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MAJOR POLICY ISSUES SURR UNDING THE EDUCATION SERVICE
AGENCY MOVEMENT AND A PROPOSED RESEARCH AND DEVELOPMENT AGINDA

'

I. INTRODUGTiON''TO THE STATEMENT
!=i2.7 J ,..' v ^ .
'..c."4"A

Introduction - '

During the past half-century, policy planner
t ,

at the state' and local revels have used 'a number of structural 4pproaches

for the improvement of state and local systems of elementary and secondary

.

education. In recent years, the most popular alternative is the formation

of some type of education service agency (ESA) atsub-state levels. The ,

use of th is alternative gaihed its initial interest in the mid and late

.)

'1960s, the approximate period of the demise of the reorganization Ottwo

ox2more local education agencies into largez administrative units, the struc-

,

tural alternative most widely used in the.prior three decades. Interesl

\ .

in the education service agency concept has accelerated in the decade of

the 1470s.

Education service agenc es appear to be developing in three basic

l/
patterns. in z large- number of st Iheseare:

. -

Type A: Special Distric ESA

A legally constituted nit of. school government sitting between

. the state education ag cy and a collection of local school dis-
.

I ,
t

tricts. This pattern a pears to be supported by. the view that

C,

ESAs should be established by the state, or the state and local
,

education aapncies acting in concert, to provide services to

both the SEA and constituent LEAs.

. 1/ In thi# statement, the generic term Educdtiqn Service Agency (ESA) is
use& to identify all three basic patterns -- the Special District_ESA,'
the*Regionalize4 SEA/ESA, and the Cooperative ESA.

6
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Type B: 'Regionalized SEA/ESA

A regional branch of the state education agency (SEA). This

pattern appears to be supported the view that $As should

be established as arms of the state to deliver..services for the

state edu on agency. Three variations of units of this type
4

are u d: those providing administrative-services only; those

providing general services only; and, thoseiproviding both ad-
:

migstrative and general services.

ilk Type C: Cooperative -ESA

A loose consortipm4flocal education agencies. This pattern

appears to.be supported by the view that ESAs should be establish-

ed by two or more local education agencies to provide-services

exclusively to membefg of the cooperative. These units are fur-

ther subdivided into those that are: multi - purpose (five or

more services); those that are limited-purpose (not more than
. -

four services); and, those that are single-putpose.

The three types differ with regard to the four central character-

istics of legal. framework, governance arrdngements, programs and services,

and fiscal support. The domin'anf patterns of each concerning these four

features are shown in Table 1.

While few pure illustrations exist,' each of the basic forms.of
. _

1.
.

ESAs is presently used singularly?', or in combination in-a ;.arge :Lumber of

states. For example, the Special District ESAs appear to be most extensive:

ly used in the eleven states of California, Illinois, Iowa', Michigan, Sew

York, Ohio, Oregon, Pennsylvania, Texas, Washington, and Viacorpin. While
.

.

many state education agencies have regularly decentralizgd some sgrvices
,0

and functions, a more limited number have established regional brfnches

of the SEA to serve the entire state. The five states of *iiechusetts,

46
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TABLE 1

DOMINANT PATTERNS OF TYPES OF ESAs WITH
REGARD TO FOUR CENTRAL CHARACTERISTICS

.
.

4

...

3

Type of ESA

Four Central Characteristics

. Legal Framework

I

Governance

7

Programs and Services

0 /

.

Fiscal Support

.

Speck]. District ESA

. .

.

.

tends to be structured
in legislation and/or
SEA regulations

tends to be lay con-
trol

.

.

tends to be determined
by member LEAs and the
SEA. .

.

---

tends to be a mix of
local; regional, state

aQ state/federal
4

-,

Regionalized SEAIESA

.

r

tends to be structured
in SEA regulations only

i

nds to be ptofes-
ohal advisory only

3 `.
kt-

'h

+' ;,-',, ,

.
. ...

tends to be almost
exclusively deter-,
mined by SEA

.N

tends to be almost
exclusively state and
state/federal

Cooperative ESA tends to be general
(i.e., intergovern-

y mental regulations
statutes) and/or
permissive legislation

.t.

' 64

tends to be compos-.
ed of, represents-

Uri& of member LEAs

_

.

.tends to be almost
exclusively deter-
mined by member LEAs

.

.
.

.

tends to be almost
exclusively local
and state/federal

8
dry
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New Jersey, Ohio, North Carolina,,and Oklahoma are representative of SEAs

utilizing this alternative form of education service agencies. Education-

al cooperatives have also been in existence in,many states for a long period
%.

of tim. However, some states have moved to formalize this practice. Re-
.

presentative of the most extensive arrangements for the encouragement of

Cooperative ESAs are the d evelopments in Alaska, Colorado, Conriecticut,

Georgia, Indiana, Massachusetts, Nebraska, Rhode Island, And West Virginia. 4

Each of what are regarded to be the basic forms of education ser-

vice agencips has its proponents and opponents. Inherent in each option

are a number of policy issues of critieal importance to the welfare of the

service agencies and to the constituents of the agencies, the local districts

and/or the state. Moreover, one of the rewarding, though complex, aspects

of ESA concept is that one cannot escape consideration of a number of over-
.

riding pervasive issues in education, such as state-local relations, local

control of education, the best use of resources, and other fundamental is-

sues. Indeed, the ESA 'concept offers an increasingly valuable platform

for the debate/of these issues,.

Some of these policy issues appear to have been raised and succes-

sively resolved by state or local planners in the debate preceding the im-

plementation of whatever form of ESA was ultimately put in operation. In

this sense, then, the type of ESA in a state Would appear to reflect clear

o policy choices by the actors An the debate. In other cases, it would ap-

I

par tha t the present organizational behavior of ESAs, and the present con-
.

traversy at the state and local levels regarding them, caves an observ-

er to question'the existence of a consensus concerning their role and func-

,tion and how best to organize the units in a way that is consistent with

their primary mission.
. .

Since the conflux of conaitionswhich in recent years appear to

1'4)
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have precipitated the use of ESAs for the improvement of state sy stems of.

elementary-secondary education have not subsided, but show evidence oi ac-

celerating in the future, this statement of major p91icy issues and prOpos-

ed research and development agenda is.offered .l

_ctjective of this Statement

Many of the policy issues associated with the education` service

agency concept have been previously identified and addressed in apparent-

'

ly varying degrees of_rebolution. However, complition of a number of the

1

tasks of the ESA Study Series both raises new` issues as well as adds insight*

6 those that have been identified in the past. Thus, the purpose of this

statement on major policy issues and proposed research and development ag4-

da is three -fold:

1. To assist policy planners at the state and/or local levels

in states presently operating one or more forms of education

service agencies to assess the workings of their systems by

identifying, again in some instances, the central Issues

1/ The widespread interest in education service agencies is traceable to
a large number of frequently interrelated developments which, while they
vary from state to state, have been summarized by Stephens as: (1) a

growing recognition of the limitations surrounding the move 'to reorga-
nize small LEAs into larger administrative units; (2) a greater recog-
nition that a viable structure of education is a critical requisite for
the prOmotion of educational programming (especially from the perspec-
tive of equality, quality, and efficiency) and the structure of educa-
tion in many state school systems served as an important constraint for
the attainment of these complex goals; (3) a greater recognition that
there is a need for more effective research and development - diffusion,
and evaluation capabilities in education and that the networks and re-
source allocation for these purposes were frequently inadequate, frag-
mented, and uncoordinated in many state school systems; and, (4) a,great-
er recognition of the need to develop more effective planning, communi-
cative, and coordinating mechanisms amono all levels in the state syttem
of education. (E. Robert Stephens, Regionalism: Past, Present, and
Future, AASA Executive Handbook Series 010, American Association of School
Administrators, Arlington, Virginia, 1977, pp. 7-82).
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inherent in ESA; 4

2. To assist policy planners at the state and/or local levels

in states not now operating a form of ESA by identifying what

are regarded to be the central issues that should be consider-
.

ed in the debate over the role and function, and structure

of the service agencies; and,

3. To propose.for the policy and research communtties a research

and devllopment agenda that will help provide a much sounder

knowledge base than is presently available in order to aid

the debate over the roleand function, and structure of edu-

cation service agencies.

4

Thus, the intent of this statement is,not to settle issues but

-to raise and clarify them, and' to indicate some directions in 'which future

work would profitably be pointed. This emphasis on raising issues while

avoiding prescriptive solutions is consistent with the position taken here

that there probably is no one best way to structure ESAs that will apply

with equal effectiveness to all state and local settings. That is, ESAa'

must be. considered within the, context of a total state system of education,

and must reflect the traditions

characteristics of a particular

in efforts that seek to improve

youth. However, this is not to

sues of a universal nature that

and economic, geographiC,,and demographic

state if theyeare to be meaningful partners

educational opportunitieq for children and
.

suggest that there are not a number of is-

should be considered in the debate over

education service agencies. This statement seeks to identify the focus

of a nukbet of these considerations.

Moreover, ESAs, as they are evolving in this nation, offer one

of the'most.challenging, lut bly neglected, areas of research. This

statement seeks to aid policy planners and decision makers by pointing the

wir 12 :
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direction of new thrusts into neglected.areas, and, in some instances.,1v
,.

.. R.

ctaching.ollproblems froth other theoretical orientations. ..

)-

-7-

../

riteria Used in Identif in
dlic Issu s forancrusio

.

I'

-

The following criteria were used int-selecting policy issues for
)-

.

clusion-inthis stsitement:
-`

S

aai

' , .

1,, Issues that are ordinarily of interest in'several state sys-
...,-

., . .
. ..- .

. _ .

i te,s--ofeducatiozi and not perculiar to an indlidual state.
-

. i .
.

setting(' .
. ,. -, ,

sett' . -

, ;s
f

.Issuesissues that are, ppropriate for goVernment actionipthat must
.

be ans4ered bY key decision makers,at the state angior local

levelskanai:

3) Issues that ordat*Fily involve

,

differing interests and values.-
1/

.

, ,

I'.7.% Sourtes Used in . .

.....

, I

Selecting Policy Issues,
16 1 .

Vik

\

e, all
r

. A number of a y,ourceswere.used in selecting both policy

..

highli htdd in thie statement, and in developing dit propoeprresearch and
.

.

develO went 'Agenda. Chief among 'these iese:
, ,

.--

1. The literature on-ESAs, and on regi8hal planning in other pub-.
.

.

lic service`Vields; N, '
,

. "
.

).
The

0

unpublishea repOrts on'a .1Lumber of the pre-planning acti-

vities g the ESA Stydy Series;vities preceding
. . cfN

i *'
."' .

The descriptive study of seiecte0 characteriatics of thirty-one
,

.
. -

. . . 6.

1/ These cr Vet-id reflleet Phumber of the thrusts of Dale Mann's execellent
attempt o distinguish policy issues froitoperational problems.. See

Dale Mann Policy Decision-Making in Education,. Teachers Col;ege Pressor
Teachers °liege; 'Columbia University, New York, 1975 (ppo.19-17)

. One.
i

5
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pl

. ESA networks in twenty six statel?-
1/

4. The study of the-perceptions of key actors in twenty-two states;--
1/

5. The case study of ESA developments in Kentuckyv1/ and,
#

'The case study rof fac;Orsinflyncing local education agency

, participation in the services of ESAs.in:Texas.
1/

Introduction

II. MAJOR POLICY ISSUES, AND PROP ED

RESEARCH AND DEVELOP A e

4
.

2:-
This statement of major policy issues and proposed research 'and

c

V
development agenda is organized into the following six features of ESA opera- .

.

....lo. tions: 4) primary mission and Programs and services; (2) establishment;
N

,o 4 ,
(3) governance; (4) financing; (5) staffing; aril, JO phIsical facilities.

, .
... .

. . '

For each category, consideration is given to what are regarded to be the
.

f.;
' central issuesstated in question form, and the direction that rdteirch

. / 1

and development ct:cties should take in order to add to the knowledge
I

base on sach.pai -issue cited. Three additional R&D priorities ate cit-
.

. ed in theCondluding portion of the'statement.
I

As a further aid to the debate over each issues, the peiceived

primary.focus, or foly. Of each is also highlighted. .That .is, the viey

is held here that whill most policy issues are complex and interrelated,

.

each tends to have a major focus, or foci, that, if identified, would cgn-,

tribute to the quality of the debate on the issue. The ft0e thrus , or'
. .

. 4 . .. .

tests, that are regarded to be the universal reasons Dr justification or
t

the tence of an education service agency, and thus are useful here,
'qv

'

' are.
OT

. . .

1/ See inside coder af.thls statement for a full citation of this report.

14
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1. The extent to which ESAs can coniributebto the extension and

d

equality of educational opportunity for childt9en and youth;

AA

2. The extent.to which ESAs can contribute to the quality of elu-

(. cationai practice";

3. The extent to which ESAs can contribute to the effectiveness

.and efficiency of educational practice;

The extent to which ESAs can contribute to the stateLlocal

. partnership concept; and,

5. The extent to which ESAs can contribute to the synergistic

. capabilities of local districts and/or the state.
. . - .

.

. .

As established above, emphasis on these five considerations should
d d.

O d

contribute
.
to tte -qualitc 'of the discussions surrounding each issue. This

J., I ,

d .

lerk

,13 held to be so even in the many instances where two or more of the five

tests are the suggested context within which a specific issue should be

discussed.

A total of twenty-five, relatihly, discreet, major policyfissues,
4

and forty-one research and. development (WM) proposals are cited in the

statement. It is to be recognize,d,.that many of these are interelated.

A deliberate attempt aas made to cite them as discreet issues or R&D pro-.

posals N4Ethe hope that this apprOach wduld be most beneficial.

Moreover, many of the policy issues and R&D proposals are more

'applicable to one form of education sirvice agency than another. Howeve,

distinctions of this type are deliberately refrained from with the hope

that this too will contribute to a more thoroUgh consideration of the state-

, ment.

What is the Statement is Not.

It is important to note early what this statement does not include:

e'.;1"

-,

R

A
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4

1. It does Lt address the fundamental policy issue of whether

"

le

. *

or not 1oca1 and/or statedplanners should support the establish-
,

'

. . # . a
r

'sent, or -the continued operation of an'existing service agency,

. _.

or network orragencies. It id' assumed here that an affirms-
: ......----- .

$ .%.

tive dddision on this has been made. The policy issues cit-
.0,

-
ed eve intended to add insight on the question of how best

.

. .

: . .

)
.........c.

,

to,imglement this decision.

2. It does.not'address'the large number of administrative or opera-
. 4

,

tional:Assues associated with the implementation of policy

decisions once made.- Considerations of these types are clear-
.

ly importhnt to:the health of a service agency and contribute
'

significantly to promoting or inhibiting a service unit in
4

achieving its ntended objectives. -However; implementation

Atrabcgies ordi' ri2y must be viewed within thi context of
e

<
ac.large number pt considerations.perculiar to"an individual

reaional, or state setting and thus are excluded here.

3. ItPdoes not provide an encyclopic listing of research and de-
, .

velopmept priorities or an,extensive list of propositions or

Feseara hypotheses but rather, as established previously,

identifies the direction in which future work would profitab-

.

ly be,pointed. This approach is.viewed to be of most value

cache greatest number of states and localities. Moreover,

apedific features'of the ddsign of meaningful research and
.....s ;,,

.development activities must' also include 110brtant contextual
\ ., .

If

considerations peculiar to an individual local, regional, orI.
ptat4 setting.

#n-, finally, it should be noted that this statement is directed

at state sysems of education and excludes consideration of :policy issues

16
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.

that are of primary'interest to the executive or legislative branches of'

the federal government. The emphasis here on state systems of education

is in recognition of the fact that how states organize to deliver services

is a choice of the respective states, and not a matter of federal policy.

Mission and Related
Programs hand Services

Major Policy Issues. The role and function of Eire is of course
' '

the central question associated with these units of school government.

In that the'mission of.ESAs transcends all other considerations, it is the
,

44or initial topIc discussed here. And the first question concerning the role
\

decision being ;made imcrelped'if this relatively clear issue were framed

in the context of all five of the suggested tests of criticality. Indeed,

4

' and function of ZSAs is what is to be the primary mission of the units?

In this regard it would seem that three basic options ate available. Th

are:
4

Sh01.11d. the ESAs be established primarily to provide, program and

administrative services that relate most directly to the state

syste4 of education?

'Shouldthe ESAs be established primarily to provide progiam and

administrative.services that relate most directly to priorities

of Iocal.school,districts?
. 444

'Should the ESAs be estatlished to provide services that relate

to priorities of both the,state system of education and those
.

.
%f

'of local school d4strictd?

It would appear that the debate over the central issue of the pri-.

wary mission ot the units would be enhanced and the likelihood of the best

it would seem,.that this issue can not be answered until all five of the.
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complex foci are adequately considered, as

Consideration of these admittedly

the intended purpose of the' units, and, ,of

II .1'

illustrated in Figure 1.

difficult matters should suggest

equal importance, provide insight.

,concerning the form that the ESAs should take (i.e., Special District ESA,

Regionalized SEA/ESA, Cooperative ESA).

v -

Beyond the question Of primary mission, as framed thus far.% a num-

ber of related issues are also critical. Some of these are obviously of

greater import for one for of ESA (Special District ESAs, Regionalized

SEA/ESAs, Cooperative ESAs) than others:

1. What should be the nature of involvement of the SEA, public

LEAs, or the public, if any', in the determination of the pri-

mary mission of the units?

2. .Should the SEA, public ).EAs!ror the public have review or ap-

proval authority aver the progratos and services of the units?

3. Should the ESAa.provide services to nonpublic schools?

4, Should the ESAs provide services to other public agencies,
.

%
' -or jointly offer services withotherther public agencies?

5: Should the ESAs be involved in the state regulatory systel?

governing public and nonpublic schools?,

6. Should the legislation or regulations governing -ESAs allow

limited or extensive flexibility in determining programs and ,

serVices in recognition of differences in regional traditions

and needs?

As was 'true of the question of primary mission, the quality of

the debate over the six related progracrissues would be enhanced if the
.

discussions over each were framed ithin the context of one or more of

the five suggested foci. What is regarded to be the most useful context

for discussing each of the six issues is shown in Table 2.

18
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FIGURE 1
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SUGGESTED FOCUS OF DEBATE OVER PRIMARY MISSION

Optional Primary Mission.

11Pr

provide progKamA and administra-
tive services that relate to
priorities of state system of
education

provide programsancl administra-
tive services diet relate to
priorities of local school dis-
tricts

'provide services that relate to
priorities of both.the state
system of education and local
flistricts

Suggested Focus of Debate

extension and equality of educa-
tional opportunity.

quality of educational pactice
N,

effectiven;ss and efficiency

state-local partnership

synergistic capabilities

TABLE 2

SUGGESTED FOCUS OF DEBATE FOR SIX RELATED PROGRAM ISSUES

N.Lrogram Issue 'Suggested Focus of Debate

1. Nature 4 involveMent of SEA, . 1.

public LEAs, or public in 'de-
.termination of primary mission

2. SEA, public-LEA, or public're-
view or approval over programs

.-Providevservidis to nonpublic
schools /

equality, quality, and state-
local foci

2. equality, qua
and effective
local foci

ity, efficiency
ss, and state-

3. equality, and quality foci (a17,
though would also ordinarily
entail an added legal dimension)

41 'Provide services-to other pub- '4. equality, quality, efficiency
lic agencies and effectiveness foci

... 1

5. Involvement in state regula- 5. equeliey,,quelity, and state-
tory system- local, and synergistic foci

. .

6. Limited or extensive program 6. equality, quality, efficiency'.
i

flexibility and effectiveness foci

19
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Proposed Research and Dc,elopment Agenda. It is proposed that

a priority be given the following research acrd development emphases:

t* 1. The effectiveness of existing types of ESESAs' wlikre'SEA, public

, d

LEA, or.public involvement in tstablishtng the mission of the

units-- is extensive aimparedtO situatiq where .t is limited

4 .

. or absent.
.

2. The effectiveness of existing types of ESAs wheie SEA, public

LEA, or public review or approval of the programs and services

of an ESA is extensive compared to situations where it is li

mited or absent.

aa

,3. The extent to. which e3)Lsting types of ESAs in 'various settings

contribute to equalizing educational opportunities, and the,

conditions that promote thh,role of the unit; in achieving

this objective.

4. The extent to which existing ,types of ESAs in various settings

, contribute to the quality of educational practice, And the

conditions that promote the role of the units in achieving

this objeCtive.

5. The extent to whic h existing types of ESAs in various settings

N .NI

contribute to the effectiveness and efficrency of the delivery

of educatiOnal services, and the conditions that promote the

role of the units in achievipg,this objective.

6. The extent to which existing typft 'of ESAs in Various settings

contribute to the synergistic capabilities of unite in school

f.
eovernment, and the conditions that promote the role of the

units in achieving this objective*.

7. Factors that should be used'in assigning functions to eachl
type of ESA in different sedingh,'with a special emphasis

f< 1 '., 20 4o'
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on economic, a ccountability, and admixnfstrative criteria.

8. The effectiveness of existing types of ESAs in various settings

for improving state-local relations."

9. The factors which promote or inhibit LEA participation in ser-

vices of ESAs in different settings, especially: legal incen-

times; finandial incentives; quality of ESA programs and'staff;

LEA enrollment; and, accessibility. c

,

10. The quality and effectiveness of state regulatory processes

in situations where ESAs are invorved in one or more aspedts

compared to situations where A involvement is absent. Com-

ponents of the regulatory system that should be included in

probes of these types are illustrated in Figure 2.

7 /

14 /I FIGURE i

COMPONENTS -OF A STATE REGULATORY SYSTEM'

AA

(2) . (3) ( (5)
1

Determination Development Selection Development of Zonimunitatio

of the df of Best Statute and/or of the
Need Alternatives Alternatives

aNig
SEA Policy,
-Rule or
Regulation

Regulation to
LEAs.

Sr.
lor

(10)

Evaluation
of the

.Regulation

(8)

Review Evaluation of
ompliance

(7)
#

Implementation
of the

Regulation in
LEAs

(6) '

Interpretation
of the

Regulation to
LEAs

ti

(9)
Application of Sanctions
Against Non-Complying LEAs

21
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Establishment Procedure

Major Policy Issues. Oniimper of major policy issues are inheretit

in the procedures, used t9 establish the ESAs:

1. Should the units be established by the pasiage of either man!.

datory or permissive legislation, action by the state board

a combination of these itwo, or by action of local s&hool dis-

tricts only?

2. Should the SEA, other state or substate level agencies, pub-

lic LEAs, or the publiC be involved in the establishment of

the ESAs, and if so, what should be the nature of the invol4e-

ment?

3. Where legislation and /Or regulations of state or substate le-

vel agencies are used, how prescriptive should they be con-
.

cerning the mission, governance, financing and other organi-
c

zational features of the units?

4. Should all public LEAs in the state, both large,and small,

be required to hold membership in an ESA?

5. Wha,,f number of ESAs should be maintained and what criterion

cr4teria thquid te used in establishing the geographic

daries of the units?

6. Sh uld more than one type of ESAs be permitted

in a state system of education?

to coexist

am.

Ityould appear that the of the debate over these six

issues would be enhanced if the discussions surrounding each were framed

within the context of one or more of the give su gest ed foci. For exap-

pie, it would seem that the legal approach used to establish the units,

the nature, and extent of involvemeitt of key actors, and the degree of

22
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specificity of the legal approach used should be primarily viewed as state-

,:

local relations matters, although the use of other, foci as important se-
. .

condary considerations would also be beneficial.

The three remaining issues, mandatory public LEA membership, num-

ber of ESAs, and permitting two qr more units to function simultaneously,7

bear most directly on equality, quality, effectiveness and efficiency,

and synergistic considerations.

Proposed Research and Development Agenda. It is proposed that

t a priority be givfn the following research and development activities;
... Y.

,

1. The effectivenesd of ESAs where SEA, public LEA, or public
11 ,

involvement in the establishment of the units is extensive

4,

compared to situations where involvement is limited or absent.

2. The impact of highly prescriptive legislation and/or regula-

tions on the ability of service agencies. to respond to legi-

eimate regional differences

Y. The effectiveness of ESAs where public LEA membership is man-

dated rather than permissive. Especially critical here would

be activities that would shed insight on the impact of ex-
.

eluding large enrollment size districts from membership.

To be of value, probes of this types should examine the im-

pact on the ESA, the large LEA, and on all other member LEAs.

4. The effectiveness of ESAs in states operating two.ior more

types of service units, with special emphasis given to the

quality of the services) offered, and their efficiency and

effectiveness in contributing to the improvement of the state

systems of education, and the improvement.of educational prac-

tice at the local level.

5. The optimal number of ESAs in different settings and criteria

23
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FIGURE 3

fl,POTENTIAL CRITERIA FOR USE IN. ESTABLISHING GEOGRAPHIC
BOUNDARIES bF EDUCATION SERVICE.A0kNCIES

Public LEA Charactetistics
.

Potential Criteria

1. public LEA enrollment
2. number of public LEAs
3. number of public LEA

professional staff
4. travel time (in hours)

from ESA center(s) to
mambet LEA
stance Lu mtl sfrom

ESA center to:member. -
4

LEAs
coterminous poundarlep
withapublic LEAs

ci

,.

11,

I

and/

or

Other Characteristics

Potential Criteria

lir

1, size of population
2., financial resource base
3. coterminous boundaries

with county government
coterminous boundaries
with other sustat eco-

.

nomic or social planning
--or-programming-Tegions

5. accessibility to other
educational' resources

to use in establishing the geographic boundaries oithe units

in different settings in order to promote economies oescale

in 'delivery of services of high quality.. Criteria having

potential in'this regard are illustrated in Figure 3 above...

Especially critical here are activities that would provide

insight -into thdtfollowing faftors: (a) the minimal and maxi-
-A

S.

mum numbemof public LEAS that can be served by a single unit
, , .

;7)
..,,

in different settings; (b) time/distance considerations in
0

.

Ledifferene settings; and, (c) the impact that coterminous bounda-
.

ries with other substate'economic social planning and program-

mi'ng agencies has for promoting oar inhibiting cooperative

*action between educational and other governmental jurisdic-
t ,

.tions..

, 24
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6. The impact of both Volitical, economic and demographic cha-

racteristics of a stat/e,cand selected characteriptics of the

state system of education as promoting or inhibiting factori

on the development of ESAs.

Governance Features

Major Policy Issues. The governance features of ESAs are the

source of a number of Major policy issues:

1. Should the ESAs hiVe an independent governing body having

legal responsibility for the operation of the units?

2. What should be the role and function of governing bodies con-

cerning policy development,for programs and services, financ-

ing, staffineand tither operational features of.the units?

3. What method should be used to select members'of the govern-

ing bodies (i.e., general election by director districts,

or at-large; election by LEA representatives; appointment

by LEA representatives, or by the SEA)?

4. What checks and balances should: be provided public LEAs, the

public, of the SEA on the working of the ESAs?

5. Should advisory groups be,maTiated to egoist in the lovernance

. , .

of ESAs, and, if so, what should be their role and function, ,
.

and how should thTbe selected?

It woad appear that the quality of the debate over these five

basic policy issues would be heightened if the discussions concerning eachd

were structured within the framework of three. of the five suggested foci.

That is, all of the discussions would be enhanced if initial'and contiiu-

ing attention were given to the important considerations of equality, qua-
,

lity, and state-local relations. It would seem that these three interests

25
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FIGURE 4

MAJOR ALTERNATIVE CHECKS AND B4LANCEs.ON ESAs
AVAILABLE TO STATE AND/OR PUBLIC LEAs

,1

ESA Policy Development

1. establishing decisions

2. governing board decisions (i.e., role and func-
tion; selection processes; role and function of
advisory groups)

3. organization and management decisions (i.e.,
Flanning'processes; evaluation processes)

0- finance decisions (i.e., revenue And expendi-
ture sources and processes, budget planning pro-
cesses, accounting and auditing processes)

5. program decisions (i.e., planning processes;
evaluation processes; program offetiligs)

6. staffing decisions frifee.' selection processet; .

qualifications; role and function; eviAluation';"
procetsds)

g

'7. facility decisions (i.e., acquisition of space,
location of facility)

4

ry

Pudic LEA
Authorization,
Iteview oe
Approval

are the overriding considerations upon which decisions about each of the

issues should be made.

Prop osed Research and Development Agenda. It is proposed that

a priority be, given the following resdarch and development activities:.

1. Tile quality and effectiveness of ESAs where the governing boards 411

have limited or eXtensive autonomy in policy kormulation.

2. The quality and effectiveness of ESAs where different process-

es areAlsed to select members of governing boards.

'3. The quality and efibctiveness of checks and 'balances on the

workings of ESA govern ing boards. Particularly useful in this
,

2 6

fi
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_
rega t would be arcesserment of the major alternatives illus-

. . to ,
...

?bated in Figure 4. .

294*

r

'4. The qu ityand effectiveness of ESAs having mafiliated advisory

groups c mpared to.those having.germissive advisory bodies, f
4 , CT

1

/ or those wheradvisory.groups are absent.--. - e

Fiscal Issues

tta
Major Policy I sues. A numbler of major policy issues are inherent

ain the financial feature of ESAs: ..

.00
,r.

. 1. Should the EA, other state or substate level agency, public
1 l

, I .c Of
LEAs, he public hegnimlved in ESA fiscal planning process-

10

es, ara64E SO, what should be the nature ofof the involvement?

460
.

2. What pro isses should'beciestablished to promote 'the fiscal-

0 accountability of the units?

3. How arAht casts of ESA operations and services'to be financed?
. 1 0

1.1
It would appear that

;
the quality of the debate over thede three

_
1

175
asic policyissues would be elevated if the decisions concerning each were

isituctured so Ghat initialiicontinueus attention wa4 focused on eethr

/

orthe recommended foci. That is,, the question of fl,padCing ESA operations
4

. i

, .

and services most assuredly entailsathe equalization of educational oppor-, .

1 tunittes, the efficient and effective aggregation' and use of

1 pea OP
.-

the elimination of fiscal disparit*, agd quality considerations. . )

i i 't
-, Proposed Research and Development Agenda. It is (aroposed that

)

. a

4.

a lothy bf given the following research and.development activities:

.
v

1. The quality and effectiveness-of finandeplanpingsprecess-
.

-

y. . ..
.

es of thAs'in.different settings where involvement of state ,

\ / .. 1,." .
A

, A or substate level, inthlic LEA, and th'e public is'extensive,

. .
.

. ,

moderate, limited or absent.
.

. ,'"

.27 '
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2. The quality and effectiveness of theAcal:accountakility

of E SAs in different settings. '

The.effectiveness of present futiding arrangements for ESAs'

opetations and46ervices in different setting with regard to

the three major considerations of equality of educational op-
.

portunity, the efficient and effective use of resourcesl.and

the quality of ofiatatiolls-and serVitesT---

4. The mo4e4desirable variables for use in funding ESA operations

and ser4Tek in different 'settings thattould pro;pote equali-

ty of educational opportunity, the efficient and effective

use of resources, and the quality of ESA operations and ser-
.

vices. Especially useful here would be an examination of the

appropriateness of sparsity /density factors; enrollment size

differences; differences in operating costs; weighted pupil
.

* .. ,

pr weighted LEA factors; flat grants,on a per pupil.or LEA

basis;-wealth of LEA; or effo'rt of LEA.

5. The effectiveness of state plans for the use of ESAs indif-

ferent settings in implementing federal program initiatives.

.

- Staffing Issues
AO

,1

Major PolicyIsdues. The staffing of ESAs also represent an as-
,

5

pect of their operatio ns that requires the serious attention of policy plan-
.

ners and decision makers:

1. Should the SEA; public LEAs, and other constituencies of the

ESAs be involved in staffing decisions for the units, parti-

cularly with regard to amployment and evalUation practices,

e .

,.. Jo', and, if so, what should be the nature of the invol;gdent?
, .

*
'

2. Holt can ESAs be allowed-to attain necessary staffing flexibility
. .. . I. .28 --
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/. in order to promote their effectiveness?

It would appear thaths first issue cited above is primarily a

qUality question and would be Lest deliberated within this context, although
. .

.:

1 the state-local relations Jean importat econdary consideration. The

second should best be examined 4itfiin the context of the quality considers-
1 .

.

tion, and efficiency and effecaveness considerations.

Proposed Research and Development 'Agenda. It is proposed-that

, a priority; be given the following research and development activities:

;

1. The quality and effectiveness of Etstaffing whAre SEA, pub-

lie LEA, or other clieleitre involved in staffing decisions

)comparedto situations where they are not.

2. The quality and effectiveness of procedures user by ESAs in

different settingS to promote staffing flexibility.'

3. Closely related, the impact of prescribegsgate or state /fede-

ral guidelines on the staffing patterns of ESAs in different

settings..

4. The impact of certification and c011ective bargaining practic-
i

es on the staffing patterns of 95A in different settings.

5. The quality and'effectiveness 4mechanisms and procedures

used by ESAs in different settipgs,in addressing the integra-

tion-diTftrentation organizatiOharissue:
40'-1

6. The quality and effectiveness of mechanisms and procedures

used by ESAs in different qtttings to promote inter-discipli-

nary staffing.

7. The quality and effectiveness of staff.recruitment and staff

development practices used by ESAs in different settings.

8. The quality and effectiveness of staff evaluation ptkactices

used by ESAs in different settings.

29
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9. An.assessment of the competencies and skills required of ESA.

staff indifferent settings to function as members of a ser-
.

t
T

vieeiprganizA4cn. "

10. :in assent of procedures used by re]atively small ESAs in

different settings to combat the -"professional isolation" of

4
staff.

J .

.Physical PadilitY Issues
.

Major Policy Issues. Several policy issues are inherent in arrange-t.
II

men ts far housing ESA operattons:.
.4

,l. Should the ESAs be allowed to own physical facilities, rent/
4 ..

lease space, or be assigned rent -free space provided by other
4

,

r . ,
. jurisdictions or agencies? .

-2. Should the SEA, other state or substate level agencies, pub-

7 LEAS or-the public be involved in ESA physical facility'
* M.

decisions, and! if so, what should be, the nature of the involve-

:lent?

It wdyld appear that the debate over these issues would be enhanc-
. N4

.

ed if the issues were discussed within the context, of quality considerations,
.... .

, A

efficiency and effectiveness constderoions, arti state-local relatpns..

Proposed Research and Development. Leis propos'ed that a priori-
.

ty be:given the following researcl and deielopment activities:

.
1. The quality, and effectiveness of programs and services of

4.

ESAs,in different setting who are dependent upon 'rent -free

space .

5)
The equality and effectiveness of programs and services of ESAs)

in different setting who maintain multiple sites for thekde-
;Fr

livery of services. 30
,
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3. The developdent of guidelines for facility specifications for

housing both general and specialized services of ESAs in dif-'

S
ferent setting.

1.7

' Other R&D Priorities

Efforts should.be.launched to pursue three additional R&D priori-
-

ties. These relate to: one, research activity, work on a taxonomy of types
'1/4/

of ESAs and two, developmental efforts, the esfablishment of an informa-
4

tions system of ESA characteristics and practices, and, the further develop-
,

went of a national directory on ESAs. A brief discussion of each follows.

Further Taxonomic Activities. In the exploratory study of select-

ed characteristics

position was taken

tical prerequisite

of thirty-one ESA networks in twenty-six states, the

that the achievement of a meaningful taxonomy was a cri-

for the design of appropriate evaluation strategies for
-

comparing types of ESAs.-
1/

To aid this longterm effort, the exploratory

study identified a number of characteristics that appeared to account fer

many of the coMplexities of the external environment under which ESAs func-

tion, their mode of operation, and their products -- all central consider's-

tions in taxonomic efforts and, ultimately, to meaningful comparative eva-

luations. While a large number of variables werg identified in the exer-

cise, the major chgracter tics judged to be potentially useful in subse-

*,

quent activities were:

1. The primary mission of the'units;

' 2. The method of selecting governing boards, and their role and

function;

1/ Education Service Agencies: Status and Trends, ESA Study Series Report
No. I., StephensAssociates 1979, Chapter XI.

31
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3. Tfle designation If the executive officer of an ESA as-an agept 1 i

eg. the state;

The method 'of financing ESA operations and services;

The role played by .the networks in achieving priorities of
viD 4

the state system of eleWentary-secondary education; and,

6. The role played by the networks in improving educational prac-
I

- tice at the public LEA level.

Further Development of ESA Information Systems. The ESA concept

represents one of the biggest movements in school government in this nation.

Mbreover,as established previously, it would appear that the conflux of

conditions prompting an interest in this alternative for the improvement

of elementary-secondary education will,accelerafe in t4e future.

. . .

The exploratory study of selected characteristics of thirty-one

networks in twentyysix states attempted to provide an initial comprehen-

sive.data base on these emerging units in diverse settings. lir initial

effort provided a number of valuable experiences concerning the availabi-

lity, quality, and utility of information. iMoreovehe first effort also

suggested a number of strategies concerning the framework, as wall as the
.

processes, for possible use in thelcontinuous updating and sophistication

.

of a meaningful information system.

The following major considerations for the,dgyelopment og..a sys-

tematic plan for the purpose of building on the experiences of the first

data, system are offered: a

=

1. The content of subSeq nt activities should continue to focus

on the nine categories \f characteridtics used in the first
f

effort: These art:11 establishment, governance, executive of-
.

3 ficers, oriaLzation and management, finance, programs and

services, staffing, physical facilities, and SEA-ESA relations.

32



This formating of the workings of ESA: appeared to be useful

in the first effort in that no major con -.s were expressed

by state and ESA officials regarding theisilacement.of topics)

and the relationship oE%ne or more probes in one category

to all(d;her categories. However, a large number of. changes

in the specific items that should be collected periodically

should be considered, especially the further standardization

of the'numeious programs and services offered by ESAs. It

is hoped that the two professional associations having exten-

sive experience and a keen interest in tiny planned change would

be deeply involved in the planning for subsequent revisions.

..These.groups are the National Council of State.Conaultants
,

for Educational Service Agencies, and the AASA/Americin Associa-

tion of Educational Service Agencies.-
1/

A careful review of
1

the descriptive study should serveas a valuable starting point

dthese deliberations:1

2. Intall subsequent data gathering activities, every effort should

be made to include all collabdrative activities in each of

1 r l

the fifty states,
r
not just the networks in the twenty-six states

. Pt

focused on in the exploratory study. This expansion would

prompt the development.of a national data system having even

greater utility for the policy and research Communities.

4
3. In all subsequent data gathering activities, state education

1/ Former y known as the National Organization of County, Intermediate,
and Educational SerVice Agencies, an affiliate of the American Associa-
tion of School Administrators.

2/ Education Service Agencies: Status and Trends, ESA Study Series Report

'No. I. -
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Ow/ agencies should be the central collecting unit. The values
14

of this approach are many: it ehould grmote the quality of

th data, .enhance the efficiency of data collection, 'and,.abould

fathitate the development and maintenance of state data banks.

4. Subsequent data activities should be undertaken biannually.

Annual efforts, while attractive from several perspectives,

would appear to be too costly. j longer period than'two years

would appear to greatly handicap the development-of' meaning-

ful trend lines.Ak
5. The two professiozial associations cited in #1 above should
Sd

continue to capaborate in seeking support from appropriate
4 .6

federal agencies and/or other voluntary-educational organIza-
.

tions in iiplementrng the development of the proposed infor-

mation system.

Further Development of National Directory. One of thd products

produced in the ESAStudy Series was,the compilation.of a national direc-

tory of ESAs in forty-two of the fifty states:-
1/

Emphasis in the first' ,

d4setory was given to the development of a one-page profile that highlight -

ed:

4.

1. The identificatIon of ESAs in the states including full mail-

ing address4 phone numbers, and the name of the executive of-
.

ficer;

2. The type pf service agency;

3. 'Eligibility of the units to receive federal funds;

'4. Total enrollment in public and nonpublic schools;

, .

1/ A Directory of Education Service Agencies 1977-78, ESAISAssociates, udy Series Re-

port NQ. IV, Stephens Associates, 1979. \

34 '



729-

. 5. The number of member and nonmember public LEAs, by size of

. enrollment; and,
's3

6. programs and services offered by t units, by twenty -six-broad

p gram areas;N

Also included were:

1. An index of ESAs by type and by state; and,

2: An index of ESAs by _type, by state, and by program area.

The directory should be continued in subsequent years, preferab-

, ly biannually, as'one of the most efficient ways available .to the profes-
.

ional community to promote the exchange of information on ESAs, an impor-

tant objective in the formative period of the movement. Some of the fea-
.

tures of the first efforts should, be retained. However, a number of modi-

fications should be made in the profiles to increase the utility of the

directory. Suggestions regarding both are:

1. Add a selection on governance (i.e:', elected or appointed lay

board, elected or appointed members of LEA governing boards

or executive officers of LEAs);

..)I
Retain total enrollment of public and nonpublic schools but s

drop the number of member and nonmember public LEAs, by size

of enrollment;

3. Change program and services offered from the twenty -six check-

,44imc. .off system to one highlighting conventional program areas in

the six-categories of: (a) direct instructional services to

stAletts enrolled in public LEAs; (b) instructionli support

services to the staff of.public LEAs a substitute for in-

.

direct instructional services); Cc) management service to pub-

3

lic LEAs; (d) services for the state education agency; (e) services
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for nonpublic schooJ.y
f,

Further, an indication'

and, (f) services to other agencies.

of the nature of the programming acti-

vities of ESAs would also adi to the utility of the profiles
1

41.
N

(i.e., planning, administration, technical assistance).,

4. Retain the one-page format; and,

5. Retain the two major Indexes.

The two professional organizations cited previously should colla-

borate in seeking to encourage the National Center for Educational Statis-

ticsc Department of Health, Welfare, and Education to accelerate its plan-
4

ned activities to include ESA type agencies in its regular project schedule.

The suggestions cited atIoVe will hcipefully serve as the starting point in

these discussions.

Concluding Comments

This statemen of major policy issues surrounding the education

service agency concept is intended6to aid policy planner's at the state and/

or local levels in states presently maintaining one or more forms of.ESAs,

ipd by those contemplating the establishment of such units. A large num-

ber of major policy issues were identified as central to the deliberations

concerning the role and function, 'nd structural feltures'of ESAs.

It was suggested that the; quality of the debate concerning each

of the policy issues would be heightened if each wire considered within

the context of one or more of the five perceived justifications for the

existence of ESAs. The five tests used here were:

I.

1. The extent to which ESAs can contribute to the equality of

educational opportunity;

2. The extent to which ESAs can'contiibute to the quality of edu-,,.

cational practice; I
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3. The extent to which ESAs can codtribute to effectiveness and

efficiency in educational practiceZN-

4. The extent to which ESAs can contribute to the state-local

\ /

partnership concept; and,

)t' 1

.

.5. The A en,t to which ESA$ can contribute to the synergistic

cepab ides of local districts and/or the state. . '

. , e

The appro riate application of these tests tc the policy issues

should promote the trUcturin of new ESAs, or restructuring of existing

11/1units, that would r elect the %cy choices of decision makers. Also in-

cluded%in the statement are recommendations for the direction in which fu-
.

.

ture work on ESAs should be pointed in order to add to the knowledge base

available to policy planners,

V

4
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