mmber of additicns could be uede to this brief list of suggestions and
vecommndations, And there is nothing wrong with them, They sve sdwinistratively
sound, But the approsch of looking at only one level of sdainisivative organizstion
st & time--one segment of ptructu™ in a state system of schools-.without including
all ovganixational lavels 4n the sswe look is ~. tonger the way to go., 7This 1a
laxrgely vhat ws have done in the psst. This unfortunately is what s number of states
snd groupe within states are now doing. A thrae~echelon state system of sehwols is




a delicate bslanos of ralstionships. Whon wve tinker substamtially with any cegwent
of it, the other lsvels srs affected.

Zven worse, the tendency to lock at only one level at a time has 2 tendency
to put blinders oo people, The chief sdvocates for reorganizing intermediate units
into a nev and strongsr tyre organizstion, for example, sre thoss working in san inter-
wadiste unit structurs. At the scame time, the tendency of thoss working in local
school districts is to confine their efforte entirvely to usttars cf concern at the
locsl district level, Many local district sdministrators have o concseran sad Do
intersst in vhat has happened oy vhat might or could hsppen to intermediste units,

At tiwes, aduinietrative groups within s state even block the efforts of each other

in securing mcesssry lmprovemsnts, Scms take the view that it wowld be uuwlsy to work
towsrd the iwprcvemsnt of the existing intermediste units until after the job of
reorganising local school districts is completed, a procese that wey naver ba completely
finished.

The point of this discussion is thet not encugh people are thinking in a state
system way. Whan veakness oxists at eny level--local, interzadiate, or state--the
state system i3 wealered, Organisationsl levels srz mutueliy re-snforcing. Vhat
asch doss $5 dapendent in pert upon vhat esch of the others do. MNone can be
considered in isolation-swithout taking fully into account the structurs snd functione
ing of the other lovels, |

Mow there mey La some value in being a little more specific about the “"state
system of schools" concept. Education as a state responsibility cannot be quastioned.
And avery stots has accepted the responsibility. Rut vhen we regognize educstion as
s otaie vesponmoibility, our refarence is to the stat: legislature and the stete
constitution, "Btate® with respect to responwibility doass not wasn the state depart-
weat of sducation. In svery state, the lagislature hss elected to exsrcise its
responaidility and implesent educational programs through the creation of and delegation
of fumetions to specialised units of government:
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0 a state edusation daportment
o a substantisl ausbar of local school districts (in sll stzles except
Rawail)

0 in some but not all stoies, a series of intermediate units.

States have decentraiized thoir responsibilities for providing education by a
legislative delegation of specific functions to these various levels or oxganizstionsl
structure, While thers iz a great dasl of support for decentralized responsibility
and administration in governmental theory, two significant concepts should be under-
stoods

1. Centrol of education is in no way an inherent right of lscal aelf-govern=
mont except as a state's legisleture chooses to weke Lt so,

2. A line~snd-staff typs of relationship between organizational levels does
not ozist, The state depariment of education is no "over" iatermsdiste
urZits and local school districts except in terms of legislative delegetion,
In the same way intermediate units aze not “over! local scl ool districts.
Ideszlly, cach level of organization has delegated to it thuze functions
tt is best zble ard squipped to carry cut. Each level has e high degres
of autonomy to pexform its functions, None ic subordinate to ths others.

But all organizational levels are under state school law,

Peopls and Relationships

Up to this point, ths discussion here has been primarily on orgenizstional
structure, Dut you can go only so far with structure, It takes pacple to make
structure work, The best structurel framework from the standpo.nt of organizational
theory can fall ou its fsce unlcss people with an appropriste concept of its operation
are worklrg 4n it, There sro mumerous instances of local school districts and inter~
wadiste units similarly organized and opersting in cowpavable circumstances--hsving
sluost an equal chence to "do good” and sharing equally handicaps, shortcomings,
and etusbling blocks--vhare both a great desl and very little is going on. Soms
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wonld identlfy the difference as the mrassvce or sbsence of “laadership.” Perhaps
that'es it. The point 4e that it’s the people znd not the structure,

The delicate balance of mutual re-enforcerent and support betwsen the ecganie

Passeiptanpaaigit i quuita i

74 sationsl lavels of a stote systen of achools, however well they are built into the

structure, must be meintained by people, A faw bricfly described 1llustratious may

be helpful in emphasizing this watter of relationships.
Iilustrotion One:
Internediste unit services sbould not be s substitute for edequats locsl
school districts. In tevoe of structure, the objsctive shoull aluays be to
meke every leval of a stste system stroug. There L2 alwwys the potentinal
danger mn s wide variety of intermediste unit sarvices sve avsileble for
wazk local disericts to seek these services to £111 tha wolds which their own
insdequacy cennot cover, Vhen this happens, there tends to be a2 continuation
of local school adfatricts whizh would otherwise dte a natursl dgath, And
somtin:- intermediste units cater to such distyicts., They are slveys looke
ing for customers, They feel that the more participents they have, the better
their ssrvice program loc«s. 1If it does, it 4s only on the surface, Inter-
wediste units should nover be a substitute Jor or dater needoed lessi disteict
reorganization, If they do, they thresten, actually wealsu, the state system,
Ilustration Two:
Intermediate unit programe and services must be of high quality, Ween intsre
wediste unit personnel work in local school discricts, they can be effective
only 4f they have something to offer. This wgans that the intermsdiasts unit
sta?f muet be better aualifiegd and more expericnced then thely counterparts
at local district ievel. Unless they ars, they will not be sccepted graciously
by local taschers, principals, school bosrds or parents. It msy bs possible for
a local district to hics incompstant ateff wesbers but thic cannot be done by
an intermediste unit. The entire service program, what it 4s and vhat it
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night become, can be seriously injured by just one bud expcrience, This
weens thut vhen an intermsdiste unit is contewplating underteking a particulsr
service prograw, they should esck only top quality personnel. The structuve
wmist peralt paylog vhet it takes to get the best. 7This suggests that ia
any instance vhere on fntormediate undt cannot find or cennot afford top
quality stalf, the best course o follow would be to defer undertaking the
perticular progrsm until the pesition to do so is sxrvonger. One or two high
quality prograns st the interuwdiate unit level are worth more than & doxzen
msdiocre programs, The matter of relatiomships 48 so important that the wost
appropriete rule to follow is that "no service is better than poor service."
llystration Three:
In this country we believe {in the principle of chteining the "consent of the
governed,” thet pesople echould participate in the development of programs thot
affect tham, This kind of involvement is equally applicable to intaxrwsdiatse
unit-louul district relationships.
Tha structure for intermedicte units sud the monner in which it operates shiwuld
provide some guarantecs for local school district eutonousp:

o Zach loeal school district should have freedom to decide whether

or not it will participete iz any intermediste unit service pcogrsm.

Lt

Zach local school dictrict ghould howve an opportunity to paréicinste

in snd assist with tho plenning of the specific service programs its

funtermediste unit undertakes.

o Esch locsl school district, through its chief administxaetor and bosrd
€ ¥ education, should have opportuaity to participate in the develop-

ment of policles end procedures vwhich guide intermadiate unit sexvice
progrems. Finel policy daterminstion, however, waet be rescrved for

the intermediate unit bosrd.

o When intermsdiste uvait personnsl work in local districts, their




sctivities and opcrations should be wvithin the framework of lecal

school district policy end gensrsily under the supsrvisien of locsl
district administraticz.

Whei euch relationshipe are churacteristic of intermediate unit operations,

there is virtuslly no possibility of any infringemsnt of the sutonemy or

prevogative of local school districts.

Bvalyation of Structure and Punctions
At least brief attontion should be given hers to one additional reslity.

Wa cannot any longer expect things tc be static, unchanging. In fect, juet the
opposite is true, This mpans that the structura of a state system of schoois will
probably slways need to be in gsome sort of fluz., It wwst be responsive both to the
changing denands of education and to the changing composition end charsctaristics
of esch local area. At the very mindmum, this implise the need fer:
o A periodic evalustion of the total state system of schools,
o A periudic considerstion of ths sllocation of functions emong local,
interredicte and state levals to deternine if soms re-slleestion is
desivable,
o 4 pericdic analyeis of any existing structursl wesinasses with a belstering
of strueturc in any instance vhere weakness can be identified,
Only by such systematic study and follow-up of sction can a state system of schools
dvi-id ussolescence, insdequecy, and weskness,
| A pew type of interindlato unit is evolving. It is develeping out of successful
expesrisnce with local school distzict reorganimation ard recosnition that many educationa
service fuzcSions n:juize o population base for oparation and e dagres of specislization
in staff uhich are beyond the wcach or opportunity for effective wee of what local
districts either are likely to or should bacome, Substantisl legislative reorgenizetion
tovard the maw type of intermediate unit hag slready been enacted in Michigen, Iows,
Washington, Oregon, Wisconsin, Nebrasks and Colorado, A wuch needed overhaul of the
intermedinte unit stvucture is nov pending in Msw York, Studfes currently in progress
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in Pennsylvania, Chic and California indicate a great deal of promise for
significant logislative action. In certain other states there 1s recognition
of the need to do sowething but the formnl steps required for actual accomplishment
are vet to be taken.,

Mere lmportant than just the dovelopment of organizetionsl machinery are the
outstonding service programe which such action has encouraged into being, Within
the noxt year or two as z result of recent staote legislative octions, the number
of such progroms and thelr geographic distribution will be maltiplied meny tinmes,
Positive forces arc in full swing in many places., And scme of the most creastive
educational leadexrship anyvhere in the country 15 now being attracted to inter-

wediste unit administracion. It's nard to stand ia the way of success. The

evolution of s new type of intermediats unit is well on its wey,




