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Report to Sen. Robert C. Byrd, Chairman, Senate Committee on
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Issue Are.: Federaliy Sponsored or Assisted Educaticn Prograsa
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Contact: Community and Economic Development Div.
Budget Function: Education, anpower, and Social Services:

Elementary, Secondary, and Vocational ducation 501).
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Interior Subcommittee. Sen. Robert C. Byrd.
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During fiscal year 1977, the Bureau of Indian Affairs
(BIA) spent about $157 illion to operate schools, icluding 15
off-reservatiou aud 57 on-reservation boarding schools. These
provide instruction and residential facilities for tudents who
have inadequate day school opportunities or special education
and/or social problems. Findings/Conclusions: The
off-reservation boarding schools re underutilized; six schools
vsited nave a combined membership of 2,654 but could easily
accommodate 3,890 students. BIA has ,ot established criteria for
optimum capacities for boarding schools and has not yet
established staffing and f unding criteria. Per-pupil costs and
staffinq are greater at oft-reservation than at on-reservation
schools which are more full? utilized. Eligibility criteria for
admittinq students, based on availability of public or Federal
day schools or special problems, have been largely ignored. any
questionable purchases have been made at the schools because of
inadequate management controls. our Navajo schools reviewd
were in poor condition because of problems resulting from the
centralized aintenance system. The off-reservation schools were
in better condition, with ore staff and funds for umintenauce.
Recommendations: The Secretary of the Interior should direct the
Assistant Secretary for Indian Affairs to: instruct area
offices, agency offices, and boarding schools to follow
established eligibility criteria and adnission procedures;
develop space utilization, staffing, and funding criteria for
boarding schools that will insure efficient operation and that
the education needs of Indian children will be wmt; consolidate
boarding schools and dispose of unneeded facilities in
accordance with established criteria and proceduros; include
provisions for linking procurements to specific education needs;
develop a system to provide information with which to onitor
program uxpenditures and/or determine need for evaluations;



monitor and vaaate expeaditures at the school levelperiodically; reevaluate staffing and funding of aintenance atNavajo area schools and ake necessar! adjustments for adequateaaintenance; and iwaleaant plans to decentralize and simplifythe lavajo area aintenance system. (HT})
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Bureau Of Indian Affairs
Not Operating Boarding Schools
Efficiently

The Bureau of Indian Affairs could save sev-
eral millions of dollars and improve the opera-
ting efficiency of its boarding schools by

--consolidating them to make greater use
of space and equipment,

--establishing policies for and controlling
boarding shco! expenditures, and

--having adequate staff and funds to
maintain them properly.
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COMPTROLLL R GENERAL OF THE UNITED TATUS
WASHINGTON. D.C. '

B-114868

The Honorable Robert C. Byrd, Chairman
Subcommittee on the Department of

Interior and Related Agencies
Committee on Appropriations
United States Senate

Dear Mr. Chairman:

This report discusses how the Department of the Interior
can improve its management of and save operating expenses in
its boarding schools for Indian children. We made this re-
view pursuant to your August 9, 1977, request to review sev-
eral of the Department's Indian programs.

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

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

Sincerely yours,

Comptroller General
of the United tates



COMPTROLLER GENERAL'S REPORT BUREAU OF INDIAN AFFAIRS
TO THE SUBCOMMITTEE ON NOT OPERATING BOARDING
THE DEPARTMENT OF INTERIOR SCHOOLS EFFICIENTLY
AND RELATED AGENCIES, SENATE
COMMITTEE ON APPROPRIATIONS

D I E S T

During fiscal year 1977, the Bureau of Indian
Affairs spent about $157 million to operate
schools, including 15 off-reservation and 57
on-reservation boarding schools. (See pp.1 and 2.)
These provide instruction and residential
facilities for Indian elementary, middle, high
school, and post-high school students who have
inadequate day school opportunities or special
education and/or social problems. According
to the Bureau's records, boarding school
students totaled 18,562 as of December 1977.

OFF-RESERVATION BOARDING
SCHOOLS UNDERUTILIZED

The Bureau has not established appropriate
required space per pupil criteria or optimum
capacities for boarding schools. The six off-
reservation schools GAO visited were designed
for 6,32A students--a figure the Bureau maintains
is no longer realistic. They have a combined
membership of 2,654 but could accomodate 3,890
students comfortably. (See pp.3 and 4.)

At some of these schools there are:

-- unused buildings and expensive equipment,
-- partially full classrooms,
--vacant and closed dormitories and staff

residence hall. (See pp.5, 6 and 12.)

The Bureau has not yet established staffing and
funding criteria for boarding schools but has
contracted with several organizations to develop
these criteria by March 1978. Per-pupil costs
and staffing at off-reservation boarding schools
are greater than at on-reservation schools which
are more fully utilized. Estimated fiscal year
1973 costs average $7,394 per pupil at the six

Tear Sot. Upon rmoval. the report
over dte should be noted hereon. i CED-78-56



off-reservation schools and $3,824 at the four
on-reservation schools reviewed. (See pp.9-12
and 18.)

The Bureau has been aware of underutilization
in its off-reservation boarding schools since
at least 1973, but has been unable or unwilling
to consolidate them because of congressional
and/or tribal actions. Numerous tribal repre-
sentatives feel they are entitled to the
schools by treaties and promises and that they
offer a necessary alternative to public schools.
They also believe the schools help preserve
their tribal identity and Indian culture.
(See pp.6-9.)

The Bureau plans to construct additional day
schools in local communities. As a result,
underutilization of off-riservation schools will
likely become more severe. (See p.17.)

NEED TO VERIFY STUDENT ELIGIBILITY

The Bureau has established specific criteria and
procedures for admitting Indian students to its
boarding schools. Under these criteria, only
students for whom public or Federal day schools
are not available or those with specified edu-
cation or social problems are eligible.
(See pp.19 and 20.)

These criteria and procedures are, for the most
part, ignored. Boarding schools, both on and off
the reservation, are admitting students whose
eligibility has not been verified. About 42 per-
cent of the applications GAO reviewed at three
Anadarko area schools did not have the approvals
required by the Bureau's procedures. Applications
reviewed at schools in the Phoenix and Navajo
areas generally contained required approvals, but
ill many cases lacked any justification for eli-
gibility or contained inapprnpriate justifications
such as parental preference and refusal or unwill-
ingness to attend public schools. (See pp.20 and 21.)
As a result, underutilization of the Bureau's
boarding schools could be even more severe than
that indicated by GAO's review. The Bureau is
reevaluating its boarding school admission criteria
to determine if they are still appropriate.
(See p.21.)
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QUESTIONABLE PURCHASES

There are no adequate management controls or
requirements to see that school expenditures are
appropriate.

Numerous questionable purchases for agriculture,
rifle team, and water safety programs had been
made at one schooll These programs failed to
materialize or were canceled and none of the
items had been used. (See pp.25-27.) Much
scouting equipment and clothing purchased has
never been used. (See pp.27 and 31.) Textbook ex-penditures at the shool during the period of
these questionable purchases were less than
half of that requested by teachers. One
teacher complained he had been fcrced to photo-
copy textbooks as a result. (See p.32.)

NAVAJO SCHOOLS IN POR CONDITION

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

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

The Navajo area uses a centralized maintenance
system. This has resulted in inadequate super-
vision of maintenance personnel, cumbersome
paperwork, and poor quality and timeliness of
repairs. Supervisors and many of the workers
are often located miles away from the schools fcr
which they are responsible. Most Navajo school
offici.ls complainof about the unresponsiveness
and untimeliness of the current maintenance
system. (See pp.40-42.)

RECOMMENDATIONS TO THE
SECRETARY OF THE INTERIOR

To improve the operating efficiency of Bureau
boarding schools, GAO recommends that the Secretaryof the Interior direct the Assistant Secretary for
Indian Affairs to:
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-- Instruct area offices, agency offices,
and boarding schools to follow estab-
lished eligibility criteria and admission
procedures.

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

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

--Dispose of unneeded facilities, buildings,
and equipment in accordance with established
procedures.

--Include provisions for linking procurements
to specific educational needs in developing
comprehensive education programs.

--Develop a system that will provide informa-
tion with which to monitor program expendi-
tures and/or determine need for detailed
evaluations.

--Monitor and evaluate expenditures of funds
at the school level periodically.

-- Reevaluate staffing and funding of maintenance
at Navajo area boarding schools and make
adjustments necessary to insure that these
facilities are maintained adequately.

--Implement plans to decentralize and simplify
the Navajo area maintenance system.

FORMAL REVIEW AND
COMMENTS NOT OBTAINED

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

INTRODUCTI)

On August 9, 1977, the Chairman, Subcommittee on the
Dpartment of Interior and Related Agencies, Senate Committee
on Appropriations, requested that we make a comprehensive
review of some of the Bureau of Indian Affairs (BIA) programs
and processes and report the results to him by February 15,
i978. This is one of a series of reports in response to
that request. This report presents the results of our evalua-
tion of the operational efficiency of BIA boarding schools.

INDIAN EDUCATION PROGRAMS

It has been recognized by Indian leaders and Government
officials that educ ion is a key element to solving many
of the problems Ind. ns face. In 1975 the Congress declared
that a major national goal is to provide the quantity and
quality of educational services and opportunities that will
permit Indian children to compete in careers of their choice.

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

BIA also operates 15 off-reservation and 57 on-reserva-
tion boarding schools that provide instruction and residen-
tial facilities at the elementary, middle, high school, and
post-high school levels. These schools are for Indian
children who do not have suitable day school education oppor-
tunities in their communities or whose behavioral problems
are too difficult for their families or existing community
facilities to handle. These schools also provide a home
living program to assist students in making social and cul-
tural changes necessary for successful school adjustment.



The program for Indian students in BIA-operated schools
is ad-inistered by the Office of Indian Education Programs
and 1 area offices, with 82 subordinate agency offices
locatea throughout the country. The Office of Indian Educa-
tion Programs has offices in Washington, D.C., and at the
Indian Education Resources Center in Albuquerque, New Mexico.

As of December 1977 the BA student enrollment system
was reporting an average daily membership of 41,548 elemen-
tary and secondary students in the 205 BIA-operated schools
and other schools contracted by BIA to other groups. This
total included 18,562 boarding students and 22,986 day stu-
dents. BIA also operates 16 dormitories for 2,568 students
attending public schools. In addition, BIA operates eight
post-secondary schools with a total enrollment of 1.420.

Appropriations for Indian education during fiscal year
1977 totaled about $244 million, of which $157 million was
appropriated for BIA school operations. The remaining $87
million was for assistance to Indians in non-Federal schools,
adult education, and higher education.

SCOPE OF REVIEW

We examined reports and documents and interviewed BIA
officials, BIA and public school administrators, and tribal
officials concerning the operational efficiency of BIA
Loarding schools. We also reviewed applicable laws, regula-
tions, policies, procedures, and practices at BIA head-
quarters, various area and local agency offices, and schools.
We did not review the quality of the education provided by
BIA boarding schools.

Our review was carried out at BIA headquarters offices
in Washington, D.C., and Albuquerque, New Mexico; at the
Anadarko, Oklahoma, area office; at the Phoenix, Arizona,
area office; and at the Navajo area office located at Window
Rock, Arizona. We visited the following on-reservation
boarding schools located on the Navajo reservation: Chinle
Elementary Boarding School at Many Farms, Many Farms High
School, Kinlichee Elementary Boarding School, and Wingate
High School. We also visited the following of-reservation
boarding schools: Intermountain Intertribal School at
Brigham City, Utah; Phoenix Indian School at Phoenix, Arizona;
Sherman Indian High School at Riverside, California; Riverside
Indian School at Anadarko, Oklahoma; Chilocco Indian School at
Chilocco, Oklahoma; and Fort Sill Indian School at Lawton,
Oklahoma. Our field work was done in October and November 1977.

At the conclusion of our work, we provided copies of our
report to responsible Department of the Interior officials,
and their oral comments have been considered.
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CHAPTER 2

MORE EFFICIENT USE OF BOARDING SCHOOLS NEEDED
The six off-reservation boarding schools we visitedare underutilized even when compared to BIA's most conserva-tive capacity estimates. As a result, these schools varysignificantly in per-pupil cost and ratio of students tostaff. We observed totally unused dormitories and otherbuildings at some of these schools and half-empty classroomsat others. Also, expensive equipment is idle at some schools,and vacant buildings at one school have been damaged anddefaced by vandals.

The four on-reservation boarding schools we visitedappeared to be more fully used, but they, as well as someoff-reservation boarding schools, are admitting studentswhose eligibility had not been adequately validated. As aresult, ineligible students could be attending boardingschools and valid use of these schools could be less thanwhat is indicated by current attendance.

OFF-RESERVATION BOARDING SCHOOLS
UNDETPJTLZED

BIA has not yet established appropriate utilization
criteria (required space per pupil) or optimum capacitiesfor boarding schools. Our attempts to obtain such criteriafrom a number of other sources--such as the United StatesOffice of Education, various private school associations,the National Education Association, the American Instituteof Architects, and the Council of Education FacilitiesPlanners--also proved futile. The Council of EducationFacilities Planners advised us that it used to prescribe
utilization criteria but had stopped the practice becauseits minimum standards tended to be used as maximums andbecause a variety of different education programs had emergedrecently, each having vastly different space requirements.

At each of the off-reservation schools we visited, wewere given several vastly different capacity figures. How-ever, lacking firm utilization criteria, we could not deter-mine which, if any, were appropriate. Typically, we weregiven the following capacity figures at each of the sixschools: design capacity, maximum actual enrollment duringthe past 10-15 years, and BIA officials' estimates of capa-city. Design capacity is the number of students the schoolwas originally designed to accommodate. According to BIAofficials, however, design capacity and historical enrollments
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are not necessarily realistic because they usually date back
many years during which educational philosophies, techniques,
and resultant space requirements have changed significantly.
BIA officials (school superintendents, principals, and/or
area education officials) estimated capacity on the basis
of the maximum number of students they believe the school
could accommodate without overc.,wding. These estimates,
however, were based on various interpretations of over-
crowding. Although most of the dormitory rooms we observed
at these schools were approximately the same size, the
officials made their estimates on the assumption that the
dormitory rooms could each accommodate between two and
four students.

The following table compares the memberships of the six
schools at the time of our visit to the various capacity
ficgures given us.

Utilization of Six Off-Reservation

Boarding Schools Reviewed

BIA officials' Maximum
Current estimate of Design enrollment

School membershi capacity capacity ca v last 15 years
(note a)

Phoenix 683 750 940 1,038

Sherman 652 800 960 1,063

Intermountain 775 1,240 2,600 2,522

Riverside 182 b/300 b/364 422

Chilocco 195 500 1,080 1,119

Fort Sill 167 300 376 330

Total 2,654 3,890 6,320 6,494

a/Average daily memberships as of late October or early
November 1977, with the exception of Riverside, where
average daily membership data was not available. River-
side membership is the actual number of students on the
school's rolls on November 3, 1977.

b/Includes two dormitories with a combined capacity of 130
which were under construction at the time of our visit.
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As shown on the table, the capacity estimates for each
of the six schools varied significantly, and at none of
the six did currcnt membership approach design capacity
or equal BIA officials' capacity estimates. The total
current membership of the six schools co:'prised only 42
percent of their combined designed capacity and 68 percent
of total capacity according to BIA officials' estimates.

The four on-reservation boarding schools we visited
were used more fully than the off-reservation schools. In
touring these four facilities, we did not observe unused
dormitory space or other unused buildings. Typically,
dormitories at these schools house four students in rooms
or bays of approximately the same size as the off-reserva-
tion dormitory rooms we observed. The only exceptions
were an honor dormitory at one school and a dormitory for
seniors at another school, each having two students per
room. We observed few empty desks or unused classrooms
at the four schools, however, a few classrooms were being
used for storage because there were no teachers for classes
that would have been using the rooms.

During our tours of the six off-reservation schools,
however, we observed totally unused buildings and partially
full classrooms. For example, at Intermountain Intertribal
School, Brigham City, Utah, 6 of 25 dormitories were vacant
and closed. The school has 18 language arts classrooms
set up to accommodate 25 students each; however, the classes
we observed in session had between 10 and 20 students in
attendance. This same degree of use was typical of most of
the academic classes we observed at the school.

At Chilocco Indian High School, Chilocco, Oklahoma, we
found two vacant and closed dormitories as well as the
following unused facilities:

1. The entire third floor of a boys' dormitory (about
37 rooms) was vacant.

2. Another boys' dormitory was used only for meetings
and boxing matches.

3. Two livestock barns had no livestock in or around
them.

4. A staff resident hall was vacant and closed.



Most of the classes we observed in session at Chilocco
appeared underutilized and were attended by a maximum of
about 15 students. Besides the Intermountain School, which
has already been discussed, we found some underutilized
classrooms at three of the four remaining off-reservation
boarding schools we reviewed: Sherman Indian High School,
Riverside, California; Riverside Indian High School,
Anadarko, Oklahoma; and Fort Sill Indian School, Lawton,
Oklahoma.

We also found that area office officials questioned the
need for the two new dormitories under construction at River-
side Indian High School. Each dormitory will be able to
house about 65 students and will cost about $1.2 million
each. Area facilities engineering officials advised us
that they do not believe the two new dormitories are needed.
According to a .ea education officials, the area office
Jivision of education felt that only one new dormitory was
needed and thus recommended against building a second. The
officials said they did not believe both dormitories could
be filled but that local tribes disagreed and persuaded
the Commissione. (now titled Assistant Secretary) of Indian
Affairs to approve construction of both dormitories. Tribal
representatives at the school advised us that there is a
large number of high school students in the vicinity who
are not currently attending school and they believe new
construction will attract some of these students back to
school.

BIA has been aware of underuse in its off-reservation
boarding schools since at least 1973 but has been unable or
unwilling to consolidate them because of congressional and/or
tribal opposition to closing existing schools. In August
1973 BIA announced plans to close the Intermountain Shool.
Intermountain, located in Brigham City, Utah, was established
in 1950 in an abandoned Army hospital as a high school for
Navajo students, for whom a totally inadequate number of
on-reservation schools was available L the time. Closure
of the school was recommended by a Department of the Interior
audit report and a BIA evaluation task force report issued
earlier in 1973. The reports recommended closure because:

1. Enrollment had declined far below the level con-
bidered necessary for operational efficiency, and
further declines were expected.

2. Schools had been constructed on the Navajo reser-
vation which had space available to accommodate the
Navajo students at Intermountain.
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3. Return of Navajo students to on-reservation schools
would be consistent with the tribe's policy of
educating students on the reservation.

4. The cost of operating the school was high.

The planned closure of the school was met with opposi-
tion from Indian leaders, tribal councils, and Indian organi-
zations, which, in January 1974, petitioned the Commissioner
of Indian Affairs to fund a task force of Indian people to
determine if the school should be closed. The Commissioner
agreed to establish the task force (the All Indian Study
Commission) and keep Intermountain open for another year.
On the basis of preliminary application forms sent to every
tribe, inquiries, and endorsements, the Study Commissionconcluded that by opening Intermountain to tribes other than
Navajo, an enrollment of 800 could easily be reached for the
1974-75 school year. The Study Commission report, submitted
to the Commissioner in September 1974, conclu, ·d that anintertribal school at Intermountain was "not ,,Ily feasible,
but absolutely necessary."

BIA's Indian Education Resources Center subsequently
requested BIA's National Indian Training and Research Center
and a private certified public accountant to analyze the
Study Comrission's report. Both concluded that the report
did not contain enough data to support the Commission's
recommendations.

In July 1974 the house Appropriations Committee's report
on the Department of the Interior's fiscal year 1975 appropria-
tions bill directed BIA to keep the school open. (H. Rept. No.93-1209, 93d Cong., 2d sess. at page 30.) The Committee report
concluded that the school was providing valuable services and
also directed BIA to maintain an enrollment of at least 800
and spend at least $3,475,000 on the school during fiscal year
1975.

In October 1974, however, the Navajo Area School Board
Association unanimously adopted a resolution calling for thewithdrawal of Navajo students from Intermountain as well as
funds provided to the school by BIA's Navajo area office.One of the reasons for withdrawal stated in the resolution
was that available facilities on the Navajo reservation could
easily accommodate Navajo students enrolled at Intermountain.

BIA officials advised us that they have not been able
to comply with the congressionally mandated enrollment at
Intermountain, even though BIA made a special exception to
its school attendance boundary policy and recruited students
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nationwide. According to these officials, Intermountaincurrently is severely underutilized, overstaffed, and over-funded as a result. At the time of our visit, there were775 students attending Intermountain, but school officialsestimated that an enrollment of 1,240 would be optimal.

A 1973 BIA study also recommended consolidation of thethree off-reservation boarding high schools under the juris-diction of BIA's Anadarko area office, which covers westernOklahoma. The study was done by the Division of SchoolFacilities, Indian Education Resources Center, at the requestof the Anadarko area office to help it determine boardingschool construction needs. On the basis of available data,such as trends of Indian enrollments in public schools andavailability of Indian high schocl students, the reportprojected that combined enrollment of the three schools
(Fort Sill, Riverside, and Chilocco) would decline to about520 by the 1979-80 school year. The report recommended thatthe three schools be consolidated into one new school with
a capacity of 600 rather than constructing a new school ateach location. t also concluded that this alternativewould.

1. Provide a stronger curriculum that would best meetthe needs of individual students and use staff
most efficiently.

2. Save the Government about $5.7 million in initialconstruction and equipment costs.

3. Save the Government an estimated $175,000 annually
in operation and maintenance costs.

The study noted, however, that the above savings estimatesdid not consider variables, such as use of existing buildings,
which would affect initial construction costs.

As previously noted, the combined membership of thethree schools as of late October and early November 1977 was544: 182 at Riverside, 195 at Chilocco, and 167 at FortSill. BIA officials estimated that the schools could com-fortably accommodate a combined total of 1,100 students: 300at Riverside, 500 at Chilocco, and 300 at Fort Sill.

We discussed use of the three schools with the AnadarkoArea Education Program Administrator. He agreed thatChilocco is underutilized and that a potential exists forconsolidating the three schools. The Area Director alsoadvised us that he favored consolidation of the schools buthad been unable to do so because of tribal opposition.
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We also discussed utilization of two of these schools
(Riverside and Chilocco) with members of their respective tri-
bal school boards. In both cases the members voiced strong
opposition to consolidating or closing existing boarding
schools because, in general, they feel BIA boarding schools
offer a necessary alternative to public schools which they
are entitled to by treaties and promises. They also generally
exhibited a strong attachment to the schools and believed
that the schools help preserve their tribal identity and
Indian culture.

UNDERUTILIZATION RESULTS
IN INEFFICIENCIES -

BIA has not established funding and staffing criteria
for boarding schools, and we were able to obtain only limited
criteria from private school organizations and regional
school accreditation associaticns. According to BIA educa-
tion officials, however, the special educational and social
problems common to Indian boarding school students require
educational programs which are more heavily staffed and more
costly than traditional educational programs. As a result,
we were unable to conclude whether underutilization has
resulted in overstaffing and overfunding of the six off-
reservation boarding schools we reviewed.

We noted, however, a wide variance in per-pupil cost at
the six schools. The per-pupil cost at these schools also
tended to be considerably greater than that of the four on-
reservation boarding schools we reviewed and found to be
more fully utilized. (See following table.)
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Estimated Fiscal Year 1978 Cost Per Pupil

at BIA Boarding Schools Reviewed (note a)

Off-reservatior boarding schools (note b) Per-pupil cost

intermountain $ 8,716

Phoenix 4,608

Sherman 5,275

Riverside 11,145

Chilocco 13,334

Fort Sill 9,892

All six schools combined 7,394

On-reservation boarding schools

Kinlichee Elementtry 3,834

Chinle Elementary Boarding 3,557
School at Many Farms

Many Farms High 4,507

Wingate High 3,477

All four schools combined 3,824

a/Cost per pupil was computed by dividing the total annual
budget for operating each school (including utilities and
maintenance) by its average daily membership when available
or by membership as of our visit in cases where average
daily membership data was not available. Per-pupil costs
are rounded to nearest dollar.

b/All off-reservation schools listed are high schools.

We also noted that staffing levels varied considerably
among the six off-reservation schools and that they tended
to have more teachers and total staff per pupil than did
the four on-reservation schools. (See following table.)
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Per-Pupil Staffing at Bureau

Boarding Schools Reviewed

School Pupils per teacher Pupils per total staf:
(note a) (notes a and b)

Off-rtjservation (note c)

Intermountain 9.1 2.2

Phoenix 15.8 4.0

Sherman 15.1 3.7

Riverside 7.5 1.5

Chilocco 7.5 2.0

Fort Sill 6.9 1.8

All six schools combined 10.8 2.7

On-reservation

Kinlichee Elementary 17.3 3.6

Chinle Elementary Boarding 21.5 4.6School at Many Farms

Many Farms High 16.5 3.6

Wingate 14.3 5.1

All four Echools combined 17.1 4.3

a/Based on staff on board and average daily membership oractual membership at the time of our visits in October andNovember 1977.

b/Total staff includes teachers, teacher aides, guidancecounselors, dormitory workers, cafeteria staff, maintenance
force, and custodial workers.

c/All off-reservation schools cited are high schools.
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Underutilization of off-reservation boarding schools canalso result in inefficient use and destruction of equipment
and facilities. For example, in touring Chilocco Indian HighSchool in Chilc-co, Oklahoma, during November 1977, we founda fully equipped drafting room and a fully equipped ;:ood-working shop, both of which are totally unused because ofthe lack of students. (See photos on p.13.) In a ware-house we found a number of musical instruments in good condi-
tion--such as cellos, violins, drums, woodwinds, and brass--which had been declared excess and were awaiting disposal.In the kitchen we found large walk-in freezers only partially
used as well as a large bakery oven which is being replaced
by a smaller unit because it is too l oge for current needs.

We found similarly underutilizeu equipment at Inter-
mountain Intertribal School, Brigham City, Utah. For example,in touring this facility in November 1977, we noted fourfully equipped but unused home conchics classrooms as wellas typing classes equipped for 20 with as few as 8 studentsusing them.

We also found that vacant buildings at the ChiloccoSchool had been heavily damaged by vandals. A tour of a
boys' dormitory vacant since 1972 revealed many broken
windows, broken-down doors, destroyed furniture, mattressesstrewn about the floor, door locks which had apparently beenbeaten or pried off, and manure on the floors fron birds
nesting in the building. (See photos on pp.14 and 15.)Our tour of another vacant dormitory revealed similar destroyedequipment and defaced property. In addition, roof leaks
in the building had caused the plaster to fall from the
ceiling in many of the upper floor rooms. The school's
facility manager attributed the generally poor condition
of these buildings to the fact that they are vacant. Inour opinion, both buildings will likely require considerablerepair in order to make them habitable again. In general,
we found vacant facilities at the school to be vandalized
and improperly maintained.

FACTORS TO CONSIDER IN CONSOLIDATING
OFF-RESERVATION BOARDING SCHOOLS

On the basis of the underuse of the six schools wereviewed, we believe significant potential exists for con-
solidating BIA's off.reservation boarding schools and discon-
tinuing operation of unneeded facilities. Consolidation
should be planned on the basis of space utilization, staffing,
and funding criteria that insure that the educational needsof Indian children are met. As yet, BIA has not formulated
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UNUSED DRAFTING ROOM AT CHILOCCO INDIAN IGH ~CHOOL.

UNUSED WOODWORKING SHOP AT CHILOCCO INDIAN HIGH SCHOOL.
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VACANT DORMITORY AT CHiLOCCO INDIAN HIGH SCHOOL

-- t7R 7. I

EXTERIOR OF DORMITORY WHICH HAS BEEN VACANT SINCE 1972.

MATTRESSES STREWN ABOUT THE FLOOR.
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VACANT DORMITORY AT CHILOCCO INDIAN HIGH SCHOOL

- I - I

BROKEN WINDOW.

MANURE ON THE FLOOR FROM BIRDS NESTING IN THE BUILDING.
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the necessary criteria. As a result, we were not able toquantify the extent to which off-reservation boarding schoolscould be consolidated or the savings which could accrue
from closing unneeded facilities.

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

Fiscal Year 1978 Financial Program

for Off-Reservation BoarCing Schools Reviewed

Facilities
Education operation &
program maintenance Total costSchool cost cost of school

Phoenix $ 2,383,700 $ 763,900 $ 3,147,600

Sherman 2,619,100 820,300 3,439,400

Intermountain 5,430,000 1,325,000 6,755,000

Riverside 1,687,501 341,000 2,028,501

Chilocco 1,775,894 824,300 2,600,194

Fort Sill 1,290,100 362,000 1,652,100

Total $15,186,295 $4,436,500 $19,622,795

It should be noted, however, that there could be addi-tional costs associated with consolidation which could
partially offset savings from closing unneeded schools orbuildings. For example, boarding schools normally pay allor part of the cost of transporting students to and fromschool at the beginning and end of the school year and, insome cases, on certain holidays. As a result, consolidation
could result in somewhat higher pupil transportation costssince soine students wuld probably havs to travel greaterdistances. Consolidation may also require renovation of
existing facilities. As previously discussed, some vacantdormitories and other buildings have been severely vandalized
and would require renovation efore they could be used. Italso seems reasonable to expect that some modification ormodernization of existing facilities might be required.
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We also noted that BIA policy provides for disposition
of unneeded facilities. Under this policy, facilities BIA
no longer needs are first offered to local triues and school
districts. If they have no use for the facilities, BIA
then urns them over to the General Services Administration
as excess real property for disposition in accordance with
Federal Property Management Regulations.

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

As previously mentioned, consolidation of off-reservation
boarding schools could require some students to attend more
distant schools. However, we noted that it is BIA policy to
educate students as close to home as possible and to limit
attendance at off-reservation boarding schools to students
who reside within the boundaries of the area office in whichthe school is located. We checked to see if these policies
are followed at the three off-reservation boarding high
schools in the Anadarko area, and found that BIA generally
ignores them. Of the 684 students who had been enrolled atthese schools for the 1977-78 term by the time of our visits,
29i or abcut 42 percent) came trom other area office juris-
dictions. In fact, students from 9 of the 11 other BIA
areas were attending the three schools. The Office of Indian
Education Programs advised us that it is reevaluating the
attendance boundary policy, which was formulated in the 1950's,
to determine if it is still appropriate.

Because our review was limited to determining the
operational efficiency of BIA's boarding schools, we did
not evaluate the possible effects that consolidation ofoff-reservation boatdino schools might have on their educa-
tional effectiveness. We discussed this matter, however,
with the Director of BIA's Office of Indian Education Pro-
grams in December 1977. He expressed concern that consoli-
dation will perpetuate large schools which he believes arenot as effective in educating students as smaller schools.

According to this official, current education theoryfavors smaller schools because public school districts
have tried larae, consolidated schools, andi they have
proved to provide less effective education than smaller
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schools. As a result, he has proposed a system of smaller
boarding schools of about 200-400 students, each concentrating
on specialized education needs, such as vocational training,
college preparation, and overcoming social problems. The
Director also advised us that individual development of
students is better when fewer students live in the same dormi-
tory room. He said that, as a result, BIA has been trying
to reduce the number of students per room, and its goal is
eventually to have no more than two students per dormitory
room, regardless of its size.

In our view, implementation of the Director's proposal
for boarding schools need not preclude efficient use of
existing off-reservation facilities. On the basis of BIA
officials' estimates of optimum capacities given to us, it
appears that some existing schools could be used efficiently
with memberships of 200-400 students, as the Director has
,roposed. Schools with larger capacities could also be
utilized efficiently by this number of students by making
greater use of fewer buildings and disposing of the rest as
excess real property. Once developed, space utilization,
staffing, and funding criteria could be used to optimize
the efficient use of facilities and resources and as a
basis for identifying unneeded facilities and equipment.
In addition, specialization in the schools could facilitate
more efficient use of personnel, facilities, and equipment
in vocational and business courses by consolidating the
underutilized classes of this type which we found at some
of the schools we visited. (See p.12.)

The Director agreed that BIA needs to utilize its
boarding schools more efficiently and that appropriate
staffing and funding criteria are essential to realization
of the objective. He advised us that BIA has contracted
with the National Institute for Education, the National
Conference of State Legislatures, and the Education Commis-
sion of the States to develop these criteria by March 1978.

We also noted that BIA's Office of Administration is
conducting a utilization survey of all BIA facilities, inclu-
ding boarding schools. At the time of our review, a number
of agency and area offices had not responded to the survey.
Wh-n -9mplete data is received, it will be reviewed and
al,.,.led to identify unneeded buildings and facilities for
disposal. When we discussed the survey with Office of Admin-
istration officials in late November 1977, the responses
were about 2 months overdue. The officials said they had
made repeated requests for the survey data and they could not
estimate when the remaining agency and area offices would
respond.
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NEED TO VERIFY ELIGIBILITY
OF BOARDING SCHOOL STUDENTS

The boarding schools we reviewed are admitting students
whose eligibility has not been verified according to BIA's
admission procedures. BIA's manual (62 IMA 2.5.2 and 2.5.3)
sets forth criteria and procedures for admitting Indian
students to its boarding schools. To be eligible, an Indian
student must meet one or more of the following education or
social criteria.

Education criteria

1. Public or Federal day school is not available.
Walking distance to school or bus transportat on
is defined as 1 mile for elementary children cLad
1-1/2 miles for high school students.

2. Special vocational or preparatory courses, not
available locally, are needed to prepare students
for gainful employment. Eligibility under this
criterion is limited to grades 9 through 12 and
post-high school graces 13 and 14.

3. Students who are retarded scholastically 3 or more
years or who have pronounced bilingual difficulties,
for whom no provision is made in available schools.

Social criteria

1. Rejected or neglected students for whom no suitable
plan can be made.

2. Those from large families with no suitable home
and whose separation from each other is undesirable.

3. Students with behavior problems too difficult for
their families or existing community facilities to
handle, who can benefit from the controlled environ-
ment of a boarding school without harming other
children.

4. Those whose health or proper care is jeopardized by
illness of other household members.

BIA's procedures require that a formal boarding school
application, signed by the person with responsibility for the
child, be submitted to the local BIA agency office. The
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agency's Branch of Education must review the application and
make an initial evaluation. If need for attending boarding
school is solely educational, the Branch of Education must
approve or disapprove the application on the basis of the
education criteria. If the need is social, the application
is to be forwarded to the agency's Branch of Welfare for
evaluation and recommendation on the basis of the social
criteria. Final authority to approve or reject the appli-
cation rests with the agency superintendent when admission is
to a boarding school within the same agency. When admission
is to an off-reservation boarding school or to an on-reserva-
tion boarding school in another agency, the application must
also be reviewed and approved by the area office Branch of
Education and/or Branch of Welfare, depending on the factors
involved.

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

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

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

2. "Student would not go to public school."

3. "Doesn't like public school."

4. "He is tall for his age and feels out of place
with smaller students."
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We uiscussed this matter with officials of the Anadarkoand Navajo area offices and with the Director, Office ofIndian Education Programs. The Anadarko officials advisedus that a previous Area Director had instructed boardingschools in the area to ignore BIA admissions criteria andprocedures, presumably in an effort to increase enrollments.The current Area Director said he rescinded these instructionsand that Anadarko boarding schools should be complying withBIA procedures. As previously noted, h',wever, we found thatover 40 percent of the applications for the 1977-78 schoolyear that we reviewed at Anadarko boarding schools did nothave the required approvals. The registrar at one of theseschools said she did not know that the instructions toignore admissions criteria and procedures had been rescinded.

Navajo area officials told us that the tribe believesparental preference should be a criteria for boarding schooladmission and that they agree. They said that, as a result,the area office has been approving admissions on that basis,even though it does not strictly conform with BIA's officialpolicy.

The Director of BIA's Office of Indian Education Programsagreed that boarding schools do not verify student eligibilityand said this was because they are "hunting for students."He agreed, however, that BIA must correct this situation inorder to plan effectively for the efficient use of itsboarding schools. The Director said his office is reevaluatingBIA's admission criteria, which were developed in the 1950's,to determine if they are still appropriate.

CONCLUSIONS

The off-reservation boarding schools we reviewed areunderutilized and, as a result, are not operated efficiently.These schools vary significantly in per-pupil cost and ratioof students to staff. In general, they have higher per-pupilcost and more staff per pupil than on-reservation boardingschools, which are more fully utilized. Some of these schoolshave totally unused facilities, and partially full classroomsare typical. In some cases underutilization also has resultedin destruction of equipment and facilities.

BIA boarding schools, both on and off the reservation,
are admitting sudents whose eligibility has not been verifiedaccording to established policies and procedures. On thebasis of our review, it appears that BIA's criteria and pro-cedures for boarding school admission are for the most partignored. As a result, ineligible students could be attending
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BIA boarding schools and valid use of these schools could
be less than we observed during our review. In addition,

utilization of off-reservation boarding schools will likely

decrease in the future as BIA implements its plans for con-
structing additional day schools in local communities.

We believe the efficiency of BIA's off-reservation
boarding schools ould be improved significantly by consoli-
dating them and by closing unneeded facilities. To consoli-

date ffectively, however, BIA must first insure that only
eligible students are admitted and must develop space utili-
zation, staffing, and funding criteria that will insure

that the ducational needs of Indian students are met. Once
these criteria are developed, BIA should adjust membership,
staffing, and funding it its boarding schools accordingly
and dispose of nneeded facilities and equipment.

BIA has attempted in the past to close and/or consoli-
date its boarding schools but has been unsuccessful because

of tribal and congressional opposition, BIA is also con-
cerned that consolidation would result n larger schools
which could adversely affect education effectiveness and

individual student development. As a result, it has pro-
posed a system of small boarding schools, each concentrating
on specialized needs.

We be-leve implementing this proposal need not preclude
effic'ient use of existing facilities. Some smaller schools

likely could be used efficiently in BIA's plan if hney were
operated at optimum capacity. Larger schools could also

be utilized efficiently under the proposal by making the
most use of fewer buildings and disposing of unneeded build-
ings. Also, BIA should be able to consolidate specialized
classes, such as vocational and business courses, and use
required personnel and equipment more efficiently.

Obviously, the degree to which BIA's boarding schools
can be consolidated and/or streamlined depends on its
development of the required criteria and implementation of

its proposal to limit attendance at the schools. As a
result, we were not able to quantify the savings which would
result from efficient utilization. The potential for
savings, however, is great. Should BIA close only two or
three schools by consolidation it would save several million
dollars annually. Although there is likely to be some off-
setting cost associated with consolidation (such.as renova-
tion and modification of existing facilities and higher pupil
transportation costs), we do not believe that they will
outweigh potential savings.
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RECOMMENDATIONS TO THE
SECRETARY OF THE INTERIOR

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

-- Instruct area offices, agency offices, and boarding
schools to follow established eligibility criteria
and admission procedures.

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

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

-- Dispose of unneeded facilities, buildings, and equip-
ment in accordance with established procedures.
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CHAPTER 3

'JESTIONABLE EXPENDITURES AT BIA BOARDING SCHOOLS

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

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

NEED FOR FORMALLY APPROVED EDUCATION
PROGRAM AT BIA BOARDING SCHOOLS

BIA does not require its schools to develop formal educa-
tion programs to identify and remedy factors impeding progress
toward established goals. None of the 10 boarding schools we
visited had education programs which were formally approved
by agency or area offices.

uuring 1977 we issued two reports on programs for which
BIA's Office o ' lian Education Programs is responsible.
One report, ed Effort Needed to Improve Indian
Education," CED- 1, Jan. 17, 1977) was a followup to
our report, "Opportunity to Improve Indian Education in
Schools Operated by the Bureau of Indian Affairs," (B-161468,
Apr. 27, 1972). In these reports, we pointed out that com-
prehensive education programs are needed to improve effective-
ness in BIA-operated schools. However, to date BIA has not
required these programs. Such programs could also improve
BIA school operational efficiency. A good comprehensive
educational program should help prevent, and thus better
control, inappropriate purchases.

A comprehensive program should:

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

-- Provide approving authorities with some criteria
to evaluate purchases for appropriateness.
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--Hinder some schoc' officials from purchasing
unnecessary items.

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

--Provide criteria to the agency, area, and BIA for
judging how adequately school officials are following
program goals and objectives.

--Cause schools to justify programs and purchases
continually by the use of detailed and documented
assessments of school and student needs.

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

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

--A former acting principal informed us that in 1974
the area education office had acknowledged a need for
vocational agriculture courses. Although a 1975
plan for the program was on file at the agency educa-
tion office, there was no evidence that it had ever
been approved. No detailed needs assessments were
made. Vocational agriculture classes have been cn-
ducted for the past 3 school years but have been
limited to classroom instruction without practical
experiences. School officials said there were no
curriculum guidelines for the classes and that they
were begun haphazardlv without proper planning.
Purchases for vocational agriculture exceeded $30,000
from August 1976 through July 1977. School officials
told us that other purchases had been made for this
program, such as construction of a barn and corrals
(see photos on p.28), but we were unable to locate
purchase orders for them and thus we could not docu-
ment if these items were purchased for vocational
agriculture.
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Although the current principal questioned the need
for this program, he plans to ue the purchases
in future vocational agriculture classes. At the
time of our visit, the school also owned 85 tons
of alfalfa hay but had not acquired any livestock.

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

--A water safety program had been proposed by the former
acting principal but agency education officials
could not locate any information on the program
in their files. To implement this rogram, the
school purchased 28 polystyrene blocks measuring
approximately 17 feet by 4 feet by 1-1/2 feet each.
Costing $2,530, the blocks were justified for
"construction of portable floating docks for use in
a water safety program at Many Farms Lake during
spring, summer, and fall. Such program is part
of school and BSA [Boy Scouts of America] water safety
program." Th- current principal has no plans to
implement the program. He said there is no docu-
mentation that the program existed or that it is needed.
Meanwhile the polystyrene blocks, located in a dormi-
tory storage room, require more than 2,500 cubic
feet of storage space which school officials acknow-
ledge is in shcrt supply. (See photo on p.30.)

-- Leather craft materials exceeding $7,300 were pur-
chased from February tLnough May 1977. (See photo
on p.30.) Justification was to establish recrea-
tional instruction in leather and beading for school
year 1977-78. The current principal has not estab-
lished this program and it does not appear on the
fall class schedule. He said he did not have an
instructor and questioned the need for the program.

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

Lombardy poplar 3,000 $ 690

Russian olive 6,000 1,200
Amur River privet 2,000 470

Hedge 20 12

Total 11,020 $2,372

The trees were planted and irrigated in a 50-feetby 150-feet fenced area prior to the planned trans-planting throughout the campus. Abort one-thirdof the trees were still living during our November1977 visit. (See photo on p.29.) We were informedthat the trees died because BIA's facilities manage-ment personnel responsible for maintaining the school,considered irrigating them as wasting water.
In addition to these expenditures, we found that manypurchases, for existing programs, were made which appearedto be questionable. Neither BIA nor its area officesrequire or have developed a system of setting prioritiesfor education expenditures. Assigning priorities and bud-geting should be facilitated with an approved educationprogram. Setting priorities under a detailed, comprehensiveeducation program would help guide basic expenditure deci-sions--for example, should textbooks and instructionalmaterials be purchased before polystyrene blocks, rifleammunition, and scouting equipment?

In the absence of a comprehensive educational program,large numbers of apparently low priority items or itemsof questionable need have been purchased. Obviously, with-out adequate controls and plans, items purchased can reflectwhat the requester wants instead of what the school needs.Examples of such expenditures include:

--Scouting expenditures at Many Farms High Schoolexceeded $56,000 from May 1976 through November 1977.Scout clothing alone accounted for over $15,000.Much of the equipment and clothing has never beenused. In addition, the school paid $8,905 for theChinle agency's share of salaries and field expensesof the council's Field Director and District Executive.We were informed in December 1977 that the agency hasbeen assessed $40,586 for its share of scouting for
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QUESTIONABLE PURCHASES AT MANY FARMS HIGH SCHOOL

BARN CONSTRUCTED ALLEGEDLY FOR VOCATIONAL
AGRICULTURE PROGRAM.

CORRALS CONSTRUCTED ALLEGEDLY FOR VOCATIONAL
AGRICULTURE PROGRAM.

28



QUESTIONABLE PURFCHASES AT MANY FARMS HIGH SCHOOL
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QUESTIONABLE PURCHASES AT MANY FARMS HIGH SCHOOL

MATERIALS PURCHASED FOR RECREATIONAL LEATHER
AND BEAD CRAF T CLASSES.

POLYSTYRENE BLOCKS PURCHASED FOR CONSTRUCTION OF
FLOATING DOCKS.
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school year 1977-78. Explorer Scout fees being assessedare based on a list of 521 Explorer Scouts at ManyFarms High School. The principal stated that hehas counted about 169 names on the list who no longerattend his high school because they have eitherdropped out or graduated. He said only about 10scouts are active members,

--School employees have used overtime and compensatorytime to take Scouts on trips. A Navajo area policyallows overtime and compensatory time for scouting
activities. Scouting equipment is locked in adormitory storage area where the current principalattempts to control the scouting equipment that waspurchased with school funds.

-- Rock band instruments were obtained for Many FarmsHigh School in July 1977. The former principaltold us he purchased the instruments after discus-sions with dissident students who claimed "there'snothing to do around the school." As of December,
the current principal was delivered 6 of 14 guitarsand 2 of 3 amplifiers costing $3,442. He said hesaw no need for the instruments, but that theywould be used to some degree in music classes.

-- In fiscal year 1977, Chilocco Indian School inOklahoma spent over $27,000 for a backhoe and smallfront-end loader for a heavy equipment class ofonly five students. The school also justifies
operating a 6,000 acre farm for six studentsenrolled in vocational agriculture. Actually,the school staff provides much of the labor on theChilocco fail in the summer while being paid their
regular salaries. The superintendent at Chiloccotold us he had recently reduced the acreage beingplanted on the farm because he was not trying to
maximize profit although the farm has an annualcash flow of about $100,000. Much of the farmproceeds have recently been spent for new farmequipment. We observed four self-propelled graincombines and 12 farm tractors at the school. During
1975 a combine costing over $21,000 and three tractors--one costing over $17,000 and two costing over $7,400each--were purchased.

-- At Chilocco, central heating and air-conditioning
was installed during 1976 in a vandalized dormitory,vacant since 1972, on the basis that the dormitory
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might be used in the future. The Chilocco school
is currently operating at only about two-fifths
of the most corservative capacity estimates. (See
p.4.)

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

During calendar year 1977, the time that most of the
purchases at Many Farms were being made, purchases of textbooks
and instructional aterials costing $7,467 were documented,
although an estimated $20.088 was requested by the teaching
staff. The current principal told us that unapproved requisitions!
for textbooks and instructional materials generally are destroyed,
and therefore we could not verify this information.

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

-- cannot always have first-hand knowledge of the
requesting school's program,

--often is temporarily acting in the position and
knows little if anything about the school's program,
and

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

Navajo area officials agreed that boarding school pur-
chasing system controls need to be tightened. They also
agreed that a comprehensive education program would greatly
improve their screening of questionable and/or low-priority
requests by providing definitive criteria for determining the
appropriateness of purchases.
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The Director of BIA's Office of Indian Education Programs
admits there is a need for formal education programs and
that such programs would help control the type of questionable
and/or low-priority expenditures we noted. He stated that
the current BIA organizational structure prevents him from
dealing directly with area offices and BIA schools. The
Director believes each school and its school board shouldhave the authority to outline student needs and design
education programs to meet those needs. He further believes
that the programs must be approved and monitored by the area
office and his office but that local school officials should
be held responsible for implementing the approved programs.
In addition, the Director agrees that priorities need to be
documented; however, he believes school administrators
should be held responsible for staying within priority
boundaries.

In commenting on the recommendations in our 1977 report
to require comprehensive educational programs, the Department
of the Interior stated that in the past BIA had what could
be considered a comprehensive education program but that
it was now in serious need of updating.

NEED FOR INDEPENDENT MONITORING AND
EVALUATION OF EDUCATION EXPENDITURES

Although independent monitoring and evaluation of
boarding schools is an established function of BIA's areaoffices, we found that all needed monitoring and evaluation
has not been done. BIA said that such monitoring and evalua-
tion would help control the type of questionable and low-
priority purchasing by schools that we discussed previously.

In addition, we believe such monitoring and evaluation
would help somewhat to control procurement irregularities.
During our limited review of purchases, we found a few
instances of procurement irregularities which have goneundetected and uncorrected. At Many Farms High School,
BIA officials could not locate almost 800 square yards of
carpeting costing $5,193 purchased for four dormitories
and the cafeteria. Only one dormitory had been fully car-peted and a second one had been partially carpeted. Further-
more, payments were made acknowledging installation of about
6,600 square yards of carpeting material, about 1,700 square
yards- installed at a cost of over $2,000--more than had
been purchase]. We estimated that only 4,100 square yards
had been installed. Area officials stated they would look
into the matter.
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The Director of the BIA's Office of Indian Education
Programs said that he recognizes the need for close monitoring
and evaluation of BIA school operations. He told us that
this should be done now, but he has not been allowed to
fill positions needed to adequately monitor and evaluate
operational efficiency and effectiveness becau e of a hiring
freeze imposed by the Department of the Interior. We were
advised that the Navajo area, where most questionable and
irregular purchases were found, also does not evaluate
school purchases because of the lack of staff, but it agrees
that periodic evaluations are necessary.

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

In both our 1972 and 1977 reports we recommended in
part that BIA

-- periodically evaluate program results on the
basis of established milestones to permit necessary
program redirection and

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

The Department of the Interior generally agreed with ourrecommendation to monitor and evaluate how established goals
are being implemented at all operating levels. It also com-
mented that to be effective such a plan would require changes
in BIA's structure. The Department stated that a recent
reorganization of BIA's Office of Indian Education Programs
had created one complete unit devoted to providing technical
services and monitoring programs. Interior also stated
that additional organizational changes will be needed andthat as BIA moves into tribally run and operated programs its
role will focus on monitoring and evaluation.

Interior also agreed with our recommendations to improve
BIA's management information system and that BIA's education
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program is in dire need of a modern computerized information
system. Interior stated that BIA has set a high priority
on system accountability and that plans are underway to
achieve this goal.

We believe our current review of the appropriateness
of certain BIA boarding chool expenditures demonstrates
the need to include monitoring and evaluating of boarding
school operational expenditures as part of implementing
our prior recommendations on evaluating and monitoring
effectiveness of BIA schools.

CONCLUSIONS

In our opinion, BIA lacks adequate management controlsand requirements for its boarding schools which could helpprevent inappropriate urchases. As a result, many question-
able purchases have been made. BIA should require formal
education programs--developed by the school and approved
by the agency, area, and/or central offices--to provide ap-proving officials with definitive criteria for determining
the appropriateness of purchases.

Also BIA needs to establish a more active and ongoing
monitoring and evaluation program. This program shouldinclude procedures for periodic visits to individual schools
and area offices and written reports on those visits. Such
a program is needed to insure that (1) education activities
are meeting student needs and (2) expenditures are appro-
priate.

The effectiveness of BIA's education efforts, includirg
the appropriateness of expenditures, cannot be adequatelymonitored and controlled without an effective management
information system.

RECOMMENDATIONS TO THE SECRETARY
OF THE INTERIOR

We are repeating the essence of certain of our 1972and 1977 recommendations to the Secretary of the Interior
concerning the need to improve the effectiveness of educa-tion provided to Indian children. However, the following
recommendations concern improving operational efficiency
rather than program effectiveness. Specifically, we recom-
mend that the Secretary of the Interior requie the Assistant
Secretary for Indian Affairs to:
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-- Include provisions for linking procurements to
specific educational needs in developing com-
prehensive educational programs.

--Develop a management information system that will
provide information with which to monitor program
expenditures and/or determine need for detailed
evaluations.

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

NAVAJO BOARDING SCHOOLS NOT MAINTAINED ADEQUATELY

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

POOR CONDITION OF NAVAJO BOARDING SCHOOLS

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

School officials also pointed out an exterior wall in
one classroom which recently had been patched to cover a
hole which had existed for at least a year, exposing the
room to the outside. School officials also advised us
that a new roof had been put on one classroom building
just before school opened in the fall, but that for months
before the roof had leaked so badly that buckets had to be
placed on the floor and students were assigned to empty
them periodically during class.

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

37



BROKEN LIGHT BULB DANGLING OVER THE DOORWAY OF A CLASSROOM

BUILDING AT CHINLE ELEMENTARY BOARDING SCHOOL.

that could not be used because the bottom of the walls had
deteriorated, allowing water to leak into adjacent dormi-
tory rooms. At another school we observed badly leaking
roofs and where falling water damaged ceilings and a broken
fluorescent light over one classroom building door with jag-

ged pieces of broken bulb hanging from the fixture. (See
photo above.)

In contrast to the Navajo schools, the off-reservation
boarding schools we visited were in noticeably better condi-

tion. In touring these schools we observed few of the
conditions found at the Navajo schools. With the exception

of some vacant buildings at Chilocco discussed in chapter
2 (see p.12), these schools generally appeared to be well
maintained and in need of few repairs.

FACTORS CONTRIBUTING TO POrR MAINTENANCE

One primary difference between maintenance at the
Navajo boarding schools and at the off-reservation schools

is the amount of resources committed. As shown in the fol-
lowing table, the facility area per maintenance person is
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smaller at the off-reservation schools than at the Navajo
schools and maintenance funding per square foot is higher.

Resources Committed to Maintenance

at BoardingSchools Rviewed

Square feet per Estimated FY 1978
Off-reservation maintenance operating and maintenance

schools person funds per square foot

Chilocco 27,000 $1.79
Riverside 10,786 1.97
Fort Sill 15,613 1.93
Phoenix 17,196 1.85
Sherman 16,935 1.86
Intermountain 34,539 .91

All six combined 22,793 $1.42

On-reservation
schools

Many Farms High 31,221 $1.23
Chinle Boarding School

at Many Farms 31,221 1.50
Kinlichee Elementary 37,030 1.56
Wingate High 25,rS8 .90

All four combined 28,714 $1.23

We also noted that of the three BIA areas we visited,
the Navajo area spent the fewest dollars per square foot
on operation and maintenance of all types of facilities
during each fiscal year, 1971 through 1976. Facility opera-
tion and maintenance funding during this period averaged
$1.08 per square foot in the Navajo area as compared to
$2.12 per square foot BIA-wide.

We discussed the maintenance problems we observed at
Navajo schools with area office and responsible local main-
tenance officials. According to these officials, inadequate
staffing and funding is their biggest problem. They acknow-
ledged that a large backlog of required maintenance exists at
the schools but said they are simply unable to keep up with
requests for repairs.
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The shortage of maintenance personnel in the Navajo area
has resulted in the establishment of a "self-help" program tosupply needed maintenance. Under this program, education
personnel at the schools perform needed repairs, and the
facilities maintenance organization provides the materials
and technical advice when necessary.

Some of the Navajo schools we visited had used this pro-gram extensively. For example, officials at Wingate High
School estimated that dormitory personnel spent about 530staff-hours during the summer of 1977 performing maintenance
work on three of the school's six dormitories. This work
included sandblasting and painting exterior walls, patching
and painting interior walls, repairing or replacing door
knobs, replacing broken or missing ceiling tiles, and
boarding up broken windows for security reasons. In a
letter of appreciation to the school's principal and staff,
tre local facility management foreman stated that without
their help and manpower many of the projects could not have
been completed. Officials at Chinle Boarding School esti-mated that 150 school employees spent almcst 37,000 staff-
hours repairing walls and painting during the summer of1976 when the school moved to Many Farms, Arizona.

Lack of adequate supervision of maintenance personnel
has also been a problem in the Navajo area. Unlike other
areas, the Navajo area has a centralized maintenance systemand organization. Under this system, one or two handymen
responsible for minor repairs may be assigned to a school,
but responsibility for most maintenance of schools and otherBIA facilities rests with 10 work centers covering specified
geographical areas. Each work center has on- general
foreman and two or three first-line foremen. The first-line
foremen operate from designated locations within the workcenter boundaries and are responsible for supervising the
handymen and overseeing maintenance at a number of facili-
ties. These facilities, however, are often many milesfrom the first-line foreman's base of operation. For
example, the first-line foreman for Kinlichee Elementary
School is located about 60 miles away.

Officials of Kinlichee advised us that it has been verydifficult to get requested maintenance performed. They said
many of the conditions we noted in our visit had %ine unre-paired for months, in some cses years, in spite of their
repeated requests that repairs be made. They also told usthat often they cannot locate the handyman assigned to the
school and have no idea where he is.
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We discussed this situation with area office maintenance
officials in November and December 1977. The Area Operations
Supervisor informed us that he had been eperiencing a person-
nel problem with the first-line supervisor responsible for
Kinlichee ad that he was in the process of taking appropriate
corrective Lotion. He also told us that one maintenance
problem has been the lack of adequate supervision of mainten-
ance personnel resulting from the distances between schools
and maintenance supervisors' locations.

We also found that the paperwork required by the Navajo
maintenance system is voluminous and cumbersome. Under the
system, the school submits work orders to the maintenance
man (handyman) assigned to the school. If other than a
very minor repair is requested, the work order must be for-
warded through the work center to the area maintenance office
for approval and returned to the cognizant work center to be
scheduled and performed.

Maintenance officials at the BIA central office and
Navajo area office agree that the system is cumbersome.
Central office officials advised us that Navajo schools are
the most poorly maintained BIA schools and attributed this
primarily to their elaborate paperwork requirements. The
officials we talked to at Navajo schools were unaminous in
their criticism of the inordinate amount of time it takes
to get maintenance performed.

The maintenance system at off-reservation boarding
schools, which we found to be generally well maintained, is
quite different from that used by the Navajo area. Each of
these schools we visited had a permanent maintenance staff
and a maintenance supervisor assigned to it who was respon-
sible for all maintenance. At these schools, work orders
are submitted to the maintenance supervisor who is responsible
for insuring that the necessary repairs are completed satis-
factorily and in a timely mariner.

The General Services Administration recently completed
an evaluation of BIA's planning, design, construction,
and operation of school facilities in accordance with a
Memorandum of Understanding and Agreement with the Department
of the Interior. Its report to Interior concluded that
operation and maintenance of school facilities is the most
misunderstood, ineffectual, and underfunded of the BIA acti-
vities studied. The report also concluded that the
Navajo centralized maintenantL system was unresponsive and
provided inadequate controls. The report recognized the
Navajo area's plans to decentralize its maintenance
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organization and recommended that these plans be implemented
to make the system more responsive.

BIA maintenance officials advised us that the Navajo
maintenance system will be decentralized. They said the
decentralization had been planned for October 1, 1977, but
has been delayed pending a decision on the personnel actions
required. Under the new system, responsibility for mainten-
ance will be returned to the five Navajo agency offices and
agency superintendents will control work centers. Maintenance
personnel assigned to the school will also be under the
control of the school principal rather than a maintenance
supervisor located miles away. BIA officials believe the
planned decentralization will result in greater control over
the maintenance function, closer supervision of local main-
tenance personnel, and fewer paperwork requirements, and
that it will have an overall positive effect on the quality
of maintenance. We were also advised by Navajo area officials
in early December 1977 that implementation of the decentra-
lized system had been rescheduled for June 1, 1978.

CONCLUSIONS

The Navajo boarding schools we visited are in generally
poor condition and in need of repairs. Poor maintenance
of these schools is due in part to the low level of resources
committed. Maintenance officials claim they simply do not
have enough staff and funds to keep up with needed repairs
and, as a result, education perscnnal have been forced
to assist in the maintenance effort. Also, we found condi-
tions to be much better at off-reservation boarding schools
where proportionately more staff and funds are committed
to maintenance.

The centralized maintenance system used in the Navajo
area has resulted in lack of adequate supervision of mainte-
nance personnel and cumbersome paperwork requirements which,
in our view, have also adversely affected the quality and
timeliness of maintenance. BIA plans to replace the current
system with a more decentralized one by June 1978. We agree
with BIA's position that the new system will provide closer
supervision and control over maintenance and will simplify
paperwork requirements. In our opinion, proper implementation
of the new system should help to improve the quality of school
maintenance in the Navajo area.
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RECOMMENDATIONS TO THE
SECRETARY OF THE INTERIOR

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

-- Reevaluate staffing and funding of maintenance atNavajo area boarding schools and make adjustments
necessary to insure that these facilities are
maintained adequately.

-- Implement plans to decentralize and simplify
the Navajo area maintenance system as soon
as practical.

14580
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