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The research reported herein was performed pursuant to a
contract with the Office of Education,- U, S. Department of
Health, Education, and Welfare. Contractors undertaking
such projects under Government sponsorship are encouraged
to express freely their professional judgment in the conduct
of the project. Points of view or opinions stated do not,
therefore, necessarily represent official Office of Education
position or policy.
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PREFACE

These three volumes coustitute the final report for the outside educational evalua-
tion of the Emergency School Assistance Program carried out by Resource
Management Corporation under contract to the U. S. Office of Education. While
two earlier interim reports described various aspects of progress during the
study, this final report is complete in itself and intended to serve as a total record
of study design and findings.

Volume 1 is a summary of the overall study. While briefly describing the
technical approach and methods, it mainly presents and interrelates the findings
of the survey of Phase I and the case studies of Phase II.

Volume 2 describes Phase I in detail. It discusses the methods, data, and
conclusions stemming from the survey of a stratified random sample of 262 school
districts.

Volume 3 discusses the insights gained from extensive examination of 20

selected school districts. Included as separate appendices are comprehensive case

histories of each district.
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CONCLUSIONS AND RECOMMENDATIONS

The purpose of the emergency assistance to be made avadable . . .

is to meet special needs incident to the elimination of racial segr:a-

gation and discrimination among students and faculty in elementary

and secondary schools by contributing to the costs of new or expanded

activities--designed to achieve successful desegregation and the

elimiration of all forms of discrimination in the schools on the basis

of students or faculty being members of a minority group.

With this stated purpose, the Emergency School Assistance Program (ESAP)
came into existance in late August 1970. Under this program, local school districts
carried out a wide variety of local activities they believed important and beneficial
to their desegregation prdcess.

RMC, Inc. was charged by USOE with the responsibility of monitoring certain
aspects of ESAP operations and evaluating the effectiveness of ESAP activities con-
ducted by the LEAs.Z Even though the ESA Program was underway only a short
time and many of the disparate ESAP activities were inherently not susceptible to
impact-type evaluation, it was considered important to obtain all possible early
clues about program effectiveness in order to facilitate expeditious program modi-
fication.

The research design for this study utilized a two-phased approach (in paraliel)
to obtain information needed to carry out the analyses. Although the broad purposes

of these concurrent phases were similar, it is important to clearly distinguish be-

tween them, since the data collection and analysis methodology were considerably

different. In summary:

1. Part 181.2, Title 45, of Code of Federal Regulations.
2. Throughout this report the terms local education agency (LEA) and school

district are used synonymously.
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e Phase I was abroad survey of 252 school districts which repre-
sented about 30 percent of those receiving ESAP funds, but about
75 percent of total ESAP funds awarded. A stratified, random
sample was selected to obtain data representative of the total pro-
gram. Field teams visiting each district administered highly
structured interviews to ESAP project directors, principals,
teachers, and students. A field staff of about 70 persons com-
pleted over 9,000 interviews during March and April, 1970. In
addition, a brief mail questionnaire was sent to members of the
ESAP Bi-Racial Advisory Committee (BRAC) in all 900 districts.

e Phase II was an intensive study of 20 selected ESAP districts.
While also seeking information that would assist in fulfilling the
overall study objectives, Phase II investigated and documented
ESAP activities which were thought to have successfully aided
the desegregation process. Although several common data collec-
tion instruments were used in the 20 districts, the basic thrust
for Phase II was an indepth, case study examination of the ESAP
activities in an LEA, thus allowing concentration on the special
characteristics of each situation.

The use of the two phases is significantly different. Since Phase I is a broad-

based survey reaching a large number of participants in a large sample of school
districts purposely chosen to be representative of all districts receiving ESAP
funds, it allows conclusions to be drawn that would have applicability to the full
program. Strict rules were established for randomly choosing schools to visit
and persons to be interviewed to avoid the risk or claim that unrepresentative
opinions or data were obtained because the school districts were allowed in any
way to determine who was interviewed or what questions were asked. For simi-
lar reasons, highly structured interview forms were prepared and extensive
training of interviewers conducted to ensure comparability of data and interview
conditions. This allowed aggregation of data across all respondents and all
gchool districts.  While sample sizes were not sufficient to make judgments
about individual school district activities, they were generally adequate to

investigate the effectiveness of overall ESAP activities. In order to provide in-

formation about the activities of Bi-Racial Advisory Committees, as well as {0 obtain
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information from persons outside the school system itself, a mail questionnaire
was designed and sent to all members of the Bi-Racial Advisory Committees in
all school districts receiving ESAP funds. In short, although the necessarily
structured nature of the Phase I design limited the number of ESAP related

.

questions that could be examined, its scientificallybased research design provided -

1 a systematic basis for analytical examination of several key questions.

L The use of Phase II, in contrast, was to allow a much deeper examination of

ESAP activities in school districts believed to be successfully conducting deseg'"re—

gation programs. It was known that 1here was a wide variety of ESAP activities '(

being undertaken by school districts ‘and a wide vanety of special conditions at

the local level. Interviews durmg Phase II were more informal and the flexibility

they provided allowed probing into relevant areas as they arose. In addition, |

interviews were conducted with many people outside the school system itself

(where Phase I did not). While OE's primary purpose of Phase II was to investi-

gate and document successful ESAP activities. through extensive examination of

their special situations, RMC also compared the results ot' sumlar sxtuations or

activities across distncts as much as feasible ‘ |
While the research design of Phase I and Phase II each have mherent strengths '_

and limitations, it was the hope of OE and of RMC that the two would complement '

each other in providing the mformation needed to explore the important questions o

relative to ESAP It 1s important to recogmze that sub]ective ]udgment is still a

necessary ingredient in this study smce there remains the need to compare "apples |

and oranges" in several parts of the respectwe phases

GENERAL CONC LUSIONS .

This section summarizes the conclusmns RMC reached as a result of its study
| of ESAP While much of the specific data for these conclusions came from the e
- Phase I survey, the case studies of Phase II provnded additional msights and a i | .
' basis‘ for confirmmg the relationships It 1s necessary for the reader to reahze L
| that in a study of this magnitude, many results cannot be reduced to compact B
, phrases and statements It is 1mperative that the reader go beyond these brief
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summarizations of conclusions into the body of the report to gain full insight into
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the complex findings and the background of the various data treatments which led

BERTCO LIS N

to these statements. These overall conclusions are grouped under the major

objectives established for this evaluation study. Although there are four major

areas of investigation (along with our subareas), they are not of equal importance;

clearly the impact or effectiveness of ESAP activities predominates.
Verification

Objective 1. Verify that ESAP projects were being conducted and
determine whether changes in objectives or actwrties
occurred from original plans.

RMC pchOnally v1snted over 260 LEAs in total and found all were carrying out
their ESAP projects. Although it was not a major purpose of this contract to audit
projects, it can be stated that there was no evrdence of purposeful misrepresenta-
tion or neglect 'All but five percent of the over 1 100 separate activities had moved
from planning into implementation by January 1971 All were being implemented
by the time of the site v1sit, except those explicitly planned for the following summer.
While a large percentage of principals and teachers did not recognize ESAP activxties |
supposedly gomg on in their schools, it appeared this was due to lack of commumca—
tion and internal confusmn about sources of funding rather than absence of the ac—
tivity The fact that local school personnel readily got ESEA, ESAP, EPDA, NDEA
and Title IV programs confused is more normal than surprising (and may not really
affect results anyway) The more ‘"federal alphabet soup" is presentedtolocalschool '
staff, the more chance exists that they will not be able to attribute Speciflc outcomes
“or activities to specific programs
There were many changes from orig'lnal plans Over two-thirds of the LEAs
| "'had made changes in the activities they were conducting. Some of the dis-

| 'tricts indicated that the changes had been approved by the HEW regional office .

j' -'The large changes from original plans were not surprising in light of the short time
S for planning and preparmg of the ESAP apphcation Moreover, most changes in
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activities moved ‘toward having more of the activities found to be effective by this
study. The minor verification problems observed were explainable in terms of
the fast start-up of ESAP.

In discussing the changes the districts made, one can speculate
about the role of critical publicity by civil rights organizations (such
as the evaluation report coordinated by the Washington Research Project). By
getting into the field early in the ESAP cycle and identifying several actual or po-
tential abuses of this program, such organizations probably had an impact in the

~ changing of some of the orlglnal plans toward more acceptable activities. The

power of adverse mass media pubhclty upon program plans and activities in public

education should never be underestimated.

Effectiveness of ESAP

Before discussing specific effectiveness} questions, two general observations
must be considered. ‘

First, there is little doubt ESAP was well-received as an asslstance concept
by school districts. They liked it and wanted more. ESAP did provide many
millions of dollars to over 900 school districts. It allowed these distrlcts to under-
take thousands of act1v1t1es they considered of critical importance in their districts.
Based upon the claims and conclusions of the school superintendents and ESAP
project ‘directors to whom we spoke during the survey and case study mvestigations,
ESAP had (independent of effectiveness outcomes) spurred district admmistrators
toward more positive thinking about the desegregation process. In many cases,
these school administrators had long been the focus of conﬂlctmg commumty and
judicial dlssatlsfactmn. Via ESAP, the federal government had now taken the step
of sendmg a badly needed resource--money—-rather than just 1ssuing orders’ and

,1nstructhns. _
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The second observation concerns the question of expectations. An important
element in judging to what extent ESAP was successful is to realize that it may not
be reasonable {0 expect such a program to have large effects upon desegregation
and educational outcomes during its first year. Thera are several reasons for these
limited evectations: (1) the limited time for operation of ESAP prior to field
observations, (2) the very short period for application and planning, (3) the frag-
mentation of efforts allowed by the ESAP regulations and undertaken by LEAs,

(4) the low level of ESAP funds relative to existing LEA budgets (averaging about

two percent), and (5) the tendency for many LEAs to invest in standard approaches

or add to existing programs.
It should not be forgotten that ESAP funds went into many school systems

where there were two, rather than just one type of inequality operating against

children:

(1) Children were in districts which maintained dual schools until
_sometime within the previous three years; they were disadvan- ;
taged in terms of social and educational contact with children and :

. faculty members of another race. '

(2) The majority of children affected by these ESAP activities were
attending schools where the economic expenditure per pupil also
put them at a disadvantage in comparison with children in the

rest of the United States. - 1
The latter fact has also led many educators (and legislators) to argue that E

ESAP should help children and teachers not only to adjust to a new social school
setting, butalsoshould upgrade the quality of education by raising (albeit only
slightly) the dollars spent on school operations.

Accompllshment of ESAP Goals

_ Objective Za Has the Emergenc X School Ass istance Program
o o accomplished its goals? R .

Conclusions about program goals depend on (1) the particular interpretation

of program purposes adopted and (2) the type of evidence the policymaker will

accept as proof As ln the case of many federal programs, ESAP regulations and -
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guidelines are not specific in the area of goals or outcomes. This forces the
evaluation contractor (as well as the LEAsi to make certain assumptions so that
goal accomplishment can be assessed. In the case of ESAP, two assumptions
must be examined.

Oneassumption is that ESAP was primarily intended to bring about short-run
improvements in the desegregation process. There is evidence that such gains were
made. Respondents during Phase I perceived many changes for the better had
occurred and indicated there had been a lessening of concern about the advent of
racial desegregation. But there was little basis for attributing a large portion of
the improvement to ESAP. However, it is not possibie at this time to confirm
this with objective evidence of specific outcomes or measurable effects upon students
or schooi activities.

Another assumption is that ESAP was also intended to achieve longer-run
improvement in educational quality in ESAP districts as a way of preventing
white flight from the schools and handling the wide range of student abilities now
in the classroom. ESAP pursued this goal since many LEAs did select ESAP
activities that were primarily aired at upgrading -edusational quality. For example,
during Phase IT several situations were found whereschool administrators

| were using ESAP activities to show the community that the school was concerned
with educational quality and to obtain the parents' confidence and support for the
public school system. While RMC perceived a definite need to raise the quality
of instruction and services in many LEAs, the question remains if a temporary,
special purpose grant like ESAP is the proper vehicle to use. RMC found most

 ESAP activities could also have been supported under other federal programs
(such as Title I and HI of ESEA) , OF,. of course, from reg'ular state or local fundsi

- There are undoubtedly many situations where such an improvement program wouldf
be justifiable in light of desegregation probiems but RMC feels this aspect must
be carefully examined to prevent abuse of the categori cal nature of the ESAP

| legislation e e 1 T

| Another aspect of accomplishing ESAP goals concerns the target group reached
ESAP was intended to help school districts undergoing desegregation (within the
three previous years) RMC's data allow this goal to be assessed in terms of the .
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specific schools carrying out ESAP activities. Since less than half of the ESAP

R

: schools experienced significant changes in racial mix (became more integrated by | ‘
i more than 5 percentage points) between 1969-70 and 1970-71, considerable doubt
is raised that ESAP was concentrated in schools having substantial racial change.

RMC had no data concerning racial changes in previous years. The results of this

survey indicate the need for more attention to the actual target groups being affected.

Overall Impact of ESAP

Objective 2b. What has been the overall impact of ESAP at the
school level ?

The aggregate effect of the total ESA Program was found to be positive, but

small, when RMC examined the overall impact of the ESAP activities by analyzing

the distribution of positive changes perceived by respondents in Phase I schools. é
In light of the earlier discussion of limited expectations for ESAP and the later ob-

gervation that some ESAP activities were effective and some not, a very small
overall effect may not be surprising. The size of the difference was not enough to
have a great practical meaning. Thue, in terms of perceived outcomes, it is
difficult to say that there is a measurable impact from the combined effect of all
ESAP activities, Conversely, that possibility has not been eliminated. However,
if ESAP had produced a sizeable improvement in most local situations, it can be
expected that RMC's survey would have been able to detect that shift. _ |

In terms of the overall sub]ective results (from Phase I respondents, and from
study of Phase II districts), ESAP had a favorable impact; i.e., people liked it and
generally thought well of the things the LEAs were undertaking. .

Differential Impact of ESAP Activities

Ob]ective 2c. What has been the differential impact produced by
: “various types of ESAP activities ? ‘ .
One of the most useful results of this study stemmed from its ability to assess
the differential effectiveness of varying types of activities Previously little aggre- |
) gate comparable data had been available on this important assessment issue More-
f" over, these conclusions come primarily from the assessments of school personnel

a dimension of program assessment which has heretofore been wasted in the faculty

”room, school bus or other popular place for mformal communication.




Clearly, some types of activities have been found to be more effective than
others. The formal analysis of Phase I revealed a group of four activity types as
being consistently associated with successful outcomes: counseling, counseling
support, student-to-studeut progfams, and remedial programs. Phase I also
found teacher training activities consistently unfavorably associated with success-
ful outcomes. Phase II did not find this latter relationship, but the exemplary
nature of the Phase II district programs may have resulted in the selection of more
pertinent training activities accompanied by better performance.

While RMC can conclude that certain t}['pes of activities are generally more
effective in schools which are undergoing desegregation, it is also true that the
special reeds of a school/community must be considered when selecting ESAP
activities.

There were two trends observed in one or more activity groups that could

have adverse effects and merit morecareful consideration in future programs:

(1) In many schools it appeared that their choice of ESAP activities
might jead to as many future problems as were being solved this
year. Many activities were providing services that would have
to be continued beyond an emergency or one-time treatment if they
are to have the desired effect. Moreover, if some activities are
discontinued abruptly (such as teacher aides, extra teachers,
counselors), adverse reaction from teachers, parents and community
organizations can be expected. Because of very low local financial
resources, it cannot be assumed that LEAs will continue ESAP
activities with local funding. In fact, several administrators
volunteered that they really needed additional staff, but because
of uncertainties of future funding, they bought instructional materials
or undertook curriculum revision instead. The overall tendency was
characterized by the decision that it was better to try something once
and lose it, than never have tried it at all. USOE should have faced
this issue more directly than it did.

(2) While eqmpment and materials are often 1mportant to an educational
g ‘program, there were indications that ESAP funds were sometimes
, fused to purchase equipment that was not an important part of the -
local educational pmcess or was not utihzed effectively Usually,
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this purchase was initiated because one or two school personnel .
pushed for it or because funds suddenly became available through ]
grant approval on short notice, late start-up of activities,- or in-
ability to hire planned personel. A good example is video record-

ing equipment (a popular item last ye ar). Much of this equipment

was underutilized or, insome cases, notutilized atall. If USOE wants to
improve effectiveness, it could require that LEAs ‘proposing purchase of
such complex equipment: (1) show specifically how it will be

utilized, . (2)- show that a qualified person. .will be available to teach
others how to use it, and (3) in the case of using video recording
equipment for in-service teacher training, indicate whether the

local teacher professional organization has agreed to this type of
supervision and in-s ervice training.

Similar concerns and problems have occurred in other federal educational
programs (such as the first year of Title I, ESEA), and USOE must be sensitive
to such ineffective use of ESAP program funds.

ESAP Fole in Desegggation

Gb]ective 2d. Have ESAP projects had a meaningful role in {ae
desegregation process ?

This objective has been discussed partially in the above sections. To reiterate,
if role in desegregation is interpreted to mean perceived by school admmistrators
as helpful in adjusting to the desegregation process, then the conclusion about ESAP
is a favorable one. If role in desegregation is interpreted as havin,> measurable im-
pact on interracial attitudes and behavior, then it must be concluded that the overall
o evidence indicates only a slight impact. However, as indicated above, it was con-
‘ cluded that several particular type activities had significant positive and negative
e associations with successful outcomes . In terms of specific target groups being
reached, RMC found that less than half of the schools with ESAP activities had
undergone significant changes in racial mix for the 1970-71 school year.

Although resources did not allow examination of specific desegregation plans
during Phase I, indications are that ESAP activities did not play a significant role
in theil implementation. For example, less than 10 percent of ESAP funds were

. used to realign student attendance patterns per se (e. g. ) purchase of portable -

- classrooms, transportation, and comprehensive planning) The rest was used for

. improving instruction and helping school personnel (students and teachers) and the

) community ad]ust to the desegregated situation.
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One particular way ESAP assisted the school desegregation process emerged
from the more informal discussions with superintendents and other administrators
(especially in Phase II investigations). The existence of ESAP funds and programs
provided school officials with an acceptable reason for undertaking certain actions.
School districts were often able to openly face the issue of desegregation and
present solutions to related problems without "losing face' with community resi-
dents since they could say it was a federal and not a local program. In many
communities, the school OffICIalS were very receptive to such actions and the

school was the leading force toward interracial integration.

Local Project Management

Objective 3. Assess the effectlveness of the local project

management in contributing to successful
operation of ESAP projects.

RMC feels that local project management during operativon of the ESAP activi-
ties (separate from advance planning decisions) was adequate and not much different
from local management of most other federally funded educational projects. The
shortness of time for advance planning contributed to many problems, but that was
out of the control of local management. It must be noted that the most critical
actions were the decisions made during the planning stage. These decisions were
in regard to the selection of actwltles to be undertaken and the design details of
staffing, lnstructlonal methods, materlals choice, etc. As has been dlscussed in
other sections, the scundness of many of these decisions is questlonable. RMC
feels that there was considerable unrealized potential in thlS area and it would
have helped many projects if better management actions had been taken. For
example, both Phase Iand Phase II studles found that most tea chers and prlnclpals
knew very little about the objectlves or operatlonal detalls of ESAP activities going
onlnthelr schools. o L

As 1s often the case, lt appears to an outslde evaluator that better monltorlng

,and evaluatlon at the local level would have facltltated needed program modlflcatlon »

(and contrlbuted to lmproved federal evaluatlon) Although correct, thls need must
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be viewed in the proper perspective. Consideration for evaluation is usually in-
cluded in the ESAP application for funding. Unfortunately, that feature gets little
consideration after that. The local schools feel that '

(1) they will seldom, if ever, be called upon to produce specific results

because that comes under an unacceptable feature called '"federal
program meddling" and "loss of local control. "

(2) their expertise is not in evaluation. They are "doers' rather than
researchers. '

(3) most of their evaluation ideas~--written under the pressure of quick
application deadlines--become impractical when considered for use. '
They are not prepared for sophisticated data collection instrumenta-
tion and analysis. In reality, the districts are usually having a
hard time paying for personnel and other necessary operating costs;
money for evaluation seems of lowest priority.

(4) those that do try to do local research get discouraged because they
have all sorts of evaluators and mass media "shooting down'" their
efforts--wrong test, wrong conditions, wrong statistical tools, etc.
Few evaluators at the upper eschelons praise and support local
evaluation attempts.

Thus the reality of the local evaluation efforts of ESAP is not much different
than in otker programs; i.e. , there are other pressures at the local level affecting
the selection and p;:ogression of activities which are more visible than evaluation
results. The pmééure of all types of community groups, the pressure of the teacher
collective bargaining unit, the philosophy of the ESAP director, etc., collectively
or individually, prqba_bly.affect activity selection and operation more at the local
level than do objective evaluation data.

Téchnical Assistance

Objective 4. Assess the iltility of the technical assistance provided
- by federal ESAP staff to local school districts.

Only one-quarter of the Phase I ESAP project directors stated that they had
receivéii‘techniCal assistance for planning or implementation. Those who did re-
ceive 'hélp,bemeiv:e_cil_" it as generally effective. On a relative basis, HEW Region
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VI (Dallas) was more effective than Region III (Philadelphia) or Region IV (Atlanta)
There clearly was a need for more technical assistance to the LEAs, both to
reach the other three-quarters of the ESAP districts and to improve the effective-
ness of all decisions made about ESAP. Although only Phase II districts could be
examined in depth, RMC felt that greater effectiveness of ESAP funds could have

been obtained if districts had made better decisions about selection of ESAP activi-
ties and the detaile of their design. . More and/or better technical assistance (from
all sources) about how to analyze the district's real requirements, what programs
have worked elsewhere, and what are the best current practices in American educa-
tion would likely have improved program effectiveness significantly. This is par-

ticularly true for the large number of smaller LEAs in the Southern States
RECOMMENDATIONS

Based upon the various analyses done as a part of this study (in both Phase I
and Phase II) and upon the current state: of educational research, RMC has pre-

pared the following major recommendations:

1. Emphasis of future ESAP grants (under old or new legislation)
should be toward those types of activities found most effective by
this evaluation study and away from the one type found ineffective
At the same time, additional research should be undertaken to
determine why these activities have the observed effects

2. Improved legislation should be sought and/or HEW guidelines pre-
" pared that would clarify objectives and facilitate more effective
programs. More specifically, the legislation and guidelines
should mclude the following factors:

(a) Objectives and purposes which these federal funds
~ are attempting to achieve should be clearly stated
" While RMC . recognizes the conflicting pressures
within Congress and the Executive Branch, it is

J»‘
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not reasonable to expect these funds to have a mean-
ingful impact or to be used efficiently unless they

are narrowly focused on short-range desegregation
problems. Otherwise, they mainly serve the purpose
of general aid to education..

(b) Priorities should be set to guide LEAS in selection
of activities for ESAP funding that relate more closely
to the purposes of the enabling legislation. LEAs
should not be criticized for undertaking activities too
general or too minor, if USOE itself cannot establish
priorities as a part of its regulations and guidelines.

(c) Legislation and funding approvals must allow sufficient
time for needed planning and staffing. Last minute
dumping of funds into a school system will often only
result in purchase of extra equipment/materials or
the hiring of less qualified, but available, personnel.
As far as effectiveness of the ESAP program funds,
it would probably be better to skip a whole school year
if necessary, i.e., rather than immediately give out
funds that become available in the fall (as was done for
both the first and second year of ESAP), award the
grants in the spring for use starting the next school
year. . . |

3. One way to increase the effectiveness of an ESAP-type approach (with
only minor modification to existing legislation or guidelines), is to.
facilitate and encourage better planning on the part of LEAs. Local
districts often did not have an adequate picture of the real needs »e-
garding their desegregation and educational processes. Several -
specific ways planning could be helped are:

(a) HEW could encourage or require planning periods
(perhaps one to six months) before final grants would
be approved. . It would be worthwhile (in better and-
more efficient ESAP activities), for ESAP to pay the:

cost of this LEA planning effort.. .- .~ - -
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(b) Federal and state agencies could provide more
and better technical assistance to LEA staffs.
Contemplated here is substantive help on what
works in educational compensatory programs
and how to get them into operation. Included
should be help on maximum use of other federal
and state programs so as not to dilute ESAP funds.

(c) In all ways possible, give LEAs more advance notice
on availability and approval of funds so activities can
be integrated into the normal school planning cycle.
Both ESAP I and II have been particularly bad in this
respect. ,

(d) Wider participation in planning could help many
districts, including inputs from teachers, students,
parents,and other citizens. This additional information
and these opinions would be especially useful for
those decisions that involve value judgments about
what activities are more important or what problems
are most critical. ~

(e) LEAs should be encouraged to conduct more and
better evaluations of their own ESAP activities in
order to have an adequate, objective basis for their
planning decisions on selection and modification of
projects. Unfortunately, many LEAs (particularly
smaller ones) do not have the capability to design or
carry out such evaluations; the technical assistance
discussed above must also address this need.

Based upon the experience of this study, RMC has several
suggestions that should facilitate and improve future evalu- ,
ations of ESAP or similar public programs. H

(a) Avoid excessive expectations of what a program
effectiveness study can hope to show. While it
can produce information for policy-makers that
would not otherwise be available, it is extremely
difficult to produce anything definitive for a pro-
gram as young and diverse as ESAP. It must be
recognized that the evolving state-of-the-art in
public program anclysis and measurement puts

_severe constraints on the ability to make precise |
measurements and separate out the effects of
multiple programs. ‘An evaluation that has been
oversold to obtain its approval will have great
difficulty in gaining acceptance of its results or
in having an impact on policy decisions.
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(b)

()

(d)

(e)

USOE should strive to improve the research

design available to the evaluator. For example,
pretest-type measurements of certain variables
should be included so it will be possible to assess
change from a baseline situation. Furthermore,
control or comparison groups should be included

so as to allow estimation of what would have occurred
without the specific program.

USOE should continue the practice of having an
evaluation study monitored by a person who is
professionally competent in the appropriate field
and who can work closely with the contractor
throughout the study. This procedure will bene-
fit both the government and the contractor. It
facilitates interpretation of the total requirements
of USOE and insures effective coordination with
the several parts of USOE likely to be involved.

The use of personal site visits to obtain required data

is important and should be continued for studies of

this kind. The poor response experience of BELMONT
educational surveys illustrates that depender ce on mail
survey of individuals or the initiative of school personnel
to provide data will usually not provide sufficient, reliable
information. In contrast, properly trained and capable
field staff will usually receive excellent cooperation when
they deal face-to-face with the necessary school staff,

For field staff in future studies, it is suggested that
strong consideration be given to using persons in
education (graduate students, former teachers, etc.)
as supplemental staff, as was done by RMC for this
study. While requiring special recruiting and training.
efforts, this approach has the extra benefit of involving
in such research the people who will later be imple-

" menting (or leading) the educational programs being

examined. Moreover, these persons are likely to
initiate a multiplier effect within their schools. RMC
observed many cases where its staff underwent positive
changes in attitudes and outlook as a result of the ex-
tensive exposure to ESAP activities, desegregation
problems, and local educational situations they re-
ceived during this study. ) R '
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Further research should be undertaken concerning the effective-

ness of ESAP activities. It should have the following character-
istics:

(2) It should focus on systematic study of a proba-
bility sample of projects and attempt to confirm/
expand the finding of this initial evaluation in
light of two years ESAP experience.

(b) Use case studies only as a way of further exploring
specific relationships found in the systematic study.

(c) An improved research design should be used that
will increase the ability to attribute and separate
program causes and effects. '

(d) A carefully selected sample should be utilized but it

probably does not need to he as large a sample of LEAs
as used in this study,

While it was observed that a primary factor in the outsianding success
of an ESAP project was often the dynamic leadership of a particular
person, it was also felt that local districts could make ESAP funds
more effective if they were better able to assess their real needs and
design the details of project operations. The need for improved perfor-
mance by managers and administrators (at both federal and local levels)
is a common thread that runs through several of the conclusions and
recommendations of this study (such as improved technical assistance,
better evaluation, better planning, clearer priorities and guidance).
New approaches are needed by USOE; the following two suggestions

are examples of initial actions that could be taken:

(2) Many evaluations, including this one, feel that LEAs
could benefit greatly from more technical assistance
from HEW in the practical matters of planning, opera-
tions, and evaluation. But ihe quantity and abilities
of staff in the HEW Regional Offices are limited and
may not be able to achieve such a goal. RMC suggests
that HEW test out the effects of additional technical
assistance. HEW could take one region (chosen com-
petitively, if possible), subdivide it into parts, and
experiment with different arrangements for technical
assistance for ESAP (or the proposed $1.5 billion program),
While a large part of the region would be treated as in
the past, additional staff would be used to provide addi-
tional assistance to several subsets of randomly selected
LEASs in a pattern of high and medium amounts of extra

17.
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(b)

help in planning assistance, operational assistance,

" évaluation assistance, or all the above,

"USOE could Begin a personnel exchange with the goal

of providing needed experience and improved decision-
making. This exchange program could operate between
central USOE staff and ESAP schools, and between HEW
regional offices and ESAP schools. Many of the staff

at USOE and the regional offices have been educators,

but often not in ESAP-type districts or at the grassroots
level, College level or research seitings provide little
background for making many decisions about ESAP ac-
tivities. Similarly, the narrow viewpoint and background
of one school district often do not provide the broad out-
look needed to successfully chart the course into new
educational directions. Six months or a year in a local
ESAP directorship (or conversely at OE or a Regional Office
for the school administrator), might provide valuable in-
sights in useful areas. The ultimate benefactors would be
the ESAP prog..ms and children.
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BACKGROUND OF ESAP AND THIS EVALUATION

Racial desegregation in public education is about as significant and controversial a
subject as can be identified in the last two decades. It continues to have very sig-
nificant political, social, educational, and economic -iniplications for several levels
of society. ‘} | |
This report presents the results of an Office of Education—sponsored evaluation
study of the Emergency School Assistance-Program (ESAP), which was developed
as a federal program to aid local education agencies (LEAs) in achieving and adjust-
ing to recent racial desegregation of their public school systems This volume is
intended to present an overview of all parts of the study prior to reading the de-
tailed discussions of Volumes 2 and 3. It draws upon the results of both the Phase

Isurvey and the Phase II case studies in onder to reach conclusions about ESAP

| .

PURPOSE AND HISTORY OF ESAP

The general purpose of EbAP is conveyed by the excerpt from the authorizing
regulations presented at the beginning of Chapter 1. As a result of broad wording

" in the regulations, an extremely wide variety of educational activities were allowed

v

I M

A" W




l

to be funded under ESAP grants. 1 The regulations made the implicit assumption
that the local district knew best what it needed to help its desegregation process 3
and, therefore, that the district had the responsibility to decide what activities

.

should be undertaken. The Regional DHEW Office was to verify that decision when
reviewing ESAP applications, but the pressures for quick turn-around (the goal |
was 36 hours) meant that only 2 small number of requested activities were judged
unsuitable, The regulations and the applications presented a varied list of ac-
tivities that could be undertaken with ESAP funds. They fell into the following :

major groupings.

(1) speclal community activities,

(2) special pupil personnel servnces (mcluding remedial services),

(3) special curriculum revmuon activities,

(4) special teacher preparation actwities,‘

(5) special student-to-student activities,

(6) 'special comprehensive planning and logxstical support, and

(7) other ESAP activities.

The history of ESAP goes back to March 24 1970, when Presndent leon
issued a statement on ‘school desegregation and highlighted four special categories | i

1. RMC adopted the following ESAP defnnxtions for consistency within this
study. Itis believed they are compatible with the definitxons used within USOE
and most field personnel ‘

Program: used to describe the overall ESA program. In total
S _'the program consists of grants to about 900 school
districts ‘ .

" P‘roje"ct:‘i \used to describe the package of ESAP functions
e funded at a specific school district. '

Activity: used to describe the specific function being carried
~ . out with ESAP funds For example, an in-service
_ program to improve human relations and the em—
- ployment of teachers' aides
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of need. 1 In a message to Congress on May 21, 1970, the President proposed the
Emergency School Aid Act of 1970, to meet those special needs. In this new legis-
lation, he proposed three categories of aid:
(1) aid to districts now elim\natmg de jure segregation either pur- -
suant to direct federal court orders or in accordance with plans.

approved by the Secretary of Health, Education, and Welfare, ’
for special needs incident to compliance;

(2) aid to districts that wish to undertake voluntary efforts to elimi-
nate, reduce, or prevent de facto racial isolation, with such aid
specifically targeted for thése purposes; and

{3) aid to districts in which de facto racial separation persists, for

the purpose of helping establish special interracial or inter-

cultural educational programs or, where such programs are

impracticable, programs designed to overcome the educational

disadvantages that stem from racial isolation.
He requested one-half billion dollars be appropriated in FY 71 and one billion
dollars in FY 72 for this aid. Anticipating that this proposed legislation would
not be enacted in time to be available when sChools opened in September 1970, he

requested on May 25, 1970, that Cong'ress appropriate $150 million under six

1. (a) The"fspecial needs of desegregating (or recently desegregated)
districts for additional facilities, personnel, and training
required to get the new unitary system successfully started

(b) the special needs of racially impacted schools where de facto
segregation persists--and where immediate infusions of
money can make -a real diﬁerence in terms of educational
effectiveness;

" (c) the special needs of those districts that have the furthest to
8o to catch up educationally with the rest of the nation, and

(d) ;the fmancing of innovative techniques for providing educationa.lly
sound interracial experiences for children in racmlly isolated
- schools.
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existing USOE and OEO legislative authorities1 that could be used immediately to
help school districts that were undergoing desegregation, Although at this writing
the Congress is still considering that basic legislation, it did appropriate one-half
the supplementa.l money requested ($75 million) on August 18, 1970, and thereby

established ESAP, |
Because of the unusual way the existing program was authorized and initiated, L

there are several special factors that affect the ESAP activities being evaluated by

this study:

(1) Since no legislation has been enacted to establish objectives,
requirements, etc., the applicable regulations are those
written by DHEW and published in the Code of Federal
Regulations as Title 45, Part 181.

Although the six statutory provisions being utilized have
their own restrictions, their combination and interpretation
within ESAP regulations allow a comprehensive group of '
activities to be supported.

(3) Although the proposed legislation is intended to attack both

! ' ~de jure and de facto segregation, ESAP only deals directly

- with the de jure situation (i. e., Category I above). The

~ critical problem was thought to be the districts just beginning
to operate under changed legal requirements.

@)

The ESAP regulations were published in the Federal Reglster on August 22,
1970, and school districts urged to apply for grants. Special regional briefings
were conducted and soeclal processing procedures were. established in the DHEW

Regional Offices so that ftmds could be channeled to the districts as fast as possible

1.
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(6)

The Education Professions Development Act Part D.

The. Cooperative Research Act,

The Civil Rights Act of 1964, Title IV

The Elementary and Secondary Education Act of 1965 Section 807
The Elementary and Secondary Education Amendments of 1967,
Section 402.

The Economic Opportunity Act of 1964 Title II. o Sy
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in order to be of help in the early part of the school year. By Septeraber 18, 1970,
301 districts had been granted about $17.2 million. Funds were allocated to states
by formula and then the Title IV Division of the relevant DHEW Regional Office
awarded individual project grants. By December 10, 1970 (the cut-off date used
for sample selection in this study), 875 districts had been granted almost $60
million. Eventually, $64 million was granted directly to about 900 local school
districts during FY 1971. The remainder of the $75 million appropriation was
used for grants to community groups (the so-called ten percent program) and

for DHEW administration costs.

Congress passed a continuing resoluticn that allowed USOE to fund (or refund)
ESAP grants for FY 72. The total funds and allowed activities are essentially the
same as FY 71. As of the date of this report, the proposed $1.5 billion emergency

aid bill is still being discussed in Congress.

NEED FOR EVALUATION OF ESAP

There are several reasons why ESAP was evaluated at this time. First is the
need for lnformatlon and guldance for policy decls ions about ESAP by USOE and
DHEW staff. Examples of policy decisions that could be influenced are allocation
or reallocation .of resources, drafting of guidelines and regulations, addition or
_de.etlon of author ized ESAP activities, and specif1cat1on of evaluation criteria and

‘ procedures for ESAP projects. Note that thls need does not requlre maklng ]udg-
ments or declslons about lndlv1dual school districts; the emphasns is on pollcy
declsions that affect ESAP as a whole.

|
The second purpose is to. provlde lnputs to the leglslatlve process. Depending

| on the tlming of conslderatlon, lnformatlon about effectlveness and efflclency of
- exlstlng ESAP actlvntles could and should be a factor ln shaping the final detalls
of the pendlng $1. 5 bllllon leglslatlve package for further ESAP-type aid.
A third reason for the study ls to obtain (as also requlred by the ESAP regu-
‘latlons) an evaluat‘on by an lndependent organlzation—-l e., one not connected wlth

| ‘ Vany school dlstrlct recelvlng funds or to the purts of USOE and DH.EW that admlnlster

d0




or monitor the ESAP activities. ESAP, and school desegregation in general, is
a very controversnal subject. It is important to have an unbiased, objective
research design if the results of the evaluation are to be credible and useful.

A brief word is needed about the relationship of this evaluation of ESAP to
the many other evaluations that also exist. As stated, this evaluation is the in-
dependent, outside evaluation required by the authorizing regulations and is
sponsored by the central planning and evaluation agency within OE. The regional
staff of the agency within OE which administered ESAP (the Division of Equal
Educational Opportunity--DEEO), audits and monitors each ESAP grant, but
these are the same people that helped desrgn many ESAP projects and approved
all of them before funding could occur. The Office of Civil Rights (OCR) of
DHEW also monitors cach ESAP school district (as well as others) to see that
districts are fulfilling all relevant civil rights regulations (including the special
specifications of ESAP regulations). -

‘Congress itself has also initiated a special audit of a sample of ESAP grants

via its agency, the General Accounting Office (GAO) " Although their initial focus

was the policies and procedures for approving ESAP grants, GAO is now appar-

" ently examining the ESAP- activrties and subactivities of specific school districts.
In addition, there have been several other evaluations and audits by private

crvrl rights groups, Title IV desegregation centers, congressional committee
staff members, and State Education Department staff. There is no question

‘ most ESAP districts felt over-evaluated (and often harassed), and this may have
been a factor in the reaction of -gome dlStl‘ictS to the RMC survey. Based on

'_present knowledge, none of the other evaluators interviewed ESAP participants

_(teachers, princrpals, students, etc.), either systematically or in as large
- ‘numbers, as: was done during RMC's evaluation - Where available, data from
‘ these other mvestigations of ESAP have been examined by RMC during 1ts

analysrs
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PURPOSE OF THIS STUDY

In cooperation with USOE, the following specific objectives were defined to
provide guidance during conduct of this assessment of ESAP
(l) Verify that ESAP projects were being conducted and determine

whether changes in objectives or actlv1t|es occurred from
original plans.

(2) Assess the effectiveness of ESAP on the following bases

e Has the Emergency School Assistance Program
accomplished its goals‘?

e What has been the overall 1mpact of ESAP at the
school level ?

e What has been the differential impact produced by
the various types of ESAP activities ?

e Have ESAP projects had a meaningful role in the
desegregation process (including specific dese-
gregation plans, if relevant) ?

(3) Assess the effectiveness of local pr01ect management in con-
tributmg to successful operation of ESAP projects.

(4) Assess the utility of the technical assistance provided by
Federal ESAP staff to local schonl districts.
This study was also mtended to avoid examinatlon of the following igsues (ex-
cept as they related to the above ob]ectives), in most cases because they are the sub-
1ect of other studles or agencles. ‘The procedures and process used by both central and
regional OE staff to alloeate ESAP funds and select ESAP projects were considered
outside the scope of this study. Furthermore, although individual ESAP projects
Cin a sample of districts were examined to obtain representative information about
overall ESAP activities, effectiveness, and problems it was not intended to pro-

o nounce ]udgments about the actions of particular school districts. In addition,

the ,checking for legal compliance by LEASs with court orders of HEW desegregation

_ . ‘1‘ In fact, the need to assure anonymity to individual respondents precluded
l the feedback of ESAP assessments to each LEA as originally desired
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regulations was avoided, partly because other agencies perform that function and
partly to increase the probability of getting local cooperation in obtaining the needed
"‘ information relating to ESAP effectiveness. RMC did not attempt to observe or
i measure accurately the degree of racial integration in schools or classrooms, since
E that information had already been collected by the Office of Civil nghts (OCR). To
avoid overburdening LEAs, RMC obtained school racial data from OCR. Of course,
! the precise auditing of accounting and financial records remains the funétion of
internal government agencies.

The specific objectives and tasks of this study were also influenced by the two
following general goals or thrusts that were established by the Request for Proposal.
They served as constraints or bouhdaries during the design of the research approach
and the operational plans. '

(i) Independence. The evaluation should bé conducted on contract

by a non-government organization not selected by or responsible
to the ESAP program staff or the school dist.ricts. Moreover,

| the decign and conduct of this evaluation should be independent

£ of other evaluations of ESAP, although available information

M from other ESAP studiés should be considered when preparing
: " conclusions and recommendations.

(2) Timeliness. This evaluation is clearly short-term in nature,
primarily because ESAP projects will have been operating for
“ such short periods of time (some have yet to start implemen-
tation). Therefore, the focus will be on short-term or imme- r_
diate effects resulting from ESAP projects. A second impor-
tant aspect of timeliness is the short performance schedule.
To provide maximum use of results from the evaluation study
 in the federal decision-making process, early transmission of
~ information (even though preliminary) was encouraged.

- 26

33




PHASE I METHODOLOGY AND FINDINGS o

PHASE I METHODOLOGY

The basic structure of the technical approach in Phase I was. greatly con-
strained by the fact that its. task was to Judge the effectiveness of a program |
“underway only a few months by visiting over 250 districts durmg a concentrated
snx-week period Moreover, most ESAP activities were aimed at changmg inter- R
racial attitudes and behavior, therefore, the measurements and criteria must be
' focused on those hard-to-measure variables. Obviously, syste'natic observation_
or measurement of objective data was impractical to obtain. Thus, it was
necessary for RMC comparisons to rely on what people mvolved in this desegrega— |
tion and education process said about what was happening or what changes have
occurred | , | L | ; - . |

Fortunately, the data collection and analysis techmques of the field of social
survey research were available to faoilitatev‘_this p_rocess. Many years of exper-
ience with opinion polls and _social,science-surveys.have enabled the survey pro-
fession to develop procedures-that provide re'asonable validity and reliability.
While RMC recognized the concern that the sensitive nature of racial attitudes
may lead some respondents to give false information or to echo the party line of
‘an advocate group (black or white), we believe the anonymous, structured inter-
views undertaken by this survey have produced reliable ‘and valid mformation.
This need to rely heavily on the views and claims of a.ffected personnel in each

school system had significant effects on other parts of this study These claims -
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.were supplemented by the observations and conclusions of our field staff, but
there was little opportunity in Phase I for direct measurement of performance—-
" based effects that could be mﬂuenced by ESAP activities. Moreover, the timing
of ESAP (and of this survey) meant that '
(1) " the short period of ESAP implementation allowed little opportunity
for accumulative or long-term effects to be felt, and :
(2) the March-April time for most RMC data collection precluded the
~availability of end-of-school-year measurements and assessments
of pupil performance. S :

On the other hand considerable past research Wlth performance-based measure-

ment3 (such as student achievement and teaching performance), mdicate they

probably would have limited usefulness in such program evaluations. Therefore, '

as suggested by the Request for Proposal, this study mainly utilized a survey or
personal interview approach to data collection that obtained information about
attitudes, opinions, and perceived results. (. ‘

~ Several ‘design aspects have important implications for interpreting the find-
ings and thus should be summarized at this point. In view of the nature of this
evaluation study, the alternative analysis approaches available to RMC were
limited Because this was a retrospective study, it was not possible to identify
classical control groups against which to compare results. Where available data
_ :allowed a substitute approach was used instead, where static (internal) control
lgroups were established for comparing schools with a specified ESAP activity to
schools without it. Approaches similar to that used for this study are commonly
used in education and other social sciences. Heavy reliance was given to relative
measurement as a basis for determining the existence or direction of impact re-
lationships, since the lack of agreed4upon standards in the area of desegregation
make measurement of absolute values for attitudes and behavior relatively weak.

Given this background, it is now possible to outline the analysis procedures

RMC followed in examining the survey data from Phase I. In the absence of
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agreed-upon measureable objectives of ESAP or its Spec'lfi,c activities, RMC de-
fined specific criteria to measure the effectiveness of the projects being carried
out under ESAP. For Phase I these criteria focused specifically on interracial
attitudes and behavior that would be expected to improve in classroom and non-
classroom situations if the program goals of assisting the school desegregation
process were being achieved. Statistical examination of ihterview data relating to
these measures revealed that five criteria were measuring effects other than res-
pondent bias and could serve as _diécriminating measures of what was happéning
in various districts under ESAP. These five measure perceived changes ii

(1) interracial student friendships, (2) interracial student cooperation in class,

(3) interracial teacher-to-teacher relations, (4) interraical student groupings out-
side of class, and (5) school attendance of black students. Although it is agreed
there are other goals and benefits that could be ascribed to ESAP, RMC feels
these five, which held up statistically, are fully c.ompatible with the émergency
nature of this legislation, At later points, particularly in Phase II, we considered
other possible benefits of ESAP. As has been stated previously, this study, or
any similar study, cannot show cause and effect relationships due to ESAP; the
best that can be done is to show association between success on the above criteria
and the implementation of certain typé ESAP activities.

Volume 2 of this final report describes in detail the RMC activities carried
out during the Phase I survey. For éummary purposes, the major tasks and
important elements (some of which have been discussed above) are outlined below.

(1) A research design for Phase I was evolved that would achieve the

objectives of this study and could be carried out by RMC within

existing constraints. It depended heavily on the use of survey
research technigques in a very systematic and structured way and
assumed that few, if any, respondents would provide actual false
answers to our direct questions. The research design specific-
ically recognized that this was a study of short-term effective-
ness of a program incorporating a wide variety of activities, and
for which there had been only limited opportunities for program
impacts to be accumulated or observed. The analysis plan




focused on what changes were perceived to have taken place in certain
desegregation-related variables and then examined the association of
these changes with the existence and characteristics of certain ESAP

activities.

(2) Working with the Office of Education, RMC designed four com-
prehensive, structured interview instruments. The question-
naires (for project director, principal, teacher, and student)
asked questions about such things as expectations of solving
racial difficulties, interracial attitudes, perceived changes in
interracial behavior, and descriptive information about particu-
lar ESAP activities undertaken. The types and sequence of
questions asked were particularly chosen so as not to lead re- ;
spondents to any particular answers; associations of ESAP 3
activities with successful outcomes had to be voluntary on the !
part of the respondent. A separate mail questionnaire with
very short and straightforward questions was designed for
members of the ESAP Bi-Racial Advisory Committee. Since
it was not possible to measure changes at two points of time,
the questions had to focus on what changes respondents believed
occurred between the beginning of the school (before the start of
ESAP activities) and the point at which they were being inter-
viewed.

(3) Based upon ESAP projects funded as of the cut-off date (December
10, 1970), a stratified random sample of 252 school districts was
selected by RMC. Four bases of stratification were used (ESAP
grant size, geographical region, percent minority students and
students reassigned under the desegregation plan) to ensure a
representative sample, Somewhat higher sampling rates were
utilized for school districts having larger ESAP grants in order
to improve the statistical efficiency of the estimating process
and to enhance the distribution of the variety of ESAP activities
in the sample (since larger grants have a greater variety of ac-
tivities). In the second stage of sampling, RMC contacted by
telephone those school districts selected (after they received
official USOE notification) to verify the ESAP data and obtain in-
formation about individual schools affected by those activities.
A random sample of schools (ranging from 1 to 16) was chosen
in each district depending on the number of schools affected.
Sampling procedures were then established for the third and
fourth stages of sampling which were conducted by field inter-
viewers. From appropriate lists obtained at each school visited,
the interviewer randomly selected two teachers from those heavily involved
with ESAP activities and three teachers from those not heavily involved.
Interviewers then selected a random sample of five students served by
those teachers. These elaborate sampling procedures were utilized

fipa i ar o 0
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(4)

(9)

(6)

To ensure representative individuals would be interviewed rather

than those chosen by,

A multi-racial field staff of RMC personnel (supplemented by
field interviewers from the regions visited) was assembled

and trained. The intensive training was to ensure a consistent
interviewing approach and understanding of the specific instru-
ments to be utilized. The total field staff of 70 visited all

LEAs in the sample during March and April, Great care was
taken to interview all individuals in the sample even if revisit-
ing was necessary or if enforcement hearings had to be initiated
by HEW (as it was in several cases). A total of 252 project
directors, 851 principals, 4,291 teachers, and 3,795 students
were interviewed. In addition, names and addresses of Bi-
Racial Advisory Committee members were requested from all
899 LEAs receiving ESAP funds. The 733 usable replies from LEAs
allowed a total of 8,614 quesionnaires to be sent (an additional
1, 400 questionnaires were sent during the follow-up pro-
cedures). The response rate was approximately 40 percent
overall and about 50 percent in the 252 LEAs in which follow-up
had been carried out.

Based upon the precoded questions in the interview forms,

plus manual reading and interpretation of all open-ended
questions, information from the interviews was coded for
input into the computer processing programs. The several
hundred cross-tabulation tables which had been designed in
the earlier analysis plan were then prepared from the data
collected by both interview and questionnaire. These cross-
tabulations served as resources in the analysis process which
examined relationships among a large number of dependent
and independent variables in the process of seeking conclu-
sions and recommendations concerning the overall ESAP

program. _
RMC analysts and consvultants analyzed the interview data and
the cross tabulations in seeking answers to the questions posed
at the beginning of the study. In the process of looking for

patterns and relationships, a large number of statistical tests
were made to establish confidence in the results.

PHASE I FINDINGS

The discussions that follow highlight the major findings from the Phase I sur-

vey data that concern school desegregation in general and ESAP in particular.
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This survey pioduced a wealth of original data and interesting relat,ionships.

Since only the highlights can be summarized here, the reader is urged to examine
Volume 2 for a further presentation. The sequence of the following discussion

is the same as the major sections of that volume.

The main purpose of this study was to assess the impact of the Emergency
School Assistance Program during its first year of implementation. This assess-
ment was to be concerned with short-run effects since the program was just
getting underway and there had been very limited time for long-term results to
appear in sufficient strength to be observed or measured. Short-run criteria for
evaluating ESAP focused upon changes perceived by participants in school-related

measures of interracial behavior and attitudes.

Description of ESAP Activities and Participants

the observation of the selected sample of LEAs, produced a representative
picture of the overall ESAP program. RMC analyzed the over 1,100 separate
ESAP activities in the sample LEAs and established a taxonomy that best reflected
the actual field experience of ESAP. Table 3-1 fully describes that taxonomy.
Table 3-2 presents selected pfogram descriptors for each of the 17 ESAP activity
categories defined by RMC and used for later analysis purposes. '

RMC also examined the past changes in racial mix of the schools receiving
ESAP assistance as a way of estimating to what degree ESAP was reaching its

intended target. For some 779 schools in the LEAs visited by RMC, data on the
racial mix of the school in the 1969 and 1970 school years were obtained. The
change in racial mix between these two years was examined to determine the degree
to which the racial mix had shifted in the funded schools. Based upon this informa-
tion, weighted to reflect the sampling rates for LEAs and schools, the following




estimates of the degree of change in racial mix in all affected schools were made:lg

e 45 percent had a greater than five percentage point shift toward
more integration;

e 15 percent changed toward more integration, but by five percen-
tage points or less;

e 13 percent of the schools became more segregated; and

e 27 percent of the schools had no change in racial mix.

Several of the more interesting observations of a descriptive nature about

ESAP activities are outlined below.

e There were a large number and variety of activities under-
taken. The typical LEA had between three and four different
ESAP activities, but the maximum ranged up to 25..

e Teacher aides were the dominant activity, accounting for
almost 12 percent of the activities and nearly 20 percent of
the dollars. It also had the highest average expenditure per
activity. This was followed, in descending order of frequency
and cost, by teacher training, non-ethnic classes and materials,
and facility improvements.

e On a cost per project basis the most costly activities were, in
descending order: teacher aide; personal community activities;
teacher training; busing; and remedial education programs and
materials.

1. The most frequent ways schools became more segregated were for majority
white schools to gain more whites or for majority black schools to galn more blacks.
Some Schools became more segregated through majority white situations shifting to
majority black (for example, a 65 percent white school becoming 75 percent black).
Only two schools visited by RMC shifted from a majority black to majority white.
Similar patterns in reverse apply for schools becoming more integrated. A five
percentage point change indicates, for example, a shift from 60 to 65 percent.
Estimates are based upon 90 percent of the total sample of schools; this reduced
sample occurred either because of missing data or because the school was new in

1970-71.
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Table 3-2
SELECTED ESAP PROGRAM DESCRIPTORS
m @ ® @ L " (:)d m
Estimat Estimated Total Percent of
Number of Ti:!ll:::dbor :O::l;";s‘:dp Average ESAP Personnel Actlvitles In
Actlvity Actlvities in . Dollars Per Employed Sample
of Actlvitles in Dollars
Sample ESA Program (Miilons) Actlvity Inltiated by
rog (Thoussnds) | Black | Non-Black| Jenusry 1871
Personal Community
Actlvities 50 104 2.7 26 200 330 84
Non-Personal Community
: Activitiss 81 199 2.5 13 65 65 85
Counseling s 100 2:0 20 10 170 91
Counseling Support 11 201 2.1 14 180 180 179
Ethaic Clsssos snd :
Meterials 4“ 108 1.8 17 20 30 16
Non-Ethnic Classes and
Materials 114 3% . 6.8 21 160 190 84
Teacher Tralning 122 ' 301 7.1 24 ™0 1135 11
Teacher Alde snd Support '
Personnel 142 460 12,38 27 895 143F 92
Student-to-Student
Personnel 88 224 1.9 8 180 190 11
Busing 2 103 2,3 2 80 0 a9 q
Remedial Education
Pearsonnel 40 13 2.0 17 185 190 78
Remedial Education .
Programs and Matsrials 62 206 4.1 2 105 228 84
Comprehensive Planning 28 (4] 0.8 12 ] 25 90
Admintstrative Personnel 56 144 2.1 14 80 110 96
Metsrials -1 223 2,2 10 5 0 87
16. Facllitles Improvement .1 303 8.7 19 % 30 90
17. Others 24 58 0.8 18 28 10 88
TOTAL®
*Tolals msey not equal the sum of the 17 activities due to rounding.
{
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e Activity selections differed by the degree to which the school had
recently experienced a shift in its racial mix. Schools with large
shifts selected facilities' improvements, materials and busing more
often thau those with more moderate shifts, and selected community
activities less often than the schools with small shifts in racial

composition.

e There was no apparent trend for certain type LEAs to select
certain type ESAP activities.

Observations on the characteristics of ESAP participants interviewed by RMC

are as follows:

e The categories of respondents had the following percentages
of black participants: directors - 12 percent; principals - 25
percent; teacher - 33 percent; and students - 43 percent.

e Of the principals interviewed, 25 percent of the whitesl
stated that this was their first job as a principal in the sample
sciool where only 16 percent of the blacks sampled made this
statement. Over half the principals had been principals or
assistant principals prior to the current assignment.

e Black teachers had on the average two more years educational
experience than whites. Of those teachers new to the sampled
school, only 29 percent of the blacks had not taught in an inte-
grated school before as opposed to 75 percent of the white.

e About 15 percent more blacks were found in the sampled schools
than in the LEAs as a whole; in other words, in this sample ESAP
funds were allocated (cnllectively) to schools having higher black
composition than the other schools in the District.

Desegregation Changes Perceived by ESAP Participants

When directors, principals, and teachers were specifically asked about any
changes they observed in the 12 desegregation-related variables listed in Table 3-3,2. X

1. The survey actually used black and non-black categories. The non-black
category was almost totally composed of white anglos, with certain LEAS having
sizeable portions of Mexican-American anglos.

2. The 12 variables were defined by RMC based upon the objectives of ESAP
regulations and expectations about the desegregation process.
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Table 3-3

PERCENT OF RESPONDENTS INDICATING PERCEIVED CHANGES FOR THE BETTER
AND WORSE, BY AREA OF CHANGE AND TYPE OF RESPONDENT

Areas of Perceived Change Change for Better Change for Worse
Dir. Prin. Teach. Dir. Prin. Teach.

Interracial Friendships N/A 178 64 N/A 1 1
Black Student-White Teacher :

Class Participation N/A 63 52 N/A 1 1
Interracial Class Work ‘NA 64 51 NA 1 2
Interracial Student Activities 73 49 40 1 2 4
White Student-Black Teacher ﬁ

Class Participation N/A 46 37 N/A 1 1
Interracial Teacher Relations 72 51 34 1 2 3
Academic Achievement Gap 63 53 34 5 4 8 ]
Interracial Student Groupings 47 38 32 1 2 2 ‘
Black Student Attendance 53 33 19 4 6 6
PTA Racial Composition 52 22 16 3 5 6
Parent Contacts 42 21 11 11 24 6
White Student Attendance 15 10 6 6 8 8
N/A = Not applicable because question was not asked.
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considerably more positive changes than negative were obtained covering the

1970-71 school year.

Changes for the better perceived by directors, principals,

and teachers are listed in Table 3-3 in descending order of
frequency of occurrence. More change for the better was
consistently perceived at higher levels in the school hierarchy:
directors perceived more positive change than principals who
perceived more positive change than teachers. There was
good agreement among the three classes of respondents as to
the ranking That is, each class gave basically the same rank-
ing to areas of perceived change.

The percentages of respondents perceiving changes for the
worse was considerably lower, in fact, not above eight percent
in all cases except one. Perceived change for the worse was
almost a direct inverse of change for the better with respect

to position of respondent.

Position of the respondent was far more significant than race
in explaining variations in responses; race appeared to have a
stronger influence on perception in only two areas: interracial
student-teacher relationships and student groupings. Inter-
racial student groupings was the one area where black respond-
ents saw much more improvement than did white respondents.

More perceived change for the better was seen by those who
began the year expecting difficulties in solving the problems
attendent with desegregation than those who began the year with
a more positive outlook. Blacks, and those respondents in the
schools which had experienced a large shift in racial mix, begaa
the year with less optimism but they also perceived more change
for the better.

Statistical tests of collective teacher response to the 12 areas covered
indicated five areas of perceived change that did not entail individual
respondents' bias; interracial student friendships, interracial
classwork, interracial teacher relations, interracial student
groupings, and black student attendance.

Three of the areas of change asked of students were similarly re-
garded as reliable measures of school changes: going to school in
an integrated environment, making friends with students of a dif-
ferent race, and riding buses with students of a different race.

One measure turned out to be common to both teachers and students;
interracial student friendships. Thus, when asked about changes

in this measure, the sampled teachers, or students, in a school
tended to answer collectively that the perceived change was for the
better or that there had not been a change for the better. This col~-
lective perception of change may well be an indicator of actual change.
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Overall Impact of ESAP

Initial investigations focused upon the impact of ESAP as a whole, i.e., the
aggregate effect of all of the various ESAP activities. Two approaches were de-
fined: one which compared the success in schools having certain ESAP activities
to other ESAP schools not undertaking that particular activity; and a second which
compared respondents citing of ESAP activities as the cause for success when
specific activities were and were not present. Success in both cases was defined
as positive change perceived by respondents in the five desegregation-related
measures found reliable (more interracial student friendships, improved relations
between teachers of different races, more interracial student grouping, and in-
creased attendance of black students).

Table 3-4 presents the results of the first approach. That approach is based
upon the assumption that if different ESAP activities had differential impacts over
the last school year, it should be possible to observe this by comparing the incidence
of positive perceived change in those shools with the activity with the incidence in
those schools which did not select that activity. In this overall examination, responses
were aggregated over all 17 types of ESAP activities. There is a positive differential
for both directors and principals where ESAP activities are present; it is statistically
significant although small. For teachers and students there are essentially no dif-
ferences. | |

Even though RMC took maximum advantage of the available retrospective data,
the inherent structure of ESAP activities allow uncertainties to remain. While thé
with and without groups being compared provide some control of invalidating factors,
it must be remembered that those schools not having the particular ESAP activity
being examined, had one or more other ESAP activities underway. However, it is
presumed that the schools chosen for ESAP were similar in many respects; i.e.,

.‘;

they all were undergoing desegregation and had many problems in common.
In the second approach, respondents were asked what factors contributod tb

the desegregation-related changes about which they were being questioned (this

A




was pﬁor to discussing specific ESAP activities). Inabsolute terms the incidence
of citing an ESAP activity as leading to positive change was very low. However,
by separating the citations into groups corresponding to the presence of ESAP ac-
tivities, the relative differential was used as a basis for assessing the overall
impact of the ESAP program. Table 3-6 shows these results. The mention of an
ESAP-type activity when it was not in that school means that the respondent cited
one of the 17 type activities commonly undertaken under ESAP (such as teacher
aides), but according to the project director such an activity was not funded by
ESAP in that school.

Results in this table are significant at the 95 percent confidence level due to
the very large sample of responses and the low probabilities involved. They show
that the presence of an ESAP activity in a school is strongly correlated with its
mention as being associated with perceived positive charge, Again, even though
the incidence of mention is low, the differential mentions are very significant.

One of the reasons for the low direct mention of ESAP activities by respond-
ents is evident when it i8 recognized that ESAP underwrites only a small fraction
of the educational programs going on within a particular district; ESAP funds usually
account for less than two percent of the total school-district budget. Moreover,
school districts are usually undertaking activities similar to those undertaken with
ESAP funds through support with other federal funds (such as Title I ESEA) or
through their own funds. RMC observed in both its survey and case studies that
there was considerable confusion or lack of information on the part of school per-
sonnel about the special programs taking place in their school and what source
funded them. This confusion was especially prevalent between ESEA and ESAP.

In the aggregate then, there was evidence that ESAP had a small positive over-
all impact based upon the two approaches examined. But because the differentials
are quite small and because of weaknesses in the available cross-sectional control
groups, some questions remain unanswered. Therefore, other dimensions of

ESAP impact must be invustigated before final conclusions can be formed.
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Table 3-4

EFFECT OF PRESENCE OF AN ESAP ACTIVITY
IN A SCHOOL/DISTRICT ON THE PERCENT OF a
RESPONDENTS INDICATING POSITIVE PERCEIVED CHANGE

Respondent Activity Present | Activity Not Present Dif ferential

| Director 56.0 52.6 +3.4°
Principal 54.9 53.5 +1. 5b
Teacher 39.8 39.4 +0.4
Student 30.9 30.9 +0.0

These percentage changes do not match those shown in Table 3-1
since only the measures that hold up statistically are included (five for
teachers and principals, three for students and project directors).

b. Differentials are statistically significant at 95-percent level.

Table 3-5

INCIDENCE OF THE CITING OF AN ESAP-TYPE ACTIVITY }
AS A FUNCTION OF THE PRESENCE OF AN ESAP-FUNDED ACTIVITY ;

Activity Activity :
Respondent There Not There Total Citations
Director 4.9% 1.4% 232 }
Principal 3.2% 1.0% 502 :
Teacher 1. 0% 0.3% 564 f
|
42
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Impact of Specific ESAP Activities

While the overall program impact is probably small, there are certain
activities that seem to produce differential effects of large magnitude and
significance. It appears that the ESA Program may have contained enough
good and bad activities to allow impacts to cancel out. To the extent good
activities can be emphasized and less effective activities curtailed, the
overall program impact in future years could be expected to be significantly
increased. With the wide variety of activities and local situations which are
an inherent part of ESAP (combined with the very short time within which
the projccts were conceived and implemented), it is not surprising that not all
activities were {ully or equally effective. For these reasons, further investi-
gation of the differential impact of different ESAP activities was carried out.

The basic analytical approach parallels that used for overall impact-~com-
parison of groups of schools undertaking a specific ESAP activity to other ESAP
schools not undertaking it. RMC found several distinct patterns among the 17
activity types, even after allowing for alternative ways of weighting the responses
of different respondents and of testing statistical significance. Based upon these
patterns RMC was able to group activities into three effectiveness categories, as

follows:

e Four types of ESAP activities were associated in a positive way
with perceived success in the sample LEAs.

e Counseling

e Counseling support

e Student-to-student programs
® Remedial programs

e One activity-~Teacher Training--had a strong and consistent
negative association, i.e., it was heavily associated (particu-
larly by students and teachers) with worsening conditions.

® The rest of the activities had a neutral or inconclusive impact.
This set of findings is one of ;the more important of the study since it facilitates
further improvement of ESAP.




Impact of ESAP Activities Upon Attitudes

Based upon questions about interracial attitudes and behavior asked of re- |
spondents, it is possible to identify gseveral trends or patterns. |

e There was general agreement between the findings of
the impact analysis and the questions on attitudes and
opinions. In general, better activities had more frequent
positive answers to attitudinal questions. The only ex-
ceptions were the activities of non-ethnic classes and
materials, and student-to-student programs which were
not strongly related to attitude improvement.

e Community types of activities had several noteworthy
effects: the presence of this activity seemad to ease
the fears assoclated with desegregation--a phenomenon
? noted more by directors and principals than by teachers
‘ who still sense much concern. This result did not vary
with race. Community activities did not appear to have
much effect on feelings in the classroom, although directors
: seemed to think so more often than principals or teachers.
Black principals saw improvement in this area resulting
{ from community activities much more often than their
white counterparts or people at other levels in the educa-

tional system.

i e Counseling activities seemed to have a strong motivating
effect, both in the classroom and outside the classroom.
The impact, however, was primarily social and attitudinal
rather than academic.

e Only 24 percent of the teachers and 45 percent of the directors
thought that white students felt better toward the blacks due to
the introduction of multi-cultural materials.” Higher percentages,
however, felt that such materials helped blacks feel more at ease.
Principals and teachers of both races tended to say that white
students were more responsive than blacks to innovative or new

ways of instruction.

o In general, there seemed to be considerable racial differences
in the answers to the questions on curriculum revision, but little
impact by position. Black teachers seemed to be more eager to
change, and they were not percieved by whites to be reluctant to
change. White teachers on the other hand tend more to favor the
tried and true methods of teaching.
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e Even though teacher training activities were judged ineffective
by the earlier impact analysis, teachers view these activities
positively, and strongly rejected negative statements about them.
It would appear, therefore, that these activities create little
friction and are regarded as desirable by teaching and adminis-
trative personnel.

® Teacher training activities have not played much of a role in
helping teachers in adjusting well or establishing rapport with
students of the opposite race.

e But despite this lack of impact, high percentages of respondents
at all positions rejected the negative statement that teachers still
dislike dealing with students of another race. Indeed, teachers
of each race thought they liked dealing with the other race more
as a result of teacher preparation activities.

e Student-to-student activities evidenced a rather low incidence of
positive response in the area of attitude change, notwithstanding
their frequency of mention as a cause of positive perceived change.

® Remedial education activities evoked positive response in almost
all instances. The activities were pot viewed as being primarily
for students of either race or as a way to get disciplinary problems
out of the classroom.

Other Analyses

Further analysis revealed the following relationships, all of which support
other findings and lend additional confidence to the results.

e More intense application of several activities (a8 measured by
dollar per pupil expended in a LEA) produced more strongly
positive results: community activities, counseling, and re-
medial personnel all exhibited this phenomenon.

® An inverse relationship between intensity of application and
results was observed with respect to teacher training, and
non-ethnic classes and materials, i.e., the higher the intensity
level, the less success was reported.

e Counseling, counseling support, student-to-student programs,
and remedial programs exhibited increasing positive change
where they had been implemented for longer periods.

The responses to the mail survey of members of the ESAP Bi-Racial Advisory
Committee indicated the Committee felt their roles were important in the conduct
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of ESAP, and that they had been effective. Blacks felt significantly stronger than
whites that BRAC played an important role. This is probably a reflection of the
fact that blacks normally have limited opportunities to participate in school ad-
ministration in most ESAP schools. In most respects, the BRAC survey was
inconclusive and, therefore, played only a minor role in analysis of ESAP activi-
ties or effectiveness.

RMC also analyzed the effectiveness of ESAP-related technical assistance
provided by OE to local districts, and the results of that examination have been
discussed on pages 12 and 13 of this volume. 8imilarly, pages 11 and 12 pre-
gent the results of RMC's analysis of the effectiveness of ESAP project manage-
ment by local districts.




PHASE II METHODOLOGY AND FINDINGS

PHASE 11 METHODOLOGY

The baslc structure of Phase Il is traditionally called case study analysis.
Each case, In this situation a specific LEA, was treated as a separate entity and
analyzed separately. Such a process is desirable and necessary when the condi-
tions of each case differ greatly and, therefore, require flexibility of approach.
Given the wide variety of ESAP activities, it would be very constraining to be
llmlted to the same questions and technical approach for a comprehensive analysis
of, for example, a public relations campaign in the community, & a special remedial
program for underachieving smdents, or a group of human relation seminars to
a group of elementary teachers. Moreover, school districts vary widely in their
desegregation status, community acceptance of desegregation, and the use of
other special programs to attack desegregation-related problems. The case study
approach can accept such differences and explore each aspect to the depth warranted
by the individual situation. Of course, as a result of this flexibility, it is very
difficult to aggregate situations across districts and to meaningfully generalize
from the limited sample that such in-depth analysis vsually allows.

Anocther purpose of USOE to be accomplished by this case study approach was
to identify and document ESAP activities that were particularly effective in achieving
the objectives of that project and of ESAP; i.e., to find good projects, explore what
may have made them good, and to fully describe the situation so that other schools
may benefit. As a result of this intent, the criteria for selection of the 20 districts
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to boe examined in detail emphasized being exemplary and fully representing the »
various type activities that could be undertaken by ESAP. Since most ESAP ac- ’
tivities were just getting underway, it was necessary to depend on a consensus |
of judgment of government and non-governmental people who had actual exposure
to local activities. In short, the selected case study districts are not intended to
be representative of all ESAP districts. Since districts average about four sep-
arate ESAP activities, the sample is still likely to include activities with a range
of cffectiveness, i.e., some good, some poor, some average. Table 4-1 presents
the list of the selected districts and geveral comparative characteristics.

The basic methodological problem with case studies of a large number of
districts is to structure the approach such that different staff members can visit

individual districts and have guidance as to what questions are being investigation
and how they should proceed to collect data and interpret findings. In addition,
RMC wanted as much common structure as feasible in order that cross-district j
aggregation and analysis could be carried out. The approach adopted is best sum- "
marized through examination of Table 4-2. 1 In matrix form it presents questions
and specific data items which serve as guides to investigators during their data

collection and subsequent evaluation. As can be seen from the main column head-

R g b

Ry kg

ings, four specific areas were examined:

e O e

(1) the context of local environment, special needs, and specific
ESAP objectives within which a particular ESAP activity operates;

(2) the planned design of the original LEA project plan, including

1 goals, staffing, schedules, procedures and budgets;

(3) the actual process that was carried out when specific activities
were implemented; and

(4) the outputs or results that were produced by the ESAP activities
in terms of impacts or effects on attitudes, behavior, and per-

/ formance. :

1. It will be recognized that this approach is an adaptation of the CIPP eval-
uation structure (Context, Input, Process, and Product) originally defined by Dr.
Daniel L. Stufflebeam and Dr. Egon G. Guba.
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The stubs on the three rows of the table rmind evaluators that there are three
main sources of information on which each case study situation depends. The first

is claims or self-reports (in response to RMC questions) from individuals partici-
pating in or affected by desegregation in general or ESAP in particular. The

situation is similar to that faced by the Phase I survey; since the study is primar-

ily retrospective in nature, data collection is dependent on claims of people

involved as to what actions were actually taken and what was the intent of these actions.
While three instruments (for counselors, teachers, and parents) were designed and
wtilized in order to provide some basis for cross-district comparisons, most
information about ESAP activities and effects was obtained through personal inter-
views with relevant persons w‘i\thin the school and the community.

As the second row indicates, investigators seek to obtain verification type
information, particularly direct evidence about ESAP design, process, or output.
This area of data collection is the most difficult since most of the activities being
undertaken do not facilitate objective measurements of their effects. In most cases
we can obtain direct evidence that the activity was undertaken (i. e., of inputs),
but little evidence about the specific intended outputs or products. Furthermore,
personnel in local school districts are not used to thinking in terms of specific
outputs or in presenting direct evidence of other aspects of performance. One
method of verification utilized by RMC researchers (te the extent activities allowed)
was direct observation of ongoing ESAP activities. Since the resources or condi-
tions did not allow RMC to make performance measures (i.e., give achievement
tests or other performance-based measures), we had to depend to a large extent
on observation, claiizs by participants, and data (if any) collected by the LEAs
as a part of their own evaluations.

The third row of Table 4-2 indicates the need for specific evaluation on each
of the issues of context, design, process, and output. Althodgh comparisous can be
made between the claims made by participants and the verification-type evidence obtained
elsewhere, individual judgment of on-site observers and evaluators is still required

in most areas. The purpose of the case study framework being described is to
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4

structure that judgment into manageable and specific areas and therefore to avoid
the necessity for,ari overall, highly subjective judgment that is difficult to justify

or document.

The details of the operations carried out during Phase II will be presented in

Volume 3, but for summary purposes, significant components are outlined below.

Based upon the exemplary criteria suggested in the Request for Pro-
posal, RMC initially selected 26 LEAs that were expected to be under-
taking one or more particalarly effective ESAP activity. Recommenda-
tions were solicited from HEW regional officials, university desegre-
gation center personnel, and other persons having firsthand experience
of LEA operations and were checked against Office of Civil Rights files.
RMC staff visited 24 LEAs for orientation purposes and with USOE con-
currence, the final list of 20 were selected.

A structure for data collection and analysis was devised that would
provide guidance to indivdual case study researchers. Questionnaires
were designed for use with counselors and teachers participating in
various ESAP activities. A mail questionnaire for parents was also

-utilized to sample community reaction and behavior. Random samples

of several hundred parents in each district were selected and mailed
this questionnaire, but the response rate was fairly low.

A series of visits were made by the study teams to each selected LEA
during the period of March through June to collect needed data, observe
ongoing activities, and interview school and community personnel ex-
pected to be knowledgeable about the activities of interest. The exact
areas investigated and the individuals interviewed varied among dis-
tricts and had to be developed by each researcher as the case study pro-
gressed. In some cases, consultants or specialized RMC staff members
accompanied these teams to investigate particular areas. In all cases,
representative parents, community officials, and other non-school per-
sonnel were interviewed, ’

Utilizing the data and information obtained from all sources, the prin-
cipal investigator for each LEA prepared a case history of that LEA
presernting background information of the district, desegregation status,
activities undertaken under ESAP, and RMC conclusions and recommend-
ations. Appropriate analysis techniques were used dependent on the
activities and available data in specific LEAs. These case histories
were refined and are included as Appendices to Volume 3 of this final
report. ' ‘
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(5) Based on these case histories, cross-district analysis was
carried out. Through comparison of similar activities in
similar situations, an attempt was made to generalize and
to discover which types of ESAP activities were more effective
in which situations.

PHASE II FINDINGS

The Phase II portion of the ESAP evaluation was designed to examine 20 individ-
ual LEAS and report in detail about specific problems and program results that

were observed. As one might expect with a program as comprehensive as ESAP,
the variety of purposes and results achieved by the 20 LEAs in the Phase II sample
were extremely broad. It is difficult to draw simple, hard conclusions from these
unique ESAP experiences. The subjective nature of the case study approach adds
to this problem. The small number of cases and the non-representativeness of |
the sample preclude making generalizations about the total ESA Program from
Phase II investigations.

Within these limitations, this section is intended to share some of the insights -
resulting from the investigations and preparation of the case histories. Of course,
it should be remembered the primary outcome of Phas_e Il is the set of 20 case
histories (which are attached és appendices to Volume 3). This chapter discusses
separately the conclusions about each major type of ESAP activity and general

Phase II conclusions.

Conclusions about Specific Activity Grbups

In total, approximately $4.5 million of ESAP funds were spent in the 20 Phase II
districts. Although some of this money overlaps into several activity categories, a

breakdown of the approximate expenditures by major éctivity group is as follows:
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Community Information (Personal and Non-Personal) ' 19%

Counseling and Counseling Support 8% i
Curriculum Revision (Ethnic and Non-Ethnic) 32% ;
Teacher Training 8%

Teacher Aides and Support Personnel % |
Student-to-Student 6% ;
Remedial Personnel and Programs 9% % '
Comprehensive Planning and Administrative Staff 5% }
Miscellaneous (Busing, Materiais, Facilities Improvement) 6% ;

This distribution differs substantlally from the representative sample drawn for
Phase I. These 20 districts chose to carry out far less teacher-aide acthltleS

(7 percent vs. 20 percent) and somewhat less teacher training activities (b percent

s b w A e e g e Do £

vs. 12 percent). In contrast, they chose far more curriculum revision (32 percent
vs. 14 percent), community information (19 percent vs. 9 percent) and student-to- \‘
student activities (6 percent vs. 3 percent). In fact, teacher aides was the largest
dollar expenditure in Phase I sample, but the sixth in size for Phase II.

It is not possible to explain the collectlve motivatlon for these large differences
or to compare relative effectiveness between the two samples. But these dlfferences
may be meaningful since Phase Il districts were selected with the expectation that

they were carrying out exemplary ESAP activities.
With this background in mind, the discussion now moves to the conclusions for

each major activity type.

~ o Community Programs. The ESAP community activities tended to
help the process of desegregation but to have little effect on the
quality of education in the schools. The activities observed were
of two types: personal programs which enabled the school to have
more direct contact with community groups--primarily parents--
and the nonpersonal programs which centered around delivery of
informatlon through th media or through a school center.

RMC concluded that the personal programs had their greatest im-
pact on school relations with parents and that generally the pro-
grams-did this first by getting parents involved in activities related
to the schools and second by giving them correct information about
the school and desegregation. It was found in most-of the systems

Al
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utilizing funds for this purpose that the programs did not have much
effect on student-to-student relations, teacher-to-teacher relations,
or on teacher-to-student relations. Although it had been hoped that
work with parents on matters relating to school desegregation wo'ld
affect their children's reactions to peers and teachers of another
race, there was no evidence that this had occurred. It was found
that schcols which had personal community programs did not
experience any additional participation or change in racial make-up
of the participants in the extracurricula program. It was also found,
not surprisingly, that the educational gap was not lessened in the
schools having these programs.

e R T hoasch & S e A St S
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In the area of nonpersonal community programs it was found that

these programs were delivering accurate and timely information

to the community; that they were able to assure parents about the

safety and well-being of their children in the desegregated schools

(this was particularly true of the ''rumor centers' in time ofa

: crisis or intimes of rumored crises). It also was felt that these

3 types of community information programs helped to keep rumors .
3 at a minimum although there was no way to assess what might 1
: have been otherwise. The communities involved had no major
b racial disturbances, but it is not possible to attribute this com-
" pletely to this ESAP activity.

BRI

The RMC parent questionnaires particularly addressed the infor-
mation aspect. It was found that the questionnaires returned from ;
parents in districts with community information programs which
used mass media for information distribution gave the schools
good or excellent ratings in this area. However, it is interesting
to note that the schools not having ESAP community media infor-
mation programs were also given good to excellent ratings. ;

e Counseling and Counseling Support. These activities received
high marks by evaluators for their roles in aiding desegregation
and in helping improve the quality of education in schools where
they were implemented. Nearly 100 percent of the money in
these two activities was expended for personnel, who in turn pro-
vided services to students.

Although the programs studied orerated on all levels of sophisti- )
cation, they were meeting the objective of working with people to :
solve problems. They were probably more successful than some
other ESAP activities because this type of program is able, in
many cases, to produce immediate results, or in the case of com-
plex problems, at least start helping students who had never re-
ceived constructive help before. An additional, and relatively
unexpected result of these programs, was the finding that teachers
utilized counselors and counselor support persons to a large extent
for resource and help in finding solutions to educational problems.
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Ethnig and Non-Fthnic Curriculum Revision. ESAP funds ex-
pended on curriculum revision for other than ethnic purposes
seemed to be of "lukewarm' effectivencss when all types of
evaluations are taken into account. However, there was a
tendency for the field staff to fcel that with some revision in
procedures this type of project could have the potential for
better return. This is especially true since they felt that
there was a need for curriculum revision in order to better
educate many students. This, in turn, should have a signifi-
cant effect on the success of the desegregated school. It is
obvious that with curriculum revision comes the need for
different materials and equipment. This type of instructional
support has to come through purchase or through local develop-
ment of curriculum materials.

ESAP funds expended in this area were utilized for a wide
variety of activities. Many of the activities were aimed, how-.
ever, at the current educational interest in the individualization
of the curriculum. There tended to be a heavy reliance on the
pre-packaged programs currently available. For several LEAs,
curriculum revision represented a very expensive undertaking.

RMC teams generally felt that better results could have been
attained if the schools had gotten technical assistance and/or
consultative advice before and during the revision of these
classes and materials. Many of the LEAs indicated that their
main problem . here was the unavailability or lack of time to

_recruit properly trained staff to direct this task. They also

had little success in attracting their staffs to work on adequately
developing or revising curriculum. Many team members also
felt that instead of wholesale implementation of "new techniques"
such as team teaching for all primary children, there should have
been the addition of a ndiagnostic-prescriptive" element in an
attempt to determine how many children might benefit from
relatively unstructured versus structured curricula plans.

The ESA funds providing for ethnic materials and classes were
felt by the RMC teams to be valuable. These funds were

for the development and revision of curriculum and for

the purchase of materials that would include both sides of
,thegéthn'ic picture. The teams felt that many schools were
examin'ng materials and curriculum for the first time to deter-
mine whether there was fair representation of all minority
groups. Once this was started there are strong chances that

it would be continued. Therefore, ESAP funds spent on this
activity in the 20 LEAs studied may have started a tendency
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. personnel elicits strong emotional and positive reaction from

which will continue with or without ESAP financial support.
Desegregation was not the direct cause for many problems

that curriculum revision was attempting to solve. It did, how-
ever, confront LEAs with an immediate need to find solutions
for problems that had existed for a long time.

Responses to teacher questionnaires from districts where ESAP
funds were used for curriculum revision classes and materials
supported the teams' evaluations. The central thrust of the
responses can be expressed generally as ""somewhat'" aiding
educational quality and the desegregation of schools.

Teacher Training. The ESAP programs were viewed by case
study teams as not being either the best or the worst in terms

of aiding desegregation or improving the quality of education.
The responses from the teacher questionnaires substantiated

this neutral effect. One of the main problems with the effective-
ness of the teacher training in human relations and in educational
techniques was that it didn't reach enough of the staff members.
The hoped for''multiplier effect' did not work and, in many cases,
there was not enough space in workshops to accommodate all
teachers who wanted to come. In the case of on-the-job training
there were often not enough resource people to cover needs.

However, many teachers who were able to participate in teacher

training felt that they were helped by learning about new techniques
to deal with specific academic problems and they were able to
learn more about other races and follow this with a change in
attitude toward faculty and students of that race. It was noted
that most of these teacher training activities were of the tra-
ditional in-service type relative to both format and content.

Improved approaches might offer greater returns in the future.

Teacher Aides. This broad category of classroom support

administrators and teachers, but it is difficult to substantiate
these effects with evidence. The ultimate effect on the children
of this extra classroom support remains an open question. The
RMC field teams were also favorably impressed during their
on-site investigations and interviews, but were not able to
identify evidence of positive effects on education.

It was generally found that teacher aides were not utilized on a
one-to-one basis; the median amount of time spent per week in
each classroom was beltween four to ten hours. Teacher aides
were given little or no training for their jobs yet were often
used for teacking tasks. Most often they were used to work
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individually or in small groups with "slow learning students. "
This brings an ironic note to the teacher aide program; individ-
uvals untrained in specific techniques were ofter working with the
students most in need of professional help.

On the positive side of the teacher aide programs were (1) the
fact that the aides were well accepted by school personnel and
the community; (2) the tendency for the program to meet its
objectives better if duties for aides were clearly spelled out,
therefore emphasizing the non-professional role in assisting

the teacher, and (3) the benefit of the presence of another adult
in the room who could help with such practical matters as disci-
pline, thus allowing the tcacher to work with individuals and
small groups of students. An important problem faced by all
LEAs was the need to reach more teachers without spreading
the services of thc aides among too many teachers. Based upon
average activity size, tcacher aides are relatively expensive.
Use of teacher aides should be weighed by LEAs relative to their
other needs and alternative uses for desegregation funds.

Student-to-Student Programs. The programs grouped under
student-to-student activities were generally considered as
having medium affect. This affect was positive in that these
programs scemed to respond to the needs in the districts.for
the improvement of student-to-student relations. The districts
did provide activities which were structured for racial baiance;
they did involve students in planning for these programs and
seemed to provide these activities at modest cost. The persons
involved in the programs felt that they were very successful.
However, this seemed to be where success broke down.

Most of the programs did not reach all students; the hoped-for

multiplier effect (i. e., some schools worked with certain groups:

of students with the anticipation that these students would, in
turn, work with larger numbers of students) did not come about.
In several cases these programs under the student-to-student
activity classification were not available when needed, i.e.,
they were planned for the wrong time period or were available
after the need had passed.

Remedial Education Programs and Personnel, These activities
were considered to be among the best for improving the generall
quality of education at desegregating schools, but RMC teauis
felt that they provided little or no help in the actual process of
desegregation other than to reassure the commanity that the
school system was concerned about helping both black and white
disadvantaged students.
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The programs observed tended to show evidence of identifying
the educational needs in their LEA and then proceeding to
remediate these problems. They also tended to have good
overall management, but some of the programs could have
utilized technical assistance in working out some of the program
details. RMC did question whether these relatively high cost
programs should have been underwritten with ESAP funds. Most

of the needs responded to were not coming about because of
desegregation--they had always been there,and perhaps these

programs should have been funded out of local funds or out of
funds earmarked for the educationally disadvantaged.

The uncertainty about future ESAP funding led some districts
to invest heavily in purchased materials for remediation and
to avoid hiring additional staff,

. Miscellaneous Activities. There were only a few small trans-

portation-related activities in Phase II and they all seemed
useful and beneficial in both educational and desegregation
aspects. None involved busing students to bring about desegre-
gation, but rather focused upon ameliorating the effects of
reassignment upon certain students (e. g., to attend vocational
classes in another school).

Comprehensive Planning and Administrative Personnel were
supported with ESAP funds in many districts, but usually in-
volved covering part of the salary of regular school staff
working on ESAP or desegregation matters. In general, RMC
felt that improved planning (not necessarily more money)
could have increased the effectiveness of ESAP activities,

but recognized that outside technical assistance might be
needed. In many cases, there was concern that ESAP funds

were being used to support ordinary administrative functions

that might better have been ccvered by regular district funds.

Facilities improvement in Phase II districts amounted almost
completely to purchase of portable classrooms. While these
purchases usually did solve immediate needs arising from
desegregation plans, RMC is concerned that LEAs might
consider this a permanent solution to building and overcrowding

problems.
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General Conclusions

The case study approach used in the Phase II evaluation was beneficial to a
deeper understanding of unique school district experiences as a result of receiving
funds specifically allocated to solve problems due to implerhentation of approved
desegregation plans. Phase Il allowed a much deeper examination than Phase I
into the operational problems a school district may have experienced as a result

of the ESA Program. Phase Il permitted the cvaluation staff to see how ESAP
fitted into existing school plans and whether or not there was any indication that
ESAP funds altered the way in which a school district approached desegregation.

As a result of these Phase II efforts several general conclusions emerge. As
cautioned earlier, even though RMC believes these conclusions to be generally true,
the limited nature of the Phase II sample must be kept in mind:

(1) Whatever their success, there seemed to be sincere effort and

desire on the part of the LEAs in the Phase II sample to utilize
ESAP funds to help alleviate problems caused by desegregation.
There also seemed to be a sincere effort to determine what was

needed and then decide which types of activities could provide
for those needs.

These planning decisions on activities were made:
(3) in only a minimal time;
(b) usually at the top level of administration;

(c) with little, if any, assistance from the federal
government;

(@ with a view to satisfying many objectives and
perceptions of needs;

(e) with a heavier emphasis on the educational needs
of a desegregating district than on the sociological
needs; and

(f) with the feeling that use of funds to improve edu-
cational quality wouldn't "stir up" the community
like human relations activities might.
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(2)

(3)

(4)

(5)

The 20 LEAs included a mixture of many successful and a

few unsuccessful ESAP activities. The concept of selecting
districts expected to be "exemplary' was very difficult to
implement because of lack of agreed-upon criteria for being
exemplary and the lack of operating information about ESAP
activities at the point of selection. In any case, the nomination
and selection process utilized by RMC and USOE for Phase II
did result in a sample which included an above=-average

group 'of ESAP activities.

One important but subtle way that ESAP assisted the school
desegration process was to provide school officials an accept-
able reason for undertaking certain actions. School districts
were able to openly face the iasue of desegregation and present
solutions to problems caused by desegregation without ""losing
face" with community residents since they could say it was a
federal program and not a local program. In many cases, the
school was the leading force within the community as far as
fostering interracial integration.

ESAP also provided a focus on minority children and their special
educational problems, perhaps for the first time in many districts.
As a byproduct, community residents and parents pecame more
aware of the new problems that school systems faced and a meaning-
ful dialogue was initiated.

One of the all-pervasive elements in these case studies has
been the importance of people in the success of an ESAP activi-
ty. It is often dynamic leadership or extra-special performance
that makes the difference. This does not represent a variance
from the findings of many other recent educational studles.
Studies on class size conclude that the size of class (within
certain limitations) does not affect pupil performance--the
teacher does. Studies of reading methods have found that

again it is the teacher and not the method that affects perform-
ance.

These case studies have not had the benefit of such longitudinal
analysis, yet there is the ever-present contentlon that the suc-
cessful activities are that way because of the person directing

them or responsible for them. This condition was variously
described as "the right person for that job, ' "the person belleves
in what he is doing,' ""he knows people and how to work with them, "
"her enthusiasm for desegregation is contagious, ' "he follows
through on plans, ' etc.

Many problems and characteristics RMC observed for ESAP |
are similar to the first year of 8 new program (particularly one
with short planning time). For example, the first year of Title I,
ESEA (1965-66) had the following similarities to the first year

of ESAP:
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(a) agreat fragmentation of activities undertaken by the
LEAs,

(b) difficulty in obtaining and retaining qualified staff,

(c) events and decisions affccted by fear of program not
being permancnt, . 1

(d) late start of program and resulting limited time for
planning and applying, and

(e) limited expeclation of impact because funds spread
so thinly by USOE and by LEAs.

Admitedly, there were also dissimilarities from Title I that
may have affected thc outcomes.

(a) very fast approval of ESAP application by HEW,
(by LEAs now more uscd to late Congressional action,

(c) LEAs now less fearful that federal government is
going o usurp local power or contrci,

(d) ‘teacher supply now much more plentiful, and

(e) ESAP required the involvement of community through
the Bi-Racial Advisory Committee.

2
)
i

(6) With only a few exceptions, the LEAs were not undertaking
evaluations of their ESAP activities as a basis for meaningful
meodification or decisions about continuing them. In most cases,
baslic process data was not being collected (which is a necessary
ingredient to later analystis). Policy decisions were usually com-
pletely subjective in nature and made by school administrators
directly involved in the ESAP activities.
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