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Chapter I
UNIQUE NEEDS OF RURAL SCHOOLS

Development of the Smerican Public Education System
American education began with the colonial period, during which time
Furopean school systems were transplanted to America. The settlers who

migrated to this country in the seventeenth century were basicaily reli-
gious, and as such possessed primarily religion-oriented educational
motivations. 1In accord with the beliefs of the original colonists that

a person could be spiritually lost if unable to read the Bible, “The 0ld
Deluder Law of 1647" was legislated. The Massachusetts Bay Colony there-
by provided an carly legal structure fcr the education of its youth,
though the law did not provide funds either for the support of education
or for the cstablishment of a school system (Hillway, 1964: pp. 13-14).

Schools varied widely throughout the colonies, with the "dame schocl”
typical of the primitive approach to education. Classes in such a school
were ccnducted for children in the home of a poor widow needing extra
funds to supplement her income from sewing. In New England, however, a
one-room School house was erected and a schoolmaster employed when a town
grew large enough to warrant it. Schools in the Middle Colonies varied
with the nationéi origins of the colonists, while in the South, plantation
families hired tutors for their children and also provided for the edu-
cation of the poor (Hillway, 196L: p. 14).

In the‘eighteenth century, religious orientation in the American
schools had begun to be replaced with more practical subject matter. By
this time, the country had experienced an expanded economy, characterized
by successful merchants and craftsmen located in urban centers. A new
type of education was needed in the form of technical and commercial design
to help meet the nation's expanding ecoriomy. An intellectual of that time,
Benjamin Franklin, encouraged the establishment of the "Academy,* which
reflected the enthusiasm of Americans of the eighteenth century for prac-
ticality in education (Hillway, 196L: pp. 14-i5).

In discussing what he relerred to as the American school system's
"seven battles," Ellwood P. Cubberly (1934: pp. 176, 177) led the fight
to make the schools entirely free. It was not until the end of the
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eizhteentt century that Americans discarded the religious dominatiun of
the schools and instituted nonsectarian and free schools. Even as late
as 1880, monies to run schools came from personal donations, lotteries,
land grants, tuition fees, and related sources (Hillway, 1964: p. 15).

Cenerally, %the city schools were advanced, developmentally, beyond
those in the rural areas of a state. Graded, free schools were cstablished
in California, New York, and Pennsylvania, for example, in the 1860s
(Good, 1962: p. 153).

By the later 1800s, a new era had dawned on American education.
Schools were being affected by the opening of the West, thesgrowth of
towns, invention of farm machinery, and the use of industry. In New
Hampshire, for example, the 1870 census reflected that within a span.of
fifty years, the percentage of population living on farms had diminished
from 80, to 25 percent (Good, 1962: pp. 154-55).

Industrisl Revolution

With the advent of the academy concept of schooling, installed in
the middle of the eighteenth century, schools had begun to view the
function of education as being something beyond t¥€ Aristotelian ideal
of the pwrsuit of knowledge for its own sake. Actually, practicality
and instrumentalism in education emerged, as was manifested by the
utilitarian character of the curriculum of the original academ& proposed
by Benjamin Franklin (Brubacher, 1947: p. 83). This change in the
direction of education was, according to Brubacher (1947: p. 84),
"credited to the middle-class viewpoint and furthered by the general
spirit of the colonialists' ideology that hard, industrious work was
important in yielding independence, enterprise and self-reliance." The
Industrial Revolution "accelerated the development of capitalism and the
nineteenth—century ascendency of middle—class ideals" (Brubacher, 1947:
pp. 85-86). Furthered by Horace Mann's insistence that state-supported
schools would be conducive to a better-educated citizenry, other leaders,
such as Henry Barnard and James Carter, led in the struggle to establish
state schools {Mulhern, 1959: p. 508).

»By 1870," according to Mulhern (1959), "the groundwork of our public
school system had been firmly laid, but the superstructure was still very
imperfect [p. 617]." The right to establish high schools was being
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legally questioned durmg this time. The firat conclusive answer came
in 1874 when the Michigan Supreme Court held that it was constitutional
for the schonl district ol Kalamazoo to cclleci- taxes for the support of
a high school (Van Til, 1971: p. 147). This decision set the stage for
a national expansion of public education to all levels.

Move %o the rehensive High School

The end of the nineteenth century and the beginning of the twentieth
century constituted an important benchmark in American education; for
while the nineteenth century was essentially rural and agricultural,
by the turn of the century a trend toward urbanization and industriali-
zation had emerged. Tamilies began migrating from the farms, hamlets,
villgges, and towns to establish residences in urban settings (van Ti1,
1971: p. 295). Beginning-in the early twentieth century, philosophical
influences militated toward shaping schools to accept an ever-increasing
responsivility for educetion. The progressive education movement, for
example, though concerned with experimentation and instructional method-
ology, also had the attendant effect of expanding the éeneral scope of
the schools' responsibilities for educating the child. Subsequently,
with the advent of worldwide economic depression and the rise of fascism
in the 1930s, progressive education became closely attuned to social
needs and interests (Van Til, 1971: p. 154). The stage was set by this
time for the continued expansion of school programs and offerings. Fur-~
ther, the schools continued to assume more and more responsibility for
the process of education. Although there were, and are, criticisms of
the effects of the progressive education movement, its influences on
broadening the concerns of American education and providing the setting
for "the transformation of the schools" are now quite evident.

The development of the "comprehensive high school™ is noted by
Conant (1959: pp. 7, 8-12) in his report ot(zflh_g American High School
Today. Congpt characterizes the responsibility of the American public
education system in his description of a comprehensive high school:

"the public high school is expected to provide education for gll the
youth living in a town, city, or district” [p. 7. According to this
critic, thousands of such schools exist throughout the United States and
attempt to accommodate all the youth in their respective communities.
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This type of school is a reflection of American economic history and the
American devotion to the ideals of equality of opportunity and equality
of status. However, the term "comprehensiveness™ should be considered
carefully, for as Conant (1959: p. 13) suggests, there are "degrees of
comprehensiveness™ which relate to the adequacy or level of acceptability
of the schools' accomplishments in achieving their educational goals.

Present Demands on Schools

A trademark of American schools since the 1920s has been the ten-
dency to expand the curriculum and to offer increased educational oppor-
tunities to students. Although contemporary critics have vocalized on
numcrous occasions the needs for change, a cursory comparison of the
school of fifty years ago and the typical school of today will yield
significant contrast. Organized to go beyond the essentialist's notion
of education being a rigid inculcation’of the hard core of basic educa-
tional subjects (Morris, 1961: p. 340), the typical modern school aspires
to address educationally as many issues relevant to student needs as
ﬁossible. ) -

The rationale for the acceptance by schools of a role of expanding
responsibility is clear. Recorded in the history of education are a
number of instances in which threatening social problems have been
referred to the schools for solution. For example, Van Til (1971)
explained that

in the 1930s, the economic and international crises led to an
increase in socially oriented materials in the programs of
schools. World War II in the 1940s led to the adaptation of
school programs to wartime demands. In the 1950s, the schools
reacted to the national fezr that the United States might be
second to the Soviet Union in the space race. This persisted
into the early 1960s; emphasis was placed on strengthening pro-
grams in science,.mathematics, and modern languages, supported
by federal funds to realize American national purposes. Buti
the later sixties saw a rediscovery of poverty in Americe and -
emphasis shifted to the education of disadvantaged youth, sup-
ported by philanthropic and government ‘funds {p. 436].

Articulsting the sxtant conditions of our times, Van Til (1971)
posited the following:

In the 1970s, confronted by angry youth and dissenting blacks
end the dismay of the silent majority at crime, bombings, and
incipient revolution, American society again looks to the schools
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for help. Such approaches as black studies, free universitiec,
free choice curricula, and problem-centered programs are develop—
ing. In the 1970s, national toncern also is aroused by the sharp
"iacrease in the use of drugs by both the college and. high school -
population. FEspecially in the large cities, then in the suburbs
and smaller cities, and finally in rural ereas, courses and pro-
ams cincerning drug abuse have been added to the curriculunm
o L37

The citation abcve reflects what society has grown to expect of the
schools. The concept that school boards of public educational agencies
are morally bound to direct the schools toward the desired outcomes of
the local citizenry which elects them has caused the schools to arrange
their resources to meet those needs which the local -community has iden-
tified as its major concerns. Similarly, state laws have teen passed to
address particuvlar needs identified as requiring attention to influence
and shape educational programs in all states. Examples of these programs
are drug abuse education, crime prevention education, character education,
and economic education. Since the late 1950s and early 1960s, attention
at the Federal level has been focused on subject matter related to national
defense considerations, ecological education, education for the disadvan-
taged, carly childhood and preschool education, compensatory education,
and so on. ‘

There have been, of course, many manifestations of the adjustments
schools have made to the aspirations of society. Additionally, schools
as integral social institutions have served as instruments for preserving
the culture of the centrolling social group; and, as such, they have re-
acted to the dominant social clsss desires. However, there appears to |
be a point where the level of comprehensiveness of a school becomes un-
feasible. As articulated by a sociologist (Corwin, 1965),

comprehensive schools have led to two major types of strain in
the school system, each of which subverts intellectual functions.
First, the comprehciasiveness of the program results in a multi-
plicity of gozls, ranging from teaching knowledgs to teaching
character training. Many of these goals are either logically in-
consiitent..., or they cannot be completely achieved simultan-

- eously because of the limited time and energy of teachers and
students [p. 11]. '

Despite such cautions as are cited above, the trend of the past—that of
increasing acceptance by the schools of broader responsibility—is con-
tinuing at a consistent pace. An educated guess would be that the schools
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will continue to become,more comprenens1ve and that they will assume an
even greater role in the acculturation process. Passow’ (1966) dontributed
to this notion when he stated that “the downward extension G schooling

__seems assured in tne years ahead”[p. 12]. :

Population Shift and School Consolidation
Since the turn of the century, there has been a. general population

shift from rural to urban America. Urban centers are steadily expanding
while farm populations diminish. Within ten years, from 1960 to 1970, °
the farm population dropped from 15 million to 1C wmillion. According to
Van Ti1 (1971), "in 1960, farmers and their families compcrised about
eight per cent of the U. S. population..., [end] in 1970, the ratio had
fallen to about five per cent"[p. 294]), 4 :

Although the figures above indicate that the rural-farm population
has declined substantially, there is need for very careful coﬁsideration
of the rural-nonferm population. If the total rural population is not
preperly considered, untrue inferences might be accepted that all rural
America is dissipating. In a rigorous analysis, Tamblyn (1973) asserted
that

in the past 70 years, while U.S. total population has increased

- from 76 million to 203 million, and wrban population from 30
million to 149 million, the rural population has remained steady
at just about 50 miliion. The farm sector of the rural popu-
lation, however, has declined from 46 million in 190G, or three-
fourths of the rural total, to_fewer than 10 million, only one-
fifth of the rural population {p. 5].

Thus the total rural population of this country is holding steady. Al-
though the trend is clearly toward urbanizapion, there areynevertheless,
almost L5 million rural Americans whose existence cannot be denied.

In addition to the changing character of the rural popuiation—from
rural-farm to rural-nonfarm—the structure of the educational sstting has
undergone modifications. This alteration has occurred in the dramatic
reduction of public school districts in the Unitsd States—from more than
127,000 in 1932 to 16,771 in 1971 (Tamblyn, 1973: p. 22). Public school
districts have constituted the component of locel government that has
experienced more organizational reform than any other governmental append-
agess Tamblyn (1971: p. 10) predicted that the trend of reducing school .
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.. districts through reorganization and consolfﬁation will continue until
not more than five thousand districts remain. !
o . Recognleng that, through the reconstitution of daistricts, veritable
- gains have been accomplished in improving the quality of educational
opportunity for rural children, there is still much to be done in the
future. The established fact that small schools do not provide compre-—
hensive educatlonal programs constitutes a quite real obstacle to equit-
’ able education for the youngsters who attend them. Conant (1959), in
. - one of his well-known reports, emgbasized v1vidly his opinion of small
b high schools when he stated, "I should like to record...my conviction
‘ that in many states the number one problem is the elimination of ‘the
small high school by district reorganizatlod'[p. 38]. Conant strongly -
7 recommended that persons interested in improving public education ﬁevote
their energies to mobilizing'opinion about school district reorgeniiation.
However beneficial changes via reorganization and consolidation have
been, most schools in rural areas remain small. In his study on inequality
in rural America, Tsmblyo (1973) stated that "despite all the reorganizing
to date, over 320 pec cent of the schocl systems, cnroll 300 or fewer stu-
dents; over 75 per cent of them have an enrollment of less than 2,000.
More than one-third of the students enrolled attend schools with under
5,000 students” [p. 22].
As a result of their smallness, and possibly because of their geo-
graphic isolation, rural schools possess a number of unique problems.
Some of the major needs experienced by rural schools will be discussed
in the following section. ' )

~

) Problems of Rural Schools
"Many unique problems have beset rural schools through their many years :

of existence. Although the vast majority of these problems relate to their
size and limited student enrollment, there are; nevertheless, other types
of conditions and influences which impair their ability to provide educa-
tional opportunities on a basis competitive with urban settings.
Financial Constraints

Typically, rural school districts have consistently spent less money
on education than have urban districts. This condition may be partially
explained in that the majority of states having substantial rural
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populations concomitantly experience "fewer fiscal resources per child
to suppart educational programs than the average state®[Tamblyn, 1971:
Pe 13]. . Because fiscal resources differ in rural and urban areas,
, various disadvantages emerge. According to Tamblyn's analysis (1971),
a cyclic effect materializes which perpetuates the problem. This cycle
T is explained as follows: '

., This differertial in fiscal ability to support educational
v Frograms is reflected in less than adequate facilities and
. instructional‘materials, a disporportionate number of un-
qualified teachers, a high rate of teacher turnover, fewer
and less effective special services, and ultimately a higher :
e dropout-rate and inadequately prepared graduates. !
S turn has led to hLigh unemployment rates and under loyment
rates and in turn to fewer taxable resources p. emﬁ

- 'The lack of a nonirdustrial base and the limited taxable resourcesihy///,//:.
whlch i3 compounded by a lesser rate of taxation on a lower assessed
evaluation, produces less money for educational expenditures in rural
sareas. Addltlonallyy the necessity of transporting the child great dis-
.ifahces to school in some rural settings further, inflates the costs.
" [imited Curricular Offerings . : .
Beoause of the limited number of students, rural schools are not
able to provide the comprehensive curriculum coverage that larger schools
provide. For‘example, kingergarten programs are noticeably absent in
many rural'schools. A smaller percentage of students who atteud nonmetro-
politan schools-have azcess to preschool and kindergarten education.
Slmllarly, rural schools afford less attention to special types of
students with %artlcular needs, such as the disadvantaged or handicapped.
Students with peculiar needs and stddent{ in general, tend to drop out
earlier and more often than do students who attenu_urban schoolse.
Conant (1959), in a criticism of the small high school, delineated
his position of favoring the elimination of the 'small high school:

I am convinced small high schools can be satisfactory only at
exorbitant expense. The truth of this statement is evident if
one considers the distribution of academic talent in the school
which serves all the youth of the community. It will be a rare
district vwhere more than 25 percent of a high gchool tlass can
study with profit twelfth-grade mathematics, physics, and a
foreign language for four yearse.... If a school has a twelfth
grade of only forty and indeed only a quarter of the group can
handle the advanced subjects effectively, instructibn in - .

-
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mathematics, science, and foreign langaages would have to be
provided for a maximm of ten students [p. 37].

Owing te the lack of diverse program offerings in the rural school,
graduates cften discover thal, they are not only deficient in the training
and skills essential to Job success in the urban domain but also that they
may be lacking in the skills necessary for productivity in the rural envi-
ronment. The President's Committee on Vocational Education in 1963 dis-
covered that, generally, rural schools do not provide ample opportunities
for students to participate in industrial and distributive education.
Coursex in vocational educetion tend to be focused on homemaking and agri-
culture; unfortunately, careers requiring these specialities, even’in the
rural setting, are not sufficiently abundant to serve all those who would
aspire to enter them. f
Inability to Attract and Retain Good Teachers

Although there sre many excellent teachers in schools which may be
classified as rural, generally, there is consensus that many moneAire
needed. Because of the disadvantages of lower pay, isolation, restricted
cultural and entertainment-oriented opportunities, as well as study and

professional growth provisions, teachers prefer urban school employment.
All too often teachers accept positions in rural schools because

Jobs*were not available in an urban system or larger school. The simple
fact that the school offeriné employhént”wss "least preferred" does not,
of course, contribute to an enthusiastic attitude. Teachers with.such
a set of mind who do accept positions in rural schools are less than -
aggressive in meeting the needs of their students and are ambitious onlyﬂ
in locating more desirable employment elsewhere. Similarly, many teachers
accept jobs in small, rural schools during interim periods when their
spouses are involved in a college or university program located in a near-
by urban area. These teachers, also transient, do not promote cuntinuity
and stability as far as their rural school involvement is concerned.

- Gtaffing the rural school with persons who are temporary.“such as
the wiyes of military perscnnel or graduate students,_ increases the prob-
ability that the schools are hiring persons who are_not adequately pre-
- pared to teach under rural conditions. Thus the rur;; schools are faced
with staffing pfbblems resulting from inadequate preparation, impermanence

of service, and unenthusiastic performance.
’ %
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Anticquated Administrative and Organizational Structure

There are evidences that in many of the rural states the role and
function of education are not fully understood by the citizenry. This
condition is typical in the Middle West, where the one-room school,
built to meet the educational needs of a frontier society, remained the
symbol of education for many years. Goldhammer's description (1968) of
the administrative operations in smaller school districts amply addressed
the inadequacies present therein:

In the smaller school districtz; it is rnot uncommon for the
central office staff to consist of a single school adminis-
trator—the superintendent of schools—with cne or two cler-
ical assistants to manage routine affairs for him. There
are still school districts which have no administrators and
in which the managerial responsibiiities are performed both
by a teacher—in addition t> her regular instructional du~
ties—and by the district clerk or treasurer who is not a
professional educator. Other school districts are suffi-
ciently small that the one professional administrator may
teach courses in addition to his administrative duties

[pp. 32-33].

That competent, energetic, and creative educational leadership is desir-
able for optimal results is without challenge. However, to expect to

. attract quality'administrators to substandard, bound-for-mediocrity schools
is a dream. Admittedl&, there may be unique cases where experience-
conscious administrators aspire to accept the challenges of inadequate

finances, marginal facilities, complacent staffs, and conservative com-
munities; but these are the exception. Most young administrators seek
employment opportunities which reflect promise of upward mobility once
competence to improve the school environment is demonstrated. On many
occasions, for the rural school this possibility appears remote, if not
impos=ible.

Organizationally, the small, rural district is severely constrained.
Only the skeletal framework is available arocund which the school can be
structured, Speciaiized personnel, required for any student population,
are unavailadble. GQuidance counselors, educational diagnosticians, subject
matter conguitants, vocational-technical specialists, and others are
severely needed to satisfaclorily address the academic, social, ond
emotional requirements of the children.

b VR
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Other rescurces essential to any effective educational institution
are typically missing in rural settings. These resources include, for
example, museums, health clinics, community aid agencies, volunteers in
service to public schools, cooperative extension services, and the ser-
vices offered by colleges and universities.

Provincialism and Conservatism

Historically, 4he rural popu.iation has been stereotyped as conserv-
ative and provincial. Certeinly, the personalities of the rursl and
urban populations do differ. It has been taken for granted through the
Years that the twn populations differ in their view of the world and in
their mode of behavior. Living close to the soil and working closely with
their parents, rural children and youth have tended to be more conserv-
ative and more accepting of traditional American values. They have been
characterized by close-knit family loyalty rather than ready acceptance
of strangers. Additionally, rural children have been assessed as ligss
likely tp question and rebel against suthority and have been determined
to be less optimistic about the power of human beings to imprc—2 and better
the surrounding envircnment (Graham, 1969: p. 220).

Such attitudes, it has beei: hypothesized, have contributed tp objec—
tions by rural taxpayers to physical improvements to educational facili-
_.es which cost money. This coiiservative outlook, accompanied by a com—
paratively low level of adult education, has militated toward maintaining
the status quo. Certainly, many rural adults do not see clearly the need
for education of a level or quality as high as that considered essential
by educatorse.

Gbviously, there are many other problems common to rural schocl dis-
tricts vhich have not been identified in the brief overview above. Some
additional problem areas will be briefly discussed as they relate to
specific strategles iiicorporated in the intermediate educational unit con-
cept explained in the next chapter.




Chapter 11
THE INTERMEDIATE EDUCATIONAL UNIT

Intermediate educational units have operated in over one-half of our
states for more than a century. Still, there is general confusion about
what intermediate units are, which states have such agencies, and what
role they play in our educational system. It is appropriate that careful
examination be given 40 this level of the educations) system, A study
of the intermediste unit is particularly germane becsuse of the account-
ability movement and the emphasis presently being placed upon equality
of educational opportunity.

The intermediste educational unit is, by definition, that office or
sgency which operates betwees the state derartment of education and the
local school district (Campbell, Cunnirgham, McPhee, and Nystrand, 1970:
Pe 116). In states having intermediate educationsl units, the units are
part of the formal education system and are suthorized by legislative
actione They may or may not have the power to levy taxes for their sup—
purt, and they may or may not serve a regulatory role for ‘he state depart-
ment. Most intermediazte units have their own boards of directors which
determine policy for the bgencies.

while the types of intermediate ecucstional units established by
states vary greatly, they can presertly be classified as either county
or regional sgencies. County units, as the name implies, are those inter-
mediate educational units whose geographic limits are coterminous with
the boundaries of a single county. Regional units, on the other hand,
are established according to populstion patterns and normally include
several counties within their geographical bcundaries. Some states have
established a statewide network of intermediate units. In others, inter-
mediate units may only be functioning in part of the state.

County units which serve as intermediate agencies between the state
and local districts should not be confused with countywide school systems.
Campbell et al. {1970: p. 116) indicated that some of the literature on
intermediate units have erroneously treated county school districts as
if they were one type of intermediate unit. This concept is incorrect.
In those states, such as Maryland, which have county districts, the
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districts are the basic operating unit of school government; they are not
in an intermediate position between the state and the school districte.
Also, educational cooperatives shculd not be confused with intermediate
units, since they are not established by legislative action. Rather
permissive legislation or the lack of legislation prohibiting cooper—
atives allows school districts to assume the initiative in establishing
such arrangements. Neither countywide school systems nor educational
cooperatives will be examined in this document.

Historical Development of Intermediate Units
As earlier ststed, intermediate educational units have been in exis-

tence in this country for many years. The recent interest in these units
indicates a need to consider briefly the causes which led to their initial
establishment and the factors which have necessitated changes in the

- organizaticnal structure of intermediate units. Excellent resources exist
which treat the development of intermediate units in depth (Cooper and
Fitzwater, 1954: Isenberg, 1954; Hooker and Maller, 1970; Hughes, A\cﬁill;s.-
Leonard, and Spence, 1971).
County Units |

Early laws regarding the establishment of school districts were quite

permissive, Settlers pushing westward would often, upon reaching their
destination, select as one of their first tasks the estszblishment of a
school for their children. Thousands of schools came into existence in
the Midwest and West during the course of the pioneering movement. The
schools were predominately small since thery were built primarily for chil-
dren of farmers and ranchers and, consequently, were located in sparsely
populated areas (Hughes et al., 1971: p. 30).

_ As large numbers of school districts came into existence, legisla-
tures saw the need for providing a system that would improve communi-
cations between the state and the local school districts. There was also
a desire to impose and enforce uniform regulations upon the districts.
Since most states had established the county as their basic unit of
government, the county was the logical choice for these states to select
as their intermediate educational unit (Morphet, Johns, and Reller, 1967:
pe 276).
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The first county units were created in the Midwest during the nine-
teenth century. Their main purpose was to help the state operate its
school systemes The county unit was basically concerned with small elemen-
tary schools. It performed such duties as supervising the districts with-
in its boundaries, enforcing state regulations, gathering statistical
information for the state, distributing state funds to the schools, and
providing other general administrative services for the schools. For
example, in some cases the county office interviewed and employed teachers
for the schools under its jurisdiciion (Hughes et sl., 1971: pp. 30-31; .
Morphet et al., 1967: p. 276).

The sdministrative head of the county unit was usually the county
superintendent of schools. In most states this individual was chosen in
a general,electione This procedure resulted in the office being sought
and held by politicians rather than educators, although states generally
did require the superintendent to have a téaching certificates The job
security of the county superintendent rested solely upon his ability to
~ win votese Thus, it was little wonder that county superintendents usually
served in a clerical role rathex than as an educator.

The office of the county superintendent was, by and large, an out-
growth of rural America. It wes a downward extension of the state designed
to improve' communications between local schools and the state, as well
as to provide some uniformity between schools. As small towns grew into
cities, they vegan establishirng secordary schools. The cities also began
developing their own abilities effectively to administer their schools.

As schools increased their administrative capabilities, they grew increas-
ingly reluctant to reiy upon the county superintendent for services he
had previously provided theme Thus, the county superintendent found him-
self working only with very small schools and then usually in a limited
manner.

In 1949, twenty-eight states had county units-serving as intermediate
educationsal units. One state, New York, had both county units and a
regional unit. Six New England states had supervisory unions, whose status
as intermediate educational wnits has been questioned. The remaining thir-
teen states had no provisions for intermediate units (Hooker and Miller,
1970: pp. 58-59).
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Regional Units r

‘ ~ For a long period of time, the county served admirably as the geo-
graphic bouncdaries for intermediate educational units. However, a number
of states found a need to reorganize their intermediate units following
World War II. Isenbterg (1971: p. 60) reported that almost one-half of
the states had created new intermediate units or substantially modified
their old units over the past twenty-five years. A major consideration
in the reorganization was the desire to establish units which encompassed
milticounties rather than single counties.

Several factors stimulated legislatures to take the initiative in
restructuring their intermediate educational units. The ambigulity of the
role of the county superintendent made it difficult for that office to
perform more than mundane tasks for most districts. The county superin-
tendent was limited to performing certain legal duties primarily dealing
with the record keeping and reporting required by the state erartment
of education. Boards which had employed their own administrators to
operate their schools were not inclined to listen to the suggestions of
the county superintendent. This inclination was understandable, since
most of the districts employed administrators who were better trained than
the county superintendent. Also, local districts desired to keep as much
control of their schools as possible and tended to view the county super-
intendent as an intruder (Campbell et al., 1970: p. 125).

School consolidation w23 another factor that led to a serious exam-
ination of the effectiveness of the county as an intermediate educational
unit. As earlier stated, the permissive legislation adopted by most
states regarding the establishment of school districts resuit-ed in thou-
sands of small districts being formed. For eicample, in 1945 over 100,000
legally established school districts existed in the United States (Isen~
berg, 1971: p. 60). This was a reduction frcx & high of abcut 175,000
districts which had at ore time been operstionsl. Scheol consolidation
has, during the past twenty-five years, occurred at a rapid pace; to the
extent that there are approximately 17,000 school d.istrict.é presently in
existence (Nyquist, 1973: p. 26).

The mass consolidation of small =chools resulted in the number of
schools within most counties being substantially reduced. However, in
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1971, even after the great reduction in the number of school districts,
over 67 percent of the districts enrolled fewer than two thousand students.
Less than 10 percent of the districts enrolled more than six thousand
gtudents. Thus, the consolidation movement did not result in the estab-
lishment of large districts; rather, it substantially reduced the number
of .extremely small ones (Isenberg, 1971: p. 62).

Most of the districts eliminated by schoocl consolidation were those
that the county superintendent had been serving. This change, coupled
with vastly expanded educational demands and expectations, proved to be
the catalyst which led several states to take action toward eliminating
the office of the county superintendent. Kensas, Minnesote, New York,
Wyoming, Pennsylvania, Michigan, Nevada, Washington,:Illinois, and Idaho
were states whose legislatures completely eliminated the office of the
county superintendent of schools. Five of those states, Kansas, Nevada,
Minnesota, Wyoming, and Idaho, msde no provision for establishing any
other type of intermediate unit and are presently operating a two-~echelon
educational system. The other five states authorized the establishment
of regional units to fill the void left by the elimination of the county
superintendent. | . .

Other states chose to pass legislatioh which -permitted the establish-
ment of regional units in sddition to county units. This strategy was
probably selected because of the political mature of the office of the
county superihtendent (Hughes et al., 1971: p. 35). On the surface, this
approach would seem to encourage a duplication of effort because often
the boundaries of the two units overlspped. Actually, there was not
duplication since legislatures generally gave the new regional units a
much broader and more comprehensive role than had been assigned the
county superintendent. Also, the enabling legislation for regional units
made provision for a gradual phase out of the county units. States which
have both county and regional intermediate educational units include
Texas, Iowa, Coloradd, Nebraska, and Qregon.

In addition to the states which revised the structure of their inter-
mediate units to cover large geographic areas, one state has initislly
begun such a unit. Kentucky, in 1972, authorized the creation of seven-
teen Educational Development Districts to expedite the delivery of
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educational services to local education agencies. In all but two instances,
the districts encompassed geographical areas greater than single counties.
The exceptions occurred in districts serving the largest two cities within
the state.

One can differentiute between county and regional intermediate units
on a basis other than boundaries. Regional units are in all cases oriented
toward providing comprehensive services to local educational agencies, a
role most county units do not fulfill. While the service concept will
be developed further in a later section, the following statements taken
from documents.explaining regional agencies seem appropriate.

The geograrhic area to be served by the intermediate unit
should be determined by the educational needs of children,
rather than by county or other political boundaries [State
Plan Z_E_Qa 19693 P 3]0

A major purpose of regional service centers is to help all
local education agencies obtain resources necessary to pro-
vide opportﬁnities needed by people of all ages [Kentucky,
1973: P 3 .

Regional boundaries were determined by the needs of each
area, by pupil population, and by the clustering of edu-
catiﬁnal resources ["State Plan: Procedures,” 1970:
p.8.

Nyquist (1973: ps 26) discussed the background leacing to the estab-

lishment of regional intermediate units. He stated that regionalism was

b brought about because of the growth in the range and complexity of the
services necessary to provide an appropriate education in the modern
world. As states examined the educaticnal needs of their citizens, they
found some needs too expensive to be met by the individual school dis-
tricts. However, by providing an organizational structure through which
districts could share their resources, the districts could collectively
provide programs necessary to meet their needs. The resulting organi-
zational structures have emerged as regional intermediate educational
units. ‘

The greatest impetus for the development of regibnal intermediate
units was the desire to make needed services available t~ all schools
within the state regardless of the district's size or financial sbility.
States which established regional units viewed these agencies as vehicles
for equalizing educational opportunity. They saw small schools benefitting,
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for example, by sharing media resources with larger districts within
the same geographic srea. This attitude toward regional intermediate
agencies by the states is typified by the motto for Regional Education
Service Centers in Texas: Services Available Anywhere Should Be Avail-

able Everywhere.

Analysis of Intermediaste Educational Units
]
During the development of the educational system in the United States,

two types of units emerged as intermediate agencies between state depart-
ments of education and local school districts. The county unit, headed

by the county superintendent of schools,was the first type to develop.
Recent years have seen the genesis of regional intermediate educational
units. Often, both types of organizations have similar responsibilities;
however, each type possesses its own unique characteristics which influence
the degree to which it is aﬁle to accomplish its mission. This section '
will present the current status of both county and regional intermediate
units. Emphasis will be placed upon the ability of each to meet the
educational needs they were designed to address.

County Units ’ -
‘ Most states with intermediate utilize the county as the crgani-
zational structure for the agencies. This appears largely to be owing )
to the political strength which county superintendents have been able to
muster with their state legislators. Traditionally, county politicians
have more power in states which are predominately rural, and it is pri-
marily in the rural states that the county is still operating as an inter-
mediate educational unit. Their power is illustrated by the fact that
moves to eliminate the office of the county superintendent haye been
defeated in such states as Texas, California, and Oregon.

The refusal of legislatures to act on this question is surprising
when one examines the literature about intermediate educational units.
It is the consensus of authorities that the county has largely outlived
its usefulness as an intermediate unit. The criticism of the county
unit generally relates to the following: (1) size of the unit, (2) lack
of professional staff and role ambiguity, and (3) lack of & service
orientation.



Probably the most often-veciced criticism of the county unit has been
related to its size. Morphett et al. (1967: p. 279) pointed out that
many have come to realize that the county unit is too small to effectively
meet the growing needs of schools. This observation, that the county is
too restrictive geographically, was echoed by others (Campbell et al.,
1970: p. 124; Isenberg, 1971: p. 61; Establishing the Intermediate Unit,
1970) and was stated explicitly in a report to the California legislature:
"We recommend that the office of the county superintendent of schoolse...
be eliminated...and replaced as the intermediate unit...by regional edu-
cation districts which are not restricted in size to the boundaries of
a single county" ["Intermediate Unit in California," 1971: p. 2J.

The size of the county unit has been gquestioned on several groundsﬂ
Counties are relatively small geographic areas and normally do not contain
many school districts. Thus, the ability of the state to economically
provide services to schools through county intermediate units has been
compromised. Also, sfates generélly have a large number of counties, a
situation which has posed a communications problem for states which
utilize the county as the intermediate educational unit. In Texas, for
example, the state would need to contact 202 county offices as opposed
to twenty regional units. -

The lack of an adequate professional staff and the ambiguity of the
role of the county as an intermediate unit have been cited as the short-
comings of this organizational structure. Most county units cannot eco-
nomically afford to maintain a professional staff of any significant size.
This restfiction £s3, of course, related to the financisl constraints
csused by a limited number cof districts being located within most counties.
The lack of understanding of the role of county superintendent further
complicates the ability of that office to serve itke schools. Because
neither the county nor the districts understand completely how the county
should help the schools, little assistance is usually offered by the
couhty superintendent. ‘

Failure of the county to provide services to the school districts
at a time when many districts cannot economically provide them for them-
selves has been another criticism of the county as an intermediate edu-
cational unit. Services in areas such as media, special education, and
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data rrocessing require considerable financial outlay. Since a county's
Size may limit the number of districts which can share the expense of
the services, the costs, even if shared by districts within the county,
tend to be quite high. This factor has been recognized by those advo-
cating the establishment of regional in‘ermediate units to replace the
county units.

Hhiie it is generally felt that the county is an obsolete boundary
for an intcrmediate unit, it deces offer certain edvantages. The small
size of the county units provides for close association with local educa-
tional agencies within the county. The county superintendent who h&s
established rapport with the schools should be better abgp‘to work closely
with those schools. Obviously, the county is closer to local control
than are regional units which include a number of counties.

County units in several states, California in particular, have worked
toward improving the comprehensiveness of their service programs by coop-
erating with other county units. In 1956, the northern section of the
California County Superintendents Association recognized the need for
county superintendents to cooperate and to establish a regional instruc-
tional television project. Without regional cooperation,such a project '
probably could not have been successful ("Educational Regionalism," 1967:
Pe V)e-

Regional Units

The development of regional education agencies is one of the signi-
ficant thrusts in American education today. Approximately one-half the
states have promoted this strategy since the early 1960s as a major alter-—
native for meeting the increased needs of both lﬁrge and small school
districts (Stephens.and Ellena, 1973: p. 19). Most of these states have
recognized that local education agencies must have assistance in providing
their students with the type of education they need in a dynamic society.

The regionalism movement was stréngthened by the rery factors which
had been the shortcomings of the county intermediate unit. These factors
have been identified by several writers (Stephens and Ellena, 1973:
pp. 19-20; Isenberg, 1971: pp. 66-67; Nyquist, 1973: pp. 26-28). The
foremost reasons for the emergence of regional educational intermediate
units have been the following:

4



1. The economy gained by larger geographic areas.
2. The abiiity to provide equality of educational opportunity.
3. The emphasis upon service to schools.

4. The ability to provide sophisticated assistance through
specialized staffing.

5. The linkage with other regional agencies.

6. The flexibility of the organization. .

Economy of Size. The cconomic advantages which accrued to states
and local educational agencies by increasing the geographic area for
intermediate units were a prime motivation for states selecting the
regional unit. Increasing the size of ‘he intermediate units resulted
in providing those units with a larger student population. Thus, .he
regional units could apply economics of scale in providing educational
programs.

Nyquist (1973: p. 26) stated that regionalism was brought about as
3t was determined that, because of costs, individual districts could not
'meet the expanded educational needa of the people in their districts. -

. He indicated that to meet increased needs, New York has now blanketed
most of the state with forty-seven regional Boards of Cooperative Educa-
tional Services (BOCES). The BOCES provide a way to share resources
over a broader base than single dlstricts yet, individual districts do
not lose thelr autonomy. .

The economies of size and pupil population have been addressed by
most states which have established regional units. 'Isenberg, in “"Regional
Concept" (1971), made specific recommcndations to groups in Illinois
relative to geographic size and student populations for regional units.

He stated: . :

Two major criteria for the development -of service regions are

* population and distance. In general a student population of -
from '60,000-75,000 is a redian figure for the development of
maximum services and a driving time of not more than 60-75
minutes to the most distant school district is desirable. It
i1s recognized that population density, topography and road
conditions will make it difficult or undesirable, in some
cases, to adhere to these criteria [p. 2].

The vaiue of regional intermediate units which contain relatively
large student populations is in terms of greater economy. For example,
school districts within a region can pay a pro rata share of the costs
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to maintain a regional media center. Then.'each district and each
teacher will have access to every f£ilm, filmstrip, audio tape, and
other media equipment and materials within the center. This concept
of obtaining a greater walus £ the dollar has been very enticing to
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legislators and taxpayers. :

Equality of Educational Opportunitr. The sharing of district re-
sourcey’ to provide programs from whichaall districts within the region
can benefit has definite implications for attaining greater equality of
educational opportunity within a state. Again, let us consider regional
media programs. If all local districts within a geographical region
contribute according to student attendance, then every school will have
access to the same media resources. This approach makes it possible for -

. small districts to utilize the same media materials as the larger dis-
tricts. Dats processing and various other programs can alsc be made
available to small schools ty the sharing concept.

Regionalism equalizes educational opportunities in yet another way.
A number of regional intermediate units haye contracted with their school
districts to provide certain specialized pregrams. Other schools within
the region often may benefit from these programs without any costs to
them whatsoever. ®Poorer districts frequently send teachers to inservice
training sessions financed by more wealthy districts. Also, materdals
prepared under a project or contract can be made availabie to all schools
simply for the costs of reproduction. This method of" equalizing educa~
tional epportunity is likely to become more prevalent, particularly as
the poorer schools become more aggressiveand as state departments receive
increased.pressure to equalize educational opportunities. f‘f

Service Orientation. Possibly, regional intermediate educational
units have .enjoyed their present degree of success hecausé of their.
service orientation. They have been able to establish relatively good -
working relatiens with school districts by emphasizing their role as a
service agency. By stressing their ability to supplement the activities
of the districts, the regional units have been able to approach the
local agencies on positive grounds. The fact that, in most cases, parti-
cipation by the districts in regional programs is totally up.to the indi-
vidual districts helps in establishing cooperative working relationships
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between the local districts and the intermediate unit. In additicn, many
regional units have taken the stance that they will only offer programs
which have been specifically requested by school districts or that‘the
state has mandated.

It is clear that regional intermediate units throughout the United
States are service criented. Some view the service role as being impor-
tant enough to be the only purpose of the regional egencies. They are
of the opinion that, by assigning regulatory functions to the intermediate
organizations, the effectiveness of the services would be compromised.
They point out that school districts are more prone to accept services
from an intermediate agen-y Af that agency has no regulaxory respensi-
bilities (Chambers, 1971: p. 21). ,

A number of states have chosun to make their regional educational
agencies totally service orienteti. However, the distinction between units
which are service oriented only and those which are both service oriented
and regulatory is not always clear. For example, Texas, Nebraska, Colc-
rado, Kentucky; Wisconsin, de New York indicate that théir intermediate
units are totally‘service oriented. However, in New York the superin-~
tendents who make up the administrative board of the Boards of Cooperative
Educational Services (BOCES) also serve as members on the staff of the
- CommiSsioﬁer of Education. These superintendents have as much authority
" as the Commissioner and the legislature delegate to them (Isenberg, 1971:
p. 68). '

The regulatory duties performed by the regional units in Pennsylvania,
Iowa; Illinois, Washington, Michigan, Oregon, and Wyoming are largcly those
assumed when they accepted the standard duties of the county superinten—
dents. Publications from those states emphasize that service is the
primary business of their intermediate units, and regulatory duties are
played down. The following examples illustrate this point:

The intermediate unit...provides consultative, advisory or
education program services to school districts. The responsi-
bility for administration and program operation belongs to
school districts. The intermediate unit provides ancillary
services necessary to improve the state system of education
[Establishing the Intermediate Unit, 1970: p. v].

The major task of the intermediate unit is the provision of
direct services to school districts, or cooperatives of school
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districts, which they cannot effectively and economically pro-
vide .themselves [fuflding for the Future, 1968: p. 1].

The first quotation, a definition of intermediaste units by the Penn-
sylvania State Department of Education, clearly indicates service as the
primary function of regional efucational units. The second, from Oregon,
aiso stresses the service concept. Yet in both stntes, intermediste units
engage in duties that are regulatory in nature. Intermediate units in
Pennsylvania operate special education programs if ~Mstricts fail to
provide them. Also, they msy operate area vocational schuols ana are
occasionally resbom.ible for conécting data from the schools for the
stat department (Establishing (he Intermediate Unit, 1970: pp. 16-17).
In Oregon, the intermediate educational districts pust thoroughly check
for accuracy and completeness such reports” ;s school calendars, enroll-
ment and membership rolls, transportation reports, and other basic
school fund reports. They must also perform statistical studies on
enroliment, census, average daily membership, sssessed and actual cash
valustion, pupil-teacher ratio, salaries, aind other dats of individual
districts within their boundaries (State Plan IED, 1969: p. 20).

Service is the key word used to describe the role of intermediate
units. This is trué.even in those states which have assigned some regu-
latoi-y duties to this form of middle-echelon administration. It is
important £q4 the regional intermediate educaticnal unit to discover how
it can bes‘t help both the local districts and the :tate depar-tment of
educatiop to achieve their gcals. Presently, the answer is overwhelmingly
by’ providing services!

Table 1 p'-esents: on a state by state basis, the name, number, and
type of duties assigned to regional intermediate educational units. It
is possible, indeed iikely. that states will continue to change their
stances on the regulatory-service question.

Specislized Staffing. One might accurately refer to our times as
the era of specialization. The great expansion of the knowledge base has
made it impossible for individuals to acquire indepth expertise in more
than a few limited areas. Thus, we have seen a proliferation of programs
designed to prepare people to function in narrow, yet techr.ical, fields.
This tendency toward specialization is apparent in all professions, as




Table 1 .

SERVICE AND REGULATORY FUNCTIONS
OF FEGIONAL INTERMEDIATE EIUCATIONAL UNITS

Statie Nere and Number uf Units S"&ﬁ;‘ g:;ﬁﬁ:o:y

Colorado Boards of Cooperative Services (16) X

T11inois Regional Educational Service Center (17) X

Towa Joint County School System (10) X
Kentucky Educational Development District (17) X

Michigan Intermediate School District (59) X
vebraska Education Service Unit (17) X

ew York Boerds of Cooperative Educational

Services (47) X

Oregon Intermediate Educational District (29) , X

Pennsylyania Intermediate Unit (29) X
" Texa s Regional Edﬁcation Service Center (20) y'e

Washington | Intermediate School District (15) | ) ¢
b4 sconsin Educational Service Unit (19) ) ¢
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well as in many skilled tasks. Consider the many specielists in medicine,
law, architecture, and business.

The field of education has not escaped the need for individuals with
a high degree of training in very specialized areas. The more we learn
about the educational prncess and the needs of students, the more we find
we need to know. It becomes apparent that a system ol delivery is neces-~
sary if techniques and strategies that will enhance the learning process
are to be successfully communicsted to classroom teachers. In order to
prcovide teachers with these techniques, specislists need to be readily
available and at the disposal of teachers.



. . 27

Individuals with expertise in topical areas are usually in demand.
This demand makes it difficult for many schools to employ these people.
Beczuse of the lack of available local funds, or inadequate support from
the state financiai program, poor or small schools cannot afford the
additional expense in terms of salary and support even if they are able
to find the needed specialists. Also, the very nature of specialization
makes it extremely expaisive to provide assistance in the numerous prob-
lem areas that school districts face. For example, to mzet the need.s' of
its handicapped children, a district might necd technical assistance in
wo#m for the emotionally disturbed, the trainable mentally retarded,
the educable mentally retarded, and the physically handicapped. Assemb-
iling and maintaining a staff of specislists in these areas, as well as
in other areas, would be very costly to any school district.

The services of specialists have been made avatlable to locgl dis-
tricts through regional education agencies; These agencies sre able to
take advani.age of their broader student population base and economically
provide the services of specialists to all of the districts within their.
boundaries. This approach results in even the poorest district having
access to highly so:ﬁhisticated talent.

The money necessary to employ and support specialists in a regional
unit may be cbtained through a state or federal grant ar may be generated
by assessing participating districts a pro rate amount of the costs.
Presently, in Texas, the state department of education has funded or
awarded special grants to Regional Education Service Centers to employ
specialists in guldance and counseling, drug and crime education, voca-
tional education, and special education. Thus, every school district
in the state has ready access, without financial outlay, to irdividuais
highly trained in those specific areas.

Linksge. Regional intermediate units provide an avenue for increasing
the amount of cooperation between educational age;{ciw and other govern-
mental and social agencies. Isenberg (1971: p. 65) pointed sut that no
single organization should attempt to provide all serwices. This holds
true for intermediate units. There are & number of agencies presently
in operation which have goals similar to those of the schools. The task
is to identify those organizations and to work cocperatively with them
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to meet common goals. The rggional educational unit is in an excellent
position to coordinate these types of efforts for school districts.

Several states have rccognized the need to establish better link-
ages bvetween their various regional agencies. Iowa's State Board of
Public Instruction adopted a position which suggested that the bound-
aries of iis intermediate units be contiguous with the already existing
boundaries of commnity college-vocational school areas. The purpose
o that policy was to improve communications between these two regional
agencies and to rrevent Iowa from facing a maze of organizational bound-
aries delineating different areas for different purposes. The region-
alization o{‘ services that has taken place in Iowa, in addition to the
regicnalization of the state's educational intermediate units, includes
agricultural extension services, vocational rehabilitation programs,
mental retdrdation planning, Iowa State Employment Service, and mental
health centers ("Development in Icwa," 1970: p. 4).

The need to provide continuity between the boundaries of the inter-
mediate units and the regional organizational boundaries of the state
government has also been recognized in Kentucky. The intermediate units,
known in Kentucky as Education Development Districts, have interlocking
boundaries with the Area Development Districts, which are state govern-
ment organizations. Thus a combination of resources have been organized
and mobilized to meet the demands of education (Kentucky, 1973: p. 4).

Iowa and Kentucky are typical of many states in regard to the exis-
tence of different types of regional agencies. Ey making the boundaries
of their regional education units coterminous with the boundaries of
other regional agencies, Iowa and Kentucky have taken a positive step
towards enhancing com~mications and linkages between the different
organizationy. However, regional educational agencies in any state have
a8 built-in advantage over individual districts in commnicating with
regional governmental agencies, primarily because resources available
through these organizations need to be spread throughout their geo-
graphical boundaries. Regional intermediate units can help the regicnal
governmental agencies accomplish this purpose since the units serve a
number of school districts.
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-Flexibility. The flexibility of regional intermediate units has con-
tributed to their success and growth. In the main, they have been able
to respond to requests of school di's.tx-ict,s and state agencies in a timely
manner. This ability may be owing in part to the quality of their staffs
anc in part to the fact that they are relatively new organizations and
have not yet developed the rigid structure of older, more well-established
agencies,

While regional education agencies provide the services of specialists,
these individuals frequently possess characteristics which permit them
to operate in a number of programs. During the course of obtaining in-
depth training in their specialties, educastional specialists are usually
exposed to and work in related fields. Also, the nature of the educative
process to which educational specialists are exposed while doing advanced
wark generally provides them with the skills necessary to update them-
selves as new or different areas become relevant. PFurthermore, regional
agencies generaliy employ staff members for specific projects, a practice
vhich provides an added degree of flexibility in the sense that the
person's Job is tied to the duration of the project. As needs change,
the organization has the freedom to select its staff members in relatiom
to their ability to meet new needs. . ‘

The newness of regional intermediate units and the relatively small
size of their staffs have contributed to their ability to remain flexible.
Since regional education agencies stress service to schools, they must
be capable of responding to needs voiced by districts. The success of
the intermediate organizations depends upon their ability to satisfy
their clients. Schools generally have the freedom to decide whether or
not they wish to participate in programs offered by the regional units.
Thus, the intermediaste units could be classified as wild organizations
under Carlson's (1964: p. 235) typologys As wild organizations, they
must be flexible and respond to the needs of their clients if they are
to survive. The small size of their staffs helps to prevent the regional
units from becoming mired in bureaucratic red tape and unsble to respond
quickly to needed changes. Small staff size makes communication less
difficult; and, con:seqn.usntly,~ the organization can rapicdly mobilize its
resources to meet riew challenges.

A



Chapter III
INTERMEDIATE EDUCATIONAL UNITS: THE PAYOFF T0 RURAL SCHOOLS

Intermediate educational units have, from their beginning, been
largely Justified according to the assistence they have been able to
lend to rural cchools. County units were originally established to
assist rural elementary schools with administrative matters. - The Boards
of Cooperative Educational Services in New York, the first regional
‘intermediate units, were founded, according to Nyquist (1973), "to meet
the needs of rursl districts too small or too poor to provide a full
range of services for themselves [p. 28]."

¥hat programs constitute a "full range of services"? Various lists
have been compiled of the types of services which can be offered effec-
tively, costwise, through intermediate educational units. New services
continually surface in respunse to the changing needs of the educational
system. Thus, while lists of services that are particularly suited to
intermediate units sre useful, these lists aust be updated continually.
Some services will reed to t= sdded and others deleted. In this chapter,
discussions are presented aboat several specific programs which have been
provided through intermediate units and which appear to be successfully
meeting the needs of schools, both large and small. Certainly, the pro-
grarms discussed in no way represent a complete list of services. They
are, however, represerntative of the types of services which readily lend
themselves to the intermediate unit.

Special Fducation

On a national basis, intermediate educational units have probably
been more active in the area of special education than in any other
specific curricular field. They aave been able to help states imple-
ment statewide programs for handicapped students and have also assisted
individual school districts in their efforts to meet the unique needs of
these youngsters. It is possible that, in special education, intermediate
educaticnal agengiu have realized their greatest potential as a helping
orgaﬁization located between the state and the local educational agencies.
It seems that, in this area, intermediate units have indeed performed the
role their designers planned for them.

59/31 | "
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Special educa’ion is a program area that is quite well addressed
through intermediate units (Isenberg, 1966: pp. 4-5). Meeting the needs
of handicapped children requires highly skilled educators. 1In addition,
a wide variety of skills are necessary to meet those needs. As has been
pointed out, intermediate units are in a position to employ specialists
to work with districts in meeting the educational requirements of excep—
tional children. The specialists may ectuelly conduct classes for the
handicapped children of distriéts within their geographic area, or they
may serve in a consultative or training role for the special education
perﬁdnnel employed by the districts.

The capability of intermediate educational units to assist in the
area of special education is an asset to ail aistricts regardless of
their size. However, it is with rural $chools that the importance of
the intermediate unit becomes most clear. All schools, even the smallest,
are likely to have within their attendance zones children who are clas-
sified as handicapped. School districts are responsible for providing
these students with the special assistance which will allow them the
oppcrtunity to progress acéording to their potential. Fortunately, be-
cause of their limited enrollments, rural schools normally have only a
few children who suffer [:uas handicapping conditions. Unfortunately,
the small number of children involved, usually with different kinds of
handicaps, makes it virtually impossible for a school to provide the com~
prehensive services these students need. The intermediate educational
unit has served as the organization through which 1szsl districts share
their resources in corder to meet the unique needs of handicapped students.

Intermediate units generally serve the special education needs of
school districts in one of two weys. The units mey provide direct ser-
vices to the students of the districts. That is, the intermediate unit
may actually teach the handicapped children of the district. On the other
hand, the intermediate educational agency may provide indirect services
to students. Units which take ihis approach concentrate their efforts
on staff development activities and consultation with special educational
personnel employed by the swparate districts. The approaches used by two
states, Pennsylvania and Texas, will serve as examples of special educa-
tion services provided to schnol districts by intermediate units through-
out the United States.



33

Pennsylvania )

Intermediate educationsl units in Pennsylvania assumed the suthority
and re=ponsibility of county school boards for special education in 1971.
This transfer of power resulted in the intermediate units being involved
in a substantial way in the special education efforts of the state.

In regard Lv special educaiion, intermediate units in Pennsylvania
function in both a regulatory and service role. .The functions and duties
of these agencies pertaining to special education are described in Estab-
1ishing the Intermediate Unit (1970: p. 17), though the list is not all
inclusive. Among the functions listed are the following:

1. Develop for districts and the intermediate unit a comprehensive

plan ot programs and services for exceptional children.

2. Provide, maintain, administer. supervise, and operate schools,

" classes, and services for exceptional children.

3. Pruvide a professional staff capable of mecting the educational
and training needs of exceptional children.

L. Develop and operate inservice education programs for teachers
and other professional employees engaged in the education of
handicapped students.

Other dufies include conducting an anmal census of exceptional children;
establishing liaison with social, state, and federal agencies in matters
pertaining to the education of exceptional children; conducting research
to improve special education programs and sex'viées; coordinating and/or
operating parent education programs and services; and evaluating special
education programs and services for the purpose of improvement (Estab-
lishing the Intermediate Unit, 1970: p. 17).

The above description of functions and duties makes it clear that in
Pennsylvania the intermediate units are directly involved in the special
education programs of districts and, in fact, may themselves conduct
classes for handicapped children. Such classes are provided by these
agencies if requested by indivicual school districts. Substantial economy
can be enjoyed by rural schools by allowing the intermediate units to
teach their handicapped students.

Seneca Highlands Intermediate Unit, located in the north-central part
of Pennsylvania, serves 26,000 public school students and fourteen
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independent school districts. Most of the school districts in this region
are rural and face the same problems as other rural schools. These dis-
tricts have, however, been able to obtain comprehensive educational pro-
grams and services for their exceptional children in spite of their small
school size. Seneca Highlands provides instruction for almost all of the
exceptional children in those fourteen districts. Specifically, the inter-
mediate unit teaches students with the following handicaps: mentally
retarded (educable and trainable); profoundly mentally retarded; brain
injured; orthopedic impairments; and the socially and emotionally dis-
turbed. In addition, classes are conducted for students with speech and
hearing problems and for the visually handicapped. A diagnostic and con-
sultative clinic is also a part of the special education service which
schools can participate in through Seneca Highlands ("Intermediate Unit,"
1973: p. 2). ‘

By permitting intermediate units such as Seneca Highlands to teach
the handicapped students, rural schools can actually provide their excep-
tional children a better education. Rural schools do not have the re-
sources to provide special classes designed to meet the unique needs of
handicapped students. A single district might, for éxample, have six
children who are mentally retarded, one physically handicapped, and two
emotionally disturbed. In all likelihood, the district cannot, on an
economical basis, provide special classes with trained teachers and sup-
port personnel for the children. By enlarging the attendance area to
include a number of rural districts, there would probably be enough chil-

dren with different handicapping conditions to warrant special classes
'for the youngsters. This is exactly what was done in the Seneca High-
lands Intermediate Unit, as well as in other intermediste units in Penn-
sylvania. Table 2 gives a breakdown of the full-time specihl education
classes taught by Seneca Highlands in 1972-73. These classes served
students from a number of rural schools. |

Seneca Highlands also provided school districts with outreach and
indirect services in special education. During the 1972-73 school™year,
their special education staff traveled to individual schools to give
speech therapy to 1,227 students and hearing therapy to 17 students.
They provided home instruction to 7 profoundly mentally retarded children
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and worked with 117 students with special learning disabilities. In
addition, the intermediate unit assisted several school districts in .

planning and evaluating their special education programs and provided
inservice training for teachers.

Table 2

FULL-TIME SPECIAL EDUCATION CLASSES
SENECA HIGHLANDS INTERMEDIATE UNIT, 1972-73

Program Classes Students
Educable Mentally Retarded 35 187
Trainable Mentally Retarded 8 66
., Physically Handicapped, . 1 6
Socially and Emotionally Disturbed 1l 5
Brein Injured ' 5 10

NOTE: Compiled from "Report of Services," Seneca Highland.s Intermediate
Unit, Aug. 23, 1973, p. 1. SN

Texas
The Regional Education Service Centers (RESC) in Texas became involved
in helping the state upgrade its special education programs in 1968 when
the state allocated each of the twenty RESCs funds to employ and suppott
a special education consultant. This person was charged with providing
inservice training activities to special education personnel employed
by local schoonl districts. The specialist was also to assist schools in
planning their special education programs and to consult with individual
teachers on problems pertaining to the education of handicapped children.
In 1970, the state undertocok a comprehensive special education pro-
gram for exceptional children. Local districts were reimbursed, from the
state*s minimum foundatiqn program, the salaries paid to teachers and
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support personnel working with the physically handicapped, mentally re-
tarded, emotionally disturbed, and language and/or learning disabled.

At the same time, it was evident that few districts had enough qualified
special education personnel or special materials necessary to help those
children overcome the learning problems caused by their handicaps. In
"1971, the Regional Education Service Centers were called upon by the
_Texas Edu;ation Agency to increase their assistance to districts in these
areas. The service centers were made eligible for additional state funds
to provide local schools consultative assistance in planning and evalu-
ating their special education programs, inservice education for their
spméfﬁl education personnel, and consultative assistance to individual
teachers. Funding was also provided to each intermediate unit to estab- 7
lish, operate, and maintain a Special Education Instructional Materials
Center from which all teachers in the region could borrow materials for
examination and use with handicapped students.

With the exception of contracted aprraisal services, Regional Edu-
Fation,Servicé Centers are limited to providing indirect services to
special education students. The centers are not permitted to teach T
classes for handicapped children. This responsibility is solely that of -
theAlocal school districts. The state department does, however, encourage
. rural schools to establish ‘special education cooperatives which include
at least two sthool districts. Reglonal service centers across the state
have hélped the administrators of these small districts to plan and@ob-
tain approval to establish such cooperatives. Thus, the small rural dis—
tricts in Texas can combine their resources to meet the needs of their
handicapped children.

The Region XIX Education Service Center serves thirteen school dis-
tricts in far West Texas and offers an excellent example of how rgral '
districts can benefit through access to an intermediate unit. The region
serves a public school population of:over 100,000 studeﬁté, but over 90
percent of those students are in two urban districts. The remaining
eleven districts are rural, with the largest serving about 2,500 students,
K-12. The service centef receives state funds for specidl education ser-
viceé according to thg total average daily attendance of all districts ..

within its boundaries. These funds flow to the RESC through individual
. ' 1
' Y
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districts. Once the RESC receives the money, the funds lose identity and
are not esrmarked far specific districts. Thus, the small districts can
benefit from services made available because of the large student popu-
lation within the total region. For example, Region XIX has a special
education staff of seven professional employees, four with doctorates,
vho provide inservice and consultative assistance to a1l schools in the
region. In addition, the RESC uses its resources to bring in nationally
prominent i‘igures in special education for workshops on timely topics.
Obviously, most rural school districts would not have access to services
of this quality were it not for the service center. Table 3 gives a
summary of special education activities conducted by Region XIX ESC for
the 1972-73 school year ("Summary of Activities," 1973: pp. 10-14).

fI‘abl_e: 3

SPECIAL EDUCATION ACTIVITIES,
REGICN XIX EDUCATION SERVICE CENTER, 1972-73

Activity Districts Clients Served

1

. -

In‘s'ex?vice 'I'ram:mg 12 1,056
Special Topics Workshops 6 686
Planning and- Consultation o 12 —- - - 198
Special Materials C'irc.ulation | .9 © —%,386
Pupil Appraisal ~  ° < 3 130

Intermediate units, both county and regional, have been of substantial
assistance to local districts in special education. The economy and the
concurrent increase in pfogram quality that accrue through the involvement
of intermediate units are of pazjt:icular importance to small school dis~
‘tricts. There is little doubt in the minds of the authors that local
districts can better serve the needs of their handicapped children by
working cooperatively x'n'.th intermediate ‘unitse . '
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‘ . Vocational Education

This country has long recognized the iniportance of vocational edu-
cafion. In 1917, the Federal Government made its first commitment to
vocational education below the college'level when it passed the Smith-
Hughes Act. The more recent Vocation@l Pducation Act of .19.63 reaffirmed
the principle that for the general welfare of the United States our
public schools must provide educational programs which will produce
skilled laborers and technicians. The present emphasis vpon career edu-—
cation is indicative of the belief held by Americans that public schools
should prepare the country's youth to make a‘l'iving. It is well docu~
mented that in the futux:'e fewer jobs will require a college education.

At the same time, a greater number of occupations will rely upon highly
skilled workers.

Vocational education programs are, for a number of reasons, rela-
-tively expensive for public schools to offer.- Equipment, material, and
personnel costs are nuch greater for vocational education than for tradi-
tional caollege preparatory courses. The small incident’of need also
increases the costs to a district. Diesel mechanics, food services, com-
puter programming, building trades, and so on are attractive and appra-
priate to only a small percentage of any school population (Isenberg,
1971: p. 66). Because of the costs, it is difficult for most rural
districts to extablish and operate a variety cf specific vocational )
programs which their students and community members may desire.

A number of states have utilized their intermediate units in a mean-
ingful way to meet the vocational education needs' of their students.
These states recognized t‘he‘ finaneial limitations individual school dis-
tricts faced in'attempting to provide a comprehensive vocational edu-
cation program. They acted to allow intermediate units to supplement
and/or operate vocational education programs.

In New Yoi‘k, Boards of Cooperative Educational Services (BOCES)'

- began providing vocational courses in 1948 when an agricultural course
was started in Genesee County. From 1955 to 1969, the: number of voca-
tional courses taught by BOCES expanded to forty-six. and ranged from
auto mechanics to practical nursing (De La Fleur, 1961: pp. 24-25) To "
insure economy and prevent dup.d.cation, the New York State Department of .
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Education may choose not to permit local dist;icts-t.o offer competing
programs in such areas as occupational education. Nyquist stated (1973)
"In each case a determination is made &8s to whether the needs of all
cnildren recuire that frograms only be offered by BOCES or whether scme
districts, usually the large ones, can be permit.ted to run their own
programs without impairing the capacity of BOCES %o offer the program
to children from smaller distri:ts® (p. 28].

In New York State,.the BOCES provide occupational education to more
than 75,000 boys and girls each year. The programs are directed toward
students in grades 9-12. These yourgstcrs may enter the job market or
continue their technical training after high school. One of the chief
functions of BOCES is to administer occupational educaticn centers for
career-bcund youngsters (What's a BOCES? 1970: pp. 5-6).

The Nassau BOCES furnishes an example of how the New York units
function in assisting school districts to meet the vocational education
needs of students. Even-though serving a densely populated suburban
county, the rationale upon which their programs are established is
applicable to any geographical srea. Thec strategy is ghat the BOCES
responds to local needs and demands when establishing its course offerings.
Through the Nassau BOCES, fifty-six local districts make over sixty dif-
ferent occupational education courses available to all of their students.
Offered in one-, two-, and three-year sequences, the courses are designed
to equip boys and girls with a salable skill when they finish high school.
Studente from each district are bussed to a BOGES vocational center for
one-half of each day; they spend the other half-day at their own high
schools. Some of the vocational areas students have access to because
of this intermediate ;mit. are as follows: Computer Programﬁng. Retailing,
Fashion Design, Commercial Cooking, Banking, Offset Printing, Practical
Mursing, Plumbing, Commercial Art. Medical Assisting, Animal Care, Auto
Mechanics, Commercial Photography, Cosmetology, Dentsl Assisting, Trade
Electricity, Electronics, Horticulture, Aircraft Maintenance, Child Care,
Radio/'l'v Repair, Home Appliance Repair, Carpentry, and Commercial Baking
(What's a BOCES? 1970: p. 12).

California, Pennss;lvania, and Michigan are among f'the states other
than New York which have chosen to make vocational education courses

f
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available to students through their intermediate units. Other states,
such &5 Texas, have opted to limit the role of their intermediate units
to that of providing only supplementary services to the vocational pro-
grams of thelr districts. The gupplementary services generally take the
form of consultative assistance and inservice training for the vocational
education personnel of districts.

Regardlesa of the specific approaches taken by these states, it is
quite clear that intermediate educational units have a legitimsrte and
useful role in vocational education. The need for highly trained and
widely diversified technicians is certain to iscrease. As this occurs,
states will likely rely more and more on the intermediate unit to assist
schools in the area of vocational education. *

Data Processing
For efficiency, educational data processiny services rely upon a

large student nopulation as much, if not more, than do any of the other
specialized services offered by intermediate units. Computer time is
expensive. Costs are high regardless of the procedﬁre used to prosure
access to the machine (for example, rental, lease, lease—purchase; or
purchase). In addition, data preparation and programming costs are
quite high. Because of the costs, it is desirable to increase the num-
ber of clients receiving data processing services. For example, devel-
oping a ttudent scheduling program for eighteen thousand students would
likely cost no more than if the program were developed for scheduling
one hundred students.

Savings which accrue to local schools by sharing in the costs of
educational data processing services have resulted in the suggestion,
made by many authorities, that this service be supplied by intermediate
units (Isenberg, 1966: pp. 6~7; Stephens and Ellena, 1973: p. 19).
However, some states see even regional intermediate units as often being
too small to provide economical data processing services and have estab-
lished multi-region data processing centers.

Presently, intermediate units in several states are making data pro-
cessing services available to schools of all sizes (Willey, 1973: p. 35).
All school districts in the state of Texas have access to data processing
services through their Regional Education Service Center. Services in
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which the districts can choose to participatednclude student scheduling,
grade reporting, test scoring and reporting, census reporting, teacher
payroll, student attendance, and a number of financial rvports. In Texas,
the RESCs in Houston, Dallas, San Antonio, El Paso, Fort Worth, Kilgore,
Amarillo, and Lubbock have their own computers. The other twelve centers
tie into one of these womputers in order to serve their constituents.

The primary advantage for schools ~4n utilizing computer services is
that they can reduce the time spent on routine paperwork and recordkeeping.
The computer does permit ready access to alored dats and can be used for
data analysic. Large school systems would be faced with serious problems
if they did not have data processing services svailable. However, the
importance of data processing services to small rural schools is question-
able (Willey, 1973: p. 35). Small schools can often maintain their own
records, store data, and perform other similar tasks more efficiently and
economically by hand than by computer. Preparing data for input into a
computer is time consuming. The inability of computer specialists and
most school people to communicate effectively with each other is enother
stumbling block. Willey (1973: p. 35) reported on a good rule of thumb
for small schools to use when determining their need for computerized
services. He stated that for every dollar the small school spent on
these services, ' there should be an enrollment figure of from three to five
students to support the use of these services.

Some of the progran areas computers can help with are as follows:

(1) informstion, (2) budget and finance, (3) class schedfling, (L) grade
processing, (5) attendance records, (6) testing, (7) guidance counseling,
(8) bus route scheduling, and (9) library automation (Willey, 1973:

pp. 36-37). Large or small districts can obtain computer services in a
realistic manner through their intermediate educational unit. However,
the need for such services should be carefully examined, particularly by
small schools, before committing the district to participation.

Curriculum Leadership
One of the most positive aspects of the educational system in this

country is the educator's unwillingness to accept the status quo. Educa-
tors have continually searched for methods which would improve the instruc-
ticnal process and better meet the necds of lesrners. The literature is
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re;.ote with discussions of new and innovative teaching strategies such
as Individually Guided Education (IGE), Man: A Course of Study, Taba
Teaching Strategies, Plaget-besed instruction, and competency-based edu-
cation. In addition to programs designed to improve the educational
process and curriculum content, other programs have been developed to
address emerging societal needs. Career education, environmental educa-
tion, crime and drug education, and ethnic studies reflect a few of the
programs schools have implemented to address new concerns.

. It is admirable that educational institutions have been willing to
change in an attempt to improve their services. However, the rapidity
with vhich change is often introduced causes problems for teachers.

Some teachers are able to master the skills that are necessary for imple-
mentation of the new programs. For many, these innovative programs have
become a source of frustration. They likely received their teacher pre-
paratory training prior to the development of the new concepts and need
help in mastering them. A substantial inservice program is required to
develop the competence and confidence of these teachers (Isenberg, 1966:
p. 7).

Curriculum leadership is one of the areas in which intermediate edu-
cational units can provide s valuable service to local districts. Through
these agencies, school districts of all sizes are able to make highly
trained curriculum specialists available to their teachers. Specielists,
employed by an intermadiate unit, are free to work with all of the teachers
uithin the agency's boundaries. Thus, every district has access to these
professionals; yet, no single district has to bear the total eipense.

The curriculum consultants work with individual teachers as well\‘as with
groups. If requested, the specialists mske classroom visits to help
teachers on specific problems. Conducting inservice sessions on new pro-
grams and teaching techniques is also a primary function of these ccnsul-
tants. . |
The Texas Education Agency (TEA) has used the curriculum specialists
from the twenty Regional Education Service Centers as spread sgents for
specific programs. In 1968, TEA conducted training sessions on the Triple
A Science Program for a specialist from each of the RESCs. These consul-
tants then returned to their own agencies and conducted workshops on this
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topic for teachers from local school districts. This same strategy has
been used far a number of other programs. While the curriculum consultant
in the RESC is a generalist, the centers employ other personnel for speci-
fic aress. Most of the intermediate units have consultants for drug and

- erime education, guidance and counseling, media, special education, voca-
tional education, planning and evaluation, career education, testing,
early childhood education, administration, and finance.

Intermediate educational units have concentrated much of their effart
in curriculum leadership. The regional units play a major role in pro-
viding inservice education for practicing teachers. This service has been '
especially valuable to rural schools since they are severely limited in
their ability to employ curriculum consultants. Intermediate units working
cooperatively with local districts perform a needed task by providing
teachers with regular assistance in the latest curriculum developments.

Media Seryices .
The concept of developing regional media progrems is quite dated.

As far back as the 19303, with the St. Louis County Cooperative Audio—
Visual Center, have concepts of this nature been implemented. The gen-
eral notion, however, is gaining popularity across the country at a rapid
rate. Regional approaches are receiving considerable attention as school
districts realize that many specialized services, such as media, cannot
be independently operated on an efficiency level comparable with a region-
alized operation. Current examples of organizations utilizing the regional
concept are as follows: DBoards of Cooperative Fducational Services in
New York, Intermediate Educational Districts in Oregon, Regional Education
Service Centers in Texas, and Educational Service Units in Nebraska and
Towa (Liberman, 1972: p. 46).

Liberman delineated several reasons for the rapid growth in the
regionalization of media:

1. The high cost factor of educational materials, equipment, and
support services.

2. The need for a wealth of expensive educational materials such
es 16 mm films and videotapes to support an effactive instruc-
tional program.

3. The need for a variety of educational services such as video
tape duplication that are too expensive to be offered indepen-
dently in each district.



L. The need for mrofessional direction in assisting districts in
development of effective techniques for utilizing media.

5. The ability of many regional centers to acquire federal funding
to better support their programs [p. 46].

One of the most popular services intermediate educational units have
provided participating school districts is in the area of educational com-
mmnications or media. Specialized services embodied by media include the
following: : -

1, Loan libraries of 16 mm film available to the various partici-

' pating schools.

2. Duplication services for audio- and videotapes and transparencies.

3. Graphic development and reproduction services, including slides,

. transparencies, posters, and so on. Usually these services are
available directly to teachers upon request.

4. Audiovisual equipment repair and preventative maintenance services.

5. Television production fai:ilities for microteaching and inservice

utilization. :

6. 1Inservice training and staff development programs in media design

and utilization.

7. Centralized purchasing of media equlpment. instructional materials,

and supplies. '

8. Professional library services, including state-adopted textbock

sample copies, curriculum guides, professional books, and journals.

9. Printing and duplicating services for school district news organs,

brochures, and catalogs.

10. Specialized subject-matter resources in drug education, driver
end safety education, guidance and counseiing, reading, environ-
mental education, and others.

The 16 om £¥lm library in most regionalized operations consists of
a comprehensive bank of films. These instructional materials vary from
special staff development and inservice training techniques to subject~
matter areas at all grade levels. Normally, the film may be scheduled
upon request by clientele teachers, and the materials are then mailed or
delivered to the appropriate classroom. Each teacher is provided a cata-
log of subject-matter-organized film title listings and booking instruc-
tions and forms. Although the majority of centers schedule film by hand,
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some have developed rather sophisticated computeirized booking systems.
These plans hold promise for routinizing such services by decreasing the
"turn down" rate and, generally, improving the service.

In eddition to the economic advantages, another advantage of the
regionalized media organization is the availability of a comprehensive
instructional library for all teacher clients to use. Single libraries,
financed independently by school districts, would be hard pressed to pro- .
cure, maintain, and distribute the quantity of films possidle through a
specialized and centralized regional instructional media center.

A standard practice by many regional media centers is to involve the
users of the materials in the selection and procurement processes. Com-
mittees are formed to advise,after considerable study, the regional
center of the films recommended for purchase. Such varisbles as (1) how
well the film complements school curricula and instruction, (2) the cost
of the item, (3) the estimated level of need for the:film, and (4) the
timeliness of the topic are considered.

Services embodied by media or educational communications which
typically are available to clients of the regional media center include
consultation, staff development, and inservice training activities. Many
centers employ media specialists who work with teachers and other educa-
tors in the development of instructional medias and on their utilization.
Substantial portions of such consultation are performed at the educator's
home base—his school. Obviously, this approach ensbles the media con-
sultant to more effectively react to specific problems the client may
present or demonstrate. Similarly, the consultant can assist in the
selection of alternative solutions when he can observe and assess the
problems first-hand and evaluate the effects of his suggestions for
improvement. In addition, the delivery of consultative services to the
achools promotes the possibility of cutting down on the expenditure of
unproductive time involved while numbers of teachers travel tc be con-
sulted.

In all probability, media-related services enjoy the most common-
ality of all regionalized services yet installed in the country's inter-
mediate educational units.



Driver Fducation
The nature of driver education militates towards its applicability

to regionalization, for drastically increasing the number of students
taught while only moderately increasing the number of ataff persgnnel
contributes to desirable economic benefits. 7

Region XIX Education Service Center in El Paso, Texas, responded to
a request by its clientele schools in 1969 to pilot and study the feasi-
bility of consclidating several school district driver education programs
into a regiocnalized format. The per-pupil costs and overall effective-
ness of providing driver education were carefully analyzed. It was con-
cluded that costs could be reduced and the effectiveness could vt enhanced
by regionalizing a program that used driver simulation equipment.

By utilizing special simulation equipment, several advantages accrued
to the program. These include the following:

1. A larger number of students can benefit from such a program.

2. The per-pupil cost of instruction can be substantially reduced.

3. Fewer teachers are needed. ‘ '

L+ Students can learn the necessary basic skills in a simulctor as
effectively a»s in a dual-control car.

5. Students can davelop better attitudes.

6. Students can learn appropriate responses to emergency situations
without the attendant hazard of actually being in a car on the
road.

7. Electric scoring devices can provide immediate detection of
student errors (Hall, 1969: p. 13).

Fiscal expenditure reduction under the regionalized driver education
program with the use of the simulators was approximately 32 percent. This
figure was based on information obtained from the Texas Educat'ion Agency
(the Texas State Department of Education. During the 1967-68 school year,
360 school districts in Texas reported an average per-pupil cost for
driver education of $58.74. In that same period of time, 2,400 students
in the Region XIX ESC service area completed the course in a conventional
program operated by 11 school districts at a cost of $75.00 per pupil.
Subsequently, during the period from June 1969 through the 1969-70 school
year, some 8,000 students completed training in the new, regionalized
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program at an average cost of approximately $40.00 per student. Com-
putations were inclusive of amortization of similation equipment over
a ten-year period.

According to the suthors (Uxer and Benson, 1971) of a report on the
Region XIX ESC regionalized driver education program, "The efficiency and
cost reduction of the program may be attributed primarjily to centralization
of class scheduling, utilization of ériver training assistant instructors,
limited use of driver training vehicles, optimal utilization of certified
instructors, and use of simulators to increase student-teacher ratio”

[p. 17].

Contributing to the success of this type of regionalized instructional
. program, featuring direct services to students, was the initiative of the
State Department of Education (TEA), which jointly with the Texas State
Department of Public Safety modified the credit requirements relative to
the driver educaticn course. Driver training experiences in the simulators
were accepted as a portion of the behind-the-wheel experiences previously
required. The fiscal advantages of increasing the student-teacher ratio
in the in-car laboratory phase from approximately four to one (one instruc-
tor with one student driver and three student-observers) to sixteen to one
(using the simulator) are quite apparent.

Equally important to thu success of the endeavor was the utilization
of paraprofessionals, who performed almost total instruction in the lab-
cratory phases involving the simulation and actual in-car driving and
observation. Although trained and certified as teaching assistants, these
personnel were not required to possess a college degree. The regular
supervisory teachers, who provided all of the classroom instruction,
typically held masters degrees. ,

The administrators of the Region XIX ESC make no contention that
successful implementation of the regionalization concept in this particular
case is indicative of the need for regionalization in all arsas of educa-
tion. It may be concluded, however, that some advantages do accrue when
separate school district programs are reshaped into regional designs.
Efficiency in manpower utilization, if properly organized, may result in
substantial increases. Additionally, if expanded student access to im-
pr:wed educational experiences is an outcome of a regionalized schema,
the plan is worth considering.



Rural schools, in regionalized programs, have derived a number of
benefits. Through the regional approach,small, rural, isclated school
districts can offer the same opportunities for their students as do the
larger school districts. When the small student enrollment of one school
1s combined with that of other small schools the possibility for cost~
effective instruction is enhanced.

. Other Services ,
The services provided by intermediate educational units should sup-

plement the elementary and secondary programs of the public schools; the
intermediate sgencies should not offer programs which éompet_.e with those
of public schools. There are numerous services, in addition to those pre-~
viously discussed, which can legitimately be provided to local districts
by intermediate units. Some of the more common services identified in

the literature include the following: cooperative purchasing, bus driver
training, adult education, health and nutritional programs, cultural en-
richment programs, transportation services, psychological services, plan-
ning of school buildings, proposal writing, research, social services,
teacher recruitment, and custodian training (Isemberg, 1966: p. 9;
Tamblyn, 1971: pp. 12-13). The types of services which might be provided
by intermediate units are almost unlimited. Of course, specific programs
shouid be selected according to the particular needs of the local districts
served by the intermediate unit. By cooperatively planning with its dis-—
tricts, an intermediate unit can develop a set of services which will

best meet the needs of its schools.

a



Chapter IV
SUMMARY AND RECOMMENDATIONS

Contained in this chapter are an overview of the previous three chap-
ters and a set of recommendations by the authors which hopefully will im-
prove and optimize the effects of the intermediate educaticnal units on
public education.

Summary :

In Chapter 1, the development »f the American school system was
traced from its inception in colonial America to contemporary times.
During this period of approximately three hundred years, the function of
education has been “rensformed from its original, restricted, religious
orientation of enabling the population to rcad the Bible into a compre-
hensive, almost all-encompassing, responsibility to accept the challenges
of solving almost any societal problem.

The gradual expansion of the school's responsibilities to be all
things to all people has been based, in part, on the people's faith in
the educative processes. Attendant to the increasing comprehensiveness
of the American school system has been the changing nature of our popu-
lation—from almost cdmpletely rural to substantially urban. The effects
of the Industrial Revolution were reviewed, vhereby philosophical modi-
fications in education resulted in a shift in the image of the school
from one in which schools pursued the Aristotelian ideal of knowledge for
its own saske to one of practicality and utility.

The thrust of the public school system toward including more curri-
cula in the schoolihg process was further amplified by the willingness of
the system to accept responsibility for a greater portion of the indivi-_
dual's life spen. This materialized with the ruling rendered in the
Kalamazoo case, which installed secondary education as an integral compo-
nent of the public education design.

, Recent and contemporary demands of the publié schools were briefly
discussed. These demands tbuched upon the concern in the 1930s that
schoois teach for social development, the conversion and adaptation of
school programs to meet wartime needs in the 1940s, the reaction to the
fear that the douﬁtry was technologically inferior in the late 1950s, and

49
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the desire in the 19703 to enhance the relevancy of the schoolxng processes
for the minority populations of the nation.
. Characteristics of the rural population were identified and were
‘brieflj.explained, especially that the rural population, in general, is
'not dissipating. Although the rural farm sector.has declined appreciably
dufing the past severity years, the nonfarm, rural population still con--
stitutes a substantial percentage of the nation's total population—almost
45 million. ' ’

That these millions of Americans rely upon rural schools to provide
adequate experiencea for the children who attend them should be of para-
mount importance to the educators of this country. Owing to factors.
earlier discussed, stuaents attending rural schools normally do not have
educational opportunities equal to %hose of students who attend larger
schools. In fact, the problems peculiar to the rural school have had the
effect, in essence, of penalizing the child. Discussed were such disad-
vantages as limited financial cspabilities, abbreviated curricular offerings,
inability to attract and maintain quality staff, dated administrative and °
organizational structure, and provincialism and conservatism. '

. The development of the intermediate educational unit in this country
was traced from its original entrance into the educational community as a
county unit to its relatively recent emergencenas a regional unit. The
differences in structure, role, and geographic responsibilities were des-
cribed. . _

Basically, the county unit was installed to perform specified adminis-
trative services to school districts and to improve communications between
the state and the small, rural elementary schools. Although it served
admirably in its time, many authorities agree that the county unit has.
probably outlived its usefulness. ‘

Typically, the qualifications of the administrator of the county unit
were more political than educational; therefore, meaningful services avail-
able to schools from the county office were limited. The regulatory powers
delegated by law to the county unit vere specific and generally required
the services of only a single person, the county superintendent of schools.
Because of the initial rationale for the establishment of the county unit,
minimal modification of its role has occurred. Being highly oriented,
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generall;;r, toward rurality, the county unit has remained rather static
and has experienced only minor changes through the years.

Regional units contrast dramatically with the cowrty unit- in several®’
ways. While the county unit typically serves a single county area, the
regional unit may serve several counties, each with a number of school’
.districts within its confines. The trademark of the regional unit is

ervice, and the limited regulatori' functions assigned to such units enjoy
only low-key publicity. Regional units have been associated with the
desired outcomes of economizing educational opportunities for children

and providing specialized staff personnel to local schools and other
organizational resources within a ptrescribed area. /

. The approaches taken for the establishment of intermediate educational:
units vary broadly from state to state. The legal paramei:ers differ, roles
and services vary, and the names contrast. However, the pivotal. philoso-
phical consideration is "elatively commons %,o improve tlie'quality of edu-
cation available Yy provid:Lng services to the local education agencies.
Types of Units

Chapter II contained a detailed comparison of county and regional
intermediate educationel units. The strengths and limitations of these
two types of units were discussed. The authors are of the opinion that

intermediate units organized on a regional basis are much more efficient
' and economical than are those Timited by county lines. ‘Regionalization. .
permits, first of all, a degree of flexibility that county units do not
enjoy. A regional ﬁnit, while normally including s,ev;eral counties, can
be limited to a single city, if the need exists. For example, among _
Pennsylvania's. twenty-thfee intermediate units, one has been designated J
to serve the city of Philadelphia and another to serve Pittsburg. At the
other end of the spectrum, the regional unit can be quite large. This
is particularly important when attempting economically to deliver services
to rural schools in sparsely populated areas. i“or example, the Regional
Education Service Center in Midland, Texas, serves about 70,000 pupils,
but these students are scattered throughout nineteen counties and 37,000
square miles of territory. _ o |

States which presently have county intermediate units are encouraged
to réorg'anize. those units on a regional basis. Also, states considering
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the initial establishment of intermediate agencies Are encouraged to or-
ganize their units according to regional boundaries. Some varisbles which
should be studied when determining boundaries include the following. stu-
dent population and distribution, number of local districts, locsl district
wealth, socioeconomic levels, distance, and cultural orientations.

_Recommendations
Regulatory versus Service Roles R 7 .
There has been considerable debate relative to whether intermediate
units are best fit to be prorviders of service or possessors of regulatory
authority. In their initial establishment, most intermediate unit instal-
lations could best be characterized as. extensions \'}r arms of the state

government designed to deal with local school. districts. In many state

‘intermediate operations, such as California, Iowa, and Michiger, specific

line power enforcement responsibilities have been legislated. However,
this power has been estahlished in the intermediate units only when those
agencies have served as arms of the state departments of education.

Whether t};e effectiveness of the intermediate unit as a service agency
is affected yhen it is also vested with regulatory powers is debatable.
Some authorities believe that ‘the intermediate unit's key to ecceptance by
its clientele schools is its consistent provision of quality programs and
services. _ . ) .

~ In the opinion of the writers, /a/factor more critical than whether or .
not regulatory powers are given the intermediate unit is the degree of
acceptance the unit enjoys based upon its ability to perform adequately

in its involvements with the schools it serves. An intermediate unit builds

a stronger reputation as an educational leader by providing services than
by relying upon a statute which mandates that these units provide leader—
ship. ‘ - ' S

' Under certain circumstances, however, intermediate units might be,
more- effective if authoritative measures were utilized. For example, if
specific programs or services available through the intermediate unit
proved to-pe more effective than similar provisions offered by the schools,
then the schools should be required to accept delivery of such services—
as when regional media 'services featuring a comprehensive film and instruc-
tional materials library can be operated by an intermediate unit more
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econotiically than by individual school districts. In such a case, more

teachers and students weuld benefit from the comprehensive holdings of a
regionalized media center. The authors recommend that, vnder these con-
ditions, the schools be required to participate in the regional program

rather than be allowed to establish their own.

Boards of @tg/ ol

The structure of governence of the intermed{ate unit is dependent
upon the established mission of the organization. If the intermedia‘e
unit functionally serves as an extension of the state department of edu-
cation, its board of control probably is the state board of education.

If the unit is established basically to wvrovide services to schools which
request and accept them on a voluntary basis, the unit probably has its
own sépﬁrate board of directors. Howeh"r. & number of plans for providing
governance are operative throughout the country.

It is recommended that theclientele organizations of the intermediate
units be represented in the policy-formulstion processes. Whether indi-
vidual schools or districts nominate representatives to serve on a board
of directors or whether a superintendént or one of his school board members
represents the district is not of particular consequence. The concept of
local control is broadened to become regional control in this instance,
but is, nevertheless, 3 desirable condition in insuring that the institu-
tional goals of the intermediate unit and the educational agency being
served are compatible.

Financing

Types of financial arrangements which have been developed to support
the intermediate educational unit vary slmost as much es do the roles the
units have assumed. A number of states, for example, permit the inter-
mediate unit to levy taxes; however, others are almost totally dependent
on local funding support. Most intermediate units have legal permission
to accept funding from federsl, state, and local sources. There ere also
matching arrangements whereby local revenues are matched .o some extent
by the state. Incentive programs have been established which feature
reimbursement to local education agencies for expenditures associated
with %cooperative involvements, on a voluntary basis, with the intermediate
unit.‘; Flow-through funds from federal sources to the state and finally to
the intermediste unit constitute another type of financial arrangement. .

/
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A guaranteed basic funding for a core of adm:!histrative and program-
matic operations is recommended. Included in this funding should be ade-
quate financial resources for the salaries of the chief executive and his
administrators; support for facilities; funds for business, commnication,
and secretarial services; and transportation allowances. Additionau,v,'
administrative costs associated with primary services, such as instructional
media and planning and evaluation, should be included in the base funding.
Additional funds should be available in the form of grants obtained by
the intermediate unit from state and federsl sources. These funds should
be available only after the intermediate unit and its clientele have
Jointly submitted a request based on a cooperaiive needs assessment and
planning relationship. The intermediate unit!s clientele must be involved
in determining the needs of the unit and in establishing programmatic
priorities and thrus_ts to address the needs.

It is further recommended that all funding be reviewed annually, even
in continuation projects, to insure that priorities still exist in the
application areas. Frequent review of the use of basic financial resources
would also be appropriate.

Staffing

One of the major benefits school districts derive from intermediate
educational units is ready access to the human resources of those units.
Intermediate agencies are better able to emplo;” and retain highly trained
individuals than are many school districts. Rural schools, for example,
have a particularly difficult time employing specialists. Yet, the impor-~
tance of a school being able to call upon the services of specialists for
assistance has been established. Isenberg (1966: p. 1) stated that the
intermediate units are excellent vehicles for meking specfalists avail~
able to classroom teachers.

If the middle-echelon agency is to provide useful consultative assis-
tance to schools, those units must be staffed by individuals with the
needed competencies. Haskew (1971: p. 27) stated that once a regional
education agency has secured a staff, it must live wiih that staff's
strengths and weaknesses for a long time. He accurately summed up the
danger that intermediate units face in staffing, “Mediocrity once secured
is hard to overcome”[p. 27].
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The success or failure of an intermediate unit is determined by the
quality of the programs it provides to the local districts. Fewvariables
have greater influence upon program quality than do the abilities of the in-
dividuals empl-iyed by the intermediate agency to conduct those programs. For
this reason, the suthors recommend that considerable effort be expended by
intermediate units to employ and retain competent personnel. Because of the
criticality of obtaining a quality staff, salaries paid by intermediate units
must be coxpetitive with other agencies searching for the same types of indi-
viduals. Specifically, salaries paid by intermediate units should compare
faforably with those paid by universities, commnity colleges, state and
federal education agencies, and the better-paying school districts.

The most critical position in an intermediate unit is that of chief
executive. The leadership provided by that person should shape the direc-
tion of the sgency and the overall quality of its programs. The individual
employed Tor this position should be a generalist, hold an advanced degree
in education, and have administrative experienze in the public schools or
in an intermediate unit. He should b2 firmly committed to the concept of
regionalization and be philosophically oriented toward change. The chief
executive must be able to work effectively with school superintendents
He must be diplomatic and, yet, risk-oriented if he is to function as a
facilitator of change.

Once employed, the chief executive shculd expeditiously build a small
a.d competent administrative team. Team members should bo no more than
one level below the chief executive. While théy should possess in-depth
expertise in a particular phase of the organization's work, they should
also be capable of working in a number of other areas. It is particularly
important that they be skilled in working with people and that they pos-
sess planning, administrative, de comminicative skills. Definitely,
they must be able to conceptualize and write funding proposals for needed
programs. Members of the administrative team should constitute the core
cf the professional staff. They, more than any other employees, must be
able to produce results for the intermediate unit and its client schools.

Some individuals trained in narrow specialities are needed by inter-
mediate units; however, the specific programs offered by the agecny should
determine the types of specialists required. Media specialists, computer
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technicians, specialists in various learning disabilities, and business
office personnel typify the kinds of jobs that require persons highly
trained in relatively narrow fields. Since even intermediate units can-
not provide specialists in every area, it is advised that the agencies
act cautiously when hiring specialists. For example, it would likely
be better to employ an individual with broad experience in curriculum
development than g person whose specialty is limited to a single area,
for example, mathematics, science, or elementary education. The expert
in curriculum development will be of value to many more educators than
will the subject-matter specialist. If in-depth expertise is necessary
for a special short-term project, contracting with outside consultants
or using the "holding company" concept is advisable. Either of these
approaches would be superior to employing a full-time staff member for
a single, temporary project.
Improving Services to Rural Schools
An often—quoted advantage of intermediate educational units has been
their ability to provide services for rural schools that the schools could
not economically provide for themselves. The authors are in complete agree-
ment with this proposition. The benefits which accrue to rural schools
by participating with an intermediate unit in programs such as media, data
proces2ing, and curriculum consultation have been well documented.
Unfortunately, many rural school districts could be receiving an
improved quality of service if the leaders of those schools were more know-
ledgeable about the purposes of intermediate units. Intermediate units
hzve as their primary function the provision of services to schools. Con-
sequently, they are, in almost all instances, very concerned about the
opinions of local superintendents, principals, and teachers. Professional
employees of even the smaliest pchools usually have substantial influence
with the administrators of the intermediate units. It is recommended that
rural school superintendents become better acquainted with the top-level
administrators of their middle~echelon agency. Problems faced by the
schools should be openly discussed with these professionals and suggestions
solicited. School people should consider the intermediate educational
unit as an additional resource they can utilize in solving their problems
and not as an organization which is in competiticn with the public school.

4
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Local school administrators who take the initiative in establishing con-
tact with their intermediate unit will reap benefits in terms of improved
and additional services.

Other Recommendations

State departments of education should increase their utilization
of intermediate units in statewide planning efforts. Each region
within a state should have a regional planning council composed
of the superintendents of schools and the chief administrator of
the intermediate unit. Representatives of the regional planning
council, along with state department officials, should make up a
state planning council. A primary function of these groups should
be long-range planning and problem resolution. The structure of
the groups should encourage commmnication from the local and
regional agencies to the state department. They should not be
used simply to pass information from the state to local and
regional units. These groups should have actual influence upon
such decisions as formalization of guidelines for program funding,
distribution of state and Federal finances, and legislative pro-
posals which affect public education.

Intermediate educational units should develop the capability to
provide schools consultative assistance in prograa evaluation.
Each school district should be encouraged to engage in 8 substan-
tive evaluation at least every three years. In addition, inter-
mediate units should help local districts to establish and main-
tain an ongoing evaluation program designed to improve the instruc-
tional process.

Boards of directors should make a concerted effort to employ the
most qualified person available for the position of chief executive
of the intermediate unit. When an opening occurs, criteria to

be used in selection should be published, the vacancy widely ad-
vertised, and a search begun for the best candidate. Certainly,
the job ought truly to be open and the board committed to hiring
the most capable applicant. A screening committd®e composed of
professional educators should be used by the board to eliminate
individuals who do not meet the published criteria. The authors



recommend that once the board arrives at a selection, confirmation
by the state commissioner of education should be obtained prior to
announcing the board's choice. Conversely, approval of the commis-
sioner should be required before a board can dismiss a chief exe-
cutive.

The boundaries of the intermediate educational unit should be
coterminous with thosz of other regional governmental agencles

in the state. Communications between the various regional agencies
should be established in order to augment better regional planning.
State legislatures should closely examine the possibility of equal-
izing educational opportunities between school districts by uti-
lizing regional intermediate educational units to a greater degree.
For example, regions might be more appropriate than counties for
the purpose of assessing property for taxation. Clearly, there
would be fewer administrative units to deal with -and consequently
less deviation between the assessments. .

The state department of education should encourage, possibly with
funding, several or all of its intermediate units to develop true

" expertise in specific topical areas of education. Staff from the
various intermediate units could then serve as resource people
throughout the state, wherever their talents were required. Top-
ical areas might include accountability, collective bargaining,
environmental education, teacher evaluation, management by obJec—~
tives and results, bilingual education, and rieeds assessment.
State departments of education ahcmid launch a vigorows campaign
designed for better informing school boards and their superinten-
dents about the purposes of intermediate units. They should ,
élearly state the legal status of intermediate educational units,
what types of services are available through these agencies, and
the costs to districts for services. In addition, the differen-
tiation between the role of public schools and the role of the
middle—-echelon agencies should be outlined. It should be stressed
that intermediate educational units are resources for districts
and that the two types of organizations are not in competition.

The linkage between the Rural Education Association (REA) and
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intermediate units should be increased. Efforts should be incen-
sified to inform rural school administrators of the services %hey
can procure through intermediate educational units. The ERIC
Clearinghouse on Rursl Education and Small Schools and the REA
ere in ideal positions to facilitate this linkage. '
Administrators of intermediate units need to make a coordinated
cffort to infcrm decision makers in the educational community
about the legitimacy and the role of their organizations. "This
effort should be conducted at the local, state, and national levels.
Writing for professional publications and working through organi-
zations such as the American Association of School Administrators
(AASA) are two strategies which might be utilized. If intermediate
units are to be assured of continuing in this time of increased
competition for dollars, they desperately need the support of in-
fluentisl persons within the profession.

Intermediste educational units should teke & more active role in
encouraging rural school districts to cobperate~with each other
in rograms in which intermediate units are not eligible to parti-
cipate. That is, they should serve as the catalyst to help the
districts establish cooperative programs among themselves, even
though the intermediate unit is not directly involved in the pro-
grams. In some states, sharing in the use and costs of the fol-
lowing types of activities would be applicable: mobile learning

- facilities, itinerant teachers, social work.cs, and vocational
programs.
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