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INTRODUtTION

s J

Execulive Summpry

In October 19750, the Massausetts Board of Education
decided to evaluate the implementation of the Massachu-
Setts comprehensive special education law, Chapter 766.
In effect since September 1974;Chapter 766 isa right-to-
education law which preceded federal Public Law 94.-142
bythree years and served as a model for the federal legis-
lation in many respects. The evaluation of Chapter 766
took place over a two-year period and received high prio-
rity within the Department of Education.

The evaluation of a program as comprehensive as Chap-
ter 766 is of necessity an ongoing process and one that the

"Department of Education will continue. This report rep-
'resents the formal end of the Chapter 766 evaluation study

as funded jointly by the Massachusetts Department of
Education and the U.S. Office of Special Education. How-
ever, it is by no means the end of the process set in motion

fr by our effort to study special education in depth. The
evaluation included, ten substutlies concluded by various
research organizations sunder coniract to the Department
of 'Education.

Most of the findings contained in the final report are
based on the coordinated case studies of fifteen school dis-
tricti,conducted by the Huron Institute and the statewide
survey conducted by the Gallup Organization because
these were the principal substudies. Information from the
other studies is included as it relates to major findings.

HIGHLIGHTS OF .THE STUDY 'FINDINGS

The final report describes a number of paradoxes which
illustrate the tensions lacing special education (and educa-
tion) in Massachusetts today. Following is a brief preview:

The Massachusetts comprehensive special educat-
ion law (Chapter 766) was one of the major right-to-
education laws passed in the early 1970s. Chapter 766 .
still enjoys support over a broad political spectrum. Ap-
proximately 95% of every educator group surveyed by
Gallup agreed with a key concept of the law, that handi-
capped children have as much right to a public school
education as any children. Fewer than 30% of the par-

- ents of children in regular education believed that the
scope of,Chapter 766 should be narrowed. And fewer
than 10% of3 members of the general public with no
children in the public schools had an unfavorable opin-
ion of Chapter 766.

. Despite support for the concepts on which Chapter
766 is based, school staff expressed considerable resent-
ment about the paperwork involved in hpplementing the
law. Those least burdened often complained the most.
In every sample community, a few educators, parents,
and members 'of the general public bitterly resented the

a 4.

cost involved in one or more individual cages, though the
cases cited were usually, a small part of the education'
budget. The Huron Institute found evidence in its case
studies suggesting that objections to paperwork and.
costs were shorthand for resentment toward state in-
trusion, through Chapter 766, into the organization and
operation of- local sehopl systems.

For the most part, Chapter 766 has accomplished its
major objective, making a range of appropriate special
education services available to all,handicapped youngs-
ters IrOm age 3 to age 21. More than 75% of Ivery
educator group in the Gallup iorvey believed-that the
quality of speciareducation in the public sehoelS was
betterthan it had been ten years ago, Only 3% of parents
with children in special education at the elementary
level and .7% of these with children at the secondary
level believed their ehildren had not improved since
being enrolled in special educatiori, 'these responses
came at a time when education generally had been un-
der heavy fire and when 39% of those surveyed without
a youngster in public schools believed that the quality of
education in public schools in their communities was
only "fair" or "poor." The pike for the success of
Chapter 766, according to the Huron study, has been
the widespread misconception that special education is
responsible for high property taxes.

Secondary education is the area where Chapter 766
has brought.. about the greatest advances 'in special
education. However, it is at the secondary level that the
most intractable problems still face special education.
It may not be possible to make much more progress
with those problems without significantly changing
how all eduCation at the secondary level ops.rates and is
organized.

Many of the fiscal issues which are the focus of
much controversy are issues that, in themselves; can be
resolved by relatively inexpensive actions on the part of
the Massachusetts Department of 'Education or the
Massachusetts Legislature. They include the following:

Paying the state level the cost of individual-ix-
pensive placements by local school systems;

Reimbursing fully specialIducation transportation
expenses, especially those of Department of IvIental
Health adults.

Since 1978-1979, the state had dramatically in-
creased 'reimbursement for the cost Of education in poor
urban communities. Unfortunately, the state has failed
to claim and receive the credit for its accomplishments in
that regard.
Specific findings and recommendations of the report fol-

low.
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Financial Wits'

Several important and unexpected p'ohits emerge from
analysis of findings in the fiscal area. Most of them are
points about which the general public and many educators
may be uffinformed. They include the followihg;

The casmtudies analy'sis refutes assertions that
. local administrators manipulate special education place-

ments- to'nfaximize revenues.
4*. Since Fiscal Year 1979, the requirements of Chap-

ter 766 no longer place a great financial burden on poor
urban communities.

Irc general; revenues raised through local taxes tc
support education.in Massachusetts have remained rel-
atively conaant sinee Fiscal Year 1978.

In Massachusetts, federal Public Law 94-142
funds are, in some respects, the most flexible part of

; the special education budget, allowing local school
systems to develop new programs, improve managethent
of special edocation train staff, and redesign existing
programs.

The dramatic increase in speciol education mi..-
penditures for most communities occurred prior to
Fiscal Year 1979, although expenditures in some urban
communities," especially for private day school' and
substantially separate programs, have continued to
increase.

Generally, expenditures for, private placements
continued tO grow at a rapid rate, at least through Fiscal
Year 1980. ,

In preparingOucation budgets generally, there is

seldom any undetitinding or discussion of the trueAnet)
cost to the community of any expenditure or line item.
The following are the princiPal recommendations in the

fiscal area:
We recommend that the apartment work to see

that Chapter 70 ensures adequate funding of the real
cost of special education.

We recommend that the department make clear
explanations of financial issues related to special educa-
tion available to concerned audiences.

Nish recommend that the legislature fully fund the
Bilingual and Special Education transportation provi-
sion of Chapter 367.

We recommend that the Department of Education
shift to the Department of Mental Health the functions of
providing for and funding transportation of the adults
who are within their jurisdiction.

. ,
Special Education Services

As a result of.Chapter 766, a wider rangeof programs
and services is dvailable than ever before to almost every
student with special education needs. The number of-stu-
dents in special education doubled from October 1974 to
June 1978. Except for.urban school .systems, where the
growth in special education service's continues,special edu-
cation programs in most school systems have grown more
slowly since 1977-1978. Most of the recent additions have

been-in substantially 'seer rate programs in larger school.
systems and in collaborajlie programs for all communities.

Areas of particula growth since implementation of
Chapter 766 in Sept ber 1974 include collaborative and
pilblic school facilits for students with profound handi-
caps, secondary slo1 programs, programs for students
v5ith learning disa Mies, and,preschool programs. Major-
ides of all groups o educators surveyed by Gallup.found
Chapter 766 successful in terms of its main objective, the
provision of appropriate se ices to students needing spe-
ial education. N.

The 'climate of fiscal cons t in education had not re-
sulted in elimination of specia cation programs or serv-
ices in any significant way at the time of the 1-Iuron site
visits in 1981. Specific changes at that time included pro-
grams in which students' time in spei education was cut'
back from the maximum toithe minfmum allowed in their'
'prototypes, more children were introduced into programs
without increasing staff, and students with mild disabil-
ities were considered cured. The climate had intensified
crificism and resentment toward special education. Many
special education directors felt pressured to cohtrol the rate
of increase in special education by tightening !demi cri-
teria. And, especially in urban systems, services were being
expanded in substantially separate programs, either ta'ret

, youngsters ,who would have dropped out or to move
difficult-to:handle students out of regular classrooms.
Most Ic :al educators ,believed that implementation of
Proposihon 21/2 (the Massachusetts law limiting property
taxes) would accelerate the pressures to reducetservices
and to move difficult studenis'out of regular classes.

In the case sludy communities, most administrators
seemed eager to return youngsters from private place-
ments. While the evidence suggested vigorous efforts in
preparation for, such a move in many communities and
'negotiations between administrators and parents, the data
showed little actual movement in that direction to date. If
that movement picks up steam, the adequacy of public
school programs may become an issue:

The following are the principal recommendations in
relation to special education services:

We recommend that the Division of Special Edu-
cation monitor possible 'development of-inapPropriate
programs, due to 'budget pressures.

We recommend that tlfe Division of Special Edu-
cation continue to encourage development of programs
to bring students back from institutions and private 9

schools. It should, however, monitor substantially sepa-, rate programs established for that purpose io make sure
they are appropriate.

111

The Interface with Regular Education
In I974vimany teachers and administrators feared that

Chapter 766 would result in placement in regular class-
rooms of many students who woull be generally hard to
deal with. This has not happened. Students with profound
handicaps have mOved out of substandard facilities. The
quality of their services has improved significantly. But
they have rarely been integrated itito instructional seWngs.

1 0
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What has h appened has been remarkable. A new set of
programs his been developed for students with problems
due 'to devel pmental &lays, students with learning dis-
abilities, a students with behavior disorders, who were
educat . regular classroom& prior'to OhaPter 766. New

I and secondary level programs have also been
deve oped, Regular education teachers benefited from
'these programs, which permit students to function better
in. regular classrooms-0

The distinctiqn between regular education anctoecial
ediscatiun is still sharp in most communities. In most com-
munities special education staff has been assigned to
bridge the 3ip, to crois the boundaries between special a,nd
regular education. These boundary crossers are the consul-
tants, evaluation, chairpers-ons, resource room seecialists,
and others who coordinate programs for...individual chil-
dreii, give practical assistance to classrpom 'teachers, and
serve as intermediaries between special education adminis-
tration and the classroom teacher or between parents and
teachers. Successful boundary crossers make themselves
easily accesesible tb regular staff and try to anticipate needs
without intposing unnecessary additional tasks. -

Many regular education stair members saw Chapter
766 as an outstanding success and expressed appreciation
for the supplementary services provided by special edu-

' cation. Others, although accepting theidea that students.
with special. needs should receive special services, com-
plained that emotionally disabled or behaviorally' difficult
students were malingering and did dot need special edu-
cation. Many of the latter group appeared to-be resentful /
of the perceived job security.that Chapter 766 gave special
education staff. However, in general, regular education
seaff strongly Supporied the concepts of Chapter 766. In
Gallup's survey, 84% of principals and 86% of regular
education teachers Gelieved that the quality of special eau-
cation was better thank had been ten years before; only 3%
and 5% respectively of thbse groups observed a decline in
quality.

Chapter 766 has caused significant chan ge in how
school staff organizes its work. The focus on individual pro-
grams, the need to consult parents and studenti in devel-
oping those programs the scheduling demands, and the
accountability requiredall of these affect how schools,
especially secondary schools, conduct their business. Some
local educators have perceived the request for these
changes as an intrusion that violates the tradition of locaf
control of education in Massachusettsi In fact, the h4ru-
sion hat gone well beyond simply requesting local changes. .

In the program audit, in the appeals system, and in court
cases the Department of Education has tnonitored and
enforced the requirement of Chapter 766 thatinakes local
school systems accountable for providing special education
to their children whd need it.

The printipal targets of the dissatisfaction expressed
toward Chapter 766 are the paperwork and time required
and a few cases involving extremely expensive placements
or services. Simply put, the loudest complaints concerning
paperwork come from those least affected by paperwork
requirements. Although special education directors and
instructional staff bear heavy paperwork and procedural
requirements, and complain about them, they accept

ix

Chapter 766 paperwork more readily than rguiar edu-
cation staff members because they use the plans and assess-
mend to monitor the progress of theic.aullents.

In most communities, people point to one or a few cases,
which have consumed much staff time and attracted wide
public attention, as 'representing the "outrageous de-
mands" placed on the copununItAlzicChapter 766. Al-
though the cases cited are often e e on an indiyidual
basis, Ihey usuay represent a very pull proportion of the
total school budget. Because of the high 1,:iative visiPity
associated with these cases, howevervira important' that
the Division of Special Education-help local school systems
deal with these situations. .

Many of ,the recommendations relate o regular edu-
cation deal with ways to reducerurTher t e paperwork and
procedural requirements of-C,..hapter 166. The following
are the other pritteipal recommendations:

We recommend that the department encourage the
development of pools of volunteers th facilitate the
integration of special needs students nito regular
classroom!. -_

We recoinmencithat the department stress the im-
portance of boundary crossers,,

We strongly recoinmend that the Division of Spe-
cial Education help local chool systems deal with cases
that margenerate.und hardship or adverse publicity
for Chapter 766. .

State/Local Relationi
At first glance, many of the findings would seem to

suggest that local school' systems claim credit for anyt'aing
they perceive as "good" that comes from the state (funds to
initiate new programs) and blame the state education
agency for all that is "bad" (paperwork,. regulations).
;That, f course, is an oversimplification. There is, how-
ever, a Yleep-seated local resentment of the features of
Chapter 766 that represent state intrusion into local af-
fairs. This is seen mqst sharply in school system hostility
toward the appeals process. This process reaches, more
deeply even than the program audit, into how scbool sys-
tems are. organized and conduct their activities. Because
hearing officers' decisions iii appeals have the effect of law,
local school systems cannot ignore them. The primary
theme of state/local relations under Chapter 766 is local
resentment of the involvement of a state agency, the De-
partmeat of Education, in the affairs of school districts
accustomed to local control of educltion.

The following are the principal recommendations con-
cerning state/local relations:

We recommend that the Bureau of Program Audit
and Assistanevrefine monitoring procedures and make
them niore cost effective.

We recommen&that the department work with ed-
ucation groups to encourage legislation sontaining
specific, meaningful interagency agreements. .



Secondary Education
It was at the secondary level that gaps idispecial edu-

cation services were most in evidence in 1974. Since Chap-
ter 766 called on schools to individualize. programs for
students needing special education, it required high school
teachers and administrators to change the ways they
thought and worked.

High school teachers, fo'r the most part, concentrated on
the subjects they taught and had a narrower definition of
their roles than their elementary school counterparts.
Many of the high schools subscribed,to the idea of working
harder with students who would do best at the college level
rather than teaching the individual child. Massive prob-
lems ot scheduling made' Chapter 766 sztem an adminis-
trative nightmaie. High school principals were burdened
with other.issues that involved greater numbers of students
or had more general impact, (discipline, alcohol, drug
abuse, academic standards). Given those constraints, it is
remarkable that so mantschoOl districts were able to take
advantage of the opportunities for change provided in
Chapter,766. .

In most communities, Huron found that the growth of
services available in secondary special education by 1981
had been more rapid than growth in any other area of ve-

t .cial education. Significant gains have been made, with new
programs and service options at the secondary level in'every
s `-xil district Huron studied. Several oi the communities
1. ere particularly proud of their progress in providing new
programs to,older students. Resource robms providing-ac-
ademic support to students" with teaming disabilities are
commonplace at the secondary level, where Cnce they were

'a-rarity. Some school districts have developed transitional
programs which provrde placement for itudents with seri-
ous intellectual handicaps. Many school systems have prbt
vided new occupational education -programs for at leasP.
part of their special educationpopulttion. Alternative high

i
ichool programs have seen particular growth and con-

nued to grow in urban systems. They provide settings in
hich athdemic success is possible for some students for

the first.time.
Both the State bivisions Of Special and Occupational

Education have considered occupational education for spe-
cial needs students a uop priority since 1976. Starting in
1979-80, from its share of Public LaW 94-142 funds, the
Division of Special Education allocated $2,000,000 annu-
allj, (supprememed by lesser amounts from other divisions
and agencies) to improve existing and.develop new voca-
tional assessment and vocational training programs. In
addition, since 1976, the Division of Special Education has
used Public Law 94-142 funds, through the Secondary
School Project, to provide technical' assistance and inserv-
ice staff training. Since Fiscal Year 1981, the focusOf the
project has shifted toward assisting local school districts to
implement vocdtional/occupational programs for special
needs students. .

Despite extensive Progress and idcreased opportunities,
sicontlary education is the area of special education in
which much more remains to be done. Even some of the
"successes" need continbed scrutiny because, due to de-
partmentalization at the high school level, tl,ey may isolate
swdents who formerly were integrated..

,

In addition, .there are gaps in services. Districts vary
widely in 'providing transitional programs from schools to
jobs or other placements for students with intellectual
handicaps. Some of the new vocational programs are quite
limited in their kope or target population, leaving some
groups otspecial education students at the high school level

with no access to vocational seri:ices or programs. Admis-
sion to many regional voc.Itional schools is selective arid
still seems to exclude most students in special education for
one reason or another. Alternative high schools, often used
to separate disruptive students from the reguldr classroom,
cantecome a dumping ground for all the problems that a
local high school has difficulty dealing with.

Many of the problems found in secondary special edu-
. cation are Koblems of secondary education generally. The

fragmented structures found in most high schools as a
result of departmentalization, specialization, and tracking
increase the isolation of students in special education,
make them more vulnerable to peer pressures, and increase
the difficulties involved in scheduling and individualizing
special programs. Consequently, many of the recommen-
dations are directed at secondary; education generally:

We recommend that the Department of Education
encourage local school systems to organize inter-
departmenta task forces at the high school level to con-
sider the changes necessary to improve the quality of
secondary 'special education.

We recomfnend ihat the department fund model
programs at the high school level organized on the prin-
ciple of individualized instruction for all students.

We recommend that the Division of Special Edu-
cation disseminate in'ormation indicating what factors
lead to success 6r failure in resource rooms and alterna-
tive collaborative, programs.

We recommend that the Division of Special Edu-
cation develop guidelines detailing what its expectations
are for appropriate transition planning from self-

,contained classrooms to jobs, sheltered workshops, or
institutions.

Individualized Educational Plan
The process for developing individualized educational

plans and individtalized programs for student§ needing
spe ial education has provided school staff with a useful
perspective for understanding the special needs of those
students and providing appropridte services for them. In
iiarticular, the scheduling of an evaluation meeting at
which decisions are ratified has forced both staff and par-
ents to focus on the needs of those students.

In some ways, monitoririg and training by the Division
of Special Education to assist local school districts in pre--
paring complete, specific educativnal plans seem to have
succeeded too well or with the wrong emphasis. The Huron
case study teams noted educational plans completed with a
specificity that Seemed unrealistic and unnecegary to local
special education staff. This suggeqs a possible shift in
division efforts in order to help local school systems make
individualized educational plans more practical.

Even, more important is the need to make educational
plans and other student data accessible at the building
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level. According to local administrators, considerations of
confidentiality and cost have stood in the way. But the cost
and effort to develop individualized educational plani and
their potc 'dal usefulness warrant efforts to improve their
availability to those who need to use them.

We recommend that the Division of Special Edu-
calion encourage training in ho'w local school systems
can develop individualized educational plans that are
flexible, practical, and useful.

We recommend that the Division of Special Edu-
cation encourage local school systems to make a basic file
for each student in specie education available at the
building level.

Lust Restrictive Environment
For educators who had feared that Chapter 766 meant

that their schools would be overrun by profoundly disabled
students, the reality was a complete surprise. Rather than
the return,of students from institutions or private schools
or the discovery of youngsters not in school who needed
services, Chapter 766 emphasized looking at academk fail-
ures `and behavior problemkin new ways (i.e., to determine
whether the difficulties of those students derived from
handicapping conditions). Most of the studeAts needing
and not receiving special education were already in the
regular classrooms. Serving them appropriately in many
cases meant moving them out of the classrooms to more
restrictive placements for at least part of the time.
- The Gallup survey found that solid majorities of all

educator groups accepte&the idea that special needs stu-
dents should be educated in theleast restrictive appropri-
ate environment. The acceptance of this premise was
somewhat higher at the elementary than at the secondary
school level. Despite similar attitudes in case study com-
munities, most local educators predicted that increases in
class size resulting from Proposition 21/2 would result in
more referrals, moving students into a more restrictive
environment. The predicted countermovement of students
from private placements is unlikely to result in those

L-.
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youngsters being educated with regular students. Despite
the change of program type, students returning to their
communities for the most part will receive their special
education away from regular students, in collaboratives or
separate programs._

We recoMmend that the Division of Special Edu-
cation use the data system developed '1 the course of this
study to help regional staff monitor significant changes
in enrollment in specific prograin types which might be
influenced by budgeting constraints.

We recommend that cooperation between local
school systems and collaboratives be encouraged to iden-
tify or deyelop appropriate programs for students cur-
rently in \private placements.

Parent/Schol Relations
Within special education across the state, there has been

a high level of partitipation by parents in the formal pro-
cess of planning individualized programs for their children
(attendance at planning meeting, signing plans). Even for-,
mal parent participation has helped improve the quality of
special education services by increasing the responsiveness
of school staff. Efforts to individualize programs have ab-
sorbed considerable emotional energy and time of parents
and staff. Perhaps this is one reason why school personnel
and parent groups have had little success in involving
parents of multiple problem families. It is still important
to reach that group of parents. Only creative efforts that go
beyond the formal procedures of Chapter 766 are likely to
succeed.

We recommend a variety of workshops to help local
school staff and parents communicate openly, simply,
and with sensitivity.

We recommend that the Division of Special Edu-
cation provide concrete suggestions and inducements
that will encourage development of local parent groups
to assist parents in vulneraL'e families and to support
continued funding and implcmentation of Chapter 766.

1 3



Glossary
AFR Annual End-of-School-Year Pupil and Finan-

cial Repoits (Annual Financial Reports).

Boundary CrossersStaff members in a local school
system who coordinate between regular and special
education.

Chapter 70The Massachusetts law that provides
estate aid for education at the local level in categorical
programs.

Chapter 367.A Massachusetts statute providing for
transportation and authorizing funding for various catego-
ries of students.

Chapter 766The Massachusetts Cunprehensive Spe-
cial Education Law (similar to federal Public Law 94-
142) which requires that all special needs students from
age 3 to 21 have access to a free public education within
the least restrictive environment.appropriate. The.funda-
mental concepts of the law are described in Chapter 1.

CollaborativeAn agreement between school commit-
tees jointly to provide educational services.

Commonwealth InstituteAllots Department of Edu-
cation (unds for inservice training programs that are
participant controlled, voluntary in nature, and designed
to meet local needs and to promote federal and state

Coordinated Data StudyThe study that combined the
results of the four bureau studies and department data into
an effective system for collecting and analyzing data useful
to Chapter 766.

. Department --Massachusetts Department of Education

DivisionDivision of Special Education of the Massa-
chusetts Department of Education.

Equalized Property Valuation Ratio per Capita
The ratio between local property value and state property
value per person (see formula in Chapter 4).

Evaluation Strategy GroupAcademic consultants to
the study from Harvard University, Boston University,
Bokon College, Northeastern University, and Tufts Uni-
verzity, who Wiled the study staff develop the strategy for
evaluating Chapter 766.

Excess Cost of Special EducationThe cost of special
education in excess of the cost of regular diy education.

Fedt. a1 Discretionary FundsFederal funds made
available to the state education agency under Public Law
94-142 to be used at the discretion of the agency, for

programs that will have broad impact on special education
in the state.

Individualized Education Plans (IEP) A written
statement of a child's educational needs and the program
which has been developed to address these needs.

Least Restrictive Envirolment The program which
will adequately address the child's needs with the least
amount of time outside the regular education program.

Net Average Membership (NAM) A system of
weighing the number of students according to the time
they spend in a particular j.. rogram.

Net Local ExpendituresLocal expenditures less state
and federal aid, as well as any other reimbursements from
outside the community.

Non-Save-HarmlessCommunities which are reim-
bursed according to their actual expenditures (usually
urban communities).

Out-of-District Placement Placement of a student in
an approved program outside the local school district,
usually a collaborative or a private school program.

Proposition 21/2A recent Massachusetts law that lim-
its the property tax rate. It also shifts final responsibility
for the school budget away from school committees.

PrototypesRefers to the Massachusetts systah of
classifying programs according to the amount of special
education the student receives and the place of delivery of
the services:

502.1A regular program with modifications;
502.2A regular program with no more than 25% time

out;
502.3A regular program with no more than 60% time

out;
502.4A substantially separate program;
502.41A substantially separate program in a facility

other (Ilan a public school regular education facility;
502.5A private day school program;
502.6A private residential program for children with

special needs;
502.7A home or hospital program;
502.8A preschool program for Children with special

needs.

Public Lau; 89-113 --Provides federal funds for state-
operated and state-supported special education programs
based on pupil enrollment.

Public Law 94-142--This law, which went into effect
October 1, 1977, provides educational opportunities for all



handicapped children. Its basic concepts are similar to
those of Chapter 766, described in Chapter 1.

Resource RoomUsually the &lignation for a class-
room used as an academic resource center for students with
special needs.

Save-HarmlessCommunities which are. reimbursed
- at a rate of not more than 107% of the previous year's

expenditures (usually non-urban communities).
, ., .

. Self-Contained ClassroomsPrimarily separate class-
rooms for students with serious intellectual handicaps.

StakeholderAn individual who has an interest or who
represents a group having an interest in the issues being
studied.

i

State Incentive FundsState funds made available to
local school district§ to encourage them to' develop pro-
grams for children who have been in institutional school
programs.

Study Review PanelA Study group representing par-
. ems, students, school committees, superintendents, admin-

istrators of special educationteachers, advocacy groups,
collaboratives, private schools and human service agencies.
They met to review study progress and advise the depart-
ment concerning important decisions related to the study.
The panel played an important role in shaping the direc-
tion of the study.

Vulnerable Families Families in which parents were
unable to deal adequately with their children's special
needs and to develop working relationships with the
schools.
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CHAPTER 1. Introduction

OVERVIEW

in October 1979, the Masachusetts Board of Education
decided to evaluate the implementation of the Massachu-
setts Comprehensive Special Education Law, Chapter 766
which had been in effect since September 1974. Chapter
766 is a right-to-education law which preceded U.S. Pub-
lic Law 94-142 by three years and served as a. model for
the federal legislation in many respects

'Me thorough evaluation of Chapter 7'66 took place over
a two-year period and received high priority within the:
Department of Education. The evaluation of a program as
comprehensive as Chapter 766 is of necessity an ongoing
process and one that the Department of Education will'
continue. This report represents the formal conclusion of
the Chapter 766 evaluation study as funded jointly with
the U.S. Office of Education (now. the Department of
Education). However, it is by no means the end of the
process set in motion by our effort to stu4 special edu- ,
cation in depth.

The evaluation included the following ten subst.udies
conducted by various research organizations under con-
tract to the Massachusetts Department of Education:

Coordinated Case Studies of 15
School Districts THE HURON INSTITUTE

Case Study of Boston THE HURON INSTITUTE
Survey of Attitudes Toward .

Chapter 766 TikE.GALLUP ORGANIZATION
Data Review Study RMC RESEARCH'CORPORATION

Institutional Schools
Data Study SYSTEMS ARCHITECTS, INC.

Appeals Data Study ELINOR WOODS
Management Data

Study WOLF, WALKER & ASSOCIATES
Program Audit Data

Study VAZQUEZ-NUITALL ASSOCIATES
Historical Study HARVARD UNIVERSITY

Fiscal Study BOZLER EDUCATIONAL CONSULTANTS

The ten substudies have produced a wealth of informa-
tion on many aspects of the implementation of Chapter
766, far too many details to include in one final report.
This report concentrates on those findings which the study
staff considered most important. Many readers may have
other interests, and we urge them to review the reports of
the substudy contractors.

Most of the findings repoited here are based on the case4
studies by the' Huon Institute and the survey conducted by
the Gallup Organization, the principal substudies. Infor-
mation from the other studies is included as it relates to
major findings. The language of the substudy reports is
used as much as possible in presenting the findings, with
indications where supporting evidence can be found in
those reports. Conclusion s are giveli in overviews and recom-
mendations. The contractors are not responsible for these
conclusions and interpretations.
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The report is divided into two sections. Part One
provides background on Chapter 766, highlights of the
major findings, the context of the evaluation effort, the
evaluation strategy and a deScription of the methods used
in the substudies.

Part Two gives findings and recommendations in issue
areas studied: financial issues, special education service:4
interface with regular education, state/local relations, sec-
ondary education, individualized educational plan, edu-
cation in the least restrictive environment, and parent/
school .relat ions.

A glossary of terms is includea to Tamiliarize the reader '
with the terms used to describe aspects of Chapter 766 in
Massachusetts. Tables and figures are included within
each chapter and are listed with the Table of Contents.

Readers who are primarily interesteCi in the study
findings may want to review Chapter 1 briefly and then
turn directly to Part Two. :Those who want more back-
ground on the conduct of the study will find Part One
helpful.

HIGHLIGHTS OF STUDY FINDINGS

A number of paradoxes that illustrate the tensions fac-
ing special education (and education) in Massachusetts
today are obvious from this report and its substudies. The
following is a brief preview:

The Massachusetts comprehensive special educa-
tion law (Chapter 766) was one of the major right-tor
education laws passed in the early 1970s. Chapter 766
still enjoys support over a broad political spectrum. Ap-
proximately 95% of every educator group surveyed by
Gallup agreed with a key concept of the law. that handi-
capped children have as much-right to-a Public school
education as any children. Fewer than 30% of the par-
ents of children in regular education believed that -the
scope of Chapter 766 should be narrowed. And fewer
than 10% of members of the general public with no
children in the public schools had an unfavorable oPin-
ion of Chapter 766.

Despite their supporC for the concepts on which
Chapter 766 is grounded, school staff expressed consid-
erable resentment about the paperwork involved in im-
plementing the law. Those least burdened often
complained the mc,st. In every sample community, a few
educators, parents, and members of the general public
bitterly resented the cost involved in one or more indi-
vidual cases, though the cases cited were usually a small
part of the education budget. The contractor for the case
studies, the Huron Institute, found evidence suggesting
that objections to paperwork Snd costs were shorthand
for resentment toward state intrusion, through Chapter
766, into the organization and operation of local school
systems.



For the most part, Chapter 766 has accomplished
its major objective, making a range of appropriate spe-
cial education services. available to all handicapped
youngsters from age three to age twenty-one. More than
75% of every educator group in the Gallup survey be-
lieved that the quality of special education in the public
schools was-better-thanit hadbeen ten years ago. Only
3% of parents with children in special education at the
elementary level and 7% of those utildren at the second-
ary level believed their children had not improved since
being enrolled in special education. These responses
came at a time when education generally had come
under heavy fire and when 39% of those surveyed with-
out a youngster in public schools believed that the qual-
ity of education in public schdols in their communities
was only "fair" or "poor." The price for the success of
Chapter 766, according to the Huron study; has been
the widespread misconception that special education is

responsible for high' property taxes.
Secondary education is the area where Chapter 766

has brought about the greatest advances in special edu-
cation. However, it is at the secondary level that the
most intractable problems still face special education. It
may not be possible to make much more progress with
those problems without significantly changing how all
education at the secondary level operates and is or-
ganized.

Many of the fiscal issues which are the focus of
much controversy are issues thai, in themselves, can be,
resolved by relatively inexpensive actions on the part of

the Massachusetts Department of Education or the
Massachusetts Legislature. They include:

Paying at the state level the cost of individual ex-
pensive placements by local school systems;

Reimbursing fully special education transportation
expenses, especially those of adults served by the
Department of Mental Health.
Since 1978-1979, the state has dramatically in-

creased _reimbursement for the_cost of education in poor
urban communities. Unfortunately, the state has failed
to claim and receive the credit for its accomplishments in
this regard.

BACKGROUND OF CHAPTER 766

The Massachusetts comprehensive special education
law is similar to the federal Public Law 94-142. The pur-
pose of Chapter 766 is to provide for a flexible, uniform sys-
tem of education opportunities for all children requiring
speeial education. It requires that all special needs students
from age 3 to age 21 have access to a free public education
within the least restrictive environment appropriate.

In- Lief, the fundamental concepts of the law are:

Local school districts are responsible for identifying
all young people within their jurisdiction in need of

special education.

Each student referrcd for special education services

must be assessed by a multidisciplinary group of pro-
fessionals using several methods of evaluation.

An educational program must be developed to meet
the special education needs of each student. This:in-
dividualized program must take into account both
the child's weaknesses and strengths and repreient
an earnest effort on the part of all participants to
provide for both, while removing the child as little as
possible from the mainstream of the regular education
program.

Parents have the right and the responsibility to be
, involved at all points: referral, assessment, planning,

and evaluation. Moreover, they must agree to the
individualized educational plan and, should changes
be made, consent to them. When children read' the
age of 14, they-also have the right to help plan their
educational program.

Each child's progress must be reviewed regularly, and
his or her educational plan and the services pro-
vided under it modified in accordance with new
information., ,

The local sc ool district is responsible for providing
appropriate s ecial education services and for trans-
porting stude ts to those services.

The professional personnel charged with the respon-
sibility for implementing special education must have
attained specified criteria of prOfessional training.
Moreover, the school district must provide continued
inservice training to all of its staff 'concerning the
provision of specia education services.

The new law immedi tely became a mddel for legisla-
tive revision elsewhere, and its influence on Public Law
94-142 is readily apparent.

Chapter 766 has been in effect for-seven years at the
time of this report. It has significontly affected fiscal man-
agement, the organization and operation of school systems,
the availability and quality of special education services,

and the responsibilities of administrators, teachers, and
special service personnel. Although the, early years of im-
plementation were hectic and uncertainlLeflueators and
concerned citizens throughout the state ire increasingly
convinced that the negative problems initially encountered
were transitory. With justifiable pride, thq point to new
and better programs, increased skill and knowledge in

classrooms; and heightened sensitivity and understanding
of the needs and capabilities of handicapped citizens. In
their eyes, 766 has provided opportunities to changeand to
grow, a challenge to improve.

On the other side of the cdin, they acknowledge that
some change was imposed where it was not always wel-
come and that administrative and bureaucratic procedures
had considerable organizational costs. Local people thus
see the law as having required a series of compromises in
which some privileges were given up in order to gain some
benefits.
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CONTEXT OF THE EVALUATION
In the summer of 1979, a group within the Division of

Special Education began to plan a study to assess the effect
of Chapter 766 on chijdren and School systems across the
state. Headed by Roger W. Brown, Associate Commis-



sioner of Special Education, the group agreed that the basic -
purpose of the study was to determine the impact of _
Chapter 766 on the availability and quality of special
education and related services during ihe first five years of

, its implementation.
. After this initial idea was approved by, the Board of

--Education, the Associate Commissioner asked a member of
the kroup,,Dr. James McGarry (who became the Project
Director), te -develop a concept paper outlining theissues,
possible approaches, and problems connected with a state-
wide evaluation. Concernt itlentified.included:

(1) the needkfor credibility, that ic--assurance that the
study would maintain a high degree -of,ohjectivity even
though the state agency funding and coordinating it hicraw.
interest in the study's,outcome, (2) the difficulty in devel-
oping an evaltiation design -broad. enough to match the
comprehensiveness of the law, and (3 ) the limitations of
.techniqucl for determining educational piogress.

It was clear that the Massachusetts Department of
Education could benefit from an objective analysis.,of
strengths and weaknesses in the implementation process.
An evaluation would have to identify problems in provid-
ing the services that the law and regulations had promised,
but the Department also needed a comprehensive study
effort resulting in viable recommendations for future pol-
icy options.

Brown decided to see if the federal government would be
intereited in subsidizing such a study. Since Chapter 766
and Public Law 94-142 were so similar, it seemed clear
that the proposed evaluation could be tailored for use on
the federal level. In response to a subsequent federal re-
quest, a field-initiated research proposal was deN 'loped in
October 1979. The U.S. Department of Education agreed
that'the Massachusetts study would provide useful evalu-
ation e)Terience to other states and supported 40% of the
study with federal research, dollars.

Associate Commissioner Brown favored a flexible and
responsive approach rather than a rigidinethodology with
a fixed set of objectives. Theinterit was a proCess in which
experts and policy groups would generate ideas, receiVe
responses, and modify theit: ideas accordingly.

A four-phase study plan was developed (see Figure 1-1).
Phase i set the objectives for the study and identified data
that the department already had. Phase II included in-
depth studies of issues, case studies in selected school sys-
tems, and surveys to help the department see-the landscape
of special education more clearly: the character of the pro-
grams, the nature of the serviees, the profiles of children
needing special education, the cost of programs, and the
views ofwariotis groups.

Phase III analyzed the information from the data review
and field studies to determine the options available to fill
gaps and take advantage of successes identified by field
research. The analysts worked with policy level groups
and consultants as well as field evaluators to describe the
vecial education picture in the state and relate issues
emerging from the study to future policies and procedures
which Department of Education decision makers could
implement.

Phase IV adentified reporting and disseminating as a
major goal of the study. A manual describing how the
Massachusetts evaluation strategy worked will be used as
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FIGIUM 1-1: Preliminary study Plan tor iN Evaluation

a model for other states interested in doing a similar eval-
uation. The National Association of State Directors of
Special Education in Washington agreed .to assist Massa-
chusetts.with slissemination of all study results on a na-
tional basis.

Considering that the evaluation was a large-scale state-
wide study conducted by a bureaucracy, the open way, in
which the department developed the design, conducted the
study, and ,analyzed the results is noteworthy. From-the
beginning, the department involved representatives from
most major groups concerned with education in Massa-
chusetts. Participants included members of advocacy
groups, professional organizatiors representing super?
intendents and school committees, and the acadcmic and
research communities.

The groups participating included:
Massachusetts Association of School Superintendents,
Massachusetts Organk,ation of Educational Collaboratives,
Massachusetts Association of School Committees,
Massachusetts Teachers' Association,
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Executive Office of Human Services,
Massachusetts Advocacy Center,
Massachusetts Association for Retarded Citizens,
Massachusetts Association of Approved Private Schools,
Federation for Children with Special Needs.

Special needs students, parents of students with spe-
cial needs, and directors of special education were also
represented.

Academic consultants came from:

Bostot College, Boston University, Harvard University, Mas-
sachusetts InstittAte of Technology, Northeastern University,
Tufts University, and the University of Maisachusetts.

This open process wa's designed to increase the objec-
tivity of an evaluation initiated by the agency responsible
for implementation of, the program being evaluated.

An, assumption underlying the involvement of these
groups and that of department decision makers was that
the actual implementation of evaluation results depended
on considerable participation throughout the evaluation

\

process. Research has made it clear that most evaluaticns
are not used in the ways intended. What the designers of
the Chapter 766 evaluation anticipated was that depart-
ment decision makers who were involved in the evalUation
process would be more likely to use the evaluation results
and that the involvement of other concerded groups in the
evaluation process would create further momentum and
pressure for action.

The oper participatory process and the flexible design
of the study make this final report something less than
final. Although it does synthesize the findings from the
principal substudies and offer rtcommendations to the De-
partment of Education, the final report is part of a process
which should go on for several months after the formal
Completion of the study. The Division of Special Education
and other groups concerned with the process will need to
consider the findings and recommendations with some
care. The report is an effort to help the department map
out right-of-ways through the landscape of special educar
tion; building the roads will take much longer.

Study
Review
Panel

Associate
Commissioner

L
-1Bureau

Directors

76 Study Staff

Private Contractors

From 2-1: The Evaluation Team

6

Evaluation
Strategy
GrouR,



CHAPTER 2: Evaluation Strategy

OVERVIEW:

The planning phase of the evaluation began early in
1980. The Study Review Panel and the Evaluation Strat-
egy Group were formed to encourage participation in all
levels of the evaluation from the diverse groups with an
interest in Chapter 766. After initial meetings, in a re-
markable display of consensus, all groups agreed on a
four-phase study design which emphasized evaluating the
effects of Chapter 766 in five areas: regular education,
fiscal issues, development of individualized educational
programs, secondary education, and provision of special
education in the.least restrictive appropriate setting.

Phase 1

Phase I consisted of a series of data studies and analyses,
initiated in the fall of 1980.

Phase 2

Phase II consisted of a series of field studies initiated in
late 1980 and continuing to early 1982. The most im-
portant field study was the coordinated case studies exam-
ining the impact of Chppter 766 in fifteen school systems.
The coordinated case studies were conducted by the Huron
Institute. As part of Phase H, the Gallup Organization
surveyed the general public and concerned groups to gath-
er their perceptions of Chapter 766. The major purpose
for this substudy was to.test.the degree to which the case
study results were representative across the state.

Phase 3

Phase III involved the synthesis of the principal findings
of the substudies and the development of recommendations
for the Department of Education's consideration. Both the
Study Review Panel and the Special Education Bureau
Directors have had the opportunity to review and comment
on the analyses and recommendations, as have selected
academconsultants. Involvement of the bureau directors
was considged crucial since they are the middle level man-
agers who willearry out decisions made by the department
based on the elialuation.

Phase 4

In Phase IV, the National Ask:dation of State Directors
of Special Education (NASDSE) will assist the study staff
in disseminating the evaluation results outside of Massa-
chusetts. Inside Massachusetts, the Stud,y Review Panel
and the department bureau directors will disseminate the
results to constituency groups and local scho<4 systems.
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HOW THE STRATEGY WAS DEVELOPED

The development of an evaluation team posed a strategic
dilemma because it was important for the department to
maintain objectivity while evaluating the results of its own
attions. In order to help preserve objectivity, the depart-
ment decided to include, at all levels of the evaluation, rep-
re5entatives of the diverse groups affected by Chapter 766.
The Evaluation Strategy Group, consisting of consultants
from local universities, research staff from the department,
and school system representatives, offered technical advice
and helped to develop a research design, as well as reacting
to policy decisions.

The Study Review Panel met at frequent intervals to
review study progress and to advise the department con-
cerning important decisions related to the study Ale mem-
bers of this group represented parents, students, school
committees, superintendentS: administrators of special ed-
ucation, teachers, advocacy groups, collaboratives, private
schools, and human service agencies. The members of both
advisory groups played' an important role in shaping the
dh zction of the study. (Affiliations of group members are
provided in Chapter One.)

The department staff involved in the study included
Associate Commissioner Brown and the Bureau Directors
of the Division of Special Education, as well as the 766
Evaluation Study staff. The study staff was small, consis-
ting of the Project Director, his assistant and an intern.
The department staff, the Evaluation Strategy Group, and
the Study Review Panel made up the evaluation team (see
Figure 2-1).

By March 1980, it was time to develop the four_orig-
inal study phases into an evaluation strategy. The Evalu-
ation Strategy Group met to' examine evaluation strategy
options. The deliberations of this group, almig with the
advice of the Study Review Panel, helped Associate Com-
missioner Brown reach a final decision on the research
strategy for the 766 Evaluation.

All field and data studies were open to a competitive bid
process. For each study, the staff developed a request for
proposals, which was then released to a list of from 30 to
over 100 qualified bidders. Interested bidders responded
with proposals which were reviewed by department staff,
technical consultants from the F luation Strategy Group,
and representatives of the-fStta v Review Panel to de-
termine a final award. Although it delayed the study
considerably, this method provided the department with an
opportunity to choose from among the best researehers in
the country.

An important condition that the Commissioner of Edu-
cation set on the evaluation was that it disrupt local school
systems as little as possible. The department was sensitive
to the concern of local school superintendents that research
activities and requests for information initiated by state



agencies, the federal government, and private research not
'interfere with the main business of education. Therefore,
an important aspect of the first phase of the evaluation
consisted of a series of data review studies which began in
August 1980. The goals Of this phase were to organize data
previously collected within tht department and analyze
that data in relation to the evaluation of Chapter 766.

Phase II of the study .effort was initiatei. at the samt
time as the data review study. A list of 27 study areas
thought to be important for the field study liras presented
to the Study Review Panel. It was expected that iewould
be difficult for the panel to reach consensus because its
members had been chosen to represent diverse advocacy

8

and professional opinions. Surprisingly, however, they
agreed on the following five study areas which became th:t
basis of both the evaluation 'strategy and the coordinated
case studies:

The effect of Chapter 766 on'regular education;
The effect of Chapter 766 on the provision of special
education in the least restrictive appropriate setting;
The effect of Chapter 766 on the development of
individualized educational plans;
The effect of Chapter 766 on secondary education;

The effect of fiscal/funding issues on the imple-
mentation af Chapter 766.

t



CHAPTER 3: Melluids
OVERVIEW:

This chapter presents the methodologies used to conduct
the various studies. This information is useful to those
readers who are familiar with research and want to under-
stand more clearl) the information on which the major
findings are based. Readers interested primarily in the
findings may prefer to begin with Part Two.

The coordinated case studies were designed as a set of
in-depth case studies of local school systems. The Huron
Institute report described how local school systems were
responding to the law's requirement and explained, to the
extent possible, the reasons for the responses. The report
was bated primarily on interviews with a wide variety of
respondents including special education and regular edu-
catiori administrators and teachers, parents, school WM:
mittee members, advocate groups, and students receiving
special education. The interviews were conducted by staff
of the .Huron Institute in three rounds of field visits from
January so June 1981. The report was a synthesis of the
införmation from 15 school systems.

Huron selected sites for case study randomly from a
matrix designed to categorize school systems based on
socio-economic, educational, and special educational data.
The sites represented approximately 10% of public school
students, 10% of the special education enrollment, 25% of
the minority enrollment, and 25% of the bilingual enroll-
ment of students in Massachusetts. (The case study of Bos-
ton increases Huron's total analysis to 18% of the students
enrolled in special education in Massachusetts.)

The.Gallup Organization conducted a mail survey with
a statewide sample of principals, special education and
regular education teachers, as well as all public school
superintendents, special education directors, school commit-
tee chairpersons, collaborative directors, and administra-
tors of approved private schools. In addition, they conducted
telephone interviews with statewide samples of parents of
students in both regular education and special education
programs. Nonparents were also interviewed. For all sam-
ple groups, Boston residents were slightly oversampled.
All interviewing was conducted during November-De-
cember 1981.

The first phase of the Chapter 766 evaluation consisted
of a series of data review studies within each bureau of the
Division of Special Education in order to organize pre-
viously collected data and to develop more efficient meth-
ods for future data collection. In November 1980, RMC
was awarded ,a contract to coordinate these bureau data
review studies, to develop a master file of data from these
studies and other sources, to conduct initial analyses of
these data, and to provide training to department staff in
the use, maintenance, and updating of this file.
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The, creation of the master file began withthe selection.
of relevant data from the School System Summary Report
and the End of .Year. Pupil and Financial Report received
from each school system for the 1977-78, 1978-79 and
1979-80 school years. As data from the bnreau data review
studies became, available, they were added to the master
file. In addition, personnel data from the Annual Program
Plan and selected demographic data were added to the file.
This process was Completed in July 1981. At that thne,
RMC began to conduct initial analyses of the master file
data according to a strategy developed with the Chapter
766 Evaluation Study staff.

THE COORDINATED CASE STUDIES

The method of approacI used in conducting the coordi-
nated case Studies was an investigative field research
model. The model involved a comparision of data from
threesprinciple sources: intensive interviews, document re-
view, and observation. Huran developed a sample of 15
school systems so as to capture the broad range of commu-
nity types within Massachusetts.

Next, Huron reviewed, selected fiscal intormation and
service delivery data on the sample school districts and on
the state asa whole. They then conducted three rounds of
field visits in each school system. These fieldvisits involved
intensive interviews with administrators, teachers, par-
ents, students, school Committee members, and advocate
groups, .as well as observations of programs in action.
Following each field visit, they.analyzed the Ars visited.
At the conclusion- of each total round of field visits, they
analyzed data across siVS. They have written individUal
case studies of each of the 15 school sv items inclnited in the,
coordinated case studies.

Site Selection
In selecting 15 sample communities kr the coordinated

case studies, Huron wished to ;loose sites that would fie
representative of characteristics of the state outside Boston
and at the same time present diverse approaches tu imple-
menting Chapter 766. They chose candidate s:b.s by
means of a stratified random sampling plan.

Huron began by categorizing the 350 Massachusetts
cities and towns outside Boston according tc region and
community type. They divided communities intolour re-
gions cormponding to the six Department of Education
regions, combininf; Greater Boston with Northeast and
Springfield with Pittsfield. Within each region, they di-
vided communities into five community types correspond-
ing to U.S. census classifications: central cities;,stiburbs
with mori. than 50,000 people;-suburbs of less than_50,090

? p.
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TAKE 3-1: Regional.and Community-Type Dittdbutiore'
for Massachusetts Cities and Towns (Excluding flosbn,) 1975.

(the Huron Report, (hepter 3)

East Southeast Central West Total

Central
Cities

No. of Towns
Pct. of Total

3
0.9 ,

- 3
0.9

3
0.9

4
1.1

4.
13
3.7

Population 203,091 296,372 : -4', 441 .. 329,305 . 1,075,609

Pct. of Total 3.9 5.8, .. . '6.4 20.9 .

Suburbs No. of Towns 11 1 12

>50,000 Pct. of Total 3.1 k,, 0.3 3.4

Populetion 777,101 65,564 842,665

Pct. of Total 15.1' 1.3 16.4

Suburbs No. of Towns 72 38 38 26 174

<50,000 Pct. of Total 20.6 10.9 10.9 7.4 49.7

Population . 1,361,799 453,619 346,844 298,911 .2,461,173

- Pct. of Total 26.4 8.8 6.7 5.8 . 47.8

Other No. of Towns 11 21 2t) 10 68

>2:500 . Pct. of Total 3.1 6.0 7.4 , 2.9 19.4

Population 97,540 251,791 227,624 101,875 678,830

Pct. of Total 1.9 '4 4.9 \ 4.4 $ 2.0 13.2

Other No. of Towns 2 12 '. 12 57 83 .

<2,500 Pct. of Total 0.6 3.4 3.4 16.3 23.7

Population 3,882 17,189 17,353 54,791 93,215.

Pct. of Total 0.1 1.3 0.3 1.1 1.8

Total NO. of Towns 99 74 80 97 350

Pct. of Total 28.3 21.1 22.9 27.7 100.0

Population 2,443,413 1,018,971 904,226 784,882 5,151,492

Pct. of Total .. 47.4 19.8 17.6 15.2 1004

people; other communities with more than 2,500 people;
and'other communities with lets than 2,500 people. The
numbei of communities in each category and their aggre-
gate 1975 population are shown in Table 3-1.

They next apportioned 15 sites among the 20 region-by-
community-type categories according tp the total popu-
lation and number of towns in each category. The first
method favored large population centers and the second
regions with smaller populations. For the final allocation;
they simply averaged the number of sites in each cell given
by the twpnethods (see Table 3-2). The samplecontained
six sites in the east and three in each of the othei regions.-
there were two central cities, two suburbs over 50,000
people, six suburbs under 50,000, three towns outside ur-
ban areas loith over :2,500 people, and two towns outside
urban areas with under 2,500.

Froin among the cities and towns in each region and
community type, Huron selected at random three candi-
dates for each final site. In the east, for example, they
picked three towns outside urban areas over 2,500 people,

suburbs over 50,000, and nine suburbs under 50,000.
For,each, candidate, they collected data on 15 character-
istic., of-the communities, school systems, and special edu-
cation programs and analyzed the data to insure that the
sites were broadly representative.

Afte, studying the data available for each candidate site,
tne Huron study staff 'proposed a tentative list of 15 final
sites. They subluitted the proposed sites, along with the en-
tire list of 46 candidate sites, to the bureau directors of the
Division of Special Education, the Chapter 766 Study
Review Panel, the regional offices of the Department of

Education, other experts suggested by the division, and
their own technical Advisors.

As a result of reviewer comments, they substituted four
candidate siteq for communities on their first-choice list.
One small town was removed because of possible' conflict
of interest; one suburb was eliminated because it was adja-
cent to another study site; and two cities were changed
because of potential lack of access to the school systems and
unusual strain on the special education staffs. Two other
communities, both easterp suburbs over 50,000 people,
declined to participate in the study. In all six cases, Huron
'replaced the communities-that were lost with other candi-
dates of the same regions and community types whose
demographic, school system, and special education charac-
teristics were as-similar as possible to thc-e of the original

choices.
Comparing community, school system, and special cdu-

cation characteristics of the sample sites with those of the
state as a whole,4the means of the sample are reasonably
close to those for the state. The sample embraces a wide di-
versity of, communities for each characteristic.

The sample was purposely weighted toward Commu-
nities with larger populations than the state median. One
source of this shift was the allocation of sites by region and
community type, which for reasons of equity wasweighted'
partly according to population. Another source was IHu-
ron's tendency. to choose larger than average communities
within each region and community type when selecting
final from candidate sites. There were three main reasons
for this preference. First, they thought it likely that larger
sites would be more challenging to study and that their

10 0
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TAMA 3-2: Allocation of Sites by Region
, and Community Type

Me Huron Mood. Chapter 31

A. Alkvation Weighted by Population

. East Southeast Central litost Total

Central Cltlee 1 1 1 3

Suburbs >50,000 3 3'

Suburbs <50,600 - 4 1 f 1 7

Other >2,500 1 1 2

Other <2,500 . '0

Total , 7 3 3 2 15

B. Allocation Weighted by Number of Communities

' "dast Southeast Contril West Total

Central,Cltles 0

Suburbs >50,000 1 1

Suburbs <50,000 3 1 2 1 , 7

Other >2,500 ', 1 1 1 3,

Other <2,500 1 , ;1 2 4

Total ' ''' 4 3 4 4 15

C. Alloiation Weighted by Population and
Number of Communities

East Southeast Central West Total

Central Cities 1 1 2

Suburbs' >50,000 2 2

Suburbs <59,000

Other >2,500 1 I . 1

Othir <2,500 1 2

Total 3 3 15

results would be mere representative than those front
smaller sites within cach category. Second, larger sites
provide a fuller sample of special needs students for mai-

- vidual case studies. Third, large population often went
hand in hand with other variables, such as substantial
minority and bilingual enrollment:4. that were considered
imporant to the study.

Although the sample consisted of only 4.3% of all com-
munities outside Boston, it included 10.6% of the 1980
population, 10.3% of the 1979-80 public school enroll-
ment, 10.3% of specill education enrollment, 25.8% of
minority enrollment, and 25.2% of students whose first
,language was other than English. As a result of the prefer-
ence for larger communities, the sample means differed
from those for the state for some characteristics. The sam-
ple had a slightly lower 'per capita income and equalized
property valuation per sapita and per student. There were
more independent school systems and Fiver members of
school unions and regional systems than ohe would predict
from the stateiisttibution. Nonpuic, minority,and bilin-
gual enrollments were cons;derably higher than average.'

However, aside from the proportion of minority and
bilingual spedal needs students, most special education
characteristics, including per pupil expenditures, were re-

4
markably cline to state everages. The noteworthy occep-
don is a slightly lower *portion of 562.1 and 502.2
placements (25% or less of student's time spent outside or
the regular education program) and a higher proportion of
502.4 Placements (substantially separate programs) in the
sample than in the state as a whole. As with 'minority
and bilingual enrollnients, these differences were almost
wholly attributable to the two central cities in the sample.

Student Selection
'The basis for the second rsiund of site visits and Huron's

observation of the day-tcr-day operation of special needs
progs ms was the selection of a sample of five students in
each koimnunity. Huron asked the administrator of sPecial
education to select tip to 30 students at eaeh site; the,Hurok
study staff, in consultation with the administrator, seleded
the final.five ttudents from among those whose parents had
responded to-a`request to participate in the study. After the
stueients had keen selected, HprOn field researchers care-
fully reviewed the students'. files and interviewed their
teachers, specialists, principals, parents, and, when appro-
priate, the students themselves. "

Huron began student selection bY, determining how
many candidate students were to be chosen at each site and
how many should be selected at each grade level (elemen.<
mry or secondary), of each sex, and in each prototype
range (502.1-.2, 502.3-.4, and, 502.3.7).* Predicting a re-
sponse rate of 50%, they asked adthinistrators to choose
from 15 to 30 students, dependingzh the size of the school
system. sa,

For syStems that bonged to cellaborative programs,
they'asked administrators to clonoiolwo students in casts.
orative programs, and they askid all administrators to
select two secondary students in vocational programs. If
the community had a substantial minority or bilingual
enrolfment, they asked. for a number of nonwhite or bilin-
gual students. Thelr goal in setting figures was to insilit a
final sample that reflected, as neat ly as possible, the state-
wit,distribution of students by sex, grade, prototype, race
and language.

In asking special education administratori.to nominate
students, Huron of course risked, their biasing the sample
in favor of "success stories." They therefore asked each
administrator to inchde some studentss whose passage
through the, Chapter 766 process had been exemplary,
otfiers who had presented:a challenge to the schoasystetn,
and still others whose experiences had been "average" or
"typical." Most administrators retiognized the importance
of providing a cross-section of the student mutation4 and
some went Out of their, way to recommend "pnblem"
cases.

After Huron staff had reviewed the distribution of can-
didate students at each site, the special edUcation adminis-
trators mailed parelits invitations to participate in the
study and pirmisSion forms to be retdrned to.the schools.
In order to maintain" confidentialitt, Huron researchers

* Prototype refers to the Massachusetts system of claqjfying Pro-
grams according to the antount of srcial education the student receives
and the place of delivery of the serAcc.ts. See the glossary for further
information. .k
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'",

- were not told the names or addresses of students until their
parents had agreed to participate and to permit Huron ac-

"ss to student records.
Huron staff then decided on the final five students to be

,studied at each site, taking into account the potential infor.:
mativeness of each case, the administrator'S recommenda-
tions and the effect of the selection on the overall sample
distribution of students by sex, gnat prototype, race and
language.

The distribution of the 75 sludents in the sample by sex,
grade level, prototype raee and language- is presented in
Table 3-3. The sample providedample representation for
students in each category. The sex and grade distribution

a was very close lo the Huron goal. 'All communities but the
smallest provided out-of-district placements. There were
collal;orative placements in nearly half the sites,*and in
others Some cases were in informal collaboratives. Non-
`vhite and bilingual students were over-represented in
comparison'with averages for the state outside Boston. The
interviewing of only one tudent in a vocational program
was disappointing but was due entirely to lack of parent
response..

Collectionot Field pate
Huron used a flexible model of data collection based on

three successive rounds of field visits ,,to each of the .15
school districts. The first rouna of field visits consistedof
two to three days of intensive interviewing with 10 to 15
people. They worked wigi administrators of special edu-
cation to select intervielkees who would provide a broad
overview of 'Chapter 766 implementation and help them to
"map the system." Typical interviewees included school

Whites

coMmittee members, superintendents, assistant superin-
tendents, principals,' administfhtors of special e4-...ation,
curriculum or program specialists, and specialists in
charge of special needs staff, functions, and programs. -

Aso during the first riund, they asked administrators of
special educatiA to ndminate special needS students in
accordance with the criteria described in the previous sec-
tion of thrs report. Between round one and round two of
the field work, final decisions were made on students for
focal cages, and special education directors initialed contact
procedures.

Following the first-round of field research in each site,
the field staff met with the two principal investigators. In
preparation for this, they reviewed all fielknotes andsgen-
eFated'a written set of site specific questionUnd issues for
glorification. These were discussed at ihe meeting and used
to structure additional field research in each site.

After Huron completed the first round of field yisits in
all sites, the full etaff met for a cross-site analysis. The
purpose of this meeting was to determine findings that
were reasonably uniform across siles, to describe differ-
ences from site to site, and to 'attempt to explain these
differences by identifying distinctive characteristics of the
several sites or schools. The researchers who had Worked
in each community responded to the issues as data from
their sites indicated.

Round two of the field research centered ar-Ound the
focal cases. The Huron staffreviewed the retords of each
student to.determine thesequence of events frozn referral
for special education to the present, to identify issuessele-
vant to the case interviews, and to identify key participants
in the case. They interviewed special education staff, par-
ents, members of ,the regular education staff, representa-
tives of oilt-of4istrict placements, and in some instances

Table 3-3: Final Student Semple
(The Huron Report. Chapter 3)

Grades K-S
Nonwhites Biltnguai Total

Prototype M F ,T M F T , Ai F' T- M ' F . r

502.1-.2
502.3-.4
502.5-.7

Total

11 -

9
,, 3

2 -3

5
8
2

TS

1

16
17

53
1 1

7

1

1-

1

-5

,

'

1

2
1

-4

2
2

-4 -3

2
2

-4

13
12
3

3

6
9
3

Tif

19
21

6
4-6

Whites

Grade 9-Age 21
Nonwhites Bilingual Total

Protrit;ps M F . T M F T M F r Ai p T

602.1-.2 3 7 19 3 7 :io

502.3-.4 7 4 1 1 1 2 8 5 .13

502.5-.7 5 1
5 1 6

Total 1I1 "r2 .--T O .--0 TO i3 3

Whites

Total
Nonwhites BlUnOuni - Total

Prototype M F T 4 4* T M F T M F r

5024-.2 14 12 20, 1 1 . 2 2 16 13 29

502.3-:4 18 12 ..ap 2 2 4 2 - 2 20 14 34.

502.5-.7 8 3 11 1 1 8 4 , 12

TM& M 27 6-3 --11 -74 ---6 -4 -5 -4 44 li 73 -
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the students themselves. Although the interviews were or-
ginized around issues relevant to each case, respondents
were also questoned on the general study areas.

At the conclusion of the second rouucp of visits, field
notes included a summary of each of the five focal cases and'
additional notes on major study areas'. A debriefing session
also followed the second round of field visits. This ig turn
was followed by a second cross-site analysis session very
much like the first blit concentrating on the information
gleaned from the new group of respondents.

Finally, in die third round of field visits, Huron sought
clarification on any issues not yet fully understOod. As
might be expected, there was considerably more diversity
in the t round of visits than in the first two. For
exampl , one site, the bulk of the third round was
concerned with tapping the perspective of constituency
gronps in the commtmity. In another, a non-save-harmless
community,* fiscal issues were pursued in nide detail.

After the third round of field visits, members of the
research staff responsible for each site generated a detailed
topital outline for the case study for that site. In the de-
briefing session that followed the third round of field visits,,
these outlines were reviewed and modified as necessary.

Final Analysis of Fiscal and
Pupil Services Data

While the Central research activity in the Huron study
. I consisted of field work in 15 school districts, as a support-

ing effort they examined fiscal and service delivery data on
a sample of 18 school districts** and for the state as a
whole. In particu lar,lhey focused on three sets of informa-
tion: selected revenue and expenditure veiables for regu-
lar day and special education from the summary section of
the "Annual End of School Year Pupil and Financial
Reports" (AFR); some more detailed data 'from the AFR
on tosti and net aver age membership for special education
in general and by prototype; and data published by the
state liepartment of Education on. per pupil expendi-
tures for regular day, special education in general, and by
prototype..

Most of the data they analyzed was coded directly from
reports provided by the state Department of Edncation. In
a few cases, they supplemented this with data from other
published sources, and corrected individual data points
that were prmen erroneous when validated against other
sonrces.

Their intent in this part of the research was to examine
historical trends spanning the period Fiscal Year 73
through 80. (Data on Fiscal Year 81 were not available at

# *Sa've-harmless and non-save-harmlessdesignate two different forms
of reimbursement by the state. Save-harmless communities are reim-
bursed at a rate of not more than 107% of the previous year's ex-
penditures; non-save-harmless communifie'S are reimbursed according to
their awn! expenditures:

sin selecting sites (or case studies, Huron focnsed on individual
*communities and seltcted 15. Three of them were also mernliers of
regional organizations with school district status; Since Or Annual Fi-
nancial Repos reported data on units separately, for purposes of fiscal
analyin they had to treat them as additional units. Hence, the apf;arent
discrepancy between 15 and 18'sittc,
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the time the research was undertaken.) They had relatively
complete data for Fiscal Years 77, 78, 79 and 80. When-
ever possible, they gathered comparable information for
Fiscal Year 73 (a base year prior to the implementation of
Chapter 766) and Fiscal Year 75 (the first year of 766
implementation.)

In order to provide some context for assessing historical
trends in special education services and expenditures, they
also conducted, where appropriate, a comparable analysis

-of historical trends in regular day programs. In addition to
examining state total data, they reviewed these trends in
the study sample.

In general, the results for 'die study sample of 18 school
districts were quite similar to those for the state as a whole
and were not reported. However, when the study sample
was brokcn down into two groups-11 communities desig-
nated save-harmless in both Fiscal Year 79 and 80 under
the new school financial legislation, and 5 communities
that were non-save-harmlesssome consistent, large, and
interesting differences emerged ILr revenue, expenditure,
and smile service delivery variabies.* Differences in the
reLenue variables were anticipated because this is exactly
what the school finance reform of 1978 was:intended to
effect. Huron did not' believe, ho vever, that eXpenditure
Slid service deliver)N findings were causally linked to
whether a.community was save harmless or not. Rather, in
these caseesave-harmless': %vim a Iroxy for non-urban,
hod what Huron reported were thentially differences in
expenditure and school practices for urban and non-urban
schools.

In general, the data in more recent-years, particularly
Fiscal Year 79 and 80, were .of better quality than the
earlier data. Some of the eagier data, particularly Fiscal
Year 75 information on special education expenditures,
net average membership, and head counts, were highly
suspect. In the first year of implementing Chapter 766, the
cost accounting and reporting standards were unclear, and
given the cost-driven reimbursement formula there were
obvious incentives to over report special education activ-
ities. A certlin degree of caution is in order before inter-
preting any of these data. Nevertheless, Huron believed
that the data were adequate for examining overall trends,
particularly at the state level, even though any individual
piece or information on a single community in any given
year might be highly erroneous.

THE STATEWIDE SURVEY

The objective of the .survey conducted by the Gallup
Organization was to measure awareness and opinions of
educators, parents, and the general public with regard to:

The comprehensiveness of Chapter 766;
The stated and implied goals of Chapter 766
The state's responsibility to provide publk school

education for ail special needs students,
--Maximum involvement of parents in their chil-

dren's education,

*Two school districts from the total stutly sample are deleted from
these analyses because their save-harmtess/non-save-harmless distinc-
tion varied from Fiscal Year 79 to 80. ,`

-)



TABLE 3-4: Returns From Mail Survey
(Gallup Report. Introduction)

,. Superin-
tendents Principals

Special
Education
Directors

School
Committee

Chairpersons.

Special
Education
Teachers

Regular
Educatbn
Teachers

Collabo-
retives

Approved
Private
Schools

Size of Initial Mail-put 282 503 288 439 900 1,400 42 125

Total Universe Used to
Calculate Response Rate 282 503 288 351 898 1,388 40 124

Number Returned After
2 Weeks 110 226 142 45 215 277 14 44 .

Percent Returned After
2 Weeks 30% , 45% ' 49% 13% 24% 20% 35% 35%

Total Received From First
Mailing 158 295 194 117 338 386 21 72

Total Received From Second
Mailing 33 66 27 74 93 161 5 17

Total Not Traceable to
Either Mailing 3 2 6 1 1 : 22

.

Final CountQuestionnaires
'

°
Received 194 363 227 192 432 569 26 89

OveraltResponse Rate .
(Percentage of Initial
Mall-Out 69% 73% 79% 55% 48% 41% 65% 72%

Least restrictive environment,
Individualized educational plank;

Overall evaluation of Chapter 766-
Impad on regular education students,

Impact on special education. students,
Positive aspects of Chapter 766,
Negative aspects of Chapter 766;

Evaluation of, the implementation of Chapter 766
Diagnostic procedures and placement,
Individualized educational plans,
Involvement of a broad range of professionals and
communications between professionals,

Facilities, services, and training,
Fiscal issues.

Procedures for Mail Survey of Educators
'The original sample of educators for this survey con-

sisted of 3,979 potential respondents. Each educator was
sent a letter encouraging participation in the survey and
assuring its confidentiality, along with the questionnaire
and a postage-paid, return-mail envelope. Eight different
forms of the questionnaire were used, corresponding to the
following sample groups: superintendents, principals, spe-
cial education directors, school committee chairpersons,
special education teachers, regular education teachers, di-
rectors of collaborakives, and administrators of approved
private schools.

The initial mailing took place from November 3-6,
1981. A unique four-digit number was inauded on the
bottom right-hand corner of each questionnaire so that a
record could be kept of those who responded to the first
mailing. Educators whose.questionnnaires were not re-
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ceived by Gallup after a two-week period were sent a
second mailing of the original materials. This second mail-
ing was conducted from November 24-30, 1981. Overall,
2092, usable questionnaires were obtained.

In the few instances where more than one questionnaire
was received from a respondent as a result of the two mail-
ings, only the first questionnaire was accepted. Table 3-4
outlines the returns from.both mailings for each group.

Procedures for Telephone Interviews
To obtain the two parent samples, schools were con-

tacted by the Gallup Organization and asked to supply
Gallup. with the telephone number (with no names) of
students enrolled in the regular educatzon and the special
education program in their school. Up to three calls were
made for each telephone number in an effort to obtain a
telephone interview.

For the nonparent sample, a statewide representative
sample of telephone numbers was selected from Massa-
chusetts telephone books. Ile last digit of the telephone
numbers was then systematically altered to allow unlisted
and newly listed telephone-numbers to fall into the sample.
Each household was then screened to determine whether
or not there was a child in the household who' attended a
Massachusetts public school. A three-call design was. also
used for th;s sample.

In order to measure whether there were any:statistically
significant differences between those who returned ques-
tionnaires and those whO did not, a follow-up telephone
survey was conducted. A sample of 100 principals and
regular education teachers who received survey materials
but did not respond were telephoned and asked a subset of
questions from the_survey.

C)
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THE COORDINATED DATA STUDY
Contents of the Master File

The master data file is actually an organized system of
five data files which contain 1311 records or "cases"one
for each of 437 possible school systems in each of three
school years: 1977-78, 1978-79, 1979-80. The records
from all fiVe files contain data for approximately 1,500
variables. Edch variable represents a single datum col-
lected from each school system. These data were taken
from six different sources:,
. End of Year Pupil and Financial Report;

School System Summary Report;
., Annual Program Plan; ,

Bureau of Special Education Appeals Study;
Bureau of Program Audit and Assistance Study; and
Bureau of Institutional Schools.

Data from the Bureau of Management are not yet
available.

Only a portion of the data from the End of Year Report
was put into the master file. The 392 variables from this
source consisted of information on total expenditures, in-
structional service expenditures, special education func-
tional expenditures, pupil transportation, reimbursement,
membership, staff, pupils transported, and special educa-
tion evaluation and assessment.

The Bureau of Institutional Schools provideadata on
a number of students from each school systemAfrved by
each institutional schooLand in the school district incentive
program.

In addition to the above data, the master file also con-
tains codes for each school system, kind of community, re-
gion, and operational- status, as well as codes for each
school year.

,

Vats Analysis Strategy
During preliminary analyses of the master data file, the

need for refinements in the original data analysis plan

became clear. The routine generation of basic descriptive
statistics, such as means and totals, for all variables in the
master file would not be very relevant to any evaluation of
the impact of Chapter 766 except for certain key variables
in the file (e.g., total expenditures, total students served,
total staff, evaluation, reviews, etc.). The more relevant
analyses would require the investigation of velationships
among different variables far certain types of school sys-
tems, special education programs, and students.

However, the total possible number of such relationship-
focused analyses would yield more information than any-
one could meaningfully review, interpret, or report. A
strategy was required for identifying selected variables and
potential relationships which would be most relevant to the
evaluation of Chapter 766. ,

Over the course of this study, such a strategy was coop-.
eratively developed by RMC, the Chapter 766 Evaluation
Study staff, the Division of Special Education, and outside
consultants. The outcome of this strategy was a list of six
study areas and prioritized analysis questions within each
area. It was agreed that data anaiybes appropriate for the'
two highest priority groups of questions, and selected
questions from the third priority group, fram each study
area would constitute the "initial" analyses of the master
data file. A seventh area concerning statewide totals was
added at a later date.

Following is a list of the seven areas which RMC ana-
lyzed in the final report:

Statewide totals for selecteq variables,

The atypical nature of Boston data,

Characteristics of the special education population,
,

Characteristics of staffing,

Evaluation and assessment,

Characteristics of cost,

The significance of transportation in special education.
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The figures In Chapter 4 represent relatively complete cl.ata for Fiscal Years 77 through 80. Whert
relevant and possible, comparable Information is given for Fiscal Year 73 (a base year prior to the
Implementation of Chapter 76e) and Fiscal Year 75 (the first year of Chapter 766 Implementation).
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SOURCE: Revenue data from Annual Fiscal Reports, Massachusetts Departritent of Education

Flounc 4-1: Total State Aid for Education
(Huron Won, Chaptor 6)

(In this figure, special education data for FY1979 and 1980 are not shown because special education
reimbursement In those years was not reported separately. Chapter 70 aid was treated as a block grant.)
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CHAPTER 4: Financial Issuei

INTRODUCTION

iEach of the Part Two chapters on issues begins with an
overview of the implications the ,study staff 'has drawn

-from the principal findings. The chapter continues with
detailed findings related to the issue, labeling each and
listing whge more evidence can be found in thesubstudies.
Recommendations are listed next, and where a recominen-
dation follows from the finding, it is given upder the same.

The findings in Chapter Four concerning financial is-
sues are derived, for the most part, from Chapters 5 and 6
of the Huron Institute Coordinated Case Studies. Most of
those findings are based on analysis of statewide data. Some
of the findings, however, are based on a small sample of
five non-save-harmless* urban communities. The methods
Huron used are described in Chapter 3 of this report.

Even the generalizations based on the sniall urban sam-
ple pre reasonable within limits. For example, any com-
munity with both lovj property valuation and a low per
pupil expenditure will find thaytate aid defrays most of
the cost a its special education (in excess of the cost of
regular day education). But Boston, though its property
valuation is low, does not benefit from state aid to the same
extent as the urban sites in the Huron sample because of
Boston's high per pupil expenditures.

OVERVIEW
.Several Important and unexpected points emerge from

our analysis of findings in the fiscal area. Most of them are
points about which the general public as well as many
educators may be uninformed. They include the following:

The case studies found that local administrators do
not manipulate special education placements to max-
imize rev,enues (even. federll revenues).

Since Fiscal Year 1979, the requirements of Chap-
ter 766 no longer place a great financial burden on poor

*urban communities.
In general, revenues raised through local taxes to

support education in Massachusetts have remained rel-
atively constant since Fiscal Year 1978.

In Massachusetts, federal Public Law 94-142
fun& art, in some respects, the most flexible part of the
spee,al education budget, allowing local school systems
to develop aew programs, improve management of

Non-save-harmless and save-harmless distinguish communities ac-
cording to the system of state reimbursement for education for which
they are eligible. Save-harmless communities are reimbursed for ex-
penditures at 4. rate not to exceed 107% of the previous year's reim-
bursement. Non-save-harmless communities are reimbursed by a for-
mula that takes into account their actual expenditures. The differences
noted have to do with the character of the communities. The non-save-
harmless communities are all urban; the save-harmless communities are
non-urban.

19

special education, train staff, and redesign existing
programs.

The dramatic increase in special education ex-
penditures for most communities occurred prior to-Fis-
cal Year 1979, although expenditures in some urban
communities, especially for private day school and sub-
stantially separate programs, have continued to in-
crease.

In general, expenditures for private placements
continued to grow at a rapid rate, at least through Fiscal
Year 1980.

in preparing education budgets generally, there is
seldom any understanding or discussion of the true (net)
cost to the community of any expenditure or line item.
'even in communities where state aid reimbursed most

- of the cost of Chapter 766. School administrators sur-
veyed by Gallup mentioned cost more than any other
negative aspect of Chapter 766.

FINDINGS
State Aid

The growth in state aid for special education for Fiscal
Year 1973 to Fiscal Year 1978 was quite dramatic, in-
creasing about eight-fold. However, during this same peri-
od, in particular from Fiscal Year 1975 through 1978,
total state support for education did not increase substan-
tially. The increased aid for special education was made
available by reduting general'aid under Chapter 70* (see
Figure 4-1).

Special education reimbursements and general aid came
from the state apPropriation, with special education reim-
bursements having priority. State appropriations for edu-
cation during this period, however, did not keep pace with
rapidly escalating costs for special education. Thus, in-
creased aid for one account (reimbursements for special
education) came by reducing aid in another account (gen-
eral aid.)

Beginning with the new pupil weighted formula in Fis-
cal Year 1979, total state aid for education increased con-
siderably. Referring back to Figure 4-1, we see that total
state aid in Fiscal Year 1980 was 35% higher than in Fis-
cal Year ,1978.

Assertions have been made, both in Massachusetts con-
cerning Chapter 766 and at the national level concerning
Public Law 94-142, that administrators have placed chil-
dren in special education or in a specific special education
program in order to maximize their districts' income. The
Huron analysis refutes this charge.

The Massachusetts law that provides state aid for education at the
local level in-categorical programs.

^



Before Proposition 21/2* went into effect, the state sys.
tern for reimbursing local educational expenses, together
with divided local control of revenue and educational deci-
sions, made attempts to maximize state revenues through
manipulation of local practices highly unlikely. For one
thing, 85% or more of the communities in Massachusetts
in ady given year have been designated as save-harmless.
Under the save-harmless provision, the local aid is set by
law at 107% of a base year or revised base year reimburse-
ment, which is not subject to local manipulation. It is only
in remaining non-save-harmless communities, primarily
large urban -school districts, that any manipulation could
occur. Moreover, there are other serious impediments to
efforts to maximize revenues by manipulation.

Special education state revenues are returned to cities
and towns as only one part of a consolidated educational fi-
nancial formula under chapter 70. While weighted special
education membership is used by the state in determining
the special education portion of the state aid, individual
towns are only informed of the total Chapter 70 aid figure.
No breakdown into component categories is provided.
School district staff would have to engage in some complex
and tedious calculations simply to figure the amount of
state aid for special education in Fiscal Year 1979 or later.**
Chapter 70 revenues, then, are like a block grant from the
state to each school district. There is no requirement that
the revenues be spent on the categorical programs that gen-
erated them.

In addition, state funds do not come directly or indirectly
to school committees. As part of one line item on a sheet
representing total state aid to cities and towns, the dollars
flow to the town treasurer and,are deposited in the general
fund. Because they did not receive funds directly, pie school
committee, which developed the education budget before

A recent law that limits the property tax rate. It also shifts final
responsibility for the school budget away from school committees.

As revised in 1978, Chapter 70 provides state aid to'education under
an equalizing formula for regular, special, bilingual, and vocational
education. The formula is based-on a concept of full-time equivalent
(FTE) pupil costs multiplied by a weighted value for pupils requiring
extra services. Thus, for example, students enrolled in regular program
with modifications (prototype 502.1), a regular program with no more
than 25% time out (prototype 502.2), a regular program with no more_
than 60% time out (prototype 502.3), a substantially separate program
(prototypc502.4), a home and hospital program (prototype 502.7), a day
program (prototype 502.5), or a preschool program for children with
special needs (prototype 502.8) are assigned a pupil weight of 4. A
full-time equivalent pupil enrolled in a residential program for children
with special needs (prototype 502.6) is assigned a pupil weight of 6.3.
Similarly extra weights are assigned for membership in bilingual and
vocational education and for serving low income students. In addition to
the weighted FTEs, the formula takes into account the ratio between
equalized local an4 state property wealth per person. The full formula
is as follows:

1Errtualized

opaly Wealth
Local I I Per Person (Local)

District's I (p)

EquatedAld I I
Properly Wealth
Per Pinson (State)

[ifelghted1

in Cutront
fiscal Yuri

SAtatreide
wage

Operating
Expenditure
per Regular Day
Pupil In
Previous Fiscal
Year

local support percentage (determined by state appropristion levels)
fulkime equivalent
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Proposition 21/2-went into effect ill July 1981, and school
officials had no incentive to shape programs to increase
state aid. And the officials who received state aid lacked the
knowledge and control of programs.

Two features, Of Proposition 21/2 have somewhat in-
creased the possibility of manipulation of special education
placements to maiimize state aid. First, lo-sS,of local school
committee autonomy may bring the revenue and expendi-
ture sides of local education closer together, since town
officials who receive state aid also control the total educa-
tion budget. And second, the poor urban conimunities,
which are likely to experience the greatest burden under
Proposition 21/2, have some possibility of increasing their
state revenues by placing students in certain types of spe-
cial education programs. The incentive exists for some cora-
munities, but the design of the school finance system will
continue to make manipulation of local practices to max-
imize revenues a difficult and unpredictable business.

The case studies found few examples of school districts
engaged in the process of analyzing state revenue formulas,
figuring out how to create services, and assigning students
to prototypes* in order to take best advantage of revenues
from the state. Local administrators' response to revenue
questions indicated a lack of understanding of basic fea-
tures of the school' financq formulainformation essential
to be able to manipulate it. Few could tell Huron how the
formula actually works. According to the Gallup survey,
however, many educators believed that they understood the
process. Many more, especially among superintendents,
special education directors; and school committee chair-
persons, believed that this knowledge was very important.
(see Table 4-1)

Huron staff analyzed data based on typical property
valuation ratios for all coinmunities in Massachusetts to
determine what incentiVes exist for urban non-save-
harmless communities to manipulate placement by proto-
type. They determined that communities would find it
difficult to gain'reimBursement for the full cosrof special
education under the present formula. Even with the poor-
est property valuation ratio, in five out of the eight proto-
types the reimbursement in Fiscal Year 1980 does not meet
the state average excess cost of special education in that
prototype** (see Table 4-2).

In general, the current weighting formula does not fully
reimburse the excess special education costs to most non-
save-harmless communities. Rather, it achieves full reim-
bursement only at the extremelow property valuation
ratio and substantially below average per pupil expendi-
tures. This finding must be viewed, however, within the
context that total state aid for public education in poor
urban communities has increased substantially. (Huron,
Chapter 5; Gallup, Chapter IV)

Prototypes refer to the Massachusetts system of classifying pro-
grams by the amount of special education services the student receives
and the delivery site. A complete listing of the various prototypes is
provided in the note in column 1 of this page.

** Defined as the cost of siXcial education in excess of the cost of
regplar day education. For more details on the analysis, see Huron,
Chapter 5.
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TAki 4-1: Educator Understanding of Reimbursement Process
(Gallup, Chapter IV) .

How Well UndorstaRd .

Special
Education

School
Committee

, Approved
Private

Reimbursement Process Superintendents Principals Directors Chairpersons Coliaboratives Schools

Very Well , 52 10 42 30 27 29
Fairly Well 33 36 35 49 50 . 46

Not Too Well 8 33 16 13 19 17

Not at All Weil 5 16 6 5 4

Don't Know 2 5 1 3 4 1

Total , 100 100 100 100 100 100

Importance of Understanding
Reimbursement Process

Very Important 76 17 73 . 73 . . 50 64
Somewhat Important 17 37 21 19 19 23
Not Too Important 3 32 3 4 19 10

Not at All Important 2 12 2 2 12 2

Don't Know t A4 2 1 2 2 0 1

Total - 100 100 100 100 100 100

Number of Interviews (194) (363) (227) (192) (26) (89)

Net Local Expenditures
State aid through Chapter 70 is providing substantial

financial relief to many of our urban communities; it
would be hard to argue that a greit financial burden has
been placed on those communities by net expenditure*
requirements of Chapter 766. As Proposition 21/2 is imple-
mented in urban communities, it may take a dispropor-
tionate share out of school system budgets in general and
special education in particular. Yet, the Huron analysis of
net local expenditures on education after state reimburse=
ments clearly indicates that, for their sample of five non-
save-harmless urban communities, school expenditures in
general and special education in particular are not the

1

culprits in rising local taxes.

Ily net local expenditures, we mean local expenditures less state and
federal aid, as well as any other reimbursements from outside the
community.

Huron analyzed the expenditures and state reimburse-
ments for special education in two large urban non-save-
harmless school systems. Both communities have low
property valuation ratios and per pupil expenditures be-
low the state average. These two factors combine in the
Chaper 70 aid formula tos maximize state revenues relativev
to local expenditUres. The results showed that, for these
two communities at least, the state was paying.alMost The
entire excess cost of special education.

In balance, we shbuld note that these two communities
.represent extreme cases because of their low property val-
uation ratios and per pupil expenditures. Conducting the
analysis described above on other urban communities, such
as Boston, would typically yield a somewhat less favOrable
picture and suggest a higher net cost of special education
in those communities. Nevertheless, the results are ;till
remarkable because the pupil weighting system does not
favor special education to the extent that the previous

TABLE 4-2: Calculation of Net Cost of Special Education
by Prototype Based on Fiscal Year 1980 Data for All Communities in Massachusetts

(Huron Report. Chapter 5) 0

Prototype

.
State Average
Excess Cost
Per Pupil For

Special Education
Exclusive of

Transportation

_

State Average
. Incremental

FTE For
Special Education

State Reimbursement
in FY'80 for

Excess Cost of Special
Education for Property

Valuation Ratlos of .

Net Cost Per
Pupil Per A

Community With Property
Valuation Ratios of

.5 .7 .9 .5 .7 .9

502.1
502.2
502.3
502.4
502.5
502.6

, 502.7
502.8

459
609

1506
'2274
3442
8207

386
2833

.231

.276
1.116

,
2.379
3.000
5.300

.405
2.394

266
318

1287
2743
3459
6110

467
2760

194
232
940

2005
2528
4465

341
207

123
147
594

1266
1596
2820
215

1274

193
291
219

(469)
(17)

2097 0

(81)
73

265 -4
377
566
269
914

3742
45

816

336
462
912 .

1008
1846
§387

- 171
1559

(Soo text for explanation of prototype)
For en animation of valuation ratios, see Glossary: .5 represents the poorest cornrnunttIve..1 the least poor.

t
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formula ,did, even though state aid in general has
increased.

We find little support in urban communities for the
premise that "the state mandates services, but fails to pick
up the tab." A very dramatic turnabout in support for
public education has etccurrecr in these communities. For
them, state aid through Chapter 70 is providing substan-
tial financial dief. Although onfy 15% of Massachusetts
communities are non-save-harmless, a large proportion of
the state's population live in such communities.

Revenues to' support public education in the Huron
sample of urban communities have increased because in-
creased state aid has more than offset declines hi local tax,
revenues. In Fiscal Year 1980, the state provided over 60%
of the support for general fund educational expenditures in
those communities (Table 4-3). This Was almost double
the share provided by the state in Fiscal Year 1977. In the
same period, in those communities, local tax-based reve-

Many felt that the state had not adequately funded the
program, placing an unfair tax burden on the local corn-
munity: Others felt that costs for non-edUcational -ervices,
including transportation and treatment costs, should not
properly be the schools' responsibility.

In general, revenues raised through local taxes to sup-
port public education were relatively constant in the period
of Fiscal Year 1977 through 1980. For example in Fiscal
Year 1978, 1.72 billion dollars were raised through local
taxes by Massachusetts cities and towns in support of
public education. In Fiscal Year 1980, the figure actually
'declined slightly,to 1.69 billion dollars. These data certain-
ly contradict the general perception that public education
has caused increasing local tax burdens in recent years.
That iinpression ha4 its genesis in the period of Fiscal
Year 1973 through Fiscal Year 1978, when support for
public education raised through local taxes increased by
70% (see Figure 4-3). (Huron, Chapter 5)

TABLE 4-3: Changes in Support for Public Education in Huron Sample,of
Non-Save-Harmless Communities

(Huron Report. Chapter 5)

FY 77 FY 80

Average local
tax based
revenues

$14.5 million $10.0 million $4.5 million
decrease In
local lax .
based revenues

Average state
aid

$7.25 million
.

-

$15:5 million

-

$8.25 million
Increase In ,

state support

, state aid aS
33% of general
fund expenditures

.

state aid as
61% of general
fund expenditures

$3.75 Million
net increase
in revenues to
support public
education

,

SOURCE: Annual Financial Reports, Massachusetts State Department of Education.

nues for public education declined on average by 32%. But
total instructional expenditures continued to rise.

The, decline in local tax support for public education in
those non-save-harmless communities was not the result of
declining budgets and expeRditures. Rather, it occurred
because of a substantial increase in state support for edu9-
tion in those communities. Chapter 70 aid to the Huron
urban sample tripled between Fiscal Year 1978 and 1980.
Overall, total state aid to these Lommunities more than
doubled over the same period (see Figure 4-2). These
changes were substantial in size and constituted a dramatic
shift in the way public education was supported in, many
urban communities.

Save-harmless communities, however, do suffer from
the underfunding of Chapter 70 by the legislature. Their
net cost runs even higher than non-save-harmless'commu-
nities, like Boston, with high per pupil expenditures. Be-
cause general aid was low at the time the new formula was
established, in some cases they are receiving less than they
received in educational aid six or seven years ago. This
disparity is not due to special education costs, but to the
need for a more equitable aid formula, fully funded.

In the Gallup survey, school administrators mentioned
cost more than any other negative aspect of Chapter 766.

Transportation Expenditures

High transportation costs are a major source of concern,
particularly in small rural communities, where special
education services are often located in sChools at consider-
able distances from students' homes. There are substantial
cost differences between non-urban and urban commu-
nities for transportation expenses. In Fiscal Year 1980, the
average special education transportation cost was about
$1,175 per rider in the Huron sample non-urban commu-
nities and only $550 per rider in their urban communities
(see Figure 4-4).

Statewide, in Fiscal Year 80 transportation costs consti-
tuted about 11% of the total expenditures allocated to
special education. For regular education, the comparable
figtire was 6%. Transportation is a major cost element in
the typical .special education budget, third largest after
teaching expenditures and tuition payments. Total ex-
penditures on special education transportation have been
increasing at a much faster rate than regular day trans,
portation costs and have more than doubled since Fiscal
Year 1975 while ridership has remained constant (see
Figures 4-5 through 4-7).
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FIGURE 4-4: Special Education Transportation
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Theft-Ma beexa shift away from transporting.spcial
needs students spendinfr60%-or less of their time ou of'
regular education. Increasingly, these services are being
provided` within.each school building rather thari
tentralized loCation, and thus the number of studeais
transported has reduced. At the same time, we are wit;
nessing increased membership and associated trans'. \
portation costs in the substantially separate, private day \
school and preschool programs and in transporting De- \
partment of Mental Health adults. Since these individuals
are often transported over considerable distances, such as
for out-of-town placements, the per rider costs associated
with this can be substantial. Further, these cats can' be
quite high in non-urban areas where the distances to ap-
propriate placements are far. In the case of Department of
Mental Health adUlts, the arrangments often occur after
sehool district transportation bids have gone , the late
arrangements drive up the cost further.

In terms of Fikal Year 1986 statewide expenditures, the
major components of special education transportation are,
in decreasing oroer, substantially separate programs, pri-
vate day school placements, transportation of Department
of Mental Health adults,* and. preschool programs. The
costs associated with each of these have been increasing
rapidly since Fiscal Year 1975: transportation costs for
substantially separate programs have more than tripled;
thOse for private day school placements have doubled; costs
associated with transporting., Department of Mental
Health adults have increased sixfold; and for preschool
program transportation there has been a fivefold increase.
(Huron, Chapter 6)

Federal Aid
The two major sources of federal aid, Public Law

94-142 and Public Law 89,313, increased steadily over
the period of Fiscal Years 1977 to 1980. Total federal aid
for special education increased almost fivefold over this
period (see Figure 4-8). On a per pupil basis, federal aid'
in Fiscal Year 1980 amounted to almost $200 per special
education pupil (see Figure.4-9). In comparison, from a
Fiscal Year 1978 per pupil level of $1,000, state aid to the
Huron sample community declined in Fiscal Year 1979 to
about $750, and then rose in fiscal year 80 to about i920
per pupil. Thus, to the extent one can generalize from the
sample, federal aid conititutes about 20% of the total aid
receiyed by Massachusetts communities from outside
sources in suppert of special education.

While federal special education revenues are relatively
modest in comparison to state funds, they have an attrac-
tive flexibility about them. In Massachusetts; at least, since
the federal response in 1979 tavlassachusetts' request for
a Public Law 94-142 waiver, feieral funds constitute a
flexible source of revenues that can be quite useful to
school districts in helping either to meet previously unim-
plemented or poorly implemented aspects of Chapter 766,
or simply to,improve the general management of special
education programs.

Transportation of adults served by the Department of
Health is governA by Chapter 19 which is separate legislation from th
soverning transportation of students receiving sliecial education.
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In Huron's field recearCh, they found many gxamples of
imaginative uses of federal funds. The most common use
As the development of new programs for students previ-
ously unserved or underserved: early childhood programs,
programs for students over 18, and alternative programs in

`trigh schools or Middle schOols. Other uses included devel-
opment of a computerized information management sys-
tem tu maintain pupil records, hiring additional special
education pet sonnet, programs in staff development, and
curricular efforts it redesigning _existing programs. Dur'
ing the case study interviews, no local officials cOmplained
of limits on the use of Public Law 94-142 funds requiring
that the federal money not replace local funds supporting
specific programs in previous years.

The data fail to indicate any general effort to increase
die nuinber of children in low cost placements in order to
increase federal aid, despite evidence to the contrary found
by Huron in some school systems. It is true that expendi-
tures for students enrolled in regular education programs
with modificationt (.1) increased by more than 50% from
Fiscal Year 1977 to FiScal Year 1980, but expenditures in
that program type represent less than 20% of the combined
expenditures of that program type and that of regular
education with 25% or le6s time out (.1 and .2). And the
Huron study noted that use of regular education programs
with modifications was declining in Fiscal Year 1981.

More to the point, expenditures for special 'needs stu-
dents with 25% or less time out of regular education in-
creased by only 10% from Fiscal Year 1977 to Fiscal Year
1980, the smallest increase in any of the major prototypes

.during.that period when the impact of federal dollars was
increasing considerably (see Figure 4-10). That increase'
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in expenditures was much lower than the rate of inflation;
in fact, at constant dollars it represented a deciease in
expenditures in that program type of more than 15% for
the period. Hence, the quantitative'evidence kr any gen-
eral manipulation of the lots+ cost prototypes is 'almost
entirely negative. (Huron, Chapter 5, Chapter 6)

Trends in the Cost of Special Education

Findings from per pupil expenditure data suggest that
the special' education cegt boom is over. The dramatic
increase in special education expenditures from Fiscal
Year 1973 to Fiscal Year 1977 brougM with it a tremen-
dous increase in the expenditure per pupil as well as the
number of students served. After Fiscal Year 1977, how-
ever, the picture was somewhat different: While per pupil
expenditure§ for special education increased, these. in-
creases were not out of proportion with increases in
regular day programs. Some of the increasejh per pupil
eipenditures onspecial education alter Fiseil Year' 1977
was clearly associated with delayed implementation of
sortie provisions of 766 in some communities.

Unless a further round of service directives emerges
from the state or federal government, we are unlikely to
witness further dramatic increases in expenditures. The
growth in expense that occurred Trom.Fiscal Year 1977 to
Fiscal Year 1980 seems to have been caused by two factors:
the first and major factor was inflation, and the' second, a

modest increase in the nuinber of children receiving special
education services (see Chapter 5, Figure 5-4).

Per pupil expenditure data are useful because they iake
into account changing enrollment patterns which total eX-.

78
Fiscal Year

SOURCE: Annual Finaoclal Reports, State Department of Education
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FIGURE 4-10: Total Instructional Expenditures (An Services) on .2 Prototype Services
(Regular EducatIbn Program with 25% or Less Time Out)

s
(Huron Report, Chapter IS)
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,
pcnditure trends fail to do. While regular day school en-
rollments have been declining as part of the general decline
in school age population, special education entailments
have incteased. While total regular mstruitional expen-
ditures have been constant, there fps been an increase of
about 10% per year in expenditures on a per pupil basis.
Focusing on Fiscal Year 1978 and beyonk state average
per pupil ezipenditures on special education irsreasecronly
7.5% per year between Fiscal Year f 978 and 1980 (see
Figure 4-11)."This was less than the rate of inflation as
well as the annual pereentag increases for regular day
expenditures. (Huron, Chapter 6)

ExPenditure Trends by Prot9type
Analyzing instructional expenditure trends by prOto-

type, the Huron study found evidence that the statewide
recent growth inispecial education services in substantially
separate placements (.4) appeared to be concentrated in

-urban communities. The analysis`showed that non-urban
communities in the Huron sample had disproportionate
expenditures in programs for students with 60% or less
time out. As for the urban communities, they ,had a dis-
proportionate level of expenditures for substanti2lly sepa-
rate programs and private day school placements..

Special education services are provided through school-
based instruction, tuitio#sayments to other public schools;
private placements, :Anti collaborative arrangements
among public schools.44 far the largest part of special

. 3,000
1

t
,

education services are 'provided by public school staff
within each school district. The major exception is for
privatekday and residential school.placemeiti, which are
supported-ticrough tuition payments to private, providers.
Tuition payments also form a substantial portion of,sub-
stantially separate and preschool kograme. Collairrative

' payments often provide for the last two services.

Overall, special "edtleation expenditures by prototype
were consistent with the general pattern of special education
service delivery. There is eVidence of substantial increases
since.Fiscal Year 1977 in substantially separate and pri-
vate day school prilto,type services. ,In state .of the other
prototypes, such as reed'iar education with modifications;
regular education with 25% or less time out, and home and
hospital programs (:1, :2, and .7), costs 'appeared to be
stabilizing And even dropping in Fiscal Year 1980. Sub-
stantially separate, private day, and Private residential
programs (.4, .5, .6) however, displayed sharp increases in
expenditufes (see Figure 4-12). -

From 'Fiscal Year 1977 through Fiscal Year 1980, ex-
penditures in the private day school prototype increased -

approximately 90%, in private residential schools b)( 60%,
and in substantially separate programs by 50%. Over the
same period, expenditures for tuition increased by
60% and for collaborative instruction by 150%, ,from a
smaller base (about 20% or the expenditure for out-of-
district placements.) (see Figures 4-13, 4714). (Hur9n,
Chapter 6) 'h

SOURCE:1W Pupil EXpindltUreS," Booklet, Massachusetts Department of Educailon

TiouRE 4-11: State Average Per PUpil Expenditures
(Horon Report; Chapter 5)

g Special Education
III Regular Education
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0 .4SubstantIally separate public school program
.5Pr [vats day school
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Cost Control
On the local level, all of the financial battles around

special education focus on setting the budget. The concen
in this process, however, is total expenditures, not net
expenditures afttr state reimbursements. Cost control first
affects the total school budget as it stands in competition
with other municipal services. Battles over cost control also
get played out internally in the school budget process (for
example, regular day vs. special education) and again in-
ternally in the special education budget (for'example, spe-
cialists for the resource room vs. tuition for private day
placements). Nowhere in this process are net expenditures
after state aid really considered or even discussed. (Huron,
Chapter 5)

The Shift Toward Better Management
Since Fiscal Year 1977, emphasis at the local level has

begun to shift towards better mataszement of the special
education system and a concern for addressing the more
procedural aspects of the law. The ratio of special edu-
cation supervision costs to regular day supervision costs is
one indicator of comparative trends between these two
activities. In Fiscal Year 1977, for every dollar spent on
regular education supervision, 34 cents were spent on spe-
cial education supervision. By Fiscal Year 1980, 49 cents
were being spent in special education for every dollar spent
on regular education, indicating a substantial increase in
special education supervision expenditures.

For direct instructional expenditures, for every dollar
spelt, on regular day activities approximately 13 cents were
spent on special education. These cost ratios remained
stable over the period, Fiscal Year 1977 to 1980, showing
only modest increases in special education expenditures.
Thus we see that for supervision, special education costs
are rising faster than those of regular education, but for
direct instruction, they are not.

These data suggest a two-stage theory for local imple-
mentation of Chapter 766. Prior to Fiscal Year 1977, there
was a substantial growth in special education services
within the public schools. During this first stage of imple-
menting Chapter 766, heavy emphasis was placed on the
creation of new services. Since Fiscal Year 1977, emphasis
has shifted toward better management of the special edu-
cation services already in place. (Huron, Chapter 6)

Instructional Expenditure Trends
After Fiscal Year 1977, the grov,th of public school-

based instructional expenditures for special education was
insignificant. Payments for out-of-district tuition and par-
ticularly for collaborative instruction continued to increase
at a rapid rate, however.

Regular day instructional expenditures increased by
24% from Fiscal Year 1973 to 1977. From Fiscal Year
1977 to Fiscal Vfar )80, total expenditures for regular
day programs werc relatively stable, increasing by less
than 2%. Assuming an 8% a year inflation rate over that
period, this meant a decline of about 24% in constant dollat
expenditures on regular education.
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Expenditures for special education from Fiscal Year
1973 to Fiscal Year 1977 rose dramatically. Total instruc-
tional expenditures for special education in Fiscal Year
1977 were more than three times that of Fiscal Year 1973.
The Fiscal Year 1980 expenditures were approximately
25% higher than those of Fiscal Year 1977 (see Figure
4-15). Assuming an inflation rate of 8%, again, we see that
even here there was no increase in constant dollar terms in
special education instruction over the Fiscal Year 1977
Fiscal Year 1980 period.

If we look at the components of special education instruc-
tion expenditures, however, the trends have been different.
From Fiscal Year 1973 through 1977, all components in-
creased rapidly. After Fiscal Year 1977, however, the
growth Of public school-based instructional expenditures
rose less quickly. Out-of-district payments, tuition and
collaborative expenditures increased substantially, rising
from 27.3 million dollars in Fiscal 1977 to 51.4 million
dollars in Fiscal 1980. This was a change of 88% in just
three years. If these figures are broken down further, they
show an increase in collaborative payments of 150% (see
Figure 4-14) and in tuition expenditures of 60% (Figure
4-13) from Fiscal Year 1977 through Fiscal Year 1980. It
was those tuition expenditures that evoked the pressures to
bring students back from private placements. (Huron,
Chapter 6)

Private Day Programs

Huron data suggested that the movement to bring stu-
dents back from private placements had produced only
limited and localized results by the end of Fiscal Year
1980. This finding was confirmed by department data
which showed a slow increase in the number of students in
private day school programs through October 1981.

The Huron data also made clear some of the fiscal
pressures fueling the movement to return students from
private schools. The private, day school prototype exhibited
the fastest growth on a per pupil expenditure basis. Over
the four-year period beginning in Fiscal Year 1977, costs
for the prototype increased by about 55% to a state average
in excess of $6,800 per pupil per year in Fiscal Year 1980.
This increase in per pupil costs, combined with a 27%
growth in net average membership in this prototype be-
tween Fiscal 1977 and Fiscal 1980, made it clear why the
total instructional expenditures in this prototype had in-
creased almost 90% in four years (See Figure 4-12). And
the per pupil expenditures for private day placements in
the Huron study sample of urban communities were con-
isiderably higher than those of the non-urban sample, be-
cause many students from those communities had more
extensive needs and because higher cost facilities exist near
large cities, especially in eastern Massachusetts.

As noted in the Chapter 6 overview, some issues are
high visibility issues, widely reported as representing the
"outrageous demands" placed on a community by Chapter
766. Expensive private placements when coupled with ret-
roactive rate increases constitute this kind of explosive
issue.

Huron noted that many local officials felt helpless when
faced with Rate Setting Commission decisions concerning
rates for private placements. Retroactive increases could
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(Huron Report, Chapter 6)

prove costly for school committees which had budgeted
earlier at much lower rates. Even though costs for similar
adequate programs in public school facilities would be no
less expensive, those costs could be anticipated and budget-

ed in advance.
Gallup aiso noted that some respondents considered the

costs for residential and day placements to be the most
negative result of Chapter, 766. The only groups of educa-

tors, however, who cited private placement costs as the
most negative result in significant numbers were super-
intendents (5%) and collaborative directors (8%). (Huron,
Chapter 6, Chapter 14; Gallup, Chapter III, Appendix)

RECOMMENDATIONS
introduction

We recommend that the Division of Special Education
conduct an additional small study to analyze fiscal issues at
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the state level which have been raised, but could not be
answered, in the course of tWi: evaluation.

Reimbursement
The study staff recommends that Department of Educa-

tion auditors be briefed on possible new post-Proposition
21/2 incentives for non-save-harmless communities to ma-
nipulate inappropriate prototype placements and that the
Director of the Bureau of External Audit inform the Di-
rector of the Bureau of Program Development and Evalu-

'ation of any evidence concerning such practices that his
auditors may uncover.

State Aid
It is strongly recommended that the department and

affected constituencies work to see that Chapter 70 ensures
adequate funding of the real cost of special education.



First, significantly more local aid needs to be paid through
the education formula of Chapter 70. To achieve this goal

.. would require both increased local aid dollars and a com-
mitment that the dollars be paid out through Chapter 70
rather than other local aid formulas.

Second, the Chapter 70 formula needs to be revised so
that more communities receive aid through the formula
rather than their save-harmless amount. Unless Chapter
70 is amended, there is no incentive to use the education
formula to distribute local aid.

Third, Chapter 70 should be revised to ensure that state
aid for education is earmarked for education at the local
level. Such a change would bring together education ex-
penditures and revenues.

Fourth, weights for individual prototypes should en-
courage less restrictive appropriate piacements.

State Aid/Net Expenditures/Cost
Control/Cost of Special Education

The study staff recommends that the department initiate
a comprehensive information effort to assist school com-
mittees, superintendents, and special education adminis-
trators and to make the general public, local officials, and
the legislature aware of data concerning the cost of edu-
cation and the cost of special education.

Local school administrators should be provided the state
aid data in understandable terms that will enable them to
present budgets in terms of net local expenditures, as well
as up-front costs. The department should print and dis-
tribute a clear explanation of the reimbursement formula,
as well as the amount under each category available to
each community.

The department should attempt to use public forums
and press releases to inform the public that revenues raised
through locaLtaxes to support public education have been
constant since Fiscal Year 1977 and that there has been a
turnabout in support of public urban education since Fis-
cal Year 1979. It would also be useful to spread the word
that the boom in special education costs is over.

1

\
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Transportation
Given the degree of local resentment over special educa-

tion transportation costs, the study staff recommends that
the Department of Education take action. The local per-
ception that the-state mandates services but won't pay the
tab seems to be of considerable validity in the area of trans-
portation. In particular, transportation of preschoolers and
of Department of Mental Health adults represents areas
that many consider outside normal local school responsi-
bilities; substacntial transportation costs are associated with
both. The Department of Education should make every
effort to shift to the Department of Mental Health the
functions of providing for and funding transportation of
the adults that are within their jurisdiction.

A statute already exists (Chapter 367 of the Acts of
1978) that can help resolve the problem of insufficient
reimbursement.* The legislature should fully fund the
Bilingual and Special Education transportation provision
in order that its actions become consistent with its inten-
tions. The amount in question here (about 20 million
dollars) is a very small portion of the total state aid for
public education, which in Fiscal Year 1980 approached
one billion dollars.

If the legislature does resolve this fiscal inequity, the
department should develop some mechanisms for commu-
nicating this accomplishment both to local school districts
and the general public. Given the way revenues are cur-
rently returned to cities and towns, the effect of state aid is
not always fully acknowledged in the politics and decision
making related to school expenditures and budgets. If the
state does accept its responsibility to pay this tab, it ought
to get credit for it.

Under the current statute, the transportation money goes to the
Town Treasurer and the General Fund Another approach would be
for the Department to recommend a statute setting up a revolving
I und to reimburse the school district fur the cost of speual education
ti a nsportation.

\



CHAPTER FIVE: Special Education Services

OVERVIEW:

As a result of Chapter 766, a wider range of programs
and services is available to almost every student with spe-
cial education needs than ever before. Except for urban
school systems, where the growth in special education serv-
ices continues, special education programs in most school
systems have grown more slowly since 1977-1978.* Most
of the recent additions have been in substantially separate
pror ams in larger school systems and in collaborative
pr rams for all communities. Areas of particular growth
since implementation of Chapter 766 in September 1974
include collaborative and public school facilities for stu-
dents with profound handicaps, secondary school pro-
grams, programs for students with learning disabilities,
and preschool programs. Majorities of all groups of edu-
cators surveyed by Gallup found Chapter 766 successful in
terms of its main objective, the provision of appropriate
services to students needing special education.

The type of students served and the type of special
education services they receive have varied from time to
time and from community to community. The Chapter
766 regulations set up procedures for determining special
needs without defining them by clinkal category or any
other measure. This lack of definition has permitted school
systems to respond flexibly to local needs. But it has also
resulted in a sense of confusion in some school systems and
in variations in services, due in part to differences in edu-

See Figure 5-1 for the growth in expenditures in special education
from Pi 1975 through Pi 1980. Table 5-4 shows the total number of
special education students served at various times of the year by various
types of count. (RMC Report, Chapter 4)

^
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$170,878,210

cational philosophies among communities and in part to
'availability of resources.

Although programs exist for almost all students needing
special education, access to services is sometimes difficult.
Access often requires an adult, usually a parent or a
teacher, able and willing to negotiate with school staff.
Behaviorally disruptive adolescents are, still particularly
hard to serve. Children whose parents have difficulties in
dealing with school systems are still hard to reach.

The climate of fiscal constraint in education had not yet
resulted in elimination of ,special *cation programs or
services in any significant way at the time of the Huron site
visits in 1981. Specific changes at that time included
cutting back students' time in special education from the
maximum to the minimum indicated by their prototypes,*
introducing more children into programs without in-
creasing staff, and considering students with mild disabil-
ities as cured.

The climate had intensified criticism and resentment
toward special education. Many special education direc-
tors felt pressured to control the rate of increase in special
education by tightening referral criteria. And, especially in
urban systems, services were being expanded in substan-
tially separate programs, either to retain youngsters who
would have dropped out or to move difficult-to-handle
students out of regular classrooms. Most local educators
believed that implemeritation of Proposition 21/2 (the Mas-
sachusetts law limiting property taxes) would accelerate

Throughout this chapter, prototype refers to the Massachusetts
system of defining programs by the amount of special education services
students receive and the place in which those services are delivered See
the glossary for further information.
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FIGURE 5-1: Total School System Expenditures on Special Education
(RMC Research Corp Report. Chapter 4) Af
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A

the pressures to reduce services and to move difficult stu-
dents out of regular classes.

Most administrators seemed eager to return youngsters
from private placements. While the evidence suggested
vigorous efforts in preparation for such a move in many
communities and negotiations between administrators and
parents, the data showed little actual movement in that
direction to date. If that movement picks up steam, the
adequacy of public school programs may become an issue.

FINDINGS

Implementation History
The history of the implementation of Chapter 766 can

be divided into two Major periods: a period of rapid growth
through 'Fiscal Year 1978, with emphasis on adding ser-
vices and staff to fulfill requirements of the law, followed
by a period of slackening growth (see Figure 5-1, Table
5-4). This latter period of cautious, careful management,
from Fiscal Year 1978, was characterized by greater coor-
dination of services, standardization of activities within a
system, development of alternatives for little used pro-
grams, close liaison with transportation and business man;
agers, and increased efforts to return students from private
school placements to the school system or a collaborative.
(Huron, Chapter 4)

Over the last five to six years, special education has been
provided to increasing numbers and percentages of stu-
dentsat an increasing cost but with small increase§ in staff.
Statewide totals for special education staff size show in-
creases from 2.2% to 4.5% from 1975-76 to 1978-79, and
a decrease in 1979-80. Totals for all program staff show
a smaller; increase in 1978-79 and a smaller decrease in
1979-80. Special eduCation staff size as a percent of all
programs' staff size remains fairly constant at\8% over the

--;last three years. (Huron Chapter 4, RMC Summary)

'Aiailability of Options
There are many more program options and related ser-

vices available to students with special needs than at any
earlier period, although there have been fewer additions
made in most non-urban programs since Fiscal Year 1978.
Facilities for students with profound handicaps, programs
for students with learning disabilities, alternative pro-
grams for secondary school students, and preschool pro-
grams have seen particular grow& Improvement in the
quality, of services for students with profound handicaps
has proved one of the most impressive 'results of Chapter
766. (see Table 6-6). Questioning of parents with children
in special education program reveals very little dissatis:
faction with the contents of the individualized programs
(see Table 5-1). (Huron, Chapter 4; Gallup, Chapter IV)

Urban Growth
Using net average membership* data, the Huron study

pointed out that special education services in urban corn-

'A system of weighting the number of students according to the time
they spend in a particular program.
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7.
Table 5-1: Parent's Satisfaction With Their

Children's Individualized Educational
Programa

(C4114, phapter IV)

Agree or Disagree with Their Child'i
Individualized Educational Program

Special Education
Parents

Grades Gad**
K-13 7-12%

Agree, 95 89
Disagree 3 7
Don't Know 2 4

Total 100 100
Number of Interviews

munities continued to increase rapidly between 1977 and
1980. Although less than 15% of communities in the state
are urban non-save-harmless, these increases affected
many students' because of the population size of the urban
areas. The rate of increase was much lower for most non-
urban communities. (Huron, Chapter 4)

Recent Changes
At the time of the site visits by case studies staff, the

approval of Proposition 21/2 in November 1980 made local
staff conscious of impending fiscal constraints which were
already affecting special' education in a variety of ways.
Two should be noted at this point. First, students were
starting to receive services in amounts closer to the min-
imum than the maximum time specified by their proto-
type. Second, especially in urban systems, serviccs were
being expanded at the secondary level in substantially sep-
arate programs, either to retain youngsters who would
have dropped out or to move out of regular classrooms
students who were traditionally difficult to handle. This
trend can be seen as an effort to remove students who need
a great deal of attention so that classes can be made larger
in the regular education program. (Huron, Chapter 4)

Labels
Chapter 766 requires that educators avoid the use of

labels, including clinical categories, which are considered
to carry a stigma for students in special education. Al-
though educators and parents do use categorical labels,
there seems to have been a shift in the terms used. Some 'are
purposely avoided: retarded, trainable, educable, emo-
tionally disturbed. In their place have come less loaded
terms: slow learners, developmental delays, behavioral or
adjustment disorders. They, too, have the potential for
abuse. In general, however, they mark heightened sensi-
tivity to the power of labels and honest efforts to avoid their
ill effects. (Huron, Chapter 4)

Ease of Integration
The younger child is more apt to be integrated into the

activities of the regular eucation program, but there has
also been a decided increase in the number of programs
offered to secondary level special needs students. School
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systems seem to deal more easily with some disabilities
than others. Students with mild learning disabilities were
integrated more readily into school activities than those
with emotional, social, and/or behavioral disorders that
make them appear very different from &it. peers. Stu-
dents with impaired vision, as well as students with ortho-
pedic handicaps, usually received services in resource
rooms, but otherwise worked in the regular classroom,
with the help of an aide.

In general, the group that appears different is far more
likely to be removed from the mainstream of regular edu-
cation. The older the student becomes, the greater the
probability that he will be separated from his peers for
special services and directed to lower level academic
cOurses or alternative programs with an emphasis on oc-
cupational skills. At the secondary level, many youngsters
with mild disabilities drop out of special education pro-
grams, either because they are functioning better or be-
cause they do not want to be separated from their peers.
(Huron, Chapter 4)

Definition of Special Needs
The definitiqn of Special education and criteria for de-

termining appropriate special education services are not
specified clearly in the law or the regulations. They
fluctuate considerably from community to community and
from one period to another. Doing away with the clinical
categories has provided flexibility for school systems to
respond to local needs, resources, and conditions. How-
ever, the Hui. On study found that this lack of definition can
lead to confusion in relating the needs of a student to an
appropriate program or to inequity in provision of services
from one school district to another. Significant majori-
ties of all educator groups surveyed by Gallup are opposed
to narrowing the focus of Chapter 766 (see Table 6-2),
which a more specific definition might do. (Huron,
Chapter 4; Gallup, Chapter II)

Variations in Placement
There is considerable variation across communities in

the amount of service provided and in the students selected
for special education services. The appropriateness of
more or less restrictive placements is often at issue. Some*
argue that a more restrictive environment means more
specific and specialized services and that this outweighs the
social advantages of integration in a less restrictive place-
ment. This group includes those who argue, from different
points of view, for substantially separate and for private
school programs. Others take the position that specialized
instruction and social integration complement one another
and are both crucial to social development.

Collaboratives have the advantage' of specialized person-
nel trained to deal With specific handicaps. They can usu-
ally provide services less expensively than a small school
system. They have the continuity necessary to develop ex-
pertise in working with a given population. They permit

In the Gallup survey, less than 20% of each group of educators
disagreed with the least restrictive environment concept. 90% of parents
of students in special education believed that their children should be
educated in regular education as much as possible. (Gallup, Chapter II)
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school systems to provide a range of programs for low
incidence handicaps. Generally, programs in collabo-
ratives serve students within groups of similar disabilities.
Collaborative students are unlikely to have much contact
with ongoing activities of the school system.

Special education directors report that they are under
serious pressures from school committees to bring students
with learning disabilities back from private school place-
ments whenever possible. These pressures have received
extra impetus from Proposition 21/2. Special education di-
rectors are being called upon by school committees and a
concerned, outspoken public to justify the expense of indi-
vidual out-of-district placcments. There is criticism of all
private school placr..iients, but particularly those involving
schools specializing in learning disabilities. If students are
returned to appropriate public school placements from
private schools, rather than to collaboratives, the programs
may cost the school 'districts more than the private school
placements have.

Data indicate that there has been an increase from 1978
to 1980 in the use of prototypes .3, .4, and .5 to place
potential dropouts or difficult-to-handle students at the
secondary level. (Prototype .3 means 26%-60% of student's
time is spent outside of the regular education program; .4
refers to a substantially separate program; and .5 refers to
a private day school placement.) The level of effort in those
prototypes, in terms of net verage membership for all
students, has grown over 15% in the period, a far greater
growth than that in any other prototype (see Tables 5-2
and 5-3). (Huron, Chapter 4: Gallup, Chapter IV)

TABLE 5-2: Level of Effort in Major prototypes
(Derived from Annual Fiscal Report, Massachusetts

Department of Education, Pt 1980)

Prototype

502.4
502.2

Description

502.3

502.5

Total

substantially separate program
2 5 % or less of student's time
spent out of regular education
60% or less of student's time
spent out of regular education
private day school placement

36
21

16

84

TABLE 5-3: Changes in Net Average
Membership by Prototype, Fiscal Year 1978 to

Fiscal Year 1980
(Derived from Annual Fiscal Report%

Massachusetts Department of Education)

Prototype

.1

.2

.3

.4

.5

.6

.7

Description

special education received within
regular education classroom
25% or less of student's time spent
out of regular education
60% or less of student's' time spent
out of regular education
substantially separate program
private day school placement
private residential placement
services .rovided In home or hospital

Change
(rounded

off)

11%

+ 5%

+ 16%

+17%
+16%
12%
49%



TABLE 5-4: Total Number of Students Served in Special Education by School Year
and Type of Count

(RMC, Chaptor 4)

of Count
,

School Year
End of Year
Headcount

ksrcent
Oiange

October 1
Total

Percent
Change

DIvielon of
Spec lal Ed.
Total Count

,
Perdent
Change

1974-75 128,880 81,314 .

1975-76 146,427 13.6 98,566 21.2

1976-77 147,285 0.6 83,154 15.6
136,2531977-78 159,877 8.5 124,754 50.0

1978-79 159,740 - 0.1 129,741 4.0 , 139,672 2.5

1979-80 160,817 0.5 133,792 3.1 140,815 '0.8

In order to compare counts of special education students to system-wide enrollment. the averagemembership for all day programs from the End of Tear Report

should be used (augmented by the numb*, of Rationed-out pupils). f non-public school students should be included in this comparison. then the October 1 data

should be used. The end of the year average membership did not vary In the same way from year to yW as either of the special education student counts. RPAC

made another comparison by calculating the two special education counts as a percentege of the end-of.yw average Membership. The percentage served thus

calculated varied from 10.8% In 1974-75 to 18% In 1977-78 using the end-of-year heed count. Adding non-public school student'counts to the denominator

decreased the percentage served between 1 and 2 percentage points.

Related Services
There has been a dramatic increase in the number and

type of related services and service persondel available to
students in special education'. These include speech and
language therapists, physical therapists, occupational
therapists, guidance counselors, family counselors, school
psychologists, early childhood specialists, psychometrigts,
social workers, and nurses. There are additional services,
outside the system, for which school systems contract, such

as neurological anessments and psychiatric counseling.
Whether the need for such services is educationally related
and who should provide those services often becomes the
focus of controversies between local school systems, par-
ents, and other agencies. (Huron, Chapter 4)

RECOMMENDATIONS:
Recent Changes

Evidence suggests that budget pressures in some com-
munities are reducing special services close- to the
minimum range within prototypes. The study staff recom-
mends that the Division of Special Education monitor
possible development of inappropriate programs on a
system-wide basis. The Division should be prepared to
negotiate with school systems and to institute class actions

if necessary.

Definition of Special Needs
Although we recognize that special education needs are

not defined clearly in the law or regulations, we recom-
mend no tighter definitiion. The study staff suggests that
the current limited flexibility is more useful than any at-
tempt at definition beyond the current requirements of the
regulations. In fact, most experts in special education be-
lieve that inadequate criteria exist for defining special
needs. We do not accept the argument that failure to cate-
gorize or to define special education according to the type
of services available, in itself, need lead to inequity or to
charges inappropriate to special education. We believe

that the regulation requirements for referral, evaluation,
identification of needs, development of a plan and place-

ment, properly_applied, offer sufficient safeguards within
a flexible framework, both for students needing special
education and for school systems.
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The staff does recommend that the division should im-
prove the visibility and sensitivity of its capabilities for
receiving information about and dealing with abuses of
those requirements. We believe that the standards are irk-
adequate to develop an acceptable definition for speci
needs without returning to the mislabeling and stig-
matizing categories. We recognize that the debate over the
need for a definition will and sh9fild continue. We believe,
however, that an attempt to define special needs, especially
in the current constrained educational and fiscal climate,
would lead more inequities, not less.

Ease of Integration
The study staff recommends that the Division ofSpecial

Education, in its interaction with local school systems and
with higher education, as well as in setting training prior-
ities and reviewing local training plans, emphasize the
need to train regular education staff to deal with disabil-
ities which they find hard to integrate, such as intellectual
handicaps or social or behavioral disabilities. This training
should deal with attitudinal and programatic difficulties,

as well as time management skills. The division could
provide help in this area by disseminating information
concerning this issue and methods for dealing with it.

Variations in Placement/Recent Changes
The study staff re mmerids that the Division ofSpecial

Education, through its llocation of state incentive funds
and federal discretionary funds, as well as technical assis-
tance, continue to encourage development of appropriate
local and collaborative programs bringing students back
from institutional and private school programs. Through
its regional staff, however, it -should monitot programs
developed to bring home out-of-district placements to
make sure that they prove appropriate. This monitoring is
particularly necessaey for newly creoed urban .4 and .4i
options. (Prototype .4 refers to a piblirschool, substan-
tially separate program; .4i indicates that such a program
takes place in a facility other than a public school regular
tducation building.) We recommend that this be made a
specific priority of the division. What we suggest'would go
beyond current monitoring efforts by identifying specific
programs that the division should review and judge their
appropriateness in a qualitative sense.
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CHAPTER 6: The Interface
with Regular Education

OVERVIEW:

This overview deals primarily with a theme pervading
all of the findings in Chapter Six as well as those in
Chapter Severi dealing with state/local relations. Simply
stated, the themeis that, despite overwhelming support for
the concepts reflected in Chapter 766, illustrated in re-
sponses to the Gallup survey, special educatiOn has become
a scapegoat for the frustration of many educators. Local
staff are genuinely concerned about paperwork and.costs
of Chapter 766, as reported in the findings of this chapter.
Very often, ipweirer, paperwork or cost serves as short-
hand for 'much' deeper resentment. This theme is fully
developed in Chapter 8 of the Huron report, and also
appears in Chapters 7 and 14 of their study. Gallup fur-
nishes some confirmation in comments *Ind in the Gallup
appendix.

We present this theme in the overview rather than the
findings in order to give it the explication and emphasis it
deserves. There are serious implications for Chapter 766
in what the findings say about the gap between theconsid-
erable accomplishments resulting from Chapter 766 and
the attitudes of many of those concerned with education at
the local level.

In relation to its major objectives, Chapter 766 has-been
an outtanding success without taking significant amounts
of unreimbursed local tax funds away from regular edu-
cation in recent years.* Chapter 766 has resulted in a
whole new set of programs targeted to students with delays
in development, students with learning disabilities, and
students with behavior disorders, areas that were not the
traditional focus of special education. Staff and parents
report that the new programs have improved the achieve-
ment levels of those students. Improvements in how those
youngsters function have also benefited the regular edu-
cation teachers who must deal with them. For students
with substantial handicaps, the improvement in the qual-
ity of services and facilities has been noteworthy.

State reimbursement and flow through of federal funds
to local school systems have meant that development of
programs mandated by Chapter 766 has had little net
impact on the funding of regular education through the
local property ta' since the revision of the state aid to
education formula in 1978. In fact, since 1977-1978, local
expenditures for special education have barely kept pace
with inflation in most communities.

Yet, school staff, parents, and school committee mem-
bers in communities across Massachusetts argue that
disproportionate amounts of local resources have been al-

See Chapter Four for the findings on which the statements concern-
ing finances in this section are based. For more detailed information on
financial issues, see Huron Chapters 5 and 6.
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located to services for students .with special needs. There
are three possible explanationi of the complaints expressed
about Chapter 766, all of which suggest that some aspects
of special education have become a lightning rod for focus-
ing the frustrations of educators. All three explanations
reinforce one another. The first explanation recognizes the
degree to which public school educatien generally is under
attack. The second sees Chapter 766 as an intrusion on
local control of education. The third emphasizes the in-
security of regular education staff as a result of Proposition
21/2 (a recent Massachusetts law limiting the property tax
rate).

The public schools have seen themselves ai being under
attack in several ways. Since the early 1970s, public edu-
cation has been retrenching because of a general decline in
enrollments. Buildings have been closed, students trans-
ported from their neighborhoods,- and nontenured faculty
let go. The general public has also expressed dissatis-
faction with what the public schools have produced, blam-
ing the schoolaor everything from declining test scores to
the behavior of young people. This withdrawal of
confidence has affected the morale of public school staff.
More recently, a decade of inflation has led taxpayers to
resist funding of public services, including schools, es-
pecially through local property taxes.

Chapter 766 has caused significant change in how
school staff organizes its work. The focus on individual
programs, the need to consult parents and students in
developing those programs, the scheduling demands, and
the accountability requiredall of these affect how
schools, especially secondary schools, conduct their busi-
ness. Some local educators have perceived the request for
these changes as an intrusion that violates the tradition of
local control of education in Massachusetts. In fact, the
intrusion has gone well beyond simply requesting local
changes. In the program audit, in the appeals system, and
in court cases, the Department of Education has monitored
and enforced the requirement of Chapter 766 that makes
local school systems accountable for providing special edu-
cation to their children who need it.

Finally, Proposition 21/2 has made many regular educa-
tion staff members feel insecure and resentful concerning,
the perceived job security of their counterparts in special
education. The regular education staff sees its jobs threat-
ened and classes overcrowded, while the state mandates of
Chapter 766 seem to insure continuing employment and
specific standards in special education.

The principal targets of the dissatisfaction expressed
toward Chapter 766 are the paperwork and time required
and a few cases involving extremely exiier. sive placements
or services. Simply put, the loudest complaints concerning
paperwork come from those least affected by paperwork



requirements. Although special education directors and
instructional staff bear heavy paperwork and procedural
responsibility and complain about them, they accept
Chapter 766 paperwork more readily than regular educa-
tion staff members because they use the plans and assess-
ments to monitor the progress of their students.

In most communities, people point to one or a few cases,
which have consumed muca staff time and attracted much
public attention, as representing the "outrageous de-
mands" placed on the community by Cha Aer 766. Al-
though the cases cited. are often expensive on an individual
basis, they usually represent a very small proportiOn of the
total school budget. Because of the high negative publicity
associated with these cases, however, it is important that
the Division of Special Education help local school systems
deal with these situations.

FINDINGS:.
Paparwork,

Although local school system staff at all levels complain
about the paperwork burdens of Chapter 766, in many
cases these complaints exaggerate reality.

Elementary level regular education teachers seldom
have more than three children receiving special edu-
cation. Teachers have learned to use and streamline the
procedures so that the paperwork now takes relatively
little time. Removal o their most challenging students
for provision of special education services is usually a
welcome benefit that helps to compensate for the paper-
work invoked.

Secondary level regular education teachers usually
prepare very brief assessments for eight to fifteen stu-

' dents receiving. special educatien. They welcome the
additional instruction provided by special education in
areas where students are having difficulties. Since min-
imally handicapped students at the secondary level are
not removed from a teacher's regular program to receive
special education, regular education staff see little direct
advantage to themselves in the paperwork and pro-
cedures of Chapter 766 that deal with those youngsters.
Some regular education teachers at the secondary level,
however, do see Chapter 766 as a route for removing
disruptive stugentg from their classes.

The group of principals most involved in carrying
out the requirements of Chapter 766 are elementary
school principals. Their greatest problem with the pro-
cedures is finding time to attend the many meetings
required by Chapter 766 regulations.

Secondary school principals usually delegate
responsibility for students with mild disaabilities to
others. Still, the urgency of administrative chores and
what they regard as larger social problems (e.g. disci-
pline, drugs) make many of them resent even the limited
time they must spend on special edtication.

Special education staff responsible for coordinating
procedures represent the official local response to the
requirements of Chapter 766 for notifying parents and
school personnel, seeing that assessments are carried
out, completing forms, and coordinating schedules.
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Communities that cannot afford a separate proc per-
son must stretch an existing special education rotc to
include coordination. It is on those positions that t e
heaviest procedural load imposed by Chapter 766 falls.

Specia: education instructional staff bear heavy pa-
perwork and procedural responsibilities. They find the
paperwork demands of Chapter 766 more acceptable
than their counterparts in regular education, because
they often use the documents developed, such as plans
and asiessments, to guide their work, to monitor student
progress, and to tap adaitional resources. (Huron,
Chapter 7)

Organization of Ragular Education
-

In 1974, many teachers and administrators feared that
Chapter 766 would result in placement in regular class-
rooms of many students who would be generally hard to
deal with. This has not happened. Students with profound
handicaps have moved out of substandard facilities. The
quality of their services and facilities has ithproved
significantly. But they have rarely been integrated into
instructional settings.

What has'happened has been remarkable. A new set of
programs has been developed for students with problems
due to developmental delays, students with learning dis-
abilities, and students with behavior disorders, who were
eduated in regular classrooms prior to Chapter 766. New
prest!,...---I and secondary level programs have also been
developed. Regular education teachers benefited from
these programs, which permit students to function better
in regular classrooms.

Personnel at every level, however, complained
about the scheduling requirements of Chapter 766
both for staff attending meetings and for students re-
ceiving special education services. On the other hand,
especially at the elementary level, teaChers have learned
to use the times when some of their students are re-
ceiving special educatidn to advantage.

Many students with profound handicaps now in
substantially separate placetnents were formerly in pro-
grams outside the school system. Interaction between
them and other students is usually minimal. Such inte-
gration is helped if teachers can ace* and deal with the
student's disability and if an aide is available.

Many regular teachers make limited attempts to
modify instructional practices for handicapped students.
Given another adult who can provide support, such-as
an aide or even a consistent volunteer, they are more
willing to make such adaptations.

The 502.1 prototype (in which students receive
special education without leaving the regular education
classroom) usually sepes as a monitoring placement for
students who have been in special education in the past,
so that the school can make help for them available
quickly if it becomes necessary again.

The sensitivity of many regular education teachers
to the needs of handicapped students has increased. In
every system, some teachers are more willing to ac-
knowledge special needs and to request help in meeting



them, and school systems have developed the capacity to
respond.

Preschool and elem ntary school teachers are par-
ticularly successful in t 'ng different..materials and
teaching strategies to indivi lize instruction. At every
level, some recognize individu differences in ability,
interests, and learning style and try to be responsive to
Vie differences. (Huron, Chapters 7, 8)

Inscriice Training
Inservice training at the building level in resPonse to

specific requests of the staff seems to have worked well.
Many teachers find district=level inservice training, which
often deals with procedural issues related to Chapter 766,
of only limited use. (Huron, Chapter 8)

bounder/ Crosser*
The distinction between regular education and special

education is still sharp in most communities. Special edu-
cation staff have been assigned in most areas to bridge the
gap, to cross the boundaries between special and regular

\education. These boundary crossers are the consultants,
evaluation chairpersons, resource room specialists, and

, others who coordinatc progranis for individual children,
\--giVe practical assistance to classroom teachers, and serve

\as intermediaries between special education adminis-
tration and thc classroom teacher or between parents and
techers. Successful boundary crossers make themselves
easily accessible to regularistaff and try to anticipate needs
without imposing unnecessary additional tasks. (Huron,
Chapti8).

Rcgular\Staff Attitudes
Many regular education staff members saw Chap-

ter 766 as an outstanding success .and expressed appre-
ciation for the supplementary services provided by special
education. Others, although accepting the idea that stu-
dents with special needs should receive special services,
complained that emotionally disabled or behaviorally
difficult students were malingering and did not need spe-
cial education. Many of this second group appeared to be
resentful of the perceived job security that Chapter 766
gave special educaxion staff. -

However, in general, regular education staff strongly
supported the concepts of Chapter 766 (see Tables 6-1

,

through 6-5); 84% of principals and 86% of regular 7
education, teachers surveyed by Gallup believed that the
quality of special education was better than it had been
ten years before, and only 3% and 5% respectively if
those groups believed that the quality had declined. (see
Table 6-6). (Huron, Chapter 8; Gallup, Chapter II and
Chapter III).

RECOMMENDATIONS
Paperwork

The study staff recommends that:
the Division of Special Education discuss with re-

gional office staff and local school systems ways to
reduce paperwork and procedural requirements, partic-
ularly in dealing with minimal disabilities;

the Department of Education encourage use of a
pre-referral process at the secondary level in which serv-
ices can be made available on an informal basis to
students who otherwise would refuse special education
services;

as part of an ongoing process, when the revised
Chapter 766 regulations have been in effect forone year,
the Division of Special 'Education should examine once
again the procedural requirements for 502.1 and 502.2
'prototypes to determine what further meeting and pa-
perwork requirements can be reduced, while remaining
within the spirit of Chapter 766 and conforming to
Public Law 94-142.

Organization
Given the importance of aides and volunteers in facili-

tating the integration of handicapped students into the
regular classroom, the study staff recommends that the
department encourage school systems to work with parent
groups at various levels to increase the pool of volunteers
for this purpose.

The study staff recommends also that the Division of
Special Education, as part of its promising practices pro-
gram, inform local school systems about computerized pro-
grams that help systems keep track of special education
procedural and program requirements, even in small rural
communities.

TABLE 6-1: Right to a Public Education
(Gallup Report, Chapter IV)

Handicapped Children Havo as Much a
Right to a Public School Education
as Any Other Child Supedntendents Principals

Special
Education
Directors

School Committee
Chairpersons

Special
Education
Teachers

Regular
Education
leachers Collaboratives Private Schools

Agree Strongly L 86 81 91 70 80 70 . 92 89
Agree Somewhat 12 15 7 24 17 24 4 6

Disagree Somewhat 4 3 1 4 2

Dis sgree Strongly 1 " 1 1 1 ' 4 4

No Opinion 1 1 1 1 1_ _ _
Total 100 1or, loo loo loo loo loo 100

Number of Interviews (194) (363) (227) (192) (432) (569) (26) .(89)
*Lou than on* half of one wont.
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TABLE 6-2: Should Chapter 706 Be Narrowed?
(Getup Report, Chspter II)

Chapter 766 Would be

Reguhir
Education

Regular
Education

Special
Education

Special
Education

Bettor If It Focused Special School Special Regular Approved Parents Parents Parents Parenk

Onty on Some Super- &In- Education Committee Edecation Education Collabo- Private Grades Grades Grades Grades

Students Needing
Special Education

intendents
%

cipals
%

Directors
%

Chairpersons Teachers Teachers rAtives Schools K-6 7-12 K-6 7-12,

Agree Strongly 7 12 5 9 8 12 4 5 7 7 3 7

Agree Somewhat 23 19 25 21 14 19 19 12 21 , 20 21 ' 19

Disagree Somewhat 22 22 11 22 14 21 11 5 47 43 43 44

Disagree Strongly 46 43 56 43 62 43 58 78 13 10 21 17

Don't Know 2 4 3 5 2 5 8 1 12 20 13 13

Total 100 100 100 100 100 100 100 100 100 100 100 100

Number of
Interviews (194) (363) (227) (192) (432) (569) (26) (89) (218) (192) (214) (213)

Inservice Training
The study staff recommends that the division, in setting

training priorities, reviewing local training plans, provid-
ing regional technical assistance minigrants, and providing
support for the Commonwealth Institute, consider the
greater usefulness of training efforis at the building level
in response to teacher requests and encourage districts to
decrease district-wide inservice workshops dealing with
procedural issues related to Chapter 766.

Boundary Crosser*
The study staff recommends that the department en-

courage schools of education, in their courses on adminis-
tration and special education, to stress the importance of

staf-f who coordinate between regular education and spe-
.

cial education, the "boundary crossers." We also recom-
f mend that the division encourage exchanges of information

between school administrators who have successful bound-
ary crossers and others who have this Reed, as identified by
division monitoring.

Overview
To deal with the negative publicity related to a few

cases, the study staff recommends that the department
encourage local superintendents to report to the Associate
Commissioner, Division of Special Education, any individ-
ual case that is generating, or may generate, unusual cost

TABLE 6-3: Educatoi Attitudes Regarding Mainstreaming
(Gallup Report, Chapter H)

To the Maximum Extent
Appropriate:

ElementatySchool
Students in Special
Education Should be
Educated with Regular
Education Students

Supeelntendents
%

Principals
% .

Special
Education
Directors

%

Schcl
Committee

Chairpersons
4

Special
Education
Teache:s

7.

Poplar
Education
Teachers

V.
I Collaboratives

Approved
Private
Schools

Agree Strongly 78 72 85 63 67 46 88 58

Agree Somewhat 19 18 12 25 25 33 12 29

Disagree Somewhat 5 1 d 5 11 10

Disagree Strongly 1 4 2 5 1

No Opinion 3 4 2 2 1 5 2

Total TO TOi) TOO TO TOD I TOD TOD TM

High School Students
in Special Education

.

Should beEducated with
Regular Education
Students

Agree Strongly, 72 65 82 59 59 38 85 53

Agree Somewhat 24 18 15 27 29 31 15 31

Disagree Somewhat 2 6 1 7 7 14 7

Disagree Strongly 2 1 5 1 5 3

No Opinion 2 9 1 2 3 12 6

Total 100 TOO TOO TOO TO 100 TO TO

40
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TABLE 6-4: Public Attitudes Regarding
. Mainstrea

(Gallup Report. Ch
ing ,

ter II)
%

Attitude Toward ilow
Regular

Education
Regular

Education
,

General
Special Needs Parents Parents Puplic

Students Should be Grades K-6 Grades 7-12 Nonparents
Educated % %

Go to Special ,

Schools Only
When Necessary. . 81 82 72

Should Have Own
Special School 8 9 19

Don't Know ..... 11 9 9
Total TM 7 T56 TM

Number of il.....
Interviews (218) 1 (192) (206)

7

or adverse publicity. We recommend that the division
maintain constant followup on such rases andiake positive
action, including public siatements and technical assis-
tance, to counter negative publicity. We also recommend
that the division set asidel'ublic Law 94-142 discretionary
funds which it can use to help small school systems tope
with individual cases whose costs exceed a certain per-
centage of the school budget.

TABLE 6-5: Attitudes 'Irbward Parent Participation
(Gallup Repert. Chapter II)

Effect of Parent Involvement
in the Education of Special

Needs Students

. .

Superintendents Principals

Special
Educarron
Directors

School
Committee

Chairpersons

Special
Education
Teachers

Regular
'Education

Teachers Collabo;atives

Approved
Private
Schools

96 96 16 96 96 96 96 16

Results In Better Education . 69 . 66 70 57 . 70 55 85 78

Results in Poor Quality Education 2 2 1 , 2 2 4 2

Has Little or No Impact 25 27 25 25 20 .24 4 12

Don't Know 4 5 ' 4 16 7 . 17 11 8

Total 100 100 100 100 100 100 100 100

Number of Interviews (194) (363) (227) (192) (432) (569) (26) (89)

TABLE 6-6: Quality of Special Education
(Gallup Report. Chapter 10)

Quality of Special Education
Today vs. 10 YelAgo,

Before Chapter 66 Superintendents
. 96

Principals
96

Special
Education
Directors

96 .

School
committee

Chairpersons
94

Special
Education
Teachers

96_

Regular
Education
Teachers
" % --

Collaboratives.
%

Approvid
Private

Schools

A Great Deal Better Today
Somewhat Better Today
About the Same Today
Somewhat Poorer Today
A Great Deal Poorer Today
Don't Know

Total
Number of interviews

.....

.

72
18

5'

5

100
(194)

60
24
10

2

1

14
3

100

(363)

78
15

3.

4

100

(227)

65
21
7
2.
5

100
(192)

. .., 03

18

6
3.

,

10

100
(482)

51
25

8

4
1

11

100
(569)

. 77
15

I
100
(26),

.'

., 65
21

7

2

5

100
(89)

Less Man ono half of one pefornt
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- CHAPTER 7: State/Local Relations
OVERVIEW:

At first glance, many of our findings would seem to
suggest that local schdol systems claim credit for anAing
they perceive as "good" that comes from the state* (fUnds

. to initiate new programs) and blame the state education
agency for all that is "bad" (paperwork, regulations).
That, of 'course', is an oversimplification. There i, how-
ever, a deep-seated local resentment of the features of .
Chapter 766 that represent state intrusion into local's:
affairs.

This is seen most sharply in school system hcMility
toward the appeals process. This proces's reaches, deeper
even than the program audit, into how schoolvstems are
organized ahd how they conduct their business. Because
hearing officers' decisions in appAls have the effect of law,
local school systems cannot ignore them. The primary
theme of state/local relations under Chapter 766 is local

. resentment of the involvement of a state agency, the De-
partment of Education, in the affairs of school districts
accugomed to local control of education.

FIRDIAGS:
Monitoring

The monitoring process may be more important than
the product. The monitoring pro4dure it*elf, as an inter-
vention by the state into local practice, ultimately effects
more change than the resuhant reports;

Special educatio*administrators in several locations vis-
ited by Huron reported that the state monitoring activities
were useful to them and, indeed, led to sipificant changes
in local practice. The Huron Institute study t-?--,ints out chat
most local administrators clahrt that they dislike, the pro-
gram audit process, but will tri9 to use it to their advantage
as long as it exists. Vasquez-Nuteall data show that com-
pliance with Chapter 766 has improved and suggest that
department monitoring may be the cause (see Figure 7-1).
The monitoring process and the documents which result
have'been viewed by special education chrectors as means
of gaining the attention of school district executives and
school committees at a time when competing demands and
dwindling resources make it increasingly hard for all local
voices to be heard.

In effect, then, the state's compliance activities may be
said to serve an advncacy role for special education admin-
istrators who use monitoring reports to say to otherz in the

l'he Huron study noted that people in school districts have dealings
with and perceptioos of a whole snip of units of state government, even
though they often talk of "the state" as a monolithic structure. While the

deiislature sets appropriation levels, local views on funding for
Chapter 766 inditt "the -state" more generally and influence local re-
lations with the state department of education. (Huron, Chapter 14;
Gallup, Appendix)

,;

community, "We hoe to make these changesthe mon-
itors say we're out of compliance."

Quite understandably$ the monitoring process often
caused considerable stress and anxkty as well as extensive
dint commitments in the school. districts ,under review.-
Local people often felt that some of the many criteria for

-evaluation were not relevant to their programs=or were
not 'as imporiant as othersbut saw the state staff as
tr ting them all as eqnally essential. Some local officials
belie ed that the state was intervening through compliance
monst ing with the intent of proving the school distrkt
had heels recalcitrant in implementation and unfair in its
treatment of students. Huron found that most local admin.:.
istrators saw the program audit as a state process and
made no mention of its peer evaluation aspects. General
resentment of the state's role detracted from what local
officials saw as helpful results of the process. (Huron,
Chapter 14; Vasquez-Nuttall, Chapter VI).

The Department Mandate
Historically, the MAsachuaett9 Department of Educa-

' tion has fit into the general pattern of weak' state govern-
ment in the C-ommonwealth. The state's administrative
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agencies have often been characterized as weak bureau-
cracies, having little professional policy orientation and
lacking strong central direction. Traditionally, they have
not intervened in local affairs. Instead, a cherished tradi-
tion of local authority has dominated politics in Massachu-
setts, especially in education. The sanctity of local school
control in the Commonwealth has traditionally limited the
role of the Department of Education, by serving to discour-
age strong state leadership in education.

Chapter 766, however, brought with it the requirement
that the Department of Education change its relationships
with the local school districts in several significant and
far-reaching respects. The law itself was explicit about the
expanded role of the department and the increased inter-
agency cooperation intended. To accommodate such an
expanded role, the Division of Special Education within
the Department of Education was greatly enlarged. The
division's budget more than doubled between 1973 and
1974, and new staff were hired, in an attemnt to assist the
division in taking an active leadership. The number of
special education staff in the six education regional offices

was expanded and given increased visibility. In a variety of
ways, the Massachusetts Department of Education re-
sponded to Chapter 766 by becoming more activist and by
exerting a new level of leadership in special education.

Criticism of the Chapter 766 mandate, either for its
overly broad sweep or for its fuzzy intent, was widespread
in the school districts Huron studied. One might expect
that over time those concerns would lessen, as state
regulations and guidelines changed in response to local
concerns and as local school systems learned how to imple-
ment the law. And, of course, this has occurred to some
extent. Communities have determined what Chapter 766
means for them, by emphasizing some aspects of imple-
mentation and de-emphasizing others.

But many local educators believed that they had received
inadequate guidance from the state and had been left to
work out the intent of the mandate on their own. Some

expressed disappointment over the lack of Department of
Education leadership.* But some local administrators, es-
pecially those in small towns in western and central Mas-
sachusetts, found the regional offices of the department
very helpful.

Some local educators told the Huron staff they thought
the mandate had been too broad and sweeping In the eyes

of some educators, the definition of special needs has ex-

panded too much under Chapter 766, so that they believe
it is standard practice in some districts to include in special
education students only slightly behind grade level aca-
demic.11y or exhibiting moderate classroom behavior mal-
adjustments. Such concerns over the expanded scope of
spccial services seemed particularly strong in suburbs and
small towns. The communities in which such concerns
were expressed were often communities reporting a low

M uch of the criticism related to Issues such as long-range planning
and the consistency and continuity of signals sent by the department. In

some cases, local officials mennoned earlier problems as if they were
current. For example, they cued constant changes in state reporting
formats and required paperwork under Chapter 766. Yet, other edu-
cators commended the department for improving the format of individu-

alized educational plans.
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incidence of more severe handicaps. Majorities of between
75% and 83% of educators in each group surveyed by
Gallup, however, disagreed with the notion that the focus
of chapter 766 should be narrowed (see Table 6-2)."

At least some local people felt that requiring such
sweeping changes for all the cities and towns in the state
in response to the documetued failures or a few commu-
nities overstepped the state's appropriate role. Many peo-
ple accepted the argument that, without a strong state
stance, the rights of students with special needs might
never have been recognized in some communities. But they
felt that that argument applied to other school districts,
especially those that clearly were violating students' rights
or had histories of poor or non-existing special services.

Huron found that many communities reported that they
didn't really need Chapter 766since they were already
doing most of what the law required prior 'to the passage
of Chapter 766, or were already planning to make changes
regardless of a state mandate. In most of these school
districts, further investigation uncovered a wide gap be-
tween pre-766 practices (or even pre-766 plans for reform)
and the changes required by the law.

But if local realities did not always match local memo-
ries, such reports were nonetheless significant because, of
the implications for state/local relations. In communities
where people reported they "were doing all this anyway,"
Chapter 766 was viewed as applying primarily to other
school districts. School personnel resent having to conform
to regulations that they perceive as designed for other,
more recalcitrant school districts This resentment exists
even though enforcement of the law has moved all local
school districts toward a more effective service delivery
posture. (Huron, Chapter 14; Gallup, Chapter II)

Appeals
Overall, the data from the Bureau of Special Education

Appeals seem to support the contention that the appeals
process results in about equal numbers of hearing deci-
sions made in favor of parents and the schools. Of the
hearings conducted from 1977 through 1980, 47% were
resolved in favor of the parents, while 52% were resolved
in favor of the schools. This pattern suggests a very bal-
anced picture of outcomes.

Administrators, however, redeatedly complained about
what they considered to be a bias in favor of parents that
was built into the appeals process. In the minds of many
administrators, an adversarial relationship between the
state ducation agency and school districts is built into the
law generally, but emerges especially in the appeals
process.

'Over half of the eduwitors su. veyed by Gallup bdieve that some
students' problems should not be the responsibility of the public school--
profound handicaps and emotional or psychological problems in partic-
ular Nonetheless, educators, like parents, would not favor narrowing
the scope of the legislation More than three in five respondents disagree

that Chenter 766 would be better if it focused on only some students
needing special education Therefore, despite its problems, Chapter 766
is generally viewed favorably by most parents, education professionals,
and members of the gene. al public m Massachusetts Most do not feel

the needs of students could be better served by a less comprehensive iaw.



The opinions of these administrators may be influenced
by another interpretation of the data. Of the 47% of the
cases with recorded hearing decisions that were resolved in
favor of the parents, 45% were listed as being resolved in
accordance with the original request of the parents, with
another 2% resoked in .17-Fr of the parents "as modified."

On the other hand, of the 52% that went in favor of the
school, 30% of the cases were resolved in fm or of the
school's position as originally stated, with another 22%
resolved in favor of the schools "as modified." In fact, then,
it could be argued that school districts achieved their de-
sired outcomes in only 30% of the appeals cases, while
parents achieved theirs in 45% of the cases. And if school
administrators perceive decisions for the "schools as
modified" as in some way favoring the parents, then it's
possible that some administrators F, e e the parents as being
the winners in as many as 67% of the hearing appeals.

There are other reasons as well why school adminis-
trators do not hke the appeals process. Involvement in
heanngs and court cases is very expensive for school dis-
tricts and espeually taxing for small districts that do not
have legal departments or attorneys readily available.

It was generally agreed by administrators that in-
volvement in the appeals process was a no-win situation
for school districts. "Even if you win, you lose," one special
education director remarked in explaining why his district
had worked so hard (through informal negotiation) to
avoid becoming entangled in the appeals process.

It is a goal of the Depanment of Education to resolve
conflicts prior to the hearing stage of the appeals process.
The Bureau of Special Education Appeals has succeeded
in keeping cases out of the costly and lengthy hearing
process. The fact that mer 60% of the recorded closed cases
were either withdrawn or resolved through mediation
from 1977 through 1980 is viewed as an indicator of the
success of the proces,.. (Huron, Chapter 14; Woods, Sum-
mary).

Interagency Cooperation and Cost Sharing
Although in other areas they complain of over-

regulation, in the area of interagency cooperation and cost
sharing, local administrators want more state activity and
more specific regulations. They claim that working out
cost-sharing arrangements and cooperation with other
agencies is left entirely to the discretion of local officials
and agency representatives. Often, whether or not cost
sharing occurs seems to depend on the negotiating skills of
a particular school district agent (e.g., special education
director or school social worker) and the quality of the
relationship that person manages to maintain with mid-
level employees in the appropriate agency office.

Most school district personnel argue that local people
should not need to negotiate every case on their own. Local
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administrators want better, more explicit regulations, not
merely interagency memoranda of understanding on who
shall be responsible for funding what portions of the cost
of serving children with special needs.

Some school system people feel that theother state agen-
cies used deinstitutionalization and Chapter 766 as a way
to avoid responsibilities and, especially more recently, to
reduce budgets in response to demands to cut costs. The
view in some quarters is that state agencies have forced
school districts to pick up costs of services that ought not to
be their responsibility. (Huron, Chapter 1-4).

RECOMMENDATIONS
Monitoring .

The Huron study found that local officals considered the
audit and compliance review procedures expensive and
time consuming. If the monitoring process is more im-
portant to local systems than the reports it generates, the
study staff recommends that the Burequ of Program Audit
use the data developed from this study to refine the process
and make it more cost effective. In particular, we recom-
mend that the bureau review the Vasquez Nuttall report
to determine whether clustering of compliance items
would permit reduction of the number of compliance crite-
ria and the staff and resource time necessary for mon-
itoring efforts.

The Department Mandate
The study staff recommends that the Division of Special

Education set up a task force on special education in the
1980s to assist the State Advisory Commission develop
long-range plans.

Appeals

The study staff believes that the Division of Special
Education has quite properly emphasized the mediation
aspect of the appeals process and should continue to stress
mediation.

iilteragency Cooperaonianci Cost Sharing
The study staff recommends that the Department place

greater emphasis on specific language in interagency
agreements and encourage regional staff to facilitate local
agreements in this area. Legislative action, encouraged
under Public Law 94-142 regulations, is probably the key
to specific, meaningful agreements. It is recommended that
the department work with education groups and coalitions
to encourage such legislation.

\
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CHAPTER 8: Secondary Education

OVERVIE*
It was at the secondary level that gaps in special edu-

cation services were most in evidence in 1974. A survey of
10,000 school districts in 37* states, published in 1975,
showed that only 9% provided secondary special education
programs whereas almost 50% offered elementary school
programs. In 1974 the relative proportions in Massachu-
setts between secondary and elementary programs seem to
have been the same. Massachusetts had a long way to
travel toward compliance with Chapter 766 at the second-
ary level.

It'was also at the secondary level that one might expect
Chapter "66 to en:ounter the greatest philosophical and
administratire resistance Since Chapter 766 called on
schools to individualize programs for students needing spe-
cial education, it required high school teachers and admin-
istrators to change the ways they thought and worked.
High school teachers, for the most part, concentrated on
the subjects they taught and had a narrower definition of
their roles than their elementary school counterparts
Many of the high schools subscribed to the idea of working
harder with students who would do best at the college level
rather than teaching the individual child.

Massive problems of scheduling made Chapter 766
seem an administratir e nightmare High school principals
were burdened with other issues That involved greater
numbers of students or had more general impact (disci-
pline, alcohol, drug abuse, academic standlrds). Given

"Scranton. 1' R and Downs. NI C "Elementary and Secondary
Learning Disabilities Programs in the United States," Journal of Learn-
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those constraints, it is remarkable that so many school
districts were able to take advantage of the opportunities
for change provided in Chapter 766.

In most communities, Huron found that the growth of
services available in secondary special education by 1981
had been more rapid than growth in an'y other area of
special education. Significant gains have been made. The
number of students almost tripled between Fiscal Year
1975 and 1980 (see Figure b-1). The coordinated case
studies reported new programs and ,-- ice options at the
secondary level in every school dist. !Lc Huron studied.
Several of the communities were particularly proud of
their progress in providing new programs to older stu-
dents. Resource room; providing academic support to
students with learning disabilities are commonplace at the
secondary level, where once they were a rarity. Some
school districts have developed transitional programs
which provide placement for students with serious intel-
lectual handicaps. Many school systems have provided
new occupational education programs for at least part of
their special education population. Alternative high school
programs have seen particular growth and continued to
grow in urban systems. They provide settings in which
academic success is possible for some students for the first
time. -

Both the State Divisions of Special and Occupational
Education have considered occupational education for spe-
cial needs students a top priority since 1976. Starting in
1979-80, from its share of Public Law 94-142 funds, the
Division of Special Education allocated $2,000,000 annu-
ally (supplemented by lesser amounts from other divisions
and agencies) to improve existing and develop new voca-
tibnal assessment and vocational training programs. In

1974-75 1975-76 1976-77 1977-78 1978-79 1979-80

SOWICE: Massachusetts Department of EdudatIon School System Summary Report

FIGURE 8-1: Special Education Enrollment (14-18 year olds)
(Huron Report, Chapter 6)
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addition, sin«. 1976, the Div ision of Special Education has
used Public Law 94-142 funds, through the Secondary
School Project, to prov ide technical assistance and in-
set-% ke staff training. Since Fiscal Year 1981, the focus of
the project has shifted toward assisting local school dis-
tricts tu implement vocational, occupational programs for
special needs students.

Despite extensive progress and increased opportunities,
secondary education Is tlic area of special education in

hich much more remains to be done. Even some of the
successes" need continued scrutiny because, due to de-

partmentalization at the high school level, they may isolate
students who formerly were integrated.

In addition, there are gaps in services. Districts vary
widely in providing transitional programs from schools to
jobs or other placements for students with intellectual
handicaps. Some of the new vocational programs are quite
limited in their swpe or target population, leaving some
groups of special education students at the high school level
with no a« ess to vocational services or programs. For ex-
ample, sev eral districts justifiably proud of new occupa-
tional education programs for the severely intellectually
handicapped have no vocational options for physically
handicapped but cognitively normal students.

Admission to many regional vocational schools is selec-
tic e and still seems to exclude most students in special
education for one reason or another. Since alternative high
schools often are used to separate disruptive students from
the regular classroom, they can become a dumping ground
for all the problems that a local high school has difficulty
dealing with. Most of these problems, it should be noted,
are problems of secondary education in general, not merely
of special education. That may make them particularly
difficult to solve.

FINDINGS

Resource Rooms
"Resource room" is usually the designation for a class-

room used as an academic resource center for secondary
students. Resource rooms, once a rarity at the secondary
level, are now commonplace. They provide support for
students who have problems in their academic program or
who have learning disabilities that interfere with their
academic progress. Resource room teachers often help
these students rethink subject matter from their academic
courses. New courses are sometimes developed by the spe-
cial education staff; these courses are scaled-down versions
of academic courses, with assignments and expectations
more in keeping with the perceived need of the students.
In some ways, these courses constitute a new "track"
in the secondary school curriculum. Resource room
teachers often provide informal personal counseling to
help their students cope with their academic work. (Huron,
Chapter 9)

Self-Contained Classrooms
I he self-contained classrooms" are primarily separate

classes far students who have serious intellectual hand-
icaps. Llger school districts usually provide these pro-
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grams on a high school campus, so that opportunities for
invo;vement in school life are available Smaller districts
rely on collaboratives to provide programs of this type.
Huron reported that all of the special education collabo-
ratives they studied maintained self-contained programs
for intellectually handicapped secondary students.

Parents and the school personnel responsible for these
self-contained programs are concerned most with transi-
tion of students in those programs from public schools to
jobs, sheltered workshops, or other institutions at age 22 or
earlier. Districts vary widely in their response to this need.
One town studied promises a placement for each student
and reports a high level of family satisfaction. (Huron,
Chapter 9)

Occupational/Vocational Options
Although the sites visited by Huron showed little aware-

ness of the Department of Education's role in setting prior-
ities and making funds available, local school systems have
developed many new vocational programs and options.
Huron found an urban occupational program for severely
retarded students, a suburban extended day program to
provide after-school vocational training, an urban student-
operated food services program, an occupational ex-
ploration program providing paid job placements in an
industrial suburb, a program for mainstreaming some spe-
cial needs students in regular occupational classes in the
same industrial suburb, an occupational development cen-
ter operated by a collaborative for students with intellectual
handicaps, and a cooperative occupational rehabilitation
program set up by two residential suburbs with the goal of
placing students in employment or sheltered workshops
These programs all provided options that had not existed
prior to Chapter 766.

Gaps continue to exist, however. For example, many
districts provide new vocational options for one group of
special needs students while leaving students with different
handicaps virtually with no access to vocational services
and programs. And some smaller districts rely on regional
vocational/technical schools, furnishing no vocational or
occupational education options in their own schools. For
the most Om despite Some recent improvements, the re-
gional vocational schools appear to exclude special educa-
tion students, because of limits in their range of programs,
selection criteria, issues of safety, and/or transportation
problems. (Huron, Chapter 9)

Alternative Programs
Generally, in the systems studied by Huron, the school

system response to high sclbool students who are perceived
as disruptive, acting out, or alienated is ,o separate those
students from the rest of the school. The school adminis-
tration either sets up an "alternative" program in the high
school or refers the student to an alternative high school.
Alternative programs have seen particular growth since.
1974. Recently, when most other growth leveled off, they
have continued to grow especially in urban systems.

Alternative programs seem to provide settings in which
academic success 'is possible for some stuilents for the first
time. Huron describes a youngster who had experienced



years of aca ennt failure but who made several grades of
academic progress in less than a year in a storefront school
run by a regional collaborative. On the other hand, the mix
of student problems in one collaborative program made
teachers concerned that the program might be turning into
a "dumping ground" for problems local high schools were
unable to deal with. (Huron, Chapter 9, Chapter 4, Gal-
lup, Summary)

Secondary Level Special Needs
Secondary school students bring a different constellation

of special needs to the service delivery system. While phys-
ical handicaps, intellectual handicaps, and severe learning
disabilities are prevalent at all grade levels, behavioral and
emotional problems start to predominate within the area of
more moderate handicaps at the high school. For students
entering the Chapter 766 service system for tilt; first time,
the problems that lead to their referral for services often
relate to poor motivation or school attendance, acting-out
classroom behavior, or emotional eisturbance. Problems of
adolescence are often broader than problems of academic
-and intellectual growth, and a greater proportion of the
first-time special needs population at the secondary level
reflects these adolescent adjustment concerns.

In fact, Huron often heard the observation that by the time
students reached thc secondary level, one need related to and
was compounded by several others, therefore making diag-
nosis and treatment extremely difficult. By secondary school,
early childhood emotional problems have in many cases
resulted in academic difficulties and learning blocks. These
in turn may fuel the student's emotional problems Like-
wise, early learning disabilities often produce problems of
self-image and inadequacy in studentswhich make deal-
ing solely ith the learning disability or the academic de-
fluency at the high school ley el unrealistic and ultimately
unproductive.

In some cases and in some school systems (where the
resources are available), treatment starts on all fronts at once
But in other situations, the treatment is constrained by the
options .available and the student receives what services
exist. Some special education administrators feel that it is
primarily the responsibility of the home and the family to
deal with behav ioral and personal problems. Some school
distric:s therefore hav e refused to provide certain kinds of
servicessuch as psychiatric, psychological, and counseling
serviceswhere the need has been judged by school district
representatives to be primarily family or home-related
(Huron, Chapter 9)

Attitudes at the Secondary Level
Especially in the case of intellectual handicaps and aca-

demic deficiencies, teathers, students, and parents alike seem
to feel that as the saident gets older there is less hope of
making much educational progress. As a result, the emphasis
sfufts to making plans and accommodations for the future.
Huron observed instances in w inch student involvement in
decision making regarding their own education plans was
demonstrably beneficial to the students. Several students
studied served as effective advocates for themselves and nego-
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ti,afed services and program placements with school people,
backed by the force of an individualized educational plan.

On the other hand, peer pressures, which stigmatize stu-
dents in special programs, often encourage high school stu-
dents to drop special education services. The type of handicap
and special services involved matters here. But even in cases
of the more "socially acceptable" handicaps, such as mod-
erate learning disabilities, students reported feeling peer,
pressure to be "normal"that is, to be part of regular edu-
cation. (Huron, Chapter 9)

RECOMMENDATIONS
Overview

Many of the problems found in secondary special edu-
cation are problems of secondary education generally. The
fragmented structures found in most high ,schools as a
result of departmentalization, specialization, land tracking
increase the isolation of students in specidl education,
make them more vulnerable to peer pressures,and increase
the difficulties involved in scheduling and individualizing
special programs. Consequently, these recommendations
are directed at secondary education generally

We support the recommendation of One super-
intendent that, where deficiencies exist in a, secondary
special education program, the Department of Educa-
tion should encourage the local school system\ to organ-
ize a task force to address the options open to the school
and the system. This could ,help the school adminis-
tration develop a broad base of support for changes that
are needed.

We also recommend that the depaitment, through
the Secondary Education Project of the Division of Spe-
cial Education, fund tiigh school programs for two or
more high schools willing to modify their organizational
styles in the direction of flexibility and individualization
of programs. One possible adaptation might be individ-
ually guided education with individual programs for all
students. Another might be a secondary curriculum with
very broad course offerings.

Many studies of secondary education have been
initiated within the past year. While vine of them are
aimed specifically at special education, they may arrive
at general answers that relate to our concerns. It is also
possible that the Division of Special Education may be

\ able to interest some of them, such as the extensive
,Carnegie-funded Sizer study in Cambridge,in the inter-
face problems between special and regular education at
the secondary level.

Resource Rooms/Alternative Programs
These programs need careful monitoring, because of the

potential for abuses. tracking in scaled-down courses in
resource rooms and school systems using alternative col-
laborative programs as dumping grounds for behavior
problems. The Division should develop and disseminate
information indicating what factors lead to success and
failure in both types of program. The descriptions devel-
oped in the Huron report would make a good starting
point.



Silt-Contained Classrooms
Wt. recommend that the Division of Special Education

develop guidelines detailing its expectations for appropri-
ate transition planning from self-contained classrooms to
jobs, sheltered workshops, or institutions. The Division
should also help communities with successful programs to
share information with others.

Occupational/Vocational Options
We recommend that the Division of Special Education,

in collaboration with the Division of Occupational Edu-
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cation, continue to explore and expand options other than
the traditional regional vocational model.

We also recommend that the Department continue to
broaden opportunities for special education students in
regional vocational schools. \

\

Secondary Level Special Needs
We recommend that the Department encourage local

school systems to develop "peer support" groups to help
keep students needing special education in programs at the
high school level.

II
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CHAPTER 9: Individualized Educational Plan

OVERVIEW

To insure that an appropriate educational program is
designed for each student with special needs, a document
called an individualized educational plan is required for
each student before he or she starts to receive special edu-
cation services. Individualized educational plans are devel-
oped through formal meetings of evaluation teams, which
include parents, professionals from several disciplines, and
school gaff.

The process for developing individualized educational
plans and individualized programs for students needing
special education has provided school staff with a useful
perspective for understanding the special needs of those
students and providing appropriate services for them. In
particular, the scheduling of an evaluation meeting at
which decisions are ratified has forced both staff and par-
ents to focus on the needs of1hose stuaents.

In some ways, monitoring and training by the Division
of Special Education to assist local school districts in pre-
paring complete, specific educational plans seem to have
succeeded too well or with the wrong emphasis. In any
event, the Huron case study teams noted educational plans
completed with a specificity that seemed unrealistic and
unc*,cessary to local special education staff. This suggests
a possible shift in division efforts in order to help local
school systems make individualized educational plans
more practical.

Even more important is the need to make educational
plans and other student data accessible at the building
level. According to local administrators, considerations of
confidentiality and cost have stood in the way. But the cost
and effort :.-, eeveko individualized educational plans and
their potentia: usefulness Karrant efforts to improve their
availability to those who need to use them.

Despite the fact that few parents play a vigorous role in
delieloping educational plans or ever use them to secure
services for their children, the process itself has res'alted in
improved programming for most youngsters need. ng spe-
cial education. A more active role for parents, however, is
important both to provide support to the schools and to
provide help for those parents w ho are- disachantaged in
securing appropriate programs fur their children. This
issue is discussed further in Chapter 11.

FINDINGS
The Process

Almost everyone Huron interviewed agreed that the
notion of developing indiidualized programs for children
was a good one. Ali but a few agreed that the opportunity
to bring multiple perspectives to bear on the process of
determining appropriate goals and services was a giant
step forward. Prior tu Chapter 766, students were often
placed in special education classes based on the results of
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a single, individually administered test. Because of the
requirements of Chapter 766, governing individualized
educational plans, many educators believed that they now
looked more carefully at what the individual student could
do and at what must be done to help the student grow.

Many educators found the process of developing an in-
dividualized educational plan useful in shaping their
thotights about realistic expectations and appropriate ser-
vices for individual children. They round that the inter-
change in evaluation meetings helped them to create more
appropriate programs, as well as to share information with
parents in an organized and constructive way. (Huron,
Chapter 12; Gallup, Chapter IV)

The Meeting Requirement
The fact that the evaluation meeting would occur at a

specifi'c time in order to develop an educational plan for the
student focused the- attention of all participants in the
meeting remarkably closely on the student's needs. In
many schools, the staff scheduled pre-evaluation meetings
to coordinate ideas and to explore potential program op-
tions in order to present a united front at the official meetT
ing. Most parents reported that they had several informal
conversations with at least one member of the school staff
prior to their initial evaluation meeting.

Thus, the scheduling of an evaluation meeting provided
opportunities and pressures for both formal and informal
communication among the school staff and with partus.
When all agreed on the nature of the problem and the
appropriateness of the treatment available, the meeting
produced a clear statement of expectations and responsi-
bilitiesthe individualized educational plan. ,Huron,
Chapter 12).

Development of the Individualized
Educational Plan

The plans prepared since 1979 which Huron staff re-
1.iewed were for the most part technically complete, lead-
ing Huron to conclude that record keeping in most school
districts had shown dramatic improvement over the last
two years. Huron researchers, however, questioned the
accuracy of educational plan information based on subjec-
tive staff judgments concerning characteristics luch as
learning style. Huron did agree that collectively looking at
students from different perspectives in terms of what those
students couId do was much more useful than pre-766
practices had been. They suggested that the individualized
educational plan often required more information or.more
specificity concerning both capabilities and objectives than
was needed. Many special education teachers in the Gal-
lup survey also expressed a desire for more simplicity and
less specificity. (Huron, Chapter 12, Gallup, Chapter IV)



Staff Use of Individualized Educational Plan
and Student Data

Special education staff usually found the educational
plan useful in planning services and evaluating student
progress. Huron found that regular education staff seldom
used the educational plan. On the other hand, in the Gal-
lup survey, 57% of regular education teachers said that
they followed the educational plan closely *(see Table
9-1). The educational phm and other student records were
seldom conveniently available in the school building be-
cause, for reasons of confidentiality and administrative
convenience, student data were generally filed in a central
location. A thorough review of the central file for a student
who had been in special education for two years or more
often took more than three hours.

The Gallup sursey indicates that almost all educators
fouild educational plans helpful in providing insight into
the problems of indis idual special needs students (see
Table 9 2) 1-1(m, e%er, only a few of those interviewed by
Ilurun eic genuinely enthAastic about the usefulness of
indis idualized educational plans The great majority felt
that the educational plans sy ere useful, but were critical of
the time it ukes to prepare and amend them, especially for
students ssith less sesere disabilities Many noted that pa-
pers% ark requiteinents has e decreased due to efforts on the
part of the Division of Special Education to simplify the
forms and the process. (Huron, Chapter 12; Gallup,
Chapter 11 and Chapter IV)

In the ltallup suryet ol regular Mutation teathers and 83% of
slick tal edut at wn teat her s said thin tho folios ed the edmational plans

use Opinion ss as split m hethet i he plans should be more spenfi c
ts ith 45', of regular education teachers and only 12% of special edu-
t at ion teat her,- alling for more specificity Nlany special edut anon
teat her s %%anted simpler edmational plans wnh more general One( tlY es

Parent Use of the Individualized
Educational Plan

Parents are seldom aware of the details of the edu-
cational plan. They are more concerned with placement
decisions, the quality of their child's school life, and indi-
cations of progress. A few parents use the plan as a lever
to hold the school system accountable in providing specific
services. Rarely do they use the plan as a means of assur-
ing that specific instructional objectistes are addressed.
(Huron, Chapter 12)

RECOMMENDATIONS
Development of the Individualized
Educational Plan -

The study staff recommends that the Division of Special
Education, in assisting local training efforts, emphasize
how local school systems can make individualized edu-
cational plans flexible, practical, and useful blueprints,
identifying school districts that can offer peer assistance in
this regard. It might also prove useful to local school sys-
tems to provide a set of model individualized educational
plans deyoid of special education jargon. The teacher
training programs should be encouraged to make their
instruction in the develupment of educational plans as
practical as possible.

Use of Student Data
The study .sta ff recommends that the Division of Special

Education determine how best to encourage local school
systems to make as,ailable at the building level an easily
retrievable, organized, useful, active file for each student in
special education, containing only such basic data as edu-
cational plans and quarterly reviews.

TABLE 9-1: How Closely do Educators Follow the Individualized Educational Plan?
(Gallup Report. Chapter IV)

Follow Individualized
Educational Plan.

Very Closely
Fairly Closely
Not Too Closely
Not At All Closely
Have Not Used IEP
Don't Know. .

Total

Number of Interviews

Superintendents

44
17
10
6

21
2

100

(194)

Principals

Special
Education
Directors

School
Committee

thairpersons

Spedial
Education
Teachers

Regular
Education
Teachers

Collabora-
lives

Approved
Private
Schools

% %

51 54 20 46 22 59 54

34 36 18 39 35 34 27

6 5 5 4 11 7 4

1 1 6 1 4 0 4

7 2 42 8 26 0 7

1 2 9 2 2 0 4

100 100 1-00 100 100 100 100

(363) (227) (192) (432) (569) (89) (26)
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TABLE 9-2: Usefulness of Individualized Educational Plans
(Gallup Report, Chapter II)

Based On All Who Have Used

Individualized Educational individualized Educational Plans

Plans (IEP's) Provide Special School Special Regular Approved
Helpful insight into The Education Committee Education Education Private
Problems of individual Superintendents Principals Directors Chairpersons Teachers Teachers Collaboratives Schools
Special Education Students % % .4 % % %

Agree Strongly 54 52 62 48 52 42 52 44
Agree Somewhat 42 40 33 39 40 44 44 44
Disagree Somewhat 2 6 4 2 6 7 4 9

Disagree Strongly 1 1 . 2 1 2 3 -- 1

Not Familiar Enough
With Plans To Have
Opinion
Total

1.

100

1

100

.

100

10

100

4

100

2

100 100

Number of Interviews (149) (333) (218) (92) (390) (411) (23) (89)

' Less than one half of one percent
,

,



CHAPTER 10: Least Restrictive Environment

OVERVIEW

For educators who had feared that Chapter 766 meant
their schools would be overrun by profoundly disabled
students, the reality was a complete surprise Rather than
the return of students from institutions or private schools
or the ci:scovery of youngsters not in school who needed
sem ices, Chapter 766 emphasized looking at academic
failures and behavior problems in new ways (i.e., to deter-
mine whether the difficulties of those students derived from
handicapping conditions) Most of the students needing
and not receiving special education were already in the
regular classrooms. Serving them appropriately in many
cases meant moving them out of the classrooms to more
restrictive placements, for at least part of the time.

The Gallup survey found that solid majorities of all
educator groups accepted the idea that special needs stu-
dents should be educated in the least restrictive appropri-
ate environment. (see Table 6-3). The acceptance of this
premise was somewhat higher at the elementary than at
the secondary school level. Despite similar attitudes in case
study communities, most local educators predicted that
increases ir class size, resulting from Proposition 21/2,
would result in more referrals, moving students into a
more re;trictive environment. The predicted counter-
movement of students from private placements is unlikely
to result in those youngsters being educated with regular
students. Despite the change of program type, students
returning to their communities for the most part will re-
ceive their special education away from regular students in
collaboratives or separate programs.

There is a problem of iacement options, partly a prob-
lem nf resou res and partly of how communities view spe-
cial education, which is more acute in small communities
and at the secondary level. In the current climate of fiscal
constraint, despite considerable acceptance by professional
educators of the least restrictive environment concept, re-
source considerations will be a factor influencing place-
ment decisions. It is unlikely that s?nall communities can
provide all options available in larger school systems, ex-
cept through the use of collaborauves or private schools,
and it is questionable whetherhthey should try to do so in
any fiscal climate.

FINDINGS
The Continuum of Special Education
Services

All of the school districts visited had a continuum of

services at all levels; the range seemed more flexible at the
elementary level, but there were also choices in junior high
and high school as well as at the early childhood level
Some options are more likely to be drawn on than others.
Elementary school children with mild to moderate special
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!reds are more likely to receive supplementary instruction
in resource rooms than in regular classrooms. Students
whose intellectual disabilities appear to make it difficult
for them to function effectively in the regular classroom are
likely to be placed in substantially separate classrooms
either within the district or in collaboratives. School per-
sonnel report that, unless they see no other way of dealing
with the problem, they try to avoid more restrictive out-of-
district placements.

AltI-1.!gh the gap in the range of special education
services 1 ween elementary and secondary school has nar-
rowed in most communities, the least restrictive environ-
ment prov;sion is implemented more fully in elementary
schools than at the secondary level.* In large part this
seems to result from the more flexible schedules in elemen-
tary schools and because each teacher works with fewer
students and therefore is more likely to become personally
involved with them. As students get older, special edu-
cation instruction shifts from compensation for specific
disabilities to remediation in general academics, particu-
larly for students with mild to moderate special needs.
This, is done in supplementary sessions outside of the reg-
ular classroom. (Huron, Chapter 13; Chapter 4)

Placemeat Decisions
Huron findings suggest that the lack of a clear definition

of special education needs provides a series of decision
points which school systems use to regulate the number
and kind of students who receive special education services
as well as the type of special education services they will
receive. In a community that defines special education
needs liberally and is philosophically committed to the
least restrictive environment provision, a diversity of pro-
gram options exists to provide a variety of service: for
individuals, to assist in matching services to individual
needs, and to adjust the :,ervices delivered on the basis of
student progress.

Conversely, other communities, similar in many ways to
those described' above, may rling to a more rigid definition
of special needs. Students with needs comparable to those
provide& for in other communities may receive relatively
little service or may be removed from the mainstream of
regular education for out-of-district placements.

Huron found many educators who believed that con-
straints on local budgets would probably influence the way
placement decisions were made in the future. In its field
work, Huron saw several situations in which dechning
resources influenced referrals. Administratively, ther,
seemed to be increased pressure to .old back on referrals.

Huron discusses a wide range of available secondary programs in
their Chapter 4. There arc still, however, more gaps at that level,
especially in smaller communities, than there are at the elementary level



The Gallup survey emir...Hied that there were often pres-
sures to recommend less costly programs than students
really needed (See Table 10-1).

At the same time, budget constraints exert t munter
pressure at the classroom level As regular education
classes increase in size, teachers protest that they will be
less able to tolerate certain behaviors Administrators and
teachers in all of the communities Huron visited predicted
an increase of teacher referrals and a push for placement
outside of the regular classroom as the economk squeeze
continues.*

The two forces, one for more conservative referrals and
placement decisions, the other for use of the special edu-
cation department to relieve the pressure on regular edu-
cation, set op a potential for future conflict within schools
and communities. In the new fiscal year, many local school
systems may reexamine their definition of special edu-
cation needs and further restrict some elements within
their speual education services. (Huron, Chapter 13, Gal-
lup, Chapter II, Chapter IV)

Finding the Students
Chapter 766 did not so much involve finding children

who were not in school or bringing new students into the
school system from private placements or institutions as it
meant looking in new ways at students already there. This
was particularly true for many of the boys and girls who
consistently achieved below expectations or who were
characterized as "behavior problems." Now identified as
special needs students, many of these students were re-
moved from regular education classes for greater or lesser
periods of time, and specially trained teachers worked with
them on materials specifically adapted to their cicill and
ability levels. 'This dispelled much of the initial concern
and 'anxiety about the extra burden to be placed on teach-
ers. (Huron, Chapter 13)

Acceptance by Students
Acceptance of children with severe handicaps by other

students was less of a problem than had been anticipated.

TAPLE 10-4 Pressures to Recommend Less Costly Programs
(Gallup Report. Chapter 10)

Public School Personnel Often
Pressured to Recommend Vns
Costly Program thanoStudent
Really Needs Superintendents Principals

Special
Education
Directors

School
Committee

Chairpersons

Special Regular
Education Education
Teachers Teachers

\

Cro:eboratives

Approved
Private
School

%

Agree Strongly 2 11 7 5 27 14 16 70

Agree Somewhat 17 35 36 22 37 24 46 19

DisagreJ Somewhat ..),, ..4 16 24 25 13 19 11 6

Disagree Strongly 43 34 33 43 18 22 23 1

No Opinion 4 4 0
.....__

5 6 21 4 4

Total 100 100 100 100 100 100 100 1C3

Number ot Interviews (194) (363) (227) (192) (432) (569) (26) (89)

Cealing with Fear
The fear that regular education classrooms would be

ov errun ith students with profound disabilities simply
failed to materialize. True, many students previously in
private day programs, private residential placements, and
institutional schools have returned to local school districts,
often to substantially separate programs. But this was not
done ov ernight. Instead, after the initial period of con-
fusion and anxiety, , most local school administrators settled
dow n to reasonable and orderly development of syslem-
wide programs, emphasizing first one component an then
another.

For the most part, school districts moved ahead cau-
tiously, drawing primarily upon existing resources. Ad-
ministrators report that programs changed or children
were assigned differently, , but the change was more of an
evolution than a revolution. Slowly new programs and
staff were added, particularly with the incentive of federal
funds from Public Law 89-313 and Public Law 94-142.
(Huron, Chapter 13, Chapter 5; Gallup, Chapter II)

This finding was confirmed by the Gallup survey which also noted
that 4-% of regular education teachers feel that potentially dangerous
students tan ne%er be helped b!, publn sihools
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Teachers reported that non-handicapped students often
responded with thoughtful,- -Qs to their disabled peers.

Generally, students witi. .11 needs are more in evi-
dence in schools. There is an 1110-eased sensitivity to them
and to their promise as well as their problems. Schools in
which integration has worked most smoothly have taken
an active role in promoting it. Expectations arc clear and
firmly enforced.

Of course, some teasing exists, particularly at the sec-
ondary school level and in places beyond the monitoring of
school staff. But this is not considered a major probleta by
most parents (sec Table 10-2). (Huron, Chapter 13,
Chapter 4; Gallup, Chapter III)

Factors Influencing Implementation of the
Least Restrictive Environment Provision

The availability and cfUality of least restrictive options,
according to Huron, have depended on the school resources
provided, the size of the community, and the influence that
the special education department can exert within the
school system. Among the cases studied by Huron, the
three school districts with the most comprehensive lists of
special education options were Pendale, the community



Table 10-2: Problems Encountered by Special Education Students
(Gallup Report, Chapter III)

Percent Who Feel
Child has

had Each Problem

Percent Who Feel
Each is a

Major Problem

Problem:

Special
Education

Parents
Grades K-6

Special
Education
Parents

Grades 7-12

Special
Education
Parents

Grades K-6

Feeling Frustrated Because He/She
Couldn't Learn as Quickly as Other
Students 61 70 24

Feeling inferior or Not as Good as
Other Students 48 60 19

Being Made Fun of by Regular Education
Students 34 44 11

Feeling Like He/She Doesn't have
Any Friends 27 35 12

Number of Interviews (244) (220) (244)

with 'de highest per pupil expenditures for both regular
education and for special education, and Old Harbor and
Center City, the two largest school districts in the sample.

In the first instance, Pendale drew upon a long-term
commitment to educational excellence tor all of it's students
and mobilized considerable resources to comply as fully as
possible with the intent as well as the letter of the law. In
Old Harbor and Center City, although the resources ofi a
per pupil basis were considerably less than in other com-
munities, the sheer number of students in special education
allowed for economies of size and permitted the devel-
opment of a wide array of programs at all levels.

Smaller communities and communities with sparse re-
sources have had a more difficult time providing multiple
options for all students with special needs. Most of these
school districts that Huron visited concentrated efforts on
resource rooms and learning centers and joined collabora-
fives to provide the more specialized substantially separate
programs. The low incidence of students with profound
needs made it uneconomical for them to commit money hnd
staff time to such programs if they could purchase appro-
priate education services elsewhere.

Another factor that affected placement decisions has
been the influence that the special education department
could exert within the school system. One test of this has
been the quality and location of the space available to
special education.

A more subtle but equally important indicator of the
influence of the special education department has been in
the choice to deliver special education services in the regu-
lar classroom. Many administrators agreed that, although
it was possible to treat special needs students in regular
classrooms, the decision was often dependent upon the
willingness of individual teachers to make the necessary
adaptations. Some principals have been willing to insist
that their teachers accept special needs students and adapt
their programsthers have not.

The decision a* to where special education services will
be provided has usually depended upon the relationship
bttween special education and regular proram adminis-
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Special
Education
Parenti

Grades 7-12

29

19

22
(220)

tratior and Itween regular class teachers and program
specialists..The more successful administrators have used
strategies of persuasion rather than coercion on rtguln
class teachers to encourage provision of services in the
regular classroom, (Huron. Chapter 13) '

RECOMMENDATIONS
The Continuum of Special Education
Services

The study staff recommends that the Department of
Education, as part of its review of problems in secondary
special education, analyze how the range of options at the
secondary level can be made more accessible to the individ-
ual special education student in the face of class size, lim-
ited flexibility in scheduling, and emphasis on academic
subject matter.

Placement Decisions
The study staff recommends that the Division of Special

Education use the data system developed in the course of
the study to help regional staff monitor signiStnnt in-
creases or decreases in placement in specific program types
which may be influensced by budgeting constraints, partic-
ularly increases in substantially separate programs and
decreases in private school placements. Division staff in
the course of program audits or compliance Mini's should
determine whether such' changes result in placement of
students in inappropriate programs and examine why
some substantially separate programs are successful and
others are not.

Acceptance by Students
Students with special needs have found acceptance in

schools that have taken an active role in promoting sensi-
tivity. The study staff Ito:amends that the division en-
courage exchange of information between those schools



and others which arc still having difficulties with integra-
tion of special needs students.

Factors Influencing lnipkgmentation
With many local school systems taking actions to ,,.turn

students from private placements, the study staff recom-

t

mends that the department work througb its regional
offices to encourage further collaboration amotit- local.
school districts ankollaboratives to develop suitable pro-
grams and to identify whichsout-of-tlistrict students might
be placed appropriately in tttos programs.
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CHAPTER 11: Parent/School Relations

OVERVIEW:

Within speual education across the state, there has been
st high level of participation by parents in the formal proc-
ess of planning indiv idualized programs for their children,
including attendaw at planning meetings and signing
plans. &en parent participation which is only procedural
has helped improve the quality of special education serf -
ices by increasing the responsiveness of school staff. Efforts
to indiv idualize programs have absorbed considerable
emotional energy and time of parents and staff. Perhaps
this is une reason why school personnel and parent groups
hay e had little success in involving parents of multiple
problem funolies. It is still Important to reach that group
of parents:Only creatiy e efforts that go bey ond the formal
procedures of Chapter 766 are likely to succeed. ,

FINDINGS
Formalized Participation

That at least one parent usually participates in the
meetings to plan his or her child's special education in a
formalized, procedural way suggests a high level of legal
compliance..In the Gallup surveys, 90% of the parents of
children receiving special education had met with someone
in the schools to discuss their child's education program in
the past year. (Huron, Chapter 1.1; Gallup, Chapter IV)

m.t
a

eaningful Involvement
An increasing number of parents participate in mean-

ingful ways and find the process helpful and informative.
Approximately 20% of the parents of special needs chil-
dren surveyed reported that more than three-fourths of the
meetings were at their own request. Over 70% of parents
with children receiving special education in elementary
progr4ms and over 60% of those with children receiving
special education at sthe secondary level were satisfied with
the willingnejs of school stuff to listen and explain (see
Table If-1). (Huron, Chapter II; Gallup, Chapter IV)

Influence on Special Education
In general, under Chapter 766, parebts have more

influence than they had before in decisions about where
their child .w .II be placed. Parent involvement has helped
to raise the consciousness of administratorsand teachers con-
cerning students needing special education and to improve
the quality of special educbtion services. (See Table 6-5)
According to Gallup, 49-61% in all public school educator
.groups, exctpt for teachers, believe that parents have too
much influence over the content and location of their chil-
dren's programs (See Table J1-2). (Huron, Chapter II,
Gallup, Chapter IV)
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Vulnerable Families
But the Huron study found many "vulnerable" families,

defined as families in which parents were unable to deal
adequately with their children's special needs and to de-.
velop working relationships with the schools (e.g., newly
arrived, non-English speaking families, single working
parents, multi-problem families). Huron noted that inde-
pendent advocacy efforts in the sample coramunities ap-
peared to be inadequatesand inappropriate to the needs of
these parents. (Generally, independent advocates focused
on procedural or legal issues, parents were concerned
about the well-bring and progress of their children in
special education.) If the children of these families received
help, it was usually because of advocates within the school
system taking some initiative, rather than because of Ak
efforts of the parents. School system attempts to involve
parents in these families, however, were generally inade-
quate and unsuccessful. The problem is both one of access
to the sy.,tern and of development of an appropriate pro-
gram. (Huron, Chapter 11)

TABLE 11-1: Parent Satisfaction With
Discussions With School Staff

(Gallup Report, Chapter IV)

Based on All Who Met with
School Personnel to Discuss
Child's Education Program

Regular Education
Parents

Special Education
Parents

Satisfaction with Willing-
ness to Explain Progtarn

K-6 7-12 K-6 7-12

Very Satisfied .71 . 62 73 69
Fairly Satisfied 23 29 19 26
Not Too Satisfied 4 5 4 3
Not at All Satisfied 2 4 3 1

Don't Know 0 0 1 1

Total TOD TOD

Number of inter-
views . (286) (233) (228) (208)

Impact-on- Paren*3

School staff vastly underestimated the emotional impact
of evaluation meetings on parents. Some parents received
a sense from those meetings that the chiliti's disability or
need for special education services was in same way their
fault. On the other hand, Huron found special education
staff in a few communities whose personal standards and
sensitivity made them more empathetic with parents than
were staff at other sites. These persons went beyond what
was required to inform or reassure parents. (Huron,
Chapter 11)

4)"



TABLE 11-2: Educator Assessments of Parent Influence
(Gallup Report, Chapter IV)

Parents of
Special Needs
Students Have

Too Much Influence Superintendents
.4

Agree Strongly 19

Agree Somewhat 42
Disagree Somewhat . 23
Disagree Strongly 12

No Opinion 4

Total 100

Number of
Interviews (194)

Special School Special Regular
Education Committee Education Education

Principals Directors Chairpersons Teachers Teachers Collaboratives

% ,,1 % %

Approved
Private
Schools

%

11 14 18 6 11 t 1

39 41 31 27 26 46 11

32 27 32 37 30 15 25

16 16 14 25 18 27 56

2 2 5 5 15 4 7

IVO loo loo TO 10 TO TOD

(363) (227) (192) (432) (569) I (26) (89)

Organized Parent Efforts
Efforts to individualize programs for specific students

on the part of parents have not led to group activities. Both
staff and parents seemed to have little time or energy left
for larger responsibilities, after participating in cases of
direct concern to them. As a consequence, there has been

little organized parent effort to consider general program
accountability, to maintain service ley els, to re3ist budget
and staff reductions, or to assist and inform parents in
vulnerable families. Only one of the local advisory councils
in the communities ,, isitd by, Huron had the potential to
carry out those functions. (Huron, Chapter 11)

RECOMMENDATIONS
Impact on Parents

In training programs for .ocal administrators and for
regional staff, the study staff recommends that the Division
of Special Education emphasize workshops assisting local
staff to work more sensitively with parents 4nd to reconcile
differences informally, such as:

workshops helping staff to eliminate jargon and
technical language from assessments, iLdividualized ed-

ucation plans, and evaluation meetings (illustrative
models could be developed in cooperation between pub-
lic schools, coll-ges, and the Dept mem);

workshoes using staff from school systems that
have developed techniques for reassuring parents,

workshops in mediation techniques.

We recognize that workshops are no panacea. Local

staff and parents need to communicate ooenly, simply, and
with sensitivity. Workshops may help to foster the skills
necessary for this type of communication.

/

c
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Organized Parent Efforts/Vulnerable
Families

The study staff recommends that the Division of Special
Education encourage development of local parent groups:

to assist parents in vulnerable families;
to support continued funding and implementation

of Chapter 766.
In order to avoid special interest divisiveness that could

cost special education support in the long run, the study
staff recommends that the Department of Education en-
courage these local groups to support broader education
concerns by helping to organize broad local consumer edu-

cational coalitions.
The study staff recommends that thc Division of Special

Education, in cooperation with professional, consumer,
and advocacy groups at the local, regional, and state levels,

review parent needs and offer local parent groups incen-

tives such as the following:
alvocacy training responsive to the needs of vulner-

able families;
training in how to identify, recruit, and assist vul-

nerable families;
information on parents' and children's rights;
information on programs and services available;
data on special education budgets and reimburse-

ments.
We are aware thatthe division has been actively encour-

aging the development of local advisory councils. The
Huron study seemed to suggest that those groups in most
communities studied lacked the independence to assist ,,ol-
nerable Lmilies in their dealings with school systems. Par-
ent groups are difficult to get going and keep going. To
encourage efforts to establish viable parent groups, we
recommend that the division provide concrete suggestions
on how to organize sueh a group, how often it should
meet, workable meeting agendas, and other operational

assistance.


