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FOREWORD

The annual meeting of the Kentucky Association of School Ad-
ministrators and the Second Annual Conference of the Advisory
Council on Public Edueation in Kentucky was held on December 12,
13 and 14 at the Sheraton-Seelbach Hotel in Louisville. The joint meet-
ing was devoted to a conference on school insuranee, school plant main-

tenance and operation. This bulletin is a report of the conference
proceedings.

We were indeed fortunate to secure the services of Dr. N. E. Viles,
Associate Chief, School Housing Section, U. 8. Office of Education,
and Dr. Henry H. Linn, Professor of Education, Teachers College,
Columbia University, as conference consultants. We are also grateful
to Mr. Cad P. Thurman, Commissioner, and Mr. H. L. Trimble, Assist-
ant Commissioner, of the Department of Insurance and to the in-
surance underwriters who aided in the program.

In the last two years many new classrooms have been construeted
in Kentucky, and it is highly important that school districts have
?deCIuate insurance programs to protect the investment in these build-
mgs. Of equal importamce is the development of maintenance and

operation procedures that will increase the life and utility of our
schools.

The Department of Education publishes this bulletin in the hope

that it will serve as a basic guide in developing good insurance, main-
tenance and operational policies.

Robert R. Martin
Superintendent of Public Instruction
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DEVELOPING A PROGRAM OF
SCHOOL PLANT INSURANCE

(Lecture by Dr. N. E. Viles, Associate Chief, School
Housing Section, U. S. Office of Education, before the
Kentucky School Insurance, Maintenance and Operation
Conference, December 12-14, 1957, Sheraton-Seelbach
Hotel, Louisville, Kentucky.)

School plant insurance is not new. School boards as trustees of
the sechool property feel obligated to protect the interests of the
people. They feel justified in spending public money to buy insurance
protection on such property. There was a time when school fire
insurance with perhaps some tornado coverage was about all the
insurance the sechools purchased. These coverages were usually pur-
chased from some local citizen who had authority to sell insurance
coverage. This was before the time when insurance was looked upon
as profitable business by agents and insuring companies and before
various types of coverage had been proposed for and sold to school
boards. School property insurance is one of the means of providing
%‘epla.eement funds for property that might be destroyed. As such it
18 written primarily to protect against calamity loss. However, econ-
omists and in many cases court decisions have indicated that the use

of public funds to purchase school property insurance may repre-
sent a prudential use of distriet funds.

- ;[n the long run premiums—ecovering indemnities, agent’s com-
%nlssmn?,.administrative and adjustment costs—must exceed the loss
Indemn'lt%es paid. School administrators are interested in holding
to 4 mmimum the spread between premiums paid and indemnities
receved. They also wish to know that premium rates are held to a
nimum consistent with sound business, and that rate schedules
are as f_air for schools as for other insurers. As an aid in evaluating
school insurance costs the U. 8. Office of Education has assembled

d . = . . ’ 1
bata on school fire insurance premium costs, losses, and loss ratios
y States for a five-year period.

Outlining The Program

In setting up a new
may b

This g

] program or in revising an old program it
e desirable to start with a comprehensive insurance survey.
= urvey should p'rovide for local officials a summary of the total
gram. It should list coverages of all types and show cost of each
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and totals. It should show such cost for each unit to be protected
If data are available it might be desirable to show loss experiences
by types. The available rating schedules and/or rating sheets o
each risk should be examined to determine what hazards or danges
may be eliminated and the rates reduced. A study of the types of
coverage, of the loss experiences, and the potential risks should indi
cate whether coverages are adequate or whether they provide over
protection in the various areas of either extensive or limited risks
I is desirable that the coverage protect at the point of existingor
potential risk, but that the school not pay for over-coverage.

On the basis of the survey it may be possible to set up immediate
and long-range programs. Most schools cannot afford to justify com-
plete coverage of all risks and may wish to set up a selective coverage
schedule with complete or partial coverage in the areas of greatest
existing or potential risk. The program should be planned for
adaptability to changing conditions. The planning should be 0
scheduled as to concentrate maturities and renewals at one date of
the year. This would simplify handling. Equalized annual maturities
and payments facilitate budgeting. Term policies, co-insurance, and
other rate or exelusion concessions should be considered as possible
economies.

Administering The Building Insurance Program
Few schools have adequate insurance records. It is desirable o
maintain a simple but comprehensive school insurance record system
Records should provide such information as:
Ageney information, allocation, maturities, amounts
Coverage, costs, loss records for each unit or activity
Rating data, source, date of rating
School system loss history, by types of coverage
Values of physical properties to be protected ;
Special data on unusual or special risks such as liability,
dent, workmen’s compensation, or explosion

Coverage—Coverage schedules should be planned. Occasi
some special coverage may be needed but most property coverage
can be included in the general pattern. Hach item of coverage should
be justified on the basis of need or potential risk. The gmount of
coverage that the distriet should carry on each item can be b_ESt
determined by local officials. Many school boards feel an obligatio®
to carry as much as 80 percent of the value of the building in P
tection, and if they do so find it economical to make use of the ol
surance reduction in rates. In some States coverage of at least
percent is required.

acel-

onally
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Qome school boards do mnot attempt to purchase insurance but
carry self-insurance. We should point out here that self-insurance re-
quires the building of replacement reserves. Some school districts
which do mot purchase insurance have the district assume the risk
without setting up any ecash reserves. This—of course—is not in-
surance. It is a district-assumed risk.

Policy Patterns—are generally quite similar in basic content. In
some States schools write specific policies on each risk. In other cases
a blanket policy for the whole district may be written. A common
policy for today is the specific schedule policy which combines some
of the characteristics of each of the others and which makes it pos-
sible to combine coverage on a group of buildings into a common
policy pattern computing from the total an average rate and writing
each participating policy at this average rate. This usually applies to
fire, tornado, or extended coverage but has been used for explosion,
burglary, fidelity, or other coverage. Boards of education should
understand that a basic feature in insurance is that of distributing
the risk. That is one of the reasons sechool boards purchase insurance.
To this end it is usually felt desirable for school distriets to distribute
coverage among the various agencies and companies. Placing blocks
of eoverage with individuals or companies expecting them to reinsure
doe§ not relieve the board from the obligation to obtain the protection
of risk distribution or the obligation to be assured that ample coverage

on all properties they wish covered is properly placed and in force
at all times,

School Property Insurance for City “X”

In order to show a logical procedure we are developing a sample
school building insurance program analysis for town “X.” We
have set up arbitrary estimates of building values, and of rates but
have applied normal procedures to working out costs, ete. The
value of these buildings may be slightly above those for some
small towns. However, when we look at building costs of today we
ol fe“% the need for a re-examination of our school plant coverage.
950 ;l:)hllsﬂgng t_hical town “X”'Woum have an enrollment of about
e ) c1111 the junior-senior high school, 1,650 to 1,700 in ele-
= Doz lgra e}sl; 1-6, and about 300 elementary and secondary in
ter ol schooltofal about 2,950 to 3,000 pupils. You will noto
surance (31: t 18 set-up the property fire and extended coverage
i unds S \\lrlould be about $2.76 per pupil per year on one-year
tabulgt; = 2 ovase and plan outlined. In the following

lons town “X” is looked upon as a city classified as about 6
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or 7 under the Dean Analytic Secale of rating for fire insurance.
This means that the higher co-insurance credits are allowable. It wil
be noted that three of the buildings are classified as “1A” for co-
insurance rating which is one indication that they are of fire e
sistive construction. They qualify for a similar rating for tornado
or extended coverage which allows for the greater credit.

In order to plan a program it is generally necessary to deter-
mine the estimated replacement costs of the buildings if they were
erected now under similar design. From this we deduct deprecix
tion for the past life of the building to arrive at an estimate of ifs
present worth. From the present worth we deduct for certain pos
sible exclusions including excavations, footings, architect’s fees, ett,
which may not have to be replaced if the building is erected as is.
This provides the ecurrent insurable value. From this insurable value
we determine the coverage the board may wish to carry—and the
minimum recommended coverage under the co-insurance clause.
Table No. 1 shows the sehool building property value for city ‘X
(Note, these building values do not include sites.) Table No. 2 shows
the current published fire and extended coverage rates on the
buildings. Table No. 3 shows the estimated coverage and costs
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. It will
for co-
fire re-
tornado
o deter-
RN TABLE NO. 1
eprecia- A
e of its CITY “X
LI POS- School Property Values
es, efc, 3 =
\ 18, + o TEowRg
d as 18 ‘éﬂ o EE’gc":’ E"Eg %‘E%g Ez%gﬁ
. . 8 | I3 | i | Aite | EEiE
= (el el =R SCanp . A==
ty “K! X ITEST, 1941 | $2,100,000 | $1,600,000 | $1,450,000 | $1,200,000
9 shows high school 1954
Douglas grade &
on. high school | 1956 | 400000 | 400000 | 370,000 | 300,000
08ts. 1921
Elementary No. 1| 1953 700,000 300,000 250,000 220,000
Elementary No. 2| 1921 350,000 150,000 125,000 110,000
Elementary No. 3| 1948 225,000 185,000 168,000 170,000
Elementary No. 4| 1957 300,000 300,000 270,000 220,000
Contents “X”
high school 180,000 150,000
Contents of
Douglas
ltilst%malted con-
ents elementar
schools % 120,000
TOTALS $2,490,000
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‘5 TABLE NO. 2
CITY “X”
School Building (Published) Insurance Rates

i
|
| 80% co-insurance
! co-insurance
] Building fire extended | co-insurance Iales
i coverage class Extended
{ Fire coverage
|
E T =S T
% high school $ .40 $ .18 1A 2 .032
’ Douglas grade and
high school .45 .18 1A .135 .032
Elementary No. 1 1.20 .28 3A .90 .096
Elementary No. 2 1.40 .28 3A 1.05 .096
‘ Elementary No. 3 .30 .18 1A .09 .032
1
Elementary No. 4 .60 .28 3A 45 .096
i Contents “X”
high school .60 18 30 032
Contents of
Douglas .60 .18 .30 .032
' | Contents of other
. elementary schools
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TABLE NO. 3
CITY “X”

Insurance Costs Per Building and Total
for the Proposed Program

Coverage, rates, and costs with ‘“80%" co-insurance
u 8 % E
O, n o 8 n O b (7]
: S8 |spe | oBle |siBe| g835 | B3sE
: Bf | 28F Srad |RESE | 278 | q.8T%
iz
‘X" Jr.-Sr.
high school |$1,200,000| $ .12 | $1,440.00 |$ .032 | $ 384.00 | $1,824.00
Douglas grade
& high school| 300,000 135 405.00 .032 96.00 501.00
Elementary
No. 1 220,000 .90 1,980.00 .096 211.20 | 2,191.20
Elementary
No. 2 110,000 | 1.05 1,155.00 .096 105.60 | 1,260.60
Elementary
No. 3 170,000 .09 153.00 .032 54.40 207.40
Elementary
No. 4 220,000 .45 990.00 .096 211.20 | 1,201.20
Contents “X”
high school 150,000 .30 450.00 .032 48.00 498.00
Contents of
Douglas 30 90.00 | .032 9.60 99.60
Contents
elementary
schools (est.) 120,000 400.00 100.00 500.00
TOTALS $2,490,000 $7,063.00 $1,220.00 | $8,283.00

These totals are for 1
will be reduced by wr
average rate would b

us each

-year term policies and the average annual cost
iting 3 or 5-year policies. As they now stand, the
e 8283/2,490,000 or $0.3326 per $100 of coverage.

bl Ao agent writing a $10,000 policy (sharing in the total) would
write it for a premium of about $33.26 if on a one-year term policy.
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As was shown following table 3 the average rate for each agent
writing participating coverage out of this total is determined by
deriving a new rate obtained by dividing the total average annual
cost by the total coverage. In practice school boards usually write the
coverage in 3 or 5 parts. In this case they would take the proposed
coverage of $2,490,000 and divide it into 3 or 5 parts, determined by
whether 8 or 5-year policies are written. In initiating the program
they probably would write 1/3 of the coverage for one year, 1/3 for
2 years, and 1/3 for 3 years (or 1/5 each year if 5-year policies are
written). At the end of the first year the expiring part would be
written for a 3-year term. The above recommendations are based on
specific schedule policies 3 or S-year terms with 80 percent co-in-
surance. There are advantages and some disadvantages in policies of
this type. The board has at all times a schedule picture of the amount
of coverage on each building. They know the amount of expiration and
the probable cost per year. Since each agent writes a participating
policy at a common average rate it is easy to check the rates and 10
agent limits his coverage to favored risks. One of the disadvantages
is that with changing building values the amounts of coverage may
need to be adjusted periodically. This would also be true of specific
policies. Some school boards avoid some bookkeeping and collection
problems by arranging for slightly more coverage for some one agent
with the understanding that he will serve in a liaison capacity between
the board and other agents in assembling checks for minor 108
indemnities.

The above discussions and illustrations relate almost wholly {0
fire and tornado or extended coverage on school buildings. This
discussion does not touch upon burglary insurance, boiler insurancé
vandalism, and various other property protection measures. These
paragraphs do not cover various other problems which apply to 10ost
properties, to liability, employee fidelity, and various other types
which are purchased by some schools. These will be outlined in another

discussion.
ocal

In establishing a program of school property insurance 1
ties

school officials need to determine: the current values of the proper
to be protected; the percentage of risk the district can afford to a1
should assume; and the distribution of this coverage among agencics
and companies. They will also need to: analyze the rate structure o
each property and to arrange to reduce rates to reasonable minimums;
and to effect a plan for transposing old programs to desired €%
patterns.
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The time and space available will not permit complete handling
of all of these points here. Hence, the first three, establishing values,
determining the risk the board should assume, and distributing the
risk among agencies and companies will be discussed in a later report.
Brief attention will be given here to rate structures, and to the trans-
fer procedures in setting up a new program.

School Building Insurance Rates—are, in most States, established
by ‘Rating Bureaus’’ independent of but operating under the gen-
eral profit and loss and control pattern approved by the State In-
surance Department. The following is a partial summary of some of
the rating procedures. The summaries which follow refer primarily
to the ““Dean Analytic’’ rating system.

1. The town class is determined on the basis of fire protection
faC}htles. Classes of 1 to 8 give better ratings than do
ratings of 9 or 10.

2, The type of structure and class of each building is deter-
mined. The type of building, its use, and the town class
(protection) determine the base fire rate on the building.

3. Rate penalties for such features as: defective walls, large

areas not separated by fire walls, floor openings, ete., are
added.

4. Occupancy penalties may be added for such things as: de-
fective heating facilities, open vents, laboratories, cooking
units, shops, use of blow torches, paint shops, or stage
hazards. (Under the ‘‘Dean’’ system these penalties are
quoted as percentages of the base rates.)

5. Rate credits may be allowed for superior construction or for
certain protective features such as fire extinguishing
facilities.

6.

Aftercharges (on a straight cents basis) may be applied for.
such things as: defective or overloaded wiring, poor protec-
tion for heating units, broken windows, the presence of rub-
bish or trash, poor housekeeping, ete.

analezszg ﬂ:)ureaps will general.ly p‘roYide local sch(?ol officials
remgmbeo - e rating she.ets‘ of Fhelr buildings. School officials should
iﬁsuran r at' hazard fehmmatlon a'nd rate reductions do not effect
il ci sfwmgs un.tll reﬂecifed in revised rating sheets. Other
extengd ez()i oblems rela,tl?g to co-insurance credits, and to tornado or

coverage merit attention but will not be discussed here now.

o g ;;'”Sf erring to @ New Program—can usually be effected with-
= tlh lculty. One plan is to wait until each existing policy expires
en to transfer its coverage to a mew program. This involves

mixi
coj;ng the old and new programs—often with different types of
rage—and many bookkeeping problems.

163




t
I
|
i
|
\
|
1

Many boards prefer to make a clean break—cancel existing
policies and write new coverages as per the plan set up by the
board (presumably after a survey of need). Companies are nearly
always willing to cancel existing coverages pro rata (without short-
rating) when the company knows that it is to share in the new pro-
oram. The new program is then set up—with equalized maturities—
3 or 5 depending on the program—each expiring and renewable
on a certain designated date of each year.

Most local school administrators have not had—nor have time
to obtain—specific training in insurance. They should be able to
call on the State Department of Education for assistance. A Stafe
])eparhnent(ﬂanrehensivezuhdsory(nfconsnhathwzinsurancesmwme
could be both profitable and beneficial to the schools of the State.
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SCHOOL INSURANCE

(Miscellaneous Coverages and Problems)

(Lecture by Dr. N. E. Viles, Associate Chief, School
Housing Section, U. S. Office of Education, before the
Kentucky School Insurance, Maintenance and Operation
Conference, December 12-14, 1957, Sheraton-Seelbach
Hotel, Louisville, Kentucky.)

In June 1957 we had a general discussion on certain phases of
sehool insurance. This discussion was devoted primarily to the
following points:

1. The scope of insurance as a business

Insurance coverage types on buildings

School insurance rating (a) Prineiples (b) Practices
Amount of property coverage to carry

Setting up a school building insurance program

(a) A planned program (b) Analyze present program
Coinsurance coverage (a) How to compute (b) How to write
Fire loss ratios

State insurance programs

St 2o b9

OO CD

Areas and Applications Covered in This Discussion

The discussion points outlined in our June meeting do provide
essential background material for the areas we expect to cover
thaY- However, we are assuming that many of you heard the
dlsel.ls.sions, and that a repetition of that June discussion would
be tlI‘l.llg‘. For those who did not hear the background discussion
f)f b.asm principles we will be glad to arrange a discussion period
if time is available. We propose to give most of our attention
today to several miscellaneous insurance areas and problems such
454 P‘rotection purposes—calamity vs. minor coverages; packaged
or unit risk insurance ; liability vs. casualty-accident; various minor
areas .Of coverage; and some of the problems in developing and
administering a comprehensive local school insurance program.

Protection Purposes

becoISnceh()Ol' officials peed to re.alize that school insurance has

b 25& sizeable business. As will be outlined later, some schools

e (;r cinoi'le t}fpe§ of- coverage. Bookkeeping has become a

e se,h onl bt e dlStI‘lbllthIIl of coverage among 'ag‘ents plagues

= ol boards. Schoﬁol insurance costs have climbed. In some
S extended coverage is costing more than fire protection.
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It seems essential for school officials to give immediate atten-
tion to their whole insurance programs and particularly to the
scope and relative risks they are covering. As was indicated in
June, insurance is big business. Many agents are encouraged and
urged to sell coverages of various types; and sometimes try to
sell all the traffic will stand. We will touch upon this later. As
indicated, it seems desirable for school officials to give serious
attention to revising the administration pattern of their school
insurance programs. This revision might be based on three or
four prineciples.

1. Schools buy insurance primarily to avoid calamity loss.

2. Sc{loo% insurance should be commensurate with the risk -

volved.

3. There should be some way of assembling a lot of the mis-
cellaneous school insurance coverages into an overall policy.

4. The whole program, and particularly the record system,
should be as simple as feasable.

In some schools various Inland Marine type of floater policies
(to be discussed later) are used for multiple types of risks. In many
cases the loss in each of these areas might be slight and the company’s
cost of reporting and recording the claim may be more than the loss
indemnity. Tt seems desirable that the schools consider the use of
certain deductible types of coverage. The cost of overhead handling
should be less and the district could still be protected in cases of
calamity or major losses.

Deductibles might apply item by item, or by class, or might be
an aggregate deduction for a whole area. Applying the deductible
item by item would involve item designations and identifications i
an inventory. Thus each table, typewriter, or band instrument would
be identified by a designated mark or number with value recorded.
Applying deductibles by a class might call for similar record keep-
ing unless the class was large. For instance, coverage might ap?l)’
to 50 band uniforms. However, having one policy or a set of policies
for 50 band uniforms, another for drum corps uniforms, and anoth'er
for football uniforms might call for the use of many policies and 10-
crease the bookkeeping problem. This coverage is more eomplicated
when applied to such things as school television parts and sets, al}d
particularly to warehouse stocks of such parts. It may prove desi
able to apply some type of overall coverage to a class of similar
objects or properties using a common deductible for the whole class

However, another approach might attempt to group a nﬂ.ﬂlb?;
of classes into a schedule type policy. This could best be applied !
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the classes were similar. In such cases the deductible could be by
classes or it could be an aggregate of the total of the schedule policy.

It might also be possible to apply the deductible factor to build-
ing coverages. After all, the board of education wants economical
coverage and probably is more interested in protecting against
calamity or major losses rather than in the collection of indemnities
for each minor loss.

Packaged vs. Unit Risk Protection

We really can’t make an overall recommendation on the amount
of packaging that schools should accept on insurance purchases. In
many respects packaging has merit—particularly on home coverage.
To open this subject, let us look at a list of certain insurance pro-
teetions some sehools buy—

Some types of school insurance
1. Building, fire—and wind or 8. Transportation liability

extended coverage 9. General liability
2. Contents, fire—and wind or 10. Employee liability
extended coverage 11. Nuisanece suit protection
3. Other property, fire — and  12. Insurance on unearned
wind or extended coverage premiums
4. Special property coverage on 13. Steam boiler coverage
floaters— 14. Aircraft loss
a. uniforms 15. Workmen’s compensation
b. T.V. equipment 16. Driver training coverage
¢. Audio-visual 17. General employee fidelity
d. Library special 18. Casualty accident
e. Musical equipment 19. Special athletic coverage
f ROTC equipment 20. Performance bonds
2 g. Other 21. Special, bonds, documents
z' Burglall'y 22. Builder’s risk
5, Auto, fire-theft 23. Breakage . .. and others
. Auto, liability 24. Vandalism

invei};::;mlfg-ht be Fl'mided into.sev'eral categqrie.s .to cover property
Mo —{iire, wind, thef.t, fidelity, ete.; liability—personal and
ete. Y; casualty and accident—personal; compensation, specials,
basiclgr;rlgeﬁ g a?alyze the packaged deal we nefad to review some
insurance o ets. First, the packaged deal may lend itself to I{egotiated
tracts b Sy re}cts, We are not hl?re advising against negotiated con-

ut feel it desirable to point out that a good many policies
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have been written on a “subject to rate” basis—and so continued
for some time. (This implies a negotiated deal without using pub-
lished rates).

Insurance rating—on school property, fire, wind, and/or ex-
tended coverage has been done for many years, and the rates are
supposed to be scientifically developed on the basis of loss experk
ences by types of risks. Some of the newer types of coverage have not
had as long a history of loss experience records. Hence, the packag-
ing of several of these into one package might make it difficult to de-
termine the equity of the various rates. It seems desirable to poin
out certain criteria which have been accepted as standards by many
rating bureaus and State insurance departments. Under the Fire
Rating Act in some States—‘No agent or broker can write a fire in-
surance policy at any other than the then published rate.”” The term
“subject to rate” not to be used.

Also, “valued policy” not fair and not permitted in some States.
Sometimes applied on coinsurance. When agents agree—may evel
write letter, stating—that a certain coverage would satisfy co-
insurance contract—they imply company negotiations establishing
insurable values, which is contrary to above principle.

Note—the agreement in coinsurance clause says “. .. a condition

of this contract that the insured shall . . . maintain contributing 1m-
surance on . . . property insured to the extent of at least . . b of

the actual cash value at the time of the loss, and that failing to do
so, the insured shall to the extent of such deficit bear—his-her-0r
their—proportion of the loss.” This places the obligation for estab-
lishing current values on the insured.

As previously indicated we once had risks specifically defined
and rates applied for fire and other property losses, by a rat.in‘g
bureau of trained people. This still is done. However, insurance 18
a highly competitive field; agents have need to produce. It is some-
times like selling cars. The package must be wrapped in an attrac:
tive styling pattern. The purchaser is urged to look at the col-
venience rather than to analyze the individual costs.

It is not our purpose to comment on the validity of packaged
insurance for home and other private owners. We have a feeling thet
school officials responsible for use of school distriet funds have
obligation to know what they are buying. They have an obligatie™
to analyze each part of that purchase. They are delegated by the
people to be responsible for the school’s business. The individu{11
may assign his income to various agencies who will look after s

ve al
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welfare—schools boards cannot do so. They are not like the share-
cropper who turns over his crop in exchange for a living until next
year. Hence, if schools do purchase on a packaged plan, they may
find it obligatory to have a detailed analysis of each item of cover-
age together with rates and a clear delineation of the protection
provided. Eventually they may wish to limit their purchases to
areas where risk loss histories justify such purehases.

Liability vs. Casualty Accident Protection

This area covers a field that justifies extensive study. We cannot
hope to make a complete report on it here. We mention it because
it is part of the total school insurance program that must be con-
sidered when a district is setting up such programs and when a dis-
triet is budgeting expenses. Throughout past history there has been
a general feeling that the State, as such, (and the distriets are
entities of the State) does not accept liability in tort. This harkens
back to the whole theory that the king can do no wrong; hence, is
not subject to suit for damages. We are not here disagreeing with
this theory. We are indicating that there is need to study all facets
of the problem.

There is another side to the picture. Government, in general,
has been accepting more socio-economic obligations. Schools have
followed this path and have decreed that children may be forced
to attend school some place. Not only may the child be forced to
atter%d, but he may be required to attend in a certain building, or be
required to occupy a certain seat. Also, we set up our distriet
pattern so that a child may be foreed to ride a bus to school. When-
ever the State and the school community require Jimmy or Mary to
attefnfi school, then that State and that community may have a
dEfm_lte obligation to assure Jimmy and Mary safe travel and school-
housing facilities. This much we accept. Whether the State and the

community should accept liability damage to these children is an-
other problem.

. .Thls is not-a light matter. It cannot be brushed off readily with
¢ idea that the State accepts no liability ; neither can it be settled
?ﬁrff‘;alzenﬂy by sa.zipg that the State will accept limited liability.
o :S,ljthbe.;:erm liability” is'the touchy point. The school that
; p;)rm;a ility 'fo_r transportat.mn may find that a child or visitor
e thalt:eidy mjured by falling over a fence, by slipping on a
A should not have been. sq .slippery, or on ice that should
i n I‘P:mm.fed. The .pOFe]:’ltlalltleS are numerous—the possible

rict’s obligations are infinite. The liability angle does not end
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with the district. It may be carried over and applied to district
employees, particularly when someone can prove negligence. Even
if negligence cannot be proven, the nuisance effect and cost of
claims may be oppressive to school employees. Again, 1t must be
remembered that certain States permit pauper suits which means
that the sued would have no redress for false suits by the claimant.

As indicated, we are not here stating that schools should not
accept liability insurance. We are stating that the schools should
oive attention to some other types of pupil protection. This might
be handled through casualty accident coverage. Recent develop-
ments in pupil or parent-purchased casualty accident coverage
makes it seem probable that the schools might justify purchasing
such protection. This type of coverage has several advantages. It is
finite—in amounts and in the injuries covered. In fact, it is like the
sickness or accident protection we buy individually. Since it is
finite, it does not invite jury award settlements of all the traffic
will stand. Such types of protection pay for the cost for damage but
do not cover “bereavement ease.”

District acceptance of even specific or limited liability may
have implications. There is some feeling that acceptance of a lia-
bility principle may open the door to various claims; students, visk
tors, trespassers—for various areas such as buildings, grounds,
playeround equipment, rough walks, ete. Claiming employee oOF
district negligence in damage might have a nuisance effect and lead
to costly court defense. (And as cases such suits might be brought
under a pauper claim approach and defendant redress might not
be feasible in such cases). As indicated, the purpose of this report
is to indicate the need for a logical long-range plan that is equitable
and does not invite unjust claims or costly litigation.

Floating Property Protection

Various sehool properties are moved from place to place and are
not always or normally covered under the building contents ianElP
tories. For many years little attention was given to providing
special coverage for such properties. During recent years insurancé
agents have been selling school boards numerous and sometimes
large policies on such items. Sometimes these cover both damage
and loss.

If one applies such coverage to musical organizations f“_ld
athletic uniforms, to musical instruments, to itinerant T.V. or audi0-
visual equipment, to transferable machines and equipment, etc., the
possible coverage scope is extensive and the loss Opportunities nt-

170

mer
the

sehe
sche
thei
act

Pro

mos
cha
as 1
off]

are

van
COV

Em

cor
rec
we
(o1
do
S01
the

ag

Bo




listrict
. Even
108t of
ust be
means
1ant,

1ld not
should

might
evelop-
Verage
:hasing
s, Tt s
ike the
e it 1
traffic
1ge but

5y may
f a lia-
ts, Visi-
rounds,
yyee OF
nd lead
yrought
ohf not
 report
juitable

and are
s inven-
oviding
surance
metimes
damage

1S and
T alldio‘
atC., the
ities Nl

merous. Eventual rates and costs must, of necessity, be geared to
the loss ratio and such loss experiences may vary from school to
sehool—or even among the various activities in one school. In some
schools such coverages are quite costly. School officials should study
their loss risks in this area and limit their insurance purchases to
actual need.

Property Injury or Loss

There are several possible coverages in this area. One of the
most common is burglary or theft insurance. Most schools that pur-
chase such protection limit it to specific areas and/or items—such
as money in the school safe, or such easily and disposed of items as
office machines, musical instruments, or laboratory pieces. Cost rates
are usually based on overall loss experiences.

Some other possible property coverages apply to breakage and
vandalism damages. Some schools exempt window glass from such
coverages because of the cost.

Employees-Personal Injury

In some States the schools are required to carry workmen’s
compensation protection on certain or all employees. (In one school
recently surveyed the total workmen’s compensation insurance costs
were equal to about $1.00 per pupil enrolled.) Most sehools allow sick
(or injury), leave benefits, and of course, watch to avoid allowing
double compensation or eredit for time off because of injury. In
some cases potential claim possibilities cause school boards to prefer
the State workmen’s compensation approach. Costs for such cover-

age depend on claims and proper attention to safety may reduce
costs.

Boiler Insurance
Fol“ either low pressure or high pressure steam heating boilers—
or eerte‘un hot water tanks—adequate periodic inspections by a com-
1pleten’.l: inspector probably justify the cost of the insurance. The idea
ere is to guard against explosion rather than to have to collect
damages after the act.
Builder’s Risk Insurance
i Th{s is sometimes referred to as carpenter’s risk coverage and
cso applied to buildings in the process of erection. Builder’s risk
auverag‘e may be increased as the erection progresses. This cover-
tﬁ: Iélay b,e carried by the contractor or by the board. In past years
- oard’s monthly payments applied only to a designated per-
age of the work and materials in place. During recent years
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many contracts have been extended to include board payments for
materials on site—but not yet in place. If this constitutes a type
of partial board ownership or responsibility, the builder’s risk may
need be extended to cover the board’s risk.

Administering a Comprehensive Insurance Program

School officials should understand that a comprehensive school
insurance program has many facets and parts. Proper administra-
tion requires planning and frequent attention. Inmsurance problems
are not always vocal in their demand for attention, and such atien-
tion is often deferred. Yet—when calamity strikes, it may be to0
late to avert loss. On the other hand, proper protection is the obliga-
tion of local school officials. It isnot logical to attempt to shift these
board responsibilities to local agents who have a profit interest in the
coverage written.

Determinating the Coverage to Carry—is a problem faced by
all school boards. This involves two or three factors—the risk m-
volved, the amount of risk the school district should assume, and
the values of the property to be protected—or the extent of the pay-
ments for personal injuries. For the first two the board can study
loss probabilities and establish a policy. The matter of district pay-
ments for personal injuries can be determined as a policy in keeping
with State laws.

The other, on values of the property to be protected, causes
more trouble—probably pl‘ilnal‘ily——beca,use property 18 111@33111‘31)1(‘.
Current values of furniture and equipment can best be determined
by local school officials familiar with costs, use, and longevity. Physi-
cal properties such as buildings present more of a problem. One
usual approach is self appraisals—with or without the help of local
contractors or the architect. Here, the State department cal be
of great assistance by providing data on costs and on use and age
depreciation. A second method is to pay some commerecial appraisil
firm to appraise the buildings. When the appraisal is established,
it can be projected for several years through the use of building
cost indices and depreciation factors—both of which can be pro-
vided by the State department school building service section. For
all properties—equipment or buildings—inventories should be kept
current.

School Insurance Costs—should be studied carefully by SCh'OOl
officials. Prudential use of distriet funds may justify purchasing
essential insurance protection but does not warrant spending such
funds for every type of coverage or to the amount an interested
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salesman may offer to sell. The school Insurance program should
be planned in advance and the costs set up in the budgets. As indi-
cated elsewhere, school insurance records should be complete. They
should provide at all times up-to-date information on coverages and
costs on all properties—and risks, premiums due and agency allo-
cations.

Allocations—of insurance business plague many school boards.
We offer here no suggestion for allocating school business among
local agents—but observe that local sehool board allocations should
be based primarily on school needs. On the matter of allocation to
companies the school board cannot be too careful. It can and should
require that its coverage be distributed among various companies
and that each of these companies have high-class ratings as per the
latest “Best’s” reports.

Self-Insurance—mentioned elsewhere, merits additional atten-
tion here. Self-insurance involves the development, maintenance,
aI.ld protection of ample replacement reserves. Most small school
districts do not find it feasible to maintain such reserves. Distriet
gssumption of loss risks without having replacement reserves is not
ln§11ra110e—b11t distriet risk. All districts assume some loss risk of
tl}ls type on equipment and minor properties. Generally, only large
districts— where replacement of one property would not entail large
tax levies—feel free to assume all risks on major buildings. Another
factor of insurance coverage and cost is now meriting consideration.
S_Olne school boards are considering the effect of applying deduc-
"t‘lbl’es to property coverage—with the district assuming the first

X’ dollars of risk, and the insurance companies taking over from
this point. This technique has been developed and applied in some
of the State school property insurance programs.

.Sta.te School Insurance—is being written in some States. The
Office of Education summarized the practices in these States re-
cently in a bulletin, No. 7, 1956, entitled SCHOOL PROPERTY IN-
SURANCE—EXPERIENCES AT STATE LEVEL. There seems to
be little need to elaborate here on that report.
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DEVELOPING A SCHOOL PLANT
MAINTENANCE PROGRAM

(Lecture by Dr. Henry H. Linn, Professor of Education, Teachers
College, Columbia University, before the Kentucky School In-
surance, Maintenance and Operation Conference, December 12-14,
1957, Sheraton-Seelbach Hotel, Louisville, Kentucky).

The public school plant is our most costly educational tool. If it
were necessary to replace the complete school plant throughout the
nation at this time, it certainly would involve an expenditure of well
in exeess of thirty billion dollars, although the book value (original
cost) is closer to twenty billion dollars. Expenditures for new public
elementary and secondary school plants erected in this country have
exceeded two billion dollars annually beginning with the fiscal
school year 1953-54, and are now approaching the three billion
dollar mark. This latter figure is exceeded if the cost of new build-
ings for non-public schools and institutions of higher learning is
included. It is quite realistic to state that over the next decade the
educational building needs of this nation will call for additional ex-
penditures exceeding twenty-five billion dollars.

Purposes of Maintenance

School buildings and equipment are constantly deteriorating due
partly to normal wear and tear resulting from usage and partly to
the ravages of the elements such as wind, rain, snow, ice, sun, hu-
midity, heat, cold, ete. To offset, or to retard or limit such routine
deterioration, school authorites must carry on a continuing ma.il%-
tenance program so that the property will remain in usable cond:-
tion. This property should be kept in a state of good repairs for
several reasons:

First: since it was purchased to serve a specific purpose, it 18
important that it be properly maintained so that the service can be
rendered efficiently. For example, a defective piece of scientific ap-
paratus may interfere with the educational progress of the pupil.

Second : defective property may be hazardous to life, limb o
health. A defective electrical connection, a worn stairtread, a 100sé
pane of broken glass, a leak in the sewerage system; all of these
represent danger for the occupants of a school.

Third : proper maintenance is a measure of economy in that the
timely repairs may prevent much more extensive and costly repalrs
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at a later date. The old adage “A stitch in time saves nine” is appli-

cable. For example, a small roof leak may require a minor repair
if eared for promptly; but if neglected may ultimately call for ex-
tensive plaster patching, repainting, possible replacement of dam-
aged furniture, and a more costly reroofing job.

Prompt and proper repairs also tend to make the plant more
comfortable, convenient and attractive for the occupants, and have
a bearing on their emotional responses. Ask any teacher how she
reacts to a torn hose caused by a splinter on a desk leg, or to glare
from a window that cannot be shaded because the cord is broken,
or to a stuck drawer, or a squeaking desk. Teachers generally seem
to be more incensed over the many minor but annoying irritations
that could be corrected with relatively little attention than they are
over the failure to make some larger, more costly repair such as
installing new floor covering.

Elements of Maintenance Program

Maintenance work involves men and materials. Most of the
mdividual jobs are more costly in terms of labor than in terms of
materials, although in some cases replacement of equipment may be
the more costly item. For example, more money is spent for the labor
of applying paint than for the paint material itself; but if a large
motor or a boiler is replaced, the equipment may cost more than the
labor used in the local replacement process.

Budget appropriations may limit the amount of work that can
be done during any given year, but if careful thought has been given
to the maintenance requirements at the time the budget is developed,
at least the more obvious needs should be cared for. It is unthink-
ab?e that a school district operates on a purely emergency basis,
d.omg only the very essential jobs when conditions have reached a
final stage demanding immediate action. A good maintenance pro-

gram anticipates troubles and problems, and attempts to care for
them at an early stage.

Preventive Maintenance

: It 1§he maintenance jobs are to be foreseen, there must be periodic
lnspections and written reports of needs. Then, of course, some ac-
100 must be taken to correct conditions. The inspections and reports
lfn tl-lemselxtes have no meaning otherwise. This program which calls
d(:;elﬁiiie;’gslnsj reports and corrective measures to prevent furthe:r
e O1fls commonly known as preventive maintenance. It I8

: - a good maintenance program but, unfortunately, it
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often is by-passed by what we might call “crash maintenance”; that
is, the school authorities know that a preventive program is more
important but they are so far behind in their maintenance needs
that when they employ craftsmen to do the preventive work, they
sidetrack them into the more obvious emergency jobs. The end re-
sult is that the preventive maintenance doesn’t even get started.

On the surface it may appear that this indicates poor manage-
ment but the true explanation is that sehool budgets rarely provide
enough money for plant maintenance purposes. During poor fimes
this part of the budget is cut first on the grounds that it can wait
another year until conditions get better; then when times do get
better little or no provision is made to care for the backlog.

The school administrators could be expected to do a good job
in the area of plant maintenance if the annual budget would pro-
vide an amount equal to 2 per cent of the replacement cost of the
existing plant, but very few school districts make any such provi-
sion. Indeed, many of them are happy if they get as much as 1 per
cent of the replacement cost for annual maintenance purposes and
this just is not enouch, year in and year out, to care for the backlog
of requirements, the emergency needs arising daily, plus the initia-
tion of a preventive maintenance program.

Management

Money alone, of course, will not assure good maintenance. There
must be intelligent management on a top level. In many communi-
ties this work is delegated to a person who also has to care for the
operation of plant, one who has a title such as superintendent of
buildings and grounds. In some cases at least, this person has been
promoted from a custodial position and he has little experience with
work of a construction nature. It is not necessary that this main-
tenance supervisor be a skilled craftsman in any one or several
trades, but he ought to have some knowledge of building and should
understand what constitutes an appropriate maintenance standard.
If this maintenance supervisor’s work is solely in the area of con-
struction, former experience as a builder should prove helpful. This
supervisor must recognize what types of repairs are needed, and
when, and how they may best be made, whether done by local sehool
employees or by outside contractors. It should not be necessary fo
suggest that the supervisor should be a man of integrity, one who
cannot be improperly influenced by politicians or persons seeking
public work.

I know of a number of school systems that have promoted a shop
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instructor to a supervisory position of this nature with excellent
results: the fact that the men have been teachers indicates that they
have a reasonable level of intelligence; their interest in shop work
indicates some degree of mechanical aptitude; their experience n
a school system makes them aware of the value of this work in the
educational enterprise. Because they know how a teacher reacts to
poor maintenance service, they usually are alert to the need for
promptness in replying to requests. It may be said, however, that
whoever is appointed to a maintenance supervisory position should
have the ability to get along with people and to direct those employed
in this division, since his work involves both skilled craftsmen and
unskilled workers.

Maintenance Staff

: In most school systems, the regularly employed custodial staff
18 expected to make at least minor repairs and adjustments such as
fclghtening loose serews and bolts, replacing faucet washers, replac-
g electrical fuses, opening clogged toilet bowls, replacing small
panes of broken glass or repacking a steam valve, or touching up
pamt spots. During summer vacation periods some of them sand
floors or refinish desk tops, paint walls on the inside, and woodwork
on the outside apply cold roofing compound, and so on. The assign-
ment of jobs will vary depending on the practice in the community,
the experience of the employees, and the attitude of organized labor.
It may be said, however, that if one expects good standards of work-
manship in the building or maintenance trades, common or unskilled
labor cannot take the place of the skilled craftsmen. What actually
happens, of course, is that in some communities sloppy standards
O.f work are accepted because the labor cost appears low. An analy-
8is of the true cost, however, may show that it is more economical
to employ competent mechanics at a higher wage who can produce
1ot only better results, but more in terms of quantity.

The question often arises, “Should a school system have main-
}zn:;ile W'ork done t‘)‘y‘ school employees or by outside contractors?”
work isydls not an “either-or” proposition. Generally some of the
S Ione b){ 10f3a1 sc‘hool employees and somﬁe by people from the
ol -e n a. district WV.lth only f)ne or 'two buildings, the custodial
o i’nes \\{1.11 make minor Tepairs during the school year and may
e perinclla CIng some more major repairs during the summer vaca-
the houro 2 a}:hmlgh outside eraftsmen may be employed, either by
S d‘, 01" .V_ eontract., to. care for most of the major work. As

Istricts increase in size, one or more full time repairmen on
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the school staff may be justified. A good all-round man able to par-
ticipate in several craft activities may prove very useful, and if there
should not be enough work to justify his full time employment for
repair work alone, he could, at other times, assist the custodians.
As a matter of fact, there is some advantage in having an extra man
on the staff who can fill in as a substitute for a custodian who may
be absent on oceasions.

As school systems increase in size and buildings in complexity,
there is need for men who have special skills. A carpenter usually
is the first artisan to be employed on a full time basis (over and
beyond the handyman level). A man with skill as a plumber and
steamfitter may be a second choice, although with the addition of
clectrical equipment and gadgets in the new school building today,
an electrician might seem more valuable. As school systems increase
in size further skilled craftsmen such as painters, masons, glaziers,
sheet-metal workers, roofers, or locksmiths may be employed. It may
be added that some school systems may not have enough work of
a single specialized nature to require the full time service of the
appropriate craftsman, but can still justify his employment if he
is able and willing to assist productively in other maintenance ac-
tivities.

Tt is reasonable to expect that men employed full-time with a
tenure status in a public school system should have a “team” attl-
tude, working harmoniously to serve the institution effectively and
economically, without insisting on fine jurisdictional distinctions.
They should be honest and trustworthy. They should be courteous
in their relations with school personnel, and should be men of good
character as they often have to meet teachers and pupils 1n the
schools. They should be industrious and reliable as they must do
least some of their work without direct supervision.

School Employees versus Outside Contractors :
Many arguments have been advanced, pro and con, relative
to the advisability of using school employees or outside contractors
for school maintenance jobs. There is no single pat answer to thus
query, but school authorities faced with the qustion may ponder
the following arguments and then arrive at conclusions applicablé
to their local distriets.

ARGUMENTS FOR SCHOOL EMPLOYEES

1. One central organization of school employes can work more
efficiently and effectively than a scattering of different contractors
who work in buildings intermittently.
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(Reply) This may be true if all work is considered as a whole,
but special types of work and special jobs may be done quite as well
by outside contractors or specialists employed on a time and material
basis.

2. School employees are good mechanics because they have been
carefully selected.

(Reply) School mechanics may be inferior to outside mechanics
because often they are selected on some basis other than merit. Con-
tractors working for a profit also select workmen on the basis of
ability for they cannot afford to have poor workers when they must
bid against stiff competition.

3. School employees may be trusted to work in and about sehool
property with less supervision and with less worry that materials
and supplies may be carried away.

(Reply) There is some merit in this contention when permanent
employees of good character are considered, but unknown tem-
porary employees cannot always be trusted so implicitly.

4. School employees know what principals and teachers expect
a}ld cooperate with them so as to minimize interference with educa-
tional activities.

(Reply) There is some merit in this contention, although such
employees are not always instructed as to what attitude and pro-
cedure should be.

; 5‘. School employees get acquainted with jobs peculiar to school
buildings and therefore can do the work better than outsiders.

(Reply) There is some truth in this contention, for certain types
of work, but it can cover only a limited area.

6. School employees get acquainted with the school buildings
and equipment and often know just what is required for best results.
' (_Reply) There is some merit in this contention, but it also covers
a limited field.
" 7. Wlﬂ'l §ehool en?.ployees, jobs may be started without wasting
me advertising for bids and awarding contracts.
(Reply) This is a distinet advantage at times.

8. With school employees, some jobs can be started without

drawmg. up detailed specifications that contractors must have if they
are to bid on jobs.

e (R‘?pl}’) This is an advantage for many small jobs that can be
e without elaborate and exacting specifications, but for jobs of

8 : e :
me magnitude the specifications will be helpful to school em-
Ployees too,
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9. It is not so difficult to make alterations and changes affer
a job has been started and new conditions develop that require
changes from original plans.

(Reply) This is true, but careful planning will eliminate the
need for many changes that might have been anticipated.

10. With sehool employees, high standards of workmanship ean
be demanded and it is easier to secure such standards from them
when the emphasis is on quality than from contractors who “push”
their man to do quantity work with less regard for quality.

(Reply) This is one of the strongest valid arguments for having
work done by school employees, for experience in general has shown
time and time again that contractors working for profit have
skimped jobs and used short cuts that result in inferior work.

11. With school employees, costs may be reduced, for, unlike
contractors, there is no profit to be earned, no taxes to be paid, and
there may be less overhead.

(Reply) It is true that the profit and tax items are eliminated
and possibly some items of overhead, but these savings sometimes
are offset by other factors that will be discussed in the following
section.

ARGUMENTS FOR OUTSIDE CONTRACTORS

There appears to be no point in attempting to argue that a%l
maintenance work should be done by outside contractors, for pract:-
cal experience has demonstrated the values and advantages of hav-
ing much of such work done by a permanent school organization.
However, there are arguments that may be used to point advantages
to be gained by letting some of the work out to contractors.

1. Contractors working for a profit employ skilled workmen,
good equipment, plan the work for efficiency, and “push” their mell
so that they can do a job at a lower cost than the school organization
and still make a profit.

(Reply) There is some merit in this contention but care lm‘lSt
be taken to see that contractors do not “push” their men for quantity
to such an extent that proper quality is sacrificed.

2. There are some types of jobs of a specialty nature that can bt
handled more efficiently and more economically by outside col
tractors who have skilled mechanics or technicians and who have
speeial tools for such work.

(Reply) This is true for some types of special work done infre-
quently in schools. However, for some types of special jobs, a col
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petent mechanic may be hired on an hourly basis and work under
school supervision without the job being let by contract.

3. During certain seasons, especially during the summer vaca-
tion period, there is so much work to be done that the school organ-
ization cannot take care of it all with its regular staff, so it is better
to let mueh of this work out by contract than to employ tem-
porary workmen.

(Reply) This is a proper argument supported by experience.
However, where a number of contract jobs are in proeess, proper
inspection and supervision must be exercised by the school organiza-
tion to assure proper results.

4. The school organization cannot economically buy the neces-
sary tools, equipment, and machinery to handle all work during
peak periods, and renting such equipment may be costly.

(Reply) This is a proper argument.

Transportation Arrangements for Maintenance Service

A sehool system large enough to have one or more maintenance
employees in all probability will have a number of schools at dif-
ferent locations, and the workmen will have occasion to do consider-
able traveling in performing their work. They also will have to carry
with them basic tools and equipment and, in some cases, materials
used for repair work. Provisions must be made to enable these men
to travel expeditiously without undue waste of time.

Small service trucks owned by the school may be one solution
to this problem, but in many communities the individual workmen
make use of their personal automobiles and are reimbursed for their
eXpenses in connection with the school travel, either in the form of
pay l?ased on mileage, or a flat allowance per month. There are
occasions when the workmen may use public buses or street cars for
conveyance, but the waste of time in getting from one location to
another generally operates against this plan.

.AS mentionad before, not only must the men move about, but
equlpmex}t and materials, some of which may be too large or bulky
;‘)0 tarry In a private automobile or small service pick-up truck, must
ﬂ?e;ﬁ‘z?zljfollr'lgeci.bA largel: tI‘l.ICk.fOI' hauling miscellaneous materials
ol equipminte an1 essent‘.{al mmvestment. I.n any event, necessary

o ln Casés alﬁc materials must be deh.vered promptly. There
o e wthere }zvorkmen have been idle for hours, or e\'ren
T jzen ey have not had on .handl the necessary materials
s e 0 exc'use.for such a 81t'u'at10n, for it 18 clearly due

per organization or supervision or to negligence.
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If the jobs are properly analyzed in advance, the needed sup-
plies can be delivered before or at the time the men start to work,
Since many of the minor repair items recur quite frequently, the men
should carry with them a small stock of general supplies. Miscel-
laneous equipment and materials may be carried in a central ware-
house or stockroom from which they can be procured promptly. In
some cases 1t will be necessary to order materials from dealers and
this, too, must be handled expeditiously. While purchasing agents
generally—and properly—object to school employees ordering or
purchasing materials themselves, without a formal written purchase
order, some flexible arrangement may be made in the case of the main-
tenance supervisor or foremen when an emergency develops that
necessitates prompt action on his part. In all such cases, however, the
purchasing agent should be informed of the action so that appropriate
follow-up purchase orders can be issued, and proper bills paid.

Summer Repairs versus All-Year Repair Program
Some school systems attempt to confine most of their repair
work to the summer vacation period on the theory that this wil
prevent interference with the educational activities, but the plan has
some disadvantages.

1. Educational service may be crippled or handicapped until
repairs are made.

2. Minor repairs may be postponed for months, resulting it
higher costs for major repairs the following summer.

3. Vandalism may be encouraged when pupils see broken
windows, carved or splintered woorkwork, loose bricks or
stone, non-usable toilet fixtures, ete.

4. Needless waste of electricity, steam, water, gas, ete. may con-

tinue unchecked for months,

. Liess efficient results may be obtained if men are pushed 0
rush through a large repair program in a limitd period of
time.

6. Supervision may be less efficient because it may have @
cover so many different jobs, many of minor nature, at the
same time.

1. There is greater confusion in laying out jobs and transport:
ing men and materials than there would be if the worl wer
done throughout the year.

8. The workmen employed on a part-time summer basis may he

. . . 7 I‘
mferior to those who could be employed on a full-time yéd
round basis.

Ot
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In general, the communities that have acceptable maintenance
programs carry on this work throughout the year, making adjust-
ments when necessary to avoid interference with the educational
program within the buildings, and postpone a certain amount of ex-
tensive repair, replacement or maintenance work to the summer
vacation period, at which time obviously much of the work can be
done more expeditiously.

Cost Records

Itemized records of job costs should be kept to show how much
the schools are paying for their repair work. With a proper system
of records, the time of the workmen may be allocated to the jobs
performed, and materials used can be recorded. If there is any ques-
tion regarding the relative economy of the regular school erew com-
pared with letting the work out on contract, the cost records should
give evidence as to which is the more economical plan. For example,
if a painting job is to be done, specifications can be drawn up and
bids solicited from outside contractors to compare with the estimate
of the cost if the school crew should do the job. A comparison of
this kind may not always be satisfactory for it may not take into
consideration the “quality” of workmanship. If, however, the job
cost records indicate substantial discrepancies between estimates
(prepared in advance) and final costs the work of the school crew
may properly be investigated. The keeping of job cost records has
ftmoral effect in that the supervisor and employees realize that there
18 a check on their work. There is special need for such a check on
pubile employees who often tend to become negligent and com-
pl.acent after a period of service with a public organization or in-
stitution. This is particularly true if they were employed primarily
because of political favoritism.

Summary

In summarizing this paper dealing with the school maintenance
program I wish to emphasize these major suggestions:

1. Provide an adequate amount of money in the budget so that
a Teasonable all year round program of maintenance can be car-
ried on.

2. Provide competent supervision on the managerial level.
= 03d1f1(1110;;)te jtt igrog-rarg of preventative maintenance W'hich calls for

18, written reports and prompt corrective measures.

4. Employ appropriately skilled craftsmen on a full-time basis

er . . . .
p forl‘n the most common essential maintenance services, with
custodial staff caring for minor repairs,

to
the
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5. Employ additional skilled help to carry on more extensive
summer vacation maintenance program if local conditions favor
this plan.

6. Contract for portion of the maintenance services, especially
large jobs or specialized jobs requiring special skills.

7. Provide the workmen with shop facilities and appropriate
tools and equipment, and especially those of a labor-saving type.

8. Arrange for the prompt procurement and delivery of ma-
terials required for a maintenance job.

9. Arrange common sense transportation for workers, equipment
and supplies.

10. Keep cost (and frequency) records on maintenance.
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IMPROVING SCHOOL PLANT OPERATION

(Lecture by Dr. Henry H. Linn, Professor of Education, Teachers
College, Columbia University, before the Kentucky School Insur-
ance, Maintenance and Operation Conference, December 12-14,
1957, Sheraton-Seelbach Hotel, Louisville, Kentucky).

There 1s a simple answer to the question, “What, more than
anything else would help to improve the standards of school plant
operation ¥’ MONEY. That same reply can be given to almost any
question concerning the improvement of any phase of education,
but the simple fact is that money for any public enterprise is limited ;
a simple request for it will not produce it. A request for more
money, supported by evidence of its real need, and further sup-
ported by general confidence that the money will be properly and
efficiently used to achieve the desired goal, may result in positive
action, but even before this is done, the public has a right to ask if
the funds, presently appropriated and made available, are being
spent wisely and efficiently. Let us analyze the situation with re-
Speef; to school plant operation which may be defined as the daily
routine care of a school plant required to keep it open and usable
for its primary purpose.

Analysis of Operating Services

The work involved in the operation of plant is largely of a
Eousekeeping nature; that is, keeping it clean. But there are other
mportant activities too. The people who are working in this area
must look after a variety of mechanical equipment installed in the
§eh001 buildings. The heating system must be operated, the ventilat-
g system checked, the lighting system kept in order, the plumbing
System maintained in proper working condition. There are outside
gr'ounds to care for; lawns to be cut, shrubs to be fertilized and
tI'ITIHI_led, trees to be pruned, and walks and yards to be cleaned. The
b_luldmgs and grounds must be protected against vandalism which, at
times, involyeg guards and watchmen. And there are many small

- Tepair jobs that must be handled by the men doing custodial service;

;:liwts and nuts to be tightened; lamps and fuses to be replaced;
o :Ce\lv.ashers to be renewed; small panes of broken glass to be
i th; ,band S0 on. It §ho‘uld be .clear to t..he thoughtful person
I 1“0&4 area of b1},11-dlng service classified in school aceount-
e ﬁel’af»lOn of planfc 18 complex rather than simple. And if one

€en aware of it before, it should be recognized that the
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services involved in “operation of plant” rests largely on people,
rather than on machinery, tools or supplies.

Analyze the expenditures listed under the accounting category
“operation of plant”. in any given school system. We find such
items as

1. Salaries and wages of building service personnel; custodians

(janitors) engineers, maids (janitresses), firemen, watch-
men, ete.

2. Contracted services such as window washing, laundry, gar-

bage trucking.

3. Heat for buildings. (coal, oil, gas)

4. Utilities (except heat). Water and sewerage, electricity, gas,

telephone, etec.
5. Supplies for custodial services, for operation of vehicles used
for trucking, and for care of grounds.

In practically every case you may study, the amount of money
spent for salaries and wages will be several times the amount spent
for all the other items combined. The crux of the matter is that
school plant service is primarily personal service rendered by men
and women. It may be of interest to note that the latest complete
biennial report of the U.S. Office of Education dealing with finances
for the year 1953-54 reported that in the state of Kentucky there
were 1,557 full-time and 252 part-time employees in the elementary
and secondary public schools caring for the operation of plant, ord
total of 1,809 persons. During the same year a total of 408 persons
were employed in the plant maintenance division; 205 as full-time
employees and 203 for part-time. This follows the general pattern
found throughout the nation; that is, there are far more people enr
ployed in the operation of school plant than in the maintenance of
plant; and the over-all cost of school plant operation is substantially
greater than the cost of maintenance. For the nation as a whole, the
operation of plant in 1953-54 accounted for 9.2 per cent of the total
current expenditures, and the maintenance of plant for 4.2 per cent
of the current expenditures. And while these expenditures may
fluctuate slightly from one year to another, it is pertinent to observe
that the annual cost of public school plant operation for the natl-ml
is consistently about double (or more) the annual cost of plant mai-
tenance. In Kentucky, in 1953-54, the public elementary and second:
ary schools had aggregate current expenditures of $78,332,000 of
which $5,364,00 or 6.8 per cent was spent for operation of plant, and
$2,994,000 or 3.8 per cent for maintenance of plant.
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Supervision of Building Service

I am pressing this difference between school plant operation and
maintenance costs because I want to emphasize the suggestion that
when a board of education is selecting a person to head up a buildings
and grounds staff, it is extremely important that the person should
know how to handle and supervise people. While naturally it would
be desirable to appoint a person who knows something about new
building construction, building repairs, engineering, landscaping,
and institutional housekeeping, too often the persons under consid-
eration for the position of superintendent of buildings and grounds
have more experience in one area than in another and school officials
must make a choice. If they choose unwisely, they may find that the
“tail wags the dog.” A man who may have a good knowledge of
building construction and repairs may know little about school
housekeeping and heating plant operation, and even worse, may not
have the ability to direct a group of employees in these areas of
service. Should we then be satisfied that a third of the combined
expenditures for operation and maintenance of plant are reasonably
well supervised while two-thirds of the expenditures are neglected.
Occasionally a hoard of education insists that the superintendent of
buildings and grounds must be an engineer. If he is a competent
n}echanieal engineer, understands something about building construe-
tion, has some knowledge of housekeeping and has the ability to
Sup_ervise employees, well and good. I personally am inclined to favor
an individual who has all of these abilities, but if his ability is largely
In the area of engineering and he does not know how to handle
P_eOple, he would not be my first choice. Another person under con-
sideration may not be a skilled construction worker or an engineer,
but he may have a good general knowledge of these areas, and he
may know what constitutes acceptable housekeeping standards and
h(TW to achieve them, and above all, he has the ability to get along
with people, to direct employees and get the desired results: such a
D?ISOD over the years may prove to be a much more valuable super-
VIsor.'I cannot emphasize too strongly that persons employed to
Serve In a supervisory capacity in the area of building service must
have some basic knowledge of the work to be done but first of all,
must be able to get along with people and get them to perform their
work effectively with a high level of morale. A good supervisor is
10t necessarily a popular one, from the standpoint of the employees,
as he must exhibit firmness in demanding reasonable standards of
performance, Too often men (and women) are promoted to some
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supervisory position largely because they have proved to be good
workmen themselves. This is not enough. Many a man who individ-
ually has demonstrated his personal ability as a worker, has proved
to be a “dud” when promoted to a supervisory position because he
simply cannot direct others. True, he can tell another person what to
do but he does not have the courage (or whatever it is that is
required) to criticize the ineffective results. A successful supervisor
cannot be too thin skinned. It has been said facetiously that a super-
visor must be somewhat of a heel, as it takes a heel to keep one on
his toes. He can, however, be a rubber heel.

Responsibilities of School Custodians

Let us now consider the rank and file of the employees engaged
in school building service. The general public may refer to these
persons as janitors, — and janitresses, if female, — and with some
haughty attitude that they are rather low on the social scale, per-
forming menial tasks. I prefer the title custodian instead because of
the implication that the position is quite important. And so it is.

In many communities the custodian, more than anyone else, is
responsible for the care of costly public property worth hundreds of
thousands and even millions of dollars. It has always struck me as
incongruous that a community will spend such large sums of money
for public plants and then sometimes entrust their care to incompe-
tent, untrained, and unskilled men with no supervision. In many
cases the communities are fortunate in securing potentially compe-
tent and conscientious men who assume their responsibility and who
learn and grow on the job. Other communities are less fortunate and
their buildings may deteriorate rather quickly for lack of competent
attention.

The school custodian is responsible in part for the health of the
oceupants of a school. If he understands the importance of cleanliness
and sanitation and exerts himself to keep the building clean, this
results in at least a retardation in the growth and spread of harmful
disease germs and bacteria. The proper operation of heating, light-
ing and ventilating provisions also has a direct bearing on the health
of the building occupants.

The custodian has a share of responsibility for the safety of the
building occupants; safety against the hazards of fire and accidents.
Some of these fires and accidents oceur as the result of poor hous.e—
keeping and maintenance practices, and others because of defects 1t
the building structure or appurtenances. A custodian, of course
cannot be held responsible for all existing hazards, but if he knows

188




200d
divid-
roved
se he
1at to
1at 1§
"VISOr
uper-
ne on

raged
these
some
 per-
ise of
is.

se, 18
ds of
ne as
Joney
mpe-
many
»mpe-
~who
> and
etent

f the
iness

this
mful
ight-
ealth

f the
ents.
ouse-
ts in
urse,
noWS

what his job entails and is alert, he can reduce the number. A school
fire can be a terrible tragic affair, and fire prevention ought to rate
high on the list of a custodian’s responsibilities. He should also
appreciate the importance of keeping passageways and exits clear
and operable so that occupants are not trapped or impeded in seeking
egress from the building in the event of emergency. Furthermore,
he should know what steps to take to fight a small incipient fire in
its earliest stage.

The custodian is responsible for maintaining appropriate stand-
ards of cleanliness and neatness which, by their example, may prompt
children to set up higher personal standards of cleanliness and neat-
ness. We should keep in mind that children, in some respects, are like
monkeys: ‘“Monkeys see; monkeys do.”

Pupils and teachers are influenced by their physical environ-
ment within the school building, both positively and adversely. They
unquestionably can do better work in a neat, clean, well lighted and
properly heated and ventilated classroom than in one that is dirty,
stuffy and unattractive. To the extent that he can provide and main-
tain the more appropriate environmental conditions, the custodian
1§ indirectly aiding teaching and learning.

The building service employee can help to build good will for
the school through his efficient and courteous service and by his
manners, attitudes and conduet when he comes in contact with the
public. These same fine qualities of behavior will contribute to the
development of good spirit and morale among the building oceupants.
And if proper conduet and service help develop good will for the
sehool, poor service and behavior can cause ill will.

' The efficient custodial employee is in a position to effect finan-
clal economies in carrying out his duties. By adhering to a proper
work §Chedule he can reduce the amount of waste time. The man who
¢an fire a heating plant efficiently can reduce the fuel bill. The
PErson who prevents the needless waste of utilities such as electricity,
2as, and water ig effecting economies. This also holds true for the

e : . ; 3 :
PErson who husbands cleaning supplies and materials, using what is
required and avoiding needless waste.

Qualifications of Custodians
When one takes into consideration the many varied responsibili-
trueIOf ;he: school custodian, it shf)uld be clear that this position is
- ag ‘?Tlmpor’_cant one and’ ,that 1t cann(?t.be handled properly just
- 1}17 om, Dick or Harry”. School officials, in filling these posts,
wd seek potentially capable persons who have the capacity to

tieg
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learn and grow on the job. The qualifications and characteristics of
the desired personnel may be deseribed by such terms as:

1. Physically and mentally sound
Reasonably intelligent

Possessed of common sense

Mature, but not old when first employed
Reliable and dependable

Of good character and acceptable habits
Imbued with initiative and industry
Neat and personable in appearance
Respectable and courteous

10. Cooperative

N o

£O 0

If the foregoing description is accepted, we must be prepared
to make the position sufficiently attractive to interest potentially
competent people in this work as a career job. We must recognize
that the job is important and that the people who do the work are
to be respected as individuals. Security of position, although desir-
able, is not in itself enough to attract people. The salaries must be
high enough to attract good people who otherwise choose to go into
private employment. There also must be appropriate hours of work
and reasonable emoluments in the way of vacation, holidays, sick
leave, over-time pay and retirement pay.

Securing potentially capable people for the custodial positions,
while important, will not in itself assure a community that the
desired standards of service will be obtained. There must be an ade-
quate number of people to carry on the job. I have visited schools
with poor standards of service, but with otherwise excellent workers
who, however, could not possibly do the great amount of work out-
lined for them. Able men and women with impossible work assigi-
ments tend to become frustrated when they find that their best
efforts fall short of the desired mark. Overloading a potentially

competent person can wreck his morale and when this happens, [
blame management.

Training of Custodians

You will notice that I have been speaking of potentially compe-
tent employees; that is, people who have the potential to develop
into able service workers, if they have not had prior good experience
in the field. Most persons who go into school custodial service have
had no such prior experience, and as a matter of fact many of those
now in service have not learned how to do their work well. Prac
tically all of these people need on-the-job instructions so that they
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will know the “how”, “what”, “where”, “when”, and “why” of the
several aspects of their jobs. It is too costly to allow them to learn
by the trial and error method and, furthermore, they are as likely
to learn a poor way of accomplishing a task as a good way. Too many
workers are only interested in the end result. — they do not study
methods to accomplish these end results.

Instruction of employees can be done on either an individual or
group basis. A new beginner may need considerable individual help
since there are so many tasks requiring different techniques. It may be
said at this point that the instructor must know his business, for other-
wise he will be training a person along improper lines. Many a
wrong technique has been perpetuated down through the ranks by
one person showing another what to do — but wrong. Some instruc-
tion can be done by the group process. A half day meeting of custo-
dians once a month — perhaps on a Saturday morning — ecan be an
excellent means of instruction, if properly directed by a competent
supervisor. A three to five day refresher course during the summer
vacation period also may be profitable. A number of colleges and
universities (including our own Teachers College, Columbia Uni-
?’ersit_v) have for years held an annual short course for school build-
Ing service employees in their respective regions. The twentieth
such annual short course will be held in New York in June, 1958.
Qur institution does not consider such training beneath its dignity and,
ndeed, is proud of the fact that over the past two decades more than
?,000 persons from the United States and Canada have participated
I these conferences aimed at upgrading school building service.

i Work Schedules
It is my judgment that the custodial employee should have some
type of written work schedule outlining what he is expected to do
(when and where) throughout his work period, with an appropriate
allotment of time for each of the many individual tasks. This, of
COUI‘?E, cannot be too rigid sinece contingencies may develop that
téquire some modification. A heavy snowfall, for instance, necessi-
tate.s sSnow removal from walks, but this usually is not a daily task to
be _lllcluded in the written schedule. Custodians who havel not had
;‘;;‘;ttel;:s@hetdqles generally do not t.hink much of the idea when it is
prOpopqal Blsl ed to them, a.nd t-hey give many arguments against the
e or‘)iﬁ.ionoir}lle fear that it will be too rigid -to be workable, but it is
al:l'anvement‘ at some of the men %1ave .el.ljoyed the loose flexible
i nobt 5 § giving them frequent indefinite rest periods, and they
wish to change. A well developed schedule, however, has
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many values. In writing up a schedule, consideration must be given
to the timing of the several jobs, with some sort of priority rating.
There is less opportunity to overlook or neglect a task, and in a build-
ing with several employees there is less chance of overlapping jobs.
A written schedule also is useful in the event a substitute is called
in to take over a job on short notice. A properly outlined work
sehedule will provide reasonable rest periods but will avoid an undue
amount of “loafing.” I am assuming, of course, that the men will
have a reasonable length of work day, approaching eight hours on
the average for the ordinary school day. The custodian of the so-
called one man building often is required to put in many more hours
during the winter season, and this fact should be taken into account
in making out his assignments.

At this point I should like to suggest that in some cases a sehool
should have additional custodial help in order to provide more rea-
sonable work loads for the employees. Part-time help can be em-
ployed if a full-time assistant is not required. Women have proved
to be particularly efficient in such types of work as sweeping and
dusting, and they often are available on a part-time basis. They also
can do light mopping, can clean glass in doors, polish hardware, and
clean plumbing fixtures. They are less useful for such jobs as firmg
the furnace, shoveling snow, washing windows and walls, and moving
heavy furniture, but with the exception of firing, these tasks are not
of a daily routine order.

In a building with more than one custodian, staggered work
shifts often can be arranged advantageously. There are two active
work periods, one before school opens in the morning, and the other
after the close of the school day. While there are many tasks that
can be done during the interim, there is greater freedom to work
when the pupils are not present. Indeed, in a building of some size
with several employees, it is sensible to arrange for much of the
cleaning on an evening shift, say from four o’clock in the afternoon
until midnight. At any rate, there is nothing sacred about requiring
all the custodial help to work the very same hours.

Supplies and Equipment
My last suggestion ealls for providing adequate and appropriate
custodial tools, supplies and equipment. Labor accounts for more
than ninety per cent of the housekeeping costs. Good tools and equiP-
ment usually pay for themselves in the saving of time and increased
efficiency of service. There are electric driven scrubbing and polish-
ing machines available, and vacuum cleaners for picking up both dry
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dirt and wet mopping water. There are power mowers for the large
school lawns, and electric clippers for extensive rows of hedges.
There are mechanical devices for wall washing. Many different types
of hand tools are available for such jobs as sweeping, dusting, and
mopping, with a wide range of effectiveness. In general, get the
better tools; they usually prove to be a good investment, and they
add to the morale of the worker who uses them. Then too, get an
adequate supply of appropriate housecleaning materials. There are
many different brands of cleaning detergents, polishes, floor seals,
waxes, and the like, of varying values, but school officials should
know that high price and ballyhoo do not guarantee high quality.

Summary
In summary then, I would say that in order to establish a high
standard of school building service, attention should be given to the
following pertinent points:
1. Provide proper supervision (including inspection service.)
2. Secure potentially capable people for the custodial positions.
3. Train the employees for the jobs to be done.
4. Set up appropriate written work schedules, and provide ade-
quate man power to carry out these schedules.
. Provide appropriate tools, supplies, and equipment in ade-
quate amount.

ot

There are, of course, many other miscellaneous points that could
be m_entioned relative to the topie, and especially the matter of the
physical condition of school plant in which the custodial employees
have to work, but the five major suggestions just outlined strike me
as being the most pertinent.
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LOOKING AHEAD IN PUBLIC EDUCATION
IN KENTUCKY

(Address by Dr. Robert R. Martin, Superintendent of Public
Instruction, before the Advisory Council on Public Educa-
tion in Kentucky, December 14, 1957, Sheraton-Seelbach
Hotel, Louisville, Kentucky).

Ladies and Gentlemen :

This meeting of the Kentucky State Association of School Ad-
ministrators comes at a particularly auspicious time. Our nation has
become more education conscious in the last month than it has been

since the struggle to establish free public education through the
twelfth grade.

Two months ago, on September 25, at the Second Annual Gover-
nor’s Conference on Education, T made an address from which I
would like to repeat one paragraph.

“We live in a world in which education is all important.

It is education more than any other single factor that has

made America the greatest industrial nation in the world’s

history. It is education more than any other single factor
that has enabled the Soviets to develop the Russian nation to
the point that it now poses a threat to American supremacy.

It is education which has given our Western culture its

dominant position in the world for the last 400 years, and

1t 15 the growth of education that has now enabled new

nations in Asia and Africa to shed Western political domi-

nance and join with the Western nations as free and equal
partners in world community.”

I made that statement as I have said on September 25 of this
year—that was before the Russians launched their first Sputnik.
Although the Conference was covered by the press, the statement [
have just repeated did not make the newspapers. At that time such
a statement was not news; it was the kind of thing we educators have
been telling each other for a long time, of course—that education is
the foundation upon which our entire civilization is built—but it was
not news which the general public would have been interested in
reading about in their daily newspapers.

Today I have repeated that statement which I made two months
ago and I dare say that once again it will not be reported in the news
papers but this time for a very different reason—since the Russial
launching of Sputnik I and Sputnik IT, the whole nation has been
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asking how the Russians got ahead of us and the answer seems to be
through education. The papers have been filled with news stories
comparing Russian education with American education. My state-
ment to the effect that education is the very foundation of our whole
eivilization will not be reported in the press this time because it is
no longer news—by now everybody already knows it.

This new-found public awareness of the importance of education
is an opportunity, a challenge, and also a potential danger for Ameri-
can education.

It is the opportunity that we have needed and have waited for
to bring about real public understanding of what all of us in educa-
tion have known and have been trying to tell people for a long time—
that public education is in bad shape because of public neglect. The
public has neglected to finance our schools, to pay our teachers, to
build buildings, and to interest themselves in the day to day opera-
tion of our schools. We now have the opportunity to correct this.

It is a challenge to public education to actually come across with
the better schools which we have promised we could produce if only
Wwe were given the opportunity.

It is a potential danger because in their concern during this
moment of crisis, educators may not make themselves heard or the
public may not listen to them and may choose the wrong ways of

meeting this crisis and do permanent damage to education in
America.

I would like to dwell on these three points—the ways in which the
present erisis constitutes an opportunity, a challenge, and a potential
danger to education.

THE OPPORTUNITY

: That the present crisis is an opportunity for educators to be
1stened to at long last is already abundantly apparent. Bach day’s

nevy : 3 g
! ‘VSPE_lper now has three or four articles comparing Russian educa-
tion with American education.

. saMa;ly of the things educators have known and have been trying
y b 4 number of years are now being said for them by the
f;iseslc iflnd that some of-the fa-ets which I have known for some
e i&n etl;)n a new and frlghte'nmg appearance when I read about
high schooli newspapers. Kor instance, a'Russian elementary and
S 1eacher earns one and onfa-ha,lf times as much as a Russian
skilled rker, WheI"eaS_, an American teacher earns less than a
worker. Class size in the Soviet Union is limited to 17 or 18 stu-
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dents, whereas, Americans have become accustomed to 30 or more stu-
dents in the classroom. Russian schools now graduate 60,000 engineers
a year and American schools graduate about half that number—about
34,000. The Russian child graduates from high school in ten instead
of 12 years and in those ten years he has had five years of physics,
four years of chemistry, five years of biology, and ten years of mathe-
matics including algebra, geometry, and trignometry. In many Ken-
tueky schools we are still trying to find the funds to build the labora-
tory and pay a teacher who will teach our children one year of
physies or one year of chemistry before they graduate from high
school.

These figures are startling ; they are frightening ; they are being
presented to the American public with all the skill possessed by our
great American free press. The result is greater public concern over
American education. We are just beginning to feel this public con-
cern. Without doubt, it will grow stronger and stronger in the next
few months. The public is becoming convinced that there is some-
thing wrong with American public education. We who are in educa-
tion have been trying to tell them that for a long time.

Here are some of the things we have been trying to tell them in
Kentucky. At the time of Pearl Harbor, Kentucky employed 18,3800
teachers who met full certification standards at the time and there
was a large oversupply of qualified teachers. Before the close of the
1940-1941 school term, Kentucky started running out of qualified
teachers and issued 164 emergency certificates. That number n-
creased rapidly until it reached 5,300 in 1947-1948. The number
then declined for a few years but has started upward again and this
year we will issue 3,000 emergency certificates in order to fill
vacancies.

If all the teachers prepared in Kentucky colleges had accepted
teaching positions in Kentucky, there would be no great shortage of
teachers. The Kentucky colleges have produced, during the last 10
years, 15,389 college graduates qualified as elementary or secondary
teachers. During that 10-year period, 20,000 teachers have with-
drawn their teacher retirement funds and quit the profession in Ken-

tueky—most of them going into the teaching profession in other
states.

The State Department of Education has given to the public;
through its own releases and through the COURIER-J OURNAL and
other papers, these facts year by year as an evidence of its deep 60
cern about the quality of education. It is poor economy to prepar
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teachers for other states when Kentucky children do not have quali-
fied teachers.

A large percentage of the best prepared teachers moved on to
other states where salaries were higher and the poorly prepared
teachers used their own meager salary to upgrade themselves year
by year. In 1939-1940, the last normal year just prior to Pearl
Harbor, only 40 per cent of Kentucky teachers were college grad-
uates. This past year, 60 per cent of the teachers in Kentucky were
college graduates.

The State Department of Education has indicated its concern for
improving the quality of education as it made efforts to consolidate
the small one, two, and three teacher schools. It took buildings and
roads to make it possible to consolidate. Kentucky was concerned
about the education the children received in these schools as it made
efiorts to consolidate the schools and bring the children into larger
schools,

Prior to World War II, there were 5,367 one-teacher schools. In
1949-1950, there were 3,127. Today, there are 1,523.

‘ We have been concerned about improving the quality of educa-
tion in Kentucky in our effort to extend the term length. Any ad-
vance we make in education in Kentucky represents long years of
struggle. For example, the Legislature of 1842 set the minimum
length for the first time—the term was three months. Fifty-one years
later, 1893, the minimum term was set at five months. Eleven years
?ater, n 1904, it was advanced to six months. After another 20 years,
I 1924, it was fixed at seven months. Then, in 1946, 22 years later,
we had the beginning of a period in which every child in the ele-
mentary as well as in high school was guaranteed a school term of
eight months. It was not until 1956 that the Legislature guaranteed
J“j every child in Kentucky a term of nine months and, even now,
%entucky rapks seventh from the bottom in the number of days
entucky children attend school. In Kentucky, the children go to
school 172 days while in our neighboring state, Illinois, where the
school term is the longest, the children go to school 187 days. The
average in the United States is 178 days. ;

1944§210Pa1'eh in the State Depﬂartment‘ of Education shows that in
o 949, when there were 405,830 children in membership, 81,118
('2i1f(1>ft:hbe promoted.—approximately 20 per cent. Twenty-six per
= ose enrolled in the schools with the shortest term length—

VeI months—were not promoted. Twenty-one per cent of those
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enrolled in schools that had eight-month terms were not promoted

and 12 per cent of those in schools with nine and ten-month terms
were not promoted.

The supply of teachers as well as the caliber of the people who
choose to prepare for teaching is related to salaries. In 1956-1957,
Kentucky ranked 46th among the states for salaries of teachers with
an average of $2,900. Mississippi, with an average of $2,500; and
Arkansas, with an average of $2,430, are the only two states which
fall below Kentucky in average salary of instructional staffs in the
public schools. The Arkansas Legislature this year made an added
appropriation of $14,300,000 which will increase teachers’ salaries on
an average of $800, raising the average to $3,200. This will leave
only Mississippi with salaries below Kentucky. The average in the
nation is $4,330 and the top average is found in New York where the
average is $5,700. In Illinois, it is $4,785, and in Ohio, $4,500.

The problem of teacher shortage—the problem of securing and
retaining a good teacher for every classroom remains a pressing prob-

lem for the total leadership in every local community and for the
leadership of the total Commonwealth.

This mounting public concern over education is the opportunity
that we have waited for. Now is the time for all of us to exert every
effort to tell the people just what it is that is wrong with education.
In each community it is somewhat different but it follows the same
general pattern all across our Commonwealth and across the Nation.
Teachers’ salaries are too low. We cannot recruit promising young
people into the profession. We cannot even hold people in the pro-
fession who have trained themselves in college to be teachers. We
do not have enough buildings in which to house our schools and too
many of the buildings we have are old and inadequate. HEven if we
had enough teachers we could not appreciably reduce the size of our
classes because we do not have buildings in which to put them. If the
Federal government were to give us the money to hire science
teachers tomorrow, many of our schools would not have laboratories
in which they could work. In many communities we do not have the
active support of the public for any part of the school program
except athletics, (and in some communities the public does not evel
support athletics.) The Russians have given us the opportunity .to
tell these things to a newly-interested and newly-frightened public.
We must grasp this opportunity while it is ours.

THE CHALLENGE

The present crisis is a challenge in many of the same ways I
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which it is an opportunity. It is a challenge to malke ourselves heard;
it is a challenge to take advantage of the opportunity; but it is a
challenge in another way, too—it is a challenge for us to produce in
some of the areas in which we have been doing a lot of talking. If
we take advantage of the opportunity which the Russian Sputnik has
given to American education, we will undoubtedly have more to
work with in the next few years. The public will become more will-
ing to build buildings and more willing to pay teachers. The public
will be asking questions about curriculum and teacher training and
a lot of other subjects, and if we take advantage of our opportunities,
they are going to follow our advice on a lot of these matters. ‘Therein
lies the real challenge. When we are given the wherewithal to im-
prove American education, how successful will we be in actually
bringing about improvement? How much of what we have been
saying we want to do ecan we actually put into practice and make
wqu? Many of you will soon have the opportunity to put a lot of
things into operation that we have been pleading for in vain hereto-
fore. What we accomplish when we are given this opportunity will
determine the future of education in this country.

THE DANGER
. I said that the present crisis is potentially dangerous to educa-
'ElOll.. It is potentially dangerous because the public is becoming
excited and it may follow the wrong leadership. There are those
whc.) blame the American schools for the present erisis without tem-
Pel‘lllg"their judgment with consideration of what the schools have
been given to work with. These people and others would offer their
e solutions to our educational problems regardless of whether
their proposals conform with the best in educational research and
edgcational thought. Educators can forestall this danger by seeing
to it that the public is made aware of the real problems in education
and the real solutions to them. :
' There is an acute danger in the present situation that attention
Ul be focused exclusively on mathematics and the sciences. Science
ind mathematics are important, but other subjects are important too.
OVetﬁfoulfl be-f'oolish,. indeed., to let the present Russian breakthrough
n : e S‘Clentlfle front convince us that science is the only important
subject in our schools. To launch into a crash program in science and
iﬁiﬁl:tws fo the exclusion of other subjects would do permanent
progr: m<i) oul'young people andt to our schools. Furthermore, a crash
S n science would certainly be only the beginning of a series
1 programs each time the Russians displayed superiority in

W
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some new field. What is actually needed in our schools is a balanced
improvement in the quality of the entire program.

I would like to discuss this need for a balanced program for a
moment. We have been told in the last month or two that Ameriean
schools are behind Russian schools in teaching science, mathematics,
and foreign languages. This is true. We are told that we must close
the gap in these fields and produce scientists, mathematicians, and
foreign language experts in the same quantity and the same quality
as the Russians or the Russians will eventually conquer us. T expect
this is also true.

On the other hand, the defenders of American schools point out
that there is a difference in purpose between American and Russian
schools. One of the major purposes of Russian education is to turn
out scientists, mathematicians, and language experts. American
schools, on the other hand, are broader in their purpose. They train
students from many backgrounds for many fields of endeavor and in
addition to academic training they seek to teach all young people
how to live in a democratic society. At their best, our American
sehools achieve both of these goals. Many others do remarkably well
with limited sources. Some, unfortunately, use such phrases as
“Training for Democracy” as a camouflage for an inadequate pro-
gram. At its best, nevertheless, the American school seeks to train
broadly and to train for democratic living.

Some of the recent articles in the press have made it appear that
Americans must choose between a good academic program in seience
and mathematics and the broader purposes which have heretofore
characterized American schools. This is not true. Part of the chal
lenge which now faces American schools is the development of a
program which will achieve something comparable to what is being
achieved in Russian schools and hold to the ideals of American edu-
cation. This is a greater challenge than the one that faced Russian
educators before they developed their present system of educatiqﬂ
because we must achieve in our schools what they have achieved I
theirs and we must do this without sacrificing the essential elements
that characterize American education.

A PLAN FOR ACTION

We must examine very carefully the impact upon Americal
life and upon our free institutions of the recent developments in the
fields of science and technology. Along with this re-examination, I
believe we should reaffirm our faith in the American system of edu-
cation with its democratic goals of educational opportunity and free
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dom of choice for all youth, and recognize that it still constitutes
democracy’s most effective weapon for combatting the threats posed
by the Soviet Union and its satellite nations.

I call upon all boards of education, school and college authorities
and their faculties to meet fully and effectively their increased
responsibilities in this period of crises by taking the following
actions:

1. Bach school should examine its curriculum in order that

we may determine that it is adequate for the stern require-

ments of this day.

The State Board of Education has authorized the Superintendent
of Public Instruction to appoint three committees composed of lay
citizens and professional educators in order that we may thoroughly
examine our accreditation standards and our program of studies for
all the schools across the State. It is imperative that each school dis-
trict do this same thing for itself.

2. While public opinion at this time is essentially focused
on science and mathematics, it is essential to improve the
teaching of other basic studies and activities required for
proper balance in education. As has been stated, “The
defense of our democratic society lies in a citizenry whose
members have attained an emotional and intellectual
balance, high standards of moral and spiritual values, and
the ability to make intelligent decisions as individuals and
as a group.”
3. .Our public schools and colleges should strengthen their
guidance and counseling services in order that each student
may be assisted in making wise choices to the end that his
capabilities will be realized to the maximum extent. We
kr%ow lthat all students cannot becoming mathematicians and
.:.elentlsts-—it would be foolish to undertake such a proposi-
1lon,
fl. Principals, supervisors, teachers, and all others who are
M any way associated with the learning process should
1‘6'>d'0.11b1e their efforts to assume in a new way their responsi-
bilities for identifying talent and ability and in motivating
&nfi encouraging students who possess unusual talent and
ability to develop it fully. ‘
fionscffhzfg Htlieiziricts should give attention to the reorgan?za-
ary and secondary programs by the establish-
ment of schools which are large enough in size to permit the
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development of, in an efficient and economical manner, a
broad program of education which will make it possible for
students to develop to the maximum extent.

6. Schools should experiment with and explore practical
ways to enrich the program of gifted youth. This may be
done through longer school days, special plans for further
development during vacation periods, as well as through
individual attention and instruction.

In order that we who work directly in the field of education
may have the strength and encouragement equal to the task which
faces us, I call upon our State and National leaders in government,
industry, agriculture, and labor; and more especially on each indi-
vidual citizen to give support and understanding to our schools and
universities in this time of national crisis. The ultimate responsibility
and obligation for the welfare of education and the training of youth
rests upon this State and this Nation. The public must be willing to
accept the financial responsibilities which are necessary in order that
education be improved to meet the challenge of this day.

There are no panaceas—no easy solutions—the neglect cannot
be overcome by crash programs, but only by thorough analysis of the
American education program and the willingness to give to it the
Support and understanding which are necessary for its fulfillment.

Kentucky has made a great investment in education—hundreds
of thousands of dollars, as well as the time, talent, and devotion of
thousands of dedicated teachers. All of this has been with the aim of
assisting young people of the State in securing a good education and
to preserve and strengthen the American Way. Therefore, I think
it is fitting that I call upon each student in the schools of this State
that the student recognize his responsibiliy for greater effort fo
work to his full measure in order that he develop his abilities all.d
talents to make him g worthwhile citizens in the years which lie

ahead. Only in thig way can he serve in the highest sense his country
as well as himself.

This is the day of a new opportunity for all of us in education,
it is the day of a new challenge fraught with imminent dan,g,"el‘s-_I
know you will seize the opportunity, you will accept the challenge I
order that we may avert from education and from American life the

inherent dangers of the present situation. You will be equal to the
task.
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IMPORTANCE OF STATE BOARD
OF EDUCATION REGULATIONS

(Address by Robert F. Matthews, Jr., Assistant Attorney
General, before the Advisory Council on Public Education
in Kentucky, December 14, 1957, Sheraton-Seelbach Hotel,
Louisville, Kentucky).

Upon reflection, I have come to the realization that “The Impor-
tance of State Board Regulations” is a most important subject be-
cause for reasons which will be discussed such regulations have the
force of law and reign in importance alongside the statutory provi-
sions found in the law books.

As you know, the State Board of Education, under statutory
provisions, has the management and control of the common schools
in Kentucky. Under specific statutory provisions the State Board is
given the power to issue regulations in furtherance of its operation
of the schools in Kentucky.

Of course, the general framework of school law is provided by
thg §tatutes and the regulations issued by the State Board are in am-
plification of this general statutory law.

Statutory boards, whether state or local, must be ever careful
10t to usurp the legislative function when passing regulations.

Public bodies must be ever careful of observing this distinction
bet:ween legislative and administrative enactments. In prineiple,
l?gISI&tion and administration are quite distinet powers. But in prac-
tical application, the line which separates their exercise is not clearly
marked or easily defined.

: However, the distinetion between the legislative and administra-
t}ve functions is fundamental. In their definition and in the prac-
tical application lie the difference between government by legislation
::;ld 1gm.rernment by bureaucracy. The authority to make rules and
mig;;s:tl?‘ls to carry out a pf)licy declared by the law maker is ad-
o rative and not‘leglslatlve. The legislative enactment is found
¢ Kentucky Revised Statutes and the administrative regulations

;thh .lend completeness and cohesion to the legislative fiats are
ound in the State Board Regulations.

. eén a 'similar-position to the State Board are the local boards
ucation which have the statutory power to issue regulations
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in furtherance of their control and management of the public schools
in the local districts.

Yet, actions taken by the local boards must be consistent with
the regulations issued by the State Board of Education. Therefore,
we can see a definite tie-in between local boards and the State
Board, and we realize that under specific statutory direetion the
State Board regulations control all school activity in the state in
the field in which the regulations apply.

To carry out effectively the broad school policy evident through
State Board action, there must be a spirit of cooperation. And there
is a spirit of cooperation, as I have noticed, among local boards and
the State Board.

Our Court of Appeals has upheld many times the authority of
the State Board and, in fact, local boards to pass regulations which
assume under proper adoption the force of law.

In fact, the Court has stated emphatically that knowledge of the
regulations on the part of a complaining tax payer or complaining
third party is not essential.

In other words, if the regulation has been properly adopted,
then whether or not some third party has actual knowledge of its
existence is of no importance. This idea dovetails with the old adage
of the law that ignorance of the law is no excuse.

You have seen examples of this wherein a local board has a regi-
lation stating that certain conditions must be met before a bid 18
acceptable. Or again the case wherein the chairman of the local
board executed a contract with some third party and he, in doing
so, exceeded the authority given him by the board according to the
minutes or regulations of the board. As you know, this contract I8
not enforceable against the board, for reasons that the chairman had
exceeded the authority lodged in him and the Courts hold that all
persons dealing with a board are on notice of the board’s powers,

as found in its minutes and regulations, whether they actually knov
them or not.

As the Court of Appeals pointed out in a case on this point:

“Persons dealing with a municipal corporation are bound at
their peril to know that the contracts made by the officials
of such corporations are made in the mode pointed out by
the chairman and ordinances and if they fail they must
suffer the consequences.”

Of the same force and effect are State Board regulations.

Hence, we can see that because of the binding effect of Sttt
Board regulations, it is very important that school administrators
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and sehool officials familiarize themselves as best they can with the
State Board regulations, and it is further incumbent upon you per-
sons in responsible school positions to keep abreast of the amend-
ments and changes that occur regularly in State Board regulations.

I admit that this is a difficult and a continuing job because
of the multifarious nature of your duties, but I cannot under-
estimate the importance of your so doing.

State Board regulations operate in many fields of education.
These include the district allotments under the Minimum Founda-
tion Program, the certification of teachers, the makeup of budgets,
ete.

A familiarity with regulations in all fields will enable you to
remove a lot of guesswork from local school administration and en-
able you to become much more efficient in the administration of
your position.

The compilation and new assemblage of State Board regulations
recently completed by the Department of Education should be of
great assistance to you. You will now have at your fingertips, in
one volume, all effective regulations of the State Board of Education.
: Their enforceability is unquestioned the same as the unques-
tioned enforceability of school statutes. Knowing most of you all
personally and realizing that you are conscientious and able admini-
strators, I feel confident that you will do an outstanding job in your
local school distriets.

We in the Attorney General’s office always stand ready and
eager to assist you to the extent of our ability.

We would enjoy and appreciate a visit from each of you whether
you have a particular problem upon which you seek adviece or
whether you would desire to discuss your school problems generally.

The welcome mat is always out.
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GROUP DISCUSSION SUMMARY

Following the several general sessions during the conference the
participants met in previously determined groups for the purpose
of exchanging ideas and securing solutions to problems.

Each group was headed by a chairman and had the servieces of a
recorder and several consultants. Appreciation is expressed to these
leaders for their fine contributions toward the success of the meeting,

No attempt was made in these group meetings to reach a con-
sensus. Their whole purpose was to stimulate discussion and furnish
opportunity for the exchange of ideas. Although no consensus was

reached, a number of ideas recurred in the several groups. These
are listed below :

1. Legislation Regarding Liability Insurance

This problem was mentioned many times. The participants
felt generally that legislation should be enacted permitting
boards of education to purchase liability insurance on vehicles
other than school buses. Because the courts of the nation have
tended to disregard the principle of governmental immunity t0
an increasingly greater degree, it was thought that liability in-
surance on officers and employees should be made a part of the
district insurance program.

2. Desirability of Co-Insurance

There was almost unanimous agreement that co-insurance
was desirable, probably at 90 per cent. When the co-insurance
feature is utilized the appraisal of buildings must be realistic
and the total value should be insured.

3. Boiler Insurance

The regular inspection service provided probably males
boiler insurance desirable. However, some districts using low
pressure steam only, and having a large number of plants may
not want to carry this type of insurance and instead contract
for inspection. In large districts with few losses and a number

of the schools it may be desirable to have inspection performed
in this manner.

4. Preventive Maintenance Programs
The groups felt that each school district should plan a Pre

ventive maintenance program and follow it insofar as possible.
Preventive maintenance is economy in the long run.
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5. Appraisal of Property

Bach school distriet should have an adequate appraisal of
the school plant. Such an appraisal is absolutely necessary
under a eo-insurance program.

Appraisal may be secured by utilizing local contractors,
engineers and architects, professional appraisal firms or by
competent insurance men. This last method is usually the least
desirable.

6. Improving Rates

‘There are many minor corrections that may be made that
will reduce the rates on school buildings appreciably. Any
changes made should be reported immediately to the Kentucky
Inspection Bureau in order to get the advantage of rate changes.
The Bureau can be of help in planning buildings so as to secure
low rates. However, where extra construction costs are in-
volved the saving in rate should be balanced against the
increased costs since in some cases the rate saving will not
justify the added cost.

7. Department of Education Insurance Service

Several groups went on record as recommending the provi-
Sion of consultative service on insurance problems in the De-
partment of Education. These groups also indicated that a
need existed for a bulletin on the subject.

8. Custodial Training Programs

A number of groups recommended that the State Colleges
{amd the University provide short intensive courses for the train-
g of custodial personnel.

9. Department of Education Services

General appreciation was expressed to the Department of
Edueation for providing service in the area of building mainte-
nance and plant operation. A bulletin on procedures and mate-
rials was requested.

10. Use of Teaching Personnel in Maintenance Work

This question was discussed quite thoroughly. There was
general agreement that this practice improved morale and made
1t possible to hold some teachers who might otherwise be lost
fr(.np the profession. However, the practice should not be
utilized to the point where certain jobs are costing the district
more' than they would if carried on in some other manner.
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