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FOREWORD 

Many units of local government and particularly county 
governments in the Ozark Upland of Missouri are having a 
difficult time financially. While there are a good many reasons 
for the difficulties, all of them trace back in one manner or 
another to the depletion of land resources and failing tax col
lections. Land resources are depleted, not only because they 
have been used exhaustively, in a manner common to all newly· 
developing areas in the United States, but because so little 
effort has been made to restore forests and to control soil de
pletion. A continuance of these conditions will aggravate the 
problems of the local governments by reducing still more their 
tax bases and thus further increasing delinquency in the pay
ment of taxes levied. It is highly important, therefore, that 
every effort be made to restore these lands to a higher state of 
productiveness and taxpaying ability. For many reasons Ozark 
people and Ozark local governments cannot make the needed 
adjustments alone, and they will need the help of State and 
federal governments. To restore forests, for instance, a large 
extension of public ownership of forest lands will be needed. 
Already 1,100,000 acres of land for forestry have been purchased 
by the federal government and measures taken in the interest 
of flood control have to date meant purchase of considerable ad
ditional acreages. 

From the viewpoint of the restoration of resources these 
governmental purchases are of great importance, since immedi
",.te steps are taken to restore the lands to productiveness. How
ever, because pUblicly owned land no longer pays currently 
levied taxes into local treasuries, the problem of financing local 
governments is thus increased. The support of local governments 
becomes, therefore,one of the real difficulties in the path of 
restoring land resources in the Ozarks. Moreover, these local 
governments are quite unable to take the necessary steps to 
help themselves in the situation thus created. They are only 
administrative arms of the State government and have little or 
no legislative power. They cannot, therefore, gain access to 
tax revenues from other sources when their levies on real prop
erty decline. Many of them are heavily in debt and would find 
it difficult to extend their borrowing. Many are already taxing 
at rates up to the full constitutional or statutory limit and have, 
therefore, no opportunities to extend their taxes in this direction. 

This study of the Missouri Agricultural Experiment Station 
and the Bureau of Agricultural Economics is designed to direct 
attention to the problems of these local governments growing 
out of the changes in land use and ownership and to make sug-



gestions about what may be done constructively to resolve the 
problems that have arisen. It is hoped that the public officials 
and legislators of both Missouri and of the United States will 
find suggestions contained herein worthy of a most sober and 
careful consideration. 

Conrad H. Hammar 
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Needed Local Government Reorganization 
In Ozark Land Use Adjustment 

Areas 

FRED A. CLARENBACH* 

Current and prospective adjustments in patterns of land 
ownership and use in the Ozark region of Missouri have directed 
renewed attention to problems of local government in the 
region. Acquisition of land by the Federal and State govern
ments, for forests, parks, wildlife refuges, and flood control 
reservoirs, eliminates parts of the tax bases of local units of 
government. The State makes no special compensatory con
tributions to these local units; and Federal payments in lieu. 
of taxes are expected to be somewhat smaller, for a number 
of years. than the tax revenues from the lands would have been. 
Net revenues, especially of county governments, may thus be 
decreased to some extent during the period required for restora
tion of productive forests on the Federal lands. 

Public land acquisition, however, is only a more recently 
added factor in the complex of problems associated with local 
government in the Ozarks. Depletion of forest resources, low 
and declining assessed valuations, chronic tax delinquency on 
"wild" lands, and the uneconomical organization of local gov
ernment itself are elements of long standing. Even in the 
absence of public purchases, such factors have contributed to a 
condition of chronic fiscal distress in a number of Ozark coun
ties.' Several recent studies' have revealed an apparent need for 
fundamental adjustments in local rural government in the State. 

In recognition of a need for further study of the problems 
of local government in the Ozarks, the Missouri College of 
Agriculture and the Bureau of Agricultural Economics of the 

'This stat.,·ment is generally true for other cut-over regions in the United 
States. An excellent brief discussion of local government aspects of public 
purchase programs, by Kenneth Parsons, is found in Part VII of the Report 
on Land Planning, National Resources Board, 1935, pp. 56-59. 

'SHkett, lRoss J., Land and Fiscal ProbLems in Reynolds County, Missouri 
(preliminary draft, mimeo.>, Bureau of Agricultural Economics and Mis
souri College of Agriculture, Columbia, Missouri, 1939. 

Missouri State Planning Board, Local Rural Government in Missouri 
(unpublished manuscript), 1937. 

Missouri State Planning Board, Local Road Administration in Missouri 
(mimeo.), Jefferson City, Missouri, 1936. 

Bradshaw, William L., and Garrison, Milton, Township Organization in 
Missouri (The University of Missouri Studies, Vol. XI, NO.4) ,Columbia, 
Missouri, 1936. 

Bradshaw, William L., The Missouri County Court (The University of 
Missouri Studies, Vol. VI, No. 2),Columbia, Missouri, 1931. 
• Associate Agricultural Economist, Division of Land Economics, Bureau of 
Agricultural Economies, United States Department of Agriculture. 
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United States Department of Agriculture inaugurated a project 
for such study in September 1939. 

A primary objective of this study is to discover the more 
important reasons for the serious difficulties of local govern
ment in a number of Ozark counties. An approach to this ob
jective necessitates consideration of certain fundamental eco
nomic and institutional factors in the pattern of Ozark life: 
the land and its ownership and use; population density, distribu
tion and trends; taxes and tax delinquency; and the law as it 
relates to local government organization, finance, and services. 

u.s, 

OZARK HIGHLAND COUNTIES 
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~ ~g:6~:~~G~~~T OZARK 

1m OZARK STONY REGION 

_ :~:~E~Z::ci'ON 

m ~NOT~NNT~I~~L~TVD I EO 

U , .. t·~ I. ,u .~""U 

o 'J .'ll ~~ 0' ,~ 

.1. 

Fig. I.-Ozark highland counties of Missouri. 

A second major objective is the determination of feasible 
methods for the adjustment or reorganization of local govern
ment in the interest not only of economy and efficiency in 
government itself, but also in the interest of promoting more 
desirable patterns of land use and settlement. 

Inasmuch as limitations of funds and personnel precluded 
any attempt to make an intensive study of all Ozark counties, 
it was decided that detailed fiscal data should be gathered in 
four counties which could be used as illustrative of Ozark con
ditions. The counties selected-Iron, Madison, Reynolds, and 
Wayne-are located in a typically rough and stony part of the 
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region (Figure 1), and relatively extensive areas in three of 
the counties have been acquired by the Forest Service. Only 
moderate Forest Service purchases have been made in 
Madison County. Flood control dams now under construc
tion on the St. Francis and Black rivers necessitate the 
acquisition by the War Department of considerable portions of 
the valuable farm lands of Wayne and Reynolds counties. A 
State park is located in each of these two counties, and plans 
are being made for the acquisition of a further considerable 
acreage in Wayne County by the Federal government for use 
as a wildlife refuge. 

Madison and Iron counties are among the smaller counties of 
the Ozarks, while Reynolds and Wayne are in the group of 
larger counties. Reynolds County has an assessed valuation 
among the lowest of Ozark counties, but Wayne, Madison and 
Iron possess somewhat larger tax bases. In recent years, Madison 
and Iron counties have usually been able to avoid incurring 
deficits, Wayne County has been somewhat less successful in 
that respect, and Reynolds County has suffered chronic fiscal 
difficulties. A final reason for the selection of these four coun
ties for detailed study was the fact that they appeared to offer 
a satisfactory area for estimating the fiscal results of county 
consolidation. 

Part I of this study is a statement of the associated land 
use and governmental problems of the Ozark region and includes 
a discussion of the effects of Forest Service and other public 
acquisitions upon the tax bases and revenues of the four coun
ties. Part II is a brief outline of the basic information necessary 
for an understanding of the organization, services, and finances 
of Ozark counties. Possible adjustments in county government 
are discussed in Part III, and estimated costs under different 
forms of organization are compared. Data from Iron, Madison, 
Reynolds, and Wayne counties are used as a basis for these 
estimates. In Part IV school district organization and its pos
sible adjustment in the interest of more effective utilization of 
available revenues are discussed. Part V consists in a statement 
of the existing methods and procedures in tax administration, 
the results achieved, and suggestions for improvement. A con
cluding section seeks to summarize the adjustments needed in 
Ozark local government and to indicate procedures for achiev
ing them. 
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PART I-ASSOCIATED LAND USE AND GOVERNMENTAL 
PROBLEMS OF THE OZARK REGION 

Land and the Level of Living 
The Ozark Highland region of Missouri, occupying an 

area of 31,000 square miles south of the Missouri River, 
embraces almost half the land area of the State. Forty
eight of Missouri's 114 counties lie within this region (Figure 1), 
the population of which in 1930 was 850,000 in a State total of 
3,600,000. Rural population per square mile in the Ozarks in 
1930 was 20.9 as compared with a rural population density of 
29.7 in the remainder of the State. The ratio of population to 
resources in the Ozarks is high and the consequent poverty of 
large numbers of people in the region lies at the root of the 

. complex. of social,economic and governmental problems now 
plaguing the Ozarks: 

The Quality of Ozark Lands.-Land, the basic resource, is 
for the most part of low quality for agriculture, though much 
of the border country supports and apparently will continue to 
support a successful farming. The east central part of the 
region is principally rough, stony hill country, formed by the 
intricate dissection of. the plateau surface. The west central 
part, most remote from drainage lines and eroded only slightly, 
is still a plateau. The border has a topography somewhat less 
rugged than that of the interior sections, and it is in the border 
counties · that most of the good soil of the region lies! Clarks
ville and Ashe stony loams and Clarksville gravelly loam, the 
poorest of the major soil types of the State, predominate in the 
region~· 

More than one-third · of the entire region is classified as 
"definitely submarginal for crops"; approximately 40 per cent 
consists of "soils now used for crops much of which should 
apparently be retired from such use"; and the remainder is 
classified as "soils of moderate fertility occasional areas of which 

'Land available for crops in Ozark counties in 1934 amounted to 14.5 acres 
per rural farm inhabitant. The corresponding figure for all other Missouri 
counties was 24.2 acres. (U. S. Census of Agriculture: 1935.) Moreover, 
much of the Ozark land reported "available for crops" is of low quality. 
Preliminary ·population figures from the 1940 census indicate . that rural 
population has increased substantially in the Ozarks and in the southeast 
lowland counties, but has decreased in the remainder of the State. 

'Simer, Carl Ortwin, The Geography of the Ozark Highland of Missouri, 
(Chicago, The University of Chicago Press, 1920), pp. 3-7. 

'Miller, M. F., and Krusekopf, H. H., The Soils of Missouri, Agricultural 
Experiment Station Bulletin 264 (Columbia, Mo., 1929), Reconnaissance 
Survey Soil Map of Missouri and pp. 71-79, 91-92. Conrad H. Hammar and 
James H. Muntzel, "Intensity of Land Use and the Resettlement Problem 
in Missouri," Journal of Farm Economics, Vol. XVII, No.3, (August, 1935). 
p. 415. 
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should be retired from crop use".' In the rougher counties the 
proportion of poor land is, of course, much greater than for the 
region as a whole. Of the 500,000 acres in Reynolds County, for 
example, only 17,000 acres (3.4 per cent) are classed as definitely 
suitable for cultivated crops.' 

Land Use and Rural Poverty.-Before the coming of the 
white man, the hilly areas of the Ozark Highland were covered 
by virgin pine and hardwood forests, while prairie grasses 
flourished on the undissected plateau remnants.' Largely in the 
forty years between 1880 and 1920, extensive logging by lumber 
companies operating on a cut-and-get-out plan has removed 
all but a few small, scattered stands of valuable timber. These 
operations, together with the widespread practice of annual 
burning and over-grazing, have created huge areas of so-called 
"wild land" of low productiveness and small value. 

In all or part of twenty-two counties in the rougher parts 
of the region, the stock law does not require confinement of 
animals, and livestock are permitted to run at large in this free 
range territory: Stealing of timber and livestock is common. 
Heavy use is nevertheless made of the open range for grazing. 
The importance of this mode of land use is indicated by the 
estimate that 72 per cent of the area of the St. Francis Watershed 
above Wappapello is available for free range grazing, that 85 
per cent of the farmers within this area make use of the range, 
and that such use is virtually necessary to their continued ex
istence without additional public aid.'" In spite of such arrange
ments, however, incomes and standards of living are extremely 
low, and the public relief burden is heavy. It is estimated, for 
example, that 34 per cent of the population of the St. Francis 
Watershed above Wappapello received relief monies during 
1938." 

An excellent summary indication of contrasting economic 
and social results of agriculture carried on upon the good land 
of north and west Missouri and upon the poor land of the 
Ozarks is presented in Table 1. Areas A and B lie in north and 
west Missouri and areas C and D are in the Ozarks. In per 

"Barton, Glen T., Missouri Land Resources and Problems (a preliminary 
report to the National Resources Board, Columbia, Mo., 1935), pp. 5 and 9. 
Proportions calculated by present writer. 

'Silkett, op. cit., p. 9. 
'Sauer, op. cit., pp. 52-53. 
°Hill, R. R., and others, "Grazing Control," in Forest Restoration in Missouri, 

Agricultural Experiment Station Bulletin 392 (Columbia, Mo., 1937), p. 75. 
Elimination or modification of the open range system is optional with local 
voters. 

I·Unpubli&hed data of the St: Francis Watershed Survey (U. S. D. A.), 
Fredericktown, Mo., 1939. 

"'Ibid. 
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capita value of products, plane of living, and school expenditures per pupil, the Ozark area indices are far below those of the other areas. The relief status index points to the existence of a relatively much more serious relief problem in the Ozark 
region. 

Table 1.- INDICES OF CONTRASTING SOCIAL AND ECONOMIC FACTORS IN THE OZARKS AND IN NORTH AND WEST MISSOURI* 

Factor Areas 

.A.. .JL ..Q. ..lL (North and West) (Ozark) 

Farm Plane of Living 154.4 119.5 77.7 48.5 

Relief Status of Population 62.3 70.7 130.5 193.1 

School Expenditures in Dollars 
per Pupil Enumerated, 1935-36 48 39 30 22 

Average Value in Dollars per 
Rural-farm Inhabitant of Pro-
ducts used, sold, or traded, 1929 620 415 253 170 

* Selected data from Lively, C. E., and Gregory, C. L. , Rural Social Areas in Missouri. Agricultural Experiment Station Research Bulletin 305 (Columbia Missouri, 1939), pp. 24-25. ' 

The land use and associated institutional problems of Ozark Missouri derive essentially from the depletion of timber resources, the existence of a relatively dense population for a cut-over region, and the continuing unsuccessful attempts of this population to achieve more than an extremely low standard of life under existing patterns of land use. If a more nearly satisfactory living from the land and from occupations closely associated with the land is to be achieved by the resident population, it would appear that forest restoration and the development of areas for controlled grazing are essential. 

Public Acquisition of Ozark Lands 
The Beginnings of Public Forestry Programs.-Important 

beginnings have been made in Missouri during the last five years in forest restoration and, more recently and on a much smaller scale, in controlled grazing development. The United States Forest Service has acquired approximately 1,150,000 acres 
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in eight purchase unit areas, all in the Ozarks."" Efforts are being 
made by the Forest Service, especially in the Mark Twain Forest 
in the western part of the Ozarks, to develop improved pasture 
areas on lands under its jurisdiction. The acreage of State park 
and forest lands has increased slowly but steadily during recent 
years to a present total of approximately 78,000 acres.'" No county 
or municipal forests exist. Intensive management for sustained
yield forestry on private lands is practically negligible. Re
cently, however, approximately 530,000 acres of private lands 

Table 2.- AREAS WITHIN NATIONAL FOREST PURCHASE UNITS AND AREAS 
ACQUIRED, JUNE 30, 1940 

Approximate Gross Area 
Land Area Within Pur- Area Acquired 

County of chase Units (acres) 
County (acres) 

(acres) 

Barry 501,760 143,643 30,677 
Bollinger 389,760 17,211 1,200 
Butler 447,360 130,341 33,908 
Carter 323,840 145,099 71,169 
Christian 353,920 97,767 38,203 
Crawford 478,080 134,538 4l,784 
Dent 477,440 133,664 58,418 
Douglas 514,560 137,076 32,490 
Howell 585,600 138,875 41,308 
Iron 353,920 183,767 78,763 
Laclede 481,920 79,918 22,063 
Madison 319,360 168,535 25,635 
Oregon 497,920 129,105 85,923 
Ozark 477,440 118,428 33,669 
Perry 295,680 20,215 960 
Phelps 428,800 108,313 36,042 
Pulaski 346,880 147,452 30,6~W 

Reynolds 529,920 141,649 84,824 
Ripley 401,280 140,743 82,003 
St. Francois 293,120 82,910 2,181 
Ste. Genevieve 307,840 35,599 7,916 
Shannon 634,880 192,599 74,206 
Stone 326,400 99,207 8,748 
Taney 419,200 133,713 48,091 
Texas 741,760 115,863 35,020 
Washington 474,240 140,505 66,568 
Wayne 496,000 175,405 74,356 
Wright 4331280 29.a1a 6.Za9 

12,332,160 3,321,513* 1,153,063 

* Of these 3,321,513 acres within present boundaries, the Forest Service 
estimates 3,014,243 acres are acquirable forest lands. 

"Data from Forest Supervisor, Clark National Forest, St. Louis, Missouri, 
as of June 30, 1940. See Table 2 for aC9,uisitions by counties. 

"'Official Manual, State of Missouri, 1939-40, p. 536. 
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have been placed under fire protection by means of a cooper· ative fire control plan in which the State Conservation Commission and private landowners participate. The Commission, moreover, produces trees for cooperative planting by farmers in connection with the Agricultural Adjustment Administration program of conservation. I
' 

The Possible Future 0·£ Public Forestry.-Although excellent foundations have been laid, the execution of a land use adjustment program on a scale necessary for the restoration of a more prosperous Ozark economy has only begun. After an extensive survey conducted by the Forest Service and cooperating agencies, the recommendation was made to the Land Planning Committee of the National Resources Board that a total of 14,045,465 acres of Missouri land be placed under forest management. Of this total, 5,935,651 acres were recommended for private ownership and 8,109,814 acres for public ownership (see Table 3).1' 
All but approximately 320,000 acres recommended for public ownership and 630,000 acres recommended for private ownership lie within the Ozark region.Io Thus, approximately 13,095,-465 acres or 93 per cent of the recommended forest lands are in the Ozarks. Of this Ozark total, 7,789,814 acres (59 per cent) are recommended for public ownership and 5,305,651 (41 per cent) for private ownership. 
If these recommendations are ultimately to be carried out, in the interest of improved utilization of Ozark land resources, public acquisition of an additional 6,800,000 acres of forest lands in the Ozarks will be necessary. 
Other Public Acquisitions.-Federal and State land acquisitions for purposes of forestry do not, however, exhaust the possibilities for reduction of local tax bases and revenues. The State park program has already been mentioned. Relatively minor acreages are being acquired by the Federal Government through the agency of the Fish and Wildlife Service for use as wildlife refuges. Another development, of considerable potential effect for Missouri local government finance, is the proposed construction of thirty flood control dams and reservoirs within the State, all but a half-dozen of which would be on Ozark streams. I

' Two of these dams, one on the St. Francis River and one on the Black River, were under construction in 

"Official Manual, op. cit., State of Missouri, 1939-40, p. 528. 
"Forest Land. Resources, Requirements, Problems, and. Policy (Part VIII of the Supplementary Report of the Land Planning Committee to the National Resources Board, Washington, 1935), pp. 76-77. 
"Ibid.., pp. 57 and 62. 

"St. Louis Post-Dispatch, May 5, 1940. 
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1940. The former, the Wappapello project, eliminates approximately 40,000 acres of Wayne County land from the tax base and the latter, the Clearwater project, inv'olves approximately 15,000 acres in Reynolds and Wayne counties.'" 

Table 3.- LANDS IN, AND LANDS RECOMMENDED FOR, FOREST MANAGE
MENT IN MISSOURI 

Proposed Ownership and Acreagest 

Acres 

Increase 
1940 Recommended over 1940 

Federal 1,153,064 7,233,615 6,080,551 

State 77,673 836,079 758,406 

County and Municipal 0 40,120 40,120 

Total Public 1,230,737 8,109,814 6,879,077 

Private * 5,935,651 5,~35,651 

Total 1,230,737 14,045,465 12,814,728 

t Data from ~ .L.rulQ. Resources, Requirements, Problems, .!lru!~, pp. 76-77; ~ ManuaL 1939-1940 (Missouri), p. 536; and U. S. Forest Service. 

* Data not available, but acreage under desirable intensive management is small. 

Fiscal Problems of Ozark Local Government 
Effects of Public Land Acquisition on County Finances~ 

A review of the extent of public acquisition of Ozark lands, in terms of acres, leads to the initial impression that county property tax bases are being seriously impaired. But in considering the effects of public purchase, Forest Service acquisitions should be distinguished and separated from flood control and other acquisitions. Careful investigation reveals that in terms of actual assessed valuation, Forest Service purchases have had only a minor effect on county tax bases. The explanation is that, although large areas have been purchased, the Forest Service ordinarily acquires only relatively low-value lands; the 

"See Figure 2 for Wappapello Reservoir Area. 
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valuable farm lands and improvements, town properties, and 
railroads and public utilities remain in the tax base. Moreover, 
if the wild lands were not generally assessed at a higher ratio 
to "true value" than other properties, the effect on the tax base 
would be still less. 

The effect of Forest Service purchases on county revenues 
is even less important in percentage terms, than is the effect on 
the tax base, for in the absence of Federal purchase a considerable 
proportion of the taxes on wild lands are never paid, while 
virtually all levies on the more valuable properties are col
lected. Federal purchase results, moreover, in the payment of 
considerable amounts of delinquent taxes which otherwise would 
never be paid. Finally, one-fourth of the gross receipts of the 
national forests is returned to the affected counties for road 
and school purposes (but not for general county purposes), and 
an additional 10 per cent of the gross receipts must be spent by 
the Service upon roads within the forests. Many of the forest 
roads have been taken over from the counties and reconstructed 
and maintained by the Service. All forest roads are open to the 
public and some are much used by residents. 

In contrast to acquisition of "wild lands", removal from tax 
bases of the more valuable farm lands needed for flood control 
reservoirs tends to have a substantially greater adverse e.ffect 
on county tax revenues, for the higher taxes per acre on the 
latter type of land have virtually always been paid. 

As in national forests, 25 per cent of the gross revenues of 
flood control projects must be returned to the counties affected. 
But inasmuch as most crop lands purchased will be permanently 
or intermittently flooded, it is doubtful whether rentals received 
by the War Department will be sufficient to make the Federal 
contribution approach the amount of tax revenue lost. In any 
event, only roads and schools may, under the existing law, 
benefit from the Federal payment. 

Among Missouri counties, only Wayne and Reynolds are 
affected by flood control dams actually under construction, 
although numerous other projects of this nature have been 
proposed."" 

Estimated effects on county tax bases and revenues--In 
order to obtain quantitative information concerning the effects 
of public purchase on county tax bases, levies, and collection, 
detailed studies were made in Iron, Madison, Reynolds, and 
Wayne counties." Assessed valuations for 1935 were used as the 

"The authorized Norfolk project in Northern Arkansas will create a lake 
extending a short distance into Missouri. 

"'An analysis of effects on school districts will be found in a later section 
(pp. 87-88). A map of Wayne county, showing the distribution of the . 
acquired lands, may be found on p . 14 (Figure 2). 
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point of reference, and changes in the tax base were calculated in terms of the 1935 base. The year 1935 was selected largely for the reason that this was the latest year in which valuations were unaffected by Forest Service purchases. Also, it was assumed the effects of state park acquisitions before 1935 had been "absorbed" by that time and could therefore be neglected in these calculations. 
Forest Service acquisitions to June 30, 1940, have resulted in the removal of from 1.0% to 5.7% of the 1935 tax bases in the counties examined (Table 4). The Reynolds County proportion, 5.7ljc;, is probably larger than that of any other county in the State. 
Table 4.- DffiECT EFFECTS OF ACCOMPLISHED AND IMMEDIATELY PROSPECTIVE PUBLIC ACQUISITION OF LAND ON TOTAL PROPERTY TAX BASES AND LEVIES 

OF FOUR COUNTIES 

County and 1935 1935 Assessed Percent of Hypothetical Levy Loss Percent of Acquiring Assessed Valuation Re- 1935 Valuation 1940 at 1940 Hypothetical 
Levy2 Rates3 

Agency Valuation :o;~'!n:~~~ Removed and 1940 Levy to be Removed Lost 

lI:llIl. $ 5,217,420 $35,322 Forest Service $170,131 3.3% $1,191 3.4% 
~ 4,936,001 38,776 Forest Service 50,178 1.0 376 1.0 
Reynolds 2,592,365 22,968 Forest Service 147,596 5.7 1,107 4.8 state Conserva-

tion Camln. 11,518 .4 86 .4 War Department 1.21..llQ. II l...@2. U TQ!& 283,424 10.9 2,275 9.9 
Wayne 6,420,679 40,6844 Forest Service 238,682 3.7 1,551 3.8 State Conserva-

tion Com'n. 1,541 -. 10 -. War Department 741,290 11.5 4,818 11.8 Fish and Wildlife 40,640 .6 264 .7 Service 
TQ!& $1,022,153 15.8% $ 6,643 16.3% 

• Less than .05% 
1 ... State-owned lands acquired before 1935 were not considered in calculating "1935 assessed valuation removed and to be removed." 
2 = The "hypothetical 1940 levy' was calculated by (1) adding the reported tax base for 1940 taxes and the assessed valuation of real property already acquired by public agencies, and (2) multiplying the amount of this hypothetical 1940 base by the 1940 U county revenue" and "special road and bridge" tax rates. 
3 = Calculated by multiplying estimated 1940 valuation of acquired and to-be-acquired public lands by 1940 "county revenue" and "special road and bridge" tax rates. The "interest and Sinking fund" tax rate was unimportant except In Reynolds County; see text, p. 17 for discussion. (See also footnote 4.) 
4 ::= Although the actual 1940 "county revenue" rate in Wayne County is 50¢, the maximum legal rate would have been 409 if public acquisition had not reduced the 1940 valuation below $6,000,000. The 409 rate was used tn the Wayne County calculations. 

Acquisitions already made or in prospect by the ·War Department for flood control purposes will, on the other hand, remove 4.8% of Reynolds County's 1935 valuation and 11.5% of Wayne County's valuation for that year. Acquisitions by the State Conservation Commission and prospective purchases by 
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the Fish and Wildlife Service will affect assessed valuations in 
Reynolds and Wayne counties less than 1 per cent. The effect 
of all acquisitions on tax bases ranges from 1.0 per cent in Madi
son, through 3.3 per cent in Iron and 10.9 per cent in Reynolds, 
to a high of 15.8 per cent in Wayne. 

To discover the effects on tax levies for operation and main
tenance purposes, the estimated valuation in 1940 of lands ac
quired and immediately to be acquired by public agencies was 
multiplied by the 1940 "county revenue" and "special road and 
bridge" tax rates. The resulting "levy loss" is indicated in Table 
4. In terms of a "hypothetical 1940 levy" (the amount the 1940 
levy at the same rates presumably would have been had all the 
lands under consideration remained in the tax base) the levy 
losses range from 1.0 per cent in Madison County, through 3.4 
per cent in Iron and 9.9 per cent in Reynolds, to 16.3 per cent 
in Wayne. These ratios indicate the direct effects on county 
levies for operation and maintenance purposes. 

Interest and sinking fund levies are negligible in Wayne 
and Madison counties. In Reynolds, however, the interest and 
sinking fund "levy loss" ($2,123) is almost equal to the effect on 
levies for operation and maintenance; and in Iron the corn$-

Table 5.- ESTIMATED NET ANNUAL COUNTY TAX REVENUE LOSSES ATTRIBUTABLE TO (A) 
ACCOMPLISHED AND IMMEDIATELY PROSPECTIVE PUBLIC PURCHASE AND TO (El 

ADDITIONAL RECOMMENDED PUBLIC FOREST ACQUISITIONS • 

County and Losses Attributable Losses Attributable Total 
Acquiring til !A! til !B! 

Agency Amount Percentt Amount Pcrcentt Amount Pcrcentt 

l!:Qn.. 
Fores t 
Service $1013 3.0% $1428 4.2% $2441 7.2% 

Mru:IiawL 
Fores t 
Service 320 0.8 1763 4.4 2083 5.2 

~ 
FOI'es t 
Service 738 3.5 1705 8.1 2443 11.6 

Other 1139 5.5 1139 5.5 
Total 1877 9.0 1705 8.1 3582 17.1 

~ 
Forest 
Service 1034 2.7 2368 6.2 3402 8.9 

Other 5001 13.0 5001 13.0 
Total 6035 15.7 2368 6.2 8403 21.9 

• Data concerning recommended public acquisitions from Forest Land Resources. Require
ments. Problems. and Policy, pp. 76-77, and unpublished Forest Service surveys (see· 
Tables 3 and 8). 

t The percent of the estimated amount of 1940 taxes which would have been collected in 
the absence of any public purchase since 1934. 
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ponding figure is $510. The percentage losses would, of course, 
be the same as for the operation and maintenance levies. 

Inasmuch as varying proportions of tax levies are never 
collected, the question remains, how much tax revenue will 
be lost by counties as a result of public purchase? Estimates 
based upon analysis of tax collection data indicate that the total 
net annual county tax revenue losses attributable to accom
plished and immediately prospective public purchases will be 
approximately as shown iIL Table 5. Forest Service acquisitiol).s 
are estimated to result in tax revenue iosses ranging from less 
than 1 per cent in Madison County to 3.5 per cent in Reynolds 
County. Acquisitions for flood control purposes, however, are 
largely responsible for raising the total tax revenue loss to an 
estimated 9 per cent in Reynolds County and an estimated 15.7 
per cent in Wayne County. 

These four counties have for a number of years employed 
the maximum county revenue tax rates permitted by the con
stitution, as have most other Ozark counties. Decreases in the 
tax base may not, therefore, legally be offset by increases in 
rates of taxation. Wayne County presents an exception to the 
general rule, however, inasmuch as its maximum rate for 
"county revenue" purposes becomes 50 cents instead of 40 c~nts 
as a result of a decline of tax base below $6,000,000. 

Direct offsets to tax revenue losses.-What are the offsets to 
the revenue losses attributable to public purchases? 

Delinquent taxes collected incident to Forest Service ac
quisitions to June 30, 1940, which probably would not otherwise 
have been paid, are estimated as follows: 

Iron $ 819 
Madison 266 
Reynolds 2,049 
Wayne 2,130 

Similar items arising from War Department acquisitions 
are negligible, for taxes on the type of properties acquired for 
flood control purposes are almost never uncollectible. 

Payments to counties from gross receipts of the National 
Forest have been estimated from data on the receipts for the 
five-year period 1936-1940 and the expected receipts for the ten
year period 1941-1950. The estimated average annual payments 
during the fifteen-year period, and the estimated amounts · 
which legally must be ·alIocated for road and school purposes, 
are: 

County Total Schools Roads 
Iron $405 $304 $101 
Madison 132 99 33 
Reynolds 436 327 109 
Wayne 382 287 95 
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No part of the Federal payments (now made on the basis of 
25 per cent of gross receipts from both forest and flood control 
lands) may be used for functions other than roads and schools. 

Information is not available for making satisfactory esti
mates of the amounts to be received by Wayne and Reynolds 
counties from rentals of flood control lands. However, the meager 
data as yet available indicate that the Wayne County share will 
probably be between $2,000 and $5,000 a year. The upper and. 
lower limits for Reynolds County probably will be approximately 
one-third those of Wayne County. 

Additt:onal Benefits from Forest Service Actiz"l'tties.-Actual 
Federal expenditure on roads within the Clark and Mark Twain 
National Forests has amounted to many times the legally re
quired minimum of 10 per cent of forest receipts. Approxi
mate mileages and expenditures (to June 30, 1939) on Forest 
Service roads and truck trails within the four counties under 
intensive study are as follows:" 

County 
Iron 
Madison 
Reynolds 
Wayne 

Miles 
41 
11 
48 
67 

Expenditure 
$108,000 

29,000 
126,000 
176,000 

Most of these monies have been spent for reconstruction 
and maintenance of roads taken over from the county systems. 
Although found only in those parts of a county within a Forest 
Service Purchase Unit, such reconstructed and maintained roads 
are of great value to residents of the area; and the counties are 
relieved of responsibility for their maintenance. 

In addition to reconstructing and maintaining roads avail
able for public use, the Forest Service has spent large amounts 
for fire control upon private as well as public lands; for timber, 
range, wildlife, and water management; for campgrounds, picnic 
areas, and other recreational developments; for rehabilitation 
of dwellings on acquired lands; and for other purposes. The 
amounts spent and the results in physical terms are indicated 
in Tables 6 and 7. Such expenditures have undeniably beneficial 
effects upon the economy of the areas in which they are made, 
and these effects are probably reflected to some extent in county 
government finance. 

A reasonable · conclusion from the available evidence seems 
to be that the Forest Service program has not added appreciably 
to county fiscal difficulties. And if, in a larger view, sufficient 

"Derived from data furnished by Forest Supervisor, Clark National Forest. 
In addition, Forest Highway funds amounting to $210,000 for the entire 
State have been made available for use on State highways in or near the 
National Forests. 
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Table 6.- INVESTMENT IN CLARK AND MARK TWAIN NATIONAL FORESTS, AS OF 
JUNE 30, 1939* 

Mark 
Clark Twain Total 

Land Acquisition $ 2,026,686,70 $ 1,169,434.12 $ 3,196,120.82 

Roads and Truck Trails 1, 577,767.72 1,206,525,34 2,784,293.06 

Fire Control 317,978.86 199,997.38 517,976 .24 

Timber, Range, Wildlife, 
and Water Management 628,319.01 472,353 .79 1,100,672,80 

Campgrounds, PicniC Areas, 
and Other Recreational 
Developments 41,541.09 91,533.11 133, 074.20 

Rehabilitation Development 6,421. 72 6,421. 72 
Other (includes telephone 

lines, offices, dwellings, 
and other general invest-
ments) 727,330.54 802,189.03 1,529,519.57 

:IQ.t& $5,326,045.64 $3,942,032.77 $9,268. 078.41 

Table 7.~ FOREST SERVICE LAND AND IMPROVEMENTS IN CLARK AND MARK TWAIN NATIONAL FORESTS, AS OF JUNE 30, 1939.* 

Mark 
Clark Twain Total 

Acreage Owned 749,410.7 328,893.0 1,078,303.7 
Acreage Reforested 5,568 .. 1 13,396.5 18,964.6 
Roads and Truck Trails 

(miles) 601.2 357.2 958.4 
Lookout Houses, Towers, etc. 49 26 75 
Telephone Lines. (miles) 334.9 342.4 677.3 
Campgrounds, Picnic Areas 

and Other Recreational 
Developments 20 5 25 

Dwellings 4 6 10 Barns and Garages 5 6 11 Offices 9 6 15 . Water Systems 11 6 17 
Range Fences (miles) 4 4 
Range Water Developments 56 56 

* Data from Forest Supervisor, Clark National Forest, St. LOnis, Missouri. 
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weight is given to the value of Forest Service roads and other 
improvements available for local use, local residents and the 
counties may be said to have received important net benefits 
from the program. The two flood control projects, however, will 
probably have some net adverse effect upon county revenues.'" 

Fiscal effects of a comprehensive forest purchase program,
What would be the effect upon county finance if the recom
mendations by the Forest Service in 1935 were acted upon and · 
an additional 6,800,000 acres of Ozark land should come into 
public ownership? A definite answer cannot, of course, be given 
to this question, but some clear indication of the tax revenue 
losses in four counties may be discovered from an examination 
of available data. 

According to estimates based upon Forest Service surveys, 
the additional area in Iron, Madison, Reynolds, and Wayne 
counties suited for public ownership and public forest man
agement is approximately 618,000 acres (Table 8). This area 
represents an increase of 235 per cent over the forest area now 
in public ownership in these counties. If public ownership were 

Table 8.- AREA IN PUBLIC FORESTS, JUNE 30, 1940, AND AREA SUITED FOR 
PUBLIC FORESTS - FOUR OZARK COUNTIES 

Existing Suited for Possible Ratio of 
County Public Public Increase Increase 

Forest Lands Forests over (percent) 
(acres) (acres) Present Area 

(acres) 

Iron 78,763 190,037 111,274 141% 

Madison 25,635 167,008 141,373 551% 

Reynolds 84,824 280,623 195,799 231% 

Wayne 74,356 244,411 170,055 229% 

TOTAL 263,578 882,079 618,501 235% 

* Area suited for public forests estimated from data obtained from un
published Forest Service surveys. 

extended to include the recommended acreages, the effect would 
be a further tax revenue loss, estimated to range from $1,428 
in Iron County to $2,368 in Wayne County (Table 5). The esti
mated county revenue losses attributable to accomplished and 

"The effects of public purchase on school district finance are discussed on 
pp. 87-88, in connection with the general discussion of school district 
organization and finance. 
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immediately prospective acquisitions of all agencies, plus esti
mated losses which would be experienced if the recommended 
additional public forest acreages were removed from the tax 
bases, range from $2,083 in Madison County to $8,403 in Wayne 
County. In terms of the estimated amount of 1940 taxes which 
would have been collected in the absence of any public pur
chases since 1935, these estimated revenue losses range from 
5.2 per cent in Madison County, through 7.2 per cent and 17.1 
per cent in Reynolds, to 21.9 per cent in Wayne County. 

Continuing purchase of wild lands would not have important 
net adverse effects on revenue in counties like Iron and Madison. 
On the other hand, for counties like Reynolds, which has ex
perienced serious fiscal difficulties in r:ecent years, posible addi
tional net. losses of tax revenues would assume greater signifi
cance. In such counties, the problem of obtaining additional 
county revenue for the support of State-local functions is al
ready pressing and promises to become even more acute in the 
future. Immediately prospective Federal payments from gross 
receipts would in all probability be considerably smaller than 
tax revenue losses; and, moreover, only the school and road 
functions would share these funds. 

Possible revision 'Of law govern"in.g determination and use of 
Federal payments.-The question of revising the method of deter
mining payments to be made by the Federal govel'nment in 
connection with National Forest and other Federal lands for 
the benefit of local governments has been under discussion for 
some time. It has been frequently pointed out that the gross 
receipts basis of determining Federal payments may be dis
advantageous to local governments in areas where many years 
must pass before substantial revenues from timber sales will 
accrue. During the interval between acquisition by the Forest 
Service and achievement of a high level of yield on a sustained 
basis, local governments in these areas may suffer some loss in 
revenues. As has just been indicated, such losses may be of ' 
considerable marginal significance to some Ozark counties. Ac
cordingly, it appears worthwhile to consider briefly the possible 
results of at least one proposed change in the basis of payments. 

This proposal provides for a minimum annual payment of 
3 per cent of the value of the land." On this basis, the average 
payment on account of Forest Service acquisitions in the Ozarks 
would be 6.69 cents per acre. Estimated average local tax col
lections on this quality of land in Iron, Madison, Reynolds, and 
Wayne counties range from 2.37 cents per acre to 3.37 cents per 
acre (Table 9). Direct costs of assessment and collection reduce 

"8.1717, 76th COngress, 1st session. 
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the net tax return by one-half to three-fourths of a cent per 
acre. In round figures, therefore, wild land in this area con
tributes to local government an average of 11/2 to 3 cents an 
acre annually, the amount varying from county to county. 

If the Federal contribution were 3 per cent of the value of 
the land, local governments would receive, on the average, 
from two to four times the present average net tax revenue 
now received from comparable lands. In the event that this 
proposal were adopted,-lt would appear that a rate of 1J2 per 
cent to 1 per cent would be more reasonable than one of 3 per 
cent. Payments to local units in excess of the revenue replaced 
might result in a subsidization of inefficiently organized local 
units and the indefinite postponement of a reorganization highly 
desirable even before the initiation of a public purchase program. 

Table 9. - AVERAGE LOCAL TAX LEVIES AND ESTIMATED ULTIMATE 
COLLECTIONS PER ACRE OF WILD LAND AT 1939 RATES 

Estimated Ultimate 
County Levy Per Collection 

Acre Per Acre 

Iron 3 . 09~ 2.63~ 

Madison 2 . 84~ 2.41~ 

Reynolds 5 . 05~ 3 . 37~ 

Wayne 3.56~ 2 . 37~ 

Further problems of Federal payments relate to the method 
of apportioning the funds among affected counties and the re
quirement that such receipts may be spent only for schools and 
roads. 

In view of differences among ,the states in local government 
organization and finance, a, presumption arises against specific 
Federal requirements concerning either intra-state ' distribution 
or the purposes for which the funds may be spent. Missouri 
provides an example of the inappropriateness of the present 
requirement that the Federal funds be spent only for school 
and road purposes. Because of constitutional county tax rate 
limits, increasing State aid for education, aiid the construction 
of Forest Service and W.P.A. roads, revenue is needed more for 
the general purposes of the county than for schools and roads. 
Yet, legally, all Federal contributions must now be used for 
schools and roads. The general difficulty is recognized and met 
in the proposal referred to earlier. It provides that the monies 
shall be available for expenditure "for such purposes, in such 
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manner, and by such agencies of State or local government as 
the legislature of the State may direct."" 

Nevertheless, in this proposal the Federal monies are to be 
used only for the benefit of the counties in which Federal con-
3ervation lands are located and are to be allocated among these 
counties according to a prescribed formula. In view of the 
considerable variations from county to county in population 
density and distribution, differential trends in population, varied 
changes in tax bases, and the consequent existing differences and 
probable future changes in need for and ability to support pub
lic services, something at least may be said for permitting the 
States to use the Federal payments in the areas where the 
monies are most needed. It has been urged that the justification 
for payments to local governments by the Federal government 
or the State does not rest upon any acquired right of perennial 
support, but rather upon the basis of necessary services ren
dered by local government." 

If the need for local government services in a particular 
county should decline greatly, the need for funds to support 
local government would likewise decline. In such circumstances, 
it would appear that the State should be free to use the Federal 
funds in areas of greater need. Adoption of this view would 
lead to the substitution of State-devised apportionment formulas 
(presumably giving at least primary weight to local need) for 
a Federal formula which employs the criterion of location of 
acquired lands. 

Chronic Fiscal Difficulties of Ozark Counties.-Six countie'S 
in serious fisca;l difficulty.-That some readjustment in county 
government in the Ozarks is now and has for some years been 
needed is indicated by current data relating to the financial 
status of Ozark counties. A summary of the indebtedness of 
twelve. Ozark counties is given in Table 10. Counties in group A 
are those which have been and are experiencing serious fiscal 
difficulties. Counties in group B are not in serious current dif
ficulties, but indications from recent years and prospects for the 
next few years combine to indicate an unsatisfactory condition. 

The counties in group A-Christian, Dent, Ozark, Reynolds, 
Ripley, and Texas-all have large amounts of outstanding and 
unpaid warrants which were issued for expenses of operation 
and maintenance for four or more years prior to 1940. Sub
stantial additional amounts of accrued interest on these war
rants (at 6% per annum) have become obligations of the coun
ties. Open accounts and miscellaneous claims in connection with 
which no warrants have been issued are important in four 

"S. 1717, op. cit. 
"Parsons, loco cit., p. 59. 



Table 10.- INDEBTEDNESS OF TWELVE SELECTED OZARK COUNTIES, JANUARY I, 1940 

Unpaid Warrants Outstandlng 
County (by year of issuel 

1939 1938 1937 

$ $ $ 
Christian 22,995 11,533 7,263 
Dent 21,048 5,086 2,420 
Ozark 13,639 5,966 2,816 
Reynolds 13,370 4,298 1,314 
Ripley 13,376 1,000 - 2,079 
Texas 14,377 3,672 47,746' 

$ $ $ 
Bollinger 21,837 1,093 -
Crawford 16,840 - -
McDonald 7,532- - -
Shannon 21,611 - -
Wayne 25,786 5,214 138 
Wright 31,343 - -

t Includes road warrants, $36,219. 
, Reported as 1937 and prior. 

1936 

$ 
1,626 

331 
6,103 
3,022 
3,098 

-

$ 
-
-
-
-
72 
-

1935 
and Total 

Prior 

$ $ 
- 43,417 

10,952 39,837 
3,461 31,985 

21,294 43,298 
2,648 22,201 

- 65,795 

$ $ 
46,741 69,671 

- 16,840 
- 7,532 
- 21,611 

207 31,417 
- 31,343 

Total 
Debt 

EsU- Open In-
mated Ac- judg- curred 
Int- cOWlts ment for 

erest and Fund- Opera-
due Other Judg- ing tion 
on Recog- ments Bonds and 

unpaid nized Malnte-
Warrants Claims Dance 

~ 
$ $ $ $ $ 

3,150 12,127 - - 58,694 
5,520 - - 66,000 111,357 
4,000 - - - 35,985 

17,530 46,730t 31,079 52,000 190,637 
2,485 3,000 26,650 - 54,338 

13,650 15,375 - - 94,820 

~ 
$ $ $ $ $ 

23,379 - I - - 93,050 
505 - - 66,000 83,345 
200 -

I 
- 48,500 56,232 

650 - - 40,000 62,261 
1,500 4,249 - - 37.166 

740 - - 73,000 105,083 

Bonds 
Other 
Than 
jUllg-
ment Grand 
Fund- Total 
Ing 

$ $ 
- ,- 58,694 
- 111,357 
- 35,985 
- 190,637 
- 54,338 

20,000 114,820 

$ $ 
56,000 149,050 

135,000 218,345 
- 56,232 
- 62,261 

15,000 52,166 
- 105,083 

Assessed 
Valua-
tion 
for 
1939 
Taxes 

$ 
5,905,077 
5,029,255 
2,427,755 
2,923,846 
4,480,981 

10,393,797 

$ 
5,052,976 
8,289,790 
5,781,942 
4,881,838 
6,269,672 
6,424,939 
----

~ 
gJ 

E 
n :z: 

r 
~ 
w 
w 
....... 

~ 
c.n 
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counties, and judgments and judgment funding bonds account 
for large parts of the totals of three counties. It is particularly 
notable that only in Texas County was any part of the debt 
incurred for purposes of capital construction, and there only 
$20,000 in a total debt of $115,000 was for such outlays. 

Six counties in unsatisfactory fiscal condition.-Although the 
condition of the counties in group B with respect to floating 
debt is less precarious, little room for optimism exists. Four 
counties in this group have large amounts of judgment funding 
bonds of recent issue outstanding. This means that holders of 
unpaid warrants or other claims have obtained judgments against 
the counties, which have then proceeded to issue bonds to pay 
the amounts of the ' judgments. Such a procedure involves pay
ing substantial portions of operating ,and maintenance expenses 
by means of a bond issue a number of years after the expenses 
were incurred. Another aspect of the method lies in its enabling 
a county to avoid the practical consequences of the operation of 
the constitutional limit on the tax rate for county general pur
poses. A levy for "interest and sinking fund," in addition to 
the levy for general "county revenue," may ultimately provide 
funds for paying operating expenses incurred twenty-five years 
earlier. Such methods are decidedly uneconomical and, insofar 
as they are made necessary by the tax rate limit, constitute an 
argument for abolishing the limit. But to the extent that the 
taxable resources of the counties, in the absence of any limita
tion, are insufficient to support local government adequately, 
another remedy, the reorganization of local government, is 
desirable if not imperative. 

Bollinger County, in Group B, has a large amount of old 
warrants unpaid. This condition is the chief complicating factor 
in the fiscal affairs of the county. Either a judgment funding 
bond i~sue or simple non-payment are probable solutions. Wayne 
County is included in Group B, not because its financial con
dition is at present unsatisfactory, but rather because of the 
prospect which faces this county. As a result of Federal and 
State land acquisitions in Wayne County and of removal of a 
line of the St. Louis-San Francisco Railway, the assessed valu
ation will ' probably decrease from $6,270,000 in 1939 to approxi
mately $4,930,000 by 1943, a decrease of a little more than one
fifth. If it were not for the fact that the constitutionally per
missible county tax rate will be 50 cents instead of 40 cents on 
the $100 valuation after the assessed valuation falls below $6,-
000,000, the effect of a loss of one:..fifth of the tax base might 
easily prove serious. Other Ozark counties, facing similar pros
pects and already employing the 50 cent maximum rate, may find 
it necessary to increase the level of assessment on the better 
lands. 
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Some reasons for coumty fiscal difJiculties.-Five of the' six 
counties of Group A are among the poorest in the State in 
terms of assessed valuation and two of them, Ozark and Rey
nolds, are the poor~st. The sixth of this group, Texas County, 
is the largest county of the State and one of the two Ozark 
counties operating under the handicap of township organiza
tion." Wright County, the only other organized-township county 
in the Ozarks, is found in Group B. 

That the poorest counties and those with township organiza
tion are the counties experiencing serious fiscal difficulties is 
no mere accident. Poverty in taxable resources and inappro
priate organization and procedure lie at the root of virtually 
all the financial problems of Ozark counties. Although, with 
careful management and a relatively high level of assessment, 
some poor counties have succeeded in maintaining balanced 
budgets, a significant number of the poorest have been unable 
to avoid serious deterioration bordering on demoralization. 

The county itself, as the creature of the State, has at present 
no choice but to continue to operate under an outmoded organi
zation and with wasteful and inefficient procedures. Funda
mental changes in organization and procedure can come only 
as a result of State action in modifying its constitution and 
statutes. 

The need for readjustment of county government is much 
more obvious and pressing in the poorer Ozark counties than 
in other regions. Only two of the forty-four counties north of 
the Missouri River may be classed as having noteworthy fiscal 
difficulties, and poor management is undoubtedly mainly re
sponsible for their troubles." Under these circumstances, it 
seems reasonable to focus attention upon desirable readjust
ments in local government in the Ozark region and to give par
ticular emphasis to the reorganization of county government in 
the Ozarks. 

Tax Delinquency.-Chronic tax delinquency of large pro
portions on rural lands is an almost certain indication either of 
maladjustments in land use or in local government and taxation, 
or in both. Depression conditions or the collapse of speculative 
values may, of course, account for excessive delinquency at 
particular times or places. In a number of Ozark counties, a 
combination of these factors has resulted in chronic tax de-

"Bradshaw, William L., and Garrison, Milton, op. cit., p. 20. 

"One of these counties, Nodaway, is in addition burdened with organized 
townships; and the other, Worth, is the smallest county in the State, See 
Audit of Nodaway County, 1933-1934, Forrest Smith, State Auditor; and 
Audit of Worth County, 1934-1935, Forrest Smith, State Auditor. These 
audit reports are typewritten and copies are filed in the offices of the 
County Clerk and the State Auditor. 
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linquency on millions of acres of wild lands. 
On January 1, 1939, almost one-half the land of Wayne and 

Reynolds counties was tax delinquent (Table 11). In Iron and 
lVIadison counties taxes were due and unpaid on approximately 

Table 11.- PERCENT OF LAND AREAS TAX-DELINQUENT IN FOUR 
OZARK COUNTIES, JANUARY 1, 1939 

Years 
Delinquent Iron Madison Reynolds Wayne 

1 32.2% 12.6% 19.4% 32.2% 

2 or more 5.6 18.6 27.3 15.8 

Total 37.8 31.2 46.7 48.0 

one-third of the land. Much of these areas was, of course, de
linquent only one year at the time the data were collected. 
However, a considerable proportion of the lands delinquent for 
only one year's taxes will later be two, three, and five or more 
years delinquent. (Part of the explanation for the varying pro
portions, from county to county, between delinquency of one 
year and delinquency of two or more years is the fact that large 
tax sales were held in different years; and subsequent delin
quency on many tracts recently sold for taxes had not accumu
lated for so long a period in Wayne, for example, as in Reynolds.) 

The area of tax delinquent land and the amount of delin
quent land taxes in Iron, Madison, Reynolds, and Wayne coun
ties on January 1, 1939, is shown in Table 12. The ratio of 
delinquent county taxes to the annual budget in Madison Coun
ty is approximately 21 per cent; in Iron County, 29 per cent; 
in Wayne, 35 per cent; and in Reynolds, 119 per cent. Tax 
delinquency is thus indicated as a more serious problem in 
Reynolds than in the other counties. 

Table 12.- AREA OF TAX DELINQUENT LAND AND AMOUNT OF DELINQUENT LAND TAXES, FOUR 
OZARK COUNTIES JANUARY 1, 1939 

IrQn Madi~Qn B~:LnQlgs :Wa~D~ 
Year§ ;Qelingu~nt A~l:~§ AmQunt§ Acr~s ~mQYDhi A'[~~ AmQJJnt~ a~;r~s Am!.:mnts 

113,808 $15,493 40,335 $3,202 102,891 $11,999 159,874 $13,536 

12,313 3,662 15,764 2,628 33,777 4,948 18,055 2,306 

4,636 1,703 9,331 2,181 16,031 3,799 10,055 1,723 

4 1,640 841 9,552 2,700 5,282 1,183 5,925 1,855 

5 or more 1,504 855 24,519 5,820 89,273 24,700 43,966 13,859 

TOTAL 133, 901 22,554 99,501 16,531 247,254 46,629 237,875 33,279 
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Even in Reynolds County, however, the fiscal problem of tax 
delinquency is somewhat less acute than might be indicated 
merely by a review of delinquency data, for collection of con
siderable portions of the delinquent levies reduces the ultimate 
net loss. It is estimated that from 91 per cent to 99 per cent of 
all real property tax levies in these four counties is ultimately 
collected (see Table 31, p. 116, and discussion, p. 115ft) These 
estimated "final collection ratios" emphasize the fact that taxes 
on the more valuable properties are paid and that chronic tax 
delinquency and ultimate non-payment occur in connection with 
the low-value wild lands. 

An examination of the Wayne County map of tax delin
quency (Figure 3) also readily shows that long-term delinquency 
is not found on agricultural lands along the streams, but is 
concentrated on the uplands. . 

Why does such a large area of wild land become chronically 
tax delinquent? The income accruing to the owner of wild 
land is ordinarily either low or non-existent. Undoubtedly on 
much wild land, taxes are greater than annual income to the 
"owner," despite the fact that the taxes per acre may appear to 
be low. Total levies per acre on average wild lands in 1939 
ranged from 2.65 cents to 8 cents in the four counties studied 
(Table 13). Average per acre levies on wild lands ranged from 
3.16 cents in Madison County to 5.44 cents in Reynolds County." 

T:<ble 13.- TOTAL ANNUAL PROPERTY TAX LEVIES PER ACRE, AT 1939 
RATES, ON AVERAGE WILD LAND IN FOUR COUNTIES. 

Range Average 
County (in cents per acre) (in cents per 

acre) 

Iron 2.92 to 5.51 3.41 

Madison 2.65 to 5.51 3.16 

Reynolds 4.50 to 8.00 5.44 

Wayne 3.27 to 7.77 4.01 

Why is the income from wild land ordinarily' either low or 
non-existent? Virtually all such lands are adapted only to the 
growing of trees or to extensive grazing; some of the rockier 
areas appear to have little or no present or prospective economic 

"Differences in school district rates account for differential levies within 
a county, and this factor plus differences in county rates and assessments 
explains the variations from county to county. 
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usefulness. The entire area of the four counties studied is "free 
range" territory. Owners of livestock are not required to keep 
the animals under fence, and the land is of such low value that 
landowners usually do not find it economical to construct fences. 
Unrestricted overgrazing, livestock and timber stealing, and 
deliberate firing of the woods as a brush-control measure are 
usual accompaniments of the institution of free range. Every
man's land becomes no-man's-land; and whatever income may 
be attributable to the land accrues largely to persons other than 
the nominal owner. Under present circumstances the costs of 
fire control and precautions against theft are usually far too 
large to permit the undertaking of such measures by private 
owners."" 

In spite of these conditions, a surprisingly large proportion 
of levies on wild lands is ultimately paid. The ratio is approxi
mately 66~ll per cent in Wayne and Reynolds counties and 85 
per cent in Madison and Iron counties (see pp. 116 if). Farmers 
who own wild land adjacent to their cultivated lands nearly 
always pay the taxes on the wild as well as the good land. Some 
non-resident owners pay taxes on wild land for speculative 
reasons or for no apparent reason. Resident speculators pay 
taxes only to the extent that it appears to be "good business" 
to do so.'o 

Delinquency and nonpayment of taxes would no doubt be 
less prevalent if the levy per acre on wild land were reduced 
by lowering the assessed valuations. Wild lands are now gen
erally assessed at a much higher ratio to "true value" than are 
the better lands (see pp. 106-108). However, the total annual 
tax revenue from the wild lands of Reynolds County, for ex
ample, would probably be reduced if the assessment ratio on 
wild lands were lowered to conform to the average assessment 
ratio for other properties. This reduction of total tax collections 
probably would occur even though substantially all the lower 

"The following excerpt from an actual conversation between a forester 
and two Ozark farmers clearly indicates free range conditions: 

Forester: "Is there any merchantable timber on the area?" 
First Farmer: "It's bin tuk off. What the owner didn't git, somebody 

else did." 
Second Farmer: "The owner didn't git none of it, and I know who did ... " 
First Farmer: "Cattle jest don't do no good on these here hills. They don't 

git fat." . 
Second Farmer: "And tp.em that maybe does git a little flesh on them, 

somebody else gits them." 

"'The higher "final collection ratio" in Madison and Iron counties is un
doubtedly largely a result of lower taxes on wild lands and of existing and 
hoped-for mineral and recreation values. 
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levies were paid. Further, the direct costs of annual assessment 
under present arrangements would be greater than the taxes 
levied. 

Although improved assessment and collection procedures 
are desirable in connection with the taxation of all classes of 
property, it is unlikely that changes in tax administration or tax 
policy would appreciably improve the use of wild lands in the 
Ozarks or increase their capacity to bear taxes. Delinquency 
could probably be greatly reduced if the wild lands were taxed 
at the same proportion of "value" as are the good lands. Such 
adjustments, however, would not solve either the local fiscal 
problems or the land use problems. As has been indicated, 
local tax revenues from wild lands would probably decrease. 
And a lowering of taxes would probably encourage speculation 
and make acquisition of wild land by public agencies somewhat 
more difficult and costly. To the extent that the lower taxes were 
paid, possible reversion to the State would be defeated and the 
placing of the lands under effective public management post
poned. Nevertheless, considerations of equity would seem to 
ctrgue for a reasonable uniformity of assessment ratios. 

Basic Factors in the Economic and Fiscal Problems of the 
Ozark Region 

The Ozark problem is a problem of low income. Economic 
resources, employed in the prevailing manner, do not yield suf
cient return adequately to support a comparatively dense popu
lationand its local government as organized at present. One 
suggested step toward a rehabilitation of the Ozark economy 
is the bringing of millions of acres of long-abused cut-over lands 
to a high level of productivity under a system of sustained
yield forestry. An important supplement to a forest restoration 
program is the development of improved pasture areas for 
controlled grazing. In default of extensive emigration, this 
latter measure is a necessity if the existing heavy relief expen
ditures are to be substantially reduced without causing wide
spread hardship. 

Despite the existence of a natural environment favorable 
to the growth of valuable timber species, private capital has 
not been attracted to invest in sustained-yield forestry enter
prises in the Ozarks. Abundant reasons for this reluctance may 
readily be found in certain local institutional factors which 
have effectively discouraged private forestry. Among these 
factors are: (1) the institution of the free range, which in a large 
part of the Ozarks prevents effective control of land by its 
owners; (2) annual burning of large areas in order to permit the 
growth of plants for pasturage; (3) the widespread practice of 
"grandma-ing" (stealing) timber, frequently as soon as a tree is 
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large enough to yield a tie or sometimes merely a two-by-four; 
(4) the existence of numerous small ownership tracts of 40 and 
80 acres, titles to which are of doubtful validity, and consolida
tion of which under secure ownership and in blocks large enough 
for economical forest management would be a costly undertak
ing; (5) the possibility of heavy tax burdens on growing timber; 
(6) the possibility of unfavorable price movements during the 
long period of waiting for a forest crop. 

If the development of private forestry is to occur on a large 
scale in the Ozarks, the combined influence of these obstructing 
factors must be greatly reduced. Placing primary emphasis upon 
the need for credit in private forestry in the Ozarks and else
where, Conrad H. Hammar and A. H. Mussman have advocated 
the establishment of a Federal forest credit adminstration and 
subordinate agencies to lend funds for financing a comprehensive 
forest restoration program." Coupled with credit extension would 
be certain subsidies considered necessary to induce private per
sons to enter the program. While this proposal deserves serious 
consideration, it would appear that too great emphasis may be 
placed upon the possibilities of private commercial forestry in 
the Ozarks. Although farm forestry should undoubtedly be a 
prominent feature of the land use pattern of the Ozarks, large
scale commercial sustained-yield forestry may not be possible 
without extensive public subsidy. In that event, the advantages 
of outright public ownership and management would appear 
to make public forestry the more desirable. 

Public forestry has an excellent beginning in the eight 
purchase units of the two National Forests and in the less ex
tensive activities of the State Conservation Commission. Ex
pansion of Federal and State forest programs depends basically 
upon the obtaining of funds for furtl~.er a;:!quisition and for 
protection and development. The Fulmer Act of 1935 provided 
a plan for Federal aid to States for the acquisition and develop
ment of State forests, but no appropriation to implement the 
plan has been made. In default of large Federal and State appro
priations, the necessary investment capital might be obtained 
through a Federal forest credit corporation which would be 
empowered to sell its government-guaranteed securities in the 
money market and, in turn, lend its funds to the Forest Service 
and to States. 

"Mussman and Hammar, "Providing Credit for Forest Restoration," 
American Forests, June 1939, pp. 310-312. 

Hammar, "Extending Public Control and Management of Forest Lands 
Without Purchase," Journal OJ Forestry, January . 1939, pp. 3-13. 

Mussman, Forestry: A Modern Investment Frontier (M. A. Thesis, Uni-
versity of Missouri, 1939). . 

Hammar and Mussman, "Interest and Credit Costs in Forest Restoration," 
Journal of Forestry, January 1940, pp. 37-43. 
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Intimately related to the extension of public forestry upon 
low-value and chronically tax delinquent lands is a thorough 
revision of tax collection procedure and the adoption of an 
adequate tax reversion law. Under such a reversion law, chron
ically tax delinquent lands would pass into the hands of the 
State after a certain period of delinquency. Of the reverted 
areas, those parts suited to public development would be retained 
in public ownership, and the remainder would be offered at 
public sale. Public agencies could then proceed to the task of 
developing and conserving the retained lands for forest and 
grazing purposes, as funds became available. In any event, the 
reverted areas would no longer be a no-man's-land or a medium 
for undesirable speculation; at least, the stage would be set for 
improvement in the use of the lands. If appropriate develop
ment and management were not possible, the expensive merry
go-round of assessment, levy, delinquency, and "tax sale" of 
large areas of wild land would, nevertheless, be stopped. A 
detailed discussion of' tax administration and its improvement 
will be found in Part V. 

As a possible further contribution to the restoration of a 
prosperous Ozark economy, consideration might well be given 
to the feasibility of local wood processing plants. Such an 
industry might, in the future, offer employment to a consider
able number of persons now on relief rolls. 

However basically important is the requirement of restora
tion of forest resources in the Ozarks, forest restoration alone 
cannot insure a satisfactory adjustment of people to the land 
so long as the region remains as densely populated as it now is. 
Moreover, it now appears that neither economically feasible 
grazing developments nor a possible wood processing industry 
may reasonably be expected to round out the economy suffici
ently to provide a satisfactory income for the large and presently 
increasing population:' 

""Birth rates calculated from birth registrations are misleadingly low, for 
the reason that probably hardly more than half the births in some counties 
are reported. However, an alternative measure, the "fertility ratio" (i.e., the 
number of children less than 5 years old per 1000 women aged 20-44 years), 
may be used to indicate the rate of reproduction in the Ozarks. The fertility . 
ratio of Reynolds County in 1930 was 1067, and the ratios in eight other 
Ozark counties were in excess of 880, or more than twice the level neces
sary to maintain the population. These ratios were the highest in the 
State. The rural population of the State as a whole produced approximately 
1.4 times the number of children necessary for maintenance of a stationary 
population. (Lively, C. E., and Almack, R. B., The RuraL PopuLation Re
sources oj Missouri. University of Missouri, College of Agriculture, Re
search Bulletin 306 (1939), pp. 10-12. 
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Before the depression of the thirties migration from the 
Ozarks to urban centers was, of course, extensive. The experi
ence of the last decade. however, seems clearly to indicate that 
migration alone cannot permanently alleviate overpopulation 
so long as the birth rate remains excessively high. unless the 
migration can be indefinitely continued. As Sanderson suggests, 
the solution may lie largely in finding means for reducing the 
birth rate." 

Whatever measures may be considered most desirable in 
attacking the basic economic and social problems of the region, 
the central concern of the present studY is the fiscal and organi
zational problems of local government. The remainder of the 
study will be devoted primarily to a discussion of the organiza
tion and financing of local government and the possibilities for 
readjustment. 

"Sanderson, Dwight, Research Memorandum on Rural Lite in the Depres
sion (Social Science Research Council, Bulletin 34, 1937), pp. 26-27. 

PART II.-THE EXISTING LOCAL GOVERNMENT 
OF THE REGION 

Counties and Road Districts 

Organization and Functions.-Counties in Missouri are de
signated in the constitution as "legal subdivisions of the State," 
and their legal status is that of a quasi-corporation.' Function
ally, the ;Missouri county has a dual character. Its major role 
is that of "an agent' for the state for the administration of state 
laws, helping to carry out policies in the formulation of which 
it has no part.''' Only secondarily is the county an "area of local 
self -government.'" 

The State determines the form and major functions of 
county government and (with minor exceptions) the number, 
method of selection, powers, duties, and compensation of county 
officials. (See Figure 4 for a chart of local rural government 
organization in the State.) The State also determines the maxi
mum rates of property taxation; supervises tax administration; 
prescribes the form, and to a large extent, the content of the 
budget; and makes detailed requirements for financial reporting. 
Finally, representatives of the State audit the financial records 
of the county. Within rather narrow limits. especially in the 
poorer counties where mandatory expenditures absorb nearly 

'Constitution, Art. IX, Sec. 1, and Bradshaw, The Missouri County Court, 
pp. 7-10. 

'Bradshaw, op. cit., p. 17. 
'Ibid. 
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all available revenues, the county court and the voters may 
decide questions relating to the construction and maintenance 
of county roads. bridges. and buildings; extending relief to the 
poor; or supporting various agricultural, health, and welfare 
activities. In practice, county officials sometimes disregard stat
utory requirements and thus expand the area of local "discre
tion." Moreover, State supervision of county fiscal affairs is 
weak and therefore inadequate for securing either observance 
of. the statutes or efficient administration. 

Co'U,nhl General Fz~nctioJls.-The more important functions 
actually performed by the typical Ozark county are those of 
property tax administration, road administration, election ad
ministration, and law enforcement. Relief of the indigent, public 
health activities, and miscellaneous functions such as recording, 
surveying, and agricultural extension, are of secondary im
portance, measured in terms of time and funds expended by the 
usual Ozark county.' Libraries, parks, and hospitals under 
county auspices are almost non-existent in the Ozarks. 

The county administers property taxes not only for itself 
but also for the State and the school districts. The State pays 

'Payments to the State for care of patients in State eleemosynary institu
tions constitute, however, a substantial part of the total expenditure of most 
Ozark counties. 

LOCAL RURAL GOVERNMENT ORGANIZATION IN MISSOURI 
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Fig. 4.-Local rural government organization in Missouri. 
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one-half of the county assessor's fees, and the county collector 
receives commissions on taxes collected for all units. Although 
a large part of the county treasurer's work arises in connection 
with the custody and disbursement of school district funds, the 
law provides that remuneration for such services shall be paid 
from the county treasury.' 

Electi.on administration is almost entirely in the hands of 
the county clerk and the county court. The court determines· 
precinct boundaries, appoints judges and other election officials, 
and fixes their compensation. Other necessary election prepara
tions are made by the county clerk. After the election a public 
canvass of returns is made by the clerk and his assistants. The 
clerk certifies the vote to various officials and issues certificates 
of election to the successful candidates for county offices. The 
cost of both primary and general elections is borne by the county.' 

In the field of crime control, the county sheriff, coroner, 
and prosecuting attorney, all elective, are the local officials with 
primary responsibility. The constables, elected on a civil town
ship basis but having authority throughout a county, are local 
police officers and also the executive officers of the justice of 
the peace courts. Much of the actual detection and apprehension 
of criminals and suspects is done by members of the State High
way Patrol, who have all the powers of peace officers in Mis
souri except the serving of civil process and the right of search 
and seizure. 

The lower court system includes the justice of the peace 
courts, circuit courts, and probate courts: Justice courts deal 
in minor civil cases, try persons accused of minor offenses, and 
afford preliminary hearings for persons accused of more serious 
offenses. The law provides for the election of two justices for 
each municipal township and for their compensation on a fee 
basis, In many of the less populous townships, however, no 
candidates file for the offices, which then usually remain vacant. 
Circuit courts are the courts of general jurisdiction in Missouri. 
Most of the circuits in rural areas include from three to six 
counties and have one judge elected by the voters of the circuit. 
Each county elects a clerk of the circuit court. The State pays 
the salary of the circuit judge, each county pays the salaries of 
a circuit clerk and any deputies, and the counties together pay 

'R. s. Mo., .1929, sec. 9266. Despite this statutory requirement, however, 
the practice in some counties is to use school monies to pay part of the 
county treasurer's compensation. 

oR. s. Mo. 1929, Chapter 61, Articles 1 to 9, incl. 

'County courts possess certain judicial powers, most of which are rarel) 
ased Constitution, Art. VI; secs. 1, 36, R. S. Mo. 1929, Chapter 9, Art. 5. 
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the salary of a court reporter. A probate judge is elected in 
each county and is compensated on a fee basis." 

Road Administration.-Local road administration in rural Mis
souri is complicated by the existence within counties of common 
road districts, special road districts, and benefit assessment road 
districts. In twenty-four counties, including two in the Ozarks, 
organized townships are also units for road administration. 

The common road districts are merely administrative areas 
the boundaries of which are determined by the county court. 
Overseers for :the common road districts are appointed, and their 
compensation fixed, by the county court.' Funds allocated by 
the court to the common districts are expended under the di
rection of the overseers, with the close supervision of the court 
in some counties and in other counties with little or no real 
supervision. 

A special road district, on the other · hand, is a public cor
poration operating in a territory not exceeding 144 square miles, 
containing a village or a city of less than 100,000 population 
and in a county without township organization. Three com
missi9ners, appointed by the county court with the advice of 
the village or city authorities, manage the affairs of the district. 
All "county road and bridge" and "special road and bridge" 
taxes collected from' owners of property within the district 
must be allocated to the district. A special road district has no 
power to levy taxes, but it may borrow money for road purposes. l

• 

Prominent among the reasons for the organization of such dis
tricts have been dissatisfaction with county road administration 
and the desire of wealthier areas to retain for their own use 
the road revenues collected in those areas. 

The benefit assessment type of special road district differs 
in certain important respects from the "ordinary" special road 
district. The benefit assessment road district may be used in 
township organized counties as well as in other counties; com
missioners are elected rather than appointed by the county 
court; and taxes and "benefit assessments" may be levied by 
the commisioners upon property within the district.ll Like the 
other type of special road district, the benefit assessment dis
trict is an obstacle to. more effective unified local road admin
istration. 

·Constitution, Art. VI, secs. 22, 23, 24, 25, 34, 35, 37, 39. R. S. Mo. 1929, 
Chapter 9, Arts. 3, 4; Chapter 10, Arts. 1, 2. 

'R. S., Mo., 1929, secs. 7868 and 7870. 
lOR. S. Mo., 1929, secs. 8024, 8059, 8025, 8026, 8033, 8039, 8042, 7960. However, 

a majority of the qualified voters of any road district may authorize the 
county court to levy additional road taxes, to a maximum rate of 50 cents in 
and for the benefit of the district. Constitution, Art. X, sec. 23. 

llR. S. Mo., 1929, secs. 8061, 8065, 8067, 8070, 8071, 8176, 8178, 8182, 8185, 8186. 
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In the four-county area to which special attention has been 
devoted, there are 14 common and 7 special road districts. Rey
nolds County eliminated 13 common road districts in 1939 and 
now has no road districts, either common or special. The boun
daries of road districts in the other three counties are shown in 
Figure 5. 

Organized townships exist within only two Ozark counties, 
Texas and Wright. · As a unit of local government, the incor
porated township may levy taxes for roads and bridges and 
for general township purposes. In these counties, assessment 
and collection of property taxes and large discretionary powers 
in road administration are in the hands of township officials. 
Various studies have indicated that township organization is 
relatively much more expensive than the alternative county 
organization and is not necessarily more democratic nor more 
convenient.'" 
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Fig. 5;-Road distncts, Iron, Madison, Reynolds, and Wayne counties, 1940 .. 

Revenues and Expendiiures.-By far the larger part of the 
revenue for the support of county functions is derived from the 
general property tax. In addition to the "county revenue tax" 
(the rate of which is limited to 40 cents or 50 cents on the $100 
valuation, depending upon the total valuation of the· county), 

"'E.g., Bradshaw and Garrison, op. cit., p. 70. 
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the county court may levy a "special road and bridge tax" at a 
maximum rate of 25 cents per $100 of valuation.'" Revenues 
from the latter levy must be allocated for the use of the com
mon and special road districts in which the taxed property is 
located. If any part of the "county revenue" rate is designated 
as a "county road and bridge tax" rate by the county court, 
proceeds of that part of the county levy arising within special 
or common road districts must be returned to those districts. 
Additional road taxes to a maximum rate of 50 cents must be 
levied by the county court upon property in any road district, 
common or special, if a majority of the qualified voters voting 
in a special election favor the imposition of an additional tax." 
This procedure is apparently not often used. Rates imposed to 
pay county indebtedness may be fixed without reference to the 
constitutional limits." 

Of the total revenues available for ordinary county pur
poses (including roads, but excluding schools) in Iron, Madison, 
Reynolds, and Wayne counties in 1938 and 1939, 90.8 per cent 
was attributable to property taxes. Fees and licenses accounted 
Table 14.- COUNTY AND ROAD DISTRICT REVENUES, FOUR COUNTIES 

<1938-1939 average)* 

Iron Madison Reynolds Wayne Total 

CQYntY R~Y~ill!~ [J.!!ld 
Current Taxes $18,997 $20,838 $9,701 $19,193 $68,729 
Back Taxes and Interest 4,545 3,443 6,228 6,019 20,235 
Fees 2,483 3,023 1,602 3,031 10,139 
Licenses 429 511 249 454 1,642 
Miscellaneous 615 109 374 1,676 2,774 
Transferred from Other 

Funds fiH --2.. 5,148 2.742 8.27Q 
.T.Q.t&. 27,743 ~ 23,302 ~ 112,089 

RQag ~nd :6ridge Revenu~st 
General Road Fund 1,303 2,564 5,763 15,178 24,807 
Common Road District 

Funds 5,252 2,745 509 8,507 
Special Road District 

Funds ~ ....Q&TI.. --- 2,376 13,108 
.T.Qt& $11,650 10.946 2,212 17,554 46.421 

Qrang IQtal $39,393 38,876 29,574 50,669 158,512 

* Net revenues only are included. Amounts transferred to other funds have 
been eliminated. 

t Almost entirely from current and back taxes. 

"Constitution, Art. X, sees. 11, 22. 
HConstitution, Art. X, sec. 23. 
"Constitution, Art. X , sec. 11. 
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for 7.4 per cent and 1.8 per cent arose from miscellaneous 
sources. The sources and net amounts of "county revenue fund" 
monies and the distribution of road and bridge revenues among 
the three classes of road funds (1938-1939 averages) are shown 
in Table 14. Net county revenue fund receipts ranged from 
$23,302 in Reynolds to $33,115 in Wayne, while net total road 
and bridge revenues ranged from $6,272 in Reynolds to $17,554 
in Wayne. The range of total county and road revenues was 
from $29,574 to $50,669. and the average of the four counties 
was almost $40.000. 

A further breakdown of road and bridge revenues (and 
expenditures) as between individual districts and funds (Table 
15) reveals how small are the budgets of most of these districts. 
Immediately before their discontinuance in Reynolds County, 
all but one of the thirteen common districts had annual revenues 
of less than $100 each. Of the 21 common and special districts 
existing in the other three counties in 1940, the average annual 
revenues (1938-1939 average) of 15 districts amounted to less 
than $1,000 each. The single special district in Madison County, 
however, received $5.637, or 51 per cent of local road revenues, 
although the district includes only about one-eighth of the area 
of the county. 

Expenditures for operation and maintenance of the coun
ties and road districts may be divided into three general cate
gories: (1) general government, (2) roads, and (3) health, wel
fare, and education. (School district expenditures are not in
cluded in county expenditure for education.) General govern
ment costs accounted for 49.5 per cent of the total county and 
road district expenditures in Iron, Madison, Reynolds, and 
Wayne counties in 1938 and 1939; road costs were 31.5 per cent 
of the total; and health, welfare, and education accounted for 
the remaining 19 per cent. Costs of fiscal administration and the 
administration of justice amounted to well over half the general 
government costs, with general adminstration and miscellane
ous activities accounting for the remainder. A detailed state
ment of the objects and amounts of expenditure is presented in 
Table 16. 

One of the most important facts revealed by these data 
on county and road district finance is that expeditures are at 
a low level relative to local government expenditures for sim
ilar functions in most other regions. The total per capita ex
penditure was only $3.74 a year in 1939. The per capita expen
diture of all Missouri counties and road .districts is not known 
but is probably approximately twice that found in the poorer 
counties of the Ozark region. A presumption thus arises that 
no important margin for possible savings in local government 
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Table 15.- ROAD AND BRIDGE NET REVENUES AND EXPENDITURES, FOUR COUNTIES 

RECEIPTS EXPENDITURES 
COUNTY AND DISTRICT 1938 1939 Average 1938 1939 Average 

IRON 
General Road Fund $ 2436 $ 170 $1303 $ 4422 $ 288 $ 2355 

Special Road Districts ~ ~ ~ ~ ill..a ~ 
Annapolis 1281 1320 1301 1647 1367 1507 
Arcadia 925 750 838 923 627 775 
Chloride 582 570 576 363 1086 724 
Hogan 580 485 533 412 485 449 
Ironton 1980 1717 1849 1992 1767 1880 

Common Road Districts .5.Ua. ~ ~ 1Q1Q ~ ~ 
No.1 997 962 979 1051 846 949 
No.2 295 509 402 264 378 321 
No.3 850 1156 1003 1027 967 997 
No.4 2287 1908 2097 3076 1482 2279 
No.5 361 480 421 983 339 661 
No.6 ~ --...ML ---M.Q.... Jl!.L ......ll.L ~ 

Total $12912 $10387 $11650 $ 16828 $ 9826 $ 13327 

MADISON 
General Road Fund $ 1804 $ 3323 $ 2564 $ 4003 $2226 $3114 

Special Road District 
No.1 5325 5949 5637 5934 4746 5340 

Common Road Districts ill1 l.Q.H .2:ill. ~ 2m llOJ. 
No.2 603 419 511 837 877 857 
No.3 446 99 273 402 127 265 
No.4 393 - 74 160 297 271 284 
No.5 1055 -114 470 899 330 614 
No.6 500 176 338 557 94 326 
No.7 748 221 484 811 681 746 
No.8 511 143 327 553 237 395 
No.9 J22... .---.ill... ---1.8.L ---UQ.. ..J.2L ~ 

Total $11606 $10286 $10946 $14602 $9715 $ 12159 

REYNOLDS 
General Road Fund $ 4055 $ 7470 $5763 $4365 $ 5246 $4806 

Common Road Districts Ji2 ...2.21 ~ ~ -- ....an 
No.1 41 3 22 3 
No.2 38 7 22 143 
No.3 36 11 24 28 
No.4 73 32 52 51 
No. 5 78 10 44 120 
No. 6 40 8 24 60 
No.7 41 9 25 4 
No. 8 66 24 45 24 
No. 9 49 17 33 13 
No. 10 191 40 116 94 
No. 11 49 8 28 4 
No. 12 45 15 30 4 
No. 13 ~ -.iL ~ ----L _-_ 

Total $4847 $ 7697 $6272 $ 4923 $ 5246 $5084 

WAYNE 
aeneral Road Fund $17996 $12360 $15178 $23051 $13734 $18393 

Special Road District 
No.1 ...2ill.. Jill Jllll ..lID .MlQ ...llU 

Total $20409 $14698 $17554 $25764 $17244 $21504 

FOUR COUNTIES 

4 General Road Funds $26291 $ 23323 $ 24807 $35841 $ 21494 $28668 

7 Special Road Dlstrlcts 13086 13130 13108 13983 13588 13786 

27 Common Road Dlstrlcls 10397 6616 8507 12293 6948 9620 

Total $+9774 $43089 $46421 $621~8 $ 42031 $ 52074 
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Table 16.- ANNUAL EXPENDITURES FOR OPERATION AND MAINTENANCE, FOUR COUNTIES C1038-1030 average) 

Four- Percent-
Iron Madison Reynolds Wayne Total County age ot 

Average Total 

!ime.r.al Gpyernment 

~ Administration 

(1) County Court 
Cal Per Diem and Mileage of Members $ 573 $ 800 $ 522 $ 998 $ 2,893 $ 723 
(bl Attendance and Expenses of Sherift ---1l.6.. ~ --'l.a. ---.Jil!a. ...1..l.Q1.. -.3.2L 
Total - County Court ~ .u2Q... J.Q.L ~ ..i.ll2.. ..l.Ml.. 2.5% 

(2) County Clerk 
Ca) Salary 1,125 1,123 1,149 1,325 4,722 1,181 
(b) Financial Stateme'nt Fee 184 164 74 44 466 116 
(c) Deputy Salary 900 840 933 1,100 3,773 943 
(dl Office Supplies 887 354 338 671 2,250 563 
(el Office Equipment Maintenance -----i. ---i. ---L ---->. --Za.. ~ 
Total - County Clerk ..J..lJllL -k.iillL ...wL ~ ll.lli. -UQ.a. 6.8 

Total - General Administration 3,789 3,790 3,100 4,745 15,424 3,856 9.3 

Fiscal Administration 

(3) Assessor 
Ca) Fees (county part only) 1,086 618 940 931 3,575 894 
(b) Olllce Supplies -.& ....ill. 

"""940 
.-JlJ.. ~ -H. 

Total - Assessor 1,141 735 1,022 3,838 960 2.3 

(4) Board of Equalization 
Cal Per Diem of Members 450 235 202 148 1,035 250 .6 

(5) Collector 
Ca) Commissions B06 1,100 810 1,220 3,954 088 
(hl Of!1ce Supplies 750 476 522 1,033 2,781 695 
(e) O!!1cc Equipment Maintenance 4 15 10 5 
(d) Publishing Tax Sale Notices .....I..2J!. -ll .....ill. -ill. 1.&& ....Ja 
Total . Collector W!M.. l.W. 2..llU. .a..w.. Ml..Q. ..2..ill.. 5.1 

(6) Treasurer 
I.) Salary 1,477 1,203 1,080 1,200 5,050 1,263 
(b) Office Supplies 268 149 118 256 791 198 
(c) Office Equipment Maintenance -.....-l -.....-l --.l. 
Total· Treasurer l..lli. !..ill. J....lJ!Il.. .!..ill.. .5.Mi. Lill. 3.5 

Total - Fiscal Administration 5,010 4, 024 4,447 5,637 19,127 4,783 11.6 

AdministtatHUl m: IusUc~ 
(7) Prosecuting Attorney 

(a) Salary 1,125 1,262 1,123 1,225 4,735 1,184 
(b) Miscellaneous Expense -.ft JQa. -1.Q.Z. .In -W. -ill. 
Total· Prosecuting Attorney ~ U1.Q. l...m.. ~ ~ l.ill.. 3.3 

(8) Sheriff 
(a) Circuit Court Fees and Expenses $ 274 $ 305 268 1(5 $ 1,082 $ 271 
(b) Board of Prisoners 770 506 36 852 2,173 543 
(c) Miscellaneous Fees 84 24 108 27 
(d) Otfice SuppUes -.lli. --1.R ---i7. -.n --ZU -12. 
Total - Sheriff l..li2.. lJl11. ....ill. ~ ~ Jll. 2.2% 

(9) Coroner 
Ca) Inquest Fees and Expenses 110 21 131· 33 .1 

(10) Circuit Clerk (ex·officl0 Recorder) 
(a) Salary 1,505 1,500 1,500 1,800 6,305 1,576 
(b) Deputy Salary 930 840 645 930 3,345 836 
(e) Office Supplies 981 526 342 443 2,292 573 
(d) Office Equipment Maintena.nce ---2.. 

2.m kill.. iill: 
--2. 

z...eaa. Total - Circuit Clerk MlB... ll...W. 7.2 

(11) Circuit Court 
(a) Court Reporter 438 381 370 560 1,750 438 
(b) Jurors' Fees 815 878 517 831 3,041 760 
(c) Criminal Costs ....AlL L..W. --U -.M2. .ua -llL 
Total - Circuit Court l..aaL M7ll -WlS. l..lli. .a....w. l..l3L 4.2 

Total - Administra.tion of Justice 7,711 7,910 4,072 7,464 28,057 7,014 17.0 

Miscellaneous ~ Goyernment 

(12) Probate Court 
(a) Office Supplies 107 212 82 149 550 138 
(b) Office Equipment Maintenance 2 2 
(c) Fees of Sheriff ~ ~ ---iL ~ ..ll..Il. ~ 
Total - Probate Court ---ill. -2li -1.aL -ill. Ja2. ....l..IU. .4 
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Taole 16.-
(Continued) 

Four- Percent· 
Iron Madison Reynolds Wayne Total County age of 

Average Total 

(13) Surveyor 
(a) Fees .4 518 14 21 597 149 
(bl Office Supplies -.a -.n. ~ --l .Jll. ---..a 
Total - Surveyor -.n. ~ ---..a -.a ..cUi. -1n .4 

(14) Elections 
(a) Judges and Clerks 372 553 324 340 1,589 397 
(b) Supplies 1,720 887 1,399 1,075 5,081 1, 270 
(c) Messengers, Doorkeepers. etc. 311 194 152 175 832 208 
(d) Polling Place Rentals ~ --li ...--J.. -1.ll. --i&. -Zi. 
Total - Elections .2.d§.S.. .lM.Q. l...m. .U.QQ. 1.m J....eM. 4.6 

(15) Vital Statistics 
(a) Fees of Registrars 98 70 64 89 321 80 .2 

(16) Bounties 
(a) On Predatory Animals 77 99 176 44 .1 

(17) Courthouse and Jan Overhead 
(al Fuel, Water, Electricity 562 699 104 483 1,848 462 
(b) Telephones 137 374 122 633 158 
(c) SuppUes and Drayage 437 997 513 1,947 487 
(d) Janitor Service 64 545 119 509 1,237 309 
Cel Repairs 125 189 37 49 400 100 
(f) Insurance 48 236 26 447 757 189 
(gl Office Rentals .....ill. ---..a ~ -ll. 
Total .. Courthouse and Jail ~ .aJl4Q. J1Q. 2J..23. 1JlZll l.ill.. 4.2 

OVerhead 

(18) Furniture and Office Machines 
(al Replacements - net 358 368 4 15 745 186 .5 

(19) Official Publication 
(a) Financial Statement 715 25 146 230 1,118 279 .7 

(20) Unclassified 
(a) Miscellaneous 27 179 .1 470* 717 179 .4 

Total. - Miscellaneous General ~ 2A6. .2&§§.. i.H9. l.9.ill. i:ill: 11.6 
Government 

Total - General Government 21,984 22,010 15,185 22,595 81,774 20,442 49.5 

RllW 

(21) Total Roadst $ 13,327 $ 12,159 $ 5,084 $ 21,504 $52,074 $13,019 31.5% 

.H.taJ.1ll, ~ and EdlUjatipD 

(22) Health 
(a) Fees of Health Officer 1,024 663 110 133 1,930 482 1.2 

(23) Welfare 
(a) Care in state Institutions 2,767 3,153 3,437t 4,800 14,157 3,539 
(b) County Farm 1,602 1,602 401 
(c) Outdoor Relief Grants 138 1,769 62 174 2,143 536 
(cl) Burial of Paupers 18 264 128 410 102 
(e) Social Security Office 534 464 417 1,415 353 
(f) Donations to Private Agencies 125 13 25 163 41 
(g) Contributions to Federal Projects ~ ~ -ll. -ll ~ ..-m 
Total - Welfare ~ §.ill. .a...5ft ~ &m .uJll. 12.6 

(24) Education 
(a) Superintendent of Schools 

OJ Salary (county part only) 800 800 800 1,200 3,600 900 
(2) Mileage and Expenses 331 446 176 344 1,297 324 
(3) Office Supplies 268 622 240 468 1,618 404 
(4) Office Equipment Maintenance 4 4 1 
(5) Textbook Commission -L -L -1.ll. ...--J.. 
Total - Supt. of Schools 1,428 1,873 1,216 2,012 6,529 1,632 

(b) Agricultural ExtenSion Agent 
( 1) Miscellaneous Expenses ....llJL. .....llL JaL --21L UiL ...ML 

Total - Education l..1iL .MaL UQ.L 2.J!llL ...uzL W.L 5.3 
Total - Health, Welfare, and Education uruL UQL MiL .M2L.al..ill.... 1..ML 19.0 

GRAND TOTAL 43,591 43,469 25,741 52,527 165,328 41,330 100.0 

• Of this amount, $422 was paid as premiums for bonds of county officials. 
t For details of road expenditure, see pp. 39-40 and Table 15, p. 42. County and special road and 

bridge funds are included. 
t Amount for 1938; warrants were not issued for full amount due in 1939. 
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costs exists in counties in this area. That is not to say, however, 
that important improvements in administration, and some sav
ings, cannot be made. 

State and Federal relief and welfare expenditures for 1939 
in these four counties were $1,057,543 (Table 17), more than six 
times the total county and road district expenditures for the 
same period. The addition of $309,600 of State aid for schools 
to that amount brings the total of State and Federal funds to 
$1,367,203, or $30.91 per capita. On the other hand, the addition 
of $141,107 of locally-raised school funds to the total of county 
and road district expenditure brings the total of locally-financed 
local government expenditure to $306,435, or $6.93 per capita. 
Thus. State and Federal funds spent in these four counties for 
relief, welfare, and education in 1939 amounted to 4% times 
the locally-financed expenditure of the counties, road districts, 
and school districts. 

Table 17.- STATE AND FEDERAL RELIEF AND WELFARE EXPENDITURES IN IRON, 
MADISON, REYNOLDS, AND WAYNE COUNTIES, 1939 

Social Per 
County Security * W.P.A.t Total Capita~ 

Iron $ 101,680 $ 226,744 $ 328,424 $ 31.49 

Madison 71,677 75,187 146,864 15.24 

Reynolds 73,150 210,734 283,884 30.32 

Wayne 101,656 196,715 298,371 23.31 

Total 348,163 709,380 1,057,543 25.04 

* Includes following programs: old-age assistance, aid to dependent children, general 
relief, commodity distribution, and blind pensions. 

t Federal funds only. 
t On basis of 1940 preliminary population report of Census Bureau. 

There is no county indebtedness in either Iron or Madison 
counties. Details of the debts of Reynolds and Wayne counties 
have been presented in Table 10 (p. 25). Wayne's total debt of 
$52,000 is relatively small and no doubt will be paid without 
difficulty. 

The indebtedness of Reynolds County, however, is relatively 
high in relation to assessed valuation, and extraordinary meas
ures may eventually need to be taken in order to insure the 
discharge of the debt. On January I, 1940, outstanding war
rants and the estimated accrued interest upon them amounted 
to $60,828. Judgments (on warrants) of $31,079, judgment fund
ing bonds of $52,000,and open accounts and other recognized 
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claims of $46,730, brought the total indebtedness to $190,637. 
This latter figure does not include any accrued interest on 
judgments or on open accounts. The entire debt (with the pos
sible exception of one or two thousand dollars) appears to have 
been incurred in connection with operation and maintenance 
only. In 1940, additional suits were pending against Reynolds 
County in which judgments were sought on account of unpaid 
county warrants. 

In order to pay some of the outstanding county revenue 
warrants, transfers from the sinking fund to the county revenue 
fund totalling $10,288 were made during 1938 and 1939. The 
practical meaning of this procedure, which has been used for a 
number of years, is that the apparent intent of the constitutional 
tax rate limit is made inoperative. The sinking fund rate is fixed 
higher than necessary to meet bond retirement obligations, and 
the surplus is then diverted to the county revenue and other 
funds. 

A significant number of other Ozark counties (see Table 
10, p. 25) find themselves in situations similar to that of Rey
nolds. County. 

School Districts 
The small school district and the one-room school charac

terize educational organization in the Ozarks, as in most other 
parts of Missouri. In 1939 there were 8,750 school districts in 
the State, 7,864 of which were rural districts not offering in
struction above the eighth grade." Fifteen per cent of the rural 
districts enrolled fewer than ten pupils, and 57 per cent enrolled 
fewer than twenty." Average daily attendance is, of course, con
siderably below enrollment. 

Although only 21.5 per cent of the rural schools were ap
proved by the State Department of Education, 98 per cent of all 
rural schools received State school funds." In four Ozark coun
ties, from 64 per cent to 78 'per cent Of public school revenues 
came from the State; a number of the rural districts received 
90 per cent of their revenues from the State." In a large propor
tion of these districts, the tax rate is 20 cents on the $100 valu
ation, the minimum rate required by law for eligibility for 
State equalization aid. 

Inasmuch as the problems of school district organization 
and finance can best be considered in a separate section of this 

l·Ninetieth Report of the Public Schools (939), pp. 71 and 86. 

"Bulletin No. 5 (January 17, 1940), Governmental Research Institute, St. 
Louis. Missouri. 

"Ibid. and Ninetieth Report, p. 86. 

"Infra, pp. 85-86. 
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report, a more detailed discussion is reserved for Part IV (pp. 
81-100). 

Defects of the Existing Pa11e·rn of Government 
The major shortcomings of local rural government in the 

Ozarks may be stated briefly. Further discussion of certain 
defects will be found in connection with discussions of the 
possibilities for readjustment or reorganization. 

An excessive number of local units of government, relative 
to the requirements of efficient administration, is one of the 
more obvious defects of the pattern of organization. Common 
and special road districts are found in most counties, organized 
townships .in two Ozark counties, and numerous small school dis
tricts in all counties. 

Within the county government itself one finds an excessive 
number of elective officials, absence of a merit system, and no 
effective centralization of authority and responsibility. Budget
ing, accounting, and financial reporting practices are inadequate 
for exerting financial control over county expenditure. Tax 
administration is inequitable and inefficient, and outmoded pro
cedures in this field tend to perpetuate undesirable land specula
lation and maladjustments in land use. State supervision over the 
fiscal affairs of the county is weak and inappropriate for meeting 
the practical needs of a system of state-local government. Finally, 
the poorest Ozark counties are unable to support adequately 
the complement of governmental functions for which they are 
now responsible. Among the factors which help to explain this 
condition are poverty in taxable resources, continuous pressure 
on assessors for low assessments, and constitutional limitations 
on tax rates. 

PART III.-THE REORGANIZATION OF COUNTY 
GOVERNMENT"' 

What are the objectives of local rural government reor
ganization in the Ozarks? The basic aim is here assumed to be 
that of providing an organization which will insure, so far as 
possible, a responsible and efficient local administration of func
tions which can in fact be administered and financed adequately 
at the local level. 

An approach to the achievement of this aim would require 
the elimination of special road districts and organized townships 
within counties, a large reduction in the number of school 
districts, and a reorganization of county government. The pres-

* A number of passages by the present author, in the remainder of this 
report, appeared in "Land and Fiscal Problems in Reynolds County, Missouri, 
Columbia, Missouri," December 1940. 
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ent chapter deals with various possibilities in readjusting county 
government. A fundamental assumption in this analysis is that 
county government will and should continue in the Ozarks, but 
that the State should undertake more effective supervision and 
should assume greater responsibility for the administration and 
financing of certain State-local functions. 

Unburdened of State functions, most Ozark counties would 
have the resources and the possibilities for becoming essentially 
self-governing units, in matters of primarily local concern. 
Local activities now conducted rarely or not at all could be 
established or expanded. Libraries, parks, playgrounds, recrea
tion centers and community auditoriums are needed in the 
average county. A thorough overhauling of the manner in 
which records of property ownership are kept would be an 
eminently worthy undertaking; it would greatly facilitate pro
grams of land-use adjustment in the Ozarks, where highly de
fective titles constitute a serious difficulty in both private and 
public acquisition of land. 

The rejuvenated rural county might well discover one of 
its most fruitful lines of action in cooperation in land-use plan
ning, and particularly in promoting the execution of such plans. 
Rural zoning, for example, might prove to be a desirable instru
ment for the county in promoting socially desirable uses of land. 

Abolition of County Government and Transfer 
of Its Functions to the State 

Abolition of county government and transfer of its func
tions to the State is an extreme possibility in the reorganization 
of State-local government. It may be argued that the defects 
in county government are so formidable that little hope exists 
for their elimination and that State administration would be 
much more efficient. On the other hand, it may be said that. even 
if it be granted that State administration could be more efficient, 
there is no assurance that any considerable net improvement 
would result unless the State government itself were properly 
reorganized and a merit system inaugurated. In any event, the 
abolition of county government in Missouri is today no more 
than an academic possibility. It is certain that neither the gen
eral citizenry nor its political leaders would support any such 
proposal. 

An attempt to estimate the costs of full State administration 
of all functions now performed by counties would involve the 
elaboration of a more or less detailed plan for organization and 
procedure under this arrangement; and in default of a thorough 
study, numerous assumptions and guesses would have to be 
made. Because the results would be of limited value, and in 
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view of the apparent certainty that county government in Mis
souri will continue for many years, no such estimates are at
tempted in this study. 

In Maine, a number of forested areas with sparse popula
tions have no local government organization. Necesary local 
services are administered directly by the State. The example of 
Maine has been recommended to other States in which problems 
of local government have arisen in cut-over or forested areas.' 
Two jmportant differences between the unorganized areas of 
Maine and the Missouri Ozarks appear, however, to render the 
method of disorganization of particular areas inappropri.ate for 

DISTRIBUTION OF CLEARED LANDS WAYNE COUNTY, 

MISSOURI,1940 

-[=:J 
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COVERED LANDS 

SCALE MI\,.ES 
I 0 I 2 ;, 4 ~ 
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CLARK NATIONA l.:. FOREST 

Fig. 6.-Distribution ot cleared lands, Wayne county. 

the Ozarks. In the first place, the central unit of local rural 
government in Missouri is the county, a much larger area than 
the towns and other minor civil divisions which occupy the 
central place in local government in Maine. No Maine county 
has been disorganized or permitted to remain unorganized. A 
second difference is the considerably greater density of popula
tion in the Ozarks than in the unorganized areas of Maine. 
Many Maine townships were reported as having no inhabitants 
in 1930, and numerous townships and other minor civil divisions 

'Cornick, P. H ., "People vs. Empty Acres: A Problem in Rural Govern
ment," National Municipal Review, August, 1932, pp. 477-480. See also 
Forest Taxation in the United States, U.SD.A. Misc. Publication No. 218 
(1935), pp. 294 ff. 
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contained only from 1 to 10 persons. Piscataquis County, the 
most sparsely settled in the State, had a population of only 4.8 per 
square mile in 1930. Only 7 Ozark counties, on the other hand, 
had populations smaller than 15 per square mile, and no Missouri 
county had fewer than 10 persons per square mile.' Preliminary 
census reports for 1940 indicate a general increase in the popu
lations of Ozark counties.' Settlement, moreover, follows the 
courses of the numerous small streams and is thus spread into 
most parts of a county rather than being concentrated in one 
or a few areas: 

For these reasons, disorganization of areas smaller than a 
county does not appear more feasible at present than disorgani
zation of whole counties. Other methods appear to hold promise 
of more satisfactory adjustments in local government. 

Transfer of Particular Functions from :the 
Coun:ty :1:0 :l:he State 

In contrast to abolition of county government is the more 
moderate proposal for the transfer of particular functions from 
the county to the State. County government would continue, 
but the State would assume functions either inappropriate or 
too costly for local administration. It has been urged in support 
of such a program that a number of functions now performed 
locally are of more than local importance and that the State 
has a predominant interest in their efficient administration. 
Moreover, certain functions cannot be administered adequately 
by local officials. Allocation to the State would eliminate the 
division of authority and responsibility between the county and 
the State which has contributed heavily to inefficiency in ad
ministration. It would also relieve county budgets of burdens 
which some counties bear only with difficulty; and it would 
make unnecesary the initiation of any general plan of State aid 
for counties. 

Implicit in this proposal is the discarding of the idea that, in 
the major administrative fields, local government should direct 
and control and the State merely supervise and assist. The 
positive view is that "it is the function of the state, in the major 
fields to dVrect and control and the function of local organizations 

'Fifteenth Census of the United States: 1930. 
3U. S . Bureau of the Census, preliminary report No. 21 (G-17), August 

19, 1940. 
'See Figure 6 for a map of Wayne County which shows the distribution 

of cleared land; virtually all arable and some non-arable land is cleared. The 
indicated distribution of cleared areas explains the dispersion of settle
ment; this pattern of cleared areas and dispersed population is typical of 
the Ozark Center region. It is estimated that, for the region as a whole, 
80 per cent to 90 per cent of the population lives in the valleys and only 
10 per cent to 20 per cent on the uplands. 
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to $,Ulpcr'l!ise and assist.'" Local participation could be had through 
local advisory boards and committees. Services beyond the 
standard, State-determined level could be provided, under the 
administration of the regular State agency, to local units willing 
to pay the additional costs.' 

Most functions carried on locally are of general concern, 
but the degree of general concern varies from function to func
tion. Moreover, reasonably satisfactory methods short of State. 
assumption appear to be available for improving the adminis
tration of most, but not all, functions of State-wide interest. 

Heal1h and Welfare Activiiies.-Chief among the functions 
appropriate for transfer entirely to the State is that of institu
tional care of indig~nt aged persons now cared for in county 
almshouses or boarded in private homes on contract. Closely 
related to this adjustment is the assumption by the State of full 
administrative and financial responsibility for institutional care 
of mentally defective persons. 

The deficiencies of county poor farms and poorhouses are 
too well known to require extended comment. Competent 
studies have revealed that more than one-third of the inmates 
are mentally unsound; the superintendent is usually a political 
appointee and the personnel of all but the largest institutions 
is usually the family of the superintendent; classification and 
segregation as to sex, color, and physical condition is often not 
possible; and facilities to meet the physical and medical needs 
of inmates are inadequate.' . 

Although a State law has long authorized counties to co
operate in the establishment of district almshouses,' no such 
institutions have been organized. Political and administrative 
difficulties would probably make the district almshouses little 
if any more satisfactory, on balance, than the existing county 
institutions. 

A system of State regional almshouses would, as has been 
pointed out in a recent study: fit logically into the old-age 
assistance program, the administration of which is almost wholly 
the function of the State. When the latter program is fully 
effective, probably a much smaller number of mentally com
petent aged persons will require institutional care; and several 
well-located State institutions, of cottage-type design, would 

'Millspaugh, Arthur C., Local Democracy and Crime ControL. Washington: 
The Brookings Institution, 1936, p. 183. 

'Ibid., pp. 185-186. 
'Pihlblad, C. T., and others, The Rural Alm~hf)gse Population in Missouri 

(Cooperative Rural Research Bulletin No. 3, Columbia, Mo., 1938), pp. 9-10, 
and 20-23. 

'R. S. Mo. 1929, sec. 12090. 
'Pihlblad and others, op;, cit., p. 29. 
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undoubtedly be more satisfactory than an aggregation of county 
or district homes under county management. The State regional 
almshouse plan would also fit well into an improved adminis
tration of the care of insane and feebleminded indigents. Ex
amination of these persons and their commitment to State insti
tutions (or retention in the county) should not be a function of 
county officials. A more desirable arrangement would involve 
State assumption of the entire cost of care of the mentally 
deficient indigent (approximately two-thirds of the direct cost 
and all the indirect cost of maintaining such persons in State 
institutions is now borne by the State) and also assumption by 
the State of responsibility for adequate examination and com
mitment to appropriate State institutions. The aged poor who 
were mentally competent and not otherwise provided for would 
be admitted to the State regional almshouses, while the mentally 
defective would be committed to the proper State hospitals. 

Only one of the four Ozark counties for which extensive 
data were collected maintains a county almshouse. In this 
county, Iron, the average annual expenditure for the years 1938 
and 1939 was only $1602. A considerable part, however, of the 
four-county annual expenditure of $2,143 for "outdoor relief" 
represents payments for the benefit of persons who might appro
priately be committed to a home for the aged or an institution 
for the mentally defective. 

The average annual payments during 1938 and 1939 to 
State institutions for care of mentally defective persons from 
the four counties is shown in Table 18. 

Thus it appears that an average annual saving of appro xi
mately $3,500 to each of the four counties would result from 
the transfer to the State of all responsibility for care of the aged 
and the mentally defective. These amounts would not, of course, 
represent net savings to government, for the costs would have 
to be met by the State." Nevertheless, the potential gains from 
more humane and efficient administration appear important 
enough to justify serious consideration of such transfer. 

Since the development of the relief programs administered 
by the State Social Security Commission, there is much to be , 
said for integration of the entire welfare program at the State 
level. If responsibility for care of the indigent aged were shifted 
to the State, only a few hundred dollars of county welfare ex
penditures would remain in the typical Ozark county. The pub
lic health function, likewise, might be made the responsibility of 
the State alone. County participation in public health activities 

l·The related problem of means for financing this function at the State 
level cannot be discussed here. It may be pointed out, however, that a small 
increase in the State property tax rate or certain adjustments in the income 
tax would yield the necessary revenue. 
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in the Ozarks is extremely limited and little prospect exists 
for increased county responsibility in the poorer counties. 

Table 18.- ANNUAL PAYMENTS BY FOUR OZARK COUNTIES TO 
STATE INSTITUTIONS FOR CARE OF 

MENTAL DEFECTIVES 
<1938-1939 average)* 

Iron $ 2,311 
Madison 2,245 
Reynolds 2,819 
Wayne 3.787 

Total $11,162 

Average $ 2,791 

* The amount for Reynolds County is estimated from 1938 data for 
the reasons that the records were not adequate and the full amount 
of obligation to State institutions for 1939 had not been paid at the 
time these data were collected. 

Table 19.- ANNUAL EXPENDITURES FOR PUBLIC HEALTH AND WELFARE FUNCTIONS, 
FOUR OZARK COUNTIES <1938-1939 average) 

Care In Miscella- Percentage of 
State neous Re- all County Ex-

Instltu- lief and penditure 
County Health tions Welfare Total 

Iron $ 1,024 $ 2,767 $ 2,742 $ 6,533 15% 
Madison 663 3,153 2,998 6,814 16 
Reynolds 110 3,437· 123 3,670 14 
Wayne -1.U.. JJl.QQ... ~ -Mi2... ..l.L. 

Total $ 1,930 $14,157 $6,672 $22,759 14% 

Average 482 3,539 1,668 5,689 14 

• Amount for 1938; warrants were not Issued for full amount due In 1939. 

An indication of the amounts which would be involved in a 
complete transfer of health and welfare functions to the State 
is found in Table 19. If health and miscellaneous welfare ac
tivities as well as institutional care were taken over by the 
State, the average county budget would be relieved to the 
extent of $5,700, or 14 per cent of the average total county ex
penditure. 
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From the point of view of efficient administration, reallo
cation of these functions from all counties to the State would 
seem desirable. Readjustment of State finances would probably 
be difficult. however. if the shift from all counties were made 
at the same time. Moreover, assumption of these financial and 
administrative responsibilities by the State might well be con
ditioned upon the acceptance by individual counties of an 
optional plan of county government organization accompanied 
by strengthened State supervision. Such a plan for internal 
reorganization, adapted to the needs of the poorer Ozark coun
ties, is suggested in this report p. 66ff. Additional optional 
plans. fitted to the requirements of other classes of counties, 
could be provided as the need or demand developed. Health 
and welfare functions of counties in these other classes might 
then be assumed by the State as soon as a county adopted the 
improved form of county government. 

Other Possibiliiies.-In addition to health and welfare ac
tivities, certain other functions, such as crime control and assess
ment. could very probably be carried on more efficiently by 
the State. A consideration of their transfer to the State, how
ever, raises fundamental issues which cannot be resolved merely 
by reference to the criteria of efficiency and economy. Is it 
desirable. for example. for a democratic State to place the 
policing and prosecuting personnel under the control of one or 
two State officials? Would the temptation to build up a power
ful political machine around such personnel possibly be too 
strong to resist? Would there be an increased danger of official 
persecution of unpopular groups or political opponents? If 
these dangers are judged remote, then few good reasons can be 
found for not allocating policing, prosecuting, and perhaps 
assessing to the State. If, however, counsels of caution prevail, 
then other methods of providing more efficient administration 
must be sought. For purposes of this study it has been deemed 
best not to proceed too far into questions of possible reallocation 
of functions. A thorough realignment of basic functions would 
involve issues of administrative organization by the State which 
are beyond the plan of the present study. Moreover, there ap
pears little reason to believe that the transfer of policing, prose
cuting, or assessing or even road administration, to the State 
is at all politically feasible. Accordingly. no estimates of the 
costs of State aqministration of these functions are attempted. 

Inter-County Cooperation in the Performance 
of Particular Functions 

Intermediate between the methods of State assumption of 
county functions, on the one hand, and retention of these func
tions by individual counties on the other, lies the device of 
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inter-county cooperation in the performance of particular func
tions. 

A good example of legislation authorizing cooperation of 
counties is found in the Missouri law which permits a county 
court to contract with the court of one or more adjoining counties 
for the establishment and operation of "district poor farms, 
poorhouses and infirmaries. whenever in their judgment such 
[district institutions ] can be constructed and maintained with 
greater economy and efficiency, and conveniently and more ade
quately provide for the care of the indigent residing in the 
counties so joining together."l1 

In other States, cooperation of local units is authorized for 
public health services. hospitals. tuberculosis sanatoria, indoor 
relief, child welfare services, general public welfare services, 
and crime control." 

As a means for enlarging local adminstrative units, certain 
theoretical advantages may be credited to functional cooperation. 
Areas may be adjusted to the requirements of an individual 
function without disturbing the administration of other func
tions for which either larger or smaller areas may be appropriate. 
Elimination of counties or changing county boundaries is not 
required. Moreover. the area of joint action may be altered as 
conditions change.'" 

Offsetting such advantages are a number of practical dif
ficulties and undesirable results of functional cooperation. In
stead of simplifying local government. this device heightens 
its complexity by increasing the number of overlapping admin
istrative units. Complicated arrangements for financing and 
managing the cooperative undertaking are necessary. When 
authority and responsibility are divided among several counties, 
local control becomes even weaker than it is ordinarily within 
a single county. 

Although statutory authority for cooperation of counties in 
the operation of poor farms has existed since 1923, no district 
farms or homes have been established." Apparently any feeling 
of need for district institutions has not been strong enough to 
overcome inertia, special local interests, difficulties in negotiat
ing agreements, and fear of future troubles in financing and 
managing the cooperative venture. 

If health and welfare functions are to be largely integrated 
under State control-and this development appears to be most 
desirable-then the larger part of the potential field for local 

UR. S., Mo., 1929, sec. 12090. 

"Millspaugh, op. cit., p. 136. 
13Ibid., p. 139. 
14Pihlblad et al., op. cit., p. 28. 
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functional cooperation is removed. Other services and functions 
for which such cooperation has been suggested as appropriate 
are the operation of jails and the construction and maintenance 
of local roads. 

Both the general advantages and disadvantages of functional 
cooperation apply in the consideration of proposals for cooper
ation on jails and roads. No additional special advantage of 
cooperation on jails is apparent, but several further reasons may 
be advanced against the proposals. So long as existing counties 
are maintained and the administration of justice continues along 
present lines, an adequate jail or lock-up in the county seat is 
almost indispensable. The inconvenience and expense of trans
porting prisoners to and from a jail in a nearby county, perhaps 
several times before sentence is imposed or the prisoner freed, 
would wipe out a large part if not all of the small saving 
possible through elimination of the county jail. 

The operating and maintenance costs of jails, exclusive of 
payments to the sheriff for board of prisoners, could not be 
determined with any accuracy in the four counties for the reason 
that jail and courthouse expenditures were frequently lumped 
together. Fuel, repairs, disinfectants, and, in some counties, 
water and light, are the major objects of jail expenditure. Despite 
the absence of figures on the actual amounts of jail expenditure, 
it may be said with assurance that no important savings could 
be expected under a plan of formal cooperation of counties in 
the maintenance of a district jail. 

Most of the Ozark county jails might well be used only as 
temporay lock-ups for persons awaiting trial and for misde
mean ants sentenced to confinement for short terms. Dangerous 
criminals and persons to be confined for several months or 
longer should be sent to one of the better jails maintained in 
the larger counties. Such informal cooperation is already prac
ticed in a number of counties. 

Intercounty cooperation in construction and maintenance of 
local roads would remove from direct, single-county control 
the county function which is most important from the stand
point of monies expended and which in practice offers the 
widest scope for local decisions. In support of the proposal it 
may be argued that the pooling of resources would permit the 
employment of a more competent, full-time highway engineer 
who would direct construction and maintenance of local roads 
over an area of several counties, and that such an arrangement 
would result in more efficient use of road monies. Most Ozark 
areas, however, do not have sufficient local road monies for 
adequate maintenance of existing roads. The peculiar value of 
an engineer's services is realized chiefly in road planning and 
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construction. Maintenance of local rural roads of the type appro
priate for the Ozark region can be accomplished satisfactorily, so 
far as available funds will permit, without the relatively expen
sive services of a full-fledged highway engineer. 

The Missouri' county is a sufficiently large unit for the 
economical administration of local road maintenance. If exist
ing special and common road districts were eliminated and road 
revenues pooled on a county basis, with maintenance under the 
direction of an appointed road supervisor, little or no additional 
economies could be expected from intercounty cooperation. No 
effective cooperation of counties could be achieved if intracounty 
road districts continued in existence; and if those districts were 
abolished, the individual county would be an appropriate unit 
for local road work. On those infrequent occasions when county 
funds were available for new construction, the technical assist
ance of the State Highway Department could be utilized. 

Further doubt is cast upon the feasibility of such "functional 
consolidation" when the existence of intercounty rivalries and 
jealousies is recognized. Even assuming that an initial agree
ment could be reached, it seems probable that subsequent dis
putes and quarrels would soon bring the adventure to an end. 
In any event it is most likely that any agreement would provide 
that expenditures in the various counties should be in proportion 
to contributions, and the aims of unification would thus be 
seriously compromised. 

All in all, "functional consolidation" holds little promise 
for Ozark counties, either in the fields of health and welfare or 
the functions of jail and road administration. This discussion of 
the' method may well be concluded with a quotation from an 
acute student of government: "Districting for state administra
tive purposes is necessary and desirable. But for local purposes, 
joint administration is an awkward and possibly dangerous 
device which cannot or should not be extensively applied. It 
is, at its best, an expedient, not a solution of the problem of 
local government."'" 

Terri:torial Consolida:tion of Coun:ties 
The most frequently encountered suggestion for curing the 

fiscal ills of counties is that of county consolidation. It is said 
that counties were established in the "horse and buggy days" 
when travel was slow and difficult, but that the automobile has 
made it possible for a single county seat to serve adequately 
a much larger area than the present county. One set of county 
officials, it is contended, could do the work now performed by 
three or four or more sets of officials, and costs of county gov
ernment could as a result be greatly reduced. 

1·Millspaugh, DiP. cit., pp. 143-144. 
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The question of county consolidation has been studied 
during the last few years in at least two-thirds of the States, 
and numerous proposals for consolidation have been advanced. 
Nevertheless, only two actual consolidations have occurred in 
the United States since 1875.10 In a message to the Missouri 
General Assembly in 1937, Governor Park urged the consolida
tion of several of the smaller counties having low assessed 
valuations. In the same year there developed a movement to 
consolidate Iron, Madison, and St. Francois counties. Although 
no tangible results have followed from either of these actions, 
the belief that county consolidation is the appropriate remedy 
for county government difficulties is frequently encountered in 
Missouri. The present discussion seeks to appraise county con
solidation as a method of reform ror county government in 
Missouri. 

A Hypothetical Consolidation of Four Coun:l:ies.-Inasmuch 
as county consolidation is usually proposed primarily as a 
method of reducing costs of local government, a reasonably 
accurate estimate of possible savings is a basic necessity for 
intelligent consideration of the proposal. To make such an 
estimate, it was assumed that Iron, Madison, Reynolds, and 
Wayne counties were to be consolidated into a single county 
(Figure 7), but that no changes in State laws governing county 
organization and procedures (except changes necessary to effect 
the consolidation) would be made. Existing laws. it was assumed. 
would apply to the enlarged county and current local policies 
and practices would be continued. In other words, the hypo
thetical experiment was designed to reveal the effects only of 
county consolidation as such upon local government expendi
ture. 

At the outset, it should be noted that consolidation of 
counti~s would have only a negligible effect upon expenditures 
for schools. A single county superintendent (presumably with
out professional assistance) would replace the present four 
county superintendents; and savings of approximately $3,000 
to local government and $1,200 to the State would follow, if 
the law were not changed to provide for assistant county super
intendents. An additional saving of approximately $1,850 would 
accrue to school districts in the four counties as a result of 
reduced commissions for tax collection, if the existing schedule 
of county collector's commissions were not changed. However, 
consolidation of counties would not affect ;he number of school 
districts, the number of teachers, enrollments. or curricula of 
the schools. Only the dubious small saving in administrative 
and supervisory costs, therefore, could possibly be assumed to 

1('Millspaugh, op. cit., pp. 104-106. 
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result in the school field from county consolidation. This fact 
is important when it is recalled that approximately three-fourths 
of all local rural government expenditure in the four counties is 
for school purposes. 

Likewise, little or no savings on road maintenance or con
struction may be expected from county consolidation per se, 
especially if it be assumed that existing special and common 
road districts continue. The foremost obstacle to good rural 
road administration today is the presence of these districts within 
the county. With this obstacle removed, each of the four coun
ties would be a large enough unit for the economical adminis
tration of local road maintenance. Full utilization of two or 
more sets of maintenance machinery in each county would 
easily be possible. There is little reason to assume any more 
economical or effective supervision in a consolidated area free 
of common and special districts than would obtain if each of 
the counties eliminated its road districts. On the stricter as
sumption that the intracounty units would continue after the 
hypothetical consolidation, there is even smaller reason for 
supposing that consolidation of counties would bring appreciable 
savings in the road maintenance function. 

The consolidated area, with total expenditures of $52,000 
a year, would of course find it more nearly feasible to employ a 
full-fledged highway engineer than do the present counties with 
individual annual road expenditures of from $5,000 to $22,000." 
Nevertheless, the relatively expensive services of such an engi
neer are less needed than is the maintenance work which would 
be eliminated if funds were used for an engineer's salary. In a 
single county, whenever technical engineering services beyond 
the competence of a county road supervisor are needed, the 
State Highway Department may be consulted or a private 
engineer may be retained on a fee basis for the period necessary 
for the special work.'" 

Inasmuch as only questionable small savings on school and 
road administration appear likely as a result of county con
solidation, the savings estimates are confined practically to 
items of "general government costs." These estimates are pre
sented in Table 20. 

An examination of this table immediately reveals that a 
four-county consolidation would by no means result in a reduc
tion of county government costs to one-fourth of their present 

"Table 15, supra, p. 42. 

"Approximately $600 would be added to available road funds as a result 
of the reduction of tax collector's commissions, if the existing schedules 
were continued. 
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Table 20.- ESTIMATED ANNUAL SAVINGS IN OPERATION AND MAINTENANCE FROM HYPOTHETICAL 
CONSOLIDATION OF IRON, MADISON, REYNOLDS, AND WAYNE COUNTIES 

Estimated Estimated 
Present Cost Under Estimated Percentage 

Cost Consolidation Saving Saving 

GENERAL GOVERNMENT 

Q!lD!:lrii Mmlnistril.tlQD 

(1) County Court 
(a) Per Diem and Mileage of Members $:!,B93 $ 1,550· $ 1,3.3 46% 
(b) Attendance and Expenses of Sherlff..l..Z.QL ~ ~ A 

Total - County Court 4,190 2,547 1,6.3 39 

(2) County Clerk 
(a) Salary 5,500 2,500t 3,000 54 
(b) Financial Statement Fee 466 4.00 66 14 
(c) Deputy Salary 3,800 3,500§ 300 8 
(d) Office Supplies 2,250 2,000 250 11 
(e) Office Equipment Maintenance ---2l.. --2L --
Total - County Clerk 12,039 8,423 3,616 30 

Total - General Administration 16,229 10,970 5,259 32 

[l~~i!.i Mmlni~:tril.tlQD 

(3) Assessor 
(a) Fees (County part only) 3,575 3,575 
(b) Office Supplies ----.2ll. -2a --- --
Total - Assessor 3,838 3,838 

(4) Board of Equalization 
(a) Per Diem of Members ...L..Q.& ..l...Jru. --- - -

(5) Collector 
(a) Commissions 3,954 2,174** 1,780 .5 
(b) Office Supplies 2,781 2,500 281 10 
(c) Office Equipment Maintenance 19 19 
(d) PubliShing Tax Sale Notices ~ -L.§.5L --- --
Total - Collector 8,410 6,349 2,061 25 

(6) Treasurer 
(a) Salary 5,050 3,700tt 1,350 27 
(b) Office Supplies 791 500 ~91 37 
(c) Office Equipment Maintenance ---1.. --L 

1,641 --""2s Total - Treasurer 5,844 4,203 

Total - Fiscal Administration 19,127 15,425 3,702 19 

A!lmlDlstl:i!.t1QD af IlIst1~e 

(7) Prosecuting Attorney 
(a) Salary 5,625 3,750 )U 375 7 
(b) Assistant's Salary 1,500 ) 
(c) Miscellaneous Expense ~ -ML 

375 ---
Total - Prosecuting Attorney 6, 275 ~,900 6 

(8) Sheriff 
(a) CIrcuit Court Fees and Expenses 1,082 1, 082 
(b) Board of Prisoners 2,173 2,173 
(c) Miscellaneous Fees 108 108 
(d) Office Supplies ---.nL ~ --11... JL 
Total - Sheriff 3,650 3,613 37 1 

(9) Coroner 
(a) inquest Fees and Expenses $-liL $~ $ -- -=..%. 
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Table 20.-
( Continued) 

Estimated Estimated 
Present Cost Under Estimated Percentage 

Cost Cons·olidation Saving Saving 

(10) Circuit Clerk (ex-officio Recorder) 
(a) Salary 7,100 3,000 )§§ 4,100 58 
(b) Deputy Salary 3, 510 3,500 ) 10 
(c) Office Supplies 2,292 2,292 
(d) . Office Equipment Maintenance --L ---A.. --- --Total - Circuit Clerk 12,904 8,794 4,110 32 

elll Circuit Court 
(a) Court Reporter 1,750 1,750 
(b) Jurors' Fees 3, 041 3, 041 
(c) Criminal Costs ~ ~ --- ---Total - Circuit Court 6, 947 6,947 

Total - Administration· of Justice 29, 907 25,385 4, 522 15 

M1~"~llan~Ql.1::Z G~netil QQY~Inm~Dt 

(12) Probate Court 
(a) Office Supplies 550 550 
(b) Office Equipment Maintenance 2 2 
(c) Fees of Sheriff ---.ll!L ~ ~ --1L 
Total - Probate Court 732 702 30 4 

(13) Surveyor 
(a) Fees 597 597 
(b) Office Supplies --Ill..- --Ill..- --- --Total - Surveyor 734 734 

(14) Elections 
(a) Judges and Clerks 1,589 1,589 
(b) Supplies 5, 081 3,811 1, 270 25 
(c) Messengers, Doorkeepers, etc. 832 1,000*** -168 -20 
(d) Polling Place Rentals ~ ----l&. --- ---
Total - Elections 7,597 6,495 1,102 15 

(15) Vital Statistics 
(a) Fees of Registrars -12.L ~ --- ---

(16) Bounties 
(a) On Predatory Animals --1.1L ---11§... --- ---

(17) Courthouse and Jail OVerhead 
(a) Fuel, Water, and Electricity 1,848 1;500 348 19 
(b) Telephones 633 400 233 37 
(c) Supplies and Drayage 1,947 1,200 747 38 
(d) Janitor Service 1,237 900 337 27 
(e) Repairs 400 400 
(f) Insurance 757 400 357 47 
(g) Office Rentals -2.QL --.2Qi.. --- ~ 

Total - Courthouse and Jail Overhead 7,026 5,004 2,022 29 

(18) Furniture and Office Machines 
(a) Replacements - net ---1iL ..JiL --- --

(19) Official Publication 
(a) Financial Statement J..llL JQQ.... ~ -ZL 

(20) Unclassified 
(a) - - - ---1lL. -1l1... --- --Total - Miscellaneous General 

Government 19,166 15, 694 3,472 18 

TOTAL - General Government 84,429 67,474 16,955 20 
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Table 20.
(Continued) 

Present 
Cost 

ROADS 

(21) Total ttt 

HEALTH, WELFARE, AND EDUCATION 

(22) Health 
(a) Fees of Health Officer 

(23) Welfare 

(24) 

(a) Care in State Institutions 14,157 
(b) County Farm 1,602 
(c) Outdoor Relief Grants 2,143 
(d) Burial of Paupers 410 
(e) Social Security Office 1,415 
(f) Donations to Private Agencies 163 
(g) Contribution to Federal Proje~ 
Total - Welfare 20,829 

Education 
(a) Superintendent of Schools 

(1) Salary 3,(;00 
(2) Mileage and Expense 1,297 
(3) Office Supplies 1,618 
(4) Office Equipment Maintenan~e 4 
( 5) Textbook Commission --1JL 
Total - Superintendent of 

Schools 6,529 
(b) Agri<;ultural Extension 

Agent 
(1) Miscellaneous Expenses ..l...l.aL 

Total - Education 8,721 

TOTAL - Health, Welfare, and Educa-
tion 31,480 

GRAND TOTAL 167,983 

Estimated 
Cost Under 

Consolidation 

14,157 
1,602 
2,143 

410 
1,415 

163 
~ 
20,829 

1,700tttt 
525tU 

1,200 
4 

--1L 

3,439 

...2...W.. 
5,631 

28,390 

147,938 

Estimated 
Saving 

$-

1,900 
772 
418 

---
3,090 

3,090 

3,090 

20,045 

Estimated 
Percentage 

Saving 

53 
60 
26 

---
47 

---as 

10 

12 

63 

·It is assumed that the Court would be in session 100 days a year; each Judge receives $5 per 
diem. Total mileag'e reimbursement is estimated at $50 a year. 

t One hundred days @) $3, plus expenses at present level. 
t Laws of Mo., 1937, sec. 11811, p. 440. 
§ Laws Of Mo.,.llilil . 

•• County revenue and special road and bridge tax commissions. 
ttOn assumption of $2500 salary for treasurer and $1200 for a deputy. 
U Laws of Mo., 1933, sec. 11314, p. 178; Laws Of Mo., 1939, sec. 14164, p. 273; and R.S of Mo., 

1929 secs. 11339 and 11341. 
§§ Laws of MO., 1937, sec. 11786, p. 445; sec. 11814a, p. 445; and sec. 11812, p. 445. Careful 

calculations indicate that for this particular hypothetical consolidated county, there is virt
ually no difference in net cost to the county whether the offices of circuit clerk and recorder 
are combined or separated . 

•• * Probably mileage costs would be increased moderately. 
ttt For details see pp. 39-41 and Table 15, p. 42. 
tttt Laws of Mo., 1933, sec. 9463, p. 384. . 
tH~., 1929, sec. 9467. 



64 MISSOURI AGRICULTURAL EXPERIMENT STATION 

level. Statutory salary schedules for county officers and deputies 
provide larger amounts for salaries as the size of the county 
increases; and even if these schedules were not in the law, the 
expenditures for salaries in the consolidated county would 
necessarily be much more than in anyone of the four counties 
at present. Only relatively minor savings in office supplies and 
equipment may be expected so long as the present haphazard 
purchasing methods prevail. No reductions may be assumed in 
the amount of assessor's, surveyor's, or coroner's fees, payments 
to members of the board of equalization, sheriff's fees and 
expenses in connection with the circuit court, or in other circuit 
court costs. Likewise, health and welfare expenditures, already 
at a low level, would be affected little or not at all merely by 
consolidation of counties . 

. General administration costs (county court and county clerk) 
would, it is estimated, be reduced from $16,229 to $10.;970; thus, 
a savin.g of 32 per cent could reasonably be expected in this 
section of the budget. An estimated reduction of costs of fiscal 
administration from $19,127 to $15,425 would result in a saving 
of 19 per cent-always under the assumption that provisions of 
existing law will continue to apply. Consolidation would yield an 
estimated saving of $4,522 in costs of the administration of 
justice, or 15 per cent of the present $29,907 expenditure. An 
additional reduction of $3,472, or 18 per cent is indicated in the 
"miscellaneous general government" category. The estimated 
total "general government" saving is $16,955, or 20 per cent of 
the present $82,661. In contrast, it is assumed that no savings 
on roads will be possible. The total estimated saving in the 
other . main category-health, welfare, and education-is only 
$3,090, which is 12 per cent of the present expenditures of 
$31,460. All the saving in this section is in connection with the 
office of county superintendent of schools. 

The grand total estimated saving is $20,045 or 12 per cent 
of the existing $167,983 expenditure. If these savings were 
actually realized, if expenditures on other items were not in
creased, and if the total tax base were not to be further de
creased, the county revenue tax rate might be reduced from 
50 cents to 4Ph cents on the $100 assessed valuation; but the 
full amount of this rate reduction could not in fact be realized, 
for the collections from a 50c maximum are not sufficient to 
meet current expenditure requirements of Reynolds County at 
present. A rate of 43 cents or 44 cents on the 4-county base 
(1938-1939 average) would probably be necessary to "carry" 
Reynolds County. 

A certain offset to this probable governmental saving must 
be recognized. Some of that portion of the 42,000 inhabitants of 
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the area who find it necessary to travelfrequently or occasionally 
to the county seat to transact business at the court house would 
have to travel longer distances. Inconvenience, loss of time, and 
increased costs of travel would result." On the other hand, 
probably some unnecessary trips (e.g., to pay taxes) would be 
discouraged and more business transacted by mail. The net 
amount of increased private costs which would offset govern
mental savings defies satisfactory estimation, and no attempt 
is made here to guess at a figure. 

An Appraisal of County Consolidation.-Would consolida
tions of other counties yield similar indicated savings? No such 
detailed study of other counties has been made, but a general 
acquaintance with the finances of other counties suggests that 
other hypothetical consolidations of three or four of the poorer 
Ozark counties would result in savings of from 10 per cent to 
15 per cent of present county costs including all expenditures 
for roads. 

If a transfer of health and welfare functions to the State, 
as discussed earlier (pp. 51-54), were contemplated in connection 
with this hypothetical consolidation, an additional relief of 
$22,759 to the county budget could be expected. In this event, 
the grand total estimated saving at the local level would be 
$42,804, or 25 per cent of present expeditures. 

Several questions, other than those relating directly to 
costs and services, require some attention. Does county con
solidation fit into the emerging pattern of State-local govern
ment in Missouri? Would consolidation most effectively promote 
the. development of improved administrative methods and of 
responsible, democratic, county government? In view of the 
alternative possibility of a thorough intra-county reorganization 
coupled with strengthened State supervision, is the probable 
saving from consolidation sufficient to justify an effort to erase 
and redraw county boundaries? 

The more important improvements in Missouri State-local 
government services and financing in the last two decades have 
been initiated and guided by the State. Among the examples 
of this development are: (1) the construction and maintenance, 
since 1921, of a system of primary and supplementary roads by 
the State, and the extending of technical assistance to local units 
by the State Highway Department; (2) the school finance and 

"'Reference to the map of the four counties considered here (Figure 7, 
p. 59) will reveal that none of the existing county seats is located near the 
center of the four-county area and none is easily accessible by road from 
all parts of the area. Nearly all Missouri county seats are near the geo
graphical center of the counties, and the county roads have usually been 
built to converge upon the county seat. The difficulties for consolidation im
plied in these facts are encountered generally throughout the Ozarks. 
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reorganization program inaugurated in 1931; (3) the establish
ment in 1931 of the State Highway Patrol, which has become 
an important and efficient police agency; (4) various laws adopted 
in 1933 and subsequent years which have resulted in the im
provement under State guidance, of county records, budgets, 
accounts, and reports; (5) assumption by the State of two
thirds of the direct cost of maintaining indigent insane persons 
in State hospitals; and (6) the development of a broad public 
welfare program administered by the State Social Security 
Commission. 

In short, the fiscal and administrative limitations of local 
rural government have operated slowly but powerfully toward 
assigning increased financial and administrative responsibility 
to the State. Consolidation of several Ozark counties of low 
assessed valuations would be a "consolidation of weakness" and 
would probably not produce a county government sufficiently 
strong to remove the need for further State supervision and 
participation in local government. County consolidation alone 
is an inadequate remedy for the ills of local government in the 
Ozarks; and the more nearly adequate remedy of improved 
State supervision could be applied to reorganized county gov
ernments within existing county boundaries. 

Consolidation would require the abandonment of some court
houses and the construction or enlargement of others in the 
new county seats; considerable costs would be involved in these 
operations. Determining the location of the new county seats 
would involve bitter inter-community struggles. If a broad 
program of consolidation were contemplated, the most desirable 
plan would envisage not simply the combining of existing 
counties; rather, all county lines should be erased and new lines 
drawn to coincide with the boundaries of "natural communities" 
or trade areas, insofar as such boundaries can be determined. 

In view of the obviously great practical difficulties in secur
ing agreement upon and adoption of any plan for consolidation 
and also because of the limited benefits of consolidation alone, 
it appears desirable to examine in some detail the possibilities 
of internal reorganization of county government in connection 
with extended and strengthened State supervision. 

Intra-Coun:ty Reorganization and Allied Adjustmen:ts 

It is desirable to recall at this point that the basic aim of 
Ozark local rural government reorganization is here assumed to 
be that of providing an organization which will insure, so far 
as possible, a responsible and efficient local administration of 
functions which can in fact be administered and financed ade
quately by the local unit. 
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An In:l:egrated Program.-To approach this objective would 
require the relinquishing of health and welfare functions to the 
State. It would require, also, the elimination of all organized 
townships and all special and common road districts and the 
adoption of a large-area plan for school administration. It 
would require, in the county government, a considerable reduc
tion in the number of elective officers and a focusing of authority 
and responsibility in the hands of a small board of county com
missioners and a business manager or chief clerk. Finally, it 
would require the prescription and effective enforcement by the 
State of personnel standards, a comprehensive budget system, 
an adequate accounting and financial reporting system, and 
up-to-date methods of tax administration. 

The first two sets of requirements are discussed elsewhere in 
this report. In the present and succeeding sections the purpose 
is to set down the outlines of an optional plan for the internal 
organization of county government in the Ozarks, to estimate 
its costs, and to suggest a method for attaining more effective 
State supervision. 

It should be clearly recognized at the outset that little ad
justment of fundamental importance can be achieved without 
modification of a number of State constitutional provisions re
lating to local government. New statutes to replace existing laws 
would also be necessary. If these adjustments appear to involve 
a rather difficult program of constitutional and statutory change, 
it must at the same time be recognized that there exists no 
politically easy solution for a problem involving such detail, com
plexity, and accretions of numerous small but collectively power
ful vested interests as does the local government problem in 
Missouri. A recognition of this fact and a readiness to explore 
and appraise methods for arriving at adequate adjustments are 
essential preliminaries to an effective attack upon the problem. 

In the poorest areas of the Ozarks, county government costs 
are already at such a low level that little margin for adjustment 
can exist so long as the present pattern of organization and 
allocation of functions is continued. Internal reorganization 
alone cannot put the poorest of these counties on a bal
anced budget basis, for even with greatly improved adminis
tration only minor savings are possible in an unbalanced budget 
which already permits only sub-standard services. 

The truth is that the fiscal resources at the disposal of 
the poorer Ozark counties are inadequate to support properly 
the complex of State-local functions which the State constitution 
and laws make the responsibility of the county at present. In 
practice, the general property tax is the only major source of 
county revenue; and no other feasible local tax or other local 
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revenue device of any importance has appeared on the scene 
or seems likely to appear in the near future. 

Property tax rates are limited by the constitution, and the 
poorest counties already levy the maximum constitutional rate. 
Occasionally a county even disregards the constitutional limit 
and fixes a "county revenue fund" rate in excess of the consti
tutionally allowable rate. 

To insure the "self-sufficiency" of the poorest counties on 
their present tax bases of two to three million dollars would re
quire the raisin,g of the "county revenue" rate limit from 50 
cents to at least $1 on the $100 of assessed valuation; and the 
present 25 cent maximum rate for special road and bridge pur
poses would likewise have to be at least doubled in order to 
provide revenue for minimum essential maintenance of county 
roads. If taxes were as a result greatly increased, delinquency 
would tend to become greater. It would hardly appear desirable 
to burden lands of a naturally poor section of the State with 
much heavier county taxes than are levied upon lands in the 
better agricultural counties of the State. Insofar as unreason
ably low assessment ratios may be found to obtain in any county, 
the assessment level should of course be raised at least to the 
State average ratio. Only through the improvement of assess
ment and assessment supervision, by methods suggested later 
in this report (pp. 109-110), may such an adjustment be ade
quately accomplished. 

However, it is quite unlikely that an equitable increase in 
the effective tax base of the poorest counties (that is an increase 
growing out of accurate reassessment) would be of any great 
magnitude. Certainly a definite need for internal reorganization 
would still exist. Moreover, data to be presented later indicate 
that a complete transfer of health and welfare functions to the 
State, elimination of the county superintendent of schools, and 
probably small, temporary, direct State grants to several coun
ties, would be necessary to place Ozark county government 
upon a sound financial basis. 

The most crppropriate method for achieving internal reor
ganization appears to lie in offering to counties below a certain 
valuation level (five, six, or ten millions) an optional plan for 
county government organization. A constitutional amendment 
might authorize the General Assembly to provide optional sim
plified forms for various classes of counties. Upon petition of 
five or ten per cent of the qualified voters of a county, the 
question of adopting the optional form would be presented to 
the people, preferably at a special election. A simple majority 
of those voting on the proposition could be made sufficient for 
its adoption. 
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The constitutional amendment might also authorize the 
legislature on its own initiative to change the form of govern
ment of any county from the old plan to the simpler alternative 
plan, whenever in the judgment of the legislators chronic fiscal 
difficulties make the shift desirable. County representation in 
the General Assembly would not be disturbed by such internal 
reorganization. 

Attention is given in this study to only one optional form
a plan which seems suited to the needs of the low-valuation 
counties of the Ozarks. Available data (see Table 10, p. 25) in
dicate that probably ten Ozark counties are now in sufficiently 
serious fiscal difficulty to make the adoption of the alternative 
plan highly desirable. The plan appears to be appropriate for 
at least an additional twenty-five low-valuation counties (Table 
22 and Figure 9). 

It is contemplated that all health and welfare functions be 
transferred to the State only from those . counties which adopt 
the alternative plan of internal organization. Counties which 
continue with the present form would also retain responsibility 
for financing health and welfare functions on the present basis. 

For the State to assume health and welfare costs and admin
istration for some counties and not for others may at first glance 
appear inequitable. However, some form of direct or indirect 
aid to the poorer counties appears to be imperative if many of 
those counties are to avoid sinking further into the financial 
morass in which they now find themselves. The functions which 
counties perform are of a State-local 'significance, and if the 
revenue resources of some areas are insufficient to support these 
activities, the alternative is complete or partial State support or 
performance of local functions. A permanent policy of outright 
grants to county governments seems far less desirable than a 
program of assumption of all health and welfare activities by 
the State. The State has already assumed most of the financial 
and administrative burden in these fields, and the residual ac
tivities still carried on by the counties could be handleq more 
effectively by existing State agencies. In the poorest Ozark 
counties, contributions to the maintenance of patients in State 
institutions account for all but a small part of health and 
welfare expenditure. This relatively large item is a uniquely 
appropriate candidate for shifting to the State. 

In view of the present and probable future facts concerning 
the fiscal and administrative competence of local rural govern
ment in the health and welfare fields, these functions might 
properly be made a State responsibility in all counties. But, 
inasmuch as the fiscal problem is most pressing in the Ozark 
counties which are the subject of this study, it is not unreason-
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able to suggest that the State take over health and welfare 
responsibilities from certain of these counties which are willing 
to adopt a simpler internal structure. before the State is pre
pared either to offer optional organizational patterns to other 
classes of counties or to assume health and welfare functions for 
all counties. 

Preliminary study indicates that, in order to balance future 
operating budgets, from two to six of the poorest Ozark coun
ties which have been unable to meet current obligations for 
a number of years would require, temporarily, small direct grants 
from the State treasury. even if the county governments were 
reorganized and health and welfare functions assumed by the 
State. The size of these individual grants would range down
ward from a probable maximum of $5,000 a year, and the total 
annual State appropriation for this purpose for the next ten 
years should not exceed $25,000. This relatively small amount 
would spell the difference between paying operating expenses 
in full and falling a little short of full payment each year in 
several counties. 

The small grants might well be looked upon as the proverbial 
"stitch in time" to save the State from having later to step in 
and perhaps assume from "bankrupt" counties debts which have 
been accumulating for years and which are at present continu
ing to increase. 

As the revenues from the National Forests increase, the 
amounts received from this source by Ozark counties will also 
increase-if the existing plan for payments in lieu of taxes re
mains unmodified-and it may be expected that · eventually 
the need for direct grants from the State will disappear. If the 
Federal law should be amended to permit individual States to 
use their shares of National Forest receipts in the manner 
deemed most appropriate to the individual State, it would seem 
desirable for Missouri to distribute such funds among reorgan
ized local rural governments on the basis of need. If and when 
the need of local governments for these additional revenues 
declines or ceases to exist, the Forest receipts might appropri
ately be added to the general revenue of the State. 

Probably within the next several decades a number of 
State-local functions, the administration and financing of which 
are now county responsibilities, will be shifted, by an evolu
tionary process. from the local to the State government. If such 
a development occurs. the need for State subsidies for local 
performance of State-local functions will almost certainly dis
appear. The pressure upon county budgets. even in the poorer 
counties. might be so far relieved as to permit rural counties to 
assume the new governmental role of sponsor of activities of 
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fundamental social importance which are now regarded as lux
uries beyond the reach of most rural counties. 

Libraries, parks, playgrounds, recreation centers and com
munity auditoriums are needed in many rural counties. A 
thorough overhauling of records of land ownership and an 
inventory and classification of the land and other physical re
sources of the county, kept up to date, would be eminently 
worthy undertakings. The rejuvenated rural county might well 
discover one of its most fruitful lines of action in cooperation 
in land-use planning, and particularly in promoting the execu
tion of such plans. Rural zoning, for example, might prove to 
be a desirable instrument for the county in promoting socially 
desirable uses of land. 

But whatever the future may hold for Missouri counties, 
it can hardly be considered good policy to subsidize existing 
county governments in any way. Both the assumption of health 
and welfare functions by the State and the small direct grants 
should be conditioned upon the adoption of the appropriate 
alternative form of local government by the county. 

Another requirement, which is, moreover, essential to the 
most successful operation of county government, is the pro
vision and acceptance of an improved and strengthened State 
supervision of the finances and personnel of the counties. Neither 
consolidation nor internal reorganization could be expected to 
accomplish either significant savings or any important improve
ments in administration, unless such adjustments were accom
panied by greatly improved State supervision. 

Probably the best method of effecting adequate supervision 
would be the creation of a State Local Government Commission, 
provided with sufficient personnel and the powers necessary 
for enforcement of its regulations. The questions of the or
ganization, functions, and powers of this State commission are 
of such importance that they are reserved for more thorough 
discussion in the succeeding section (pp. 77-81). 

An Optional Form of County Government.-As has already 
been suggested, administrative reorganization within the county 
should be centered around the reduction of the number of 
elective officials and the centralization of responsibility and 
authority in a county board of commissioners and a chief clerk. 
Although the ballot could thus be considerably shortened, elec
tion of a number of local officials should be continued. 

The following outline of a . reorganized county government 
is suggested as a basis for a simple, economical, and workable 
plan of county government organization. Although various 
details of the proposed structure might advantageously be 
altered, it is believed that in its major aspects the design is well 
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integrated with other adjustments proposed in this study and is 
intimately fitted to the needs of the low-valuation Ozark coun
ties. Although authority and responsibility for administration 
are largely centered in a chief clerk, the broader pattern of 
organization and State supervision makes the proposal quite 
different from the "county manager plan." If responsible and 
efficient administration is a primary objective of reorganization, 
the major principles upon which the present proposal is based 
cannot be neglected. 

A board of commissioners of three members (elected in the 
same manner as the present county court, but possessing no 
judicial functions) would be the policy-forming agency of the 
county (Figure 8). Direct management of county fiscal and 
business affairs would be under the direction of a chief clerk 
appointed by and responsible to the board of commissioners. 
The chief clerk, with the advice and consent of ithe board of 
commissioners, would appoint a road supervisor, an assessor, 
and the necessary fiscal and recording clerks. The road super
visor would hire and direct a crew of road workers. 

The chief clerk, other clerks, the assessor, and the road 
supervisor could be appointed only from a list of eligibles certi-

SUG GESTED OPTI ONA L LOC A L RURAL GOVERNMENT ORGANIZATION 

E L E CT DRATE OF 
--- ------- -- -- --T--- - -- - - --- - - ---i -- -- - --- - - - - --- --

SCHO OL DISTRICTS I COU NT Y I JUDICIAL CIRCUIT 

r------ , 
I AP POINTIVE J 

I PERSONN EL I 
L ______ .J 

r - MINoR --I 
I PERSONNEL I L __ _ __ J 

r - - --- ------, 
1 MEMBER S OF VAR IOUS LOCA L I 
I BOAR DS AND COMMI S SIONS J L ___ _ __ _ _ __ _ l 

STATE LOCA L 
GOVERNM ENT COMMI SSION 

( PER SONNEL STANDARD S, 
GENERAL SUPERV ISION, 

AUDITING , ET C,) 

Fig. B.-Suggested optional local rural government organization. 
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fied to the county by the personnel section of the State Local 
Government Commission (see p. 79).19" Such a list of eligibles 
would be made up by the State Commission as a result of open, 
competitive examinations conducted by the CommiSlsion. 

The voters would elect, in addition to the commissioners, 
the following · officials: members of the various school boards, a 
sheriff (ex-officio public administrator), a probate judge (ex
officio county justice), a circuit judge, a prosecuting attorney, 
and members of the State legislature. Existing elective offices 
which would be eliminated un~er this plan are: county clerk, 
circuit clerk and recorder, assessor, collector, treasurer, sur
veyor, constables, justices of the peace, coroner, public adminis
trator, and county superintendent of schools. 

The necessary functions of the elective county clerk would 
be performed by or under the direction of the appointive chief 
clerk. A senior clerk designated by the chief clerk would per
form the part-time duties of the circuit clerk. Functions of the 
constables and the coroner would be assumed by the sheriff, who 
would also be ex-officio public administrator. The present ad
ministrative and supervisory duties of the county superintend
ent of schools would be divided between the State Department 
of Education and superintendents and principals in enlarged 
school districts. 

A single county justice court, required to sit only in the 
county seat, would supplant the several justice of the peace 
courts. The probate judge would be ex-officio county justice. 
The circuit judge, prosecuting attorney, and sheriff would be 
elected as at present. 

Economies under :the Proposed Organiza±ion.-How would 
such a reorganization affect the costs of county government in 
the Ozarks? An itemized estimate of the average annual costs 
of operation and maintenance of such a reorganized govern
ment is presented in Table 21. The basic point of reference in 
constructing this estimate was the expenditures of Iron, Madi
son, Reynolds, and Wayne counties in 1938 and 1939. The 
amounts for the majority of items are 4-county averages; and 
items for which either more or less would be spent because of 
the changed organization were estimated after careful consider
ation of present expenditures on those items and the require
ments under the suggested plan. It is believed that the resulting 
figures in Table 21 are quite accurate estimates of the prospec
tive cost of a county government, reorganized on the suggested 
lines, in the average Ozark county having a population of less than 
20,000 and an assessed valuation of less than $6,000,000. Nineteen 

lOUIn the absence of a State civil service commission or a similar body. 
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Table 21.- ESTIMATED AVERAGE ANNUAL COSTS OF OPERATION AND MAINTENANCE 
OF A REORGANIZED COUNTY GOVERNMENT IN THE OZARKS 

(Counties under 20,000 population and under $6,000,000 valuation) 

Policy and Superyision 
(1) Salaries of Commissioners 
(2) Salary of Chief Clerk 

Fiscal Administration 
(3) Assessor 

(a) Salary (county part> 
(b) Mileage (county part) 

(4) Salaries of two clerks 

Administration of Iustice 
(5) Prosecuting Attorney 

(a) Salary 
(b) Expense 

(6) Sheriff 
(a) Fees and Expenses (part paid by county) 
(b) Board of Prisoners (part paid by county) 

(7) Circuit Court 
(a) Court Reporter 
(b) Jurors' Fees 
(c) Criminal Costs 

(8) Salaries of two clerks 

Road Maintenance 
(9) Salary of Road Supervisor 
(10) Labor, Materials, Equipment, etc. 

Miscellaneous 
(11) Elections 
(12) Bounties 
(13) Surveying 
(14) Agricultural ExtenSion 
(15) Contributions to Federal Projects 
(6) Publication of Notices 

(a) Tax Sale 
(b) Financial Statement 

(7) Office Supplies and Equipment 
(8) Courthouse and Jail Overhead 
(9) Unclassified 

TOTAL 

$ 

Estimated Cost 

300 
~ 

$ 2,100 

900 
100 

-2..QQQ.... 
3,000 

800 
150 

505 
543 

438 
760 
539 

-2.QQQ. 
5,735 

1,200 
1.1,~1!l 

13,01-9 

1,600 
44 

149 
548 
235 

414 
50 

2,537 
1,756 

17!l 
:Ii 7.512 
$ 31,366 

Missouri counties, eighteen of them in the Ozarks, fall within 
this class, on the basis of 1939 assessed valuations and 1940 
populations (see Table 22 and Figure 9). Valuations for 1940 
will in all probability bring Wayne County into the class, thus 
making a total of twenty counties in the group. 
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Departures upward or downward from the estimated aver
age cost of $31,366 probably should not exceed 25 per cent of 
this average cost. In other words, the annual operating costs of 
county government (including road maintenance) under the 

Table 22.- MISSOURI COUNTIES WITH LESS THAN $10,000,000 ASSESSED VALUATION 
AND LESS THAN 20,000 POPULATION 

County 

Carter 
Douglas 
Hickory 
Iron 
Ozarlt 
Reynolds 
Ripley 
Shannon 
Stone 
Taney 

Bollinger 
*Cedar 

Christian 
Dallas 
Dent 
McD<" ,,,Id 
Madison 
Oregon 
Pulaski 

Camden 
Crawford 

*Dade 
Laclede 
Maries 

*Mercer 
Morgan 
Osage 
Perry 

*St. Clair 
Ste. Gene-

vieve 
*Schuyler 
*Warren 

Washington 
Wayne 
Webster 

*Worth 
Wright 

1939 
Assessed 
Valuation 

Area in 
Square 

Miles 

1940 
Population 

( Preliminary) 

Less than $5,000,000 Assessed Valuation 

Per Capita 
Assessed 
Valuation 

$ 3,373,551 506 6,226 542 
4,766,553 804 15,574 306 
4,099,431 407 6,535 627 
4,946,947 553 10,431 474 
2,427,755 746 10,767 225 
2,923,846 828 9,363 312 
4,480,981 627 12,594 356 
4,881,838 992 11,823 413 
4,707,330 510 11,302 417 
4,220,780 655 10,308 409 

Between $5,000,000 and $6,000,000 Assessed Valuation 

5,052,976 609 12,896 392 
5,721,686 49B 11,681 490 
5,905,077 553 13,538 436 
5,035,637 543 11,517 437 
5,029,255 746 11,760 428 
5,781,942 527 15,736 367 
5,049,496 499 9,636 524 
5,015,755 778 13,302 377 
5,616,629 542 10,772 521 

Between $6,000,000 and $10,000,000 Assessed 

7,599,427 687 8,934 
8,289,790 747 12,606 
8,923,487 501 11,253 
9,871,970 753 18,643 
6,243,359 520 8,636 
9,963,690 453 8,764 
9,961,987 614 11,125 
9,883,992 593 12,361 
8,736,714 462 15,292 
9,189,389 706 12,727 

8,499,665 481 10,901 
6,635,232 309 6,565 
8,889,868 410 7,727 
6,014,674 741 17,485 
6,269,672 775 12,799 
9,378,294 585 17,431 
9,943,250 265 6,350 
6,424,939 677 17,950 

Valuation 

851 
658 
793 
530 
723 

1,137 
895 
800 
571 
722 

780 
1,011 
1,150 

344 
490 
538 

1,566 
358 

* Counties outside Ozark area. 
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suggested plan of organization would probably range from 
$24,000 to $39,000 in the twenty counties to which it is suggested 
the plan be made available. 

The present average annual operating cost of Iron, Madison, 
Reynolds, and Wayne counties has been found to be $41,996." 
If it be assumed that this four-county average is approximately 
equal to the average for the twenty poorest counties (and the 
assumption appears to be justified), then the annual saving to 
the average county of the group would be the difference be
tween $41,996 and $31,366, or $10,630. 

COUNTIES TO WHICH PROPOSED OPTIONAL 

FORM OF GOVERNMENT MIGHT INITIALLY 

BE MADE AVAILABLE 

ASSESSED VALUATION, 

~ ;~;~I~:;ONN DOLLARS 

~ ~~O~E~I~I~~~~~NOOLLARS 
_ g~~~~A:ciR~~~Z~~~o~~O 

Fig. 9.-Counties to which proposed optional form of government might 
initially be made available. 

The entire $10,630 would not represent, however, a net 
governmental saving. Of the total, $4,007 would clearly be a 
net saving, but $6,078 would be shifted to the State and $544 
to the school districts (Table 23). The additional costs to school 
districts would, nevertheless, be slightly more than offset by 
the elimination of the county collector's commissions on school 
taxes. 

'"The 1938-1939 average (see p. 44) was adjusted by adding $666, the 
average additional cost to the county because of salary mcreases for county 
officials voted by the 1939 General Assembly. 
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If all twenty eligible counties were to choose the suggested 
optional form. the total saving to the group of counties would 
be approximately $200,000 a year, of which $120,000 would be 
shifted to the State and $80,000 would be a clear saving. 

A further additional annual cost to the State would be 
involved in providing adequate administrative aid and super
vision for these twenty counties as well as for other counties. 
It is estimated (infra, p. 80) that the additional annual costs of a 
State Local Government Commission would not exceed $50,000. 
The maximum additional annual cost to the State of the sug
gested adjustments would, therefore, be approximately $170,000. 

An addition of one cent to the State property tax rate 
would yield more than twice this $170,000 maximum increase 
in State costs. At this more-than-sufficient rate, the additional 
annual tax upon an owner of property worth $5,000 and assessed 
at $2,500 would be twenty-five cents. 

Table 23.- DISTRIBUTION OF ESTIMATED ANNUAL SAVING IN OPERATING COST 
TO AN AVERAGE OZARK COUNTY FROM SUGGESTED REORGANIZATION 

Shifted Shifted to 
Net to School 

Saving State Districts Total 

County Court $ 423 $ $ $ 
Board of Equalization 259 
County Clerk -308 
Assessor -106 
Deputy County Clerk ) 
Circuit Clerk ) 

Deputy Circuit Clerk) 1,853 
Collector ) 

Treasurer ) 

Prosecuting Attorney 619 
Sheriff 195 
Elections 299 
Publlcation of Financial 

Statement 229 
Vital Statistics 

Registration 80 
Health 482 
Welfare 4,972 
Superintendent of Schools ~ ~. -ML 

$ 10,629 $ 4,007 $ 6,078* $ 544 

* To offset the estimated increase of $544 in school district costs is an estimated saving 
of $567 in collector's commissions on school taxes. A similar saving of $116 would 
accrue to the State, but would be offset by an additional $106 payment to the assessor. 

A Permanent State Local Government Commission 
Probably no set of adjustments in Missouri county govern

ment which did not include adequate provision for the strength
ening of State supervision would accomplish any large measure 
of saving or improvement in efficiency in county government. 
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The supervision of budgeting, accounting, financial reporting, and 
tax administration by the State Auditor, the State Tax Com
mission, and State Board of Equalization is weak and inadequate 
for insuring substantial improvement in local government ad
ministration. To say this is not to indict the staffs of these 
State agencies. The chief fault lies, rather, in the weaknesses 
of the law and of both State and local administrative organiza
tion which only the General Assembly and the electorate of the 
State can remedy.'" 

Where Improvement Is Needed.-The more important ac
tivities in respect to county government which are now car
ried on by the State, but which are in need of extension and 
improvement, are: 

(1) Supervision of county budgeting, accounting, and 
financial reporting. 

(2) Auditing of county finances. 
(3) Supervision of and participation in tax administration. 
(4) Collection, preparation, and publication of financial 

statistics of counties. 
County budgets, prepared in accordance with the present 

State law, are not comprehensive financial plans for an ensuing 
fiscal period. The law, moreover, permits little discretion and 
almost no power to the State Auditor in connection with county 
budgets. Revenue and expenditure classifications and similar 
features of the budget should not be prescribed by law, but 
should be subjects for administrative regulations. Adequate 
provision should be made for control of expenditures in reason
able accordance with the adopted budget."" 

Although the State Auditor is required to prescribe uniform 
accounts for counties, a formidable obstacle to the development 
of an improved accounting system lies in the statutory budget 
classifications. Another obstacle is found in the inability or un
willingness of some elected county officials to use the prescribed 
system in the intended manner. County financial reports as at 
present required by law are confusingly lengthy and inadequate 
documents, the publication costs of which are usually many 
times the value to the public of the bulk of the information 
presented. A clear and adequate financial statement, a small 
fraction of the present length, should be administratively rather 
than legislatively prescribed.'" 

C01Ulty audits, by examiners of the State Auditor's staff, 
have been thoroughly and effectively accomplished in the face 

"Cj. Brannon, Victor D., State Auditor and Fiscal Control in Missouri 
Counties, (The University of Missouri Studies, Vol. XIV, No.4, 1939), pp. 
104-106; and supra, p. 47. 

"Brannon,op. cit. pp. 53-54. 
"'Ibid., pp. 55-89. 
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of numerous practical difficulties, and continuous improvement 
has been made. If county government were simplified and coun
ty accounting were substantially improved, it would be feasible 
to make prompt annual audits of all rural counties at little or 
no additional cost to the State. Prompt and careful annual 
audits would continue to be highly important if an optional 
centralized form of county government were adopted. The ac
counts of special road districts, drainage and levee districts, and 
perhaps the smaller municipalities should also be audited an
nually by State examiners. 

In tax administration, State supervision of both assessment 
and collection should be greatly strengthened. Improvement 
will, however, undoubtedly be slow and uncertain, so long as 
the primary administrative officials are locally elected, largely 
without reference to technical qualifications, and so long as the 
State does not improve the property tax law and provide funds 
for adequate supervision. A detailed discussion of needed meas
ures for improvement will be found on pp. 101-126. 

The accuracy and range of the published statistics on local 
government finance are greatly in need of improvement. The 
problem is partly one of obtaining prompt, accurate, and com
plete reports from local officials, partly one of careful prepara
tion of the data for publication. At present, practically no pub
lished research based upon analysis of local government finances 
and problems emanates from State administrative agencies. A 
small, competent, State research staff, engaged in the continuous 
study of problems of local government, has become an important 
need in Missouri. Published reports for general distribution, 
special investigations for the legislature, and special studies for 
executfve officials would all contribute to an improved under
standing of local government problems and facilitate the con
tinuous adjustment of State-local government necessitated by 
continuous social change. 

Additional Functions for :the S:tate.-Basic to the success of 
the proposed county internal reorganization is the inauguration 
of a merit system for the selection of county administrative em
ployees. Individual rural counties could not, of course, provide 
the machinery for such a system; only the State would be com
petent for that function. It is proposed that the State establish a 
system for the examination of applicants for the positions of 
chief clerk, other clerks, road supervisor and assessor in the 
optional-form counties. As soon as the assessor is made appoint
ive in all counties. all applicants for this position should be 
required to submit to competitive examination. Appointment 
of personnel by the county commissioners and the chief clerk 
would be required to be from a list of the highest ranking 
eligibles provided by the State examining agency. 
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Other functions not now performed by the State, but which 
might well be undertaken, are: supervision of debt creation, mar
keting of bonds, and payment of debt by local units; general super
vision of the organization and fiscal affairs of drainage and 
levee districts; and regulation of the subdivision of rural lands. 

A Suggested Organizaiion.-To secure the advantages of 
integration of the various State activities with respect to local 
government, particularly counties, it is suggested that there be 
organized within the State government a permanent Local 
Government Commission. 

Transferred to this Commission would be the various super
visory and regulatory powers over local government and prop
erty tax administration now exercised by the State Auditor, 
the State Tax Commission. and the State Board of Equaliza
tion." Additional functions could well include that of adminis
tering a merit system for local government personnel and per
haps certain of the other functions just discussed. 

Major divisions within the Commission might be somewhat 
as follows: 

(1) Division of Budgets, Accounts, and Reports 
(2) Division of Audits 
(3) Division of Assessment and Equalization 
(4) Division of Personnel"·· 
(5) Division of Research and Statistics 
At the head of the proposed agency would be a full-time 

commission of three members appointed by the Governor for 
six-year terms in such a manner that normally one member 
would retire or be reappointed every two years. The commis
sioners would be concerned chiefly with the broader questions 
of policy development and with equalization of assessments. 
Division heads and other personnel below the level of commis
sioner should be chosen strictly on a merit basis. 

Inasmuch as the new Commission would consist largely of 
personnel and functions transferred from existing State agen
cies, the additional cost to the State may be expected to be small. 
Only experience can reveal the amount of additional cost. 
However, it is suggested that at the outset the additional amount 
should probably not exceed $50,000 a year. Approximately half 
this sum would be required to raise assessment supervision to 
an acceptable level. The remaining half would be available for 
a small personnel section, for a moderate expansion of research, 
and for the initiation or expansion of minor activities. 

"Supervi.sion of school districts would remain with the State Department 
of Education. 

'''In the absence of a State civil service commission or similar agency. 
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A well-organized, well-staffed, permanent State Local Gov
ernment Commission, clothed with authority adequate for the 
effective supervision of counties and other units of local govern
ment, would be of far greater value to the people of Missouri 
than the additional cost of such a Commission. 

Among the leading benefits which might confidently be 
expected is a great improvement in tax administration. Minority 
groups which now benefit from the gross inequality of assess
ments would be forced to pay their fair share of local and State 
taxes. The vast majority of taxpayers would benefit accordingly .. 

A merit system for local personnel in those counties adopt
ing an optional form of organization-and for assessors in all 
counties-would measurably improve the quality of local ad
ministration. 

Appropriate changes in State statutes assumed, county 
budgeting, accounting, and financial reporting could be vastly 
improved under the supervision of the Commission. County 
financial statements, the length and complexity of which now 
benefit chiefly the printer, could be made relatively simple re
ports meaningful to the citizens of the county. Annual audits 
(facilitated by supervised local use of uniform accounts) would 
promptly reveal any irregularities. 

Publication of comprehensive statistics and continuous re
search in problems of local government would provide a firm 
basis for intelligent policies in the continuous adjustment of 
State-local government. 

Finally, there would exist a department of the State gov
ernment appropriate for undertaking various activities-such 
as regulation of rural subdivision and supervision of special dis
tricts-which are not now being performed or are unsatisfactor
ily performed by other agencies. 

PART IV.-THE IMPROVEMENT OF SCHOOL DISTRICT 
ORGANIZATION AND FINANCE 

Elements of the Exis:ting System 
Organiza:tion.-The Constitution of Missouri provides that 

"the General Assembly shall establish and maintain free public 
schools for the gratuitous instruction of all persons in this State 
between the ages of six and twenty years.'" Separate schools are 
required to be established for "children of African descent.''' 
It is also provided that the public schools shall receive, in addi
tion to the annual income from the various school funds, at 
least twenty-five per cent of the State revenue exclusive of the 

'Art. XI, sec. 1. 
'Art. XI, sec. 3. 
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interest and sinking fund: Other major constitutional require
ments relate to the elective office of State Superintendent of 
Schools; to the ex-officio State Board of Education composed of 
four elective State officers; and to limits on property tax rates 
of school districts.' Upon these and other general provisions 
of the constitution, the public educational structure of the State 
has been erected. 

Prior to 1874, the school township (a modification of the 
congressional township) constituted the area for school admin
istration. In 1874, however, the General Assembly abolished the 
township unit and provided for the organization, at local initia
tive, of school districts of varying size and powers.' The small 
district became, and has remained, the prevailing type of school 
administrative unit in rural Missouri. 

The existing law classifies school administrative units into 
four groups: 

(1) common school districts; 
(2) consolidated school districts; 
(3) town school districts; and 
(4) city school districts." 
Common districts are directed by an elected board of three 

members and ordinarily provide instruction in grades one 
through eight only. Other districts are governed by elected 
boards of six directors (twelve in the City of St. Louis) and may, 
and nearly always do, provide high school instruction. 

Approximately 90 per cent of the 8,750 districts in the State 
are common, or rural, school districts, more than half of which 
enroll fewer than twenty pupils each. One rural district in 
seven enrolls fewer than ten pupils: 

Finance: The State Aids.-The major sources of school dis
trict revenues are local property taxes, county and township 
school fund interest, and various State aids. Since the adoption 
of the 1931 school law, which provided a revised and compre
hensive system of State grants-in-aid for school districts, and 
the introduction of a State sales tax in 1934 which implemented 
the 1931 law much more adequately than theretofore, State aid 
has become the major revenue element for thousands of rural 

"Secs. 6-8 incl. The General Assembly has, in fact, for many years ap
propriated 33;,1 per cent of the annual general revenue to the public 
school fund. 

'Art. V, secs. 1 ff., Art. X, sec. 11, and Art. XI, sec. 4. 
'Lawrence. Bertram Isaac, Some Fundamental Considerations Concerning 

Reorganizing School Units in Missouri. Ph. D. Thesis, University of Mis
souri (Columbia, Missouri, 1935), p. 12. 

"Missouri School Laws, 1938, sec. 9194. 
'Ninetieth Report of the Public Schools (1939) pp. 71 and 86; and Bulletin 

No.5 (January 17, 1940), Governmental Research Institute, St. Louis, Mis
souri. 
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school districts. Because of its important place in the scheme 
of educational finance and also because of its peculiar significance 
for school district reorganization, the 1931 law and its results 
will be given primary attention in the present discussion of 
school district finance. 

The stated specific purpose of the basic financial provisions 
of the 1931 law is to enable every school district in the State 
to maintain its school or schools for a required minimum term 
of eight months and to comply with other provisions of the act.' 

In order to become eligible for State-aid under the basic 
"equalization quota" plan, a district must levy "for school pur
poses," i.e., teachers' salaries and incidental expenses, a tax of not 
less than 20 cents on the $100 of assessed valuation of property 
in the district. After a district establishes its eligibility for 
equalization quota aid, a "minimum guarantee" for the district 
is calculated by adding the following items: (1) $750 for each 
"elementary teaching unit;" (2) $1,000 for each "high school 
teaching unit;" and (3) the "amount approved for tuition and 
transportation.'" 

One elementary teaching unit is allowed for every thirty 
pupils or fraction of thirty, in average daily attendance below 
the ninth grade during the preceding year, to 240 pupils in aver
age daily attendance; districts having more than 240 elementary 
pupils in average daily attendance are allowed one teaching 
unit for each 32 pupils, or major fraction, in average daily at
tendance. High school teaching units vary in size, on the basis 
of the number of pupils in average daily attendance, from 5 
to 25 pupils according to a schedu:le provided in the statute.'· 

The tuition element in the "minimum guarantee" is calcu
lated at the rate of $50 a term for each nonresident pupil in 
attendance at a high school in the district; and a transportation 
"guarantee" is allowed at a rate not to exceed $3 a month for 
each of certain classes of pupils transported a distance of two 
miles or more.u 

From the total "minimum guarantee," however, certain 
amounts are subtracted to arrive at a net allotment known as 
the "equalization quota." The items subtracted are (1) the com
puted yield of a tax of 20 cents on each $100 of taxable property 
in the district., and (2) the sum received the preceding year from 
county and township school funds.'" 

An alternative "teacher and attendance" plan of State aid 

'Mo. School Laws, 1938, sec. 9270-n. 
'Ibid. 
,oIbid, sec. 9270-0. 
uIbid. sec. 9270-q and 9270-q-1. 
"Ibid., sec. 9270-n. 
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is provided for districts ineligible for an equalization quota. 
Each such district is allotted $25 to $100-according to a statu
tory schedule-for every teacher employed, and 1.3 cents for 
each pupil-day of attendance." 

However, despite large increases in State revenues in re
cent years and despite a continuation of the practice of appro
priating one-third of State general revenues to the public school 
fund, the full amounts of the annual apportionments under the 
"equalization quota" and alternative plans have never been 
paid. Instead, each apportionment has been paid, according to 
law, in the proportion permitted by the amounts of monies avail
able in the public school fund each year. The payment ratio 
for 1938-39 was 95.43 per cent." 

Certain additional State payments are made for the pur
chase of free textbooks, the support of vocational education, and 
other purposes. 

A Four-County Ozark Area 
The problem of school district organization and finance in 

the Ozarks (and many of the conditions and problems here are 
to be found elsewhere in the State also) may be approached by 
reviewing some of the salient facts as found in Iron, Madison, 
Reynolds and Wayne counties. 

Distric:t Organization.-In this four-county Ozark area of 
approximately 2,655 square miles are 215 school districts. The 
average district thus encompasses about 12 1/3 square miles, 
and this average size is also the typical size. Twenty-two of 
these districts maintain high schools; the remaining units are 
empowered to maintain only elementary schools for instruction 
in grades 1 through 8. A total of 690 school board members 
direct the affairs of these 215 small governmental units (Table 
24). 

In 1939, a total of 6,009 pupils was enrolled in the 193 
common school districts, and the reported average daily attend
ance was 4,523 or 23 for the average rural school. The "average" 
A.D.A, however, does not indicate how small the attendance in 
many districts is, for 39 districts reported an AD.A of fewer 
than 15 each and 12 districts reported fewer than 10 each. The 
22 districts offering high school as well as elementary instruc
tion reported a total enrollment of 5,645 and an A.D.A. of 4,706 

1.1Ibid., secs. 9257 and 9270-n. A second, but temporary, alternative is avail
able to certain consolidated districts; an apportionment of an amount (allow
ing for revenues already available or prospective) sufficient to enable the 
district to spend $40 to $50 per pupil in average daily attendance during the 
preceding year, for teaching and incidental expenses. Ibid., secs. 9270-n 
and 9358. 

"Ibid., sec. 9270-n and Nin~tieth. Report (1939), p . 44. 
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or an average A.D.A. of 214. The fourteen major high schools in 
the four counties (eliminating the eight Wayne County schools 
offering only two years of high school work) enrolled 1,898 stu
dents, of whom 53 per cent were non-residents of the districts. 

Of the 222 teachers in the common school districts, 26 had 
no college training and only 54 had the equivalent of two years 
or more of college training. In Wayne County, nearly one-third 
of the common school district teachers had never attended 
college. In the districts maintaining high schools, on the other 
hand, only 3 of the 181 teachers had less than two years of 
college education. 

Table 24.- SCHOOL DISTRICT PUPIL-TEACHER DATA, FOUR OZARK COUNTIES, 1939. 

I~acbe[a 
County ElJI2lls College preparatIont School 

and No. of Average Daily Less than 60 hours Board 
~ ~ EIwllllIwll. ~ .NlunIw: l!ll.n.Il J.l!...Il= = .M.wnl!=. 

lI:llIl. 
Common 39 1,513 1,177 51 26 22 117 
High School 3 1,310 1,074 39 39 18 

Total 42 2,823 2,251 90 26 61 135 

11lIllWlIl. 
Common 49 1,189 957 54 36 18 147 
High School 3 1,169 993 37 1 36 18 

Total 52 2,358 1,950 91 37 54 165 

~ 
Common 49 1,675 1,172 56 44 8 147 
High School 4 1,367 1,148 40 40 24 

Total 53 3,042 2,320 96 44 48 171 

~ 
Common 56 1,632 1,217 61 19 36 6 168 
High School 12 1,799 1,491 65 2 63 51 

Total 68 3,431 2,708 126 19 38 89 219 

;EQYI CtH.mties 
Common 193 8,009 4,523 222 26 142 54 579 
High School 22 5,645 4,706 181 3 178 111 

Total 215 11,654 9,229 403 28 145 232 690 

'" Sources: County clerks' reports at applications for State school money, 1939j and Ninetieth Repgrt 
of the Public Schpols (1939), pp. 160-167. 

t Sixty semester hours are the approximate equivalent of two schoolwyears of college training. 

District Finance.-The 193 common school districts received 
a total of $192,675 in 1939 for meeting costs of current operation 
and maintenance (Table 25). Receipts for teacher and incidental 
purposes, therefore, were slightly less than $1,000 in the average 
common district; and 72 per cent of this amount is received from 
the State. Seventeen of the 49 common districts in Reynolds 
County received 85 per cent or more of their revenues from the 
State. Of the current revenues of $258,091 in the 22 high school 
districts, the State contributed 66 per cent. 

In the typical common district, all but a small part . of the 
revenue is disbursed as teacher salary_ The usual salary is $80 
or $85 a month for a term of eight months. A number of district 
boards grant a "bonus" to the teacher of the amount remaining 
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in the teachers' fund at the end of the term. Teachers' salaries 
in the high school districts are somwhat higher than in com
mon districts, but incidental expenses usually consume a larger 
proportion of the total revenue. 

Table 25.- SCHOOL DISTRICT OPERATING REVENUES, FOUR OZARK COUNTIES, FISCAL YEAR 1939 

County Local Taxes Percent of 
and Number of and School State Total Total Received 

Districts Districts Fund Interest* Aidt Revenues from State 

klm. 
Common 39 15,029 30,174 45,203 67 
High School 3 21,188 38,684 59,871 65 

Total 42 36,217 68,857 105,074 66 

~ 
Common 49 12,388 35,688 48,076 74 
High School 3 26,546 34,459 61 ,005 56 

Total 52 38,934 70,147 109,081 64 

~ 
Common 49 9,282 36,697 45,978 80 
High School 4 13,482 43,178 56,660 76 

Total 53 22,764 79,875 102,639 78 

~ 
Common 56 17,389 36,029 53,418 67 
High .School 12 25,803 54,752 80,555 68 

Total 68 43,192 90,781 133,973 68 

EQ!.1[ C~:nlDti~~ 
Common 193 54,088 138,588 192,675 72 
High School 22 87,019 171,073 258,091 66 

Total 215 141,107 309,661 450,766 69 

* Includes minor miscellaneous local revenues in the following amounts: Iron, $140; Madison, $296; 
Reynolds, $77. 

t Includes, in addition to "equalization quota" aid, the share of foreign insurance tax revenue (for free 
text-books) and other grants from State. 

Table 26.- NET INDEBTEDNESS OF SCHOOL DISTRICTS IN IRON, MADISON, 
REYNOLDS, AND WAYNE COUNTIES, JUNE 30, 1939* 

Common High School 
County Districts Districts Total 

Iron $ 24,349 $ 27,750 $ 52,099 

Madison 58,685 58,685 

Reynolds 4,000 55,445 59,445 

Wayne g,OQO 32.7QQ 38,700 
Total $ 34,349 $174,580 $ 208,929 

* Data from Annual Report of the Department of Public Schools. 1938-1939. 
The indebtedness of school districts in these four counties 

is quite moderate. On June 30, 1939, common districts owed 
$34,349 and high school districts $174,580 (Table 26), all or 
virtually all on account of school building construction. No in-
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dividual district appears to have an excessive debt. Nearly 
all the recent building has, of course, been done with the aid of 
the Public Works Administration or the Work Projects Admin
istration. It has, however, been done in high school districts for 
the most part, and even today few common school plants in 
these counties meet the minimum requirements for approval 
by the State. 

Fiscal Effects of Public Purchase Upon School Disiric!l:s.
The map of public lands and school districts in Wayne County 
(Figure 2) indicates graphically the effect of Federal and State 
land acquisitions upon the real estate tax base of the county 
and school districts. More precise quantitative data, in terms 
of the percentage of assessed valuation of real property to be 
lost by affected school districts, have been obtained for Wayne 
County. These data (Table 27) indicate that in the total of 68 
districts, 31 districts are affected by Forest Service purchases 
and that the resulting loss of tax base ranges from less than 1 
per cent to approximately 60 per cent of the 1935 assessed valu
ation.'· Twenty-six districts are affected by other public pur
chase programs: those of the War Department, the Fish and Wild
life Service, and the State Conservation Commission. The 
losses in the tax bases of the districts from these programs 
(chiefly that of the War Department) range from 1 per cent to 
virtually 100 per cent. Twelve districts are affected by two or 
more purchase programs, so that a net total of 46 of the county's 
68 districts is affected. Of these 46 districts, 32 will lose 20 per 
cent or more of their 1935 valuations and 17 will lose more than 
50 per cent. 

The percentages of local real property tax revenue lost 
by the districts. assuming no change in tax rates or assessment 
ratios, would be approximately the same as the percentages of 
tax bases lost. In terms of dollars, however, the estimated 
revenue losses appear small: in only 7 districts would the esti
mated loss exceed $100 and in only two districts (C-1 and C-3) 
would it go beyond $200. In any event, whatever part of this 
loss is not replaced by allocation from Federal payments would 
be made up by the State under the ordinary operation of the 
State-aid program. . 

The fact that local financial support of public schools is 
low and declining still further in a large number of districts, not 
only in Wayne County but in the Ozarks generally, coupled 
with the fact that State support at present seldom leads to 
improved organization or more efficient use of funds, constitutes 
a strong reason for considering broad plans for school district 
reorganization. 

"See p. 16 for explanation of use of 1935 base. 
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Table 27.- ESTIMATED SCHOOL DISTRICT REAL PROPERTY TAX BASE LOSSES FROM 
ACCOMPLISHED AND IMMEDIATELY PROSPECTIVE PUBLIC 

ACQUISITION OF LAND, WAYNE COUNTY (FROM 1935 STATUS) 

District 1935 Plircent of 1935 Assessed :llaluation Acguired by 
Number Assessed Forest Other Federal All Public 

Valuation* Service and State Agencies Agencies 

5 $ 50,580 1 1 
9 49,105 16 16 

18 38,775 57 57 
23 24,055 1 1 
27 56,510 37 37 
28 29,005 9 9 
32 35,810 1 1 
33 33,990 29 29 
34 64,870 2 67 69 
35 30,190 22 3 25 
36 28,060 12 12 
37 52,185 35 35 
42 13,540 19 19 
43 36,030 26 26 
44 10,280 24 24 
45 40,945 37 62 99 
46 68,950 22 46 68 
47 54,038 1 1 
48 58,050 9 9 
49 56,500 41 41 
50 25,845 28 28 
51 48,035 69 69 
52 47,785 21 63 84 
53 53,895 8 74 82 
54 87,040 15 29 44 
55 49,325 26 26 
56 39,480 24 24 
57 27,635 16 16 
58 41,720 4 4 
59 37,941 53 53 
60 32,010 60 60 
61 28,375 31 31 
63 38,905 16 16 
64 28,535 43 43 
65 35,190 11 72 83 
66 19,485 38 31 69 
67 44,745 9 79 88 
68 59,060 1 82 83 
69 36,100 100 100 
70 36,815 82 82 
71 55,560 27 27 
73 19,945 38 38 

C-1 297,568 25 
C-3 343,430 2 51 53 
C-4 471,347 t t 
C-5 176,090 4 4 

* Adjusted 1936 valuations were used for districts 46, 53, 64, 65 and 67, for "the reported 
1935 valuations were apparently inaccurate. 

t Less than 1/2%. 
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Shor:tcomings of Exis:ting Organizatio.n 
and I:ts Financing 

89 

Two conclusions which may clearly be drawn from this 
brief review of basic facts concerning school districts and their 
financing in a four-county area considered reasonably typical of 
the Ozarks generally are: first, the school system is characterized 
by a multiplicity of small districts unable to offer a satisfactory 
educational program; and, second, the State is making large 
grants-in-aid to local districts without requiring appropriate 
adjustments in administrative units and attendance areas and 
without adequate State requirements to insure improvement in 
educational efficiency. As a consequence, much State aid is 
dissipated without effecting substantial improvements in edu
cational opportunity for the rural child for whose benefit the 
1931 statute was passed. 

Although teachers in the districts maintaining high schools 
are selected largely on a merit basis, a number of other short
comings in the organization for secondary education is appar
ent. In general, too many small high schools are permitted to 
exist. No adequate educational program can be offered in a 
high school having a half-dozen or a dozen or even a hundred 
students. Vocational education, the great expansion of which 
is generally considered to be a primary need of American secon
dary education, cannot be carried on economically or practically 
in the small high school. 

Persis:tence of Small Uni:ts.-Educators have long recognized 
that the small district is not only unnecessary but is also "one of 
the most effective obstacles to educational progress which could 
be devised ... ",0 It is emphatically true in Missouri, as Pro
fessor Charles A. Lee, former State Superintendent of Schools, 
has stated, that "Many of our educational problems have their 
origin in the small unit and cannot be solved in a satisfactory 
manner until the problem of reorganization is solved. This is 
the most comprehensive, the most far-reaching and the most 
difficult educational problem confronting us."" Another leading 
educator has written that lS "the establishment of criteria of the 
essential characteristics of local school units that can perform 
the functions and services required of them, and the setting up 

"Cubberley, Ellwood P., "Politics and the Country School Problem." 
Educational Review, Vol. 47, No.1 (January, 1914) pp. 10-21. Cited in Law
rence, op. cit., p. 28. 

17School and Community, January, 1940, p. 37. 

lSDawson, Howard A., "Satisfactory Local School Units," in Reorganization 
of School Units, United States Department of the Interior, Office of Education, 
Bulletin 1935, No. 15 (1936), p. 6. 
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of procedures for the organization of local units that conform 
to those accepted criteria, is today one of the major problems, 
if not the major problem, of American education. Furthermore 
it is only upon the acceptance of satisfactory criteria that many 
lines of future progress can be followed." 

In view of the shortcomings of rural school organization 
in Missouri, it is pertinent to inquire why these small adminis
trative and attendance units persist. The answer to this ques
tion is, of course, only a prelude to a second question: what 
measures may be expected to implement most effectively the 
declared State policy of encouraging the establishment of en
larged administrative and attendance units? 

The great majority of Missouri's rural schools were estab
lished during a period when it was necessary to have a school 
within walking distance, or at least horseback-riding distance, of 
nearly all children if these children were to receive public edu
cation. Rural common school attendance units were made also 
administrative units. Motor transportation on satisfactory roads, 
making possible enlarged attendance areas and fewer adminis
trative units, has been a comparatively recent development. 
However, now that consolidation is technically possible, local 
sentiment and fear of losing immediate neighborhood control 
of school affairs leads in many instances to determined opposi
tion to district reorganization. 

Present State Aid System an Obstacle to Consolidation.
Autonomous local opposition to proposed adjustments may, 
nevertheless, easily be overemphasized as a factor blocking re
form. Certain other factors, most of them relating to deficiencies 
in State laws concerning State aid and State regulation, are, 
collectively, probably a much stronger deterrent to reorganiza
tion than is any spontaneous local popular opposition. The two 
sets of factors are, of course, interrelated; but it is significant 
that various provisions of existing laws tend in practice to create, 
strengthen and perpetuate local attachment to the status quo, 
rather than effectively to encourage desirable reorganization. 

The major practical defects in the existing State law may 
be explained briefly. First, the State "minimum guarantees" to 
existing separate districts are in many instances much greater 
as a total than the "minimum guarantee" would be if these 
same districts were consolidated into a single unit. For example, 
assume two common districts, each having an average daily 
attendance of 12 and each having a "minimum guarantee" of 
$750 or a total of $1.500. If these districts were to consolidate, 
the average daily attendance of 24 would entitle the new dis
trict to a "minimum guarantee" of only $750. If four districts 
of 12 A.D.A. each should consolidate, the State "minimum guar-
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antee" would drop from $3,000 to $1,500. 
Second, inadequate provisions for State aid in the construc

tion of new buildings, for the adjustment of bonded indebted
ness, and for the planning and financing of satisfactory general 
transportation are additional factors inhibiting reorganization. 
The 1931 law provides merely that a consolidated district shall 
receive, upon completion of a new· school building, a $1,000 
increase for its State-aid apportionment, in one year only, for 
each old building abandoned."" This small amount of building 
aid provides little or no incentive to consolidation.' District in
debtedness, in the event of consolidation of whole districts, be
comes an obligation of the new district." Districts with little or 
no debt are naturally disinclined to consolidate with districts 
having large debts. Planning for transportation is left largely 
to local initiative, and as a consequence the pattern of transpor
tation in many areas does not promote the emergence of ration
ally enlarged administrative and attendance areas. Inter-district 
competition for students-inspired largely by the commercial 
interest or supposed interest of villages and small towns-has 
led in some parts of the State to a criss-crossing of school bus 
routes, partial duplication of routes, unreasonably long routes, 
and a generally unsatisfactory and uneconomical system of 
transportation. The State law provides for adding to the "mini
mum guarantee" of a district providing approved transportation 
an amount not to exceed $3 a month per pupil transported." 
This maximum amount, which is the usual payment, does not, 
in many districts, meet legitimate costs; and in others it exceeds 
reasonable costs. 

Third, consolidation of one or more common districts with 
an existing high school district, or consolidation of several com
mon districts to form a new high school district, almost inevit
ably means higher tax rates in the former common district ter
ritory. Maintenance of a high school is more costly than main
tenance of an elementary school. Moreover, the constitution 
limits the common district rate for teacher and incidental pur
poses to 65 cents but permits a maximum rate of $1 for high 
school districts. 

Fourth, large payments by the State for tuition and trans
portation of students from common districts to high schools in 

""Mo. SchooL Laws, 1938, sec. 9270-u. 

"'Ibid., sec. 9356. When a part of one district is united with another or 
several other districts or parts of districts, the indebtedness attaching to the 
part-district is assumed by the consolidated district only if the school build
ing is located in the annexed territory. state ex. rel. v. Hackmann, 209 
S. W. 92. 

"Ibid., sec. 9270-q-1. 
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other districts virtually completes the destruction of any general 
incentive to consolidation. For. so long as a rural district can 
send its students of high school age to another district and have 
the State pay not only most or all the tuition but also part or 
all the transportation cost, the incentive is to let the State pay. 
To come into an enlarged district would mean voluntarily putting 
the district's neck into the noose of a higher tax rate. Naturally, 
the taxpayers do not usually choose the latter alternative.'''' 

A striking incongruity is thus apparent. The State has 
declared its policy to be one of encouraging and promoting 
school unit consolidation in the interest of an improved educa
tional program and the equalization of educational opportunity; 
and the State is actually spending more than fifteen million 
dollars a year in the aid of elementary and secondary schools." 
Nevertheless, the great bulk of these monies is distributed to 
numerous small school districts under a formula which not only 
does not encourage consolidation but in practice may actually 
penalize consolidation. Reliance is placed upon local initiative 
in reorganization, but at the same time the State-aid system dis
courages rather than encourages reorganization. 

Objectives and Criteria in Reorganization 

In other States. much progress has been made in enlarging 
school administrative and attendance units. thereby remov
ing serious barriers to the improvement of the educational 
program and personnel. The experience of these States clearly 
indicates the superior effectiveness of State initiative and plan
ning over reliance upon local initiative; and it indicates also 
the importance of designing a State aid plan which does not 
subsidize an inefficient local district system but rather requires 
proper reorganization. 

It is suggested that the central strategic problem of school 
organization and finance in Missouri is: What readjustments in 
school finance. and particularly in State aid. may be instituted 
in order to bring about consolidation of small school districts 
and small schools. to ensure the employment of well-trained 
teachers and supervisory personnel, and to promote curriculum 
improvement? Chief interest in the present discussion lies, of 

"Further indications of the tendencies of the 1931 law may be observed in 
the following provisions: the redistricting board was expressly prohibited 
from dividing existing districts in forming proposed enlarged districts (sec. 
9270-c); the approval by majority vote in each of the component districts 
of the proposed enlarged district was required (sec. 9270-h); State equaliza
tion aid and the accompanying attractive local tax-reduction possibilities 
were not made contingent upon reorganization or upon any substantive 
improvement in teacher standards, curriculum or plant. 

"'Ninetieth Report of the PubLic Schools (1939), p. 43. 
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course, in district consolidation, but such reorganization would 
inevitably forward the attainment of the other, more funda
mental, objectives of a public educational system. Indeed, it 
is difficult to see how substantial progress toward these objec
tives can be made in the absence of reorganization. 

Before any program for readjustment is suggested, however, 
it is desirable to inquire what constitutes a satisfactory unit of 
school administration. Accordingly, the major factors to be 
considered in establishing criteria for determining the size of 
enlarged units will first be discussed briefly .... 

Educational Adequacy.-What size of district is necessary 
in order that an adequate program of elementary and secondary 
education may be provided? After thorough study Dawson 

. concludes that the minimum size of a satisfactory administra
tive unit is that which will include approximately 1,600 pupils 
(total population about 7,500) and that a more desirable size in 
the more densely populated rural and urban areas would in
clude approximately six times this minimum population and 
enrollment." Attendance areas should be sufficiently large to 
permit the effective and economical offering of a broad cur
riculum. The desirable size for an 8-year rural elementary school 
is held to be between 300 and 400 pupils and for a 4-year high 
school between 150 and 200 students." In certain sections of 
the Ozarks, a downward revision of the 300-400 enrollment stan
dard for elementary schools will no doubt be necessary, but 
there is little or no good evidence to indicate that a 150-200 
minimum standard for high schools cannot or should not be 
adopted. 

Fiscal Adequacy.-Is the district large enough to supply 
an important share of the revenue necessary to finance an 
adequate educational program? With the firm establishment of 
the principle of State aid, it is no longer necessary that a district 
be wholly self-sustaining. Nevertheless, it would appear desir
able-if local responsibility is to be encouraged-that enlarged 
districts be planned to make possible the payment from local 
district taxes of a larger share of costs than many districts are 
now paying. The extremely low minimum tax rate of 20 cents 
for districts receiving State equalization aid might well be 
increased to at least 75 cents and possibly to $1. It should be 
borne in mind that the average rates of both rural and high 
school districts are well above 20 cents. County average rural 
district tax ra.tes (for all purposes) in 1939 ranged from 20 

"Cf, Grace, Alonzo G ., "Development of Satisfactory Units of School Ad
ministration," NationaL MunicipaL Review, Vol. XXVI, No. 4 (April, 1937), 
pp. 164 fl. 

"Dawson, op. cit. , pp. 9-10. 
"Ibid., pp. 8-9. 
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cents to 93 cents; and in high school districts the rates ranged 
from 20 cents to $2.47. The State average for rural districts 
was 371/2 cents and for high school districts $1.23.'" 

Both an extremely low required tax rate and any large 
differences in maximum permissible rates (as, for example, the 
differencE': between the present 65 cents and $1 maximum rates) 
are obviously in conflict with the equalization principle and with 
the canon of equity in public finance. Many rural districts are, 
in effect, "tax refuges" for properties which, if located in high 
school districts, would be taxed at much higher rates. In prac
tice, students from low-rate areas attend high schools in high
rate districts largely at the expense of the State and the districts 
maintaining high schools. These low-rate areas contain good 
land and poor land, large properties and small properties, 
wealthy owners and poor owners, high total valuations and low 
total valuations. Under these conditions, "equalization" is not 
promoted by permitting districts to choose, within wide limits, 
how much of the total cost of education· they are to pay. The 
adoption of a rate at least equal to a legally prescribed minimum 
should be a requirement for participation in any type of State aid. 

Local support of schools in proportion to taxable wealth 
requires reasonable uniformity not only in tax rates but also in 
assessme'nts. Measures for the improvement of real property 
assessment, and of real property tax administration generally, 
are proposed in Part V of this study It may be noted, incident
ally, that the equalization principle is vitiated in practice by 
the fact of wide disparities in assessment ratios such as now 
exist in Missouri. 

Administrative Efficiency.-Is the district large enough 
to make effective lay leadership probable and also to warrant 
the provision of all essential and desirable administrative and 
supervisory services except those provided directly by the State? 
Students of educational administration generally recognize that 
an intermediate administrative and supervisory official such as 
the county superintendent of schools is both unnecessary and 
undesirable in a State system of enlarged local districts." Direct 
conduct of affairs between large-district administrators and 
State officials is much more satisfactory than dealing through 
an elected intermediary. To achieve better integrated and non
political educational administration and, incidentally, a sig
nificant saving in county budgets, the office of county super
intendent of schools might well be eliminated. The office is 

"'Ninetieth Report of the Public Schools, pp. 55-69. 

"Cf. "Joint Report of the Committees on Attendance Areas and Adminis
trative Units," in Reorganization of School Units, United States Department 
of the Interior, Office of Education, Bulletin 1935,No. 15 (1936), p. 17. 
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not prescribed by the State constitution and could be abolished 
by legislative enactment. The natural reaction of present and 
would-be county superintendents to oppose such a plan might 
well be tempered by the realization that both the State Depart
ment of Education and enlarged districts would need additional 
administrative and supervisory personnel. The more capable 
could reasonably look forward to becoming a part of more 
efficient State and district staffs, with measurably improved 
tenure.'" 

The minimum size for administrative units which has al
ready been indicated would be sufficiently large to meet the 
requirement of administrative efficiency. Moreover, the larger 
population per district would mean a greater probability of 
obtaining a board made up of public-spirited, competent and 
honest men and women. A revitalized local community respon
sibility and interest in school affairs, freed of many petty per
sonal and small neighborhood considerations, would go far to
ward realizing in practice the democratic ideal of responsible 
self-government. 

Land Use and Its Adjustment as Related to Schools.-What 
is the significance, for school district reorganization, of the 
present and prospective patterns of land use and population 
distribution? As has been pointed out by McCombs,'· "The 
social solidarity of the community, its service requirements, 
its income, and its capacity for self-government have their ori
gins in land use. and our local government structure should 
therefore fit this foundation. Unfortunately we have merely 
scratched the surface of this pr.()bl~ in relation to government." 
It should be emphasized als0 that in areas of important mal
adjustments in land use, the probable future patterns of use 
and occupancy of land are at least as important in planning 
school unit reorganization as are the existing patterns. More
over. it is precisely this difficulty of predicting what adjust
ments will occur, when they will occur, and what their extent 
will be, that is largely responsible for the fact that even today we 
have only "scratched the surface of this problem." Land use 
planning experts can usually tell us what adjustments should 
take place--within the framework of certain basic assumptions 
-but rarely can we be positive that these adjustments will occur 
or when they will occur. 

"It may be suggested, in passing, that the full benefits of school unit 
reorganization measures could not be expected to accrue unless the politic
ally elective office of State Superintendent of schools and the ex-officio 
State board of education conSisting of elected State officials were replaced 
by a non-partisan board appointed by the Governor and a ' State superin
tendent chosen by the State board. 

"'McCombs, Carl ·E., "Local Self-Government and the State," :National 
Municipal Review, Vol. XXVI, No. 4 (April, 1937), p. 172. 
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Nevertheless, it remains true that in planning a reorganiza
tion of school units, probable land use adjustments and related 
population movements cannot be neglected. In the Missouri 
Ozarks the wisest course is probably to design sufficiently large 
administrative units so that if, in the future, land use adjust
ments or other factors should induce a significant decline in 
population, the districts would still be large enough for effi
cient operation. Moreover, it is possible that in certain areas 
the well-planned location of schools (and roads) in the light of 
land-use considerations would prove to be a powerful factor in 
bringing about desirable adjustments in land use itself. 

Flexibility Within Districts.-The feasibility of transporting 
students is important in the planning of enlarged wttendance areas, 
but this is not a question of first magnitude in the re<?rganiza
tion of administrative units, or districts. Several schools may be 
located within a single district if the residence of students and the 
pattern or condition of the road system make the maintenance of 
more than one school unit desirable. However, if the district is to 
receive State aid, a non-political State Department of Education 
should have at least an important voice, if not a veto power, in 
determining the location of schools. Moreover, the State should 
take at least a coordinate part with local officials in planning 
bus routes and schedules and should require the use of adequate 
motor equipment." Probably in no section of the State, not even 
in the Ozarks, would the physical obstacles to transportation be 
too great to permit the elimination of all high schools of less 
than 150 or 200 students. Unquestionably, however, two or 
more separate elementary schools for each high school would 
prove desirable in many enlarged districts. 

No criterion for school district reorganization is more im
portant than that of flexibility. Change characterizes every as
pect of our social life. Yet, the adjustment of rural school units 
has lagged behind other changes in rural society. Local gov
ernmental units are notoriously resistant to change. Probably 
the new pattern of school districts which may be evolved and 
established in the near future will later prove as difficult to 
change as is the present pattern. Therefore, in planning read
justments account should be taken, so far as practicable, of all 
probable changes in the society of the area which may affect 
public education and school district affairs. Because of the un
certainty of forecasts, it is desirable that the criterion of flexi
bility within districts be carefully considered. And adequate size 
is the best assurance of fleribility. 

SlIt is suggested that as a general rule no stUdent should be required to 
walk more than two miles to a school or to ride more than one hour on a bus. 
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A Summarized Program and Procedure for Reorga.nization 
As has been said appropriately by Paul R. Mort:" "To 

equalize the burden of offering a substantially more adequate education is to take from the forces making for better local organization one of their most effective tools. The situation must be faced then by either setting up adequate local units of organization or by denying participation in the equalization 
fund to districts not properly organized. The latter is really one method of doing the former." 

Methods of Procedure.-Two general methods of creating enlarged districts by State authority (the first alternative indi
cated by Mort) may be used. The General Assembly could provide for a non-partisan, non-political State redistricting commission, appointed by the Governor from among the State's lay civic leaders and professional educators, provided with an ade
quate staff (on which land economists and rural sociologists should be represented), and empowered to redistrict the State. The end results of the commission's labors could be embodied 
in the form of legislation to be considered and, it may be hoped, adopted by the General Assembly and approved by the Governor. After completion and adoption of the broad reorganiza
tion, the special commission would cease to exist. The statute should probably provide that future adjustments in district boundaries would be made only by the State Department of Education, either upon its own initiative or at the request of the local units concerned. 

A second method of enlarging school districts is to set 
them up on the lines of some other political unit. In Missouri, the only unit at all feasible for this purpose is the county. The preponderance of informed opinion, however, regards the county unit as definitely less desirable than large districts adjusted to the particular needs of the various "natural communities" with no necessary reference to the boundaries of any existing local units." County lines in Missouri are, in fact, now disre
garded in numerous instances, even though the pattern of school 
administration is one of small districts. 

If neither of these methods of outright reorganization is feasible, Mort suggests that the "only alternative is to offer equalization to properly organized districts only and to set up 
all possible facilities in the way of permissive legislation to encourage, under the guidance of the State department, the 

"State Support for Public Schools. Teachers College, Columbia University (New York, 1926), p. 34. 
"'Cf., Morphet, Edgar L., "Principles and Objectives," in Reorganization of School Units, p. 34. Also, Lawrence, op. cit., pp. 56-64; and Moehlman, Arthur B., "The Community School District," in The University of Michigan School of Education Bulletin, Vol. 7, No.4 (Jan., 1936), pp. 49-51. 
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organization of satisfactory local units."·' This alternative means 
continued reliance on local initiative to bring about reorganiza
tion and it is doubtful whether a satisfactory pattern of units 
would emerge even after a long period of arduous effort. 
Meanwhile. some type of State aid (whether called "'equaliza
tion" or other) would almost certainly have to be extended to 
existing small districts. This method might in the end prove 
only a means of postponing or avoiding reorganization. 

It is coming to be generally recognized that "reorganization 
should not be left to local initiative, or lack of initiative ... ,,,, 
Lawler points out ,. that as the State, the creator of local admin
istrative units, contributes a greater amount of support, it 
should make greater effort to secure an efficient and economical 
expenditure of tax funds. By establishing larger local units, 
the State may relieve itself of much direct and detailed control 
which otherwise would be necessary. In this way, the State 
"does not deny local control of public education but rather 
promotes the perfection of it.')IT 

A Suggested Program and Procedure.-A suggested desir
able program and procedure may be stated in summary fashion 
in three major items: 

(1) District reorganization: adopt legislation empowering the 
Governor to appoint a special School Redistricting Commission 
of lay leaders and professional educators in the State. Provide 
the Commission with funds for hiring a staff adequate for the 
task of conducting the thorough investigations necessary in 
planning an intelligent redistricting and for preparing and pub
lishing a comprehensive report to the Governor and the Gen
eral Assembly. The conclusions reached by the Commission 
would lead to the drafting of bills to be presented to the General 
Assembly. The proposed statute would provide for the elimina
tion of all existing school districts and the establishment of the 
districts recommended by the Commission. The life of the Com
mission would end with the presentation of its report and recom
mendations. The statute designed to effectuate the redistricting 
plan should perhaps provide for future alteration of district 
boundaries by the State Department of Education, either on its 
own initiative or at the request of the local districts concerned. 

(2) Financial realineme'nt: (a) Place all general State aid on 
the single basis of the amount required by each enlarged district 
for carrying on a satisfactory fundamental educational program. 

"Mort, op. cit., p. 35. 
""Morphet, Zoc. cit., p. 33. 
"'Lawler, Eugene S., "Report of the Committee on the Relation Between 

Satisfactory School Units and School Finance," in Reorganization oj School 
Units, p. 30. 

"Ibid. 
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All items of school costs, including salaries of personnel, ex
penses incurred for transportation, and building costs, should 
be included in calculating the cost of the satisfactory funda
mental program. Under this plan the State would apportion 
to each approved district an amount equal to the difference 
between (1) the calculated cost of the minimum standard pro
gram and (2) the calculated proceeds of the district property 
tax at a required minimum rate (75 cents or $1) plus any other 
locally collected revenues. 

In the event that State revenues available for school pur
poses should be insufficient in any year to meet the entire appor.:. 
tionment, the State would pay the quota of each district in pro
portion to available revenues. Local units would. of course, 
be permitted to adopt rates in excess of the required minimum 
in order to provide elements not included in the minimum 
standard educational program as defined by the State Depart
ment. The planning of attendance areas, buildings, and trans
portation routes and facilities would be a joint State-local re
sponsibility, with final approval (for State aid purposes) resting 
with the State. The State Department would have authority to 
withhold State aid if attendance units, transportation systems, 
buildings or equipment, or personnel or curriculum failed to 
meet State requirements. No payment of any part of tuition and 
transportation expenses of non-resident students would be made 
by the State.'s 
(b) Another phase of school finance in which improvement 
might well be made is that of administering county 8nd town
ship school funds. It has been suggested that all such funds be 
placed under State control.'S" In default of such action, more 
effective State supervision over local management should at 
least be provided. 
(c) Of great, though indirect, importance in school finance 
is the improvement of property tax administration-especially 
assessment-in the interest not only of efficiency and equity 
as among individuals but also of the fairness of the State aid 
system." 

(3) Administrative control: (a) To promote better-integrated 

'SIn the State of Washington, districts not operating high schools are 
subject to the maximum tax allowable for high school purposes and the 
proceeds are distributed among the high school districts in which students 
from the other districts are enrolled. If Missouri achieved enlarged dis
tricts by the method already suggested, no such device as that used in 
Washington would be necessary in order to achieve equitable distribution 
of costs and to promote consolidation. Otherwise, a device similar to 
Washington's would appear to be desirable in Missouri. 

'S"Brown, Leo. F., Township School Land and Township School Funds in 
Missouri (Ph. D. Thesis, University of Missouri, 1935). 

"See Part V, pp. 101-126. 
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and non-political local administration and supervision, the office 
of county superintendent of schools might well be eliminated."· 
The functions with respect to schools now performed by the 
county superintendent, and many of those performed by the 
county clerk, could be carried on more effectively by adminis
trators in enlarged local districts. 
(b) Moreover, if the full benefits of a reorganization of school 
districts and school finance are to be reaped, it would appear 
desirable to provide for a non-partisan State Board of Education 
appointed by the Governor. The State Board, in turn, would 
choose a State Superintendent of Schools. 

"aSee pp. 94-95. 
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PART V.-REAL PROPERTY TAX ADMINISTRATION 
AND ITS IMPROVEMENT 

However widespread and weighty may be the criticisms 
of the general property tax, there is little doubt that the property 
tax will continue for many years as a major element in the 
State-local revenue system. Substantive modifications such as 
comprehensive classifications of property for taxation or com
plete exemption of personal property, may improve the tax 
from the standpoints of equity and of administrability; but it 
is not the purpose here to discuss the desirability of such meas
ures for Missouri. The purpose, rather, is to direct attention to 
serious defects in the administration of the real property tax 
and to suggest a series of much-needed improvements in the 
administration of this tax. The proposed improvements, which 
are in general similar to proposals advocated or recently adopted 
in other States, are advanced not only in the interest of more 
equitable and efficient tax administration as such, but also in 
the interest of what is believed to be a desirable adjustment in 
land ownership and use. 

That the present pattern of ownership and use of the wild 
lands of the Ozarks is unsatisfactory is generally conceded. Yet 
in many counties large acreages of chronically tax-delinquent 
lands are repeatedly sold at tax sales and thus retain their 
unsatisfactory status indefinitely. Moreover, actual net public 
revenue from much of this land is negligible or even non-exist
ent, for direct costs of repeated assessment and tax-sale adver
tising frequently approach or offset the small amounts ultimately 
collected. Much of the chronically tax-delinquent wild land 
could, therefore, be eliminated from the tax rolls through the 
operation of a tax-reversion law without causing appreciable 
revenue loss to local government. 

Inasmuch as some tax delinquency may be traced to in
equitable overassessment and also to weaknesses in tax collection 
procedure prior to the reversion stage, these defects should be 
remedied at the same time that a tax reversion law is adopted. 
In this section, therefore, consideration will be given to the 
assessment process and its improvement, the fiscal calendar 
and its readjustment, and the collection methods and results, 
before turning to tax collection improvement and land reversion. 

The Assessment Process and Its Improvement 
The Organization for Assessment.-The rural assessment 

district for all but two of the Ozark counties-Texas and Wright 
-is the county itself, and the assessing offic-er in these units is 
the county assessor. In Texas and Wright counties, which 
have township organization, the civil townships (17 in Texas 
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and 12 in Wright') are the rural assessment districts and each 
has a township assessor. 

Additional organization for assessment exists in most cities. 
The two Ozark cities of the second class, Springfield and Joplin, 
have ex-officio boards of appraisement, and the latter city also 
has three city appraisers appointed by the board of appraisement. 
The county assessor is in each case an ex-officio member of the 
board of appraisement and cooperates in the assessment of 
property in the city.' 

In cities of 3,000 to 30,000 population (third class), separate 
city assessors are elected. Smaller cities, those of the fourth 
class, may elect separate assessors. These elected city assessors 
are required to assess property jointly with the respective county 
assessors, and the final individual valuations for city taxes 
must conform to the valuations for county taxes.' 

The statutes provide for the exercise of general supervision 
of assessing officials by the State Tax Commission.' A brief 
assessor's manual is published by the Commission and annual 
conferences of assessors are held,' but there is no close supervis
ion of the assessment process. 

The office of county assessor is a statutory office. Assessors 
are elected at general elections for four-year terms. No tech
nical qualifications are required by law. The assessor, com
pensated by fees, may appoint deputies if he chooses, but must 
pay the deputies from the regular fees. Removal, and appoint
ment of a successor, by the county court are provided for by 
statute.' 

In counties of 40,000 or smaller population, the assessor 
receives a fee of 35 cents for each assessment list and 3 cents 
for each name entered in the real and personal assessment 
books.' Certain other fees for receiving and listing income tax 
returns and for services in connection with the State census of 
agriculture are allowed the assessor. The State pays one-half 
of the fees accruing on account of assessment for the property 
tax and the county pays the remaining half." As ex-officio mem-

'Bradshaw and Garrison, op. cit., p. 20. 
'R. S. Mo., 1929, sec. 6589; Laws Mo., 1935, sec. 6589-A. No cities of the 

first class are found in the Ozarks. 
oR. S. Mo. 1929, secs. 6723, 6779, 6951, 6994. 
'R. S. Mo., 1929, sec. 9854. 
'E~eventh Biennia~ Report of the Missouri State Tax Commission, (1937-

1938), Jefferson City, 1939, pp. 5-6. 
oR. S. Mo., 1929, sees. 9751, 9752, 9755, and Laws Mo., 1931, pp. 358-359 and 

376. 

"Laws of Mo., 1931, pp. 358-359. In the two Ozark counties larger than 
40,000, the fee per list is 25 cents. 

oR. S. Mo., 1929, sees. 10, 133, 12, 357, and Laws Mo., 1931, pp. 358-359. 
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ber of the County Board of Equalization, the .assessor receives $5 per diem during sessions of the Board.' 
In the four counties in which data were gathered for purposes of this study, the annual remuneration of the county assessors (1938-39 average) ranged from $1,275 to $2,248. The amounts in the four counties and the average were: 

Madison $1275 
Wayne 1885 
Reynolds 1910 
Iron 2248 

Average $1830 
Assessors in these counties do not find it necessary to main

tain offices or to devote themselves to the task of assessment the year round and are often employed in other pursuits. In view of these facts and the absence of any requirement of technical qualifications, the position is one of the most attractive in the county government.'· 
The P.rocess and Resul:ts of Rural Assessmen:t.-Annual as

sessment of all taxable property is contemplated under Missouri statutes. Between June 1 and January 1, the assessor "shall call at the office, place of doing business or residence of each person required by this chapter to list property, and shall require such persons to make a correct statement of all taxable property owned by such person, or under the care, charge or management of such person ... "" Real estate as well as personal property must be listed. Individuals who furnish statements are required also to list the value of the properties and sign and swear to the statement.'" . 
The assessor is, of course, not required to follow the statement given by the taxpayer in making the assessment. Usually, however, little or no independent effort is made by the assessor to discover either the amount or "true value" of taxable personal property." Relatively large amounts of personal property are 

'R S. Mo., 1929, sec. 9818. 
IOIt is to be remembered, however, that the fees received by the assessor do not represent net income. Traveling expenses must be paid by the assessor. 
"R. S. Mo., 1929, sec. 9756, as amended by Laws Mo., 1937, pp. 570-571. The following pages concern the administration of taxation of real and personal property, with particular reference to rural counties. A different calendar and somewhat different procedures are used for the tax on merchants' and manufacturers' stocks; and the -railroad and public utility property assessments are made by the State. 
"Ibid. 
"'The law requires the assessor to assess property at its "true value in money at the time of assessment." R. S. Mo., 1929, sec. 9792. 
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never listed in some counties, and usually property in this class 
is assessed at a low ratio to "full value." Some assessors have 
adopted the practice of not taking a list from an individual 
unless the person owns, for example, at least $25 worth of tax
able personalty. Other assessors, following the letter of the 
law, take lists without regard to any minimum and, incidentally, 
thereby increase the amount of assessor's fees. The small result
ing levies, frequently never collected, are in many instances 
less than the assessor's fees. This condition also exists for many 
small tracts of real estate in those counties afflicted with sub
division of wild land by promoters. 

The revenue law requires that a plat book be provided by 
the county court to aid the assessor in arriving at a complete 
and correct listing of taxable lands." The assessor is required 
to examine the individual lists, compare them with the plat 
book, and make "diligent efforts for ascertaining all taxable 
property in his county." An "assessor's book," which is "a com
plete list of all the taxable property [with assessed valuation] 
in his county" is to be made by the assessor and delivered to 
the county clerk on or before January 20 of each year." 

The law does not require the assessor to view the property 
to be valued, and thorough annual inspection of all real property 
is not only not necessary for satisfactory assessment but would 
be impossible of accomplishment with the resources at the com
mand of the county assessor."" 

In actual practice the making of the assessor's "land book" 
usually resolves itself into the copying of the preceding year's 
book with only minor changes the occasions for which have 
come to the attention of the assessor. Some assessors examine 
the records of deeds, but others apparently do not. Annual 
copying of an earlier book makes for an accumulation of errors 
in ownership and descriptions of properties. Additional clerical 
errors are made and perpetuated from year to year. Many prop
erties in the tax books examined were listed and assessed in 
the wrong school district." Thus the resulting current tax book 
is highly inaccurate in its reflection of the ownership, descrip
tion, and location of property. Numerous difficulties in tax 
collection, enforcement of tax liens, and property transfer are 
encountered because of these inaccuracies. 

14R. S. Mo., 1929, sec. 9771 and 9777 and Laws Mo., 1939, sec. 9776, p. 839. 
'"R. S. Mo., 1929, sec. 9778 and 9800. 
'''See page 109. 
lCIt appears that if a taxpayer becomes aware that his property is listed 

in a school district having a rate higher than the rate in the proper dis
trict, the individual will secure an abatement. But if, as happens fre
quently, the home district has a higher rate, the landowner apparently does 
not usually complain. 



RESEARCH BULLETIN 331 105 

Upon receiving the assessor's book, the county clerk pre
pares an abstract of the assessment book showing the aggregate 
assessed valuations of the various classes of property. This ab
stract is forwarded by February 20 to the State Auditor, who 
in turn presents it to the State Board of Equalization." 

The State Board of Equalization, with the aid of the State 
Tax Commission, proceeds "to equalize the valuation of each 
class" of property among the various counties in accordance 
with the board's belief as to the "real value in money" of the 
properties." 

Immediately after action bY' the State Board of Equalization, 
the State Auditor certifies the action of the State Board to the 
county clerk, who is required to transmit a copy of the order 
to the county board of equalization." 

The county board of equalization, composed of the judges of 
the county court, the assessor, the surveyor, and the county 
clerk as secretary without vote, meets on the first Monday in 
April." Either upon its own initiative or upon complaint of a 
property owner, the board may adjust and equalize individual 
assessments. The board is required to maintain the aggregate 
valuation of each class of property at the level ordered by the 
State Board of Equalization." 

Although Missouri statutes provide that taxable property 
shall be assessed at its "true value in money,"'" various studies 
have revealed that, on the average, property is valued for tax 
purposes at only a fraction of market value.'" Hammar reported, 
for example, that the average ratio of assessed to sales value of 
farm real estate in thirteen counties for the years 1927 to 1931 
was 63.9 per cent.'" 

Fractional assessment in and of itself is not, however, a 
bar to satisfactory results from the operation of the assessment 
machinery. If all properties were valued at the same ratio to 
"true value," no complaint on the ground of discrimination 

17R. S. Mo., 1929, sec. 9800. 
"R. S. Mo., 1929, sec. 9863 and 9854. The State Board of Equalization is a 

constitutional body composed of the Governor, Auditor, Treasurer, Secre
tary of State, and Attorney-General. Constitution of Missouri, Art. X, sec. 18. 

"R. S. Mo., 1929, sec. 9865. 
"'R. S. Mo., 1929, sec. 9811. In counties having second and third class 

cities, certain city officials sit as members of the board while assessments of 
city properties are being considered. R. S. Mo., 1929, secs.6589 and 6779. 

21R. S. Mo., 1929, sec. 9812. 
"R. S. Mo., 1929, sec. 9792. 
~'Two of these studies are: National Industrial Conference Board, Inc., 

The Fiscal Problem in Missouri (New York, 1930), and Hammar, Conrad H., 
The Accuracy and Flexibility of Rural Real Estate Assessment in Missouri, 
Missouri College of . Agriculture Research Bulletin 169 (Columbia, 1932). 

"Hammar, op. cit., p. 11. 
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against individual properties could arise. For practical pur
poses, assessment may be said to be reasonably satisfactory 
when all property within a taxing jurisdiction is assessed at 
approximately the same ratio to market value, insofar as mar
ket values can be discovered." In Missouri, where the State 
levies a general property tax and where the system of State 
aid for education is indirectly linked to the size of the local 
tax base, reasonable uniformity of assessment ratios not only 
within each separate local taxing jurisdiction, but also over the 
entire State, is a requirement of equitable tax administration 
and of equitable distribution of State aid funds. 

Again, various studies have clearly indicated extreme vari
ations of assessment ratios both within individual counties and 
from county to county. Hammar reported ratios for individual 
tracts ranging from less than 20 per cent to more than 290 per 
cent." The Conference Board study reported average ratios 
for counties ranging from 31 per cent to 72 per cent on both 
rural and urban real estate.'"' While the fact of inter-county vari
ation becomes less important as the State property tax rate 
declines, the need for effective State supervision to eliminate 
or reduce inter-individual and inter-class variation is undimin
ished. And so long as the growing State aid for education is 
related to tax bases, equitable distribution of these State monies 
appears to make improved State supervision desirable. 

Recently collected data relating to Iron, Madison, Reynolds, 
and Wayne counties point to the existence of assessment dis
crimination against wild or cut-over lands in favor of agricul
tural lands, as well as a wide range of assessment ratios on 
individual tracts within each class (see Table 28). The average 
ratio of assessed values to sale prices of a sample of agricultural 
lands in Wayne is approximately 40 per cent."" The correspond
ing ratio for a sample of cut-over forest land tracts in the same 
county is 143 per cent. Average ratios for wild land tracts in 
the three other counties studied are: Iron, 117 per cent; Madi
son, 112 per cent; and Reynolds, 83 per cent in 1935 and 117 per 
cent in 1937." 

The wild lands of this area are of essentially the same 
character and at the same level of depletion of timber resources. 

2·0p . cit., p. II. 
'·Or, in a system of classification, when all property within each class is 

valued at approximately the same ratio to market value. 
'"'Op. cit., p. 174. 
"Sales prices were those paid by the United States in 1938 and 1939 for 

68 tracts in the Wappapello Reservoir area on the St. Francis River. 
"Sales prices were those paid by the United States during the years 

1935-1939 for tracts incorporated into the Clark National Forest. Two 
averages were calculated for Reynolds County because an increase. in the 
aggregate valuation of lands was ordered by the State Board of Equaliza
tion during the period. 
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Table 28.- ASSESSMENT RATIOS, FOUR OZARK COUNTIES, 1936 

(a) DISTRIBUTION OF ASSESSMENT RATIOS 129 TRACTS 
PURCHASED BY THE U. S. FOREST SERVICE 

IRON COUNTY 

Number Dlsttit!llXiQD 2t. aS~U:~fJm~nt Ratlg~ Size of Tracts of Under 75- 100- 125- 150- 175- 200% & Average in Acres Tracts 75% 99.9% 124.9% 149.9% 174.9% 199.9% over Ratio o to 49.9 33 2 4 15 4 5 1 2 124 50 to 99.9 23 0 6 9 3 1 3 1 126 100 or over ..11.. -L ..l.Q... ...li. .ll. J... -.L -2.... ..llL TOTALS 129 5 40 43 18 12 6 5 117 

(b) DISTRIBUTION OF ASSESSMENT RATIOS, 54 TRACTS 
PURCHASED BY THE U. S. FOREST SERVICE 

MADISON COUNTY 

Number Distribution of Assessment Ratios Size of Tracts of Under 75- 100- 125- 150- 175- 200% & Average in Acres Tracts 75% 99. 9% 124.9% 149.9% 174.9% 199.9% over Ratio 

o to 49.9 18 1 5 7 I 3 I 0 116 50 to 99.9 14 0 3 9 I I 0 0 108 100 or over ...2L ....l... ...L ...lL -.L ...L .-Q.. ...L -1lL TOTALS 54 2 11 31 4 4 I I 112 

(e) DISTRIBUTION OF ASSESSMENT RATIOS, <1935 ASSESSMENTS), 121 TRACTS PURCHASED BY THE U. S. FOREST SERVICE 
REYNOLDS COUNTY 

Number Distribution of Assessment Ratios Size of Tracts of Under 75- 100- 125- 150- 175- 200% & Average in Acres Tr.acts 75% 99.9% 124.9% 149.9% 174.9% 199.9% over Ratio 
o to 49.9 40 15 13 4 5 1 1 1 93 50 to 99.9 24 14 4 4 1 0 0 1 83 100 and over .M... ...u.. .ll. ...L ..L ..L .!L .!L .1.5.. TOTALS 121 62 35 11 6 2 1 2 83 

(d) DISTRIBUTION OF ASSESSMENT RATIOS, 11937 ASSESSMENTS), 
42 TRACTS PURCHASED BY THE U. S. FOREST SERVICE 

REYNOLDS COUNTY 

Number Distribution Or A ssessment Ratios Size of Tracts 01 Under 75- 100- 125- 150- 175- 200% &Average in Acres Tracts 75% 99.9% 124.9% 149.9% 174.9% 199.9% over Ratio 

o to 49.9 19 1 4 5 3 4 1 1 131 50 to 99.9 6 1 2 1 0 2 0 0 105 100 and over -1L --L --L --L -L -.l.. -.JL i J.QL TOTALS 42 4 11 12 6 7 1 1 117 

(e) DISTRIBUTION OF ASSESSMENT RATIOS, 116 TRACTS 
PURCHASED BY THE U. S. FOREST SERVICE 

WAYNE COUNTY 

Number DIstributiQn of Assessment Ratios 
200% & Size of Tracts 01 75- 100- 125- 150- 175- Average in Acres Tracts 99.9% 124.9% 149.9% 174.9% 199. 9% over Ratio 

o to 49.9 30 1 10 10 5 3 1 139 
50 to 99.9 30 0 7 6 10 4 3 154 100 or more -iL -L --2.0... ...lL ...ll. ..:L ..L JJl.. TOTALS 116 2 37 30 27 14 6 143 

If) DISTRIBUTION OF ASSESSMENT RATIOS, 68 TRACTS 
PURCHASED FOR WAPPAPELLO RESERVOIR 

WAYNE COUNTY 

Number 
Size of Tracts of 10- 25- 40- 55- 70- 85- Average in Acres Tracts 24.9% 39.9% 54.9% 69.9% 64.9% 99.9% Ratio 

o to 49.9 31 9 12 5 3 2 0 36 
50 to 99.9 15 2 5 4 2 1 1 44 

100 or more JL -L J... .:L ..i. i ..L ..iL TOTALS 68 15 23 16 9 3 2 40 
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The average price paid by the Forest Service is $2.09 an acre. 
The usual rate of assessment in Wayne County was $3 an 
acre, in Iron and Madison $2, and in Reynolds $1.50 to $2. 

Further disparity of assessment ratios occurs within each 
class of land. The range of ratios for the agricultural lands in 
Wayne County is from 12 per cent to 96 per cent. An insuf
ficient number of sales and inadequate sales data prevented 
calculation of ratios for agricultural lands in the other three 
counties. It is certain, however, that agricultural lands and 
urban real estate are assessed at an average rate far below 100 
per cent. The ranges of ratios for wild lands in the four counties 
are: 

Wayne ____ ___ ___ ___ __ _____ ________ ________ 93% to 239% 
Iron _______________ ___ __________ _____________ 50 % to 231 % 
Madison _____ ___________ ________________ 67% to 206 % 
Reynolds (1935) __________________ --43% to 275% 
Reynolds (1937) _________ ___________ 55 % to 267 % 

Inasmuch as these ratios have as one factor the final valuations 
of individual properties and the other factor is in each instance 
a purchase price based upon a careful appraisal, it is obvious 
that county boards of equalization are in fact not highly ef
fective in removing intra-county discrepancies. Usually no at
tempt is made to review thoroughly the assessor's work, and 
most changes are the result of taxpayers' complaints. 

Recommendations for inter-county equalization are made 
by the State Tax Commission to the State Board of Equaliza
tion. This latter body may accept or reject the recommendations 
or proceed to make adjustments upon its own initiative or as 
a result of requests by taxpayers or officials of the various 
counties. The National Industrial Conference Board study re
vealing county average assessment ratios for real property with 
a range from 31 per cent to 72 per cent (in 39 counties) indicates 
that the process of inter-county equalization does not in practice 
result in the elimination of important differences in assessment 
standards from county to county.'· Isolated instances of very 
large adjustments ordered by the State Board reveal accumu
lated maladjustments of great magnitude. For example, in 1938 
the Board increased the valuation of land in Texas County 
50 per cent and the valuation of town lots 40 per cent." Again 
in 1939 (apparently after the assessor had returned to earlier, 
lower valuations), the Board ordered an increase of 80 per cent 
in farm land and 100 per cent in town lots." 

a·Supra, p. 106. 

'"Journal oj the State Board oj Equalization, 1938, p. I!. 

lt2Journal oj the State Board oj Equalization, 1939, pp. 12-13. 
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These data clearly indicate the need for improved assessment of real estate. A thorough reassessment, to eliminate the existing general discrimination against wild lands and to reduce inequalities of individual assessments is desirable. Any single . reassessment is not, however, a guarantee of satisfactory assess- . ments in the future. Basic reforms are needed in assessment organization and procedure. 
The Improvemen:t of Rural Assessmeni.-'-The county must be considered the minimum area for achieving satisfactory assessment. The township is too small to permit the employment of technically qualified, full-time assessors. Moreover, general local government in organized-township counties is relatively so much more expensive than in other counties that elimination of township organization is advisable." Duplication of assessment machinery by incorporated rural places classified as cities is another source of needless expense. Valuations for town purposes should be, and are legally required to be," equal to the valuations for county purposes. In practice, one assessor often relies on the other; but both are paid for work which need be done, and often is done, by only one official. No good reason is apparent for a continuation of this costly overlapping assessment organization. Only one assessor, the county assessor, is needed. Deputy county assessors, responsible to the county assessor, should be appointed in those counties where the task of assessment is too large for one individual. 

The achievement of satisfactory assessment depends primarily upon the selection and retention of technically qualified assessors. Experience in the United States has demonstrated that well-qualified assessors are unlikely consistently to be chosen and retained if the method of election is used. Students of administration are virtually unanimous in their recommendation that assessors be appointed under a merit system rather than elected. Appointment of assessors as well as other administrative officials of the county is proposed in connection with the internal reorganization of county government discussed earlier in this study"· The assessor should be placed upon a salary basis and be required to devote full time to assessment and to the development and maintenance of adequate records 
of property ownership and values. 

The annual viewing of all real property preparatory to assessment is, as has already been pointed out," unnecessary. Continuous assessment, involving a thorough revaluation of a 

'''Supra, pp. 27 and 67. 
"'R.S. Mo., 1929, sees. 6589, 6779, and 6994. 
"'Supra, pp. 66-81. 
""Supra, p. 104. 
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portion (e.g., one-third) of a county each year and involving 
the maintenance of adequate, up-to-date recOrds of ownership, 
is sufficient. Individual properties should be reassessed out of 
turn whenever such revaluation appears necessary for equitable 
taxation. 

State supervision of locally appointed assessors should be 
extended and strengthened. Supervisors should be appointed by 
the State TaxCommission (or by a State Local Government Com
mission) to maintain continuous contact with local assessors in 
order most effectively to aid the local official and to enforce 
requirements of approved methods of assessment.'·' Mere roll
copying methods should be eliminated. Separate valuation of 
land and improvements and full-value assessment should be 
required. The utilization of soils maps, contour maps, lan.d 
classifications, aerial photographs, and similar aids to accurate 
assessment should be encouraged and required as satisfactory 
techniques are developed. Tax maps and ownership records 
should be kept up-to-date, and all sales and other data neces
sary or useful in accurate assessment should be continuously 
collected and filed." . 

If the work of original assessment is well done, the need 
for intra-county and inter-county equalization is minimized. 
Nevertheless, it is essential that a local equalizing agency such 
as the county board of equalization continue in existence. 
But there appears to be little reason for the continuation of both 
the State Board of Equalization and the State Tax Commission. 
Political expediency inevitably plays a considerable role in the 
actions of an elected ex-officio group such as the State officials 
who make up the State Board of Equalization, the body at pres
ent having final authority in matters of inter-county equaliza
tion." With a reorganization and strengthening of the State Tax 
Commission (or the creation of a State Local Government Com
mission), the State Board of Equalization might well be elim
inated. 

The Fiscal Calendar and Its Readjustment 
Of coordinate importance with the improvement of the 

organization for, and methods of, assessment are the shortening 

'·'The methods and results of State supervision of assessment in other 
states are thoroughly discussed by Joseph D. Silverherz in The Assessment 
of Real Property in the United States (Sp. Rept. No. 10, N. Y. St. Tax 
Comm., Albany, 1936). The experience of Wisconsin (pp. 122 ff.,225 ff. and 
309 ff.) is especially instructive. 

37Recent discussions of needed reforms in assessment may be found in 
(1) National Association of Assessing Officers, Assessment Principles (Re
vised Edition, Chicago, 1939) and (2) Allen, H. K., Tax Collection Pro
cedures: Land Use Implications and Administrative Problems, United States 
Department of Agriculture (Washington, 1939). 

"Ct., Hammar, op. cit., p. 58. 
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of the tax calendar and its synchronization with the requirements of budgeting and expenditure. 
Defects of :the Present Fiscal Calendar.-Under present law, taxes do not become delinquent until 19 months after the' date of original assessment, and more than ten years may ' elapse between the assessment and the issuance of a tax title to delinquent properties. The excessive length of the tax calendar is a primary obstacle to effective collection of taxes. 
A summary of the tax calendar is presented below. 

Tax Calendar-Missouri Counties 
June 1 (1940) to January 1 (1941)-Assessment (as of June 1). 
January 20 (194I)-Assessment book delivered to County Clerk. February 20-Abstract of assessments forwarded to State Audi-

tor by County Clerk. 
February (last Wednesday)-State Board of Equalization con

venes. 
April (first Monday)-County Board of Equalization convenes 

for equalization. 
April (fourth Monday)-County Board of Equalization convenes 

for appeals. 
May (usually during May term of County Court beginning on 

first Monday)-County Court fixes tax rates and makes 
levies. 

August 1 (approximately)-Tax book delivered to county col
lector after taxes are extended by county clerk. 

January I (1942)-Delinquent date for taxes. 
July I-Last day for completing consolidated back tax book 

. by collector. 
November (first Monday)-Sale' (optional) by county collector 

of certificates against delinquent real estate. 
Two years after sale (but immediately if sale follows third or 

subsequent offer)-Issuance of a tax deed by county 
collector. 

A tax calendar of such length is particularly disadvantageous in the taxation of personal property, which is frequently removed from the taxing jurisdiction during the period between the assessment date and the delinquency date. It is also disadvantageous in the taxation of real estate in timbered regions such as the Ozarks, where tracts are often stripped of timber by their owners and then "let go for taxes." Burning and stealing during the interval between assessment and delinquency or tax sale also interfere with and prevent collection. 
A second defect of the present tax calendar is that it is not well adapted to the requirements of budgeting and expenditure. The present budget law requires that the first item on the 
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docket of the county court at its February term shall be the 
consideration and adoption of a budget for the year:1O Reference 
to the tax calendar shows that neither the County Board of 
Equalization nor the State Board of Equalization has by this 
time performed its duties with respect to the tax base of the 
county. Moreover, the rates of the county levies, usually fixed 
in May, are made long before the county court knows what the 
tax base for the year is to be. This condition follows from the 
fact that in practice the State Board of Equalization does not 
act upon the valuations of many railroad and public utility 
enterprises until the last quarter of the calendar year." Inas
much as important portions of the tax bases of most counties are 
found in railroad and public utility valuations, which have been 
subject to considerable variation from year to year, it is obvi
ous that the figures in the February budget may be far wide 
of the mark. 

Proposed Readjustments.-A considerably shortened fiscal 
calendar, in which the tax and budget phases are better synchron
ized is indicated below. 

Proposed Fiscal Calendar 
Feb. I-July 15, (1941): Assessment; making tax books and ab-

stract. 
July 15-Aug. 15: Local equalization. 
July 15-Sept. 15: State equalization. 
November 15-Dec. 31: Extend taxes. 
Jan. 1 (1942)-Taxes due, 1st installment. 
Feb. I-Taxes delinquent, 1st installment. 
July I-Taxes due, 2nd installment. 
August I-Taxes delinquent, 2nd installment. 

Sept. 15 (1941): Expenditure estimates to county budget officer 
October I-Budget officer's budget proposal to county board of 

commissioners for consideration and amendment. 
October 15-Publication of abstract of proposed budget 
November I-Hearings on proposed budget 
November 15-Adoption of budget and levy of taxes 

Under this plan, original assessment would be made as of 
February 1 and the assessor would be required to complete his 
work and prepare an abstract not later than July 15. Local 
and State equalization would be completed by September 15. 
On this date the county budget officer would have in his hands 
the expenditure estimates from the county officials and would 
also have before him a statement showing the amount of the 
tax base as finally certified by the State Tax Commission. The 

"'Laws oj Mo., 1933, p. 340, sec. 8. 
4lJournal of the State Board oj Equalization, 1938. Same, 1939. 
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proposed budget, drawn up with accurate information concern
ing the tax base for the year, could be a much more nearly adequate financial plan. Knowledge of the size of the tax base 
before making the budget is particularly important in counties which must impose the maximum tax rate permitted by the constitution. 

Adoption of the budget, after public hearing, would take place on November 15. The first installment of the tax payment 
would be due January 1 and become delinquent February 1, with the second installment due July 1 and delinquent August l. 

This rearranged calendar would have the further advantage of bringing funds to the county treasury near the beginning of 
the fiscal year instead of at the end as at present. Such a system would in many counties eliminate the present necessity for the costly protesting of nearly all warrants on the county revenue fund . . The payment of interest on protested warrants is a rela
tively serious burden for the poorer Ozark counties, approaching in some counties $1,000 a year on current warrants only. 

An obvious difficulty arises in making the shift from payment of taxes at the end of the year to payment half at the beginning and half at the middle of the year. Probably the most reasonable method of making the shift would be to provide 
that for one year the tax payments would be due six months earlier than at present, but six months later than under the 
new plan. The schedule of payments during an assumed trans
ition period would be as follows: 
January 1, 1941-1940 taxes delinquent. 
July 1, 1941-First installment of 1941 taxes due (delinquent 

August 1). 
Januar'y 1, 1942-Second installment of 1941 taxes and first 

installment of 1942 taxes due (delinquent February 1). 
July 1, 1942-Second installment of 1942 taxes due (delinquent 

August 1). 
Counties on a cash basis and with substantial cash balances would be enabled to make smaller levies during the transition 
year than during other years. 

Tax Collec:l:ion Methods and Results 
Procedures in Collection.-As soon as the county clerk has 

extended the taxes, the tax book is completed and is immediately delivered to the collector of the revenue. This delivery 
is made, as a rule, early in August, for the extension of taxes must be completed within 90 days after final adjustment and 
equalization of the assessor's book, which usually has been completed during the last week in April or the first week in 
May." 

"R. S. Mo., 1929, Sees. 9876, 9880, 9813. 
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Upon receipt of the tax book by the collector, taxes are 
payable at the collector's office. Provision is made by statute 
that the collector may meet the taxpayers at various convenient 
places in the county to collect their taxes, but in most counties 
the collector has been relieved of this duty by orders of the 
respective county courts. The collector is required to send a 
statement by mail to all nonresident taxpayers giving the 
amount of taxes against any real property owned in the county. 
He must also give a similar statement to any person applying 
for one. Otherwise, it is the duty of the taxpayer of the county 
to find out the amount and to pay his taxes upon his own initia
tive at the office of the collector. In practice, therefore, the 
collector is a "receiver" of taxes instead of a collector." 

If the tax book is in the hands of the collector by the 
middle of August, as it should be if the prescribed schedule is 
maintained, there are four months during which taxes may be 
paid before they become delinquent. Actually, however, rela
tively few payments are made until the latter part of November 
and December; a rush usually develops during the last few days 
of December. 

The proportion of current property taxes collected before 
delinquent ranges from slightly more than 50 per cent to a 
little more than 90 per cent." The average ratio for the 48 Ozark 
counties is 76.5 per cent and for the other 67 counties 80.9 per cent. 
The average of all county ratios is 79.1 per cent. A distribution 
of ratios is shown in Table 29. These data indicate that the 
current collection ratio is somewhat lower in Ozark counties 
than in other counties. 

Table 29.- DISTRIBUTION OF PERCENTAGES OF PROPERTY TAXES COLLECTED, BEFORE 
DELINQUENT, MISSOURI COUNTIES, 1937* 

County Less than 65- 70- 75- 80- 85% & 
Group 65% 69.9% 74.9% 79.9% 84.9% over Total 

Ozark 4 9 14 9 48 

Other 0 4 2 17 37 7 67 

l:.Qta.l. 4 13 7 31 44 16 115 

* Data from Report of the State Auditor, 1937-1938, p. 520. 

Taxes whi.ch are unpaid by January 1 become delinquent 
as of that date. Penalties accrue at the rate of 1 per cent a 
month, with a maximum of 10 per cent a year." 

Five methods exist for erasing the State's lien against real 
property on account of delinquent taxes: (1) The tax and penalties 

<SR. S. Mo., 1929, Sees. 9908 and 9912, and Aurora ex reL. Lindsay, 146 Mo. 
509, 520, 48 S. W. 642. 
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may be paid by the property owner at any time before public 
sale of the lien by the county collector. (2) If the tax remains 
unpaid and no action is instituted by the collector within five 
years after delinquency, no p"ro~~eding commenced thereafter 
is valid and such tax is no l~hger the basis for a lien;" the tax 
is charged off the back tax book. (3) The tax and penalties 
may be compromised by the county court if "it shall appear 
... that any tract of land or town lot ... is not worth the amount 
of taxes, interest and cost due thereon . . . or . . . would not 
sell for the amount of such taxes, interest and COSt."47 (4) The 
county court may "correct any errors . . . of valuation, . .. own
ership, double assessment, . . . or otherwise" by ordering an 
abatement of the erroneously imposed taxes." (5) The county 
collector may sell a "tax certificate" evidencing the lien at a 
public sale .. " 

The methods of voluntary payment by the owner and 
erasure by virtue of the operation of the statute of limitations 
require no comment at this point. Inasmuch as the discussion 
of compromise, abatement, and tax sale is necessarily lengthy 
and is, moreover, closely related to later topics, the treatment of 
these procedures will be deferred to a succeeding section. 

Analysis of T-ax Payment in Four Counties.-As has already 
been indicated, current collections of property taxes in many 
counties fall far short of the amounts levied. The ratios of 
currently collected taxes on real estate to levies on real estate 
during the period 1932-1939 in Iron, Madison, Reynolds. and 
Wayne counties are given in Table 30. The 8-year average ratio 
varies from 58 per cent in Reynolds County to 80 per cent in 
Madison County. The low ratios in Reynolds (and Wayne) 
are largely reflections of the attitudes of owners toward tax 
payment on low quality lands. 

Despite low ratios of current collections, however, much 
larger proportions of original levies are ultimately collected. 
Both voluntary payment of delinquent taxes and sale of tax 
liens increase collections after delinquency. Estimates of "final 
collection ratios" in four counties, based upon 1932.-1938 data, 
indicate that probably a minimum of 90 per cent of the original 
levies on real property is ultimately . collected (Table 31). 

"Report of the State Auditor, 1937-1938, page 520. These ratios, for 1937 
taxes, are somewhat higher than the corresponding ratios for real estate 
only (which are not calculated or published by the State Auditor), because 
of the high current payment ratio for railroad and public utility taxes. 

+> R. S., Mo., 1929, sec. 9914 and Laws of Mo .• 1933. p. 425. (sec. 9952). 
('Laws of Mo., 1935. p . 405 (sec. 9961) . 
• fLaws of Mo., 1933, p. 425 (sec. 9950). 
"Laws of Mo., 1933. p. 424 (sec. 9946). 
"Laws of Mo .• 1933. p. 425 (sec. 9952-A). 
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Table 30.- PERCENTAGES OF REAL PROPERTY TAX LEVIES COLLECTED BEFORE 
DELINQUENT IN MADISON, IRON, REYNOLDS, AND WAYNE 

COUNTIES, 1932-1939* 

Year Per!:!ln!ag!ll> QQl!!l!:t!ld 
Iron Madison Reynolds Wayne 

1932 67 79 49 48 

1933 65 77 56 61 

1934 68 79 62 65 

1935 68 77 61 61 

1936 66 79 57 61 

1937 67 81 59 65 

1938 66 82 61 64 

1939 ~ M §l ~ 

8-year 
average . 67 80 58 62 

* Data derived from county collectors ' annual settlements filed in .office of State 
Auditor . 

Table 31.- REAL PROPERTY TAX COLLECTION RATIOS, FOUR OZARK 
COUNTIES, 1932-1939* 

a-year Average Estimated 
Cnrrent Collection Final Collection 

County Ratio Ratio 

Iron 67 .1% 94. 9% 

Madison 79.7% 98.7% 

Reynolds 58.5% 91.0% 

Wayne 61.6% 94.2% 

* Data derived from county collectors' annual settlements filed in office of 
State Auditor. The figures for current collection ratios involve no esti
mates . To estimate "final collection ratios," there was added to the a
mount of current collections (1) the estimated amount of levies made dur
ing the period which were collected delinquent during the period and (2) 
the amounts of levies made during the period which it is estimated would 
be collected after the end of the period. These two adjustments were 
made with back tax collection ratios derived from the collectors' annual 
settlements during the 8-year period. . 
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An attempt was made, through a study of tax collections on sample sections of good and poor land in the four Ozark counties, to discover the degree to which quality of land affects tax payment (Table 32). Levies for the :J"ears 1932-1938 were compared with collections as a result of those levies to the end of 1939. The resulting collection ratios for the better lands were all above 90 per cent, rising to 96.4 per cent in Iron County. The wild lands, on the other hand, paid only slightly more than 60 per cent of levies in Wayne and Reynolds counties and. as much as 83.8 per cent in Madison County.'· The fact that a high proportion of the wild land in the latter county is owned by 

Table 32.- TAX COLLECTIONS FROM SAMPLES OF GOOD AND POOR LAND, FOUR OZARK • COUNTIES, 1932-1938* 

Taxes Paid Taxes Total 
Before Paid Taxes County and CIMS of Land Taxes Levied Delinquent Delinquent Paid 

run. 
24 High Valuation Sections $ 54,598.20 $ 40,787.34 $ 11,862.30 $ 52,649.64 

100% 74.7% 21.7'!i 96.4% 

40 Low Valuation Sections 7,082.20 3,071 .59 2,617.23 5,688.82 
100% 43.4% 36.9% 80.3% 

~ 
24 High Valuation Sections 20,246.16 14,560.94 3,831.02 18,391.96 

100% 71 .9% 18.9% 90.8% 

39 Low Valuation Sections 6,501. 74 3,369.53 2,078.24 5,447.77 
100% 51.8% 32.0% 83.8% 

RWJlllM. 
21 High Valuation Sections 22,987.39 14,571.95 7,313.75 21,885.70 

100% 63.4% 31.8% 95.2% 

36 Low Valuation Sections 7,000.34 3,022.55 1,395.09 4,417.64 
100% 43 .2% 19.9% 63.1% 

~ 
12 High Valuation Sections 15,081.85 9,252.82 4,885.89 14,138.71 

100% 61.3% 32.4% 93.7% 

30 Low Valuation Sections 8,608.01 2,995.31 2,305.84 5,306.52 
100% 34.8% 26.8% 61.6% 

* Data derived from tax books of counties. All delinquent payments made before January 1, 1940, were included. No lands within present boundaries of Forest Service purchase units were included in the samples. 

resident farmers and is directly associated with their indi
vidual operations partially explains the higher collection ratio. Moreover, past and present mining operations in Madison and Iron counties influence owners toward payment of taxes upon 
lands which may some day prove valuable. 

""It is to be noted that the final collection ratios will be somewhat larger than the percentages based upon collections to the end of 1939, for additional taxes are paid delinquent. 
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That the problem of land tax delinquency and losses has 
been more important in the last decade than in the latter part 
of the 1920's is indirectly indicated in Table 33. Both current 
and cumulated collections on wild lands were substantially 
higher during the period 1925-1938, taken as a whole, than during 
the years 1932-38. The fact of poorer tax collections on wild 
lands outside Forest Service purchase units since 1932 indicates 
that the collections on lands purchased by the Forest Service 
would also have been smaller if the lands had remained in 
private ownership. The tax loss due to Forest Service purchase 
is, therefore, smaller than would be shown by a study of tax 
collections during a period before collections were influenced 
by Forest Service acquisitions. 

Table 33.- COMPARISON OF TAX 'COLLECTION RATIOS FOR SAMPLES OF WILD 
LAND IN THREE COUNTIES FOR TWO PERIODS, 1925-1938 and 

1932-1938* 

Total Paid to 
Paid Current c January 1. 1940 

County 1925-38 1932-38 1925-38 1932-38 

Iron 66.6% 43.4% 87.8% 80.:)% 

Madison 54.9% 51.8% 87.4% 83.8% 

Reynolds 57.8% 43.2% 78.4% 63.1% 

Wayne 34.8% 6~.6% 

* Data derived from tax books of counties. All delinquent payments made before 
January 1, 1940, were included. No lands within present boundaries of Forest 
Service purchase units were included in the samples . Because several of the 
earlier tax books in Wayne County were lost, no ratios for the longer period 
could be calculated. 

The ratios for Wayne and Reynolds counties indicate that 
in those parts of the poorer Ozark counties which are not 
directly affected by Forest Service purchases or mining possi
bilities, approximately two-thirds of the levies on wild lands are 
ultimately collected. On the other hand, nearly 100 per cent of 
the levies on the better lands is collected ultimately. Tax losses 
on good lands are, therefore, no problem at alL Losses on wild 
lands, though one-third of the levies on those lands, are not 
large relative to levies on all real estate. Such tax losses on 
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wild lands do not constitute a serious financial problem for 
county government but do emphasize the existence of malad
justments. in assessments and in land use. 

Compromise and Abatement.-In default of voluntary pay
ment of a delinquent land tax levy, action is nearly always 
begun by the county collector or the county court to prevent 
tax loss because of the operation of the statute of limitations. 

As was pointed out earlier, the county court is authorized 
by statute to compromise real property taxes if the judges 
believe the property is not worth, or would not sell for, the 
accumulated taxes and penalties. Little or no use of this power 
is made in many counties, but in others the volume of taxes 
charged off by reason of compromise is of some importance. 
The number of compromises and the amounts involved in Iron, 
Madison, and Wayne counties in recent years have been negli
gible. In Reynolds County, however, the county court record 
reveals 164 compromises involving a tax loss of $7,770 during 
the six years 1934-1939 (Table 34). The amount lost was a little 

Table 34.- REAL PROPERTY TAX COMPROMISES, REYNOLDS COUNTY, 1934-1939' 

Average 
Number Number of Number Amount of Taxes Lost Percent of 
of Com- Years' Taxes of Acres Delinquent By Com- Compromised 

Year promises Compromlsecl Involved Taxes Due promis es Taxes Lost 

1934 25 2.6 106,116 $ 6,293 $ 3,149 50.0 

1935 20 3.5 4,612 835 418 50.1 

1936 7.0 40 43 29 49.8 

1937 13 3.6 18,280 2,328 1,193 51.2 

1938 1.0 174 54 27 50.0 

1939 104 3.6 30,414 4,866 2,954 60.7 

6 years 164 3.4 159,636 $14,419 $ 7,.770 53.9 

, Data from county court record. It Is to be noted that all county, State, and school district taxes are In-
cludecl In these figures. 

more than one-half the amount of the original levies involved in 
the compromises. Taxes on almost 160,000 acres were compro-

. mised during the period. The 164 compromises were arranged 
with 44 different individuals and companies, a number of names 
occuring in several different years. Moreover, two individuals 
and two companies were able to compromise taxes on 126,705 of 
the 160,000 acres involved in all compromises and were thereby 
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enabled to avoid payment of $4,828 of taxes, or 62 per cent 
of the total amount lost by governmental units through com
promise. 

The amounts lost by the county, the State, and the school 
districts are not great and may, in fact, be smaller in the short 
run than if tax liens on the properties were offered and sold. 
Nevertheless, the method of compromise may be' abused and 
may encourage non-payment of taxes in the hope that a com
promise may later be arranged with the county court." 

All but a small part of the compromises involved only wild 
lands. If a State reversion policy"\ should replace the present 
practice of keeping chronically delinquent wild lands in private 
ownership and on the tax rolls, compromise would be an obvi
ously incongruous procedure. Tax compromise on wild lands 
encourages undesirable speculation and could be used to block 
the operation of a reversion law designed to bring delinquent 
wild lands into public ownership. 

Abatement of taxes, as opposed to compromise, involves 
merely the correcting of errors on the tax books by court order. 
The majority of abatements in recent years in the four counties 
investigated was the result of listing properties in the wrong 
school district or levying taxes on lands acquired earlier by 
public agencies. Although large numbers of abatements indicate 
carelessness in tax administration, no basic problem ~rises in 
connection with the abatement procedure. 

The Reynolds County court, in addition to making ordinary 
compromises and abatements, has in recent years ordered the 
abatement of all taxes on lots in two townsites, Garwood and 
Fruit City, both speculative real estate promotions. The amounts 
thus marked off the tax books during the period 1934-1939 
total $5,676. Assessor's fees for these tracts paid by the county 
and the State during the six-year period amounted to approxi
mately $:3 ,060, and assessment lists and current and back tax 
book requirements added appreciable amounts to the cost of 
assessment. The townsites are nothing more than wild land 
which should never have been subdivided. Apparently no set
tlement has taken place on either site, though approximately 
one-half of the 8,200 lots appear to have been sold by the pro
moters. Continued annual assessment of these lots is legally 
correct but in practice results in an annual loss of somewhat 
more than $500 to the county and the State. An attempted sale 
in 1929 to satisfy judgments on tax liens failed because there 

"Cj., Audit oj ReynoLds County (1935-1936), Forrest Smith, State Auditor, 
p. 15-D. 

"Injra, pp. 124-126. 
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were no bidders. The cost of advertising under present tax sale procedure is too great to permit the county even to attempt collection by offer of tax certificates at the annual tax sales. Apparently only an adequately constructed reversion law could insure the legal elimination of such lands from the tax rolls and the avoidance of the dead loss represented by the annual cost of assessment." 
This problem of non-taxpaying subdivided rural lands is, of course, not confined to Reynolds County. Iron, St. Francois, Carter, and other counties have similar areas. In some instances such properties have merely been omitted from the tax rolls. 
The Tax Sale and Its Results.-In the event that delinquent 

taxes are not paid in full, compromised, or abated, the county collector may offer tax-lien certificates at a public sale within five years after delinquency. The sale must begin on the first 
Monday in November, and a list of delinquent lands must be published three times in three consecutive weeks before the sale." 

If an amount at least equal to taxes, interest, and costs accumulated against a tract is not bid at the first offering, the law provides that the tract shall again be offered at the next sale of delinquent lands. If at the second offering no bid is as large as or larger than the then delinquent taxes, interest, and costs, a third offering, at the next tax sale, is provided for in the statute.'" The collector is directed to sell to the highest bidder 
at the third and subsequent offering, even though the bid does not cover taxes, interest, and costs." 

A "certificate of purchase" is issued to the successful bid
der at the first or second offering. The owner, or any other person with an interest in the property, may within two years "redeem" the land by paying to the county collector, for the benefit of the purchaser, the full sum of the purchase money, subsequent taxes paid by the purchaser, and interests and costs. 
If the property remains unredeemed at the end of two years, the holder of the certificate may apply to the collector for a tax deed. Such a conveyance, "which shall vest in the grantee an absolute estate in fee simple," is executed by the collector in the name of the State, provided that all taxes accrued against 
the property since the sale of the certificate have been paid." 

r"'Infra, pp. 124-126. 
"Laws of Mo., 1933, p. 425 (sec. 9952a), and Laws of Mo., 1935, p. 402 (sec. 9952b) . 
""Although the law states that "tracts of land or lots" shall be offered for sale, only tax lien certificates are in fact sold at first and second offerings. 
"Laws of Mo., 1933, p. 425 (sec. 9953) • and Laws of Mo., 1939, p. 850 (sec. 9953a) . 
'"Laws of Mo., 1933, p. 425 (sec. 9953d-9957c). 
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Since 1939, a purchaser at a third offering "shall be en
titled to the immediate issuance and delivery of a collector's 
deed and there shall be no period of redemption from such 
sales.'''· 

A comparison of the results of tax sales in Madison and 
Wayne counties during the 4-year period 1935-38 (Table 35) 
reveals an apparently satisfactory operation of the tax sale 
system in Madison County, but obviously unsatisfactory results 
in Wayne County. Nearly all the small number of tracts offered 
in Madison County were sold, the total of the purchase prices 
was greater than the taxes and penalties due on the tracts 
purchased, and the loss on tracts sold at third offer was only 
$90 during the four years. In Wayne County, however, only 
31 per cent of the 1,967 tracts and 32 per cent of the 282,000 
acres offered were actually sold, and the loss on tracts sold on 
third offer was $30,475 or 82 per cent of the total amounts due 
on these tracts. 

Table 35. - TRACTS OFFERED FOR SALE AT TAX SALES, TRACTS PURCHASED, AND COMPARISON 
OF PURCHASE PRICES WITH TAXES AND PENALTIES DUE ON TRACTS 

PURCHASED, MADISON AND WAYNE COUNTIES, 1935-1938* 

Number of Taxes and Number of Taxes and Loss on 
Tracts Acres in Penalties Due Acres in Penalties Due Tax Sale Tracts Sold 

County Offered Tracts on Tracts Tracts Tracts on Tracts Purchase at 
and Year For Sale Offered Offered Sold Purchased Purchased Price Third Offer 

~ 

1935 25 1,588 $ 578 25 1,588 $ 578 $ 696 
1936 40 2,855 991 40 2,855 991 973 90 
1937 48 5,110 1,504 48 5,110 1,504 1,640 
1938 ..a. .u.u. 1.ll7. M- um.. 1..llli. ~ ---
Total 164 14,465 $ 4,610 151 13,744 $ 4,268 $ 4,561 $ 90 

~ 

1935 531 80,504 25,591 108 12,800 4,518 4,732 
1936 523 69,885 35,685 40 5,874 3,417 848 2,514 
1937 591 79,054 45,462 378 51,123 29,252 4,452 24,810 
1938 22L JkllL ....2.l..liL ......M... ....aMai. ~ ....Ma a.lii! 

Total 1,967 282,060 $ 127,853 616 90,291 $46,329 $16,123 $ 30,475 

From collectors' tax s.ale records. inCludes only tracts of rurallandj no town lots. 

Several circumstances may be cited in explanation of these 
. widely different results. The wild land of Wayne County is, or 
is believed to be, merely rocky Ozark hill land; in Madison, on 
the other hand, minerals of some value have been found in 
various parts of the county, and the speculative value of wild 
land in the area appears to have been generally enhanced as a 
consequence. Moreover, a somewhat larger proportion of the 
wild land is included in farms in Madison than in Wayne, and 

"Laws of Mo., 1939. p. 850 (sec. 9953a). 
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the farmer-owners of the better lands nearly always pay taxes 
on their entire holdings, including the uplands. It appears also 
that a number of Madison County tracts on which taxes were 
delinquent for five years were not offered for sale; but tracts 
similarly tax-delinquent in Wayne County were offered. 

Similar data for Reynolds County, gathered by other in
vestigators:" reveal that tax sales in that county have usually 
been even less successful than in Wayne, and it appears from 
other evidence that most Ozark counties have had experience 
with tax sales more nearly like that of Wayne than that of 
Madison. . 

In any event, the tax sale method of enforcing tax liens 
is costly, cumbersome, uncertain, widely ineffective, and has 
encouraged tax avoidance. In Wayne County, for example, the 
previous owners of 122 tracts which were sold on third offer 
in 1937 were enabled to "redeem" the lands by paying only 
approximately 10 per cent of the accumulated taxes and pen
alties. There is little doubt that the real purchasers of many 
"third offer" tracts are the owners themselves. These owners 
may thus "buy back" their properties for a small fraction of 
the accumulated delinquent taxes. 

In an effort to prevent such practices, the General Assembly 
by a statute of 1939" (1) eliminated the privilege of redeeming 
properties sold at a third or subsequent offering; (2) provided 
that in the event the "real purchaser ... shall be the owner," 
no collector's deed should be issued until the full amount of 
delinquent taxes, penalties, interest, and costs has been paid; 
and (3) provided for the discretionary appointment of a county 
trustee to bid for third-offer tracts and "to purchase at such 
sales all lands or lots necessary to protect all taxes due and 
owing and prevent their loss to the taxing authorities involved 
from inadequate bids." Properties purchased by the trustee 
are to be sold by him upon order of the county court. Although 
experience alone can determine the practical value of these 
provisions, it now seems probable that they will prove to be 
merely ineffective gadgets added to an already cumbersome 
and uneconomical tax sale mechanism. 

An important source of practical and legal difficulties lies 
in the possibility that several certificates of tax liens against a 
single tract may be outstanding in the hands of different in
dividuals at the same time. This possibility opens the door for 
endless confusion in attempts to redeem and in determining the 
validity of titles. 

OOSilkett, op. cit., pp. 48-52. 

"'Laws of Mo., 1939, p. 850. 
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Although the Jones-Munger Act of 1933, which instituted 
the present tax sale procedure, provides that the collector's 
deed "shall vest in the grantee an absolute estate in fee simple,"u, 
tax titles are nevertheless generally regarded as weak evidences 
of ownership. Few cases involving tax titles acquired under the 
Jones-Munger Act have been reported, but with abundant op
portunities for the kinds of procedural defects which in the 
past have been a basis for invalidating tax titles, it can hardly 
be said that a collector's deed conveys a good title." An action 
to quiet title is relatively costly and for this reason is rarely used 
in connection with low-value lands." In summary, Missouri tax 
collection procedure is cumbersome, costly, and relatively inef
fective in securing payment of taxes on huge areas of Ozark 
lands. Speculation and tax avoidance are encouraged by dilatory 
practices of some collectors, by the institution of the tax com
promise, and by an almost absurd tax sale procedure. There 
is a distinct need for a thorough revision of the entire law of 
tax collection, not only to provide fair and effective methods of 
collecting taxes on lands capable of bearing taxes, but also to 
bring about the permanent reversion to the State of chronically 
delinquent lands. 

Tax Collection Improvemen:t and Land Reversion 

Improved Methods of Tax Colleciion.-Four major adjust
ments may be suggested for improving tax collection methods 
and procedures in Missouri: (1) shorten and rearrange the tax 
calendar along the lines already proposed; (2) provide for tax 
payment in two instalments, the first to be due January 1 and 
delinquent February 1 and the second to be due July 1 and 
delinquent August 1; (3) eliminate entirely the institution of 
the tax compromise; and (4) replace the present tax sale pro
cedure by a blanket in rem foreclosure method of effecting re
version of tax delinquent lands to the State. 

The first three of these items have already been discussed." 
The fourth, which is the most important from the standpoint of 
improving the status and use of Ozark lands, requires more 
extended discussion. 

Reversion and Public Management.-Several million acres 
of Ozark lands nominally owned by private persons are neither 
managed nor protected by their nominal owners. Burning, 

"'Laws of Mo., 1933, p. 438, sec. 9957. 
"Insufficient consideration has been another, and perhaps the most im

portant, ground recognized by the courts in invalidating tax titles. 
·'Conversely, it is of course true that the cost involved in attacking tax 

titles to low-value lands acts as a deterrent of such actions. 
"Supra, Pl). 112-113 and 119-121. 
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indiscriminate timber cutting, and uncontrolled grazing make 
for progressive deterioration of the land. Much of the area is held by speculators, who seek to "unload" upon the unwary. The net tax contribution of these lands is extremely small and 
in some areas is actually non-existent. 

In these circumstances, it would appear that the public 
interest in the socially effective use of natural resources should justify the State in asserting its legal power to repossess such lands and place them under public management for improved use and conservation. If the owner is unwilling or unable to protect the land or to pay fair taxes upon it, no reasonable objection can be raised to assumption of ownership by the State. 

In an increasing number of States, more effective tax reversion laws are being adopted. Recent examples are found in Oregon, California, Indiana, Ohio, and New York, among others 
The experience of these States emphasizes the desirability of a simple and inexpensive tax reversion procedure for Missouri. 

A suggested improved procedure for handling tax delinquent properties maybe outlined as follows: (1) Provide a combination delinquency-redemption period of three years im~ 
mediately following the time of initial delinquency, during which period the county is to retain all tax liens. (2) Require the tax-collecting officials of each county to prepare annually for the prosecuting attorney an accurate and complete list of properties on which taxes have been delinquent three years or longer. (3) Require the prosecuting attorney to initiate promptly in circuit court, a blanket in rem, action to foreclose tax liens upon the properties certified as tax delinquent three years or longer; the simple and inexpensive blanket in rem procedure 
(similar to those adopted in Oregon and in New York in 1939''') to be provided for by statute. (4) Provide that successful completion of foreclosure action with respect to any property shall 
vest full and valid title in the State of Missouri, with no privilege of redemption permitted. (5) Provide for classification of the reverted lands, by a State agency, on the basis, first, of quality and use capabilities and, secondly, on the basis of suitability for ultimate public or private ownership. (6) Provide for 
public sale to private persons, with appropriate deed restrictions, of lands classed as adapted to private ownership and use. (7) Provide for assumption of control and management by an appropriate public agency of all lands classed as best adapted to public ownership and use; exchange of lands with Federal 
agencies and sale to the United States at nominal prices to be 

""Oregon Laws of 1939, Ch. 485; New York State Tax Law (1939), Art. VII-A, Title 3. 
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permitted in order to promote the best use and conservation of 
public lands. 

Undoubtedly the larger part of reverted Ozark lands re
tained in public ownership would be best adapted for forestry 
and probably would be placed under the management of the 
State Conservation Commission and the United States Forest 
Service. 

No estimate of the probable extent of future reversion, 
assuming adoption of the procedure outlined, is attempted here. 
Many unpredictable variables-such as the level of tax rates, 
policy with respect to assessment of wild land, the extent of 
outright purchase by Federal and State agencies and the prices 
offered by those agencies, as well as general and regional eco
nomic conditions-would determine how many acres would re
vert. The general tightening of the tax collection law and proced
ure would, moreover, eliminate much deliberate delinquency and 
avoidance of taxes. However, there can be little doubt that · if a 
strong reversion law had been in effect during the period 
1935-1940, a minimum of several hundred thousand acres of 
Ozark wild land would have reverted to the State. 

The problems of actual public management of reverted and 
retained lands are beyond the scope of this study. It would 
be difficult to believe, however, that improvements of funda
mental importance in the use of such lands could not be made 
under public ownership. 
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SUMMARY AND CONCLUSION 

Chronic maladjustments in land use and local governmental 
institutions, coupled with current and prospective public . land 
acquisition programs, are directing attention to the need for 
reorganization of local government in the Ozark region of Mis
souri. 

Poverty lies at the root of these Ozark problems. Economic 
resources, employed in the prevailing manner, do not yield 
sufficient income adequately to support a comparatively dense 
population and its local government as organized at present. 
In typical counties, Federal and State relief and welfare ex
penditures in 1939 amounted to more than four times the entire 
locally-raised revenues of the counties, road districts and school 
districts. 

Land use adjustment programs (particularly a possible ex
tensive development of public forestry), if accompanied by a 
sustained revival in the national economy and by other develop
ments which would tend to relieve the pressure of population 
upon local resources, may be expected eventually to lead to the 
restoration of a reasonably prosperous Ozark economy. 

The difficult fiscal and organizational problems of local 
government in Ozark counties will not, however, be solved 
automatically even with a revival of the private economy. The 
highly unsatisfactory financial position of a number of counties, 
the excessive number of road and school districts, various un
desirable practices encountered in the functioning of these 
units, and the inadequacy of State supervision all indicate the 
need for reorganization of local government in the region. Much 
of the State legislation which might be designed primarily for 
Ozark counties could well be · made applicable also to other 
counties. 

A broad program of constitutional amendment and statutory 
change for the improvement of local rural government in the 
Ozarks would include, it is suggested, the following elements: 

A. County Government 
(1) The complete elimination of special road districts and 

organized townships. Both of these types of local units 
are costly, usually inefficient, and unnecessary. Their 
functions would be transferred to the county. 

(2) Transfer to the State the administrative and financial 
responsibility for the care of indigent aged persons and 
for the institutional care of mentally defective persons. 

(3) Transfer to the State of residual health and welfare 
functions, contingent upon adoption by counties of an 
optional form of internally reorganized county gov
ernment. 
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(4) Provision of an optional, simplified form of county 
government in which authority and responsibility are 
focused jn a small board of county commissioners and 
an appointive chief clerk, to be made available initially 
to from thirty to forty low-valuation counties. 

(5) Establishment of a permanent State Local Government 
Commission for the supervision of county budgeting, 
accounting and financial reporting; auditing of counties 
and certain other local units; supervision of and par
ticipation in tax administration; general administration 
of a merit system for local government personnel; the 
collection, preparation and publication of financial sta
tistics of local government; and other functions. Super
visory and regulatory powers over local .government 
and property tax administration now exercised by the 
State Auditor, the State Tax Commission and the State 
Board of Equalization would be transferred to this 
Commission. 

It is estimated that in the average Ozark county this change 
would result in an annual saving in operating costs of approxi
mately $10,000. Of this amount, approximately $4,000 would be 
a net governmental saving and the remaining $6,000 would be 
shifted to the State. A further additional annual cost to the 
State of approximately $50,000 would be involved in financing 
adequately a State Local Government Commission. 

B. School Districts 

(1) Establish a special School Redistricting Commission 
empowered to draw up and report to the General As
sembly a comprehensive plan for enlarged school dis
tricts. Legislative proposals designed to effectuate the 
redistricting plan would be presented to the General 
Assembly. 

(2) Reorganize public school finance by placing all general 
State aid on the single, comprehensive basis of the 
amount required by each enlarged district for carrying 
on a satisfactory fundamental educational program, 
after deduction of the proceeds of a district property 
tax at a required minimum rate of 75c or $1. Local 
revenues realized by a district as a result of voting a 
higher tax rate would be used to provide an educational 
program better than that defined as the fundamental 
standard by the State Department of Education. 

(3) Promote the improvement of school administration and 
supervision by abolishing the office of county superin-
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tendent of schools and establishing a non-partisan, ap
pointive State Board of Education and providing for 
the appointment of a State Superintendent of Schools 
by the State Board. The functions of the county super
intendent could be better performed by administrators 
in enlarged local districts. 

C. Property Tax Administra:tion 

(1) Provide for the appointment of county assessors under 
merit system procedure and for strengthened State 
supervision of assessment and improved equalization 
by the State Tax Commission or by a State Local 
Government Commission. 

(2) Provide for the shortening of the tax calendar and for 
its adjustment to the requirements of budgeting and 
expenditure. 

(3) Provide for the improvement of tax collection methods 
and procedures by permitting installment payment of 
taxes, by abolishing the institution of the tax compro
mise, and by replacing the present tax sale procedure 
by a blanket in rem foreclosure method of bringing 
about reversion of tax delinquent lands to the State. 

In conclusion, it should be clearly recognized that little adjustment of fundamental importance can be achieved without 
modificatIOn of a number of State constitutional provisions relating to local government. New statutes to replace existing laws would also be necessary. If these adjustments appear to involve a rather difficult program of constitutional and statutory change, it must at the same time be recognized that there exists no politically easy solution for a problem involving such 
detail, complexity, and accretions of numerous small but collectively powerful vested interests as does the local government problem in Missouri. A recognition of this fact and a readiness to explore and appraise methods for arriving at adequate adjustments are essential preliminaries to an effective attack upon 
the problem. 

What has been called the "margin for civic carelessness and governmental inefficiency'" is narrowing under the impact of systems which threaten democratic institutions from without and from within. In local government, as in other spheres of 
American life, democracy must move in the direction of that increased efficiency of service that is necessary . to its own 
preservation. 

'Editorial, St. Louis Post-Dispatch, July 7, 1940. 
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