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REORGANIZATION OF SCHOOL UNITS ,

INTRODUCTORY STATEMENT

This bulletin reports the findings of a conference of school
officials called by the'U. S. Commissioner of Education. Dr.
J. W. Studebaker,-in the Office of Eductition, June 17, 18,
and 19, 1935. During the year there have been insistent
demands on the Office of 'Education 'for information, advi-
sory service, and other types of assistance from school offi-
cials' seeking solutions to problems in whool finance and
administration, especially in areas of low density, aggra-
vated as they have been during the past 5 years by depres-
sion conditions. As is well known not only have schools
suffered serious curtailments in length of school term's,
instnictional programs, supervision, and the like, but in
many areas their very exisknce has been threatened.

It io becoming generally recognized that while the de-
.* pression aggravated conditions, thefundamental causes lie

deeper. They are inherent in our Rystems of administering
and financing schools through a muyiplicity-of small school
districts inadequate in human am,' material resources to
maintain efficient sehool facilities for the children within
their borders. The way to permanent improvement is be-
lieved to be through large-scale, generally Stlite-wide,
reorganization of.gchool units.

Varyirig situations among States and Nirit,hin States in
civil as well as in school organization, in po6ulation distri-
bution, in prtivailing occupations, and in general social and
economic conditions nécessitate intensive surveys of e;isting
conditions and facilities andiof present and future possibili-
ties before fundamenial ehanges in administrative organiza-
tion can %intelligently planned.

Comprehensive educational surveys and research studies
involving financing of publie services and the like, essential
to, furnishing a basis for the intelligent planning of desir-
able school programs; of types of units` be§t,adapted to theI

.
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2 REORGANIZATION OF SCHOOL UNITS

situations involved and to the achievement of the objectives
t up; and of financing educational facilities adequate to

the needs and consonant with the resources of the areas af-
fectedoffer problems for which there are no ready-made
and univemally applicable solutions. The conference of-
fered an opportunity to a group of school officials who have
been or are now confronted with these and allied questions
concerned with administrative reorganization to dikuss
"eir practical aspects and formulate accepted principles
awl guides to successful practices.

The letter of invjtatiòn to participants in the conference
sent out by the Commissioner of Education included the fol-

. lowing statement of his reasons for -calling the conference
and svme of the purposes he toped to achieve through its
findings:

I am writing to invite you to attend and pihicipate in a confer-
ence I am calling concerned witt reorganization of school units,
especially in areas of low density. There are two immediate in-
centives for such a cInfernce ; first, the fact that the present economic
situation is leading to legislative and Administrative action directed
toward such reorganization ; second, the probability that Federal funds
may be made available for school buildings and distributed to States
and communities in which there is reasonable assurance that their
use will contribute to efficient schooll administtation. It seems to
me this is an opportune time for leaders in school administration
to consider techniques cif long-term planning in order that any legis-
lative action taken may be adequate to the needs and in order that
States and communities may be in a position to go before Federal
agencies charged with the distribution of such funds as may be
allotted for school building purposes with plans looking toward a
long-time educational program.

The conference sessions. opened on the morniqg of June 17
with the following persons in attendance: J. A. Guitteau,
State Board for Vocational Education, Olympia, Wash.;
J. Cayce Morrison, Assistant Coinmissioner for Elementary
Education, State Department of Education, New York ; H.
Fe Alves, Director of Research, State Department of Educa7
tion, Texas; Edgar L. Morphet, Director of Research, Staté
Ddpartment of Education, Alabama; David Sutton, Super-

_

visor, Division of School Finance in Child Accounting,
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REORGANIZAtION OF SCHOOL UNITS 3

State Department of Education, Ohio; Eugene S. LaWler,
Professor of Education, Northwestern University, Evantston,
Ill.; R. C. Williams, Diiector of Research, State Department
of Education, Iowa; Haskell Pruett, Director (of School-

% hove Planning, State Department of. Public Instruction,
Ofdahoma; Francis L. Bailey, State Commissioner of Edu-
cation, Vermont; James N. Rule, formerly State Superin-,
tendent of Public Instruction, ilennsylvania ; J. Y. Sham-
ba'rh, Chief, Child Accounting and Statistics, State Depart-
nient of Public InstruCtion, Pennsylvania; John Guy
Fowlkes, Professor of Education, University of "Wisconsin;
Chaire-s H. Elliott, State Commissioner of Education, New
Jersey ; and from the Office pf Éducation, Bess Goodykoontz,
Assistant. Commissioner of Education, Katherine M. Cook,
Walter S. Deffenbaugh, Howard A. Dawson, W. H. Gaum-
nitz, and Timon Covert.

The program as outlihed to direct proceedings of the
conference was as follows:

CONFERENCE PROGRAM
MONDAY, JUNE) 17, A. M.

4%I. Statement of purposes of conference and presentation of agenda.
II. Discussion topic: Satisfactory Local School UnitsAttendance

and Administrative:
A. Presentation and InterpretationHowARD A. DAWSON.
B. Panel discussions:

(1) Attendance Unit's. Panel: J. C. MORRISON,1 HASKELL
PRIngrr, H. F. ALVES, J. G. FOWLKES, J. N. Rutz.

IMO

P. M.
(2) Administrative Units. Panel: E. L. MORPFIET, J. H.

GuITTEAU, HASKELL PRUETT,. C. H. EigtRITT, J. Gif.

FOWLKIDS.

C. Selection of Committee to Formulate Principles aneConclu-
._sions.

III. Discussion topic: Relation Between Satisfactory School Units
and School Finance.

A. Presentation and Interpretation of the Chief Problems In-
volvedDAN-In H. SUTTON.

B. Findings of Studies Bearing on the Subject TIMON COVERT.
C. Panel Discussion: E. S. LAWLER, R. C. WILLIAMS, D. H.

SUTTON.

D. Selection of Committee to Formulate Prinelples'a-nd Conclu-
sions.

3 In general, ¡he person named first acted as panel leader.

6
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4 REORGANIZATION OF SCHOOL UNITS

TUESDAY, JUNE 18, A. M.

IV. Discussion topic: Procedures in Reorganization.
A. Presentation of Principles and ObjectivesE. L. MORPFIET.
B. Presentation of Procedures and TechniquesH. F. ALVID13.

C. Uctnel Discussion: E. L. Moapurr, H. °F. iti.vics, R.' C.
WILLIAMS, F. L. BAILEY, J. Y. SHAMBACH, HASKELL Palm.

D. Selection of Committee to Formulate Pribeiples and Cone lu-
s slung.

P. M.

V. Discussion topic: Legislation to Facilitate Reorganization.
A. Presentation of Topic, Review* Present Situation, and

Presenting Principles-.Underlying Deslralitle Types of Legis-.
lationJ. Y. SHAMBACH.

B. Panel Discussion: R. C. Wiuvms, C. H. &Lion', F.
BAILEY, J. Y. SHAMBACH, J. (I. MORRISON.

C. Selection and Instruction of Committee.
VI. 'Some Results of Reorganization as Presented in Recent Studi

W. H. GAUMNITZ.
A. General DiFkussion.

DVENING

Reports of committees and further discussion.

. WEDNESDAY, 3UNI3 19, A. M.

Final discussion of reports. Nor.'

Four major topics with added consideration of allied
*questions formed the basis of the prograrn. These topics
are as follows: (1) Satisfactory Local School Units
Principles Involved and Procedures Desirable in Securing
Such Units; (2) The Relationship Between Satisfactory
Local Administr4tive Ufiits and School Financing; (3)
Procedures arid Techniques Involved in% Reorganization
Studies; and (4) Legislation De:signed to Achieve Best
Results in Reor anization of School Administrative Units.

In general, t .0.inference plan proVided that each of the
four major topics be presented first to the conference in its
geneisal aspects by one -or more members of the conference
selected because of extended practical experience in meeting
-problems of the specific type under discussion. This presen-
_tation was followed by one or more panel discussions under
the leadership of a member of the conference, and later
participated in by the group. The panel discussions served
to familiarize the group as tt4 whole with special aspects ,of

si



/EORGANIZATION OF SCHOOL UNITS 5

the questions involved find difficulties in the application of
accepted principles utder the varying conditions which exist
among States in administrative organization, financial abil-
ity, and the like. Following discussion of vach major topic
a committee was appointed to draw up conclusions and rec-
ommendations embodying the consensus of the discussion
group. Each report was later presented to the conference
for further suggestions and discussion. When in final form
it was adopted as embodying the principles accepted and
conclusions reached by the conference.

The presentations of the leading toi)ie's and the reports
of the committees as finally adopted ipake'rup this report.

AIM - 40
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SATISFACTORY LOCAL SCHOOL UNITS

PRESENTATION OF PRINCIPLES

HOWARD A. 15AvirSON

Assistant Director, Research Division, National Education Association
s

The school wnit and educational progress.--Theoretically
and constitutionally, the control and obligation of financial
support of public education in this country rest with the

AStategr Actually, the major poriion of both support and
control rests with the local school units or districts, of which
there are more than 127,000 in the entire country. he kind
and quality of educational opportunity offered to the chil-
dren of Amvrica is probably more largely determined by the
size and financial resources of these districts than by any

her single factor in otir whole scheme of public education.
Furthermore/ the performance of edticational functions
through local units of control is a thoroughly established
part ,of the American scheme of government and for many
well-accepted reasons is likely to be continued for many years
to conies 5t follows; therefore, that the establishment of
criteria of the essential characteratics of local school units
that can perform the ,functions and services required of
them, and the setting up of procedures for the Qrganization
of local units that conform to those accepted criteria, is to-
day one of the major problems, if not the major ptoblem,
of American educationl Furthermore it is only upon the
acceptance of satisfactory criteria that many lines of future
progress can be followed.

Two kinds of local unit8.In the organization of local
'school units and in discussions of problems pertaining to
their organization, there is much confusion of two distinct
kinds of school units: Attendance units and administrative
units. An attendance uni4 comprises' the geographical and

lAt the time this article was written the author was consultant in ad-
ministration and finance, unofficially attached to the U. S. Office of Education.
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population area served by a single school and does not neces-
sarily constitute a local taxing unit nor have an independent
system of adminiskration. *An administrative unit com-
prises all the area under a single system of focal adminis-
tration and may be composed of more than one attendance
unit. The assumption that these two kinds of school units
are the same and the failure to recognize that their functions
and problems of organization are different have resulted in
the organization of many inadequate administrative units
and in greatly misguided effort in the consolidation of
schools and school districts. k

The functions of 8chool unit$,Any adequate criteria of
the characteristics of a satisfactory school unit of either
kind will depend upon the functions the unit has to perform.
A statement of those respective functions clearly indicates
the distinction between the two kinds of units.

1. The function of the attendance IÌit is to provide
a school that has the qualities and Characteristics
necessary to make available to all persons of edu-
cable age residing in that unit, eduCational oppor-
tunities commensurate with their varying needs,
aptitudes, capacities, ahd ipterests, and with the
needs of society for the services and cooperation
of such persons.

2. The hinctions of the administrative unit are:
(a) To provide one or more satisfactory attend-

ance units which can offer in an efficient
manner at least 12 years of instruction to
all pupils residing within the limits of
the administrative unit.

(b) To furnish either at localrexPense or State
expense, or both; at a cost that bears a
reasonable relationship to the total cur-
rent cost of the educational program, ad- 04

ministrative and supervisory services nee-
essary to facilitate the operation of the
wholé educational program.

. I
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REORGANIZATION OF SCHOOL. UNITS

(c) Tp provide, where the State do.es not guar-,
antee the funds to pay the entire cost of
the whole educational program, sufficient
financial resources to support a satisfac-
tory educational program.

, It stands to reason that the extent to which these func-
tions are performediand the degree of proficiency of per-
formance will depend upon the characteristics of the units
that perform them. The major question, therefore, is: What
Se the minimum essential charagteristics of satisfactory
school units?

Characteristic8 of sati, attendance unit8.Since
the function of the attendance uhit is to provide a school,
the characteristics of a satisra(tory attendanee unit will
depend upon the c.haraci7eristics of a satisfactory school.

A comprehensive analysis of existing conditions, research
findings, and expert opinion leads to the conclusion that

organization on the basis of 6 years in the elementary school,

there has been a steady trend during the past 15 years toward

L--- 3 years in the junior high school, 3 years in the senior high
school, or 6 years in- the high school as one organization.
Whatever the type of organization, each attendance' unit
should have a school that can offer a curriculum sufficiently
broad to meet the needs of the pupils it 9erves) Where the
community sentiment and population distribution are favor-
abre to a 6-3-3 organization, such a curriculum can be of-
fered in an effective and economical manner. In an organ-
ization:of this type a desirable size for an elementary school
is approximately 240 to 280 pupils, with 6 or 7 teachers; for
a 6-year secondary school, 210 to 300_ pupils and 7 to 10
teachers. A desirable ip-upil-teae'Vei.ratio is 30 to 35 on both
elementary and secondary levels.

Whatever the type of organization, a desirable attendance
, area is one adequate in number of pupils and financial re-

sources to maintain standards approaching those implied
above as nearly as circumstances permit. The number of
pupils eilrolled in the different type's of schools, elementary
and secondary, yiThether 8-4, 6-34, 6-6, or other organiza-

s.
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REORGANIZATION OF SCI-1.00L UNITS 9
tion is followed, will vary according to conditions, organiza-
tion, and other factors.

The application of such standards in rural areas will,
under average conditions, require the transportation of
about 50 percent of the pupils. In some instances, because
of topographical conditions or social awl economic factors,
the practical application of these standards will require a
downward revision. Sucb downward revision should, how-
ever, be made only on the' basis of sound sociological and
economic facts and not on the basis of mere superficial
group differences.

Characterigies .of satisfactor* ail mini IP The
charactristics of satisfactory administrative. uni.! ikewise

'depend upon the specific function such unit has to perform.
Those functions, in terms of the administrative and super---,
visory services required of an administrative unit, are those
of (a) business and educational administration, (b) super-
vision of instruction, (c) health supervision, and (d) census
and attendance supervision. The educational and business
administration is, of course, performed by the school board
and a superintendent of schools, the boarà to formulate and
enact policies and 'the superintendent to execute them. In
addition, a program of supervision which will not require
the performance of services in more than one §Recialized
field by each supervisor will req'uire at least 10 supervisors,
or 1 supervisor for each 40 to 50 teaching positions, a trained
librarian, a health ne for every 2,000 children, and an
ittendance -supervisor "for every 6,000 children.' These per-
sons, together with the necessary clerical staff, total 31 em-
ployee& Such ail organization would a4crommoaate approxi-
mately 10,000 to 12,000 pupils. A school system of such
size would be súpported by a population of around 50,000.

Since it is seldom possible in rural áreas to organize
local administrative units of 10,000 or more pupils, it be-
Comes necessary to copsider possible modifications of the
number of persons recitired to perform the necessary ad-
ministrative and surrvisory services when each employee
is required to wdlinn two or more specialized but related
fields. The maximum modification is-reached in an arrange-
ment through which the functions of business. and educa-

-7 !;
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lo j REORGANIZATION OF SCHOOL UNITS

tional administration and instructional supervision will be
performed by the superintendent, and the attendarice and
health work will be done by one supervisbr. The super-
inten(fent will be assisted by a bookkeeper-clerk; and the
health-attendance supervisor, by a clerk. Under this
scheme it is assumed that the supervision of instructiim will
be carried on largely through the assistance of principals
and specially trained and qualified teachers in the varfous
fields. Such an organization can provide for a maximum
of 1,750 pupils, who ordinarily will be drawn from a total
population of approximately 8,750 persons.

Another cheqk on'the minimum size of a satisfactory ad-
ministrative unit is the size of the unit revired to furnish
acceptable administrative and'supervisory services at a cost
that bears a reasonable relationship to the total current
cost of the Mucational program in the unit affected. An
analysis of all the factors involved leads to the conclusion
that the minimum size of an administrative unit is one that
has approximately 1:,600 pupils ,and 46 teaching positions,
and that if an administrative and supervisory staff suffi-
çient in number to provide a trained person in each special-
ized field of work is provided, the administrative unit will
have approximately 9,800 pupils and 280 teaching positions.
As to whether there are gains in efficiency or advantages in
cost to be gained from larger units, there are no indicative
data.

From these data it can be concluded that only those gov-
ernmental units such as townships, counties, and cities hav-
ing 7,500 or more populatik are sufficiently large to be
considered as administrative units for school purposes.2

Present status of school wiits.Any study of the present
attendancp units Arid administraiive units, as found in most
of the States, fails 6 reveal any consistent conception of
the functions required of such units or of the necessary size
and organization for the effectiye and economical perform-
ance of desirable educational services. When it is known
that out of the 207,039 iwural elementary schools in the
Unitea States in 1930 there were 148,712 one-teacher schools,

t Based on the fact that the school enrollment Is usually about one-fifth of
the t6tal population.

.

.



REORGANiZATION OF SCHOOL UNITS 11

that not more than 10 percent had as many as 6 teachers
or 240 pupils, that moye than half of all public high schools
have fewer than 100 pupils ot 6 teachers, and not more than
one-fourth have as many as 200 pupils, it can be seen that
the problem of organization of satisfactory attendance units
has barely been touched in most of thè States. Even where
consolidated schools have been established, the facts indicate
that not more than half of such schools will ineet the mini-
mum requirements as to size. That such conditions are not
necessary has been too often demonstrated, in many studies
ánd several States, to réquire further tirgument on the
question.

The present status of administratitve units is, if anything,
even more unsatisfactory than the status of attendance or
school units and is primarily responsible for the unsatis-
factory status of attendance units. In the 26 States that
are organized on the basis of common-school districts or

Eindependent local districts, the average administrative unit
has. only 5 teaching positions and only 18 square miles of'
territory. In the 10 States that are organized on the basis
of the town or township as the administrative school unit,
the average unit has only 27 teaching positions an4 28 square
miles of territory. In the 11 States in which the county
ordinarily is the administrative school unit, there is found
an average of 93 teaching positions and 3 square miles of
territory. But even in these county-unit States, the exemp-
tion of towns, cities, and favored communities has in many
instancéso practically nullified the possible benefits of the
large unit of administration.

DEVICES FOR OVERCOMING THE LIMITATIONS OF SMALL
ADMINISTRATIVE UNITS

Thè methods ordinarily adoptey1 for overcoming the lim-
itations of small school units have,been the consolidation of
smEittl units, the superimposing of high-school districts over
the small elementary school districts, establishment of county
high schools, and provision for tuition, transportation, and
dormitories. These devices are usually defective in one or
more respects. For the most part, the consolidation of
schools has been poorly p : ¡is éd, has not taken into con-
sideration the educational welfare of theichildren of a whole

-7.
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12 REORGANIZATION OF SCHOOL UNITS
.

area, and fias resulted in gerrymandering of territory and
taxable wealth and in the establistuneint of schools that are
too small. All the other devices totally neglect the organ-
ization of the elementary schools, result in poor administra-
tive organization, inequalitie§ of financial burdens, and in-
efficient use of educational funds.

The chief device for overcoming the 'limitations of small
administrative units in the furnishing ot administrative and
supervisory services is to superimpose such services from
some higher unit. Examples of this device are the provi-
sion of the county superikendents in States organized on
the basis of common-school district's and the system of dis-
trict superintendency such as is found, in New York. Such
devices result in diyided administrative authority and re-
sponsibility and make difficult, and usually impossible, the
planning of a satisfactory school system.

It is obvious that. all these procedures are attempts to get
the benefits of a satisfacto.ry school system without doing the
only thing plat will really produce such a system; that is,
withdut the organization of satisfactory school units.

Satisfactory 8ch,00l units 801'ue many problems.--The
plboper planning and yrganization of local school units will
solve, or facilitate the solving of, a number of vexing educa-
tional problems now facing most cif the States. Among the&
problems are the simplification of the apportionment ok
State school funds, the équalization of financial burdens and
of educational opportunity, at least up to some acceptable
minimum, the planning and construction of school build-
ings, and the provision of expert leadership, administration,
and supervision. In fact, so far as the great majority of
rural children in this country ig concerned, the provision of
acceptable educational opportunities awaits the organization
of satisfactory locals school units.

JOINT REPORT OF THE COMMITTEES ON ATTENDANCE
AR4EAS AND 3 MINISTRATIVE ,UNITS

GUIDING PRINCIPLES GOVERNÌNG THE. ORGANIZATION OR REOR-
GANIZATION OF LOCAL SCHOOL ADMINISTRATIVE AND ATTEND-
ANCE UNITS *.

1. It is the function of the public school to provide an ade-
e quate educational bpportunity for every child from the

2
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REORGANIZATION OF SCHOOL UNITS 13

time he enters the school unta he is ready to tikke his
place in adult society.

2. An adequate educational opportunity includes:
(a) Guidance in social living culminating in a social

studies program that fits youth to take an ef-
fective part in adult society.

(b) A health and physical-education program that
provides periodical examination for all chil-
dren, corrective treatment for those who need
it, recreation and play facilities, and guidance
in healthful living during the. 24-hour day.

(c) Mastery of the common integrating knowledges
and skills needed by all persons who will live
their normal lives outside institutional care. A

(d) An adaptatibn of thee program' to the needs of
children who may be in any way sociate
physically, or mentally handicapped.

(e) A corresponding adaptation of the program to
the needs of those children who áre specially
tal n . including emphasis .upon scholarship.

coi with capacity 'for achievement.
(f) Development of appreciations, abilities, and ex-

pressions through the creative arts.
(g) Opportunity for growth through manual activ-

ity; practical arts for the younger children and
industrial and household arts for the older
children.

(h) For older children, prevocational studies leading
to later specialiation in the skilled trades; and
vocational preparation at the lower levels for
those wilt) must seek employment at the close
of secondary school period.

(i) Organization of curriculum materials around
the idea of child powth or development rather
than through a grotip of more or less unrelated
subjects.

3. To guarantee the development and continuance of an, ade-
quate educational program in any administrative unit
there are needed:
30185*---436---s-2

N1::
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14 - REORGANIZATION OF SCHOOL UNITS

(a) A board of control to determine policies.
(b) An administrative professional leadership vested

in one person to coordinate all the s9ervices of
the school in the interests of the child.

(c) Direction and supervision of instruction, includ-
_ ing special schools, classes, and services.

(d) An efficient business management, including the
operation and maintenance of the school plant
and transportation.

(e) Iiirection and supervisiA of attendanceinclud-
ing relationships with social-welfare depart-
ments and agencies.

4. The adequate educational, program should be conceived
as a continuous development for the child from the day
he enters until the day he leaves the public school.
For convenience of organization the school may be di-
vided into elementary, for preadolescent children and
secondary, for adolescent children. A single school is
.usually confined to a single building but may utilize
more than one building.

5. An elementary school may be defined as that seeticin of
the public school which receives a child at the date of
entrance and guides his educational growth tc the age
of 12 or thereabouts; i. e., until entrance on the period
óf adolescence.

Actually there is no h d and fast definition of the
elementary school. In som tates it is defined is
grades 1 to 8; in others, as 1 to 7. The more recent/
practice is to consider it as eluding kindergarten and'
grades 1 to 6, inclusive, ough more than half of
seventh- and eighth-gr:44* children are still in elemen-
tarv schools. The le der rten and nurry school .

should be considered as an extension of the elementary
school downward.

6. The secondary school i generally conceived as the upper
half of the public-school program, as that period de-
voted to the education of adolescents. Fotmerly, it
corisisted of 4 years' education superimposed on the 7-
or 8-grade elementary school. Now it is generally
conceived as consisting of grades to 12, inclusive.

ela
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REORGANIZATION OF SCHOOL UNITS 15

For convenience of-organization, the secondary school
may be developed as a 6-year school or as a 3-year
junior school and a 3-yeap senior school. The secondary -1
school should provide educational opportunity adapted
to the needs of every adoles.cent boy and girl who is
not assigned to institutional care.

The junior college and the specialized vocational
schools of equivalent grade should be considered as
extensions or variations (')f the secondary-school pro-
gram. A

Pt

The following general principles are suggested as perti-
nent to the organization or reorganization of attend-
ance areas and administrative units:

(a) Attendance areas and administrative units I

should be organized or reorganized insofar as
(possible on the basis of objective studies, rather)

than in terms of traditional boundaries. Such
studies should take into consideration all rele-1-
vant ¡actors, such as soil conditions, topog- \

raphy, climate, transportation facilities, and, social arid.economic interests and relationships
of the people. .

(b) Constitutional and statutory limitations should
be sufficiently elastic to facilitate the reorgan-
ization of local units as conditions change or )

. as the need for such reorganization can be
shown.

(c) The ; i; II: objective in determining the size and i

(airra gernent .of the local school unit should
be ttie unhampered d6ve1opment of A range of
educational offerings adequate to meet the
needs of all children through at least the '
twelfth grade. An economical and efficient 1

,

unit shouldbe iudged in terms of whether this
objective is realized rather than in 'terms of
economy or cost alone.

(d) The State should provide whatever assistance or
guidance is netessary and desirable in reo-rgan-
izing attendance areas and administrative
units in accordance with defensible policies
and procedures.

\
j.

4 .

.1:

i

1

t

i

,
.!.

I

.

i

'.,

i

.

;

416.

.



16 REORGANIZATION OF SCHOOL UNITS

8. The following principles are suggested as pertinent to the
organiztition or rOrganization of attendance areas:

(a) The atteiidance area includes all the children at-
tending or eligible to attend a single school.
In general, it should be considered an elastic
subdivision of an administrative unit. The
area of the httendance unit will probably vary
from §4te to Stite and from locality to local-
ity, (Wending on roads and climatic condi-
tions, population density, age of the children
involved, educational leadership, and 'other fel
lated factors.

.,()) The elémeritary Attendance area should, insofar
as possible, be large enough to meet thè follow-
ing minimum criteria:

(1) Make possible a school with at least one
grade per teacher, with a desirable
ratio of 30 pupils per teacher.

. The pupils, however, should not have to walk
more than 11/2 or 2 miles to or from school,
or ride. on á school bus more than 1 hour
(prefefably including time of waiking to
the bds) each morning or evening, or be
transported bver roads that. present 'ex-

. treme hazards.
(c) The high-school attendance area may be subdi-

a vided as' occasion demands into junior and
senior high school attendance areas, which may,
in turn, comprise several elementary school at-
tendance areas. The optimum size of the unit
will depend largely on density of population
a4d facilities for transportation; but it should,
except under unusual circtimstances, be large
enough t meet the following minimum cri-.

teria: %

(1) Make possible a junior high school with
at least 300 pupilsAild 10 teachers, a
senior high school oM00 pupils and 10
teachers, or a junior-senior high school
of 300 pupils and 10 teachers.

.

09N...\
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REORGANIZATION OF SCHOOL UNITS 17

The Pupils, however, should not. have to Nyalk
more thin 2 or 21/2 miles to or from school,
or ride on a school bus more than 11/2 hours
(preferably including time of walking th
the bus) each morning or evening. It is
recognized that wherever density .of Popu-
lation permits or transportation is feas-

, ible, 1ìigh,-.5hoo1 attendance units large
, enough fo make possiL;le the develop-

ment of considerably larger schools are
desirable.

9. The following principles are suggested as pertinent; to
_ the organization or reorganization of administrative

units:
(a) An administrative unit should comprise 1 or

more attendance areas (ordinarily 2 or more)
offering educational facilities at least through
the twelfth. grade. (Only under exceptional
circumstances, due to such factors as extremely
sparse population or rugged topography should
an .admi4istrative unit comprise only an ele-
mentary or an elementary-junior high-school
attendance area.) Administrative uni
prising elementary-junior-senior high-school
and junior-college attendance units may be
recognized for the larger centers of popu-
latipn.

(b) An administrative unit should be sufficiently
large to warrant the provision of all essential
and desirable administrative and supervisory
services except those providtd directly by the
State. Ordinarily, several elementary-junior-
senior high-school- attendance units will be
involved.

(c) The boundaries of the school administrative unit
need not be coterminous with the boundaries of
any political subdivision of the State. An ad-

, ministrative unit may include part of a count&
a county, or two or more counties or cities, orli
city and part of a county..

s

q
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(d) If the principle%f State support of a minimum
educational program is recognized and applied
there will be little occasion for organizing ad-

b ministrative units in terms of their ability to be
self-sustaining. Emphasis can theri be placed

. increasingly on the optimum unit for the effi-
cient and economical provision of the desirable
educgional offerings.

(e) The State should make provision ¡or any admin-
istrative uhit to contract or arrange with any
larger administrative unit for the education of
children who need more highly specialized
types.of educational opportunity than are pro-
vided in their own. unit.

Respectfully submitted.

14\
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COM MIT= ON ATTENDANCE UNITS,
J. CAYCE MORRISON, C hairman.
COMMITTEE ON ADMINISTRATIVE UNITS,
EDGAR L Mapuzur, Chairman.
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RELATIONSHIP BETWEEN SATISFACTORY
SCHOOL UNITS AND SCHOOL FINANCE

PRESENTATION -OF PRINCIPLES

D. H. SUTTON

Olsio State Department of Education

Ill problems related to the support of education tenter
in public fina)ice. School finance and its allied problems
occupy only one segment of the larger field of providing
revenues for the maintenance of governmental functions.
Consequently, the problem of supporting the schools cannot
be segregated and studie71 separately and apart from the
larger problem of operating all services of government. IP

Any problem of school finance which inhibits the operation
of the other essential functions of government cannot be
justified. Moreover, the financing of a State school system
is directly related to and dependent upon the organization
of the separite unita-eopprising the system for which reve-
nues are provide& In view of this fact, careful considera-
tion must be given two fundamental points: First, Viat
school program level should the State demand of the several
units; and, seòond, from what taxing units shall the support
of this program be secured. The answer to these essential
issues may be determined for each State only after a careful

'study.
No definite ans er may be given or fixed formula Rre-

scribed for all S : tes in answer to these two important
questions. conditions, different types of school
organization, various plans of apportioning school funds,
variation in statutory requirements, and similar condition",
governing the support of educational advantages center
into the organization and financing of school programs.

The very fact that local school districts have existed for
somany years appears to lead certain groups to believe that

19
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20 REORGANIZATION OI SCHOOL UNITS

there is some vital reason for their continued existence.
Education is now and always has been, regarded ass the
proper function of the State. In early times, prior to the
adoption of swifter modes of travel and more Leady access
to adjacent communities, each locality was about equally
well circumstanced_ financially. There were few cities, few
railroads, few interstate utility companies and* fio large'
trusts or corporations. The original course pursued in the'
organization of school districts was a natural one and quite
in keeping with the gonveniences of tip times. But with
the gmwth -of large corporations, the centralization of
wealth into small areas, and the concentratiT of population .-

intoiurlyan distxicts; great inequalities arose.
IP

These difficulties can be remedied only through a reor-
ganizationNpf sehoolAiistrict units. The qvestion has been
raised f ntly concerning the statuto7 authority for
reorganiz school districts. It *ems unnecessary to ob-
serve that all of the stattitory powers possessed 6y any school,
districi have resulted diiectly from legislative action. Con-
segpenily,, if it becomes advisable for the State to limit the
powers of local §chool districts, it may do so without fear
of extending its polvers beyond constitutional limitations.
It canntt, be ardued that school districts possess any in-
herent rights or prerogatives. In law they possess only
quasi municipal rights, and school officials may exercise only
the +towers which, are delegated to them by legislative act.

The State as 'an entity has every legislative and moral
right to reorganize school-district units, even though the
locality is paying for the maintenance of a school program.-
If this be true, how much more should the rights of the State ,

be extended when the scho.ol program is supported with
State funds.

Of course, in the reórganization of school districts, tile
.control exeroised by the State is limited by reason -9f the
type and kind of coercion it is able to apply in developing
a school finance_ program. It4 seems safe-to assume th4t the
coerciiin exercised by the State over the &organization of
local units is justifiable from the view of providing 'adequate
school adwitages only when :

e;

.

I.

s.

*OWL

t 1.
Irk

7 .

14

lb.

..



REORGANIZATION OF SCHOOL UNITS 21

1. The organization desired is a pfofitablee *one for all
the pupils and districts concerned.

2. The procedure employed attains the desired end with
the least Possible inconvenience to all concerned.

3. The reorganization is not so eixpeilgive that it would
cost more to operate the new unit than the ones
consolidated.

4. The general educational welfare of the State as a
whole is advanced.

5. The educational privileges guaranteed to the child by
the constitution are not disturbed.

The growth of large supervisòry units has led, more pr
less, to the creation of larger school districts. Eve.n with
these conditions prevailing, the m'ost recent reports indiZmte
that 126,849 locai districts existed in the United States for
the administcation of public'educat ion, each of which on the
average contained 23 squarebbmiles and employed seven
teachers. To manage the 'educational affairs of the:se dis-
tricts there were selected for the corresponding year 422,870
school-boarcf ntembers, whose major duty was to Manage the
financial affair4 of the several districts and to employ g3it-
879 teachers to fill the several teaching positgns: 'From
these statistics it seems quite evident that education is still
largely a local affair. For administrative purposes:, a school
unit may properly be regarded as the smallest school sub-
division which is vested with the power to impose a taxi. for
the maintenance of educational facilities. As the adminis-
trative school unit increases in size, the correspónding cost
per pupil and variqions in the ability to support schools
decreasds. At the pftsent time the county, township, town,
and district pretominate as units of school. organization.

Fr a 'financial point of view, the need of a reorganiza-
tio of the local units in almost every State Is evident.
Wh4 the term." economy " find." efficiency " are applied
in the operition of.-publie schools, data cannot b produced'

:f-to shtw t,t the. small units of organization-are other than
ine1cient and uneconomical parts of a publicschôo1 $ stkm.
There are certain _advisable types of reorganization iwihich
must take place the 4veral States if the public-sChbol
sjitiitem is to be maintaintd on an economic basis: Thes4i1n-
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22 REORGANIZATION OF SCHOOL UNITS

elude:. First, the cmsolidation into a single unit of two or
more slightly smaller adjacent school districts; second, the
inclusion of small incorporated areas into larger surround-
ing units; third, the attachment of adjoining rural territory
to city school districts.

These different types of reorganization are merely varia-
tions in the procedure whereby educational advantages may
be provided more efficiently and more economically. In the
development of State programs of public-school finances,
many of the types of school organization have been copied
by one State from another without paying careful atten-
tion to ascertain whether or not the borrowed plan would
apply. This is based on the theory that what is effective
in one State will be of equal valuejn another. Where situ-
ations such as this prevail, one cannot help but wonder if
his neighbor is not better nourished by having eaten his own
dinner than by hitving had it e.aten for, him. The recom-
mendation of any one type of school unit without careful
study of the prevailing conditions in a State is not only
unwise but financially unsound. For example, irit many of
the Eastern States, where the town unit prevails and
where it exists as an efficient tax-collecting agency, it would
'appear extremely unwise to adopt and supply the county
unit system as operated in the South or in some sections of
the. Middle West.

Along this line, however, it is well to bear in mind that
overlapping school units still exist. In some of the Mid-
Western States, within the same civil subdivision, 3 types
of school districts are maintained and 3 kinds of school
-taxes are imposed upon the same property valuations.

In regarding school organization from a financial point
of view, certain pertinent issues must be carefully studied.
It is possible to reorganiie school districts to the place
where they may become' uneconomical. Consequently, the
*first measure which must be applied to reorganization is that
of economy. Scho!ol people would do well to bear in mind
that public money should be as carefully safeguarded and
as conscientiously expended as a private forttine.

1

%e The second primary function of a school district is to
provide adequate educational advantages. For many years

'
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public-school people interested in the field of finance have
had as their .watchword the equalization of educational op-
portunity. This condition, it must be admitted, exists only
as a most radical form of educational equity. In no instatce
should the public-school people attempt to secure equaliza-
tion of opportunity through the reorganization' 'of school
.districts or through any other administrative or financial
means. The trend during the past 5-year period has been
away from the equality of opportunity objective and to-ss'ard
the attempt to secure adequate school advantage's for every
child. In thinking of equality of opportunity, it would
Seem as possible to secure this as it would for two individ-
uals having the same-sized market baskets and the same
number of dollars, visiting the same store, to bring home
the same purchases. No two teachers teach with equal ef-
fectiveness, and miblic-school money spent in one district
does not bty the same service as a similar expenditure does
in another district.

14ind that the local district should be large
In the third place, in reorganizing local school districts it

must be borne in
3

enough to provide adequate administrative and supervisory
services. This functiop can be secured, only when a sufficient
number of pupils are brought together in one administra-
tive unit to make it a justifiable expenditure of public money
to provide a variation in the courses offered sufficient to méet
the needs of the individual pupils.

In the fourth place, the reorganized district should be
sufficiently small that the ttansportation costs do not exceed .)
the teaching costs. Consolidation is not an innovation. It
has been p iced in many areas throughout the country.
In some St there are many districts where it now costs

_more to bring the child to school than is 'actually spent in
teaching the pupil siibsequent to his ariival. This hardly
seems fair. If education is to be continued as a profession,
then more public money should not be spent on the bus
drivers than on the teaching corps.

In the fifth place, a good form of reorganization, quite-
generally acceptable, is one made up ot a high-school center,
and subsidiary elementary attendance areas. This type of
school district commonly provides a sufficient number of
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pupils and a sufficiently productive- tax duplicate that an
adequate public-school program may be maintained.

A sixth item to which careful consideration must be given
is the local administrative unit to which State funds are
allocated for the support of schools. Recent years have
found the several States making great strides in the enact-
ment of statutes which would provide a greater contribu-
tion by the State for the equalization of cost and the main-
tenance of adequate school advantages. Past experience in
the several States maintaining large subsidies for the support
of schools indicates that the small local school unit is re-
flected in expensive administrative costs in the apportion-

Nigent of State school funds. The type of management of
school money and the type of fiscal offipeflisually secured
in the small unit is far from desirable. Such positions are
usually occupied by individuals whose past training and ex-
perience could in no way be regarded as qualificatiohs for
the spending of public money. The reports and aceounts
of the administration of school funds by such unqualified
fiscal officers are, themselves, sufficient to condemn -the main-
tenance of such small units in a program of State school
suppoit Morepver, the added cost of such a system cannot
be justified as an honest expense of State government..

Another problem in the distribution of State money for
the support of schools relates directly to the management of

,school money. The mere allocation of sufficient State funds

F

does not guarantee that school advantages will be provided.
Experience has proved this,' As in busivess, so in local
school systems, unwise financia nianagement occurs. Of
course, it is never so noticeable in education as in business.
Public schoas are not operated for a ma al profit they
render no balance sheet; they neither maim': cture nor sell
a tangible product; and their discontaited stockholders can-
not meet and demand an accounting. One of the functions
of a Stite school-support program bee.omes then, the estab-
lishment of such local units that Wise management of school
funds will ensue or that such checks and balances are pro-
vided that the taxpaying public may be assured of the
prudential spending of their school money.

A ..10
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Almost inevitably reorganization is directly connected
with the finanCing of a school program. It must be ad-
mitted that there are many peoPle throughout the coultry
who are willing to overburden themselves with taxatiort in
order to maintain a school in their own district. Local pride
and personal prejudice are often the determining factors.
In those States, however, where State programs of financing
public education have been'developed, such school

, .

units come
under the supervision of the State department of education.
Such provision should be included in all State-wide pro-
grams of school finance. Whenever the patrons of a school
district deny educational opportunities to the children merely
because of presumed pride in having a school building,
drastic action should be taken by the State.

The most recent, trend in providing public-sch6o1 revenues
consists of larger contributions from the State to local school
districts. This is based upon the valid theory that the%
larger the unit of support, the smaller the inequality in
maintaining schobl advantages. This has resulted in the
establishment of large State school funds which are allo-
cated to the several school districts of the State upon some
fixed and equitable basis. This action is the most hopeful
step yet taken iii an attempt to secure tin adequate unit of
school support. It inust be admitted that certain control
passes from the 'hands of the local school district to the
State admihistrative authoties under such, a plan. Such
action is necessary. He who pays the piper is justified in
calling the tune. This, however, is morally and legally right
since the school districts are merely creations of legislatures
for the purpose of securing school advantages for the chil-
dren. The major difficulty prevailing in this centralization
of authority exists in the fact that an incapable or imwise
administrator may exercise it too drastically.

There are three major methods wh9reby the reorganiza-
tion of school districts may be effect& In the first place,
school districts --mgy be combined with the larger units
throigh an eddcative process. Better school programs re-
sulting from larger school units tend to educate Ioeil tax-
payers in the economy and effectiveness of the larger unit of
school support. In the second place, the reorganization

411.
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may be brought about by delegated áuthority. This is
accomplished in systems in which State school funds are
allocated only to those districts which are regarded as effi-
cient and economical parts of the public-school system.
Such procedure requires considerable work on the part of
the State department of education and other State admits-
trative authorities and much ill feeling in many areas where
schools are closed. The administrator must possess power
of arbitration par excellence in order to minimize State and
local administrative difficulties.

In the third place, reorganization may be secured by) direct
lee"' astiim, a larger school unit being required by statute.
One of the most recent examples of this is the State of West
Virginia -where the House of Delegates, by statutory act,
provided for a county school unit through the abolition of
all migisterial districts which existed before the county-imit
law became effective.

With these variations in school organization and their
possible effects upon the financing of a public-school pro-
gram, it must be borne in mind that the type of reorganiza-
tion which most' peacefully iecures a larger unit is the one
best adapted to the situation in qiiestion. In any event, a
reasonable proportion o the total support of schools, the
exact proportion depending upon the State and local situa-tion, must be secured from the taxpayers within the unit.A satisfied taxpaying group and one interested in the main-tenance of public schools is one which provides liberally
according to its means for the State-school prol-ram. P

There is no iurance that the excellent reorganizationfeatures of different State system of school support can becombined into one plan. Such optimism, while pleasant to
contemplate, cannot be justified by the prevailing facta. Toadopt any State plan of school support different from theexisting one is a sizable task. Thus far the difficulties to
be encountered in the development of flexible proceduresfor reorganizing school districts are so formidable as to
discourage ittack. Nevertheless the problem should be at-tacked from a Nation-wide angle. What has been done isnot nearly so important as what should be done. One may
reasonably observe that programs of school finance which

.
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have been in existence for two decades are probably outworn,
even tkough they may have been good when adopted. One
might also venture on the paradox that often by the time a
school finance program is adopted it has ceased to be 'ap-
plicable to the conditions for which it was established.
Conditions change about as rapidly as they are realized.

Practically all of the State systems of school support are
in need of reorganization. The economic and social chapges
which have occurred since the economic collapse of 1929
make such action desirable. The major problem faced
by mosi State administrators of school finance today is,
How may adequate edudationd advantages be provided
for an increasing number of children with drastically re-
duced sources of school relive? Consequently economy "
and "efficiency" become the measuring criteria in the spend-
ing of public money for the support of schools. I In no area
do these criteria apply iith such force as in the relationship
between school organization and school finance.

In view of these prevailing conditions, it seems evident,
that the time is propitious for a careful study of thesé im-
portant issues leading toward the development of flexible
procedures which may be applied id the reorganization of
State syitems of school support.

LOCAL INITIATIVE AND FREEDOM IN LOCAL SCHOOL
ADMINISTRATIVE AND FINANCIAL UNITS

TIMON COVERT
Specialist in School Finance, United States Office of Education

The qu'estion of local autonomy is conside'red one of *ital '6'
importance by a majority of authorities in the field of school
administration. A careful reading of the literature on the

1). esubject leads to conclusion that our public schools have
developed in t ly

2
American democratic fashion because

they enjoyed local initiative. In-exercising self-expression
in matters pertaining to problems which are chiefly of local
interest, school communities appear to safeguard and nour-
ish American ideab of government. A leading writer on
school administration and finance declares that the various
school communities throughout the Nation are bound to-
gether by a common heiitage of American ideals, but that
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each community. selects for adoption those best adapted to
its conditions, needs, and resources.

Writers mild school officials frequently express the opinion
that school administration should be such as to promote a
maximum degree of local interest in public schools. Any
plan for school administration, they contend, should foster
rather than suppress local initiative and interest. Professo.r'
Judd states this idea in the following words:1

The school is so essentially a matter of community interest and
support that,it ought not to be forced to adopt for its government
any artificial boundaries. The school district of 'the United States
has been throughout.its history the clearegt expression of tile Corn-

munity ty.pe of organi4t1on.

Professor Bobbitt, writing in the same' report on the
school system of New York Statei? calls attention to the
danger of bureaucratic management of local affairs by a
central office:

, A central office, distant from the local situations with all their
peculiarities of conditions and needs, not continuously in touch with
them, tends toward mechanical unifOrm bureaucratic management of
local, affairs. And this nullifies local autonomy. The method of
local initiative and central approval easily degenerates into the
method of bureaucratic dictation. This tendency is specially strong
where the local units are numerous and each relatively weak.

In reporting on the fiscal pplicies in Pénnlylvanig at about
the _time the New York State choals were surveyed, Pro-
fessors Updegraff and King write : 3

State aid should be distributed also In such a way as to promote
the efficient participation of citizens in the exercise of citizenship.
The converse of this proposition is that it shoilld not be so adminis-
tered as to promote bureaucratic control of either State, county, or
local education offices. This can be accomplished, if on the one hand,
the withholding of funds by State officers is exercised only in pro-
portion to the seriousness of the shortcoming; and if, on the other
hand, right action on' the part of local districts unfailingly meets
with its reward.

The facts are that, in a fairly large number of communities of
every State, we need a change in attitude on the part of the citizen13

I Judd, Charles H. Recommendations. ix Rural School Survey of New
York ,State. Vol. II, p. 601. Ithaca, N. Y., Survey Committee, 1923.

'JMd., p. 324.
"tYpdegraff, Harlan, and King, LeRoy A. Self-determination of Action. Is

A Survey of the Fiscal Policies of the St?te of Pennsyliranla in the Field of
Education. (Harrisburg, Pa.) 1922. p.-15.
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toward the schools. These communities can frequently be led to
change their ideas and to substitute right action over a sufficiently
long period of jears to bring about a fundamental change in their
attitude towards .the benefits of education. That which a citizen
learns through the operation of his own action becomes established,
while that which is.forced upon him against his will he opposes. It
is, therefore, fundamental in State aid that we leave final decisions,
provided the minimum and Maximum standards fixed by State laws
are observed, to the local communities and allow them to choose what
they think is best. Such standards should ordinarily, however,per-mit of considerable range for freedom of action. If this is done we
have stronger agencies in the making of a better government and a
better society.

Wrightstone suggests the following principles concern-
ing local autonomy in school administration: 4

The effort of local communities to secure educational advantages
beyond the minimum required by the State should be vouchsafed to
each community by a low rate of local contribution to the State's
equalized minimum. program. Such effort will depend, then, largely
upon the educational standards, values and ideals built up in a local
community by local and State educational leadership. *
Local initiative demands a creative letiarship, both local and State,
to plan the educatiopCprogram in accordance with the heeds of the
community and to make adaptations ,of the local school program to
the modern social order.

Early writings on local school administration as well as
recent treatments, emphasize the importance of local* par-
ticipation in school matters. Invariably the conviction on
the part of the writer is that leadership is of greater value
in school improvement than is bureaucratic authority exer-
cised from a central office.

REPORT OF THE COMMITTEE ON THE RELATION BETWEEN
SATISFACTORY SCHOOL UNITS AND SCHOOL FINANCE

EUGENE S. LAWI.=
Northwestern University, Evanston, in.

It is the duty of the State to maintain an adequate educa-
tional opportunity for all of its children. This is a prin-
ciple which is enunciated in the constitutions of the various

Wrightstone, J. Wayne. Summary of Principles. /* Stimulation of Edu-cational trndertakingr. New York, N. Y., Teachers College, Columbia Uni-versity, Bureau of Publications, 1988. p. 11.
30185*-36----8
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States and is unlvej. rsally aceèpted as a fundamental require-
merit for a demogracy. No matter whether the obligation of
the State is regarded in the light of the ideal of an equal
opportunity for all, or of the necessity of having its citi-
zens educated no matter %where they happen to resicre, the
conclusion is inevitable that die State must mairftain an*
adequate system of education for all of its children.

1. It is not only necessary that the State supply a suffi-
cient amount of funds to guarantee the support of
adequate educational opportunity but that it also
create the conditio& under which an adequate
school program can become operative. The Stak
can do this only if adequate school units are pro-
vided. It is therefore the function of the State to
facilitate the formation of such units.

2. If the Federal and State governments are to sup-
. port education in local units it is to their interest

to see that the units are adequate in size and re-
sources to perform the functions demanded:
NcemBy collecting taxes and acting as a distributing

fiscal agent for the States the Federal Goyernment can
eliminate muth needless confusion, duplication of effort.
and multiple taxation existing when the several States
afid the Federal Government use the same taxes.

3. The State furnishes support to *and is the creator of
the local administrative units. It follows, there-
fore, that as the State contributes a greater amount
of support it is apt to assume a greater amount
of control ih endeavor to secure an efficient and
economical expenditure of tax funds. This in-
creased State control can be made unnecessary by
the development of larger units which in all prob-
ability will develop a higher type of professional
local leadership. In this way the larger unit does
not deny local control of public education but
rather promotes the perfection of it.

4. The method of allocation of support to local adminis-
trative units should be such as to encourage the
most efficient organization and operation of schools.
It should be such as to make it impossible for an
administrative unit to increase the amount of sup-
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port it receives by unnecessarily increasing the
number of teachers employed, or by maintaining
unnecessarily small schools.

5. When administrative units become large enough to be
satisfactory the mattr of apportioning State sup-
port to them is simplified. Many of the complexi-
ties and refinements required when small districts
are to be dealt with are unnecessary when the ad-
ministrative units are large.

6. The State can greatly facilitat the reorganization
of local units by guaranteeing sufficient funds to
care for all the elements of a complete educational
program. Insofar as the réorganization. of rural
areas, is concerned two important elements are
transportation and the provision of adequate school
plants.

7. Generally the larger the unit the less the necessity
for State participation in the financing of school-

,

building programs:
Noirs,.--In a large qistrict it is more nearly possible to put

building on a pay-as-you-go basis. There is less probability
in such a district that it will be unable to finance its
needed building. However, there are large areas in sev-
eral states and some area4 in almost any State which will
require speeial support from the State if they are to
have an adequate housinj of their minimum educational
program

8. Generally the larger the administrative units, the less
the variations in either expenditures or tax re-
sources per

'9. Large administrative units afford better opportu-1
nities for efficiency and economy. Although reor-
ganization of local school units can frequently give
a better program at less cost, even after transpor:
tation is provided, the chief objective for the re-
organization of schools and the creation of large
school units is not to decrease expenditures for
education but to provide richer and better oppor-
ttfnities for the children affected.
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32 REORGANIZATION OF SCHOOL UNITS

(a) In larger administrative units the per pupil
cost of a comparable program of instruc-
tion is less than the smaller units.

(b) In larger administrative units adequate ad-
ministralive, accounting, purchasing, and
supervisory services can be supplied at a
reasonably low percentage of the cost fo-r
instruction. In small units this cannot be
done.

(c) In larger administrative units s-pecial serv-
ices such as library service, periodic
health examinations, and transportation
can be supplied at a reasonable per pupil
cost. Excessive costs of transporiation in
many regions are frequently due to the
fact that the administrative units are too
small and too few children are trans-
ported.

10. In reorganizing local school units care should be
taken to recognize the close relationship between
existing tax limitations and the formtulation and
operation of a program of State participation in
schOol support.

COMMITTEE ON ADMINISTRATIVE UNITS,
EUGENE S. LAWLER, Chairman.,

.
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_ PROCEDURES AND TECHNIQUES

IN

REORGANIZATION OF ADMINISTRATIVE UNITS
PRINCIPLES AND. OBJECTIVES

EDGAR L. iMORPHILT
Alabama State Department of Education

To facilitate the provision of optimum educational serv-ices and opportunities is the majcir objective in the reor-
ganization of units. When administrative units are ioo
small, or attendance areas overlap, this objective is not
likely to be realized. Reliance on custom and traditions foe
guidance withotit regard to changed conditions will at leastretard, if not preventveeded progress.

Reorganization should not bç left to local initiative, or
lack df initiative, but should be stimulated by objectivestudies made by State or by State and Federal agencies.
Desirable reorganization should be facilitated by favorable
laws, promoted through educational or publicity programsand, to some extent at least, encouraged by the method of
Apportioning State aid.

In many States reorganization of local units is desirable to
facilitate equalization of educational òpportunity. Children
who attend small schooLs in cramped administrative unitsare likely to be denied the breitath of educational offeringsand the stimulating eclitcational leadership to which they.
should be entitled. If they are fortunate enough to have
these advantages, then they ani likely to be unfortunate
enough to provide just the example of extravagance for
which earnest economy leaguers are likely to be so eagerly
searching.

Organization of attendance areas is somewhat dependenton the definition or specification of educational centers. An
33
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34 REORGANIZATION OF SCHOOL UNITS

educational center might be defined- as elementary Inter,
an elewntary-junior high center, or an elementary-junior-
senixo Itigh center, regardless of the size of the school and
the number of teachers. In the first case the territory served
by the school would be the elementary attendance area for
that school and a part of the junior-senior high school at-
tendance 'area for some other sohba In the last case, the
territory served by the school would be the elementary-
junior-senior high school attendance area, although there
might be but 60 pupils and 2 teachers in the entire school.

Uniform terminology should help to Ifirp tlkinkig clear
and thus facilitate needed reorganization. For example, if
superintendent is always used to mean the'person in charge
of all schools in An administrative unit, and principal is
always used to indicate the person in charge of a. school in
a given attethlance area, some of the. confuion that now
exists with reference to the implication of these terms would
be avoided.
. Below are listed some additional assumptions with refer-
ence to the organization or reorganization, of Ideal units:

I. General assumptions:
(a) A satisfactory local admintstrativie unit neednot

(1) Imply arbitrary distinctions between
urban and rural treas.

(2) Be coterminous with or limited by
other local political units.

(8) Be restricted to the attendance area
for any one school.

(b) A satisfactory local administrative unit
should--

(1) Permit the unhampered development
44 of a complete range of edúcational

offerings throuiti' at least the ele-
mentary and. secondary grades.le

(2) Permit the development of the most
economical and efficient system in
terms of administration, supervi-
sion, and teaching.

.1:
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.REORGANÌZATION F SCHOOL UNITS8 35
( 3 ) Lk based on social, economic, and

topographic. conditions a8 well as on
the number of school children.

(c) In gene%ral, units which are too sn1all make im-
o possible the development of schools large 7,

enough to be adequate in the light of modern
needs.

((1) In most parts of the ukuntry there is more
likelihood of a unit that is too small than one
that is too large.

(e) There is probably no one type of unit which
equalff isfactory in all parts of the

country.
II. Assumptions regarding the significance of the unit :

(a) The administrative unit: affects,,if 'it does not
determine

(1) The breadth or richness of thie piCigrain_
that may be offered.

(2) The extent of the program-.
(3) The economy or expensiveness of the

.program.
(4) The facilities-That may be provided.

III. /Xssumptions regarding the steps involved in de-
veloping desirable administrative units or at-
tendánce areas:

(a) The diversity of attitude on t,lie part of the peo-
ple toward local self-go:vernment greatly
complicates the problem of determining the
most satisfactory local unit,

(b) Methód of developing a satisfactory local unit
depends largely on leadership, local, State

. andlratio,nal, rural and. urban. .

(c) Satisfactry units may not be obtained until
the majotity of the people are informed con-
cerning ,the soundness. of the Principle of
equalization of educational opportunity.

(d) Conptitutional and statutory provisions should
be sufficiently elastic to fácilitate the reor-
ganization of local units asfthe need for such
reorganization is shown.
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36 REORGANIZATION OF SCHOOL UNITS

(e) There should be provision for expert planning
by authorized commissions or agencies, who,
after thorough stulaies, should recommend
desirable changes to the constituted authori-
ties.

REPORT OF COMMITTEE ON PROCEDURES AND TECHNIQUES
IN CONDUCT OF STUDIES SHOWING POSSIBILITIES OF
REdRGANIZATION OF ADMINISTRATIVE UNITS

A generally recognized procedure involved in the reorgan-
ization of attendance areas and/or school units includes
three major steps; as follows:

I. Collecting essential data from official records in of-
fices of school authorities and other agencies con-

. cerning existing organization and status of schools
and districts. Such data are to be used to show
strengths as well as weaknesses and ine1ficien6T of
present systems of administrative units, and to be
used 'in tadevelopment of plans for the 1C7cation
of satisfactory schools, and for the formation of
satisfactory and desirable attendance areas and
administrative units, and therefore will be rOlated
to:
A. Population trends:

1. General. (11110#
2. Scholaqtic.

B. Location of existing local school units, munici-
palities, and schools; to existence and condi-
tion of roads; to location of rivers and other
natural *Tiers. Additional data obtainable
from the Department of AgricultureAnd else-
where should be considered also. Practically
411, if not all, of these data can rather readily

Pbe shown on maps. In addition to " location
, maps " there should be valuation maps, to-

pography maps, soil laps, and possibly
others.

C. Püpil personnel:
1. Qensus.

III 10
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REORGANIZATION OF SCHOOL UNITS 37

2. Enrollment according to:
(a) Size of schools.
(b ) Length of term.

3. Average daily attendance.
4. Progress of pupils, as indicated by grade dis-

tribution.
5. Spot population maps.

D. Teaching personnel :

1. The number distributed on the basis of
(a) Instructional salary levels.
(b ) Grades or fields of assignment or

work.,
(c) Schools according to size as heter-

mined by the number of teachers
and/or enrollment.

(d ) Schools according to length of term.
2. Pupil-teacher ratio.

E. Financial data relating to and involving ac-
companying factoi!s in the matter of public
support of the educational program :

1. Assessed valuations:
(a) Total per unit.
(b) Rate of assessinent of property for

school purposes.
(c) Determined on per capita basis--cen-

sus, eni.ollment, or average daily
attendance.

2. Tax rates for
(a) Bonded indebtedness.
(b ) Maintenance.

3. Outstanding bonded indebtedness.
4. Current costs:

(a) Total.
(b) Per pupil in average daily attend-

ance.
5. Transportation:

(a) Number thnsported.
(b) Coststotal and unit.
(e) Routes.

_
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318 RENIGANIZATIOX Of SCHOOL UNITS

II. Using as a basis the aforementioned dial and pos-
sibly other raw data and data derivariberefrom,
a plan for the location and the organization of
satisfadtorp schools and the division of territory
involved, into attendance areas and administrative
units can be projected. Such plan should be for-
mulated as a result of the cooperative thinking of
a professional survey staff working with the assist-
ance of a council composed of local schoolmen
and one or more recognized lay leaders.

The formulation of plans naturally and logi-
c4ly involves discussion and decision pertaining
to the closing of existing schools, not properly lo-
cated to serve satisfactorily their respective areas,
as well as the location, based upon sound factual
data (eithe'r raw or derived) of new schools neces-
sary because of enlarged administrative units re-
quiring more comprehensive and more desirable
offerings.

III. Effecting the proposed plan, or plans, of reorgani-
zation referred to in the preceding paragraphs, is
probably more readily realizable when a practi-
cal procedure for reorganization is worked out
(as noted in II). A council consisting of school
and lay leaders should assume the respoKisibilify
of _presenting to and "familiarizing the public
with the plans

A. By setting forth characteristics of a
satisfactory school attendance area and
administrative unit.

B. By setting forth a comparison of the
existing administrative set-up with the
one proposed.

16.
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REORGANIZATION OF SCHOOL UNITS 39

Citizens in the territory affected by the pro-.

posed reorganization should be thoroughly ac-
quainted With the reports of this.council. Maps
and graphs should be used freely and clear state-.
ments.of expected efficiencies under the proposed
plan as compared to existing deficiencies, as well
as of the probable general effect of the entire
proposal, should be explicitly set forth.

COMMITTEE ON SATISFACTORY ADMINISTRATIVE UNITS,
H. F. ALVES, ChairMan.
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LEGISLATION TO FACILITATE
REORGANIZATION -

PRESENTATION OF PRINCIPLES UNDERLYING LEGISLATION
1

J. Y. SHAMBACH
Pennsylvania State Department of Education

Conditions which prevail in each State determine largely
the kind of legislatiori that will facilitate tiie reorganizationof school districts in the Stat,e Many conditions in Penn-
sylvania are similar to those in other States. We have a
number of school districts that are functioning in an ap-
proved manner. Some district, however, need the kind of
assistance that can be furnished on a permanent basis only
after an approved plan of amalgamation of districts has
been put' into operation. , 3It has been fortunate for 'the pupils in the public schoolsof Pennsylvania that it has not been necessary to close anyof the schools because of lack of funds. However, it has
been necessary for the general assembly to a'ppropriate an
emergency fund of $5,000,000 during the past biennium to
keep the sehools open inancially distressed districts. This
emergency aissistance has been likened to a pulmotor methodof enabling these districts to function.

According to the. 1930 Federal census, gchool districts in
Pennsylvania vary in total population from 38 to 1,950,961.
The district having a total population of 38 does not operatea public school within its borders. However, the pupils
residing there are assigned to the public schools of a nearb
district.

We have 33 districts that do not operate public schools
within their borders. Public-school pupils residing in these
districts attend school in gtheT districts. One- hundred and
eighteen districts employ only I teachei per distvict; 163, 2
teachers per district; and 141, 3 teachers per district.

. There are 811 districts alit employ fewer tiyin 6 teachers
40
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REORGANIZATION OF SCHOOL UNITS 41

per district, 491 that employ fr6m 6 to 8 teachers per district,
and 1,423 districts do not operate high schools of any kind.
A short time ago it was found that approximately 32,000
ligh-school students resided in districts that had not paid
high-school tuition that had accrued during the preceding
year and that more than 700 haa not been permitted to enter
high school because the tuition 'due had not been paid. In
addition, more than 800 pupils were admitted to high school
conditionilly, with the understanding.that they would not
be permitted to continue unless satisfactory arrangements
should 1:.e made regarding the payment of their tuition.

Although districts that do not operate schools cannot
control the kind of educational program that is provitiql
for the pupils regiding within their borders, and although
those that do not operate high schools cannot control -the
high-school program, they are in a position tx) have complete
boards of school directors and élect the officials authorized
by law. It has been found very expensive to provide for
some of these officials in the smaller districts. For example,
it costs $3.10 to' collect $100 in taxes in small school dis-
tricts, while in the- largest districts it costs 19 cents to collect
an equal amount.

We have approximately 5,500 taxing units in our State.
This means considerable duplication. A. convention for the
revision of the constitution has been proposed. One of the
major problems to be considered is the reorganization of
all governmental units within the State. Dr. Arnold Ben-
nett Hall, one of the speakers at the Citizens' Conferenc6
on School Recovery in Pepnsylvania, said : " I am going to
argue that it has become a tremendously important issue
that the people, in exercising their right of local self-govern-
ment, exercise it as wisely as possible; that means, to exercise
it over an area as wide as the nature of their problem re-
quires. That is 'not destruction of local self-governmentr
that is a step toward its perfection."

Some time ago a cooperative local unit committee was or-
ganized to make an intensive study of local school adminis-
tration and organization in our State. This committee was

416.



42 REORGANIZATION OF SCHOOL UNITS

composed of leading educators and prominent school 'direc-
tors. National leaders who had studied the Problem were
invited to meet with the committee. One of the members
of ,this committee, a school director, said that in an effort
to make available enough money to provide adequate educa-
tional facilities in each district the formula that is developed
" should be as simple as possible, because the average person
is not interested in an elaborate formula and he is suspicious
of the results derived from the application of such a for-
India." It was generally agreed that in the dévelopment of
an adequate program transportation should be considered
as a separate item.

Any group that attempts to solve the local unit problnl
should set up minimum standards with the understanding
that a duly authorized board of review such as a State board
of education, may make modifications when necessary. For
example, we have in our State a law which specifies that
when the average daily attendance in a 1-teacher school is
o or fewer for a given/rear, the school shall be closed unless

it is demonstrated to the State council of education by local
officials that it is nOt practicable to have the pupils accom-
nxxlated in another school. We should, of course, distin-
guish clearly between the consolidation of schools and the
amalgamation of districts. The ultimate goal should be the
amalgamation of districts in such a way that the corisolida-
tion of schools can be effected in an economical and equita-
ble manner.
"-The following suggestions summarize some of the princi-
ples that should be taken into consideration in developing
legislation regarding reorganization of school districts:

1. The type of administrativ6 unit proposed should be
0

large enough to provide as a minimum an educa-
timid program including grades 1 to 12 within the
unit.

2. The plan should be flexible enough to permit adapta-
tidns to the varying needs of the several counties
of the State.

8. A unit of better school organization should provide
for competent administration, efficient control and
accounting of sChool funds, and local initiative.

,
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4. The plan should contemplate the reduction of taxa-
tion on real estate wherever excessive and provide
a more equitable and more adequate basis of financ-
ing education, which would mean in most cases the
assumption on the Part of the State of a much
larger share of the total cost of public education.

5. Reorganization of school districts should be con-
sidered a phase of the reorganization of govern-
mental units.

6. Unless all governmental units are reorganized, the
plan should be made so attractive financially and
otherwise that local districts will adopt it without
making it .pecessary to make its adoption man-
datory.

LEGAL PRINCIPLES AND PRACTICES CONCERNED WITH THE
ORGANIZATION OF LOCAL SCHOOL UNITS

HOWARD A. DAWSON
Assistant Director, Research Division, National Education Association

THE POWER OF THE LEWSLATURE OVER SCHOOL UNITS

The control and maintenance of the public-school system
is a State/function. The State legislature has, within the
limits set by the State constitution, or by the Constitution v
of the United States, absolute control of the public schools,
both as to administration and financial support, and can
provide agencies directly to administer the sch 1 system
and delegate to those agencies authority which e legisla-
ture itself possesses. The courts are unanim u,s in their
decisions that the power of the legislature in this respect,
within constitutional limits, is plenary.2

The legislature may require political subdivisions of the 4
States, such as counties, cities, townships. or towns, to estab-

I At the time this article was written the author was consultant in adminis-
tration and finance, unofficially attached to the U. 8. Office of Education.

The following citations are from Edwards (3:673) : Attorney General v.Lowrey (199 U. S. 233, 26 8. Ct. 27, 50 L. Ed. 167) ; City of Louisville v.Commonwealth (134 Ky. 488, 121, 8. W. 411) ; Pearson T. State (56 Ark.148, 19 8. W. 499) ; State v. Hine (59 Conn. 50, 21 Ml. 1024, 10 L. R. A. 83) ;Kuhn v. Board of lids. (175 Mich. 438, 141 N. W. 574, 45 L. R. A. (N. 8.)972).
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lish and maintain schools, or it may provide that such sub-
divisions shall constitute corporate school districts. Such
corporate school districts may be either dependent upon the
political subdivision for their powers or they may be entirely
independent of the subdivision and merely coterminous as
to territorial boundaries. On the other hand, the legislature
may create school districts that are entirely independent of
all other Goveinmental subdivisions and not coterminous
with any othQ9 political unit.'

The legislature may form school districts by its own acts,
or it may delegate the authority to create, form, or alter
school districts. Such delegation of authority is not con-
strued by the courts to be a delegation of legislative power
but the creation *of administrative bodies vested with local
discretion.4

The legislature inay create or alter school distrietwithout
the consent of the inhabitants in the territory affected, or it
may delegate such authority to whatever admidistrative body
it, may choose. Likewise the legislature may require school
districts and their officials to perform such duties as the
State may impose upon them.'

The question of vested interest of school districts that
have long been in operation sometimes arises in the abolition
and consolidation of districts. The following quortation from
Edwards (3: 689) is a complete answer to such a question :

Whatever agencies the legislature may select as the instruments
for the execution of its educational policies, these agencies are corn-

'The following citations,arv from Edwards (3: 674) : Assoc. Sohls. of Inde-pendent Dist. No. ß3 v. Bch.. Dist. No. 83 (122 Minn. 254, 142 N. W. 325, 47L. R. A. (N. S.) 200) ; State v. Haworth (122 Inc. 462, 23 N. E. 946, 7L. R. A. 240) ; State v. Freeman (ill Kans. 90, 58 Pac. 959, 47 L. R. A. 67) ;State v. Hine (59 Conn. 50, 21 Atl. 1024, 10 L. R. A. 83) ; State v. DelawareIron Co. (160 Minn. 382, 200 N. W. 475).
4 The following citations are from Edwards (3:675) : Trustees of Slaughter-ville Graded School Dist. v. Brooks (163 Kans. 200, 173, B. W. 305) ; Bobbitt v.Blake (25 Idaho 53, 156 Pac. 211) ; Landis v. Ashworth (57 N. J. L. 509, 31Atl. 1017) ; Brou4n v. Board of Dir. (136 La. 393, 67 S. 0. 191) ; Norton v.Lakeside Sp. Schi: Dist. (27 Ark. 71, 133 S. W. 184) ; Mitchell v. Dir. of Bch.

Dist. No. 15 (237 S. W. 371) ; Bay State Live stock Co. v. Bing (31 Nebr. 570,71 N. W. 311) ; Reynolds Land ti Cattle Co. v. McCabe (72 Tex. 57, 12 S. W.165) ; School Dist. No. 17 v. Zediker (4 Okla. 509, 47 Pac. 482).
6 Fisher v. Fay (288 Ill. 11, 122 N. E. 811) ; State v. Norwood (24 T

APp. 24, 57 S. W. 875) School Dist. No. 17 v. Zediker (4 Okla. 599,
482) ; Buokmaft v. State (81 Ohio St, 171, 90 N. E. 158. (3; 674.)

...

;

'Who

se



REORGANIZATION OF SCHOOL UNITS 45

pletely subject to its control within constitutional limits.' Since
school districts purely creatures of the State, they possess no
inherent local rights; no rights at all, in fact, except such as are
delegated. Their powers and the mode of exercise of these powers
are defined by legislative acts and may be added to, diminished, or
destroyed, as the legislature may determine.' In the words of the
Supreme Court of North Carolina, " such organizations are intended
to be instrumentalities and agencies employed to aid in the adminis-
tration of the government and are always under the control 'of the
power that created. them, unless the same shall be restricted by somo
constitutional limitation. Hence the legislature may, from time to
time, in its discretion, abolish them, or' enlarge or diminish their.
boundafies, or increase, modify, or abrogate their powers. It may
provide that 'the agents and officers in them shall be elected by the
electors, or it may appoint them directly, or empower some agency
to appoint them, unless in cases where the constitution provides other-
wise, and charge them with duties specific and mandatory, or general
and discretionary in their character."' Moreover, the State is not
limited in its choice of policies.. " The legislature, having tried one
plan is not precluded from trying another. It has a choiCe of methods
and may changelts rithns as often as it deems necessary or expedi-
ent."° In other words, long exercise of powers on the part of lotal
units does not give rise to vested interests, for the State does not
relinquish control of the school system by delegating some of its
authority to the different localities." .

Suits c'annot be instiVited against abolishment, consolida-
tion, or alteration of salool districts on the ground that the
Federal Constitution prohibits the State Or its agencies
from impairing the obligations of contracts and from de-
priving any person of property without due process of law.
" Duties of a school district are obligations imposed, not a
contract 7, is the decision of the _courts."

The Supreme Court of the United States has answered
such contentions in -the following words: "(School districts)

Floydada Independent Bch. Dist. v. Shipley (238 S. W. 1026) : Mate v.
Freeman (61 Kans. 90, 58 Pac. 959, 47 L. R. A. 67) ; State v. Hine (59 Conn.
50, 21 Atl. 1024, 10 L. R. A. 83) ; MacCormen v. Robeson County (90 N. C.
441) ; State v. Haworth (122 Inc. 462, 23 N. E. 946, 7 L. R. A. 240) ;

Stephens v. Jones (74 8. D. 97, 123 N. W. 705). (3:689.)
Bopp1 v. Clark (165 Iowa 697, 147 N. W. 172, Ann. Cae. 1918E, 417, 52

L. R. A. (N. 8.) 498); Honaker v. Board of Edu. (42 W. Va. 170, 24 B. E. 544).
*(S :689.)

MeCormac v. Robeson County (90 N. C. 441) (3: 689).
9 State v. Haworth (122 Ind. 462, 23 N. E. 946, 7 L. R. A. 240). (8:689).
" Ibid.
31 Its re School Committee (26 R. I. 164, 58 Atl. 628) (3 : 687).
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46 REORGANIZATION OF SCHOOL UNTT$

cannot Nave the least pretentions to sustain their privilegesor *their existence upon anything like a contract betweenthem and the 14slature of the State because there is notand cannot be any reciprocity of stipulation, and their ob-jects and duties are utterly incompatible. with everything ofthe nature of a compact." 1 2

.PROVISION FOR LOCAL CONTROL OF SCHOOL UNITS

An accepted principle in school administration is thatthe statutes provide a board of education to administer theaffairs of each school district, whether a county, city, or anyother designated unit.
The following specifications concerning the composition,

qualification1 of members, term of office, compensation,powers, and duties of boards of education are very generally
accepted as desirable.
..Compogition..The board of education should be com-posed of representative citizens selected at large from theterritory affected and elected by the people from that ter-ritory. It should be small enough .to work eksily and effec-tively and at the same time large enough ttbe represent-ative. Five to nine members are desirable.

Qua2ification...9 of member8.The law usually provides thatboard members.shall be citizens and residents of the districtrepresented; shall be of good moral standing in the com-munity and known to be interested in public schools. It isalso fre4quently stipulated that no person who is subject tothe board's ituthority or who is financially interested in itstransactions shall be eligible for membership on the boaid.Term of office.----Stability and continuity of policies arebest insured by relatively long terms, as 4 to 7 years, so ar-ranged that less than a pajority of members will go off orcome on the board during any one year. Members shouldbe eligible to reelecpon and, should be subject to removalonly for cause.
Compemation.No salary should attach to 'the office ofschool board member. Actual expenses for transactiftg the

12 Attorney General v. Lowrey (199 U. S. 288, 26 8. Ct. 27, L. Ed. 167)(8 687).
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business of the board should be allowéd. The theory on
which this provision is based is that persons who would be
attracted by financial awards, rather than by the dignity of
the seryice to be rendered, should be el,iminated.

Powers and duties.A school board is responsible to the
people of the district for the satisfactory conduct of their
schools. The boird should pOssess full power over the finan-
cial, business, and educational administration and manage-
ment of the schools, which it -should exercise through its
executive officer, the superintendent of schools. The powers
of the board should be conunemsurate with its responsibil-
ities. Among the most important powers of the school board
to be exercised as indicated are the following:13

1. To appoint an executive officer, the superintendent of
schools, through whom. the . board exercises the
powers vested in it, and to provide him with an
adequate number of assistants.

To plan a complete system of public schools for the
district, to determine the kinds and grades of
schools to be established and maintained, to locate
them, divide the district into school attendance dis-
tricts, and provide for the transportation of school
children.

3. To provide and maintain grounds, buildings, tind
physical equipment for all schools of the district.

4. To prescribe courses of study, within general State
rekulations.

5. To adopt textbooks, within general State regulation.s.
6. To provide instructional equipment and supplies.
7. RI employ all principals, supervisors, teachers, jani-

tors, bus drivers, and other regular school em-
ploy fix their salaries, assign them to their posi-
tions or work, and dismiss them for cause.

8. To prépare a budget and to fix, subject to the tax-
rate limits of the State law, the current school-tax
rate, and make or cause to be made, the' annual
school-tax levy.

Is 1 : 16-17.
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9. To issue bonds, subject to the limits of the State law,for new permanent improvements, or submit to thepeople for their approval the question of issuingbonds.

PRINCIPLES CONCERNING THE SETTING UP OF' ADMINISTRATIVEUNITS FOR PUBLIC SCHOOLS

There are certain well7accepted major principles whichshould be followed in the drafting of laws regulating thecreation or 'formation of local 'cchool units. These are: 141. Tire local unit of school government should be suffi-cient in size and resourcewto maintain schobls thatpossess all the major characteristics of satigfactoryschools and should be able to offer, a complete edu-cational program covering 12 years of instructionfor all the children within its börders.2. It should be sufficient in size to maintain, at a rea-sonable cost, desirable administrative and super-visory services.
3. The type of school district organization is closelyassociated with public-school support. Any pro-posed modification in the plan for distribution ofState subventions should be studied in relation-ship to the school district organizati4. Sinee population and resources are subj t to modi-tcation, and meaKs of transportation also cori-stantly in2uoving, school district boundaries shouldbe flexiblV

Elaborating upon the four principles, Engelhardt andZeigel make the following statement that seems to be funda-mental: 15

Factors like improVed highways, changes in means of transporta-tion: social movements affecting population growth, and Modernmethods of doing business are constantly building up some areas o.fa State and destroying others. 'Shifts in resources and population arecontinuotoly under way in all States. Many small towns are grow-ing smaller, and Cities more strategically located 'Are rapidly extend-ing their boundaries. Areas that once supported inany families tire
14 4 : 82-83.
164 : 83.
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areas to have complete control of the na.ture of the districts and
schools to be operated when changes of the kind referred to are con-
tinuously in progress. School district organization cannot remain
static and unchangffig under such circumstances. Educational prob-
lems muet be viewed not solely for their local application but must
find their solution through studyirig them in relation to the State ag a
whole.

In the past, even though the principle that "education is a State
function"' was generally accepted, the State's educational program
had been considered too largely front the local point of view. It
was assumed -4hat the school offering must be adjusted to the
prevailing separate administrative divisions, even though there Iraq
no justification for many of the school districts in existence. Educa-
tional leadership h s frequently overlooked the fact that the legisla-
turp, in operating school-district system, did go to provide the
educational services n.. I at that time, and that the legislaturA
continues to have the power to modify the school district syst4em
in such ways as will provide public education of the type and form
needed today.

KINDS OF LOCAL SCHOOL UNITS

Before entering into a discussion of the legal methods of
providing for the creation of local school units it is essential
that a functional differentiation of two distinct kinds of
local school units be recognized. The first of these units
mnay be designated as an attendance-unit or area which may
be defified as the geographical and population area served
by a s.ingle school. An attendaoce area does not necessarily-
constitute an area for local tkxation for schools nor possess

%independent administrative powers. The second of these
units may be desigriated EtS an administrative unit, which
may be defined as a unit for school purposes which com-
prises all the area under a single system of local adminis-
tration and misyr be composed sof more than one *attendance
unit, and usually constitutes a loscal taxing unit for school
purposes.

The distinction between attendance units and adminis-
trative units indicates that there are two distinct problems
of organization of territory into school units.. The -first
pi-oblen pertains to the organization of territory of the
State into administrative imits. This problem, because it
ivolves the orgtinization of external controls of the schools
16cated within the area affected, is referred to as the problem

41, 4'
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-of external organization. The second problem pertains to
the organization of territory into attendarice areas. This
problem, because it involves organizing the territory of an
administrative unit, or district, into attendance units, or
areas, is referred to as the problem of internal organization.

These distinctions offer a basis for a discussion of the legal
provisions for these two types of local school units and their

4 corresponding problems of organization.

LEGAT, PROVISIONS FOR EXTERNAL ORGANIZATION OF LOCAL.
SCHOOL UNITS4

In general, the State lavs make provision for 1 of 2
types of admifiistrative units for school purposes. The first....
type is created directly by act of the legislature. School dis-.
tricts which are coterminous with counties, cities, townships,

eeor towns represent this type. The second tyile is created
usually by some board or State or local official or by the
people themselves acting under delegated power from the
State legislature. Examples are the common-school district,
central school district, community school district, consoli-
dated school district, and high-school district.

'Examples of the type of school unit created by direct act
of the legislature are to be found in Louisiana and Mary-
land, which States are organized on the basis of the parish
find the county, respectively, as the unit of school adminis-
tration. In ,Louisiana all cities except two are included in
the parish school systems and in Maryland each Of the 23
counties and the city of Baltimore comprises a complete
school district. Other States, which, by legislative action,
have design4ted the county as the unit of school administra-
tien, have excluded cities having more than a stipulated pop-
ulation from the control of the county district and have set
up such cities as independent school districts. For example,
in Alabama each county constitutes a school district, but all
incorporated places having a population in excess of 1,000
may become independent districts. Authorities in school
administration are practically unanimous that small cities,
usually those of less Wail 10,000 p-OPZalióisiTslóuld be
included in the county unit sys.'

..
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There are some advantages, especially in States in which
the county is the chief local political unit, in designating the
county as the pnit for school administration. Among these
advantages are the following:

1. The people are accustomed to look to the county as
a unit of local government.

2. The county is the agency through which taxes are
collected and frequently through which they are
levied.

3. The county is the- only existing political unit which
is large enough, in t1 -majority of Cases. to afford
adequate administrative and supervisory services
at a reasonable cost.

In States where the county is not a political unit of any
considerable importance, as, for example. in the New Eng-
land States, some other political unit, such as the New
England town, seems to have about the same advantages
that the counoty has in other States. 1,,

In other States, such as New Jersey, Pennsylvania, and
Indiana, the legislature has designated the township as the
administrative unit for school purposes. Where the town-
ship has sufficient poPulation to justify the maintenance of
a complete school system, including administrative and su-
pervisory services at a reasonable cost, the township is prob-
ably as satisfactory as the county for a unit bf school admin-
istration. Tte difficulty is that the majority of townships
are not òf sufficient size, either to provide satisfactory schools
or satisfactory administrative and suriervisory services.

In otheis States, such as New York, Missouri, California,
and most of the Western and Central States, schools are
organized on the basis ,of what is ordinarily known as the
4b common-school district." Such districts are usually inde-
pendent of any other political subdivision except that cities
of certaih stipulated population are frequently designated,
by law, as school districts. The "central district ", as found
in the State of New York, formed by uniting the territory
of several small districts, is an example of the common-
school district type of organization. Its irea is usually
much less than the " county." It is independent of av other
political unit and has a sufficient number of children and
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resources -to give at least 12 years of instruction to the
children living within its borders.

The chief shortcoming of the central, or community,
school district is that too frequently it is not large enough to
afford the necessary administrative and .supeivisory services
without excessive cost. This shortcoming frequently results
in the superimpòsing of administrative and supervisory serv-
ices through some higher unit of government, such as the
State, the county, 'o'r the district superintendency union.
Furthermore, unless plans for the creation of such districts
are made on a State-wide basis, or at least on an area-wide
basis, they are likely to be -formed in such a way as to be get-
rimental to the educational advantages of the children who
do not live within their borders. There is a tendency to
gerrymander in such a way as to include territory that has
considerable wealth and that really ought to belong to
another district. The result of such organization is likely
to be t.t school system that offers good school advantages only
in favor*" localities. For the rngst part, these shortcomings
are due to a failure to distinguish between attendance units
and administrative unit.s for school purposes. They are
the direct result of assuming that a satisfactory atterrdance
unit is also a satisfactory administrative unit.

The problem of organizing school districts of the second
type, namely, those created through authority delegated by
the legislikture to some board or official, is much more com-
plicated than the problem of creating school districts by
general act of the legislatu, as in the case of designating
the county as the school district. A common practice. is to
empower a coun*oard of education- to alter, create, or
consolidate school districts. In some cases thistpower is left
arbitrarily to a county board c;f education and in other cases
such power can be exercised by the county board only when
authorize4 to do so by petition or by majority vote of the
people affected. In some States, as in Missouri, there must
be a majority of the qualified electors, voting on the question
in each existing district, in lavor of a proposed formation
of a xiew school district before it can be formed. In other
cases, as ifi Arkansas prior to 1931, it is required only that
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there must be a majority obtained, either by petition or
election in the territory affected, witliout regard to the vote
in each existing district. Where districts are formed by
petition it is usually required that a majority of the quali-
fied electors in the territory affected, or in the district af-
fected, shall sign the petition. It is possible, however, to
name some designated percentage of the electors to sign the
petition before it can be acted upon. The county board of
education may be required to form school districts or to make
school-district consolidations in accordance with the will of
the electors, as expressed through petition or election, or
they- may be given power to exercise their discretion in the
matter.

The ord r of preference of these plans for forming new
school dis icts or for consolidating school districts, appears
to be as follows:

1. Arbitrary power delegated to the county board of
education or some other central board.

2. Discretionary power by the county board of educa-
tion to make consolidations or to form new school
districts when authorized to do so by petition of
a majority of the qualified electors in a territory
affected, or by a majority of those voting favorably
in an election held on the question in the territory
affected.

3. Requiring the county board of education to form new
school districts or consolidate school districts when
a proposed plan has been approved through peti,
tion signed by a majority of the qualified electors
in the territory affected, or by a majority of those
voting favorably in an election held in the terri-
tory aff: d

4. Requiring county board of education to form new
school districts or to consolidate school districts-
when a propoRd plan has been approved by a
majority in each school district affected.

(See appeddlx 1 for illustrative legal provisions for the reorgani-
zation of administrative units.)

.
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LEGAL PROVISIONS FOR THE INTERNAL ORGANIZATION OF LOCAL
SCHOOL UNITS

The most frequent provision of State law for the internal
organization of local school units, viz, the organization of
attendance areas authorizes the board of education of the
administrative unit to locate and maintain such schools as.in the judgment of the board, are necessary to aCcommodate
the children residing within the administrative unit. Thelaw sometimes sets up certain restrictions on the authorityof the board to abolish and consolidate schools. For exam-
ple, the law may require a school board to maintain a school.e

for a stipulated number qf children (for example, 10) resid-ing more than 2 miles from the nearest school, or to provide
transportation to school at public expense for such children.'le law may also require giving notice of the holding ofheal -rs concerning the plans for the abolition of schools
and tilt: location of new gchools.

(see (IN ndix i for illustrative legal provisions for reorganizationof attendanc t. areas or units.)
a

SPECIAL POINTS OF LAW REGARDING THE ALTERATION, CREATION,
AND FORMATION OF LOCAL SCIIOOL UNITS

In drafting laws governing the reorganization of school
units, especially where district boundary *lines are to bee,
altered, school districts to be abolished, and new school dis-
tricts created, special attention should be given to certain
well-established points of law regarding such matters iksictiee, petitions, eleçtions, disposal 6f property and obliga-
'-Tons, the provision of a board for new school districts, andthe compulsory location of schools.

Notice.The requirements as to the giving of notices and
hearings on elections should be very specific as to the time
limits within which notice shall be given and the form of
puGlication. The most frequent basis for attacking the
legality of consolidations is to attack the form or the time
of giving hotice. There is considerable difference of opinion
as Co how strictly the statutes must be followed in the matterof detail in the giving of notices. 'ome courts have heldthat a strict compliance with the stittutory requirements is
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necassary." Other courts have adopted the rule that a de-
fect in giving the notice shall be inunaterial where the re-
sults could not have been changed if the notice required had
been given." As a rule the courts w41,not hold an election
void as a result of a mere irregularity in the giving of
notices where' the Rprpose of giving notices has been actually
accomplished. In view of these. differences of opinion, how-
ever, it.is necessary that both the letter aild spirit of the law
be complied with by those who are responsible for the a71-

ministration of the laws in the consolidation of schools or
districts. It is especially important that new school laws
be very specific in requirements and directions for giVing
notice of elections and hearings.

Petition.--Where a petition signed by a designated per-
centage of the qualified electors is a prerequisite to the call-
ing of an election or to taking action by administrative
officers with respect to the creation of districts or the chang-
ing of boundary lines, the filing of such petition is jurisdic-
tional, and any election held or ally action taken without
such a petition having been filed is void." Since the courts
seem to be divided on the questionsbf 'whether or not the
names of petitioners may be attached to the petition by an
authorized agent, the law should be specific as to whether
stich authorized signature is acceptable. A frequent point
of dispute is whether or not the signer of a petition has the
right to withdraw his name therefrom. The weight of court
authority supports the rule that anyone who signed the
petition may withdraw his name at any time before action
is taken by those to whom it is addressed." It will save

"Cantle v. Board of,School Inspectors (73 Mich. 40, 46N. W. 928) Beiben
V. Greensboro (79 Ga.-709, 4 S. E. 159)-; Lewis x, Young (116 Ark. 291, 171
8. W. 1197).

State v. Hail (73 Oreg. 231, 144 Pac. 475) ; Sharp .v. Geor2e (5 Ariz. 65,
46 Pac. 212) ; People v Union High Echool Dist. (101 Cal. 655, 36 Par. 119) ;
Mott v. Board of Comm. of Heywood Co. (178 N. C. 125. 121 S. E. 190).

s School District No. r v. Pace (113 Mo. App. 134, 87 8. W. 580) ; In re
Soh. Districts Nos. t, S, and j (122 Minn. 283, 142 N. W. 723; 20 C. J. 95).

"Montgomery Township Bd. of Ed*. v. Ashland Co. Bd. of Eda. (8 Ohio
App. 120) ; Valley Center Beik. Dist. No. 20 v. Hensberger (28 Ariz. 493,
287 Pac. 958) ; People v. Strawa (233 I.11. 292, 1606 N. E. 840) ; Sch. Dist. No.
11 v. Sch. Dist. No. tO (63 Ark. 543, 39 S. W. 850) ; Territory v. City Counoil
of Roswell, (16 N. W. 340, 117 Pac. 866, 35 L R. A. (N. S.) 1113) ; Sch.
Dist. No. LI v. Renick (83 Okla. 158,4251 Pact. 241) ; hi re Mercersburg Inde-
pendent Soh. Dist. (237 Pa. 368, 83 Atl. 40.7).

IT
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any dispute if the law is specific in a statement that the rightto withdraw names ceases when the petition has been filedwith the body that is to act upon it.,
Election8.--The law pertaining to the calling of an elec-tion and the holding of elections should be specific as tothe manner of calling the elections and the giving of notices,-the time and the manlier of holding the election, the can-vassing of the returns, and the certifying of the results.The law should also be specific as to determining the resultsof the election. It is common practice for the law to statethat if the question being voted upon receives a majority ofthe votes of those voting at the election the question carries.Such a statement, iìowever, should be made specific.

Disposal of property and obligations.Iri the consolida-tion of school districts specific provision should be madefor the disposal of property and the indebtedness of thedistricts affecitd. The law should specifically declare thatall property inQthe districts dissolved shall become the prop-
, erty of the new district and that all debts and obligationsof the old districts shall become the debts and obligations ofthe new district. The cburts have held that such a statutecannot be construed as impairing the obligations of a con-tract and thut the contract does not become impaired Whetherthe law provides that the new district shall take over theindebtedness of the old district or not."

Sometimel the law states that the bonded indebtedness ofold districts shall remain the obligation of the territoryoriginally affected by them. An-example of sual procedureis the recent county unit law enacted by the legislature ofWest Virginia.
It sometimes happens that when a district is dissolied con-tention is made that all the debts of the district fall due andmust be liquidated. For this reason the statutes should. state specifically and emphatically that the abolition ofdistricts does not cause the debts to fall due immediately.Where districts are divided some provision should be setitp in the law for dividing the property of the diatrict as

so Perrin V. Sister (98 Mich 280, 53 N. W. 391) : Ranson v. Spencer (113Kans. 40) ; Attorney General v. Lowrey (199 IT. S. 203, 26 8. Ct. 27, 50 L. Ed.167) ; People v. Bartlett (304 Ill. 288, 136 N. E. 654) ; Board of Ed. v. boardof lidseatjon (30 W. Va. 424, 4 8. E. 640).
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well as for a division of the debts. A general rule is to
divide the indebtedness in the same ratio as the assessed-valu-
ation of taxable property is divided. If the school property
is sold an equitable rule is to divide the proceeds of the
sale in the same ratio as the assessed valuation of taxable
property is divided.

Provision of a bpard for the iww dWrict.Consolidation
laws should make specific provision for the creation of a
school board for the newly formed district. In some cases
it is provided that all the old board members hold office until
the next school election. Sikh a plan results in a very cum-
bersome board and frequently makes it practically impos-
sible for the board to take any action until the school elec-
tion is held and a small workable board is elected. The law
should provide either for the appointment of a board to serve
until the next .regular school election or for the calling of
a special election to_ elect a board of workable size.

Compulsory location of 8c1wol8.While it i's usually safe
to leave the location of schools and the provision of trans-
portation of pupils to the discretion of the school board, it is
frequently helpful in dealing with the public if the law
states that wherever there are 10 or more children (or
some other stipulated number) who live more than 2 miles
from the school, the board shall either establish a school for
their benefit or furnish transportation at public expebse to
the nearest school. Such a statement in the law gives a
definite answer to the objections of people who have the fear
that the board of a large district may 'not makè schools
accessible to the children affected..

8 U BIL brARY

Since education is a State function, the public schools are
wholly within the control of the legislature, subject only to
constitutiorfal iimitations. For this reason the legislature
can create school districts or delegate the authority to create
them. The legislature usually delegates the authority to
create districts to some central board of education or to the
people themselves.. The legislatuie can abolish school dis-
tricts, or alter or change their boundary lines, or delegate
authority tb stipulated bodies to do so, and such action is
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held by the courts to be no impairment of the obligations of
contracts, since school districts do not maintain contractual
relationship with the State, but they perform certain duties
imposed upon them by the State.

The law should provide that each school district shall beunder the control of a small board elected by the people for
overlapping terms. This board should have authority toelect a superintendent of schools and such assistants as hemay need, to levy taxes within the limitation of Siate law,locate schools, provide buildings and other school property,contract with teachers and other employees, and administer,within the limits of the power granted to them by the Statelaw, all affairs pertaining to the schools within- the respec-tive district.

The lavi, concerning the establishment of school districtsshould be written in conformity with the principles that thedistrict should be large enough to provide satisfactoryschools; that all districts should be_ sufficiently large to fur-nish needed administrative and supervisory services at areasonable cost; that districts should be such sas will bestcontribute to the equitable and economic distribution ofState school funds; and that district boundaries should beflexible so that they c,an be c.h6ged as economic and socialconditions change.
In considering the organization of local school units it is

necessary tA5 recognize twit, distinct kinds of local units: (1)An attendance unit wIlich is composed of an area served bya single school and which does not nece:ssarily constitute aunit for taxation and sctiool administration; (2) an admin-istrative unit which comprises all the area under a localsystem of administration, which may be composed of morethan on6 attendance unit, and which usually constitutes a-local taxing unit for school purposeq Problems concerningthe organizition òf administrative its may be designatedas those of external organization; and those concerning theorianization of ittendance units, as those of internal organ-ization,
T6 usual method of setting up local administrative unitsis for the legislature to designate the county, city, town, ór

.

.

/



No REORGANIZATION OF SCHOOL UNITS. 59

township, or some other political subdivision, as the. school
district., or to provide for the creation of administrative
units by delegating authority to some central board or offi-
cial. Examples of local school units created by the first
kind of legislative action are to be found in the couhty
school systems of Maryland and Louisiana, the town school
systems of the New England States, and the township school
systems of Pennsylvania, New Jersey, arid Indiana. The
usual method of forming administrative units through dele-

O gated authority is by empowering a county board of educa-
tion or some other central board or the county superintend-
ent of schools to act either upon their own initiative or
upon being authorized to act by a petition or election of the
elector& The county or central board of education may be
given either mandatpry or discretionary power to create niw
administrative units when authorized by petition or election
to act, i. e., the board may be compelled to act in accordance,
with the will of the electors as expressed by petition or elec-
tiori, or it may be authorized to use its discretion in the for-
mation of proposed school units. Furthérmore, the law may
require that the will of the electors b6 determined, either
upon the basis of a majority in the territory affected or upon
a majority in each affected exi/sting district. Examples of
the external organization of school units through delegated
authority are to be found in the laws and administrative
procedures in New York, Arkansas, and Missouri.

The authority to provide for the intei-wnal orginization
school units,:;$ usually delegated by the legislature to the
board of education of the local administrative-school unit.
Examples of how this authority is delegated and exercised
are to be found in the laws-and procedurvs used in Louisiana,
Maryland, and North Carolina...

In the drafting of laws regulating the alteration, creation,
a4d formaiion of school districts, special care should be
exercised in drafting the provisions concerning notites, pe-
titions, elections, creation of a board for new districts, dis-
position of property and obligations of old districts, the
compulsory location- of schoors, and the furnishing of trans-
portation for pupils.
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REORGANIZATION OF LOCAL UNITS OF SCHOOL ADMINIS-TRATION
R. C. WILLIAMS

Iowa State Department of Education

In view -of the fact that a large majority of the 127,000
administrative school units in the United States are incapa.-ble of providifig proper educational facilities for their chil-dren, the several States should move in the direction of
reorganizing administrative units to the end that an ade-quate educational program may be provided. Legislationto facilitate reorganization of administrative units should
emphasize the following basic principles:
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1. The need for school reorganization is in harmony
with the need for reorganization of all govern-
mental units.

2. State depprtments of eduecation ,should be equipped
and required to make studies preliminary to the
reprganization of any administrative unit or units.

3. The State should adopt an equalization principle
based on the two factors of educational need and
ability to pay for financing education so as to
enable each school district to provide an adequate
educational program.

4. The State's program of financing education should
be adjusted so as to promote and encourage more
efficient administrative units.

5. Before, new administrative units are created, they
should be approved by the State department of
education.

6. The fiscal policy of the Staie with respect to the
reorganization of school adminisixativeunitsshould
include provisioh for ackquIde transportation and
school plant.

7. Legislation should not only guarantee an adequate
educational program for all children iiut should
also protect and foster the principle of school
initiative in the control And development of schools.

A SUMMARY OF SOME RESULTS OF REORGANIZATION OF
SMALL SCHOOL DISTRICTS

W. IV GAUMNITZ
Senior Specialist in Rural Education Problems, United Recites Office of Education

Two purposes sought through the reorganization of small
school districts into larger ones should .be pointed out as
preeminent In general, the purposes are first to provide
an enriched and expanded prògram, secoild, to overcome
the disparity among the districts concerned in financial abil-
ity to provide modem educational,serivices. If two or more
local commufiities pool their resotirces and undertake a
modern school program co9perativ4y, the task can be more
efficiently performed, its pulioses more % economically
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62 REORGANIZATION OF SCHOOL 'UNITS

Achieved, and a more equitable distribution of the costs en-
tailed effected through the larger unit of school administra-.

tion. It will be the purpose of this presentation to review
briefly the available facts showing the °various outcomes

4 which have been found to result from guch reorganizations.
Sincestudies of this problem involve many contingent and
qualifying factors a review of the findings of such studiesmust be Confined to general obsefvations rather than %de-
tailed and specific data.

ADVANTAGES INHERENT IN LARGE ADMINISTRATIVE UNITS

There are obviously a number.of important result§ of t4e
reorganization of small school districts into larger ones
which are not particularly due to the elimination or consoli-
dation of the small, inefficiênt schools. A reorganization of
school districts does not always involve thd abandonment or
consolidation of the smaller units of school administration.Indeed, the major purpose of such reorjanization often is
to enlarge the tax area and to effect cooperative relationshipsin the business and professional activities of the districts
affected. Through the former Ole financial -status of thesmall indigent district is'Itdmost invariably improved and
through the latter a greater degree of efficiericy and econ-
omy is achieved than is commonly possible when the small
districts are conducted independently».

It has also been observed that the reorganization of small
school districts into large ones. tends to bring about the
abandonment or consolidation of smaller inefficient schools.
States operating their schools on a centralized ur large unitbasis have shown greater progress toward consolidation thanthose continuing on a local district basis. For example, in.North Carojina, a State in which the schools are.organized
on a county unit bitsis, the 1-room schools haVe been reducedfrom 2,500 in 1926 to 1,500 in 1934. Reports from Delaware,which maintains What iiiressentially a State system, show a
reduction in 1-room schools during the same period from
251 to 134; West Virginia reports an increase in the numberof consolidated schools from 374 in 1932, the year before

11 Covert, Timon. Larger Units for Educational AdministrationA PotentialEconomy. U. S. Office of Education, Pamphlet No. 45. (Bee Bibliography.)
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the county unit was adopted in that State, to 1,084 in 1934.
By contrast, similar data from such local district States as-
Illinois and Nebraska niay be briefly examined. The former
reported 10.148 1-room schools in 1926; in 1934 more than
10000. Nebraska reported 6.185 such schools in 1926; by
1934 there were still 6,068. It is, of course, recarnized that
some the States organized on a local unit basis. Wash-
ington, for example, has. also shown excellent progress
toward consolidittion. But closer invesligation reveals that
sucithStates have effected such consolidations throUgii vig-
orous campaign's to that end, often involving special Niduce-
ments through financial aids.* The point is that consolida-
tio'n has been found to be easief in States or counties or-
ganized as large units of school aidministratioh than in those
organized on the local district basis. The consolidation of
the small, ineffective schools, therefore, must be regarded
as one of the important results of reorganizing schools on a
large unit basis.

Generally speaking, the smaller-the únits of sdlool admin-
istration the greater have been the chances for loss and
efficiency due to petty politics, nepotism, and like types of
the personal influences from school board members. A re-
cent study 22 showed a total of 423,974 school-board members
in the United States. For the Nation this is an average
of 1 for every 2 teachers. In the county unit States there
was an average of 18 teachers per school board member, in

'States Qrganized on a town or township basis the average
was 6 teachers, and in local district States there approx-
imately. 1 board member for each teacher. Iof-teacher dis-
tricts the ratio is usually 1 teacher to 3 board members. Con-
trolled studies have not been made to show the extent to
whicit the reorganization orthe. small district units into
larger ones overcomes the financial and professiohal handi-
caps but the evidence 28 available, as well as the general

Deffenbaugh, W. S., and Covert, Timon. School Adminiftrative
U. S. Office of Education, Pamphlet No. 34.

Cmama n; G. R. Local Units for Educational Administration. Doctor's
thesis, University Qf Pennsylvania, 1932, p. 117-120.

Seay, Maurice F. Nepotism in Kentucky Mouniain Schools. Mountain Life
and Work (10141143-18). October 1934.

Klemmedson,Ù. S. Economics in the Operation of Public Schools, Colorado
Experiment Station, Ft Collins, Colo.
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observation of school administrators, points to the conclu-
sion that reduction in the number of school board members
is an important outcome of school reorf4;anization.

It is óbvious that the more direct and personal the rela-
tionships between the representatives of the people and those
furnishing. either services or goods to the schools the greater
is the risk of favoritism and loss. In the larger school unit.
it is much .easier to establish checks and balances in the ac-

.tions of school officers than in the smaller districts.

COMPARATIVE MEASURES OF EDUCATIONAL EFFECTIVENESS BY
SIZES AND TYPES OF SCHOOLS

Most of the evidence showing the,results of reorganizing
the small school districts into larger ones must be gleaned
by comparing the available data showing the effectiveness
of the consolidated and other large scflools with thos from
noncQnsolidated and smaller- schools. As already pointed
out, school authorities, as well as the available facts, tend
to agree that the consolidation and elimination of small

a
schools is not only a major purpose of reorganization but
is a natural consequence. This presentation will be, there-
fore, briefly to examine comparative Measures of the edu-
cational effectiveness of schools chtssified on the basis of
size and on the basis of whether or not they are consolidated.

Length of term.Perhqps the most obvious of the educa-
, tional advantages of consolidated and other largé'a schools

over the smaller schools are those relating to the conipara-
,tive amount and the grade level of education provided in
the two types of chools.- First, the annual school session is
longer in'the larger ihan in the smaller schools. .For the
Nation as a whole. statistics for 1930 24 show the 1- and 2-
teacher schools to .have been 'in session an average of 160
days during the school year; 'hi nonconsolidated open
country schools employing 3 or more teachers the term was
163 days; in consolidated schools it was 168 days; in village
and town schools it 'was 174 days.. In 5 'of the Southern
States comparison of 1-teacher schools and the consolidated

Claumnits, W. H. Statu); of Teachers. and Principals Employed in the
.Rural Schools of the United States. U. S. Office of Education, Bulletin, 1932,
No. 3, p. 85.
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schools showed a differential in length of term of 2 months
or more per year; in 8 others. 1 month or more.

Regularity of pupil attendance, progriss, and retention.
The differentials between the lengths of school term pro.-
vided in schools of various sizes are usually augmented by
the fact that pupils attending the consolidated and other
large schools attend and progress more regularly through
school than those attending snialler schools:25 Moreov6r,
pupils attending the tart, r schools tend to remain longerr
in school.26 This latter resu is pvtly due to the fact that
in the consolidated schools't. ansportat ion at public expense
is furnished those living beyond reasonable walking dis-
tances. Continthince in school is especially traceable to the
higher quality and the richer variety a educational services
provided by the larger schools.,

For example, the smaller school districts, especially those
of Abe one-teacher type, cannot provide secondary 'school
facilities within their own territory. Instruction ore) this
level is either contracted for by the home district with some
nearby district maintaining a high school or,the children in-
volved must secure it on their own /responsibility. The
latter alternative usually means traveling long distances
daily or boarding away from home. Sometimes it even
means personal responsibility for tuition. The consolidation
of schools, if properly planned, generally results in schools
which are farge enough to provide high-school services for
boys and tirls within the home district.

INSTRUCTIONAL AND CURRICULUM ADVANTAGES

The consolidated and other large schools also tend to offer
qualitative as well as quantitative ,educational advantages.
First of all, teachers in the larger schools. are likely to be
held responsible for abut 1 or 2 grades. In the 1-teacher

° Cooper, Herman. An Accounting of Progress and Attendance of Rural
School Children of Delaware. Teachers College, Columbia University, 1930,
(Contributions to Education. No. 422.)

Skidmore, C. H. Marked Progress in Consolidating Rural Schools. American-
School Board Journal, 82: 502-53, 87, Nov. 1981.

le Larson, E. L._ Oneloom and Consolidated Schools of Connecticut Teach-
College, Columbia University, 1925. (Contributions to Education, No. 182.)

Gaumnitz, W. H. Availability of Public-School Education in itural Communi-
ties. U. S. Office 'of Education, Bulletin, 1930, N. 34, p. 22.
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schools they commonly must teach all the elementary grades.
Moreover, instruction in many of the larger schools, espe-
cially in the upper grades, is departmentalizéd by subjects.
In such schools teachers can specialize in 1 or 2 subjects and
can thereby achieve a much higher degree of efficiency
than is possible in the smaller schools. A school having
two or more teachers on its staff also has a larger variety
of abiliqr to draw upon for instruction in such specialized
fields as physical education, music, the practical arts, and
the like. An enlarged 8tAiff is likely to include. teachers
who can give trained leadership to extracurricular and
community activities, now recognized as vital services of
the schc;o1, especially in rural communities. Such special
serices, if undertaken at all in the local district schools,
must depend upon 1 or 2 teachers often untrained and
overworked.

A number of studies 27 have pmsented comparative data
showing the growth in curricular offerings which have come
with the reorganization of small local schools. There is also
much general testimony claiming for consolidation increased
extracurricular and community services. ;it has, however,
been difficult to tabulate such changes in 'Khool services by
types of school organization. Considered solely on the basis
of size of 'schools, data showing enlarged offerings and serv-
ices in the larger schools are abundant. As was pointed
out above, such data may at least by inference be acceptéd
as a Airect_effvt of the reorganization of small districts into
larger ones.

Improvement8 in teaching 8taff.Closely associated with
the advantages shown in the matter of the quality and grade
levels of educational opportunity provided is the fact that
the larger schools are consisteritly found to employ a better-
paid and a better-trained teaching staff. In 1930 28 a Na-
tion-wide study ifevealed that teachers in 1-teacher schools
received an average safary of $788 per year; those in 2-
teacher schools received $829; and those in consolidated
schools received $1,037, annually.

" Roberts. Lyle g. Trends in the Development pf Central Rural, Schools In'New York. Master's thesis, Cornell University. 1934.
Gaumnits, W. H. Status of Teachers and Prinapals Employed in theRural SchoolS (if the United States. Op. cit. P. 57.
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It is only natural that such marked differences in annual
income should be reflected in the training and the tenure
of teachers employed. The stieme study showing compara-
tive data on salaries also irr4stigated the training and the
teaching experience of the teachers of the several claes of
rural schools. Teachers of 1-room schools were found to have
an average training of 4 years and 1 month abovehigh-school
education; teachers of consolidated schools an average of
5 years and 5 months beyond high schoo1.2" There is also
definite evidence s° to show that w a given number of
small schools are reorganized into ntralized schools the
training stiths of the teachers employed tends to rise rap-
idly. Before reorganization 19 percent of the teachers em-
ployed in certain common-school districts of New York were
college graduates and 27 percent more were normal-school
graduates; after these*districts had become constituent parts
of central rural-school districts the children of these same
communities were taught by teachers, 29 percent of whom
were college graduates and 38 percent more were normal-
school graduates. In other words when the schools operated
as small independent units, 64 percent of the teachers em-
ployed in them had less preparation than 2 years in nórmal
school; after reorganization only 33 percent of the teachers
had as little training.

Experience data also show the teaching staff- of the con-
solidated schools to be superior, if continuance in service is
accepted as a meark of superiority. 'The Nation-wide study 31

of the status of teachers and principals referred to above
found the averäge teaching experience of 1-room teachers to
be about 2 years and 6 months; in consolidated schools it
wag 3 years and 8 months.

Achievement8 in 8cholar8hip.Orlaf the questions prop-
erly and most persistently raised" is Wether or not consoli-
dated and other large schools can show greater achievements
in the scholarship of the children attending them. Educa-
tional literature is replete with evidence on this point in

" Ibid., p: 85.
Gaumnitz, w. D. The eentra1 Rural School Disitrict of New York.

Doctor's thesis, George Washington University, 1935.
51 Ibid., p. 104.
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favor of the consolidated and larger schools. Studies on this
point have carefully controlled such contingent factors as
the mental and chronological ages of the children compared,
the variations in the length of the school term, and the like.
Such factors are found to be of great importance. However,
some of them, increases in term length for example, are in
themselves outcomes of reorganization. The conclusion of
the various studies 32 is inescapable. The ewsolidated, and
the larger schools in general, get better classroom results
than the smaller schools.

3

EFFECTS OF THE REORGANIZATION OF LOCAL DISTRICTS
UPON COSTS

Perhaps the most important consideration, especially so
far as the progress of reorganizing small rural schools into
large ones is concerned, is the guestion of comparative costs
of consolidated and nonconsólidated schools. Considered
from the standpoint of the number of pupils per teacher and
the consequent per pupil cost of instruction the data avail-
able show clearly that the consolidated and other large
schools cost less th'an 1- and 2-teacher schools. The available
facts on this point were reviewed by two recent itudies."
The data presented by these studies clearly show that the
abandonment of small schools effects appreciable savings in
the per pupil costs when the same amount and type of edu-
cation is provided. But the studies point out that reduction
in the Per pupil or even in the total cost. is not the major
purpose of the reorganization of small school districts. The

" Mousaw, Ç. J. A Study of Need and Opportunity in the Town of Crown
Point, Essex County, N. Y. University of the State of New York. Bulletin
No. 907, 1928.

Wilson, W. K., and Ashbaugh, E. J. Achievement in Rural and Consoli-
dated Schools. Educational Research Bulletin, 8: 358-363, November 1929.

Covert, Timon. Educational Achievements of One-Teacher and Larger Rural
Schools. r. s. Office of Education, Bulletin 1928, No. 15.

Cole. R. D. Educational Achievements in North Dakota City, Town, and
Rural Schools. Grand Forks, University of North Dakota, Department Bul-
letin, vol. XV, no. 2, April 1931.

Van Wagenan, M. J. Comparative Achievement in Rural, Town, and City
Schools. Minneapolis, University of Minnesota, 1929.

Little,ss Harry A. Potential Eetinomies in the Reorganization of Local
Attendance Units. Teachers College, Columbia University, New York, 1934.
(Contributions to Education, So. 628.)

Gaumnitz, W. H. Economies Through the Elimination of Very Small
Schools. U. S. Office of Education, Bulletin, 1934, No. 3.
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major purposes emphasized are : To create a more efficient
unit of education, to provide bet ter and more suitable educa-
tional opportunities, and to broaden the base of educational
support.

Indeed, so generally are these the purposes actually sought
in practice, that per teacher or per clAssroom ccists are usually
found to be higher in the reorganized schools. Economies
from school consolidation find expression in the greater
amount, the superior quality, and the enriched character of
the education provided by the two types of schools rather
than in the reduction of the tax bill. As wa sndicated by
the quantitative and qualitative results of ool reorgan-
ization reviewed by this presentation, the consolidated and
the larger schools provide more and better educational op-
portunities. If these can be provided by the reorganized
unit of administration at no additional costs, a condition
frequently 'found 8 4 tO obtain by students of this problem,
then the superior results achieved must be regarded as a
_clear, economic gain. If the costs of maintaining the larger
and better schools are increased but such increased costs are

- less than the increased value of the additional quality and
quantity of education purchased, then the net result is also
an economy. School districts considering reorganization
must obviously weigh the costs entailed in the same way as
the purchase of commodities is considered. If a better
quallty, or a larger amount of a given commodity is desired,
the purchaser must be prepared to pay a higher price.
He niust look to longer service and greater usefulness for
his economic differential.

al Larstn, E. L. Op. cit.
Compttn, C. E. The County, a School Administration Unit.

Municip ties, 15: 181, 183, May 1930.
Petersoll, Fred. Report of Klamath County School District.

Falls, Oreg., Board of Education, April 1930.

Minnesota

Klamath



APPENDIX A.

- LEGAL PRINCIPLES AND EXAMPLES OF LEGISLACIVE
PRACTICE

(Supplementary to " Legal Principles and Practices Concerned with
the Organization of Local School Units", pp. 43 to 60.)

HOWARD A. DAWSON
Assistant Director, Research Division, National Education Association

EXAMPLESVF PROCEDURE IN THE EXTERNAL REORGANIZATION OFSCHOOL UNITS IN STATES HAVING THE COMMON SCHOOL DISTRICTTYPE OF ORGANIZATION

The New Y ork plan,. In New York the law provides for
the creation of central school districts formed by the con-
solidaiion of contiguous school districts. The State corn:
missioner outlines the procedure under* which such district
may be formed. The regulations of the State commissioner
require that the proposed district shall consist of a group of
existing districts around a natural or logical center and thatit shall include all the territory that may reasonably be
included therein. A central district is required to include
such resource, population and taxation, as will insure well-
organized, graded histruction in both elementary and high-
school subjects. The procedure in forming central districtsis described as follows: 1

The districts desiring to organize a central rural district securepetitiong outlining the boundaries of the proposed district, its bondeddebts, taxable resources and other detailed facts. Either the electorsin a majority of the districts to be included, or a majority of allelectors in the proposed district must favor the reorganization.When the commissioner of education receives this petition he sendsout an examiner from his office to cheek up on facts, meet the people,and report back to his office. If satisfied with the value of such a- district he progeeds to issue an order laying out the district A schoolmeeting of electors residing in the proposed district is then held
I Engelhardt, Fred, and Zeigel, William H., Jr., et al. District Organizationand Secondary liklucation. Bulletin, 1982, No. 17, monograph no. 8. U. S.Office of Education, pp. 163-164.
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and a formal vote taken on the establishment of the central rural
school. If favorable the meeting proceeds to elect a board of educa-
tion of five members. This board lors jurisdiction over all schools
in the central rural district. It becomes, in fact, a rural consolidated
district or, as it is called in New York State, a " central rural school."

The Arkan8a8 plan.2In 1-927 the Arkansas Legislature
enacted a law giving' discretionary power to the county
boards of eduCation to consolidate school districts when pe-
titioned to dal so by a majority of the qualified electors
residing in the territory affected. The county board of edu-
cation was composed of five members elected by popular
vote in.. the resTective4cou.nties. When the county superin-
tendent and a group of interested citizens decided upon the
territory to be included in a proposed district, petitions
were drawn up describing the boundaries of ,the territory
and circulated among the qualified electors. If a majority
of the qualified electors residing in the 'territory affected
signed the petition (present district. lines were not consid-
ered in determining the majority) the county board of edu-
cation gave notice of a hearing on the que8tion, and if, in
their judgment, the proposed district would adequately serve
the educational interest of the' children affected they issued
an order creating the proposed -district If, in the judg-
ment of the county board of education, the proposed district
did not include the territ9ry that should be included and
was set up without giving due.consideration to the educa-
tional welfare of children residing outside the proposed dis-
trict, as well as inside, the county board could deny the
petition and refuse to create the proposed district. When
the proposed district was created by get of the county board
of education,. all the directors of the component districts
remained in office until the next annual sch ol elèction, at
Thich time a new board of six directors was ected by the
people.

The State board of education, in order to facilitate the
creation of consolidated districts set up a division of strveys

Dawson, Howard A., and Little, Harry A. Financial and Administrative
Needs of the Public Schools of Arkansas, vol. 1, 1930, State Department of
Education, Little Rock, Ark.
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in thE State department of education. Through thit divi-
sion complete surveys were made of each of the 75 counties
and county-wide plans for the formation of consolidated
districts and for the location of consolidated schools were
drawn .up. Although there were no legal requirements that
the plan proposed by the State depakment of education be
adopted, the county boards of education. without exception.
adopted county-wide Plans of consolidation. The plans
adopted were usually th,e ones worked out cooperatively by
the State department of education and the county super-
intendeni of schools. After the adoption of such county:
wide plans the-county boards of education, with few excep-tion, did not permit any consolidations to be made that
did not confarm to such plans.

This plan of consolidating school districts together with
the establi41ment of the State equalizing fund in 1929,
which guaranteed each school district sufficient funds to
maintain an 8-month school term on the basis of a uniforin
sálary schedule and a uniform schedule for other cost.. in-
cluding transportation and debt service, greatly accelerated
the consolidation of schools. Insofar as the number of

skchildren affected was concerned, about 60 percent of the
proposed plans were put into operation in a period of 2
years.

O

The chief objection to this plan is that in order to have
adequate administrative and supervisory services för the
schools. a county system of administration had to be super-
imposed over the central districts. The State-wide survey
showed that the State would be divided into 507 central
districts and that not more than 73 administrative and
supervisory units were needed. In all cases, however, the
plans for the consolidated schools were such that they wouldfit into a county unit plan of 'administration. This planhas the advantage of forestalling the need for superconsoli-dation of districts if the larger unit of administrAtion, such
as the county, is adopted in the future.

The if inouri plabn.3Under the provisions of an act by
the Missouri Legislature of 1931. the county superintendent

a Missouri. Revised School Laws, 1931, State Superintendent of PublicSchools, Verson City, Mo.
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of schools of each county is required to call a meetiri of the
presidents and clerk or secl-etarie:- of all the various school
districts in his county for ihe purpose of selecting a board
of six members to be known as a redistricting board."
The members of the redistricting board are required to be
residents of the county for which they serve and not more
than one member can be chosen from the same municipal
township. It is the duty of the redistricting board to formu-
late plans for enlarged and consolidate(rditricts composed
of contiguous territory in their county. The board has no
authority to propose a district thatb has an aggregate a&sessed
valuation of less than $1.500.000 unless such district has an
area of 50 square miles or more. The county superintendent
of schools is giverrauthority to autlwrize the board to pro-
Itse the establishment Ot districts having a smaller area,
but such action as to the forming of Proposed enlarged dis-
tricts of less than 50 square miles shall be subject to the ap-
proval of the State superintendent of schools. Th
redistricting boards working through their county super-
intendents are also authorized to propose districts consisting
of territory in two or more counties. The county superin-
tendent is required to fik with the, county clerk a map
showing the boundary lines of the proposed school district
and to, cause to be published once, in at least one newspaper

s

in each county, the numbers of such propose4 school dis- .*
tricts, together with the list of the existing school districts
of whicji the proposed enlarged districts are to be composed.

Upon the receipt.of a petition signed by not. fewer than
50 legal voters residing in the proposed enlarged district
and not fewer than 5 from each component district affected,
the county superintendent is required to call a meeting of
the electors in each component district for the purpose of
accepting or rejecting the proposal for an eplarged district.
Both printed and posted notice niust be given to the electors
of each district affected. In order to form the proposed dis-
trict, a majority of the electors voting on the question at
the meeting or-election in each district, must apptove. If
any district fails to% give a majority approval of the pro-
posed district the proposal fails. The county superin-
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'tendent is then authorized to formulate another plim and
meetings or elections are held upon the questio f approv-
ing the proposal. The same proposal cannot be submitted
to the districts twice within a périod of 12 months.

The State department of education set up a division of
surveys and, through trained workers in this division, made
surveys and set up proposed plans for enlarged districts
in 1107 counties. These plans cafi be accepted. or rejectedby the redistricting boards. The purpose of making suchplans was to lay off districts taking into consideration the
children of de whole county and its surrounding ttrritory,
and to set up schools that conform to the' minimum standardsof school efficiency.4

There are three fundamental weaknesses in the Missouriplan:
1. The law forbids the redistricting 6oards to divide

any present school district in setting up enlarged
districts. This means that the best convenience of
many children will be neglked. Wherever gerry-
mandering has been practiced in the formation of
lipal districts, the inequalities and inconveniences
produced by this system. will, to some extent, be
perpetuated. It is a very difficuli, matter in 'any'
county that is divided into numerous small diA-ffiets
to set up a c9nvenient and economical plan that will
not require the division of the territory of presentdaricts.

2. Thee law does not permit the formation of the *-
posed distriçts without the approval of a majorityof the, electors in each district affected. Such aplan means that a very small minority of the peoplein a logical -school area can defeat the purpose of
an overwhelming majorityA) Such a plan is un-
democratic and, of nectssity, will result in denying
many children adequate school advantages and in
perpetuating a school situation that is unnecessarily

4 Mluouri, Eighty-third Report of Public SchoOls, 1932, State Superintend-ent of Public Schools, Jeiprson City, Mo.
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expensive to the taxpayers. But small progress is
Made in the ConsoliAation of school districts except
where such districts can be formed by the approval
of a majority of the electors voting on the question
in thé territory affected. A majority should net'
be determined on the basis of present exiting dis-c

trict
'3. Many of the propo4d districts'will have neither suffi-

cient children nor financial resources to afford a
complete arrangement for administratiye and
supervisory services under the -control of the board .
of the district. In order to have such services it
will be necessary to superimpose them through the
county or some larger unit.

Example8 of procedure in the internal reorganizcition of
units.The problems óf locatifig and organizing

schools within the admihistrative unit is very much the
same whether the administrative unit is created by direct'
action of the State legislature or by action of central boards
created by the legislature; that is, the problems of the in-.
ternal organization within a county school :s7stem or a
ceniralized whool district system are very much the game
except the problem in the first case is likely to be concerned
with a larger area and a larger number of pupils. The ex-
amples of procedure in the internal reorganization of school
units, given below, are .taken from States organized on the
basis of the county as the administrativé school unit. The
procedure in organizing attendance units in centralized or
consolidated school districts, such as those desçribed for
New rOrk, Arkansas, or Missouri, would be very much the
same. It happens, however, that in making plans for cen-
tralized school districts the plans for attendance units are
usually made first, and the creation of 'the administrative
units is an outcome bf the plan for attendance units.

The Maryland plan.In Maryland tbe county board of
education has complete authQrity to coi&lidate schools and
to locate such schools as, in its judgment, are necessary to
provide for the education pf the childven in the county. The
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following is the only piovi4vn of law in Maryland regárd-
ing these matters:

. The county board of education shall consolidate schools Whenever,in their judgment, it is practicable, and arrange, Wile possible with-out charge to the couniy, and shall pay, when necessar , for the trans-porfation of pupils to and from such consolidated schOols:
The Louisiana plan.In Louisiana the authority to con-

solidate schools .and to locate schools rests :in the parishboard of education. TheiNauthority ih this kespect is very
much the same as the authority of the count3i board. of edu-
.cation in Maryland. The provision of the litw, how,ever, is
sdmewhat more specific than in the caseof Maryland:

Theparish school board shall have authority to establish such pub-lic schools as it may deem necessary to provide adequate school facili-tiés for the children of the parish,- and also trade schools,' eveningschools, scilools for adults, schools and classes for exceptional chil-drens and suchwther schools or clas-ses as may be necesgttry to meet allspecial oi exceptional requirements. Central or high schools may beestablished when necessary, but no high school shall be establishedwithout the sanction of the State department of education. Practical,industrial, aud agricultural courses shall be fOstered by the public-
school officiafs, and the State board of education shall have authorityto extend special financial aid to schools meeting required standardsin such courses, with such funds as may be available for such pin-poses. The general fund of the parish school board shall consist ofState current school fund, poll taxes, fines, bond forfeitures, policejury appropriations, proceeds from the sale of timber or inccene from
oil or gas ; in short, all school funds except those voted or appro-priated foi special purposes. No special advantage shall be givenout of the general school funds ill* the high schools. Buildings, addi-tions to buildings, repairs, supplies, iltes, and equipment may beprovided out of the general funds. Oommunitties desiring betterfacilities and longer sessiohs than can be provided 'by a distributionof the general funds giving equal session; to all schools shall Epicuresame by voting special taxes or obtaining funds from other sourcesthan the current orNeneral funds.'

Th.e 'Worth Carolina plan1.--In North Carolina the powerof the county board of education to consolidate and locat:e
schools is very much th6 same as in Maryland and Louisiana,
the" chief distinction being that the county board of educa-

I Maryland Public School Law, 1927.
Baltimore, Md. Ch. 4, sec. 50.

I Louisiana, Public School Laws of.
department of' education, baton Rouge,

State department of ederation,

Thirteenth compilation, 1926. State
La., p. 161, sec. 2 of art. 100, 1922.
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tion is required by law to drum up a county-wide plan for
the location of schools and the creationof local -attendance
disfricts, and,after such plan is drawn up, consolidittions not
in conformity with the plan cannot be made.

School district&TThe county board of education shall Maintain in
each county a convenient number qf school districts. There may be
one district for each elementary school or there may be two or more
elementary schools in the same district. The may be one district
for both the elementary and the high school, or a special high-school
district may be created embracing two or more school districts. But
no special high-school district shall be created unless pporhdas are
made for conducting all the elementary schools and the high school
in the proposed special high-school district in tie same length of
term. Whe*never a special high-school district is created embracing
two or more elementary schools, the committee, or board of trtistees,
of the district in which the high school is located shall have the same
jurisdiction over the high school that it has' uver the elementary

There may be one district and one school committee for bah races,
or the races may have separate districts and separaie school com-
mittees. The county board of education shall consult the conven-
iences and necessities'of each race in fixing the boupdary linsgfP o
school districts for each race, and it shall he ihe duty of the co
board of education to record in a book kept for the .purpose the

',location of each scho-ol &strict and the boundary lines of each.
County-wide plan of organization.The county .board of education

shill! create no new district, nor shall it divide or abolish a district,
nor shall It consolidate districts or parts Of districts, except in
accordance with a county-wide plan' of oi.ganization, .as follows:

1. The cpunty boterd of education shall preSent a diagram or
map of the county showing the present location of each'

. . district, the position of each, the Jocation oellt.oads, streams,
and other natural barriers,. UT .nurnber of children in each
district, and the size and conkiltion .of each school building
in each district. The county board of educatron shall tlien
prepare a county-wide plan for the organization of all the
'schools of the county. This plan shall indicate the proposed
changes to be made and how districts or parts of districts
are proposed to be consolidated so tis to work out a more
advantageous school system for tbe entire cpunty.

2. Before adopting the county-wide plan, the cot;nty hoard of
education shall call a meeting of all the tchool committee-

. men aild de boards of trustees and lay the proposed plan
-ft*

7 " School districts", as used here, refers to attendance units or districts,
not to admidstrative units" which in North Carolina are the counties.
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before them for their advice and suggestions. After receiv-ing the advice of the committeemen and trustees, the countyboard of education shall have authority to adopt a county-wide plan of organization, and no districts or parts of anydistrict, including nonlocal tax, local tax, and special chaeterdistricts hereafter referred to in this. article, shall ISe con-soiidated, or the boundary lines changed, unless the consoli-dation or the change of boundary lines is in accordance withthe adopfed county-wide plan of organization: Provided,That in the event the county board of education deems itwise to módify or change the adopted plan, the board shallnotify the committeemen and interested patrons and givethem a hearing if they desire to be heard before any changesshall be made.
The meeting required to. be held before the adoption of thecounty-wide- plan. shall Ix> called, and the notification re-quired to be given of a contemplated.modifIcation or velutrigeof an adopted plan shall be given by publication once, atleast 10 days before the meeting or the hearing, in a news-paper published at the county seat, of a notice addressedto those affected thereby, giving the hour and day and placeof the meeting or the hearing and the pur'pose thereof, andby the mdiling to or serving of like notices upon all cam-. mitteemen and trustees. If no newspaper be published inthe' county seat, such notice shall be pOted at the court-house,and .at a public placein each township in the county10 days prior to such meeting.

NO adopiion or amendment of such plan shall be heldifts:alid or ineffectual becaUse of any failure to comply withihe. requirement hereof as to the mailing or service of notice.3. The county boarr..'s f education shall have authority to executethe entire plan or any part of the sime,ibut the county boardof education shall have no authority to Create a debt for theexecution of any part of the proposefl plan, unless authorizedby Jaw, and if the amount necessary to put into operation. áU or any part of said plan shall be greater than the amountA that may reasonably bob expected from the operating andequipment fund Tot this purpof?,e, the amount shall be guaran-

.

teed by the districts affected' by the execution of the plan ;or if the districts do not guarantee .the funds the countyboard of edtiration shall lay the proposed plan before thecounty commissioners, together with the estimated amountV necessary to put the same into operation, and if the amountneceseafy to carry out all or any part ofithé proposed planshall be approve: by the county commissioner), the.countyboard of education shall then have the .autboilty to organize

a

-V`

the,districts in accordance with the county-wide plan.
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4 When the proposed county-wide plan k adopted the coupty
Ooard shall notify the committeemen and boards of trustees
as to what part' pf the ptan the board proposes to carry
out first and in what order the other parts of the plan
will be considered, and the preference shall be given to
those districts in which the needs are greatest, if the funds
for providing the %equipment are made available.

5. In thea,event that any child, or children, of any district, or
any part of a, district, are without adequate school ad-
vantages and those advantages may be improved by trans-
ferring said' child or children to a school or schools in ad-
joining distIgcts, the county board shall hve authority
to make such a transfer. But this shall not empower
the count.); board of education to abolish or divide a district
unless such act shall be in harmony with the county-wide
plan or organization. The temporary transfer of such child

1 or children may be made until such time as the county-wide
plan will, provide more advantugeousl4or them.'

North Carolina, Public School Law of, Codification of 1923, as Amended,
and Subsequent Legislation Enacted bi General Assemblies of Extra Session,
1924, and Regular Sessions 4011.4)25. 1927. and 1929. State department of
public instruction, Raleigh, N. t. Pp. 22-23. sec. 73-a, art. 6.
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APPENDIX B

SURVEY FINDINGS REGARDING SCHOOE ADMINISTRATIVE
UNITS

44, TimoN COVERT
Specialist in School Finance, United Etates Office of Education

Considerable constructive crifteisrn is given in regard toschool administrative units and their relation to schoolfinance in practically alleducational survey reports' involvingrural areas. Such criticism varies from mention of unsatis-factory situations to providing detailed plans for redistrict-ing an entire State, county, Or smaller area. The excerptswhich follow are typical of the .many findings to be foundin survey reports published during the past 15 years.In one of the older survey reports' we find a statementpointing out some deficiencies of small school districts:
The school distric is, generally, too small, both in point of taxablewealth and school mlatiofi, to make a good sc 1s possible. Thereis great inequality in the ability of districts to s pport schools. Thisinequality inevitably results in such redu 6 1 in expenditures inmany hundreds of distr,icts that strong scboo): are out of the question.,

Quoting again from the same report,2 a similar criticismappetirs, but the difference between the enlargement of ad-

.

minisfrative and taxing units and the consolidation ofschools within districts is explained:
. While the survey staff is quite prepared to recommend, as it doesin the preceding paragraph, a larger emphasis on local initiativein the matter of consofidation, it is compelled by the facts whichit has discovered fo describe as one of Il le greatest evils of the NewYork State school systedi the small se ool disteict. The smallnessof the districts leads to the most striking °inequalities in taxationand to inefficiencies of administiation so gla'ring that it believes thepeople of the State can be led to see the necessity of a change through-a straightfoeward statement of Ile case,

, Rural School Survey of New York State, Administration and Supervision.Vol. Ii, p. 102. ItImea, N. Y., 1923.
amid., p. 594595. . ) tt%
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Before reviewing the criticisms of the present small district it
is important that the minds of readers be freed from one possible
source of misunderstanding. An increasti in the size of a school
district is not to be confused at roll with the consolidation of schools.
A large school district may have several schools. This is the case
in every city in the State. The city is a unit of taxation and a unit
of administration, but it does not limit its school operatiSns to a
single building. What the rural people of New York State object
to ordinarily is having the pupils from several school districts sent
to one building. Consolidation of schools has been disposed of, so
far as this survey is concerned, by the recommendation made in an
earliér paragraph. Let consolidation come only at the option of the
people, not under compulsion frolh the district superintendent or the
State department. When, on the other band, this survey states, as
it must, that the small district is the bane of New York State edu-
cation, and when it advocates, as it must, a reform in this matter,
the argument is not at all about consolidation of schools but about a
correction of difficulties in taxation and control which gr-or out of
the small size and consequent inefficiency of the governing unit.

The most striking evidence that the small unit is a source of gross
injustice appears in the fact that again and again conupon-school
districts can be found which lie next to each other and have about
the sage number of pupils hut hre widely different in the value
of their assessable property. For example, a district having a rail-
road pr a factory will have a high valuation; a neighboring district
made up entirely of farming land will have a very low valuation.
These conditions will always continue so long as districts are as
snian as they are now. There ought to be a large enough unit drawn
on in each case so that the advantages of the 04 derived from the
factory or the railroad will be distributed to all the people who
'contribute even indirectly to the life of the community. *

Inother report of a ,survey made at about thé same time
as that of New York State recommeikis definitely for a
county school administrative unit to replace the toWnship
district:

1. The county unit of organization nulkes possible statesmanlike
administration and businesslike management. Policies and methods
of procedure may be evolved applicable to the ..entire county. The
county may be divided, without regard to township or, town lines,
into an appropriate number ht elementary-schooj, junior high-school,
and senior high-school attendance districts; school grounds, school

s Public Education in Indiana, Report of the Indiana Education Survey
Commission. Pp. 198-200. New York, N. Y., General' Education Board.

.

*

is



82 REORGANIZATION OF SCHOOL UNITS

buildings, and equipment for all schobls may be standardized; auniform saUiry schedule for all teachers may be adopted, based onjength of preparation, length of service, and efficiency ; uniformcourses of study may be presoribed for all schools; etc. On the busi-ness side, the adoption of the county, unit enables one person tobu3s all school supplies, to employ all janitors, to prkivide for thetrangportation of all school children, to ke all school accounts, tomake all school reports, etc. For the sake of economy alone, thecounty system should displace the decentralized and extravaganttownship system.
2. The county system makes it possible to provide at a reasonablecost appropriate educational leadership in the person of a well-trained and experienced superintendent ; also, and especially, adequatesupen-ision, as there Ls enough administrative and supervisory workin a comity system to warrant the employment not only of a compe-tent may superintendent but also of a number of well-trained andexperienced helping teachers.
3. The county system also makes it possible to offer uniform andaccessible elementary- and high-school opPortunities to all children.Thus the children of one section will not have to attend poorlymaintained and antiquated one-teacher schools, while the children ofanother enjoy the advantages of modern consolidated schools.

*4. A county system makei.he support of tbe schools of the countya common obligation, each citizen of the county contributing accord-ing to his taxable wealth. Inequalities in financial sacrifice thusdisappear.

Report8 indicate greater 'educational values in large'diB-
Mets.--The report of the survey of education in Utah callsattention to good school administrative conditions in thatState, as a result of large districts and as compared to sys-tems in small-district States. Very little difference wasfound in the progress through school between pupils in ruralterritory and those iii urban schools of the State. Thereport 4 states:

The people of Utah fire and have been over a,,period I years de-voted to education. The community as a whole has developed underadverse conditions an educational system which, while not with.outweaknesses, has far more advanced and progressive features thanthe systems of many bider and richer States.
The State has advanced further than any other Western State Inthe organization of rural schools, with a view to business and pro-fessional efficiency and in the consolidation of small- Achools into'larger.and more efficient onés. The rural schools of Utah approach,at least, the standard of the city schools of the State.

Survey of Educatio4n in Utah. U. 8. Bureau of Education. Bullekin 1926,No. 18. P. 8. I
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In contrast to the findings of the Utah survey report con-

cerning the efficiency of schools. Cavins found 5 a marked.

difference between pupils of small and« large schools. in-
dicating greater efficiency in the large schools and districts:

In respect io intelligence, the rural pupils are only 68 percent of the
standard, whereas the city pupils are 78 percent. This would lead
uslo expect the city pupils to make a higher percent of arhievement
in the various school subjects. On the contrary, we find the opposite
is trte. This is one of the most surprising revelations contained in
the entire investigation. We find the rural pupils are ahead in every
single subject; 2 percent ahead in arithmetic. 9 percent ahead in rate
of reading, 12 percent ahead in comprehension of reading, 10 percent
ahead in speed of writing, 6 percent ahead in quality of writing, and

percent ahead in spelling.

inancial implicationR regarding large and slhall dis-
triad a report of the. Missouri school survey it is stated
that the ability of districts in the ,$tate varies to a marked
degree. For example,° on.e district in Laclede County had a
taxable valuation per child of $640, as compared to $108,537
valuation per child in another county. The survey commis-
sion poOted out the need for revision of revenue units on a
more scientific basis and recommended the Staté as a unit
for a large part of the public-school cost.

A later report of a school survey in Missouri recommends
among other things: 7 '

To eliminate all districts having a low assessed valuation. There
are 1,5t4 districts that cannot raise $400 per year with which to run

4 their schools and 3,383 that cannot, by voting the constitutional limit,
raise more than $650 wr year. Of course. the Stare in many in-

s
evenstances appropriates special money to these poor districts, but

then many districts do not have enough money to maintain an e
'dent school. And in addition, the money contributed by the State
often wasted because of the small enrollment. According to the I
annual report, 55 teachers for the school yeir 1927-28 received 1 S
than $200, 106 received between $200 and $300, ond 368 receive0 fro
f4300 to $400. During-the same year 3,552, or almost one-half of t
rural teacherk received less than $600 for the year, which is less
thtm $50 per month for' the 12 months. The proposed plan, with

I School Survey of Type Counties of West Virginia. State Department ofSchools, Charleston, W. Va., 1923. Pp. 60-61.
e Facts Concerning Public Education in Missouri. Supplement to theseventy-fifth report of the public schools. . . . State superintendent of publicschools, Jefferson City, Mo., V24. P. 37.
/ Financing Education in Missouri. State superintendent of public schools,

Jefferson City, 'Mo., 1929. P. 21.
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sufficient State aid for the poor districts, will make it possible forall boards of education to have enough money to provide a6quate
educational facilities for the children.

The commission which surveyed schools in Florida re-
ports: 8

An adequate and efficient school administratioil seeks to.1-
Establish accepted and recognized wund financial policies

and programs.
Establish equitable distribution of tax burdens.
Establish insurance of conforMity to contractural obligationson the part of all persbnis dealing with the board of

education.
Enforce compliancti with all legal requiremengts in the transe

action of school business.
Anticipate all financial needs for the future educational pro-. gram as developed by the educational staff.
Safeguard school funds against misuse or loss.
Develop a procedure which will assure proper standardiza-

tion and care of all school material, supplies, equipment,
and buildings proyided by public funds.

Intall a complete and satisfactory system of accounts in'all
ramifications, and a program of publicity which por-

trays fact's concerning the school system, and thereby estab-
. lish wfidence in the school dstem on the part of its

* teachers, the community, and the public at large.
The creation of special-tax school districts and the legislation con-sequent on this has produced a history of confused interpretatidisand varied organization types. The laws are not at all clear as tothe welative authority of the three bradches of the school organiza-tions, namely: (a) County superintendent of public instruction, (b)county board of education, (c) trustees of special-tax school districts.
Recomniendalion8 for reorganization of publicl8chool

81J8tems.---In its survey of the public schools of Arkansas; the
research departments of the State department of education
made explicit recommeridations forseorganizing the State's
public sghbols and placingftthem on sound .financial and
educatival basis. The recommelidations are in part as
follows: 9

4

The study shosFs that in order best to meet the educational (needsof the children it will be necessary to reduce the number, of school

*Educational Survey Commission. Official report. The commission, Tana-hassee, Fla., 1929. P. 31.
*Financial and Administrative Needs of tile Public Schools of Arkansas.State superintendent of public instruction, . Little Rettiorrk., 1930, vol. I.fip.' 90-91.
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REORGANIZATION OF SCHOOL UNITS 85

districts \from approtmately 4,200 that existed in 1929 to at least
30 consolidated districts and to reduce the number of schools from
approximately 4,200 to at,least 1.786. When budgets were worked out
for each of the 307 proposed school districts it was found that 216 of
them would not have sufficient funtls to maintain elementary and high
schools for au 8-month term on the basis of the equalization schedule
now set up by the State board of plucation.: A school programtof this
kind in th4:e 216 centers would require annually $1,982,000 in addi-
tion to Their income from an 18 mill tax and the present State
akportionment.

It was found that nrany of the proposed consolidated school dis-
tricts could not erect the necessary school buildings without incurring
bonded debt in excess of 7 percent of the assessed vì1iiation of tax-
able property. The amount of indebtedness iu ewes: of 7 percent
nec&sary to build new buildings was found to be $749.2SS. It is
recommended that the State furnish this amount of money for
school-building purposes. This should probably be done by a State
bond issue.

Many school districts that have maintained thei best schools are
gretttly embarrassed because of excessive bonded indebtedness con-
tracted during the past few years. Relief from this situation must
be had if many of these sohools are to continue to operaTe. It is
recommended that for any one of the proposed districts formed through
the consolidation of districts, the State assume the obligation of meet-
ing the annual payment of interest and principal on the bonded
indebtedness of that district in excess of 3 percent of the asessed
valuation of taxable property. It is also recommended that the State
undertake to equalize the educational opporiunities in those con-
solidated districts on the basis of 9-month school- term invench central
high sche and at least an S-month school term in each subsidiary
school. The annual amount of State aid necessary to equa'lize on this
basis, and to assume the responsibility for all indebtedness in excess
of 3 percent of the assessed valuation would be, approximately
$2,559,000.

If these recommendations are carried out i ld be necessary to
enact laws rigidly restricting the power of scao boards to contract
indebtedness in the future. It will also be necessary to amend some
of the present laws concerning consokdiaiion so as to facilitate the
consolidation Of districts and to remove some of The uneértainties
concerning consoliOation. If this program is put into effect Adequate
standard school buildings can be provided for every child in the State
and a 9-month school term can he maintained in each high-school
center and ai least an S-month school ferm can be maintained in
each elementary school center. There will be 255 consolidated
tricts that will receive altil'on this basis. The other 52 centers have
sufficient fumls to maintain a school program considerably better than
the one maintained in the other 255 centers.
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The commissiou created by the legislature 9f the State pf.Mississippi in 1930 'to study the government of that Stateand make recommendations for desirable changes reportedconerning school administration as follows:
The following changes in local school administration are recom-mended:
Statutory:-1: That the control of the county school fund be placedin the county school board and that it also be giyen the authorityof fixing the salaries of teachers, retaipiug for' the county superin-tendent full responsibility for the preparation and recommendationof such plans as are involved in the proper disposition of this fundin order that his professional leadership in such matters may haveproper opportunity to function.
2. That the members of the county school board be elected by themembers of the local boards as pwvided in the act of 1931 (SessionLaws 1930, ch. 278, p. 611) .
3. That In case the county school board is given the authoritymentioned abOve (put only, in that case) the members of all localboards le'elected by the qualified voters of the district.4. That the county superintendent of education be chosen and beremovable by the county school board which should also have author-ity to fix his salary, one-half of which up to a fixed minimum shallbe paid by the State. Residence within the county should not be aqualification for this position. The professional requirements for theposition of county superintendent (should be raised by the State boardin order to secuie a professionally trained *son in the position.This is an example of the way in which a non-ex-officio State boardremoved from the influence of political considerations can assist inthe promotion otthe welfare of local schools. (It is believed that anamendment to sec. 204 of the constitution is not necessary to carryout this recommendation.)

5. That the county superintendent of education thus qualified andappointed should be given the authgri,ty to nominate.the superintend-ent or principal teacher in all districts except separate districts.The measures recommended above will shift the center of gravity ofthe county superintendent's -duties from administration to supervisionand he cannot well perform these functions without cooperative re-lationships with the heads of each of the local schools. The higher.qualifigations required of this officer should also make him helpful tosuch boards in securing the best persons for these positions. In casehe is not given the power to nominate as suggested heAhen should begiven definite authority to dfsapprove nominations of the local boardsuntil persons satisfactory to him are chosen.
4

"Report on a survey of tho organization andcounty government in Mississ*i. By Instittite
The Brooktpgs Institution, Washington, D. C.Research Commission of the State of Mississippi,

administration of State and
for Government Research of
(1932), pp. 846-847. The

Jackson, Miss.
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46. That the special consolidated school districts which have the
ssential characteristics of an educational service unit, namely, an

a equately equipped high school of 150 pupils or more, should be
,giv independence than that provided for in the present law.
Wlienever the State board of education so authorizes, such a district
should have the power to elect teachers, fix their pay, sign contracts,
and issue pay certificates directly upon the county depository, but
subject, for the time being at least, to their being countersigned by the
county superintendent.

7. That a general law be passed placing local budgetary control and
the tax rates of all school-districts in any county, except the munic-
ipal separate districts, in the hands of. the board of supervisor§,

'subject to an appeal to the State board of education which, if it ap-
proves the appeal') .should carry it to the department or commission
of local government, the decision of which should, be final.

8. That a law ihould be passed authorizing the transfer from the
board of supervisors to the county school board of tlie budgetary
control and the fixing of ihe tax rates of all sch6ol distriCts in the
county, except the municipal separate districts and the special con-
solidated districts, when such transfer is approved by a vote of, the
majority of the q4alified voters at an election duly called, on petition L-

of a specified perecintage of the qualified electors.
The same authority over budgets did tax rates should be con-

ferred upon Iowa boards in such special consolidated districts con-
stituting the educational service unit defined above ast are appróted
by the State board of education, whenever the transfer of this author-
ity from the board of supervisors is authorized by a majority of the
vote of the people.

Admiinistrative.That the State board of education in the dis-
tribution of the equalization fund treat any edúcational service unit'
as a distinct unit. In other. words, it should WA be considered as
a part of the county but as an independent unit. The purpose of
this proposal is to make it possible to try out the educational service
unit as the local territorial unit for the .administiation of schools.
It is believed that this cannot be fairly done unless such a procedure
Is followed.

I

A commission reporting on local government in New Jer-
'sey states that excessive cost of government is due in large
-part to the multiplicity of governmental units. The report
states:11

EZ1X88iVe number of ellitai loyal woulds be impossible to
examine these facts, the number and variety of local governmental
units, without bias and avoid the conclusion that there are far too

u The Organization, Functions, and Expenditures of Local Governatent inNew Jersey. The commission to investigate county and municipal taxationand expenditures, Trenton, N. 3.,-A1931. Report no. 1, pp. 174-175.
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many such units. They are crowded one* against another, and packedin layers one on top .of another. Their boundary lines do not corre-spond with any natural or logical' deiparcation of the territory to begoverned or the governmental services to be performed. They werecreated because the State lacked the proper appreciation of whatthis expansion meant, and because there was no carefully developedpolicy of dealing with certain local problems, the presence of whichseetned to demand the creation of additional small municipalities.This was the line of least resistance, but it was also the weakef4tpossible method of dealing with many problems of 4local administration.In consequence, some of these problems are yet to be solved, whilethe immense number of separaie municiAl corporations now cOn-stitutes one serious obstacle to a proper attack upon them.
The multiplicity of local.units has resulted, naturally, in a greatamount of overlap and duplication in the attempt to provide thepe()pR with governmental ftervices.
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