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COMPTROLLER GENERAL OF THE UNITED STATES
WASHINGTON, D.C. 20348

B-114868

The Honorable Robert C. Byrd, Chalrman

Subcommittee on the Department of
Interior and Related Agencies

Committee on Appropriations

United States Senate

Dear Mr. Chairman:

This report discusses how the Departmernt of the Interior
can improve its management of and save operating expenses in
its boarding schools for Indian children. We made this re-
view pursuant to your August g9, 1977, request to review sev-
eral of the Department's Indlan programs.

We discussed our findings with agency officials and
their comments have been included. However, as your ofrice
requested, we have not obtained formal agency comments.

As arranged with your office, unless you publicly
announce its contents earlier, we plan no further distribu-
tion of the report until 10 days from the date of the report.
At that time, we will send coples to interested parties and
make copies available to others upon reguest.

Sincerely yours,

Tt /1

Comptroller General
of the United States
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COMPTROLLER GENERAL'S REPORT BUREAU OF INDIAN AFFAIRS
TO THE SUBCOMMITTEE ON NOT OPERATING BCARDING
THE DEPARTMENT OF INTERIOR SCHOOLS EFFICIENTLY

AND RELATED AGENCIES, SENATE

COMMITTEE ON APPROPRIATIONS

During fiscal vear 1977, the Bureau of Indian
Affairs spent about $157 million toO operate
schools, including 15 off-reservation and 57
on-reservation poarding schools. (See pp.l and 2.)
These provide instruction and residential
facilities for Indian eliementary, middle, high
school, 2nd post-high school students who have
inadequate day school opportunities or special
education and/or social problems. According
+o the Bureau's records, boarding school
students totaled 18,562 as of December 1977.

OFF-RESERVATION BOARDING
SCHOOLS UNDERUTILIZED

The Bureau has not established appropriate
reguired space per pupil criteria or optimum
capacities for boarcding schools. The six off-
reservation schools GAO visited were designed

for 6,320 students--a figure the Bureau maintalns
is no longer realistic. They have a combined
membership of 2,654 but could accomcdate 3,890
students comfortablyv. (See pp.3 ancd 4.)

e 0Ff these schools there are:

AT S8C

=3

buildings and expensive egulipment,
11y full classrooms,

and closed dormitories and staff
fSee pD.5, 6 and 12.)
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off-reservation schools and $3,824 at the four
on-reservation schools reviewed. (See pp.9-12
and 18.)

The Bureau has been aware of underutilization
in its off-reservation boarding schools since
at least 1973, but has been unable or unwilling
to consolidate them because of congressional
and/or tribal actions. Numerous tribal repre-
sentatives feel they are entitled to the
schools bv treaties and promises and that they
offer a necessary alternative to public schools.
They also believe the schools help preserve
their +ribal identity and Indian culture,

(See pp.6-9.)

The Bureau plans to construct additional day
schools in local communities. As a result,
underutilization of off-reservation schools will
likely become more sever=. (See ©.17.)
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The Bureau has estacu. - . specific criteria and
procedures for admitt_..> Indian students to its
boardlnc schools. ©Under these criteria, only
students for whom public or Federal day schools
are not avallable cr those with specified edu-
cation or social problems are eligible.

"See pp.l19 ané 20.)

These criteria and procedures are, for the most
part, ignored. Boarding schools, both on and off
the reservation, are admitting students whose
eligibility has no:- been verified. About 42 per-
cent of the applic ~_.ons GAO reviewed at three
Anadarko area schools did not have the approvals
required by the Bureau's procedures. Applications
reviewed at schools in the Phoenix and Navajo
areas generally contained requlreo approvals, but
in many cases lacked any justification for eli-
gibility or contained inappropriate justifications
such as parental preference and refusal or unwill-
ingness tc attend public schools. (See pp.20 and 21.)
As a result, underutilization of the Bureau's
boarding schools could be even more severe than
that indicated by GAO's review. The Bureau 1is
reevaluating its boarding school admission criteria
to determine if they are still appropriate.

{See p.21.)
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QUESTIONABLE PURCHASES

There are no adeguate management controls oOr
requirements to see that school expenditures are

appropriate.

Numerous guestionable nurchases for agriculture,
rifle team, and water safety programs had been
made at one school. These programs failed to
materialize or were canceled and none of the
items had been used. (See pp.25-27.) Much
scouting eguipment and clothing purchased has
never been used. (See pp.27 and 31.) Textbook ex-
penditures at the school during the period of
these guestionable purchases were less than
half of that reguested by teachers. One

teacher complained ne had been forced to photo-
copy textbooks as a result. (See p.32.)

NAVAJO SCEOOLS IN_POOR CONDITION

mhe four Navajo becarding schools GAO reviewed
were in poor condition and contained broken
windows, walls cracked from settling, inoperable
showers and toilets, badly ieaking roofs, and
water—-damaged ceilings. (See pp.37 and 38.)

The off-reservation boarding schools were in
noticeably better condition. They had more staff
and funds tc properly maintain them. (See pp.38 and
39.)

The Navajo area uses a centralized maintenance
system. This has resulted in inadeguate super-
vision of maintenance personnel, cumber some
paperwork, and poor guality and timeliness of
repairs. Supervisors and many of the workers

are often located miles away from the schools for
which they are responsible. Most Navajo school
officials complained about the unresponsiveness
and untimeliness of the current maintenance
system. (See pp-40-42.)

RECOMMENDATIONS TO THE
SECRETARY OF THE INTERIOR

To improve the operating efficiency of Bureau
toarding schools, GAO recommends that the Secretary
of the Interior direct the Assistant Secretary for
Indian Affairs to:

Q Tear Sheel iii




nstruct area offices, agency offices,
nd boarding schools to follow estab-
lsbed eligibility criteria and admission
rocedures.

--Develop space utilization, staffing, anag
funding criteria for boarding schools
that will insure efficient operation and
that the educational needs of Indian
children are mect.

—--Consclidate boarding schools into the
minimum number of facilities needed to
meet the above criteria.

--Dispose of unneeded facilities, buildings,
and eguiopment 1In accordance with established

- procecures.

--Include provisions for linkilng procurements
to specific educational neecs 1in developing
comprehensive education programs.

--Develcp a systen that will provide Informa-
tion with which to monitor program expendi-
tures and/c¢r determine need for detailed
evaluations.

‘onitor and evaluate expenditures of funds
+ the school level periodicallyv.

|

|
e
~

——Reevaluate staffing and funding of maintenance
at Navajo area boarding schocls and make
adjustments necessary to insure that these
facilitles are maintained adeguately.

--Implement plans to decentralize and simplify
the Navajo area maintenance syste:

FORMAL REVIEW AND
COMMENTS NOT CBTAINED

At the reguest of the Chairman, Subcommittee on
the Department of Interior and Related Agencies,
Senate Committee on Appropriations, GAO did not
submit this report to the Department of the
Interior for formal review and comments. How-
ever, responsible agency officials were provided
copies of the report and their informal comments
have been considered. The officials agreed with
GAO's recommendations and said they had begun plans
o to implement them.
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CHAPTER 1

INTRODUCTION

On August 9, 1977, the Chairman, Subcommittee or the
Department of Interior and Related Agencies, Senate Committee
on Appropriations, recuested that we make a comprehensive
review of some of the RBureau of Indian Affairs (BIA) programs
and processes and report the results to him by February 15,
1978. This is one of a series of reports 1n response to
that request. This report presents the results of our evalua-

tion of the operational efficiency of BIA poarding schools.

INDIAN EDUCATION_ PROGRAMS

It has been recognized by Indian leaders and Government
officials that education is a key element to solving many

of the problems Indians face. In 1975 the Congress declared
that a major national goal is to provide the gquantity and
guality of educational services 2and opportunities that will
permit Indian children to compete in careers of their choice.

The Snvéer Act of November 2, 1921 (25 g.s.c. 13),
provides for the operation of boarding schools, dormitcries,
and dav schools for Indian vouth at the kindergarten, ele-
mentary, middle, high school, and post-high school levels.
Title 25, Section 31.1 of the Code of Federal Regulations
(1977) avthorizes enrollment in BIA-operated schools to
Indian children who live on Indian reservations under BIA
jurisdiction, on other lands under BIA jurisdiction, Or near
the reservation when a denial of such enrollment would have
a direct effect on Bureau programs within the reservation,
except when other appropriate schoo. facilities are available
to them. When it is determined that no appropriate local
education agency is able to provides suitable free education
for Indian children, BIA constructs and operates school
facilities to educate them. It is general BIA policy to
provide education as close toO the children's homes as possible
in day schools.

BIA also operates 15 off-reservation and &7 on-res:=rva-
tion boarding schools that provide instruction and residen-—
~ia] facilities at the elementary, middle, high school, and
post-high school levels. These schools are for Indian
children who do not have suitable day school education oppor-
tunities in their communities or whose behavioral problems
are too difficult for their families or existing community
facilities to nandle. These schools also provide a home
living program tO assist students in making social znad cul-
tural changes necessarv for successful school adjustment.

X



The program for Indlan students 1n SlA-onerated soneo
5 is administered by the Oftfice cof Ind:an “ducatlion Proarams
and 12 area offices, with 82 sutordinate aJency ol t ic0k
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the Phoenix,

New Mexico;
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Arizona,
located at Window

R0CX, Arizona. we visited the
noarding schools located on the Navajo reservation: Chinle
?lemenLarv 3oarding School at Many Farms, Many rFarms Hianh

t

School, Kinlichee Elementarv Boarding School, and Wingate
High Scnhool. We also wvisited the following off—reservation
boarding scaools: Intermountain Intertribal School at
3richam Citv, Utah; Phoenix Indlan School at Phoenix, Arizona;

\

Sherman Indian High School at Rlvct51ae,
Indian School at Anadarko,

Oklanoma;

Californi

a: Rlverside

Chilocco Indian Scnool at

Chilocco, Oklahoma; and Fort Sill Indian School at Lawton,
NOklahoma. Our fieléd worx was dcne 1in Octover and November
At the conclusion of cur work, we provided coplies of our
report to responsible Department of the Intericr officials,
and their oral comments have Deen considered.
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CHAPTER Z

MORE EFFICIENT USE OF BOARDING SCHOOLS NEEDED

The six off-reservation boarding schools we visited
are underutilized even when compared to BIA's most conserva-
tive capacity estimates. As a result, these schools vary
significantly in per-pupil cost and ratio of students to
staff. We observed totally unused dormitories and other
buildings at some of these schools and half-empty classrooms
at others. Also, expensive ecuipment is idle at some schools,
and vacant buildings at one school have been damaged and
defaced by vandals.

The four on-reservation boarding schools we visited
appeared to be more fully used, but they, as well as some
of f-reservation boarding schools, are admitting students
whose eligibility had rut been adequately validated. As a
result, ineligible students could be attending boarding
schools and valid use of these schools could be less than
what is indicatecd by currert attendance.

OFF-RESERVATION BOARDING SCHOOL:
UNDERUTILIZED

BIA has not yet established appropriate utilization
criteria (required space per pupil) or optimum capacities
for poarding schools. Qur attempts to obtain such Criteria
from a number of other sources--such as the United States
Office of Education, various private school associations,
the National Education Association, the American Institute
of Architects, and the Council of Education Facilit . .+
Planners-—also proved futile. The Council of Edu-z_lic
racilities Planners advised us that it used to pr--c-"°
utilization criteria but had stopped the practice Zwccause
its minimum standards tended to be used as maximums and
hecause a varietv of different education programs n7 7 emerged
recentlvy, each nhaving vastly different speace regulre =z=nts.

At each of tne off~-reservetrion s=ch"0o!l* vislted, we
were given several vastly cifferent -z -1 ‘mires.  How—
ever, lacking firm utilization critsriz, we cr .. nOt deter-
mine which, 1f any, were appropriat=z. Typicec 7 w2 were
civen the following capacitv figurss . - C:ch o0 © 31X
schools: design capacity, maximum ac -  enrollmen- during
‘he past 10-15 years, and 2IA officials' e-tirates >f capa-
citv. Design capacity is the number ~f stuic-ts tne school
was originallv designed to accommodat<. ~zccordi~ = to BIA
officials, however, Gesign cavacity and r st :-z2. enrcllments
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Most of the classes we observed in session at Chilocco
appeared underutilized and were attendcd by a maximum Of
about 15 students. Besides the Intermountain School, which
has already been discussed, we found some underutilized
classrooms at three of the four remaining off-reservation
boarding schools we reviewed: Sherman Indian High School,
Riverside, California; Riverside Indian igh School,
Anadarko, Oklahoma; and Fort Sill Ind:ian School, Lawton,
Oklahome.

IR {
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we alsc found that area office offlc’als cuestioned the
need for the two new dormitories under construction at River—
side Indian Hig:h School Eacn dormitory w1ll be able to
house about 65 students and will cost about $1.2 million
each. &Area facilities englneeflng officials advised us
that thev do nct belleve the twO new dormitories are needed.
According to area education cfficials, the area office
division of education felt that oniv one new dormitory was
needed and thus recommena ie¢ against cuilding a second. The
i 3 qo* believe notnh dormitories could
bes disagreeé and persuaded
Assistant Secretary) of Indian
of poth dormitories. Trikteai
advised us that there 18 a
tudents in the vicinity who
chool ang thev belleve new
S tudents oack to
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use in its off-reservacicn
1973 but has been unable or
ecause of congressional and/or
existing schools. In August
close the Intermountain School.

: righam City, Uteh, was established
0 in an abandoned Armv hospital as a high school for
+ucdents, for whom a totally inadeguate number of
aticn schcols was available at the time. Closure
hool was recommended bv a Department of the Interior
o ]
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ud 1 cation task force report issued
arlier im 1973. The reports reccmmenced cleosure because:
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. Schools had been constructed on the Navajo feser-
vation which nal space available to accommodate the
Navajo students at Intermountain.
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3. Return 0f Navajc students to Ln—reservatlion scho.uls
woul@ be consistent with the tribe's pollicy of
educating students on the reservation.

4. The cost 0f operating the school was high.

The planned closure of the school was met with opposi-
tion from Indian leaders, tribal councils, and Indian Or sni-
zations, which, in January 1974, petitioned the Commissioner
o0f Indian Affairs to fund a task force of Indian people to
determine if the school should be closed. The Commliss.oner
agreed to establish the task force (the A1l Incdian Study
Commission) and keep Intermountain open for anotner year

On the basis of preliminary application forms sent to every

ribe, inguiries, and endorsements, the Study Commission
concluded that by opening Intermountain to tribes other than
Navalo, an enrollmen“ of B80C could easily be reached for the
1974-75 school vear. The Study Commission report, submilttec
-0 the Commissioner in September 1974, concludec that &n
intertrinal school at Intermountain was "not only “easible,
but absolutely nacessary.”

BIa's Indlan EcCucation Resources Center subseguentily
reguested BIA's National Indlan Tra:z ing an¢ Research Center
ané a orivate cercified public accountant to analvze the
Studv Commission's regorit. 3otk concl uded that the repcrt
3id not contain encugh data te support The Commission's
recomTendations.

I~ Ju.wv 1974 tne House Apcrepriations Committee's reporct
on the Department of the fatarior's fiscal vear 1975 approprl
cions bill directed BIA to xeep the school open. (H. Rept.
63-1209, 93¢ Conc., 2 sess. at page 30.' The Committee report
concluded that the scnhocl was oroviding valuable services and
also directed B3Ix to maintain an enroliment of at least 800
andg spend at least $2,473,C80 on the school during fiscal vear
1873,

Iin Oczorar 1374, nowever, the Navajo Area School Board
scscciation unanimously adoptaed a resolution calling for the
withdrawal of Navaio stuients from Intermountalin as well as
funds provided to the school by BIA's Navajo aree office.
cne of the reascns for w-thdrewal stated in the resolution
was that aveilables facilities on the Navajo reservation could
easily accommodate Navajo students enrolled at Intermountain.

372 officials advised us that they have not been able
o comply with the conaressionally mandated enrollment at
Intermountain, even thouch BIA made a scecial exception to
icg school attendance pdoundary policy and recruited students

o -
ERIC 7 .
o



O

ERIC

Aruitoxt provided by Eic:

nationwide. According to these oificlals, Intermountaln
currently 1s severely underutilized, overstaffed, and over-
finded as a result. At the time of our visit, there were
775 students attending Intermountaln, but school officials
es+timated that an enro.lment of 1,24C would Dde optimal.

A 1973 BIA study also recommended consolidaticn of tnre
shree Off-reservation boarding high scheools under the juris-
Giction of BIA's anadarko area office, which covers western
Oxlahoma. The study was done by the Division of School
Facilities, Indian Education Resources Center, at the request
0f the Anadarko area office to help it determine boarding
school construction neeés. ©On the basis of available cdata,
such as trends of Indian enrcllments in public schocls and
availability of Indian high school students, the regort
srojected that combined enrollment of the three schcols
(Fort Sill, Riverside, and Chilocco) would decline to about
520 by the 1979-8C school vear. The revort recommerded that
the three schools be consolidated into one new schocl with
2 capacitv cf 60C rather than constru ting a new school &t
each location. It also concluded that this alternative
wou.d:

> . DProvide a stronger curriculum that would Dest meec

sme neecds 0F individual students ané use sta:if
Tost efficientliv.

2. Save tre Government about $§5.7 miilion 1In inlitiaz

cons=ru.-il n and eculpment COstsS.

1. Save the Governmont an estimated $175,000 annuaily

in operation and malntenance COStS.
The ctudy noted, however, that the above savings estimates
Gid not consider variables, such &s use of existing tuildings,
which would affect initial construction c¢osts.

is previousliy noted, tme combined membershilip of the
th-op Schools as of late Octopesr and earlv Novemder 1977 was
©44- 182 at Riverside, 195 &t Chilocco, anc 167 at Fort
Siil. B2IA officials estimated that the schools could com-
fortably accommodates a combined total of 1,100 stucdents: 300
~+ niverside, 300 a* Trilocco, and 300 at Fort SIll.

we discussed use o7 =rn . © .ree schools with the Anadarxo
Area Education Progran Mdminic- ratnr. He agreed that
Criiocce is underuvtilized ond zhat & ootential exists for
consolidating tne three schoois. Tne Are:2 Director also
advised us that he favored censolliat.ca =f the schools bu
~ad been unable to dc so because of i . ! ~mnecsltion.

i
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we also discussed utilization of two of these schools
(Riverside and Chilocco) with members of their respective tri-
~al school boards. 1In both cases the members voiced strong
opposition to consolidating or closing existing boarding
schools because, in general, thev feel BIA boarding schocls
offer a necessary alterrative to public schocls which thev
are entitled to bv treaties and promises. Trey also generally
exhibited a strong attachment to the eschools and believed
rrat the schools help preserve thelr triba: identitv and
Indian culture.

®

1

UNDERUTILIZATION RESULTS
IN INEFFICIENCIES

ZIA has not establiished fundirg and staffing criteria
for boarding schools, and we were able to obtain only limited
criteriz from private schocl organizations and regional
school accreditation associztions. According to BIA educa-
sion officials, however, the speclal educational and social
oroblems commen to Indian bo-rding schocl students reguire
sducational programs which are more heavily staffed and more
costlwv than traditional educational programs. As a result,
wo were unanle to conclude whether underutilization has
resulted in overstaffing and overfunding of the six off-
reservation boarding scnools we reviewed.

We nuted, nowever, a wide variance 1n per—-pupil cost at
cne six schools. The per—-pupil cost &t these schools alsc
~endad o be oonsiderably creater than that of the four on-
roservation board.ng schoo s we reviewed and found to be
nore fullv utilized. (See following table.)

ERIC 9
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Estimated Fisgcal Year 1978 Cost Per Pupil

=+ BIA Boarding Schools Reviewed (note a)

rd
Off—reéervation boarding schools (note b) Per-pupil cost
Intermountain S 8,716
Phoenix 4,608
Sherman 5,275
Riverside 11,145
Chilocco 13,334
Fere Sill 9,892
211 six schools combined 7,394

XKinlichee Elementary 3,834

Chinle Elementarv Boarding 3,557
Schocol at Many rarms

Many Farme Lignh 4,307

wingate ®igh 2,477

211 four schools ccmbined 3,824

a/Cost per pupil wes computed by dividing the total annual

~ budget for operating each school (including utilities and
maintenance) by its average dally membership when available
or by membership as of our visit in cases where averade
daily membership cata was not available. Per-pupll costs
are rounded to nearest dollar.

5/All off-reservation schocls listed are high schools.

We also noted thnat staffing levels varied considerably
among the six off-reservation schocls and that they tended
o0 have more teachers and toiszl staff per pupil than dicd
the four on-reservation schoolis. (See following table.)

ERIC 1:
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per-Pupil Staffing at Bureau

Boarding Schools Reviewed

School pupils per teacher Pupils per total staff
{note a) (notes a and b)

Off-reservation (note c)

Intermountain 9.1 2.2
Phoenix 15.8 4.0
Snerman 15.1 3.7
Riversice 7.5 . 1.5
Chilocco 7.5 2.0
Fort Sill 6.5 1.8
All six schools combined 16.8 2.7

On-reservation

Kinlicnee Elementary 17.3 3.6

Chinle Elementary Boarding 21.5 4.6
School at Many farms

Many Farms High 16.5 3.6

wingate 14.3 5.1

All four schools combined 17.1 4.3

a/Based on staff on board and average daily membership or
actual membership at the time of our visits in October and
November 1¢77.

b/Total stz f :includes teachers, teacher aides, guidance
counselors, dormitory workers, cafeteria staff, maintenance
force, andé custodial workers.

c/all off-reservation schools cited are high schools.

O
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Underutilization of off-reservation boarding schools can
also result in ineZIficient use and struction of equipment
and facilities. For example, in téurihg Chilocce Indian High
School in Chilocco, Oklahoma, during November 1977, we found
a fully equipped drafting roomend 2~ fully eguipped wood-
working shop, both of which are totally unused because of
+he lack of students. (See photos on p.13.) In a ware-
house we found a number of musical instruments in good condi-
tion--such as cellos, violins, drums, woodwinds, and brass--
which had been declared excess and were awaiting disposal.

In the kitchen we found large walk-in freezers only partially
used as well as & large bakery oven which is being replaced
bv a smaller unit because it 1s too large for current needs.

We found similarly underutilized eguipment at Inter-
mountain Intertribal School, Brigham City, Utah. For example,
in touring this faci.ity in November 1977, we noted four
fully eguippaé put unused home economics classrooms as well
as tvpinc classes eguipped for 20 with 2as few as 8 students
using them.

we also found that vacant buildings &t the Chilocco
School had been heavily damaged by vandals. A tour of a
boys' dormitory vacant since 1972 revealed many broken
windows, broken-down doors, destroyed furniture, mattresses
strewn about the floor, door locks which had apparently oeen
beaten or pried off, and manure on the floors from birds
nesting in the building. (See phozos cn pp..4 and 15.)
Cur tcur of another vacant dormitory revealed similar destrove
equipment and defaced property. In addition, roof leaks
in the building had caused the plaster tco fal: from the
ceiling in many of the upper floor -ooms. The school's
facility manager attributed tie generally poor condition
of these buildings toc the fact that they are vacant. In
our opinion, bo:zh buildings will likely reguire considereéabie
repair in order to make them habitable again. 1In general,
we found vacant facilities at the school to be vandalized
ané improperly maintained.

FACTORS TO CONSIDER IN CONSOLIDATING
OFF-RESERVATION BOARDING SCHCOLS

On the basis of the uncderuse of the six schools we
reviewed, we believe significant potential exists for con-
solidating BIA's cff-reservation boarding schools ané¢ discon-
tinuing operation of unneeded facilities. Consolidation
should be planned on the basis of space utilization, staffing,
and funding criteria that insure that the educational needs
of Indian children are met. As ye%t, BIA has not formulated
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the necessary criteria. As a result, we were not able to
gquantify the extent to which off-reservation boarding schoo.s
could be consolidated or the savings which could accrue

from closina unneeded facilities.

we found, however, that BIA soends miilions of dollars
annually operating these schools. The following table sum-
marizes these costs for the six schools we visited. Obviously,
several million dollars could be saved annually if consolida-
tion resulted in closing only a few schools.

Fiscal Year 1978 Financial Program

for Off-Reservation Boarding Schools Reviewed

Facilities

zducation operation &
program maintenance Total cost
School cost cost of school
Phoenix $ 2,383,700 $ 763,900 $ 3,147,600
Sherman 2,619.,1C¢C 820,300 3,439,400
Intermountain 5,430,080 1,325,00¢C 6,755,000
Piverside 1,687,501% 341,000 | 2,028,501
Chiloccco 1,775,8¢4 824,300 2,600,194
Fort Sii:i 1,296,1C0 362,000 1,652,100
Total $15,186,255 $4,436,500 $19,622,795

+ should be noted, however, that there cculd be addi-
+icnal costs associated with consolidation which could
partially offset savings from closing unneeded schools or
buildings. For example, boarding schcols normally pay all
or part of the cost of transporting students to and from
school at the beginning and end of the school year and, in
csome cases, on certain holidays. As a result, consolidation
could result in somewhat higher pupil transportation costs
since some students would probably have to travel greater
édistances. Consolidaticn may also require renovation of
existing facilities. As previously discussed, some vacant
cormitories and other buildings have been severely vandalized
and would require renovation before they could be used. It
2lso seems reasonable to expect that some modification or
modernization of existing facilities might be required.

ERIC 12,




We also noted that BIA pol:ic rovides for dispcsition
of unneeded facilities. ©Under this policy, facilities BIA
no longer needs are flrst offered to local tribes and school
districts. If theyv have no use for the facilities, BIA
then turns them over to the General Services Administration
as excess real property for disposition in accordance with

rederal Propertv Management Regulations.

Tt should also be noted that at the time of our review
BIA was planning construction of 30 day schools as funds”
hecame available. Since distance from an available day school
is one of BIA's criteria for boarding school attendance
(see p.19), construction of additional day schools in the
future should logicallv result in reduced enrollments at
off-reservation boarding schools. '

as previousliy mentioned, consolidation of off-reservation
boarding schools could require some students to attend more
distant schools. However, we noted that it is BIA policy to
educate students as close to home as possible and to limit
attendance at off-reservation boarding schools to students
who reside within the boundaries of the area office in which
the school is located. we checked to see if these policies
are followeé at the three off-reservation boarding high
schools in the Anadarko area, and found that BIA generally
ignores them. Cf the 684 students who had been enrolled zt
shese schools for the 1977-78 term by the time of our visits,

h

291 (or about 42 percent) came from other area office juris-
Gictions. In fact, students from 9 of the 1. other BIA

areas were attending the three schools. The Qffice of Indian
Education Programs ad. 'sed us that it 1is reevaluating the
attendance poundary oolicy, which was formulated in the 1950's,
5 determine i€ it is still approprizte.

[

Becauce our review was limited to determining the
cperational efficiency of BIA's boarding schools, we did
not evaluate the possible effects that consolidation of
off-reservation boarding schools might have on their educa-

+ional effectiveness. Wwe discussed this matter, however,
with the Director of BiA's Office of Indian Education Pro-
grams in December 1977. He expressed concern that consoli-

dation will perpetuate large schools which he believes are
not as effective in educating students as smaller schools.

According to this official, current education theory
favors smaller schools because public school districts
have tried large, consolidated schools, and they have
proved to provicde less effective education than smaller

ERIC 1
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schools. As a result, he hac prcposed a systenm of smaller
boarding schools of about 2006-40C0 students, each concentrating
on speclalized education neecs, such as vocational training,
college preparation, and overcoming social problems. The
Director also advised us that individual development of
students is better when fewer students live in the same dormi-
tory room. He said that, as a result, BIA has been trving

to reduce the number of students per room, and its goal is
eventuallv to have no more than two students per dormitory
room, recardless of its s:ize.

in our view, implementation of the Director's proposal
for boarding schools need not preclude efficient use of
existing off-reservation facilities. On the basis of BIA
officials' estimates of optimum capacities given to us, it
appears that some existing schools could be used efficiently
with memberships of 200-400 students, as the Director has
croposed. Schools with larger capacities could also be
utilized efficiently bv this number of students by making
greater use of fewer duildings and disposing of the rest as
excess real property. Once developed, space utilization,
staffing, and funding criteria could be used to optimize
the efficient use of facilities and resources and as a
basis for identifving unneeded facilities and egquipment.
In addition, specialization in the schools could facilitate
more efficient use of personnel, facilities, and eguipment
in vocational and business courses by consolidating the
underutilized classes of this tyvpe wh.ch we found at some
of the schocls we visited. (See p.l12.)

The Direc-or agreed¢ that 3IA needs to utilize 1ts
boarding schools more efficiently and that approprilate
staffing and funcing criteria are essential to realization
~f the objective. He advised us that BIA has contracted
<ith tne National Institute for Education, the National
Conference of State Legislatures, and the Education Commis-
sion of the States to develop these criteria by March 1978.

Wwe also noted that BIk's Office of Administration 1is
conducting a utilizetion survev of all BIA facilities, inclu-
ding boarding schools. At the time of ocur review, a number
of agency and area offices had not responded to the survey.
when complete data is received, it will be reviewed and
analyzed to identify unneeded buildings and facilities for

disposal. when we ci:cussed the survey with Office of Admin-
istration officials in late November 1977, the responses
were about 2 months overdue. The officials said they had

made repeated reguecs-s for the survey data and they could not
estimate when the remaining agency and area offices would
responc.

2



NEED TO VERIFY ELIGIBILITY
OF BOARRDING SCHOOL STUDENTS

The boarding schools we re”*ewcd are admitting students
whose ellglollltv has not Deer verified according to BIA's
admission Droceoures. RIA's manual (62 IMA 2.5. 2 and 2.5.3)
sets forth criteria and procedures for admitting Indian
students to its boarcing sbbools. Tc be eligible, an Indlan
student must meet Oone Or WOLE 0f tne following education or

social criteria.

(as
1]
[
|3
ol

Education cr1l

. ©public or Federal davy
Wwalking distance to schoo l or DJS transportati n
igs defined as 1 mile for elementary children anc
1-1/2 miles for high scho ool students.

2. Special vocational or preparatory COUISES, not
available locally, are needed to prepare s*acen;s
for gainful employment. Eligibility under thls

riterion 1is limited to grades 9 through 12 anc
sost-high school grades 13 and 14.

3. Students who are sarded scholastically 3 or more
vears or who have O[OWOched pilingual difficulties,
tor whom no provision is made in available schools.

Social criterla

1, PRejectec Or neclected stucdents IOr wWiROm 1O suitable
slan can be mece.

5. Theee from large families with no suitable home
and whose separation from each other is undesiratle.

3. Sgtudents wicth behavior problems too difficult fer
shmeir families or existing community facilities to
mandle, who can benefit f:om the contrclled environ-
Tent of a hoarding school without harming other
children.

L. Those wncse nh'ealitnh Or proper <care is jeopardized DV
i"inegs O0F other housshold members.

.»'s procedures regulre that a formal boarding school
apciicaticn, signed tv the person with responsibility for the
chiié, be supmitted to the local BIA agency office. The

’ O :_9
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+to a boarding school within the same agency.

agency's Branch of Educaticn must review the application and
make an initial evaluaticn. f need for attending boarding
school is solely educational, the Branch of Education must
approve or disapprove the application on the basis of the
education criteria. If the need is social, the application
is to be forwarded to the agencv's Branch of Welfare for
evalua.ion and recommendation on the basis of the social
criteria. Final authority to approve or reject the appli-
cation rests with the agency superintendent wnen admission 1is
when admission
is to an off-reservation boarding school or to an on-reserva-
tion boarding school in anc*her agencyv, the application must
also be reviewed and approved by the area office Branch of
Education and/or Branch of Welfare, depending on the factors
involved.

At each of the 10 boarding schools visitea, we reviewed
between 15 and 124 random applications. Of the 297 applica-
tion forms we reviewed at three Phoenix area schcols (Phcenix,
Intermountain, and Sherman), only 3 percent had not been
approved. However, at the three Anadarko area schools we
visited (Riverside, Chilocco, and Fort Sill), about 42
percent of the 321 applications reviewed did not have the
recguired approvals.

we also reviewed approximately 88 applications at four
Navajo area schools--Kinlichee, Many Farms High, Chinle
Boarding School at Many Farms, and Wingate High. Although
most of these applications were approved by an agency Or
school ofrficial, about 49 percent contained either no
justification for eligibilitv or justification that did
not conform to BIA's criteria. Inappropriate justifications
were also noted on numerous applications at other schools.
For example, in about 18 percent of the applications we
reviewed at the three Anadarko schools, the primary Jjusti-
fication appeared to be parental preference. Some of the
justifications we found on applications were:

1. "She's a good student. No reason why she shouldn't
attend. Probably more opportunities at boardin
school."

2. "Student woulé not co to public school.”

3. "Doesn't like public schocl.”

4. "He is tall for his age and feels cut of place
with smaller students.”

2C
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and Navajo area offices

th officials of the Anadarko
the Director, Office of
rmadarko officials advised

nad instructed boarding

A admissions criteria and

ort to increase enrollments.

= -rescinded these instructions
1

o)

o)

we discussed this matt
and w

m

[ =

;
-~ndian Ecucation Programs. TR
s that a previous Area Direc
schools in the area to lgnore
orocedures, presumably in
The current Area Director saic i
and that Anadarko boarding schoo.is should be complying with
BIA procedures. As oreviously noted, however, we found that
over 40 percent of the applications for the 1877-78 school
year that we reviewed at Anadarko boarding schools did not
have the reguired approvals. The registrar at cne of these
schoole said she did not know that the instructions to

gnore admissions criteria and procedures had been rescindec.
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Navajo area orfficials told us that the tribe belleves
ental preference should De a criteria for boarding school

Dar

admission anc¢ that they agree. Tney said that, as & result,
the area office nas been appreving admissions on that basis;
even =hough 1t dces not strictly conform with BIA'S official
policy.

The Director of BIA's Office of Indian Education Programs
agreed that boarding schools do not vorify student eligibility
and said this was because they are "hunting for students.”

He agreed, however, that BIa rust correct this situation in
order to plan effectively for the efficient use of 1its

soarding schools. The Director said his office is reevaluating
5IA's admission criteria, which were developed in the 1850's,
ro determine if thev are still appropriate.

CTONCLUSICNS

The off-reservation boarding schools we reviewed are
underutilized and, as a result, are not operated efficiently.
Theee schools vary significant’ in per-pupil cost and ratlo
of students to staff. 1In gen< they have higner per-pupil
cost and more staff per ouplil T..«n on-reservation boarding
schools, which are more fullv utilized. Some of these schools
have totalliv unuseé facilities, and partially full classrooms
are tvpical. In some cases underutilization also has resulted
in destruction of eguipment and facilities.

31A pboarding schools, both on and off the reservaticn,
are admittinc students whose eligibility has not been verified
according to estabiished oolicies and procedures. On the
nasis of our review, 1t appears that BIA's criteria and pro-
cedures for boarcing school admission are for the most part
ignored. As 2 result ineligible students could Dbe attending

r
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BIA boarding schools and valid use of these school

be less than we observed during our review. In add:
stilization of off-reservation boarding schools will
decrease 1n the future as BIA imol ments 1ts plancs fc
structing additional dav schools in local communities.

S e A
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Y ff-reservation
roved signiZicantly by consol:
oaulug them and by ci os;.g unneeded faci.ities. To consoli-
Cate effectively, however, BIA must first insure that only
eligible students are admitted and must develop space utili-
staffing, aré funding criteria that will insure

”e bel ‘eve the eff:
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zation, g

that the ecucational needs of Indian students are met. Once
these criter.a are cdeveloped, BIA should adjust m uyersnlp
staffing, and funding &t its boarding schools accerdingly
ané Gisvose ¢f unneecded facillities ancé eguipment.

BIA has attempted In the past to close anc/or consoll-
cate its boarding schools but has been unsuccessful beczuse
of tribal and congressional opposition. BIA 1s also con-
cerned that consolidation would result in larger schools
wnich could adverselyv affect edurcation effectiveness and
individual student develooment. As a result, 1t has pro-
posed a svstem of small boarding schools, each concentrating
cn specialized needs.

we believe implementing this proposali need not preclude
efficient use 0f existing facilities. Some small r schools
likely could be useé efficiently in BIA's plan if they were
operated at optimum capecity. Larger schools could aiso
me utilized efficiently under the proposal by meking the
most use of fewer buildings and disposing of unneeced-bullid-
ings. Also, 2Ia sh~ "2 be able to consolidate speciealized
classes, such as voc¢..ionel and business courses, and usSe
reculred personnel andé eculpment more effiicilentlv.

Chviously, the degree to which BIA's boarding schools
can be consolicated and/or stream;: 1ec¢ depends on 1ts
develocoment of the recuired criteria and implementation c¢f
its proposal to limit attendance at the schools. As a
result, we were not able to guantify the savings which would
result from efficient vtilizaetion. The potential for
savings, however, 1s great. Should BIA close only two or
three schools by consolidation it would save several million
“ollars annuellyv. Although there 1s likelv to be some ofi-
setting cost associ ated with consolidation (such as renova-
tic~ and modification of existing facilities and higher pup:
transportation costs), we S0 not Celleve tnet they will
outweigh potential saving

!
Py



RECOMMENDATICONS TO THE
SECRETARY CF THE INTERIOR

e recommend that the Secretaryv of the Interior direc-
the Asslistant Secretary for Indian Affairs to:

—_Tnetrv-t area offices, agency offices, and boarding
scroo.s to follow established eligibility criterila
and admission procedures.

space utilization, staffing, and funding

--Develop
criteria for boarding schools that will 1nsure
officient operation and that the educational
~eeds of Indian children are met.
——Consclidate boarding schools into the minimum
~umber of facilities neeced to mest the above
criteria.
-—Tisvose of unneeded faclilities, buildings, and egulip-
~en= in accordance with established procedures.
s .
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CHAPTER 3

QUESTIONABLE EXPENDITURES AT BIA BOARDING SCHOOLS

we found many questionable purchases at some BIA
boarding schools we visited. We could not determine 1if
the purchases were appropriate because BIA did not reguire
and the schools did not have approved education programs
or priorities to which we could compare the purchases.
However, we noted that many of the guestionable purchases
were not being used and/or that other apparently higher
priority items had not been purchased.

In addition, we noted that BIA had no monitoring
system for its expenditures and that generally expenditures
were not evaluated for appropriateness.

NEED FOR FORMALLY APPROVED EDUCATION
PROGRAM AT BIA BOARDING SCHCOLS

BIA does not reguire its schools to-develop formal educa-
tion programs to identify anc remedy factors impeding progress
toward established goals. None of the 10 boarding schools we
visited had education procrams which were formally approved

by agency or area offices.

During 1977 we issued twO rLepCorts cn programs for which
BIA's Office of Indian Education Programs is responsible.
One report, "Concerted Effort Needed to Improve Indian
Education," (CED-77-24, Jan. 17, 1977) was a followup to
our report, "Opportunity to Improve Indian Education 1n
Schools Operated bv the Bureau of Indian Affairs," (B-161468,
Apr. 27, 1972). 1In these reports, we pointed out that com-—
prehensive education programs are needed to improve effective-
ness in BIA-operated schools. However, to date BIA has not
regquired these programs. Such programs could also 1mprove
BIA school orerational efficiency. A good comprehensive
educational piogram should help prevent, and thus better
control, inappropriate purchases.

A comprehensive program should:

—-Provide some basis for school officials to set
priorities on program needs and related budgeting.

—-Provide approving authorities with some criteria
+o evaluate purchases for appropriateness.



——Hinder some school officials from purchasing
unnecessary litems.

—-Preclude subseguent school officials from arbitrarily
canceling or changing proposed or existing programs
without adequate justification.

—-Provide criteria to the agency, area, and BIA for
judging how adeguately school officials are following

program goals and objectives.

——Cause schools to justify programs anc purchases
continually by the use of detailed and documented

assessments of school and student needs.

We found that lack cf approved education programs has
resulted in thousands of dollars in guestionable expendi-
tures at 2 of the 10 boarding schools we visited. We found
few guestionable purchases at the other eight schools. The
two schools have been able to make purchases for proposed
or existing programs for which there was no definitive need.
New programs are not always adequately justified because
detailed needs assessments are not made by the schools or
reguired by BIA. As a result, we found that some purchases
are not used because changes 1in school management arbitrarily
cancel proposed or existing programs. An approved education
orogram would allow independent review of purchases by
approving officials to assure conformance to detailed approved

program objectives.

Following are several examples of such guestionable
expenditures at the Navajo area's Many Farms High School.

--A former acting principal informed us that in 1974
the area education office had acknowledged a need for
socational agriculture courses. Although a 1975
plan for the program was on file at the agency educa-
tion office, there was no evidence that 1t had ever
been approved. No detailed needs assessments were
made. Vocational agriculture classes have been con-
ducted for the past 3 schcol years but have been
limited to classroom instruction without practical
experiences. School officials said there were no
curriculum guidelines for the classes and that they
were begun haphazardly without proper planning.
Purchases for vocational agriculture exceeded $30,000
from August 1976 through July 1977. School officials
told us that other purchases hed been made for this
program, such as construction of a barn and corrals
{see photos on p.28), but we were unable to locate
purchase orders for them and thus we could not docu-
ment if these items were purchased for vocational

agriculture.



Although the current principel questioned %“he need
for this program, he plans to use the purchases
ir future vocational agriculture classes. At the
time of ocur visit, the school also owned 85 tons
of alfalfa hay but had nor acguired any livestock.

--Rifle ammunition costing $1,185 was ordered in March
1977 for a rifle team the principal said has not
existed for several years and is not planned for the
current school year program. Donated German-made
target rifles, currently locked in the administration
building, had been stored in one of the student
dormitories. The principal does not anticipate
reestablishing the rifle team. Agency officials
canceled the order after we brought it to their
attention.

--A water safety program had been proposed by the former
acting principal but agency education officials
could not locate any information on the program
in their files. To implement this program, the
school purchased 28 polystyrene blocks measuring
approximately 17 feet by 4 feet by 1-1/2 feet each.
Costing $2,53C, the blocks were justified for
"construction of portable floating docks for use in
a water safety program at Many Farms Lake during
sering, summer, and fall. Such program 1s part
of school and B3Sa [Boy Scouts of America] water safety
program.” The current principal has no plans to
implement the program. He said there i1s no docu-
mentation that the program existed or that it 1s needed.
Meanwhile the polystyrene blocks, located in a dormi-
tory storage room, require more than 2,500 cubic
feet of storage space which school officials acknow-
ledge is in short supply. (See photo cn p.3C.)

--Leather craft materials exceeding $7,300 were pur-
chased from Februarv through May 1877. (See photo
on ©.30.) Justification was to establish recrea-
tional inctruction in leather and beading for schooil
yvear 1977-78. The current principal has not estab-
lished this program and it does not appear on the
fall class schedule. He said he did not have an
instructor and guestic-ed the need for the program.

--Several thousand trees and shrubs, 8 to 24 1inches
high, were purchased for $2,372 from a Pennsylvania
supplier in March 1977 for a campus beautification
program:




Item Quantity Cost

Lombardy poplar 3,000 S 690
Russian olive 6,000 1,200
Amuri River privet 2,000 470
Hedge . 2C 12

Total ' 11,020 $2,372

The trees were planted and irrigated in a 50-feet

by 150-feet fenced area prior to the planned trans-
planting throughout the campus. About cne-third

of the trees were still living during our November
1977 visit. (See photo on p.29.) We were informed
that the trees died because BIA's facilities manage-
ment porsonnel responsible for maintaining the school,
considered irrigating them as wasting water.

In addition to these expenditures, we found that many
purchases, for existing programs, were made which appeared
to be guestionable. Neither BIA nor its area offices
require or have developed a system of setting priorities
for education expenditures. Assigning priorities and bud-
geting should be facilitated with an approved education
program. Setting priorities under a detailed, comprehensive
education program would help guide basic expenditure deci-
sions-—-for example, should textbooks and instructicnal
materials be purchased before polystyrene blocks, rifle
ammunition, and scouting eguipment?

Tn the absence of a comprehensive educational program,
large numbers of apparently low priority items or items
of questionabie need have been purchased. Obviously, with-
out adeguate controls and plans, items purchased can reflect
what the requestor wants instead of what the schcol needs.
gxamples of such expenditures inciude:

--Scouting expenditures at Many Farms Hign School
exceeded $56,000 from May 1976 through November 1977.
Scout clothing alone accounted for over $15,000.

Much of the eguipment and clothing has never been

used. In addition, the school paid $8,3805 for the
Chinle agency's share of salaries and field expenses
of the council's Field Director and District Executive.
We were informed in December 1977 that the agency has
been assessed $40,586 for its share of scouting for

o
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school year 1977-78. Explorer Scout fees being assessed
are based on a list of 521 Explorer Scouts at Many

Farms High School. The principal stated that he

has counted about 169 names on the list who no longer
attend his high school because they have either

dropped out oOr graduated. He said only about 10

scouts are active members.

--School employees have used overtime and compensatory
time to take Scouts on trips. A Navajo area policy
allows overtime and compensatory time for scouting
activities. Scouting eguipment 1is locked 1in a
dormitory storage area where the current principal
attempts to control the scouting equipment that was
purchased with school funds.

—-—Rock band instruments were obtained for Many Farms
High School in July 1877. The former principal
told us he purchased the instruments after discus~
sions with dissident .students who claimed "there's
nothing to do around the school." As of December,
the current principal was delivered 6 of 14 guitars
and 2 of 3 amplifiers costing $3,442. He said he
caw no need for the instruments, but that they
would be used to some degree in music classes.

--In fiscal year 1977. Chilocco Indian 'School 1in
Oklahoma spent over $27,000 for a backhoe and small
front-end loader for a heavy eguipment class of
only five =:udents. The school also justifies
operating a 6,000 acre farm for six students
enroiled in vocational agriculture. Actually,
+he school staff provides much of the labor on tnhe
Chilocco farm in the summer while being paid their
reqular salaries. The superintendent at Chilocco
told us he haé recently reduced the acreage being
planted on the farm because he was not trying to
maximize profit although the farm has an annual
cash flow of about $100,000. Much c¢f the farm
proceeds have recently been spent for new farm
equipment. We observed four self-propelled grain
combines and 12 farm tractors at the school. During
1975 a combine costing over $21,000 and three tractors--
one costing over $17,000 and two costing over $7,400
each--were purchased.

——At C-ilocco, central heating and air-conditioning
was installed during 1976 in a vandalized dormitory,
vacant since 1972, on the basis that the dormitory

(09
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might be used in the future. The Chilocco school
is currently operating at only about two-fifths
of the most conservative capacity estimates. {See

p.4.)

On the other hand, we observed few purchases of instruc-
tional materials and eguipment 1in our review of fiscal year
1977 purchase orders for the Chinle agency which includes
Many Farms High School and the Chinle Boarding School at
Many Farms. One teacher at Many Farms High School estimated
that his department has received only 60 textbooks in the
past 4 years for an average of 500 students annually. He
said he has had to photocopy old textbooks.

During calendar year 1977, the time that most of the
purchases at Many Farms were being made, purchases of textbooks
and instructional materials costing $7,467 were documanted,
although an estimated $20,(C88 was regquested by the teaching
staff. The current orircipal told us that unapproved reguisitions
for textbooks and instructional materials generally are destroyed,
and therefore we could not verify this information.

A comprehensive education program would also provide
2 petter basis for agency and area officials to screen the
types of guestionable or low-priority purchase requests we
noted during our review. The current purchasing system
does not insure adeguate screening for appropriateness of
purchase orders., especially in the Navajo area. The school
principal requisitions items and the education program
administrator at the agency level has purchase approval
authority. It 1is difficult for an auvthorizing official
to determine if purchase reguests are appropriate and
justified because the authorizing cfficial

—-—cannct always heve first-hand knowlecdige of the
regquesting school's program,

--often 1s temporzrily actinc in the position and
knows little 1f anytning about the school's program,

and

--has no criteria by which to determine :If purchases
are appropriate.

NavajJo area officials agreed that boarding school pur-
chasing3 system controls need to be tightened. They also
agreed that a comprehensive education program would greatly
improva their screening of questionable and/or low-priority
requests by providing definitive criteria for determining the
appropriateness of purchases.

e
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The Director of BIA's Cffice of Indian Education Programs
admits there is a need for formal education programs and
that such programs would help control the type of guestionable
and/or low-priority expenditures we noted. He stated that
the current BIA organizational structure prevents him from
dealing directly with area offices and BIA schools. The
Director believes each school and its school board should
have the authority to outline student needs and design
education programs to meet those needs. He further believes
that the programs must be approved and monitcred by the area
office and his office but that local school officials should
be held responsible for implementing the approved programs.
In addi-ion, the Director agrees that priorities need to be
documented: however, he believes school administrators
should be held responsible for staying within priority
bpoundaries.

~n commenting on the recommendations in our 1977 report

P
o reguire comprenensive educational programs, the Department
~¢ tne Ir-erior stated that 1n the past BIA had what cculd
~e considered a comprenhensive education pregranm but -hazx
i+ was now in serious rzed of updating.
NEED FOR INDEPENDENT MCITORING AND
TVALUATION OF EDUCATZION EXPENDITURES

Although independent monitoring and evaluvation of
soarding schoo.s is an established function of BIA's area
offices, we found that all needed monitoring and evaluation
~as not peen done. BIA said that such monitoring and evaivéa-
ion d help control the tyDe 0f guesticnable and low-
ority purchasing by scnools that we discussed previouvsly.
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ition, we believe such monitoring and evaluation

s somewhat to control procurement irregularities.
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‘ted review of purchases, we found a few
instances of orocurement irregularities which have gone
undetected and uncorrected. At Many Farms High School,

RIA officials could not locate almost 800 sguare yards of
rpeting costing $3,183 purchased for four dormitoriles

d the cafeteria. Only one dormitory had been fully car-
ted and a second one had been partially carpeted. Further-
nore, pavments were made acknowledging installation of about
6,600 sguare vards of carveting material, about 1,700 sguare
vards—~-installed a% a cost of over $2,000--more than had

be ourchased. We estimated that onivy 4,100 sguare yards
~ac _een installed. 2rea oifflicials stated thev would 100Kk

v -y - -
int¢e the maccer.
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The Director of the BIA's Office of Indien Education
Programs said that he recognizes the need for close monitoring
and evaluation of RIA school operations. He told us cthat
this should be done now, but he has not been allowed to
fill positions needed to adeguately monitor and evaluate
operational efficiency and effectiveness because of a hiring
freeze imposed by the Department of the Interior. Wwe were
advised that the Navajo area, where most guestionable and
lrreqular purchases were found, also does not evaluate
school purchases because of the lack of staff, but it agrees
that periodic evaluations are necessary.

In an effort to provide management with a tool to
isolate at least extreme situations in need of evaluation,
the Indian Education Resources Center has proposed a manage-
ment information system which could assist in identifving
potential problem areds requiring evaluation; however, the
proposal has not been adequately developed by BIA according
to the Director because of the lack of staff. Resources
Center officials told us that this system could have helped
highlight gquestionable purchases. For example, such a
system can identify large amounts of low—-priority purchases
as opposed to textbook and iInstructional material purchases.

our 1872 and 1977 reports we recommended iIn
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~--periodically evaluate program results on the
basis of established milestones tc permit necessary
program redirection and

--develop a management information system that would
provide meaningful and comprehensive program—-oriented
financial management reports.

The Department of the Interior generally agreed with our

ecommenZation to monitor and evaluate how established goals
are being implemented at 211 operating levels. It also com-
mented that to be effective such a plan would require changes
in BIA's structure. The Department stated that a recent
reorganization of BiA's QOffice of Indian Education Programs
had created one complete unit devoted to providing technical
services and moniltoring programs. Interior also stated

that additional organizational changes will be needed and
that as BIA moves into tribelly run and operated programs its
r¢cie wiil focus on monitoring and evaluation.

commendations to 1improve
nd that BIA's educaticn
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srogram is 1n dire need of a modern computerized information
system. Interior stated that BIA uaS set a high priority

on system accountability and that plans are underway to
achieve this goal.

we belicve our currernt review of the appropriateness
of certain BIA boarding school expenditures demonstrates
she need to include monitoring and evaluating of boarding
school operational expenditures as part of 1mplemen;1ﬁg
our prior recommendations on evaluatlwg and monitoring
ctfectiveness of 2IA schools

CONCLUSIONS

In cur opinien, BIA lacks adeguate management concrols
ané reguirements for its boarding schools which could help
orevent inappropriate purchases. As a result, many guestion-—
able purchases have Dbeen made. BIA should require formal
education programs—--cdeveloped Dy the school and approved
Dv o the agency, aread, oro/o* central offices--to provide ap-
wroving officials with del “initive crlterﬂa for determining
the aspropriaceness of purchases.

Llsc Sia needs to establlish a more active and ongoing
nonicoring and ewvaluation program. This program should
incluce procedures for veriodic visits to individual schools
and area offices zand wrltten reports on those visits. Such
2 urogram is needed to insure that (1) education activities
sre meetinc student needs and (2) expendiltures are appro-
sriate.

. efiecniveness of BIA's education efforts, including
tre approvriateness of expenditures, cannot be adequately
~onitored and controllad without an eff ctive management
information systen.

RECOMMENDATIONS 70 THE SECREITARY
OF THE INTERICE

we are repeating the essence of certain of our 1972
and 977 recommendations tO the Secretary of the Interior
coacerning the need to imbprove the effectiveness of educa-
~ion provideé to Indian children. However, the following
recommendations concern improving ooerationa1 efficiency
rather than program effisctiveness. Spec: ‘fically, we recom-
wend that the Secretary cf the Interior reguire the Assistant
Secratarv for Indian Affalrs to:

o P
EMC 35 -» “',"

Aruitoxt provided by Eic:



--Include provisions for linking procurements to
specific educational needs in developing com-
prehensive educational programs.

--Develop a management information system that will
crovicde information with which to monitor prcgrem
experditures and/or determ.—e need for detalled
eva.oations.

--Monitor and evaluate expenditure of funds at the
school level periocdically.
36
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CHAPTER 4

NAVAJO BOARDING SCHOOLS NOT MAINTAINED ADEQUATELY

The four on-reservation boarding schools we visited, all
in the Navajoc area, are in generally poor condition due to
lack of maintenance. However, the six off-reservation schools
visited are in noticeably better condition. At the Navaic
schools we noted that fewer resources were committed to
maintenance, there was less direct supervision of mainte-
nance staff, and the complexity of the Navajo area's
centralized maintenance system also contributed to the

poor maintenance.

POOR CONDITION CF L..vAJO BCARDING SCHOCLS

The four Navajo area boarding schools we visited are, for
+he most part, poorly maintained. In touring each school we
noted a number of conditions reguliring repair, some of which
posed safety hazards to students. For example, at Xinlichee
Elementary Boarding School we observed a broken window approx-
iTatelv 3 feet off the floor zlong a dormitory hallway, with
large pieces of jagged glass still lodged in the frame.
School officials said the window had been broken for several
days. 1In the school library we cbcerved a radiator with a
issing section of pipe which was expelling steam into the
room. School officials said this condition had existed
for months. The steam, as well as water from roof leaks,
had damaged the the walls. 1In a dormitory bathroom we
observed a thermostat with exposed electrical wiring and
clogged toilets which had apparently been clogged for some
time.

™
det

Schoc. officials also poirnted out an exterior wall iIn
one classroom which recently had been patched to cover a
hole which had existed for at least a vear, exnosing the
room to the outside. School officials zlso advised us
that a new roof had been put on one classroom buiiding
just before school opened in the fall, but that for months
hefore the roof had leaked so badly that buckets had to be
slaced on the floor and students were assigned to empty

-

them periodically curing class.

We also found maintenance problems at the other three
Navajo schools. Large numbers of broken windows and leaking
sink faucets were common. We also observed several buildings
with cracked exterior walls caused by settling of the build-
ings. At one school we observed several dormitory showers

M
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BROKEN LIGHT BULB DANGLING OVER TRE DOORWAY OF A CLASSROOM
BUILDING AT CHINLE ELEMENTARY BOARDING SCHCOL.

that could no:t be used because the bottom of the walils had
deteriorated, aliowing water to leak into adjacent dormi-
tory rooms. At anotner school we observed badly leaking
roofs and where faliing water damaged ceilings ané a broke
a

—
te

fluorescent l1ight over one classroom building door with jag-
ged pieces of broken bulb hanging from the fixture. (Eee
photo above.)

Tn contrast to the Navajo schools, the off-reservation
boarding schools we vislted were in noticeably better condi-
tion. 1In touring these schools we observed few of the
conditions found at the Navajo schools. With the exception
of some vacant buildings at Chilocco discussed 1n chabter
2 (see p.l2), these schools generally appeared to be well
maintained and in need of few repairs.

PACTORS CONTRIBUTING TO POOR MAINTENANCE

One primary difference between maintenance at the

Navajo boarding schools and at the off-reservation schoc¢ls
is the amount of resources committed. As shown in the fol-
lowing table, the facility area per maintenance person 1s

8 45
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smaller at the off-reservation schools than at the Navajo
schools and maintenance funding per sguare foot Is higher.
Resources Committed to Mailintenance
at Boarding Schools Reviewed
Sguare feet per Estimated FY 1978
Off-resexrvacion maintenance cperating ancd maintenance
schcols cerson funds per sguare foot
Chilocco 27,0C0 $1.79
Riverside 10,758¢% 1.97
Fort 5:11 15,613 1.93
phoenix 17,19¢ 1.85
Sherman 16,832 1.86
Intermountaln 34,335 .91
A1 six combined 22,793 S1.42
Cn-rezervation
schools

Manv Farms Hignh 31,222 $1.23
Crinle Boarding Schcol

at Many Farms 33,221 1.50
Kinlichee Elem.ntary 37,030 1.56
wlngate High 25,563 .90
All four combined 28,714 $1.23

Wwe alco noted that of Tl three 3IA areas we visited,

t W

The
the Navajo area spent the fewest dollars per sguare foot
on operation and maintenance of all types cf facilities
during each fiscal vear, 1871 through i976. Facility opera-
tion and maintenance funding during this period averaged
$1.08 per sguare foot 1in the Navajo area as compared to
$2.12 per scuare foct BIA-wide.

e
O

we discussed the maintenance problems we observed at
Navajo schools with area office and responsible local main-
tenance officials. ~According to these officials, inacdeguate
staffing and funding is their biggest problem. They acknow-
ledged tnat a large backlog of recuired maintenance exists at
+he schools but saié thev are simply unable to keep up with
requests for repairs.

O
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The shortage of maintenance personnel 1in the Navajo area
has resulted in the establishment of a "self-help"” program to
supply needed maintenance Under this program, education
oersonnel at the schools oerform needed "eoa’rs, and the
facilities maintenance organization provides the materials
and technical advice wnhen necessarv.

Some of “he Navajo sSchools we visited had used thils Dro-
gram extenszively. For example, officials at wingate ng
School estimated that dormitorv personnel spent about
staff-hcurs during the csummer of 1977 performing maintenance
work on three of the school's six dormitories. This work
inc.uded sandeaCting and painting exterior walls, patching
and painting interior walls, repailring or replacing door
knobs, replacing breoken or missing ceiling tiles, and
boarding up broken windows fcr SPCUri*v reasons. In &
letter of appreciation to the schocl's principal and staff
the local facilitv management foreman stated that without

Balle)

3
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their help and manpower many cof the projects could not have
been completed. Officials at Chinle Boarding School esti-
mated that 150 school emplovees spent almost 37,000 s*afF—
hours repairing walls ané painting during the summe of
1976 when the school mowved to Many Farms, Arlizona.

Lack of adeguate sugervision of maintenance personnel
has alsc peen a prozlen in the Navajo area. Uniike oOther
areas, the Navajo area has a centralized maintenance system
and organization. Under this system, one oL TwO handymen
respcnsible for minor repairs may be assigned to 2 school,
but responsibility for most maintenance of schools and other
BIA facilities rests with 10 work centers covering specified

geographical areas. Each work center has one general
foreman and two or thr2e first-line foremen. The first- 1
foremen operate from desigrated locations within the work
center boundaries and are responsible for supervising the
handymen and overseeing maintenance at a number of facili-
ties. These facilities, however, are ofter many miles
frcm tre first-line foreman's base of operation. For
example, the first-line foreman for Kinlichee Elementary
School is located zoout 60 miles away.

( I)

Officials of Kinlichee advised us that it has been very
difficult to get reguested maintenance performed. They said
many of the conditions we nocted in our visit had gone unre-
paired for months, in some cases vears, 1in spite of their
repeated reguests that repairs be made. They also tocic us
that often thev cannot locate the handyman assigned to the
school and have no idea where he 1s.

Aruitoxt provided by Eic:



we ciscussed this situation with areaz office maintlnanc
ficials in November and December 1977. The hrea Operations
pervicor informed us that he nad been experiencing a person-
proclem wlth tnhne first- line supervisor cesponsible for
ichee and that ne was in the process of taking appropriate
rrective action. He also told us that one maintenance

cblem has been the lack cf adeguate superv1svon of mainten-
ce cerscnnel resulting from the distances hetween schools

d maintenance supervisors' locatilons.
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tration recently completed

, design, construction,

and operation of lities in accordance with a
Memorandum of Unc ding and Agreement with the Department
of the Intericr. 1Its report to Interior concluded that
operation and maintenance of school facilities is the most
misunderstood, ineffectual, and underfunded of the BIA acti-
viries studied. The report also concluded that the

Navajo centralized maintenance system was unresponsive and
providec i“adecua e controls. The report recognized the
Navajo area's plans to decentralize its maintené&nce
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organization and recommended that these olans be implemented
o make the svstem mcre responsive.

BIA maintenance officials advised us that the Navajo
maintenance system will De decentralized. Thev said the
decentralization had been planned for October 1, 1977, but
has been delayed pending a decision on the personnel actions
reguired. Under the new cystem, resoonsvbll1 ty for mainten-
ance will be returned to the five Navajo agency offices and
agency superintendents will corcrel wOrk centers. Maintenance
personnel assigned to the school will also be under the
control of the school principal rather than a maintenance
supervisor located miles away. BIA officials believe the
olanned cecengralwzatvon will result in greater control over
the maintenance function, closer supervision of local main-
tenance personnel, and feweg paperwork requirements, and
that it will have an overall pcsitive effect on the guality
of maintenance. We were also advised by Navajo area cfficials
in earlv December 1977 that implementation of the decentra-
lized svstem had been reschneduled for June 1, 1978.

CONCLUSIONS

The Navajo soarding schools we visited are in generally
poor condition and in need of repairs. Poor malintenance
0f these Schools is due in part to the low level of resources
committed. Maintenance officials claim thev simply Go not
have enouch staff and funds to keep up with needed repgairs
and, as a result, education personnel have been forced
to assist in the maintenance effort. Also, we found ccndi-
ticas to be much better at off-reservation boarding schools
where propcrtionatelyv more staff and funds are committed
to maintenance.

The centralized meaintenarce system used irn the Navajo
area has resulted in lack of adeguate supervision of mainte-
nance perscnnel and cumbersome Daaerworx reguirements which,
in our view, have also adversely affected the guality and
timeliness of maintenance. BIA plans to replace the current
system with a more decentralized one by June 1878. We agree
with BIA's position that the new system will provide closer
supervision and control over maintenance and will simplify
paperwork redguirements. In our cpinion, proper implementation
of the new svstem should help to improve the gquality of school
maintenance in the Navajo area.
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RECOMMENDATIONS TO TEE
SECRETARY OF THE INTEKRIiOR

We recommend that the Secretary of the Interior instruct
the Assistant Secretary for Indian Affairs to:

——Reevaluate staffing and funding of maintenance at
Navajo area boarding schoocls and make adjustments
necessary to insure that these facilities are
maintained adeguately.

-—Implement plans o decentralize and simplify

the Navajo area malntenance system as soon
as practical.
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oublic at a cost ot $1.00 4 copy. There 1s no charge
tor reporis furnshed 1o AMemnbers of Congress and
congressionai commitiee staff members. Officials of
> State, and local guvernments may receive
up o 10 copies free of chaige. Members of the
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o 2 comes fee of charge. Requests for larger guan:
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