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PART I
INTRODUCTION

The Problem

Public Law 94-142 is widely heralded as the most significant legisla-
tion ever to come out of the Congress of the United States in support of
handicapped persons. Its proponents argue that it establishes access to
a free and appropriate public education, in the context of education for
all, as a right of handicapped persons. And certainly its major elements
receive wide support, as principles, from both professional and lay
communities. But when these same principles are operationalized, and
especially when regulatory guidelines are laid down, they are more
likely to be perceived as onerous mandates. A goal displacement quietly
occurs in which compliance takes precedence over quality; getting the
job done by the book becomes more important than meeting the spirit of
the legislation. At least, so it is widely suspected to be.

Rural communities have been especially suspect, and, research seems
to sugyest, not without reason. Investigators such as Felge (1980) and
Llaschke (1979) have identified a number of constraints that apparently

make it even more difficult for rural communities than others to implement

P.L. 94-142, as for example:
* enormous distances, often exacerbated by weather.
* problems in recruiting and retaining competent staff.
* lack of supportive social and medical services.

* cultural differences, especially strong feelings of local
autonomy.

* inability to mount adequate in-service training.

* sparcity of handicapped youngsters, especially low incidence
handicapped, that militates igainst efficient program operation.

* childfind overload.

* tendency of rural parents to defer to the initiatives of the
school.

* inadequate funding and resource scarcity generally.

Indeed, these constraints are so powerful that many rural school
districts have found it literally impossible to mount programs individually
that are even minimally responsive to P.L. 94-142. Virtually all such
systems throughout the country have opted to involve themselves in some
form of cooperative or collaborative organization--the exact form of
which is of course dependent upon the covering laws of the state in
which the system is located. Many reasons have been advanced to account
for this movement, from:




* the very mundane: school districts form consortia because
many small rural districts could not otherwise qualify for the
$7,500 minimum entitlement provision of P.L. 94-142; tc

* the very altruistic: school districts form consortia because
they believe they will be better able to meet the spirit of
P.L. 94-142 and provide better services to handicapped youngs-
ters; to

* the more likety and realistic: school districts form consortia
because of resource scarcity, especially in light of the
requirements of the law; and/or in order to achieve economies
of scale (very few rural schools have sufficient numbers of
students to develop a comprehensive, specialized program for
the handicapped and operate it efficiently); and/or because
the scarcity of competent, certified personnel requires
"doubling up" in order to utilize this scarce resource
efficiently.

Whatever one may choose to believe about motivation for collaboration,
two things are very clear: the movement is widespread, and it is little
understood whether as a phenomenon in special education or more generally.
As is pointed out in the Northwest Regional Educational Laboratory's
1980 literature review:

Although collaborative efforts in education and other
human services hold rich potential rewards, the more relevant
current literature cautions that collaborative success will
occur only if we clearly understand the potential barriers and
the requirements for successful ventures. The literature also
acknowledges that we have just begun to pay attention to the
nature and characteristics of the collaborative process. As
Hall and Nord appropriately comment, ". . . not all collabora-
tive relationships are the same; as a matter of fact, very
little is understood about how to establish and maintain
worki?g relationships between formal organizations." (pp.
14-15

The major purpose of this study is to add an increment to existing
knowledge abou: collaborative efforts, and in particular, those efforts
directed at the implementation of P.L. 94-142 in rural areas of the
United States.

The Field Study Research Questions

The original NIE-promulgated Request for Proposal to which this
research was, ultimately, the response, posed certain questions to guide
the field portion of the study. As will become clear in the section on
methodology which follows, the design which was actually utilized was
open-ended (an emergent design) in order to permit a variety of initially
unforeseen but clearly important considerations to be dealt with.
Nevertheless the RFP questions were sufficiently broad that it was
possible to use them as overall guides. This repoit will subsequently
deal with these questions in essentially unchanged form, although some



alterations have been made in the interest of coherence, uniformity, and
logic.

Organizational/Governance Issues

1.

Service and Delivery Mechanism Issues

Describe the membership and structure of the cooperative arrangement,
how local agencies become members or obtain services, and what the
incentives and disincentives are for participation. What factors
influence board support of membership?

Describe the governance structure in terms of composition and role
of the board of directors, the rcles of any advisory committees

which exist for special education services, or other means by which
local agency personnel or the public are involved in decision-making.

Describe the major sources of funding for special education services
and for the unit as a whole.

Describe the relationship of the multi-district organization,
similar units within the state, and the SEA.

1.

6.

Describe the types of special education services available, and how
they are provided to students with different types and levels of
handicapping conditions.

How are services monitored from the perspectives of both the LEA
and the intermediate agency? What monitoring patterns appear most
effective given the contexts of the particular sites?

What are the procedures for hiring, training, and organizing personnel
for intermediate agencies? What is the administrative relationship
among IEU staff, LEA staff, and programs offered?

How are parental involvement and due process provisions carried out
within an intermediate agency?

what are the provisions for related services in intermediate agencies?
Is there a relationship between general haalth care and social
resources available in rural communities and the extent and quality

of special services provided handicapped students?

How are the service costs allocated to member LEAS?

Effectiveness and Impact Issues

1.

Assess any evidence on the quality and quantity of services delivered
by the cooperative mechanisms in terms of the major requirements of
P.L. 94-142.

Describe the perceptions of school persownel, parents, community

leadership, and other relevant actors of the costs and benefits of
the collaborative arrangement.

3
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3. Describe any equity 1ssues involved in the operation of the multi-
district unit, such as dictance or travel time for different local
districts to obtain services, impact of the funding or cost formula
utilized, ability of member or non-member districts to obtain
equivalent services within a given state.

Overview

The remainder of this technical report is divided into six parts,
as follows:

Part II: Metnods. The general methodology that was followed in
this case study portion of the investigation was that of naturalistic
inquiry as ou.lined by Guba (1978, 1981) and Guba and Lincoln (1981,
1982). Since this approach differs in fundamental ways from the pre-
dominant paradigm typically found in educational research, more than
usual attention is paid to its rationale and application. A case is
made in this part for this choice of paradigm.

Part III: Procedures. This part is concerned with the actual
operations followed in carrying out the study. Considerations of site
selection, arrangements for the actual site visits, data analysis,
preparation of the case studies, field checks of their content, and
trustworthiness issues are discussed. Included also is a section dealing
with problems generated by the naturalistic method.

Part IV: Results. The target issues and questions are used as the
focus for examining the data resulting from the five separate case
studies.

Part V: Gererality of Findings. As will be seen, the prublem of
generalization 1s related to one of the key assumptions of naturalistic
inquiry; hence the topic of generality of findings takes on a special
caste. The findings are examined from the perspective of identifying
those parameters that can be used by readers who might wish to make
applications elsewhere.

Part VI: Conclusions and Policy Recommendations. The major policy
recommendations emanating from the overall study (including the research
synthesis) are made in Volume 3 of the final report series. In this
part those policy questions clearly raised by the field study data are
described, and, insofar as solutions have been found to exist in the
sites, these are included.

The Appendix: The Five Separate Case Studies. The individual case
studies are included in unabridged form as Appendices C through G (Volumes
II and III). These cases may be used by the reader in Several ways:

a. As background reading for an understanding of the remainder
of this report.

b. As a "data vank" against which the validity of the report

and the assertions made in it may be checked--a kind of
reader "audit."

4
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As a source of ideas for applications in other settings.
The reader with this purpose in mind is urged to select
that case whose context is most similar to his or her own
and rely primarily on it, rather than to lcok for general-
izations across ail cases that might hold anywhere. The
latter perspective, the reader will appreciate after
reading P-~t II on methods, is epistemologically suspect
and unsafe.

12




PART II
METhIDS

The methods used in the fiela study portion of this investigation
are those of the naturalistic paradigm or wodel of inquiry. Since this
mode]l is somewhat unconventional, and, in some ways, at sharp issue with
the prevailing, dominant, or conventional model of research, it is
useful to devote some time at the beginning to a ¢‘scussion of why the
naturalistic model was chosen and why it is thouc~t to be superior to
the conventiona! model for the purposes addressed in this particular
investigation. Briefly, the argument is this: that there is emerging,
not only in educational research but in virtually every discipline
imaginable, a new paradigm of thought whose epistemological assumptions
are very different from those of the past (the reader may find it conven-
ient to imagine thal the entire conceptual world is in the midst of a
paradigm revolution in the sense that tie term has been popularized by
Kuhn, 1962); that the methodological assumptions undergirding the dominant
paradigm of inquiry are more consistent, or more resonant with, the
older mode of thought than with the newer; that therefore a mode of
inquiry more resonant with emergent ccncepts i< required; and that the
so-called naturalistic paradigm provides a better fit--a higher degree
of resonance (but by no means perfect resonance)--than the conventional
paradigm. To put it another way, newer ways of con-eptualizing the
world require medes of inquiry that are consistent wiln and rest on the
same set of basic assumptions. Otherwise, to draw an analoyy, we may
find ourselves pursuing tha problems of chemistry with the methods of
alchemy.

The Emergent Paradigm of Thought and Belief

Julienne Ford, in her whimsical but powerful book, Paradigms and
Fairy Tales (1975), makes the point that when one describes something as
true,” one might intend four different meanings of "truth.” T1 is
meta-physical truth, the set of basic beliefs which we take for“granted
in a shared way. Because T, truths represent the ultimate benchmark
«gainst which everything e]le will be tested, they cannot themselves
be tested, for, if there were something ..wre fundamental against which a
test might be made, then that more fundamental entity would become the

basic belief whose truth T, must be taken for granted. No T1 truth can
ever be either proven or f&]sified, Ford points out.

T., is ethical truth, a truth based on interpersonal trust; thus one
scientgst accepts the cita proferred by another because of the interper-
sonal trust they share.” T, is logical truth, that is, an assertion or
predicate can be shown to bé T, if it is logically or mathematically
consistent with some other assdrtion o~ predicate known to be true or
with some basic belief, that is, a Tl' T4 1s empirical truth, trat is,

1The wisdom of taking T, on faith is all too frequently called into
cuestion, however, as we disgover that one or another well-known scientist
has "fudged" his or her data.

13
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an assertion or predicate that is found to be consistent with "nature”
(or, as Ford puts it, "is found to preserve the appearances"). It might
be noted in passing that the conventional paradigm requires stating
assertions or predicates which can be shown, logically or matheratically,
to be T3, and testing them empirically to determine if they are T,. A
further’presumption of the conventional paradigm is that when the asser-
tions or predicates (commonly called hypotheses) are reduced (T3) from a
theory, they are chosen in ways that will subject the theory to~the
maximum risk of falsification (Popper, 1968), and that, if found to
"preserve the appearances:“_fhey will add (inductively) to the credibi-
lity of the theory.

But the reader should not lose sight of the fact that whether one
operates within this -onventional paradigm or any other paradigm, under-
girding each of them is a set of basic beliefs that are taken to be T
and which cannot be proven either true or false. Thi. set of basic
beliefs can bz thought of as representin, a particular set of glasses
through which the world can be viewed, but these glasses have the peculiar
property that, vhile they may enhance the clarity with which some things
can be viewed, they make it utterly imposcible to view certain others.
Each paradigm, so to speak, sets certain constraints on the thinker; to
get outside the system requires the use of a different paradigm.

Peter Schwartz and James Ogilvy, in a brilliant monograph entitled,
The Emergent Paradigm: Changing Patterns of Thought and Belief (1979),
have anaiyzed the set of basic beliefs that has characterized human
thought in the past; and, by drawing upon a variety of disciplines
including physics, chemistry, brain theory, ecology, evolution, mathematics,
philosophy, politics, psychology, linguistics, religion, consciousness,
and the arts, proposed a new set of parameters that characterize emergent
thought, that is, the emergent paradiga. These terms, old and new, are
summarized in Table 2. Some quotations below illustrate the meaning
which they ascribe to these terms:

',  From simple to ¢ X:

The cask of mo .wledge procasses has been to reduce
that which is studied to its elements and simplest re-
lationships. These are called fundamentals and basic
laws. . . . We can 10 longer treat the actual word as
simple: . . . diversity, interaction; and open systems
are tht nature of things. The world is composed of
diverse things, all of which interact; and it is in
p~inciple impossible to separate a thing from its
interactive environment. (pp. 10-12)

2. From hierarchy to heterarchy.

The old conception of order was hierarchical; there
exists a "pecking order," a chain of command, higher- and
lower-order principles, and so on. The emergent order is
heterarchical. There may be vertical .rderings. but
there are many on a comparable lev2l; there i5 no one
serson, principle, or object at the top of everything.

14




TABLE 1

CHANGES IN BASIC BELIEFS--
CONVENTIONAL VS. EMERGENT PARADIGM*

Conventional Paradigm Emergent Paradigm

From: Toward:
Simple Complex
Hierarchy Heterarchy
Mechanical Holographic
Determinate Indeterminate
Linearly Causal Mutuaily Causal
Assembly Morphogenesis
Objective Perspective

*Based on Schwartz and Ogilvy (1979)

There may be many peaks to these pyramids, and which one
comes into play and its relationship to the others depend
on the situation. (p. 13)

From mechanical *o holographic.

The relationships among parts were once found in an-
alogies to simple machines such as the lever. . . . A
more useful metaphor may-be the hologram. With the
helographic metaphor come several important attributes.
We find that the image in the hologram is created by a
dynamic process of interaction and differentiation. We
find that information is distributed throughout--that at
each point information about the whole is contained in
the part. . . . everything is interconnected . . . ,
having been generated by the same dynamic process and
containing the whole in the part. (pp. 13-14)

From determinate to indeterminate.

The success of the mechanistic description of the actual
world gave a strong foundation to the argument for a




deterministic view of tnhe world. . . . Those simplistic
notions were laid to rest by Heisenberg's Indeterminacy
Principie, which tells us that (1) at a subatomic level
the future state uf a particle is in principle not
predictable, and (2) that act of experimentation o find
its state will itself determine the observed state.
Qualitatively, the implication of this is that there are
no causal linkages between past, present, and future;
rather, in complex systems possibilities can be known but
precise outcomes cannot be predicted. It means tnat
ambiguity about the future is the state of nature. (p. 14)

From linear toward mutual causality.

The indeterminacy in nature is mirrored in the evolution
of causal models. The simplest causal model is linear;
that is, a simple action always leads to the same
predictable result. Thermodynamics introduced
probabilities into causality . . . . Cybernetics gave us
feedback, but with a concentration on negative feedback.
. . . Such a :cystem tends toward stability. The new
paradigm adds positive feedback, which means that the
feedback signal from B affects A in a tashion such that A
tends to increase B. In the simplest and most negative
form that is called a vicious circle. However, when it
is of mutual benefit for both A and B, then it is like
symbiosis. Both A and B evolve and change together, each
affecting tne other in such a way a> to make the
distinction tetween cause and effect meaningless. (p. 14)

From assembly toward morpnogenesis.

Our old metaphor for change is that of a construction
project. We have components being assembled according to
a plan with a predictable outcome . . . . [But] if a
system is complex . . . and . . . open to external
inputs, then it can change morphogeneticaliy. A new
form, unpredicted by any of its parts, can arise in such
a system. . . . However, not just any form is possible.
The components constrain, but they do not deteimine the
exact form. . . . The requirements for morphogenesis are
diversity, openness, complexity, mutual causality, and
indeterminacy. When these conditions exist, we have the
ingredients for qualitative change. That process can be
described reasonably rigorously by Rene Thom's
catastrophe theory. (p. 14)

From objective toward perspective.

Until this century, we were taught to believe that the
way to know about the woerld was to stand outside it
somehow and observe it cojectively. We assumed that our
mental processes, our experimental instruments, and our
disciplines were neutral. But we've discovered that none



of these are neutral to the world. . . . If objectivity
is an illusion, is subjectivity the cnly alternative? We
suggest that perspective is a more useful concept.
Perspective connotes a view at a distance from a
particular focus. Where we look from affects what we
see. This means that any one focus or observation gives
only a partial result; no single discipline 2ver gives a
complete picture. (p. 15)

These seven terms, then--complexity, heterarchy, holographic,
indeterminacy, mutual causality, morphogenesis, and perspective--describe,
Schwartz and Cgilvy assert, the major parameters or characteristics or
axioms of the emergent paradigm. Their analysis is too well bolstered
by allusion to the many fields on which tkey draw to brook many objections.
And che fact that vanguard thinking in all of these disciplines--from so
many perspectives--should converge, is compelling and impressive.

. Schwartz and Ogilvy go on, in their monograph, to discuss the
implications of the "new" way of thinking for a variety of practical
areas: mechanisms of change, the individual, society, politics, science
and techrnlogy, and business (with separate treatment of management,
personnel, markets, products, regulation and public attitudes, and
goals). Surprisingly, they do not deal explicitly with the area of
research methodology. But this area of application is of course extremely
important. There can be little doubt that the old paradigm of inquiry,
perhaps best characterized as positivistic, served researchers operating
from the old paradigm of though! very well. The way of thinking about
the world and tne way of inquiring into it proceeded from parallel
assumptions; they were resonant, as it were. But if the new paradigm of
thought is now to become predominant, is it not necessary to devise a
parallel new paradigm of inquiry?

The Paradigm of Naturalistic Inquiry

While a paradigm that approximates the requirements forr a2 new
paradigm has been known and utilized for more than a half-century--the
ethncgraphic--it is oniy during the past decade (more or less) that it
has emerged as a serious competitor to the conventional paradigm in the
social sciences sucn as psychology and sociology. The new paradigm is
often mistakenly characterized as the qualitative paradigm, or the case
study paradigm, but neither nf these designations captures the full
significance of the fact that it essentially proceeds from a
fundamentally different ontoiogical and epistemological perspective. A
good deal more is at stake than merely the nature of the da.a to be
coliected or the form of reporting to be used.

For the purposes of this investigation we have leaned heavily on
the exposition of the naturalistic paradigm offered by Guba (1978, 1981)
and Guba and Lincoln (1981, 1982). Their description of the assumptions
undergirding the dominant paradigm agree essentially with those offered
by other authors (Douglas, 1976; Ford, 1975; Hesse, 1980; Brewer and
Collins, 1981; Reason and Rowan, 1981). In their analysis, the essential
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differences between the axiomi of the conventional and naturalistic
paradigms are five in number:

1.

T ture of reality:

Conventiona' version: There is a single, tangible reality
Tragmeatable into independent variables and processes, any of
which can be studied independently of the others; inquiry can
converge onto this reality until, finally, it can be predicted
and controlled.

Naturalistic version: There are multiple, intangible reali-
ties which can be studied only wholistically; prediction and
control are unlikely outcomes although some level of
understanding can be achieved.

The inquirer-object (o respondent) relationship:

Conventional version: The inquirer is able to maintain a
discrete distance between himself and the object of inquiry.

Naturalistic version: The inquirer and the object interact to
influence on2 another; especially is this mutual interaction
present when the object of inquiry is another human (respondent).

The nature of truth statements:

Conventional version: The aim of inquiry is to develop a
nomthetic body of knowledge; this knowledge is best ancap-
sulated in generalizations which are truth statements of
enduring value that are context-free; the stuff of which
generalizations are made is similarities among units.

Naturalistic version: The aim of inquiry is to develop an
idiographic body of knowledge; this knowledge is best encap-
sulated in a series of "working hypotheses" that describe the
individual case; differences are as inherently interesting as
(and 2t times more so than) similaritizs.

Attribution/explanation of action:

Conventional version: Every action can be evplained as the
result (effect) of a real cause that precedes the effect
temporally (or is at least simultaneous with it).

Naturalistic version: An action pmay be explainable in terms
of multiple interacting factcrs, events, and processes that
shape it and are part of it; inguirers can, at best, establish
plausible inferences abcut the patterns and webs of such
shaping in any given case.

1The presentation here is essentially that found in Guba and
Lincoln, 1982.



5. The role of values in inquiry:

Conventional version: Inquiry ic value-free and can be
guaranteed to be so by virtue of the objective methodology
which is employed.

Natu-alistic version: Inquiry 1s value bound in at least five
ways:

° through the inquirer's values, which influence such
things as the choice of a problem, the methods
employed, etc.

° through the choice of paradigm (for example,
conventional vs. naturalistic).

° through the choice of substantive theory.

° through the values that inhere in the context (the
community, the respondents, etc.).

° through conflicts or reinforcements among any of the
above (dissonant or resonant values). (The argument
of this Methods section so far may be understood to
be dealing with this question: the need to select
any inquiry paradigm whose assumptions are resonant
with the ontological assumptions involved.)

It is beyond the scope of this report to justify these axioms as
more valid for guiding 20th Century inquiry than those of the conventional
paradigm; the interested reader is referred particularly to Guba and
Lincoln (1982). What is of import here is that the naturalistic axioms
are at once more consistent (resonant) with the Schwartz and 0gilvy
seven parameters as well as better supported by them than the conven-
tional axioms. So for example:

On reality: the naturalistic paradigm is supported by the ideas of
complexity (systems and organisms cannot be separated from their environ-
ments because their meaning and their very existence depends on their
interactions with other systems and organisms; as systems and organisms
become more complex, they develop unique properties--the whole is more
than the sum of the parts; systems and organisms cannot be decomposed--
fragmented--into individual elements--parts--because their unique systemic
and organic properties transcend the elements--parts); of heterarchy

(the order we experience is a function of the activity of ordering
performed by the mind; all apparently "real" orders are also determined

by a mental ordering activity); of holography (information is distributed
throughout the system rather than being concentrated at specific points;
at each point information about the whole is contained in the part;
everything is interconnected}; of mutual causality (the universe in an
interconnected network, an indivisible wrole); and of perspective (where
and how cne looks at systems and organisms affects what will be seen;

the knower's perspective is crucial in determining what is known; any
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one focus of observation provides only one perspective, so that no
discipline gives a complete picture and all knowledge is at best partial;
one form of knowledge or method cannot be reduced into another).

On inquirer-object (respondent) relationship: the naturalistic
paradigm 1s supported by the ideas of indeterminacy (there is a reciprocal
relationship between the knower and the known; the nature of the observa-
tion process affects the results, so that measurements are determined by
the relationsh.p between the observer and the observed); and of perspective
(where and how one looks at systems and organisms affects what will be
seen; the knower's perspective is crucial in determining what is known;
knowledge is protected not by abstracting from all perspective--the
claim for objectivity--but by balancing multiple perspectives to constrain
bias--the claim for fairness).

On the nature of truth statements: the naturalistic paradigm is
supported by the ideas of complexity (hoiism is vindicated over atomism
and diversity over uniformity); of heterarchy (different individuals
tend to experience the same crder because all rational creatures order
experience using the same intrinsic categories--a shared paradigm); of
holography (what is detected in any part must characterize the whole),
of indeterminacy (in complex systems and organisms, future possidilities
can be known but precise outcmes cannot be predicted, that is, predict-
ability is replaced by probability); by mutual causality (to completely
unders’and a system or organism requires knowing its history, which
cannot be completely known from its present condition; mutual causaiity
in complex systems and organisms tends to produce unpredictable results);
and of morphogenesis (change is not only continuous and quantitative but
discontinuous and qualitative).

On attribution/explanation of action: the naturalistic paradigm is
supported by the ideas of heterarchy (structures of systems and organisms
operate heterarchically, creating a net of mutual constraints and influences);
of holography (everything is interconnected); of indeterminacy (not
everything is possible but among the possibilities choices do affect
outcomes); of mutual causality (there is a complex of mutually interacting
“causes" leading to a particular outcome; the universe is an interconnected
network, an indivisible whole); and of morphogenesis (new and complex
systems and organisms arise out of old through a complex process that
amplifies deviation through reciprocal causality--positive feedback and
feedforward--and through interactions with the surrounding environment;
fluctuations in a systam or organism interact, affecting each other and
mutually causing wholly new systems and organisms to arise; more highly
ordered systems and organisms are produced from less highly ordered,
simple systems and organisms so that order can arise even from disorder;
componﬁnts constrain but do not determine emergent foym in morphogenetic
change).

On the role of valuas in inquiry: the naturalistic paradigm is
supported by the ideas of perspective (where and how one looks at systems
and organisms affects what will be seen; the knower's perspective is
crucial in determining what is known; what we believe about systems and
organisms determines much of what we see--beiieving is seeing; knowledge
is protected not by abstracting from all perspectives--the claim of
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objectivity--but by balancing multiple perspectives to constrain bias--

the claim of fairness; publicly shared reality is not unchanging, i.e.,
objective--what is taken to be reality shifts as shared paradigms shift;
the concept of paradigm shift--itself a kind of pespectival reorientation--
opens the possibility of an almost limitless proliferation of research
programs based on widely different assumptions).

The present study may be conceived as ¢ .e of those "new" research
programs based on different assumptions. By now it should be clear that
the selecticn of the new inquiry paradigm as the basis for this research
is neither random nor whimsical; nor has the paradigm been selected
simply because a case study (or quaiitative) approach might provide a
useful complement to those approaches that have been or may be carried
out in more conventional ways. THE PARADIGM OF NATURALISTIC INQUIRY HAS
BEEN SELECTED BECAUSE IT REP SENTS THE BEST FIT, PROVIDES THE GREATEST
RESONANSE, IS MOST CONGENIAI O EMERGENT, VANGUARD WAYS OF VIEWING THE
WORLD THAT HAVE BEGUN TO CH: (ACTERIZE VIRTUALLY EVERY MAJOR BASIC AND
APPLTED DISCIPLINE EXTANT.

Implications for the Noing of Inquiry

Advocates of naturalistic inquiry of course cannot do research
armed only with a different set of undergirding assumptions or basic
beliefs. But this set of axioms does have enormous implications for how
research is actually carried cut. In this section we propose to indicaie
soime of the more important implications of this paracdigm for actual
research operations. The importance of these modes will be more fully
appreciated as this study is described in greater detail in subsequent
sections of this technical report.

We shall discuss thirteen characteristics of operational naturalistic
inquiry. These characteristics can be justified in two ways: (1) by
their logical dependence on the axioms the undergird the system, and (2)
by Lheir coherence one with another. These thirteen characteristics in
fact display a synergism such that, once one is selected, the others
more or less fall into line. Some attempt will be made in the para-
giraphs that follows to demonstrate these claims.

With respect to the axioms:

Characteristic 1: Natural Setting. N (the Naturalist) elects to
carry out research in the natural setting or context of the entity which
he proposes to study because: his ontology suggests that realities are
multiple wholes which cannot be understood in isolation from their
contexts nor can they be fragmented for separate study of parts (the
whole is more than the sum of the parts); because he believes that the
very act of observation will influence what is seen, and he prefers his
own interaction to take place with the entity-in-context for fullest
understanding; because he beliaves that context is crucial in deciding
whether or not a finding may have meaning in some other context for
fullest understanding; because he believes the context is crucial in
deciding whether or not a finding may have meaning in some other context
as well; because he believes 1n complex mutual shaping rather than
linear causation and therefore feels he must see the pheonomenon in its




full-scale influential (force) fic.d; and because contextual value
structures are at leas. partly determinative of what will be found.

Characteristic 2: FEmerce.t Design. N elects to allow the research
design to emerge (flow, cascade, unfolc) rather than to construct it
a priori because it is inconceivable that ne could know enough ahead of
time about the many multipie realities to devise the design adequately;
because he knows that what will emerge is a function of his interaction
with the phenomenon which is largely unpredictable in advance; because
he cannot know suffici 211 the patterns of mutual shaping that
are likely to exist; ar. .ecause the various value systems involved
(including his own) interact in unpredictable ways to influence the
outcome.

Characteristic 3: Human Inctrument. N elects to use himself and
other humans as the primary data-gathering instruments (as opposed to
paper and pencil or brass instruments) because it would be virtually
impossible to build a non-human instrument with sufficient adaptability
to encompass the variety of realities to be encountered; because he
understands that all instruments interact with respondents and objects
but that only the human instrument is capable of grasping and evaluating
the meaning of that differential interaction; because the intrusion of
instruments intervenes in the mutual shaping of other elements and that
shaping can be appre .ted and evaluated only by a human; =ri because
all instruments are value-based and interact with loccal values but only
the human is in a position to i?en»ify and take into account (to some
extent) those resulting biases.

Characteristic 4: Qualitative Methods. N elects qualitative
methods over quantitative because they are more adaptable to dealing
with multiple (and less aggregatable) realities; because such methods
expose more directly the nature of the tranzaction between investigator
and respondent (o» object) and hence make easier an assessment of the
extent to which the phenomenon is described (or biased by) the iavesti-
gator's own posture; and because qualitative methods are more sencitive
to and adaptable to the many mutually-shaping influences and value
patterns that may be encountered.

Characteristic 5: Utilization of Tacit Knowledge. N argues for
the legitimation of tacit (intuitive, felt) kncwledge in addition tc
propositional knowledge (knowledge expressible in language form) because
often the nuances of the multiple realities can be appreciated only in
this way; because much of the interaction between investigator and
respondent or object occuirs at this level; and because tacit knowledge
mirrors more fairly and accurately the value patterns of the investigator
himself.

Lhofscadter (1979) points out that adaptability and perfectability stand
in close trade-off to one another--the more perfort an instrument is,
the less adaptable. The human, far from perfect, n virtually infinitely
adaptable.
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Characteristic 6: Grounded Theory. N prefers to have his guiding
substantive theory emerge from (be grounded in) the data because no
a priori theory could possibly encompass the multiple realities that are
|1Eeiy to be encountered; because believing is seeing and ﬁ.wishis to
enter his transactions with respondents as neutrally as possible”;
because a priori theory is likely to be built on a priori generalizations
which, while they may make nomothetic sense, may provide a poor idio-
graphic fit to the situation encountered; because the mutual shapings
found in a particular context may be explicable only in terms of the
contextual elements found there; and because grounded theory is most
likely to be responsive to contextual values ?and not merely to investi-
gator values).

Characteristic 7: Inductive Data Analysis. N prefers inductive
(to deductive) data analysis because that process is more likely to
identi€y the multiple realitites to be found in those data; because such
analysis is more likely to make the investigator-respondent (or object)
interaction explicit, recognizeable, and accountable; because this
process is more likely to describe the setting fully and make decisions
about transferability to other settings easier; because inductive data
analysis is more likely to identify the mutually shaping influences that
interact; and because values can be an explicit part of the analytic

structure.

Characteristic 8: Purposive Sampling. N is likely to eschew
random or representative sampling in favor of purposive or theoretical
sampling because he thereby increases the scope or range of data exposed
and increases the likelihood that the full range of multiple realitites
will be uncovered; and because purposive sampling can be pursued in ways
that will maximize the investigator's ability to devise grounded theory
that takes adequate account of local conditions (for possible transfer-
ability), local mutual shapings, and local values.

Characteristic 9: Problem-determined Boundaries. N is more likely
to set boundaries to his inquiry on the basis of the emergent problems
(rather than on the basis of a priori or theoretical specification)
because tnat permits the mu]tipie realities to define the problem (rather
than preconceptions); because problem setting can be more closely mediated
by the investigator-problem interaction; because boundaries cannot be
satisfactorily set without intimate contextual knowledge including
knowledge about the mutually shaping factors involved; and because
problems sawe no meaning in any event in abstraction from the local (and
investigator) value systems.

Characteristic 10: Idiographic Interpretation. N is inclined to
interpret his data (including drawing conciusions) idiographically (in
terms of the particulars of the caseg rat.er than nomothetically (in
terms of law-like generalizations) uccause different interpretations are
likely to be meaningful for different realities; and because inter-
pretations depend so heavily for their validity on local particulars

1That is, in open-minded but no: empty-headed fashion.
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including the particular investigator-respondent {or object) interaction,
the contextual factors involved, the local mutually-shaping factors
influencing one another, ard the local (as well as investigator) values.

Characteristic 11: Tentative Application. N is likely to be
tentative (hesitant) about making broad application of his findings
because realities are multiple and different; because the findings are
to some extent dependent upon the particular interaction between investi-
gator and respondents (or object) which may not be duplicated eisewhere;
because the extent to which the findings may be applicable elsewhere
depends on the empirical similarity of sending and receiving contexts;
because the particular "mix" of mutually-shaping influences may vary
markedly from setting to setting; and because value systems, especially
contextual values, may be sharply at variance.

Characteristic 12: Case Study Reporting Mode. N is likely to
prefer the case study reporting mode (over the scientific or technical
report) because it is more adapted to a description of the multiple
realities found at any given site; because it is adaptable to demon-
strating the investigator's interaction with the site and consequent
biases that may result (reflexive reporting); because it provides the
basis for both individual "naturalistic generalizations" (Stake, 1980)
and transferability to other sites (thick description); because it can
picture the value pesitions of investigator, substantive theory, metho-
dological paradigm, and local contextual values.

Characteristic 13: Special Criteria for Trustwortniness. N is
iikely to find the co.\ventional trustworthiness criteria (internal and
external validity, reiiability, and objectivity) appropriate in principle
but inconsistent with the axioms and procedures of naturalistic inquiry;
hence he is likely to define new (but analogous) criteria and devise
operational procedures for applying them. More will be said of these
criteria and methods in a later section; here it is simply worth noting
that *he conventional criterion of internal validity fails N because it
implies an isomorphism between research outcome and a single, tangible
reality onto which inquiry can cenverge; that the criterion of external
validity fails because it is inconsistent with the basic axiom concerning
generalizability; that the criterion of reliability fails because it
requires absolute stability and replicability, neither of which is
appropriate for a paradigm based on emergent design; and that the
criterion of objectivity fails because the paradigm openly admits investi-
gator-respondent (or object) interaction and the role of values. The
case will later be made that there exist subscitute criteria (credibility,
transferability, dependability, and confirmability), and corresponding
empirical procedures, that adequately (if not absolutely) affirm the
trustworthiness of naturalistic approaches.

With respect to synergism among the characteristics:

A second basis for claiming that the above list of thirteen charac-
teristics is justifiable for naturalistic inquiry is the fact that they
display a remarkable coherence and inter-dependence. A simple illustraticn
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will suffice to make the point that each is a raison d'etre for the

others, and the exclusion of any one of them would seriously damage the
others:

In doing research from a raturalistic perspective, N is forced i..co
the natural setting because he cannot specify, without an a priori
theory or hypotheses, what is important to control or even to study.
Until he has spent some time in the setting he cannot specify his problem
even in a rudimentary form, or bound it. He could not design a contrived
study because he would not know what to contrive or control. If theory
is to oe grounded in data, those data must first be located and analyzed
inductively. Since N cannot specify the precise form of the data to be
sought, he must fall back on an open-ended, adaptive instrument: the
human being, who, like the “"smart bomb," can identify and hone in on
(purposefully sample) the target without having been precisely pre-pro-
grammed to strike it. Humans find certain data collection means more
congenial than others; they tend toward the use of qualitative methods
that “extend" human senses: seing, hearing, and tacit "sixth sensing"
that lead one to observation, interview, documentary analysis, and the
like. These methods result in insights and information about the sending
context so that the extent of transferability and applicability in some
other receiving context may be judged. No aggregations, no generali-
zations, no cause-effect statements can emerge but only idiographic
interpretations; hence, there is an air of tentativeness surrounding any
proposed application. Finally, the case-study mode lends itself well to
the full description that will be required to encompass all of these
facets and make possible understanding on the part of a reader (building
on his own tacit knowledge and making "naturalistic generalizations”
possible). Judgments about the trustworthiness of such a process cannot
be made with conventional criteria; criteria devised especially for and
demonstrably appropriate to naturalistic inquiry are required.

The present study was carried out with all of these implications in
mind. The remainder of this report assumes that the reader is familiar
with their meaning. The reported research should be judged on the basis
of its conformity to these principles and its satisfaction of appropriate
traustworthiness criteria. The reader is not required to agree with the
naturalistic paradigm but only to understand its implications. Responsive
(and responsible) criticism can take only one of two forms:

* to assert that the work was carried out in ways inconsistent
with the naturalistic axioms and their implications; or

* to assert that the axioms themselves are invalid on some
grounds.

Criticisms of the first kind are empirical in nature and require support
by reference to the research operations and findings. Criticisms of the
second kind are metaphysical and probably have no place except in epis-
temological discussions. Or, to return to where we began, with Julienne
Ford, criticisms of the first kind are directed toward issues of T
(logical truth) and s (empirical truth) while criticisms of the sgcond
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kind are directed toward T,. And as Ford has so eloquently 2igued,
basic beliefs cannot be de&\onstrated T,; they can only be accepted or
rejected. But of course, they cannot E!e demonstrated Fa]se1 either!
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PART III: PROCEDURES

This Part outlines the operational procedures used in carrying ovut
the field study portion of the research. A number of matters are covered,
inc.uding: design update, site selection, arrangemencs for the three
visits made to each site, data analysis, drafting the case study, internal
and field site reviews of the draft, and steps taken to assure trustworth-
iness o, tne data. A final section outiines a number of methodological
problems that arose because of the application of the naturalistic
paradigm, and makes suggestion. on how to handle them in future research.

The Design Lpdate

In response to the request of the WIE project officer, the research
staff pcepared an updated version of the research plan (submitted July
2, 1981) that would take account of two developments that had occurred
since submission of the original proposal: (1) nf ' concepts and informa-
tion that had emerged as a result of dealing with the clarification
questiu.s raised by NIE, and (2) advances in thinking on the part of
project staff regarding the means of application of the naturalistic
paradigm.

In this so-called Rev..ed Plan, the purpose of the study was described
as being two-fold: "To increase our knowiedge of how special education
services are delivered through a variety of inter-agency mechanisms, and
to draw together findings on rural district imnlementation of P.L.
94-142 from a variety of other completed and ongoing studies." The
first purpose was to be addressed through the field studies and the
second through the resea.:h synthesis activities. So far as the field
studies portion was concerned, tie Revised Plan suggested that it would
be bounded by three elements: the paramcters of the problem under
study, the initial stipulations of the sponsor of the study (i.e., NIE),
and "the emergent design or recycling process common to all naturalistic
inquiry."

The parameters of the problem were discussed along five a‘mensions:
special education prior to P.L. 94-142; rural education (includ.ng
especially geography and financing); rural special education; inier-agency
collaboratives; and the change/innovation process. Initial sponsor
stipulations were taken to be those included in the RFP as well as
others generated in conversations between the research staff and the NIE
preject officer. The question: of interest resulting from all of the
preceding are essentially those outlined in Table 1 of Part I. Changes
arising hecause of the emergent design could of course not be stipulated
in agvance {although they will become clear in the remainder of this
Part).

The Revised Plan contained, in addition to the above, detailed
discussion of site selection requirements and criteria, the methodological
stance of the research (essentially as reviewed in Part II of this
report), and the processes to be utilized for the research synthesis and
policy implications elements (which are not germane to this technical
report). A final section dealt with management issues.
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Before settling on the features of the research outlined in the
Revised Plan, the staff determinfd to submit it for the consideration of
the National Advisory Committee.® Sections of the Plan were sent to
committee members in late July, 1981, in preparation for the meeting
held in Lawrence on August 20-21, 1981. Members were asked to critique
the Revised Plan as well as to prepare position statements in relation
to one or more of several topicai sessions to which they were assigned.
For example, the National Rura' Project (NRP) addressed Perspectives on
Rural Special Education, Collaborative Arrangements, and P.L. 94-142 in
Rural States; and the Stanford Researcn Institute (SRI) addressed
Perspectives on Rural P.L. 94-142, Organizational Change and Innovation,
and P.L. 94-142 in Rural Cooperatives.

The two day discussion resulted in a good deal of clarification of
concepts both on the part of NAC members and the project staff, but
focused almost entireiy, when it came to suggestions for operational
st=ps, on the site selection process. Indeed, the single follow-up task
resulting from the meeting was concerned entirely with identification of
criteria for site selection; this task will be reviewed in the section
on "Site Selection" that follows. E<centially, thun, the research
design as outlined in the Revised Plan was affirmed and ratified as the
initial point of departure for the field study work.

Site Selection

Five sites were finally included in the study. While the original
RFP called only for five sites, the Revised Plan amended that number to
eight--a sizeable overestimate of what would be possible, as it turned
out. Numbers were again reduced through negotiations with the NIE
project officer (and through him, with the NIE fiscal officer) as it
became apparent that eight sites were beyond the resources of the project;
first to seven, then to six, and finally back to the original five
sites.

1The members of the National Adviscry Council were: Or. Doris Helge,
Murray State University, Director of the National Rural Project; Dr.
Clifford Howe, Chairman, Division of Special Education, the University

of Iowa; Dr. James Jess, Superintendent, Cal Community Schools, Latimer,
Iowa; Mr. Lloyd Lockwood, Director, Central Kansas Educational Coopera-
tive, Salira, Kansas; Dr. Cecil Miskel, then in the Department of Educa-
tional Policy and Administration, University of Kansas, and currently
Dean, School of Education, University of Utah; Dr. Judy Schrag, Assistant
Superintendent, Special Services, Office of State Superintendent of
Public Instruction, Washington; Dr. Marian Stearns, SRI I, 2rnational,
Menlo Park, California; Dr. Anne R. Wright, SRI International, Menlo
Park, California; Dr. Noble Gividen, Director, Southeast Arkansas
Educational Cooperative, Monticello, Arkansas; Dr. Yvonna S. Lincoln,
Department of Educational Policy and Administration, University of Kansas.
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The question of site selection was, as it turned out, the most
troublesome of the methodological questions faced by the research staff.
Case research is often attacked ¢. the grounds that it results cannot be
generalized precisely because a small number of sites can hardly be
claimed to be representative of anything. The project staff had to
overcome this bias, from its wellwishers (including themselves) as well
as from its critics, in order to maintain the integrity of the natural-
istic paradigm that had been adopted. That paradigm not only takes a
disinterested posture with respect to representativeness but makes a
strong statement against generalization (in the usual sense). The
sampling was to be purposeful, not statistical. The major issue thus
became to determine carefully just what the purpose of sampling was to
be.

Michael Quinn Patton, in his discussion of purposive (or theoretical)
sampling (Qualitative Evaluation Methods, Sage, 1980, p. 105 ff.) suggests
that there are at Jeast six types of such sampling: sampling extreme
or deviant cases, when the purpose is to obtain information about unusual
cases that may be particularly troublesome or enlightening; sampling
typical cases, when the purpose is to avoid rejection of information on
the grounds that it is known to arise from special or deviant cases;
maximum variation sampling, when the purpose is to document unique
variations that have emerged in adapting to different conditions;
sampling critical cases, when the purpose is to rermit maximum appli-
cation of information to other cases because, if it's true of critical
cases, it is also likely to be true of all other cases; sampling politi-
cally important or sensitive cases, when the purpose is to attract
attention to the study; and convenience sampling, when the purpose is to
save time, money, or effort.

I eemed apparent to the staff that bcth maximum variation sampl-
ing and cvitical case sampling might appropriately serve the objectives
of the study as proposed. 'n order to manage critical case sampling,
however, criticai cases have to be identified, and the bases for labeling
them "critical" must be przcisely determined. Neither of these conditions
could be met given the present state of knowledge. For maximum variation
saapling, on the other hand, the only information required is the status
of sampling units with respect to variable factors of interest. Given
these considerations, the staff fixed upon maximum variation sampling as
the preferred mode, and turned its attention to the identification of
the factors to be taken into account.

Before turning to a -~onsideration of these factors, however, it is
important to note that if maximum variation is to be achieved, it is
important to select sites serially, that is, not to select later sites
until earlier ones have not only been identified by at least preliminarily
explored. When site 1's characteristics are well kncwn, for example,
site 2 can be selected to pose as great a contrast to 1 as possible, and
so on. Time precluded the selection of eight sites (as originally
intended) in full serial order, that is, one at a time, but it wds
decided to select one site; then, when it had been explored, to select
sites 2 and 3, then sites 4 and 5 culminating with sites 6, 7, and 8 at
the end. As noted, only five <ites were finally included, but they were
selected serially in the order 1:2-3:4-5,
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Selection Factors. The staff began on this task in a twofold
manner: by searching relevant literature, and by involving a group of
knowledgeable consultants. Of special utility among items in the litera-
ture were H. S. Davis's Educational Service Centers in the U.S.A. (New
Haven, Connecticut: Lonnecticut State Department of Education, 1976);
the four volume report published by Stephens Associates (1979) which

included: Education Service Agencies: Status and Trends, The Establish-
ment and Abolition of a Statewide §¥stem of Education Service Agencies:
The Kentucky Experience, Factors Influencing Local Education Agenc
Participation in the Programs and Services of Education Service Agencies
in_the State of lexas, and Maior Policy Issues Surrounding the Education
Service Agenc§ Movement and a Proposed Research and Development Agenda;
the study conducted by the National Association of State Directors of
Special Education, State Profiles in Special Education (Washington,

D.C.: The Associatfon, 1977); the study conducted by SRI International,
Local Implementation of P.L. 94-142: First Year Report of a Longitudinal
Study (Menlo Park, CA: SRI International, 1980); and the report by

Doris Helge, “Problems in Implementing Comprehensive Education Programming
in Rural Areas" (Exceptional Children, 47, 7, 1981). Consultants involved
by mail or telephone at this juncture included Noble Gividen, Director,
Southeast Arkansas Euucational Cooperative, Monticello, Arkansas, who

had been a senior advisor to the Staphens series of studies cited;

Thomas Schultz, NIE project officer; James Siantz, U. S. Office of

Special Education; Walter Turner, American Association of School Admini-

strators, who had conducted a study of P.L. 94-142 concerns for that
orgqanization; and Anne Wright, director of the SRI project named above.

A preliminary list of factors was drawn up based on inputs from
these sources which was presented to the Nationai Advisory Committee
(NAC) at its meeting on August 20-21, 1982. The list contained factors
such as ruralness (geography and demographics), degree of similarity
between existing state legislation and P.L. 94-142, education service
agency (ESA) structure and collaborative history, state legislation
relating to ESAs. and ESA demographics. This preliminary list formed
the basis for the iiAC's discussion but did not lead to any final conclu-
sions. Instead, a task was devised for the NAC to carry out subsequent
to the meeting to provide further data for making the selection decision.
NAC members were asked to: (1) Imagine that they were director of an
ESA and had before them the stack of already completed case studies
emanating from this study. On the basis of what factors would they
decide which to read, that is, what would they perceive as most relevant
to their interests? (2) Imagine a range of other possible consumers of
these reports, e.g., LEA superintendents, psychologists, university pro-
fessors. On what bases would these other audiences select reports to
read? These twu listings were returred to the research staff for proces-
sing.
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From these inputs, that is, literature searches, consultant advice,
NAC meeting discussions, and responses to the NAC post-meeting task,
eight global factors were identified as most salient. These may be
sorted into two groups. Group 1 deals with national or stats level
factors, and includes: the section of the country, the type of ESA
permitted or required under state law, access to the sicte, and the
nature of the state's funding pattern. The second group deals with
site-level factors, and includes: ‘"ruralness," ESA demographics, ESA
funding pattern, and access to the LEA.

Factors of access were of course determined prior to making entre'
to any particular site. These factors, at both state and local levels,
were thus used simply as screens; sites (or itates) which it was believed
would not permit access were not censidered.” With respect to the other
factors, efforts were made to secure contrasts between sites in accordance
with the purposive sampling principle of maximum variation.

No doubt the comparability of the sites could be better judged if
the reader had knowledge of their identity. Although in several cases
site directors would have preferred having their identity made public,
because they were convinced that their sites were exemplary, nevertheless
good research ethics demand that they remain anonymous.

Procedures for First Visit to Each Site

Each of the five sites was scheduled for three visits. The tirst,
designated Site Visit 1 or SV-1, was intended to provide an orientation
and overview for the site, building an initial familiarity, providing

the team an opportunity to collect documents for analysis, and paving
the way for Site Visit 2 (which usually followed SV-1 by about two
months). During SV-2 the issues that had emerged from SV-1 data and
accompanying documents were more fully explored. A draft of the case
study for that site was prepared in the time interval between SV-2 and
Site Visit 3, which did not occur until the second year or about eight
months after SV-2. SV-3 served primarily for the purpose of member-checking

the draft (see the section on trustworthiness, below, for a full expli-
cation of the member check) and for collection of whatever additional
information was needed to close gaps in the data. Site visit teams
tynically consisted of two persons, although Site #i was visited by all
research team members in crder to have a common base of experience.

In this section we shall describe the ﬁrocedures relative to SV-1;
these were substantially identical for all five sites. The procedures
for SV-2 and SV-3 will be described in subsequent sections.

Initiating contact andAgaining entre. Once a site had been tentatively
identified by apply the criteria of the preceding section and determining
the likelihood of accessibility from knowledgeable informants (which in
all cases except Site 1 included relevant personnel from the state's

1It should be noted that no state or site actually contacted refused

access.
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department of public instruction), telephone contact with made by the
Principal Investigator with the ESA Director. The nature of the study
was explained and the cocperation of the Dire:tor solicited. In several
cases the Director felt that he needad approval of his board and in
those cases such approval was sought. In the end, all five contacted
sites agreed to cooperate fully.

When such initial entre had been gained, the ESA Director was asked
to supply certain background documents which would give the research
staff some initial acquaintance with the operations of the ESA. So for
example, the state plan mandated under P.L. 94-142 was systematically
requested, as were any other documents such as program descriptions,
staff rosters, evaluation reports, public relations brochures, and the
like which the Director cared to share. Analysis of these documents
gave the staff some initial insights into the ESA's operation and made
it possible to pinpoint the personnel with whom interview contact would
likely be useful.

As soon as feasible, actual dates for the visit were arranged. The
typical first site visit occupied three days, beginning witn a protocol
conversation with the Director and ending with a debriefing session on
the afternoon of the third day to which the Director was free to invite
anyone he thought appropriate.

Sampling Respondents. Prior to the actual site visit, project
staff furnishad to the Director a list of respondents whom they wished
to interview. Key personnel such as assistant director, director of
special education, master teacher, school psychologist, budget officer,
and the like were scheduled by name (when they existed); in other cases,
role types were named and it was left to the Director to choose the
actual persons. So for example, if the ESA utilized itinerant tecachers,
the respondent list would contain a slot for such a person, but the
Director could choose the actual respondent. In general, persons repre-
senting all classes of ESA personnel (including paraprofessionals), LEA
employees who had specia! education duties, regular teachers and admini-
strators who related to handicapped youngsters, LEA superintendents,
members £ LEA and ESA boards, and parents were included in these "open"
categories. Once at the site, the research team made an effort tc
identify other persons who ought to be interviewed because of their
special characteritics, e.g., an especially advocacy-oriented parent,

a teacher who militantly opposed the idea of mainstreaming, a parent

who felt aggrieved and was threatening to sue the ESA. The intent in
sampling with the sites was the same as the intent at the site level,

that is, to maximize the information abtaiped so as to develop as broad and
deep an understanding of the ESA as possible.

Consent Forms. Project staff were acutely sensitive to their

ethical and legal responsibility to gain fully-informed consent from
respondents prior to interviewing them. Two consent forms were developed
and are appended to this report as Appendices F and G. Both forms were
developed by a member of the research staff who holds a law degree, and
were approved by the Human Subjects Committee and the University Attorney
at the University of Kansas. The first of these forms provided background
information on the project, indicated that procedures to be used to



safequard materials in project files, assured the respondent that anonymity
would be maintained (although reminding the respordent that no absolute
guarantee of anonymity could be given because iccals sufficiently familiar
with the situation might be able to make judicious guesses about the
source of certain kinds of information), and gave the respondent the

right to withdraw at any time without prejudice (ownership of respondent
data in effect remained with the respondent). Signing this form effec-
tively gave permission tc be interviewed and to have the resulting data
used without attribution. The second form, about which the respondent
could make an independent decision, permitted the staff to attribute
remarks if it chose to do so. Blocks of consent forms were sent to the
Director so that respondents could read and sign them in advance of the
site visit; in instances in which advance sign-off had not occurred,
respondents were asked to read and sign the form(s) at the time of the
actual interview.

Logistics. Carrying out a site visit is an impossibility without a
variety of logistical arrangements and supports. Travel arrangements to
the sites (air schedules, car rentals, hotel accommodations) were made
by project support staff through travel agents. Once on site, local
travel was accomplished by a combination of University cars (for one
site), personal autos (for one site), rental autos (for four sites), and
transportation provided by the host ESA (one site).

Site visits always began with a protocol conference between team
members. the ESA Director, and whomever else the ESA Director cared to
involve. F~ good many activities--virtually all document collection and
a goodly number of the interviews--were conducted at the headguarters of
the ESA, either because the interview respondents were based there
(e.g., the Director, the school psychologist, an itinerant teacher) or
because it was as convenient to have the interviewee come to that facility
as anywhere else (e.g., a parent, an ESA board member). But many of the
interviews and some document collection were carried out in member LEA
facilities--the Superintendent's office, the school building in which an
EMR resource room was located, the vocational school tu which selected
handicapped youngsters were bussed, for example.

Despite advance planning many schedule adjustments had to be made
on site. Persons scheduled for interview became i1l and so were unavail-
abie. Inclement weather slowed travel time between facilities so that
time slippage occurred. Interviews were at times unproductive and were
terminated early. And so on. Whenever possible, adjustments were
made--persons of similar characteristics substituted, times or locations
rearranged, new locations included. In other cases, the time was profit-
ably used by the team members in reviewing documents that had been
acquired or "cleaning up" field notes.

Whenever possible, team members ate lunch together to compare notes
and make adjustment decisions. Often during this period a person designated
as liaison to the team--typically the Director's secretary--was enlisted
to rearrange the schedule and/or to contact new respondents. These
1iaison persons proved to be invaluable assets, and indeed, the teams
could not have functioned in tte field without ~hem. It was to these
people that the members also turned for routine assistance such as
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getting copies of documents that could not he moved, dealing with the
airlines to reschedule flights, and the iike. ’

Team members prepared a "kit" of materials to take with them into

the field. Included in the kit were informational items such as local
personnel rosters and maps, and, when available, basic demographic data
for the ESA and its member systems. Data collection and manipulation
‘materials--notepads for use in interviews, 3X5 cards onto which interview
notes and informational items from documents could be abstracted as time
to do so became available, pens and pencils, were included. basics such
as staplers (and staple pullers) and transparent tape were ot cverlooked.
Finally, the kit contained the journais for each team member in which
entries were made daily.

The importance of adequate advance logistical arrangements cannot
be overemphasized, nor can the need for adaptability. Murphy's law
holds no less for sites than for anything else. It is well to be prepared.

Interviewing.l Interviewing was the basic mode of data collection
for the research. During SV-1 team members' skills as interviewers were
tested as at no othur time, for this site visit was orientational and
hence the interviewing was most unstructured and open-ended. The utility
of the human-as- instrument could not have been more clearly demonstrated.

While it is an gversimnlication, interviews may be viewed as basically
of two kinds: those in whicn the interviewer knows what it is he or she
doesn't know and so can form specific questions to find it out; and
those in which the interviewer does not know what he or she doesn't
know, and hence cannot be specific in the questioning process. In the
latter case it is important to uncover informants who not only have the
answers to questions but also know what questions are important to ask.
The interviewer must take the posture of learner; he or she says, in
effect, "Tell me what questions I ought to ask, and then answer them for
me.” It was the latter situation that the team members found themselves
in during Site Visit 1; during later site visits, it should be noted,
the former situation was more closely approximated, and questions could
become much more specific.

Accordingly, the protocol for SV-1 interviews was very open-ended.
During this site visit it was more important to identify useful informants
than to know specifically what to ask them. The interview proceeded
through a number of phases, somewhat as follows:

1. Introduction and warmup. During this phase the interviewer
would remind the respondent of the purpose of the study, and, if consent
forms had not already been read and signed, would walk the respondent
through this step. Then, both to get the respondent accustomed to
speaking freely, as well as to "warm up" his or her mind with respect to
the substance to be discussed, some personal "grand tour" questions were
asked. Examples are, "How did you come to be a " Or,
"What's a typical day like for you around here?"

1See Appendix B for a table of interviewees.
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2. Delineation of roles and responsibilities. Since it was
important to understand the particular perspective of the informant, the
next series of questions dealt with a description of the informant's
role in the organization and the responsibilities he or she bore. It
was also important to acquire some sense of the informant's career
aspirations. Typical questions were: “Just what dc you do here?"
"What's the nature of your job?" "“What are you responsible for?"

“Where are you going from here?"

3. Delineation of elationships. At this point it usually became
possible to delve into the respondent’s relationships with other persons
in and out of the ESA. A description of such relationships begins to
give a sense of how the organization operates, what it channels cf
communication are, and how accountability works. Example questions are:
"Who do you answer to?" "“For whom are you rasponsible?" "What expecta-
tions are held for you, and by whom?" "How do you communicate with
these others?" “How are disputes or conflicts settled?"

4, Delineation of issues. By this time in the interview the
informant was typically quite involved and ready to deal with more sub-
stantive issues. (Respondents not involved at this point were further
stimulated with additional gen2ral questions as above, or, in a very few
cases, the interview was terminated.) The point of this phase of the
interview was tc have the respondent identify as many issues (however he
or she personally felt about them) as possible. Some sample questions:
“What do you think are the big problems that keep the (ESA) from doing
as well as it might?" “What are some of the things that get in your way
personally?" “What are some of the factors that make it hard for you to
do your job?" "Easy for you to do your job?"

5. Dealing with issues. When the respondent had volunteered as
many issues as he or she could think of, the interviewer moved on to
explore each issue in detail. If, for example, the respondent had
mentioned a lack of adequate diagnostic services, the interviewer might
say, "Among the things you mentioned as troublesome is the lack of
adequate diagnostic services. How do you get around that problem? What
do you do about it? What ought to be done about it?"

Certain issueslhad previously been identified by the research team
from prior studies,” or, in the case of later site visits, from the
earlier ones. When all the interviewee-identified issues had been
explored, the interviewer, to whatever extent time permitted, introduced
those a priori issues (assuming they were not already inciuded among
those voiunteered by the resrondent) and sought an opinion. Questions
relating to weather, travei time and distance, sociaiization of ESA staff
into the normal routines of the LEAs served, and the like were included.
After a few interviews had been conducted, issues identified by earlier
respondents but not raised by the respondent being intervieved were also
introduced for comment and reaction. In this way the interviews became

1Tnis use of issues from the literature is one example of the ways in
which the research synthesis materials developed by the staff were
used symbiotically with the field studies.
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more focussed over time, and the insights of one respondent could be
checked by others. Confidence in the data could thus be built up as the
site visit progressed.

Most interviews were scheduled for a one hour period. Some inter-
views were terminated in less than that time because they proved to be
unproductive. In some instances, interviews were scheduled for only 30
or 45 minutes to fit the requirements of the respondent. Interviews
with more "elite"® respondents, for example, the ESA Director, were
often scheduled more open-endedly, since the interviewer needed to have
whatever time was necessary to pursue all issues that emerged. In
several instances interviews proved to be so productive that the inter-
viewer elected to go on with them (to whatever extent the respondent
permitted) until the information forthcoming had been exhausted, even if
subsequent interviews had to be rescheduled as a result.

At the end of each interview, the interviewer attempted to summarize
and "feed back" to the respondent the main points that had been made.
This summary served multiple purposes: as an initial "member check"

(see telow) on what had been said, as a stimulus to the respondent to
recall other items of useful information, and as a means of "getting the
respondent on record" about what had been said.

The staff early on made the decision not to tape-record interviews.
While there are many advantages to such recording, for example, an
unimpeachable data source, completeness, opportunity to review as often
as needed to be certain that all essential information had been ahstracted,
opportunity for subsequent review for non-verbal clues such as significant
pauses, raised voice, and the like, it was felt that these advantages
were more than offset by the disadvantage of respondent distrust. While
the teams were to be on site on three occasions over a one-year period,
and so could expect to build up some relationships of trust, a total of
nine days is hardly sufficient to support the claim of sufficient engage-
ment and persistent observation needed to develop these relationships to
an optimum level. It was more important, it was felt, to keep the
interviews informal and relaxed, even at the expense of some infor-
mation, than to record everything under circumstances that would reinforce
the respondent in an attitude of suspicion and anxiety.

Accordingly, the interviewers relied entirely upon what hand written
nctes they could take during the interview itself. Ubviously not every
jtem could be recorded, and hence the possiblity of some selective bias
exists. However, the interviewers attempted to record all key ideas,
even if only in shorthand form. These notes could be fleshed out follow-
ing the interview so that they could be readily understood later. The
taking of hand written notes, it should be appreciated, offers some
advantages that the tape recording does not, as for example: making it
possible to record questions, insights, or comments not directly stated

1The term "elite" is used in the sense of Dexter (Elite and Specialized
Interviewing. Evanston, I1: Northwestern University Press, 1970) to
denote respondents with specialized knowledge.

29

36




by the respondent but which were stimulated in the interviewer's mind by
the interaction; to record non-verbal cues that the interviewer happened
to note, especially those that were at variance with what was being
publicly stated; to refer back to information given earlier for clari-
fication or redirection, as called for by the flow of the interview; and
to facilitate summarizing for the terminal member-check. The decision
t~ use hand written notes rather than tape recordings is thus by no
means a one-sided trade-off.

Document collection. As has already been noted, numbers of key
documents were collected by mail prior to SV-1; these were typically
perused sufficiently well in advance of the visit to "furnish the site
visitors' minds" about the setting they were about to study. But in
addition, many other documents were collected on site. Typically, the
Director of the ESA would have available other relevant materials that
he could not send by mail but which he was amendable to having copied
and being carried off. Other documents would be mentioned by interview
respondents as important sources, and in such cases, they were asked for
copies. In some cases these documents could remain in the possession of
the staff; in other cases the staff was authorized to copy them at their
University offices and retu  them by mail. Some documents could be
consulted, and notes made ar t their contents, but the reports themsel ves
could be neither removed nor copied. In general, the staff attempted to
err on the side of commission rather than omission; it was better to
collect materials which subsequentiy turned out to be irrelevant or
unimportant than to make ill-informed decisions on site about iiaportance
that later were regretted. As a result, the staff sometimes felt 1ike
"pack-rats," carrying away anything and everything which they could in
good conscience remove.

Journal entries. In accordance with certain suggestions by Lincoln
(19817, the staff resolved to develop “raflexive journals" with entries
of five types made in five different (and separate) sections of the
journal:

1. A log of developing perceptions. This log began with a state-
ment prepared by each site visitor prior to visiting the site for the
first time in which the staff membcr recorded his or her expectations
about what would be found at that site. This statement was intended as
a partial check on the observer's own biases; if, after visiting the
site, he or she produced a report that contained only (or little more
than) corroborations of those expectations, one would be justified in
presuming that he or she was not very open to actual site data. The
staff members were expected to aud entries about their changing insights
and affect over time, as their familiarity with the site grew; the Tog
would, presumably, provide a recorud of the site visitor's growth in the
setting. In practice, this journal turned out not to be very useful,
mostly because the actual contact with a particular site was sporadic
rather than sustained, and because staff members could not sort out
impressions, insights, and affects gained from one site from those
gained at another site. While such a journal might in principle be
useful for sites at which an observer remained for sustained periods, it
was found not to be particularly useful in this case.
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2. A log of day-tc-day procedures. This log was entered on a

daily basis by each site visitor to record the day's activities, more or
less in diary form. It provided both a legal trail of contacts made
(should that ever become an issue) as well as a portion of the cudit
trail that might be examined by a post-study auditor (see below for a
description for the audit functiong?

3. A methodological log. In this log were recorded all methodo-
logical decisions and decision points which influenced the final design
of the study. Since the design was emergent, decisions would be made
from time to time that would redirect or refocus the study. In order to
keep track of these decisions, both for the guidance of the staff and
the use of a subsequent auditor, this journal was kept by the Principal
Investigator; at the time of writing of this technical report (which
also depends heavily on it), it occupied some three loose-leaf binders
of materials. Some sense of the scope of entries can be had by noting
just two extreme examples: a record of a telephone call with an infor-
mant that added several possible factors to be considered in the site
sampling plan, and a copy of the Revised Research Plan submitted to NIE
which formulated the staff's design ideas some Six months into the
project.

4. A log of day-to-day introspections. This log was intended to
represent some dimensions of the persons-as-instruments who were actually
engaged in doing the research. If it is important to know about the
nature and properties of paper-and-pencil or brass instrumentation in
conventional research, so is it important to know about the properties
of human instruments in naturalistic research. In this log, staff
members recorded, in diary form, their own thoughts and feelings about
the research, the site, the people, or any other factor that appeared to
be influencing them. The intent was to parallel (roughly) the kind of
introspective reflection found in such self-reports as Wax (1971) or
Reinharz (1¢78). This log, like the log of developing perceptions (# 1
above) turned out not to be useful for roughly the same reasons.

5. A log of developing insights and hypotheses. It was expected
that ia this log each site visitor would record the hypotheses that
began to emerge in his or her mind while actually carrying out the
mechanics of a site visit or during related data analysis activities.

It was presumed that these hypotheses could be pursued in subsequent
activities of the same site visit or in subsequent visits. This techni-
que, while reported to be quite useful to lone field researchers (Douglas,
1976; Reinharz, 1978; Wax, 1971), did not prove to be so in the present
case precisely (as it turned out) because of the frequent opportunities
for staff to exchange ideas face-to-face (see below). These team inter-
actions effectively precluded the need for this type of journal.

Other activities. While on site the research team made every
effort to remain open to the setting and its features by engaging in a
variety of other activities, often serendipitously, that happened to
present themselves. Some of these were relatively formal, as for example,
attendance at a meeting of the ESA board which might take place during
the site visit, or looking on at a teacher training session. But more
informal activities were also in included, such as engaging clerical
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personnel in conversation, eating in local restaurants and chatting with
waitresses and fellow diners, studying bulletin board displays or decora-
tive features of offices, or taking notice of physical characteristics:
the nature of the land, the kinds of crops standing in the fields, the
architecture of the towns, and the like. All of these activities, while
not yielding “data" in the usual sense of the word, helping the team to
sense the ambience of the setting and to develop its store of tacit
knowledge about it. The reader may judge from a reading of the case
studies whether this store of tacit knowledge played a major--and impor-
tant--role in the way that the cases were developed.

On-site team interactions. As much of the site visit work occurred
in formal anu informal interactions between site visit team members as
between team members and local respondents. This close interaction is a
virtual requirement of a paradigm that relies on an emergent design,
since each step of the process is dependent on the preceding steps.
when more than one researcher is involved, it is essential that they
communicate frequently in order that the design should unfold in similar
ways for all of them.

Team members made every effort to eat all three meals together as
well as to meet more formally each evening to review the day's work.
The breakfast meeting was typically devoted to recalling agreements
about how to carry on that day and easing the inevitable tensions for
one another that arise at the prospect of spending the next eight to nine
hours in intense contact with informants. The lunch period was devoted
to a quick exchange of information about the morning's work in the event
that something might have occurred that would lead to alterations in the
afternoon's schedule. The evening meal was devoted to relaxation and
mutual catharsis. It is impossible to overstress the need for such an
experience at the end of a hectic day of interviewing persons all of
whom, whether hostile or friendly, demand one's close attention.

The real work of interaction took place in the evening. Usually
the team members would spend a few moments making entries in their logs;
this work would recall the day's activities and prime their minds for
the discussion to follow. A variety of matters might be ccnsidered.
Both team members would typically have developed some new hypotheses or
insights about the situation which had to be traded, discussed, and
either scheduled for further attention or discarded. One or the other
of the team might have uncovered new, important or curious information,
which needed to be further checked (triangulated; see below). Certain
documents might have come to attention which needed to be traced and
copied. Certain equipment or installations, e.g., a computer facility
being developed for the purpose of preparing IEP "boilerplate," or a
media facility or a vocational educational iaboratory with unusual
features, might have been discovered which should be examined. And so
on. Such emergent features were built into the schedule for the next
day--a step which might require having the local liaison perscn get on
the telephone early next morning to rearrange schedules.

These interactions were especially crucial during SV-1, because it

was during this visit that the team became oriented to "what it did not
know" and focussed its efforts in those directions. In subsequent site
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visits the information to be collected was much more clearly pinpointed,
and far fewer adjustments were needed. Without this close interaction
between team members much of the value of SV~1 would not have been
realized. Fortunately the contingency had been foreseen, so that schedul-
ing arrangements allowed both for this team interaction and for the
adjustments which would inevitably need to be made subsequently. Naive
site visitors are likely to overlook the importance of such arrangements,
or assume that all needed interactions can be easily disposed of in a

few minutes stolen here or there. Such a misjudgment can be devastating
to the work of the team.

Debriefing. Each site visit was terminated with a so-called debrief-
ing session arranged with the ESA Director, who was privileged to manage
the sessicn in whatever way he construed as most productive. For example,
ne chose who would be in attendance, the time to be devoted to it, and,
to some extent, the substance to be covered. The ostensible purpose for
this debriefing was as a courtesy to local respondents who had given of
their time and energy and so deserved an opportunity to "ask some guestions
back.” It was, to all intents and purposes, a matter of protocol.

But of course both sides (as it turned out) had additional agendas
that were pursued during these sessions. From the point of view of the
site visit team, the debriefing session also served these functions: as
an opportunity for member-checking certain key hypotheses and insights
that had been developed (see below); as a source of new or additional
information (as the participants were stimulated by the discussion to
further recall, or to challenge or counter the information provided);
and.as a mechanism for anxiety reduction (locals almost always interpreted
the site visit as an evaluation despite the assurance of team members to
the contrary; evaluations inevitably breed anxiety) that would pave the
way for a more productive and cooperative Site Visit 2.

For local respondents, the debriefing session served additional
functions as well: to solicit from the team some initial feedback about
what they had seen ("its useful to us to see ourselves through the eyes
of outsiders") and what they thought most deserving of comment, whether
positive or negative (evaluations were solicited even if not intended);
and the opportunity to provide clarifications to the team lest they
depart with a "wrong impression" or an "incomplete picture."

The actual content of the debriefing sessions varied from site to
site. When only the ESA Director was present, the discussion was more
informal; when more than one person was present, the meeting had fewer
of the characteristics of a conversation and more of those of a formal
report. In all cases the debriefing began with a short presentation
from team members that covered the “highlights" of what they had seen;
thereafter the discussion moved in whatever directions the participants
desired. When the director was the sole participant, he set the agenda
entirely in terms of his own interests, but when multiple respondents
were involved, they often became engaged in voicing different opinions
so that the site team members found themselves in the role of moderators
rather than “targets.”
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There zan be no doubt that these debriefing sessions were useful on
both sides, serving multiple purposes simultaneously wnile also fulfill-
ing protocol requirements. Respondents and site team members emerged
from these meetings less as protagonists than as colleagues in a common
research effort which buth had helped to shape. While it would be
inappropriate to claim that this research project is an instance of
participative research (sometimes also called dialogic or endogenous
research; see Reason and Rowan, 1981), it is clear that the debriefing
gave local participants that opportunity to gain a better perspective on
research aims and to make a significant contribution toward shaping the
inquiry effort.

Analyzing Site Yisit 1 Data

Interview and observationa]1 data collected from sitc isics were
analyzed in essentially three steps: unitizing, individua: categorizing,
and team categorizing. The results of this analysis were used in twe
ways: as items to be considered in the writing of the case study, and
as sources for further questions to be pursued during Site Visit 2.

Unitizing. The essential purpose of the unitizing step is to
identTfy and record essential units of information. The definition of
unit is relatively straightforward: a unit is a single pie.e of informa-
tion abie to stand by itself, i.e.., interp 2table in the absence of any
additional information. Such a unit mey t~ a simple sen*tence (e.g.,
"Respondent indicates she siends about 10 hours a week traveling from
school to school,") or as mich as a paragraph (e.g.. "Respondent believes
that there are essentially . iree reasons why itinerant teachers are not
accepted as a 'memi of the family' in the schools in which they serve.
(1) because they a  :xcused from the normal routines tiat characterized
teachers' lives, st n as lunchroom or playground duty or club sponso-,
(2) because they are seen as 'experts' whose utilization by a regular
teacher implies an inability of that regular teacher to solve his own
problems (a kind of incompetence); and (3) because they carry a kind of
stigma which attaches itself to the students whom they serve.") In
either case, the material in the unit is completely self-explianatory,

but if a portion of the unit were to be removed, the remaince. would be
rendered uninterpretable, seriously compromised, or significantly altered.

The process of unitizing was carried out by each tz2am member inde-
pendently. The data source ?fie]d note or interview note), was carefully
read, a sentence at a time. The researcher would then ask himself or
herself whether the infomtation contained ir that sentence was in any
sense relevant to the broad mission of the research; if it was deemed to
be, it was entered (in sufficiently full language so that another~ person
would be able to understand it) on a 3X5 card. The general rule followed
was tc include everything that the researcher believed to be in any way
relevant; it is easy to reject irrelc,ant material later but impnssible

1Uocuments were used primarily as background and support mate i:ls;
their analysis was accomplished chiefly through an indexing rcocess
(see "Drafting the Case Study," below).
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to recupture relevant material that is not recorded. Each card was
coded in several ways:

* a designation for the interview number from which th2 item was
drawn, plus a page or paragraph designation, so that the
context of the item could be readily detemined, should that
become important;

* a designation for the type of respondent, for example, teacher,
school psychologist;

* a designation for the site (1 - 5); and
*  a designation for the number of the site visit (1, 2, or 3).

The typical yield from the field/interview notes of an individual
team member was between 200 and 300 unit cards.

Individual categorizing. The essential purpose of the categorizing
process is to bring those cards relating to the same content together
into a loose taxonomy. The process is eszentially an analytic-inductive
one, but it is rule-guided, although the rules emerge as part of the
categorization process. Of course, it is nossible to devise multiple
category systems that will equally well account for the unitized cards;
the purpose of this step is not to discover the set of categories that
definitely encompasses the units but a set that handles the unit cards
reasonably well., What is meant by "reasonably well" is, essentially,
that an auditor would subsequently agree to the reasonableness of the
category system (see below).

The process that was used is virtually identical to the "method of
constant comparisons" described by Glaser and Strauss (1968), although
the purpose is somewhat different. They describe a method for “"discover-
ing grounded theory," that is, a theory that will adequately account for
t' . data that have been collected. The compiete method of constant
comparisons therefore includes some steps leading to the sracification
of a theory; these steps were not utilized here because theory developnent
was not a purpose of the present study. However, the first steps of the
present research could not be distinguished operationally from those
proposed by Glaser and Strauss. Most par.iculacly, it should be noted,
the steps that were taken are not subject to criticisms of writers like
Ford (1975) and Hesse (1980), who objert to grounded theory because of
the well-known hazards of induction and the essential underdetermination
of theory inductively derived (there are always multiple theories that
equally well "fit the facts"; there is a serious question whether facts
ara not themselves already "theory-laden" so that the process described
by Glaser and Strauss may be tautological).

Essentially, the steps are somewhat as follows:

. Select the first card from the pile of unit cards (which are
presumably piled in more or less haphazard fashion). Read the
cird and note its centent. This first card represents the
first entry in the first, and yet to be named, category.
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2. Select the second card and read its content. Make a deter-
mination whether the second card "looks like" the first, that
is, has content essentially similar. If so, place the second
card on the first and proceed. If not, the second card repre-
sents the first entry in the second, and yet unnamed, category.

3. Continue on with successive cards. For each card decide
whether it is a "look alike" with cards already placed into a
common category or whether it represents a new category.
Proceed accordingly.

As the process continues in this fashion, new categories will
emerge rapidly at first, but the rate of discovery will begin to diminish
sharply after 50-60 cards have been processed. At this point also,
certain of the categories of "look-alikes" will have a substantial
number of cards in them, say, eight to ten. With these categories
proceed as follcws:

4. Take up cards that have been placed in a "look-alike" category.
Attempt to formulate a rule that would help in determining
whether a new card belongs in this category or not. To put it
another way, during this step attempt to translate the tacit
knowledge that has led the sorter to judge the cards as "iook-
alikes" into the propositional language of a rule for classi-
fication.

5. Continue with Step 3 above, and with Step 4 as new categories
begin to approiach critical size, until cards have been exhausted.
It will probably be the case that early efforts to formulate
rules will prove to be inadequate, and new rules will be
developed as experience with each provisional category accumulates.

6. When a provisional category system has evolved, re-read all
cards to be certain that they now fit into the categories in
which they were provisionally placed. During this reading,
however, the placement decision should be entirely determined
by the rule and not by the cards' look-alike quality. The
researcher must be able to assert, at the end, that each card
in the deck was passed through the same judgmental net and was
assigned by rule, and not merely appearance.

7. Provisionally name eaca category.

8. Revier th2 entire category system that has emerged. Examine
the categories carefully for relationships; it is possible
that certain categories might be subsumable under others; that
some categories are unwieldy and should be subdivided further;
and that some categ.ries are missing, a fact that is made
evident by the logic of the category system as a whole. (For
example, if the category system has a subset of cards dealing
with due process involvement in IEP development, it would be
immediately evident if some class of persons who ought to be
involved, parents, say, were n.ver mentioned by respondents. )
Also examina the categories for completeness; it is probably
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the case that the scope of information for some categories is
much more complate than for others. Missing, incomplete, or
otherwise unsatisfactory categcries may be immediately earmarked
for follow-up during Site Visit <.

The number of categories that emerged for a given site was typically
on the order of 40 to 50; the following examples are indicative of the
kinds of categories that might have been found at some particular site:

° Space/Facilities
reasons why LEAs are reluctant to provide space.
aultiple SPED teachers using one room.
an exampie of a space problem with the ED program.

(%)

Transportation
scheduling and distance
other problems

° Staff retention/recruitment
ESA strategies for hiring
hiring problems
why staff leave
burnout

o

The ED program

retention and recruitmeint of teachers (crcss-reference
with previous category)

the ED population

evaluation of the ED program

need for ED proggram

transpo=iation of ED pupils (cross-reference with transporta-
tion above)

parental inputs and reactions

o

Unanticipated consequences
stigma
general slowdown t., accommodate mainstreamed youngsters
misclassification of childien
salary d.fferential for teachers

° ESA board operation :
roles and responsibilities of boar. members and superin-
tendents
board meeting procedures
perceptions by board members of the ESA
attitudes of boxrd members toward the ESA and special
education

The above list is of course very incomplete but it provides a
flavor of the kinds of categories that emerged from the SV-1 data.

Team categorizing. The categorizing steps outlined in the preceeding
paragraphs were carried out by each team member individually. Following
their completion of this task, a team meeting was called for the purpose
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of combining the individual categories into a mutually agreed upon
master set. At these meetings, the lead researcher for the site would
select one of his categories, indicate its title, and stipulate the rule
by which he had classified the included items. The other researcher(s)
would look over their own categories, and if they had developed one like
that announced (as was very frequently the case), the cards would be
combined and the rule adjusted to suit the separate formulations.
(Sometimes as a result of this adjustment a few of the cards from one or
another individual sort had to be removed or reassigned.) The process
was continued until all categories had been accounted for. This master
set was then accepted as the base for subsequent steps, most particularly,
Site Visit 2. Additional information needed to flesh out a category (or
to explore a missing category suggested by the logic of the set) was
noted and built into the interview guides for Site Visit 2.

Procedures for Second Visit to Each Site

Site Visit 1 was intended to provide an orientation and overview to
the site, and tc lead to the development of a series of questions that
would be pursued during Site Visit 2. In this section we describe the
procedures customarily used during that second visit (Sv=2).

The data for Site Visit 1 were processea in the manner explicated
in the preceding section. From that step a number of products emerged
that were basic to SV-2:

1. A list of issues to be more fully explored.

2. Missing and incomplete categories of information as high-1lighted
by the categories that had evolved.

3. Identified conflicts or inconsistencies in the data that
needed to be resolved.

In addition, a complete openness to new information was mairtained.
It could by no means be assumed that all of the basic matters of rclevance
had been detected during SV-1, so that all that would be required during
SV-2 was patching up around the edges. The research team had no delusions
about the comparative simplicity of SV-2 as compared to SV-1; they were
prepared to uncover at least as much new information on the second visit
as on the first. It is a tenet of the naturalistic paradigm that inquiry
can be expted to diverge ra’ ~r than converge; good inguiry always
raises more questions than i. answers. The longer inquiry proceeds, the
more questions that are unearthed.

Nevertheless, planning for SV-2 began with the residual questions
stemming from SV-1. When those questions had been identified, it became
possible to name the individuals (or classes of individuals) who would
be in a position to answer them. Thus, while the intent of respondent
sampling in SV-1 had been to generate as broad a sample as possible to
allow for maximum variation, respondent sampling in SV-2 was intended to
generate a sample that could be expected to be maximally knowledgeable
about the mattars to which the team elected to direct its attention.
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The details of SV-2 arrangements were handled in ways virtually
identical to SV-1. Entre had already been assured, and it was possible
te negotiate directly with the Director of the ESA to identify the
sample and make all requisite field arrangements. Consent forms were
provided for those respondents who had not participated in SV-1; for the
latter, the earlier consent forms covered the necessary contingencies.

The major difference between SV-2 and SV-1 was in the form of the
interview protocols. Whereas the Tatter had been very open-ended, those
for S'%-2 were much more structured. Separate protocols were devised for
specific informants; .hus, one form was devised for the Director, one
for the school psychologist, one for itinerant teachers, and so on, as
the local situation dictated. For example, the following protocol was
generated for regular teachers at Site #1 who had special education
youngsters mainstreamed in their classes:

Paperwork

1. Who bears the responsibility for the goals and objectives
listed on the IEP?

2. Are IEPs used in any way to judge your performance? Even
informally?

3. How much time do you spend on paperwork related to the IEP?

4. Hw is the IEP (once written) used for instruction? What is
main purpose? How often do you refer to it?

5. Do SPED teachers'/ESA's suggestions regarding IEP format/
contents carry much weight? Would directives from the SEA
carry more weight?

Transportation

1. How does the fact that itinerants have to travel affect the
services you get from them?

Recruitment/Retention

1. How are teachers who live outside the county viewed?

In addition to such specific information, respondents in SV-2 were
given the opportunity to provide other information. For example, if new
developments had taken place since SV-1, the team was anxious to know
about them. Any additional information which had occurred to respondents
previously interviewed about anything that they had said was solicited.
New respondents were treated very much like SV-1 respondents had been in
that they were asked open-ended questions and given an opportunity to
free-associate to the issues they sensed. And of course, new documents
coming to the attention of the research team were collected before.

Team interactions were scheduled as during SV-1 to continuously redirect
the SV-2 efforts.
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SV-2 ended, as had SV-1, with a debriefing session. In general,
whatever steps had been taken during SV-1 at a particular site were
duplicated at SV-2; for example, if the debriefing during SV-1 had taken’
place with the Director only, that same process tended to be repeated in
SV-2. Roughly the same purposes were served and the same benefits
benefits emerged during this debriefing as in the earlier one.

Analyzing Site Visit 2 Data

The SV-2 data were unitized and categorized using the same procedures
that had been followed in SV-1. Now, however, the categories that had
emerged from the SV-1 data, and that had been mutually agreed upon that
had emerged from the SV-1 data, and that had been mutually agreed upon
by the research team, were available to guide the individual categoriza-
tion process. Of course, the SV-2 data sometimes required the establish-
ment of new categories, or adjustments in the old. Individual team
members made note of these indicated changes; they were then discussed
during the team categorization step and adjustments were made by mutual
agreement.

Drafting the Case Study

SV-1 and SV-2 provided the basic information from which the case
studies were drafted. The case study was developed between SV-2 and the
third site visit; it was the major purpose of SV-3 to obtain respondent's
reactions (member-chec%; see below) to the draft prior to a final revi-
sion. Each case was developed by a single author who had been a site
visitor for both SV-1 and SV-2.

Writing the five case studies turned out to be the major task of
the project; it required more man-hours overall for case development
than had been invested in field work and subsequent data analysis activi-
ties combined.

Indexing the materials. The first step in writing any case study
was to organize the materials on which it would be based: the unitized
and categorized data cards, and the variety of relevant documents which
had been collected. To accomplish this organization implied the
development of detailed indexes of cards and documents. The former was
a relatively easy task, since the card categdries were all named and
numbered; so for example, the first few categories of cards for Site #1
were as follows:

1. Perceptions of the ESA.

1.1 Satisfaction with the quality of services.
1.2 Equivocal satisfaction.
1.3 Concerns about services.

2. Retention/recruitment.
2.1 General issues.

2.2 Personal strategies for coping.
2.3 ESA strategies.
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2.4 Hiring problems.
2.5 Why staff leave.
2.6 Burnout.

3. Perceptions of the school psychologist.

3.1 Roles/responsibilities.

3.2 Positive strategies.

3.3 Comparisons with former psychologists.
3.4 Weaknesses.

The set of card categories numbered 58 for this site; each was subdivided
into relevant categories as exemplified above.

The indexing task for documents was much more complex. The number
of documents available f.r a site was usually quite large, and uecisions
had to be made about each one's relevance for the task in order to keep
everything within manageable bounds. When those selections had been
made, each retained document was indexed completely if it was systemati-
cally relevant or partially if not. For example, for Site #1, eight
items (or collections) were indexed to a greater or lesser degree,
including:

° the state education directory.

° the state statistical abstract.

° the state P.L. 94-142 annual plan (two years).

° the operational manual issucd by the ESA.

° a bound volume of newsletters issued by the ESA.

° a collection of documents that had been compiled prior to the
site visits into a single "informational folder."

° a collection of special items gather by individual team members
on site and bound into a folder.

° selected documents (brochures, proposals, forms, reports,
etc.) that had been compiled into an "odds and ends" folder.

The first uf these documents, the state education directory, was
indexed for only two items of information relating to the network of
ESAs in the state; the operational manual was indexed for 24 items,
each with mult.ple subparts. Others were indexed at intermediate levels.

Generating an overall outline. The second step in writing the case
study involved generating an overall outline as detailed as it could be
made at the outset. The outline was itself organized into three major
parts: description, problems/issues, and "lessons to be learned." The
intent was, first, to give the reader a "feel" for what the site was
1ike; second, to introduce him or her to the problems and issues as seen
through the eyes of the local participants; and third, to tease out
lessons that might be learned from the local experience.
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So for example, the overall outline (omitting sub-categories) for
the Site #1 case study as originally projected included:

Introduction.

Demography.
Goals/objectives/needs.
Organization/Governance.
Targets (ideal; planned).
Pupils served (actual).

Functions/Operations.

Client processing.

Instructional programs.
Non-instructional projects.
Support services.

In-service training.

Development.
Monitoring/evaluation.

Due process/parental involvement.
Public relations/communications.
Managing political factors.

OWOONOO WMo
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Facilities.
Staff.

1. Certificated.
2. Paraprofessional.

Funding.

Logistics/scheduling.

Relationships.

Constructions (of the ESA by v-.rious stakeholding groups).

Making changes.

The above categories were deemed necessary to provide the "thick descrip-
tion" which naturalistic inquirers believe to be essential in describing
a local context. There followed:

0.

Major problems/issues and solutions (if any).

1. Local autonomy.
2. Staffing recruitment and retention.
3. Interpretation of/compliance with P.L. 94-142.
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4, Transportation.

5. Contextual constraints.

6. Space/facilities.

7. Paperwork.

8. Resources.

9. Minorities.

10. Referral judgments.

11. Inefficient logistics.

12. Itinerants.

13. Artificial division of EMRs into self-contained rooms and
LDs into resource room:.

14. Staffing (handicapped).

15. The IEP.

16. Stigra.

17. Slowdown to accommodate the mainstreamed.

P. Lessons to be learned (this section was not detailed further
in the initial outline pending writing of earlier portions; in
effect, this section, 1ike the design in general, was expected
to "emerge").

This :rovisional outline was submitted to the entire research team
for comment and suggestions. In this case minimal changes were proposed;
in other cases the changes were more dramatic.

Cross-referencing materials to outline. The third step, following
provisional agreement on the outline, was to cross-index the data cards
and documents to the several proposed sections. This was accomplished
by reviewing each outline item against each item of the indexes, and
noting on the former the location of pertinent materials. So for example,
the portion of the outline dealing with organization/governance (D
above) was indexed as follows:

1. Overall organization. B4.1, M9, C39.3.

2. Description of the members--number, type, special character-
istics. B4.6, SED 1 & 2, SA 1.

3. Governance (particularly the nature of the Board). B4.3 &
4.4, M2 & 3; C38, C39.6, C51.

4, Decision processes. (C39.4, (C39.5.

5. Legal status. M4.

6. State, SEA context information. OE5, Sp.

7. Advantages and disadvantages of membership for LEAs. C8.
8. Functions other than SPED performed by the ESA. SED2.

9. Nature of ihe contractual agreement. M5 & 11, NL3, OE 4d & 7,
C3g-1’ C39-2-
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10. Communication. (39.4.

The designation "C" always referred to one of the card categories;
thus, €39.3 indicates category 39.3 among the cards. The other designa-
tors indicate various documents, as for example, "B" indicated the
informational folder, “M" the operational manual, "SED" the state educa-
tion directory, "SA" the state statistical abstract, "OE" the odds and
ends folder, “SP" the state P.L. 94-142 plan, and "NL" the newsletter
volume.

Conventions governing the writing. When these various indexing and
cross-referencing tasks had been completed, it was possible to begin the
actual writing. In carrying out this task several conventions were
followed:

1. The writing was to be, so far as could be managed, informal.
The task of the writer was to portray the ESA from the perceptive of the
local participants, "seeing the world through their eyes," as it were.
The writing should be sufficiently detailed so that if a reader were
suddenly to be transported to the site, he or she would experience a
feeling of "deja vu," of having been there before and being intimately
experienced with it.

2. Confidentiality and anonymity were to be scrupulously honored.
This task turned out to be so troublesome that serious questions were
raised whether it was possible or even desirable to maintain this standard.
It can be argued, after all, that persons engaged in publicly supported
activities involving children ought to be willing to stand up to public
scrutiny. So for example, Robert Stake, in his case study (1982) of the
AIR-conducted evaluation of the Federally-supported Cities-in-Schools
Project, suggests in a footnote:

Most of my colleagues would anonymize as many people,
programs, and places as they could. Exposure regularly leads
to undervaluing. To an important extent, personalistic detail
such as I have provided is demeaning. [ regret that. My
model is not the journalistic expose. Nevertheless, I have
rejected anonymization because it limits reade. opportunity to
combine new information with that already held. And here,
where millions in public money were spent for a small program,
and three-quarters of a million more for the evaluation,
arguments for privacy seem unpersuasive.

But of course the present study was not an evaluation; moreover,
the research staff had an obligation to anonymization because of the
commitments that had been made in the consent forms. But appiying the
principle soon produced two problems:

a. The problem of internal anonymity. Two considerations
militated against preservation oF anonymity with local participants.
First, the locals possessed too much tacit knowledge of the situation
end of one another to render observations anonymous. They would easily

be ible to detect which agency, or which person, was being referred to,
even if the names were changed. Second, locals wece to be called upon
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during Site Visit 3 for member-check purposes; they would be asked if the
document was credible in their eyes. Too much alteration in names or
circumstances would render their judgments moot. It was essential that
an appropriate balance be struck. Accordingly, it was decided that in
the early drafts that would be used during SV-3, the names of individuals
would not be used and the names of towns would sometimes be changed, but
the names of program elements would not. After the SV-3 member check,
further changes would be made in all elements that had not been previously
altered. It should be reccgnized that the deletion of names would
nevertheless not protect one-of-a-kind role incumbents, e.g., the ESA
Director or the school psychologist (if there were only one).

b. The problem of external anonymity. A second issue had to
do with the maintenance of anonymity for the site with persons not
intimately acquainted with it. Clearly it was not important for general
readers to know that a particular site was in a particular state, although
it might be mportant to know the characteristics of that state. The
general rule evolved that no item of information should be included in a
case study that was not essential for understanding the operation of the
ESA being studied. Moreover, all references--state names, map configura-
tions, physical features, were to be altered or disguised so that it
would be very difficult (but of course not impossible for a determined
sleuth) to discover the actual location of the site.

An interesting problem related to the preservation of external
anonymity surfaced when it was discovered that several of the ESA direc-
tors were anxious to have their programs publicized. They were convinced
that they were operating exemplary programs and would have been pleased
to have their accomplishments openly recognized. However, sirce anonymity
was guaranteed in the original agreements with sites, and not all sites
wished to "go public,” tie principle of anonymity was maintained with
the practical constraints outlined in the last few paragraphs.

3. The writing was to be neither evaluative nor interpretative
except in those sections explicitly intended for such purposes, that is,
the sections dealing with problems or issues and with "lessons to be
learned." That guideline did not preclude noting evaluations or inter-
pretations made by respondents, but these are data, not team reflections.
Nevertheless, in a new instances it was felt that evaluative or inter-
pretative statements by the case study writer shouid be inserted in
order to provide balance. In such cases, the convention was adopted of
underlining the statements to make it clear to the reader that he was
being exposed to the team’s thinking and not that of respondents.

4. A complete "audit trail" was to be inserted into the case soO
that an auditor might subsequaatly be able to trace any statements back
to the original data on which they were based. The function of the
auditor will be explained in a subsequent section on trustworthiness;
suffice it here to say, however, that that function cannoc be discharged
in the absence of an "audit trail," a concept nct dissimilar to the
audit trail in fiscal accounting. Accordingly, draft (but not published)
versions of the case were documented in the right hand margins of the
pages with consecutive numbers which led the auditor to appropriate
supporting notes. So for example, the number that appears in the right

45

02

206




margin of this paragraph would lead an auditor to note number 206, in
which he would find the base references necessary to suppcrt the state-
ments of the paragraph, e.g., C22.5, M6, 0E4.2. Thus, the auditor
presumably would find supporting material in card category 22.5, opera-
tional manual item 6, and "Odds and Ends" folder item 4.2.

5. The case would officially end at the termination of Site Visit
# 2. <Considerable time periods (o~ the order of eight month3) typically
intervened between SV-2 and SV-3; there usually were many developments
during this period that would have the effect of altering statements
made in the case. The team determined, however, that it could not
continuously update the case, not was such updating necessary for the
puinoses of the research. Yet it was felt that readers might be inte-
rested in the outcomes of some situations that were necessarily left
hanging in the case report itself. Rather than rewriting the case, it
was decided to append an epilog in which such later information (usually
collected during SV=3) could be included. The reader would gain some
satisfaction but the research team would not be faced with the onerous
task of continuous revisions. Of course, the reader would necessarily
have to draw out the implications of the developments on his or her own.

Integrating themes drawn from the research synthesis. Since a
parallel project task involved articulating the data of the case studies
with the major themes abstracted from the research literature (and
reported in Volume 3 of this series), it was important that the case
study writers were as informed as possible about what those themes
were--at least insofar as the synthesis work had uncovered them by the
time the case was written. Without such knowledge the case study writer,
in making selections about what to include and exclude from the case,
might inadvertently make a series of choices that would render later
comparisons moot. Attempts were made therefore to provide provisional
versions of the research synthesis to the case study workers in a timely
fashion. So for example, prior to the development of Case Study 1, the
case study writer was furnished an outline of major elements relating to
such matters as implementation/innovation/change efforts, research
touching on P.L. 94-142 (including interpretations of the law, implemen-
tation data, and experience based on other major educational laws),
information about rural life in general .. rural education in particular
(including rural implementation of P.L. 94-142), and the operation and
effectiveness of cooperativ. entities, including ESAs.

The case study writer wac also furnished with a set of summary
statements that represented the staff's best thinking about the implica-
tions of the findings, as follows:

1. There are predictable problems with implementing top-down
external mandates of any type.

2. Mandates/innovations imposed on schools are particularly
troublesone because of the nature of schools as organizations.

3. The result is that the intent (goal) of the mandate is trans-
lated into something the system can bear. The final defining
of the mandate comes at the street level regardless o’ what
steps to tighten up are taken above.
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4. P.L. 94-142 is particularly hard to implement because it is so
sweepingly different from past practice, it fails to consider
lccal capacity, it is underappropriated, and many essential
features are missing.

5. On a national level P.L. 94-142 implementation suffers because
of 1, 2, 3, and 4 above.

6. Rural schools are having all the general problems implementing
the law plus problems that are specific to the rural context.

7. ESAs have emerged in rural areas partly as a response to P.L.
94-142. They are necessary to rural schools to be able to
even come close to compliance, but they are not sufficient to
overcome all the difficulties posed in 1 - 6 above.

8. The very nature of ESAs and their role in working cooperative-
ly across LEAs causes problems. Collaboration is not well
understood, although some ESAs deal more effectively with
problems and are better at fostering collaboration than others.

9. States differ as to their approach to and recognition of ESAs.
ESAs very in power, structure, and wealth. All of these
mmpact effectiveness but effectiveness is enhanced by a good
match between the operation of the ESA and the local context.

10. PRural/small schools suffer from the generic 94-142 implementa-
tion problems. In addition, they suffer because of rural con-
straints that make compiiance even more difficult. Services
cost more and typicaliy there are fewer resources to start
with,

11. Even so, services to the general special education population
(ED, LD, MR) which rely on the relationships between regular
and special education staff do not appear to be different
across rural sites nor between rural and more urban sites.
One exception is the sometimes more restrictive placement of
students due to the unavailability of some services on a
home-school or even home-LEA basis.

Now it must be stressed that the purpose of providing these research
outlines and summary statements was not to sensitize the case study
writer to data that would verify or falsify them but to provide him with
inclusion/ exclusion guidelines. It seemed important not to eliminate
information that related to or bore on these syntheses, in whatever
fashion. Thus, when the time came to relate the synthesis to the field
sites more formally (Volume 3 of this series of reports), the raw material
for that task would be available. It should also be recalled that the
staff were inclined *o discount existing research somewhat because
virtually all of it had been carried out within a conventional and not a
naturalistic fromework. The staff was prepared to be skeptical, but did
not want to eliminate possibly relevant materials cut of hanc. The
development of the research summaries protected the existing research
from the staff's depradations as much as it protected the staff from
being overly constrained by "what was already known."
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Of course these early syntheses underwent considerari¢ change as
the staff's knowledge of the research literature, as well as its sophis-
tication in interpreting it, grew. The reader may judge ncwy muc™ by
comparing the materials cited above with the contents of Volume 3.
Ncvertheless, they were very useful guides t5 *he case study writers and
re)resented a major nedge against the risk of writing the cases in ways
that would make their later articulartion with the research literature
impossible.

Developing questions for Site Visit 3. The major purpose of SV-3
was to engage I~cal participants in testing the case study draft for
accuiacy and credibility. But as the reader will no doubt already have
guessid, the task of writing the case quickly expos  informational
toopholes; places where additionai new or supporting data were needed
but were lacking. As the writing of the case progressed, the case study
writer kept a systematic record of these questions, and suggested persons
at the site who might be able to answer them. A secondary purpose of
SV-3 was thus to seek out these informants aad put the questions to
them.

These questions seemed to take two forms. First, there were situa-
tions in wnich the case study writer was able to piece together available
: format.on into a “story line" which, on its face, seemed reasonable,
bi: about whi. the case study writer was unsure. Sometimes several
facts seemed to be missing; at other times conflicting facts were avail-
able bei.+een which the case study writer could not :hoose on available
grounds. Usually in such instances the story was written in what seeme!
to the writer the most probable line. Once on site, it was hoped,
specific informants could be asked about details, and/or a reader of the
draft who happened to possess relevant information wouid note discrepancies
and make his or her information available. Second, therc were situations
in which it was obvious to the writer that he was missing basic infor-
mation; typically, a bracketed note was inserted in the draft acknowledging
the failing ~nd appealing to the local readers for clarification.

Abstracting problems/issues and generating lessons to be learned.
Once the descriptive part of *he case had “e=n written, the .riter
tui "ed to the development of the sections dealing with problems/issues
and ‘essons to be learned. The former emerged .n a fairly straightfor-
ward way; a major thrust of the interviews had, after 411, been an
identification and discussion of such matters from the respondents'
point of view. The very descriptions of the local situation often made
it plain what the problems were, and every attempt was made to "fores: . dow®
them in the descriptivc writing sr that the ultimate reader would be
Yprimed" for their later discussion.

Gener.iting lessons to be learned turned out to be somewhat more
difficult. An early de~icion that had to be made was whether to focus
on those problems that cuuld be counted as exclusively "rural" in charac-
ter or whether to include those that could also ue: found in non-rural
settings. The need for that decision was sbortes when 't was discovered
that there were no exclusively non-rural problems but simply problems
that could be exacerbated in rural scttings. Another decision revolved
on the question of whether any lessons that might be deduced from the
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data ought to be included or only those about which some kind of policy
recommendation cculd and would be made. That question involved the
research team in lengtny discussions about the nature of policy; and
whether it was the {eam's function to make policy recommendations or
simply raise those matters about which some kind of pclicy statements
seemed to be important. The team finally resolved the issue by noting
that lessons could not be linked directly to policy; that the nature of
the link depended on whether one was talking about p~licv-in-intention
(for example, the goals or objectives or standing dec ons of a policy-
making group such as a board), policy-in-implementation (for example,
the operational definitions made of the policy-in-intention by those
agents who were responsible for carrying them out--<ometimes called
"street-level bureaucrats," Lipsky, 1980), or policy-in-experience (for
example, a deduction by a parent that an ESA has no intention to mount,
say, a TMR program because the ESA personnel, finding it impossible to
locate an agency that cculd provide adequate serv' "es for youngsters of
that type, delayed implementation altogether). “Lcssons" finally came
to be seen simply as broad guidelines or operational principles that cne
might deduce from the case experience, without, nowever, implying that
policies could or should be derived from them. In fact, however, the
lessons turned out to be an important source for the policy statements
made in Volume 3 of this report series.

Internal Review and Revision of the Case Study

The draft of the case study was subjected to a stringent internal
review firom both the other visitor(s) to the site was well as from other
research team members. Both the form and the substance of the uraft
were carefully critiqued.

With respect to substance, a number of items received explicit
attention. First, those team members who had visited the site reviewed
the report from the pespective of their own experience: did the case
“feel right" to those who had been there? Did the report square with
their own recollections of the facts, and if not, could references be
found in the field notes either to support or refute the material in
question? Since the writer had typically left a detailed audit trail
such cross checks were greatly simnlified. Second, the material was
reviewed from the persepctive of chose members of the team who were
specialists in special education (not all were). If the draft had ween
prepared by someone onther than a special education specialist, did it
represent thinking that would "feel right" to those readers who knew the
field well? Criticisms on %his criterion ranged from the trivial (e.g.,
never usc labels such as EMR or ED alone; always follow them with words
like "pu.ils" or "younysters") to the critical (e.g., just what is the
implication of the term "FAPE" in Public Law 94-142?). Third, the draft
was reviewed from the perspective of retaining anonymity. Was the
writing such that (so far as possible) both internal and external anony-
mity were protected? Finally, the writing was riuviewed to be certain
that evaluations, judgments, or interpretations that appeared in 1t
either represented those of respondents (and were then properly documented)
or were underlined as a cue to the reader that the documents originated
with the team.




With respect to form, the draft was critiqued both for organization
and for style. The fiction of the "naive but sophisticated reader" was
used as a point of reference; if such a reader were likely to be confused,
then a revision was called for.

As a result of this internal review process each case Study was put
through multiple drafts; and, in one case, a shift in authorship.

Procedures for Third Visit to Each Site

The third site visit was planned to accomplish two purposes: (1)
te provide an opportunity for a participant member check, and (2) to
collect additional information needed to fill in holes or round out data
in the case study. The first of these purposes is a meéjor trustworthiness
technique characteristic of naturalistic inquiry (see below); the proce-
dures used in the present study were specially developed to meet this
criterion, and hence will be spelled out in some detail.

Selecting the Review Committee. The major participants in the
member check process were const.tuted into a 1scal Review Committee
which received the case study draft in advance of SV-3 and who offered
their comments (in tha main) through the feedback mechanism of an all-day
review meeting.

The members of the Revizw Committee were sclected by a complex
process that involved decisions both on the part «f the research team
and of the local ESA director. Several considerations were taken into
account:

1. The members were selected to be representative of certain
basic "roles" or "stakeholding audiences," e.g., regular and special
education teachers, administrators, parents, ESA governing board members.
The exact nature of the audiences redresented depended somewhat on local
circumstances; thus, if the ESA operated a program involving itinerant
teachers, the itinerants would be considered a special group of stakeholders.
These stakeholder groups had all been represented among those respondents
interviewed during the first and second site visits.

2. One representati.e from each of the stakeholding audiences was
selected by the research team from among those persons interviewed
during SV-1 and/or SV-2. In making this selection the team emphasized
the openness, insight, and articulateness of the respondent during the
earlier interview as the primary basis for selection; the intent was to
include persons who could be counted on to make a fair and incisive
judgment about the case. A second person from each stakeholding audience
was selected by the Director (on whatever bases he chose) from among
persons who had not been interviewed during SV-1 or 2.

3. Efforts were made to include representatives from as many of
the member LEAs as possible. Directors were asked to make their choices
‘rom LEAs different from those selected by the research team.

4. As many different perspectives as possible were included.
Team choices were in part guided by recollections (aided by field 10tes)
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of the actual perspectives represented by each respondent. Directors

were asked also to keep this criterion in mind. For example, thc instruc-
tions to the Director concerning Reveiw Committee selection stated, "If
our choice of principal is very supportive of special education, choose
for your principal someone who is not supportive or less supportive."

5. Efforts were made to seiect only those respondent- who had
resided in the area and worked in the system long enough to (ave developed
informed and reliabl. opinions. Directors were also asked to keep this
criterion in mind, although it was suggested that they try to balance
off long-time residents among those selected by the research team with
relative new. comers but who had been in the area for at least a year.

Delivery of Pre-Visit Packet. A week to ten days before the site
visit was scheduTed, a packet of materials was sent to “he Director for
distribution to the Review Committee members as well as to certain
snecial respondents (describea below). The packetlcontained a copy of
the case study draft for each reviewer/respondent,” letters of instruc-
tions for reviewers, consent statements tailored to the special task at
hand, and reviewer's comment sheets.

A copy of the letter to the reviewers has been placed in Appendix
H. The reviewers were instructed in this letter to read the case and
comment about certain items of interest to the research team, including
errors of fact, errors of interpretation, missing information, missing
interpretations, placec where anonymity had been compromised, and the
extent to which certain qualifiers such as "many," "most," "some," and
the 1ike had validity in the situations where they were used (e.g., is
the statement, "Most teachers feel that mainstreamed youngsters are
stigmatized when they are pulled out of their regular classes into
resource rooms," val®d? Wha* percent of teachers would probably feel
that way?). Comments could be made in any one of three ways: using the
reviewer's comment sheets, which provided space in which the reviewer
could record the page and and iine number and write in a comment; writing
the comments directly on the case study draft, in the margins; or making
notes which could be used during the day-long committee meeting during
SV-3 (see below).

The consent statements were tailored to fit the reviewing rather
than the interviewing situation (as had been the case with consent fcwms
for SV-1 and 2). Two forms were devised; one for use with persons
selected by the research team who had previously been interviewed, and
one for reviewers who had not participated earlier. The former essen-
tially extended the consent given earlier; the lat*er went into more
detail about project purposes. Both forms had two places for signature;
one consenting to be a reviewer, and the second (which need not be
signed) giving permission to quote comments :f the research team wished
to do so. Copies of both forms are included as Appendix I.

1The cover sheet warned the recipient that the draft was for his or her
eyes only, and that to make it available to anyone else constituted a
breach of confidentiality for which the reviewer would be solely
responsible.
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_The comment sheets included two columns in which the reviewer could
record page and line numbers of items about which he dr she wished to
comment, and a laraga blank space in which comments could be recorded.
These forms were called for during the all-day meeting.

The All-Day Meeting. A full-day review session was held with tne
Review Committee during the first day of SV-3, usually after a short
protocol visit with the Director. The committee assembled in the ESA
headquarters. Their travel expenses were reinbursed from the research
budget, as were replacement costs for thcce persons who were unabie to
attend uniess substitutes took over their normal duties (e.g., classroom
teachers).

Following the introductions, the agenda for the typical meeting
took the following form:

1. A brief reminder of the purposes of the study.

2. An overview of the re.earch methodology employed, including
statements about the use of the member check as a trustworth-
iness criterion. The review committee's role was explained.

3. An orientation to the review process to be followed.

a. Three levels or feedback would be entertained, in order:
(1) a judgment of overall credibility reached through
consensus--if the case study was not found to be credible,
overall, there would be no point in pursuing the matter
further; (2) statements about majcr concerns or issues
that nad emerged in reviewers' minds--it was anticipated
that these would have been recorded on the reviewer's
comment sheets and could be systematically treated; and
(3) statements about factual errors that had been detected
--it was assumed that these *on would have been recorded
and would be easy to check even if time precluded discus-
sion during the review session itself.

b. Three levels of agreemert would be entertained: (1) com-
plete consensus on some judgment, whether positive or
negative to the case; (2; spiit cuiisensus, in which some
subgroup would maintain one jucyment and other subgroup(s)
might maintain others, possibly but not necessarily in
conflict; (3) consensus of most of the group with dissent
from one or two members. The three situations were
intended to accommodate instances in which the Review
Committee could agree, was seriously divided, or mostly
agreed but with a strong minority opinion.

c. Anonymity concerns would be taken up at a special point
in the agenda to be certain that this contingency was
covered to everyone's satisfaction.

d. Time permitting, the Review Committee would be polled
about the meaning of certain qualifiers (e.g., most,
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many, a few) that appeared in the text. These qualifiers
were identified on a special form to be used if the
agenda proceeded to this point.

4. Following the above explanations, the Review Committee moved
through the three levels of feedback. A judgment of overall
credibility was first solicited, followed by statements of
concerns and issues, and finally factual errors. Time per-
mitting, questions of anonymity and the meaning of qualifiers
were also pursued. This session was interrupted for lunch
(usually catered in to avoid a major time loss for a lunch
break) and continued until the agreed-upon adjournament time
was reached, usually four p.m.

5. Adiournament was preceded by statements of thanks and the
collection of comment sheets and other notes trom those who
elected to turn them in.

Interviews with Special "-spondents. During the second day of
SV-3, the site visitors interviewed certain previously resignated special
resfundents who fell into one of two classes: "elite" respondens who,
by virtue of their positions. could be expected to have unusual vantage
points for critiqueing the craft, and "knowledgeable" respondents who
were expected to be able to answer all or some of the SV-3 questions.
The elite respondents always included the ESA Director and several LEA
superintendents. It would have been possible, of course, to include
these persons as members of the Review Committee, but it was decided to
deal with them individually for two reasons, first, because they could
not be expected to devote a full day's time to the member check activity,
and second, because if present it was likely that they would dominate
the proceedings, virtually excluding the possibi]it! of responses from
persons considerable lower in the status hierarchy.” The knowledgeable
respondents were selected because they were known to be so from previous
interviews or because, by virtue of the offices they filled, they could
be expected to have the special knowledge required.

Both the elite respondents ard the knowledgeable respondents were
asked to make any responses they wished to the draft, aithough of course
this was the major order of business with the elites but not with the
knowledgeables. Similarly, the elite respondents were also asked those
questions about which they were knowledgeable even though this was not
the major order of business with them (except for the Director).

In a few instances, the interview respondents made references to
new documents that bore on the issues at hand; these documents were
systematically collected and processed in ways similar to those used
during SV-1 and 2. It was alsc the case that during the pre-arranged
interviexs attention was sometimes called to other unplanned respondents
who might have special information; interviews were scheduled with these
individuals as time permitted.

IThe site visitors wers not always successful in excluding these superord-
inate figures from the review session.
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Debriefing. /7 final debriefing session in the style of SV-1 and 2
was held with the Director and whomever he designated to attend.

Final Revision of the Case Study

Upon return from the field, all of the materials that had been
gathered were turned over to the case study writer, who a'ays had been
one of the SV-3 field team. These materials included: all reviewer
forms that had been turned in; all those taken during the review session;
and information relating to the special questions, arranged in the forms
of answers to the questions as deduced fiom interview responses. New
informaticn was also systematically provided; that information was used
in the development o the epilogs previously described. The writer
revised the case study accordingly, and, after a final review and criticue
by research team members, the case was put aside to await further analysis
and comparison with other cases later.




Trustworthiness

Naturalistic studies are frequently attacked because of their
presumed lack of trustworthiness--their purported inability to measure
up to the traditional standards of rigor, usually given as internal
v lidity, external validity, reliability, and objectivity. Guba (1931,
has proposed means whereby the trustworthiness o/ such ingquiries can be
substantiated in a convincing way. To do so, he has proposed, first,
counterpart criteria for the four traditional criteria, and second,
particular procedures that can be used to establish that each of the
counterpart criteria has been satisfied at a reasonable level.

Counterpart Criteria. The need for counterpart criteria becomes
clear when one recognizes that the traditional criteria are appropriate
only within the epistemological framework that characterizes conventional
inquiry. Conventional inquirers assert that they can claim internal
validity for a studylif its results are isomorphic to the reality they
purport to describe.® But when reality is assumed to be multiple and
intangible, as is the case with naturalists, what can such a criterion
meun? Conventional inquirers assert that they can claim external validity
if the study is carried out under conditions of probability sampling.

But when sampling is done purposively/theoretically, and indeed, when a
basic axiom of naturalist epistemology denies the possibility of generali-
zation (a synonym for external validity), what can that criterion mean?
Conventional inquirers feel that they can claim rel7ability for a study
whose results are stable and replicable, but when designs are emergent

and different investigators may elect to carry out a study along different
lines, what are we left with? Conventional inquirers feel that they can
claim objectivity for a study if there is a layer of "objective" instru-
mentation interposed between the inquirer and the object(s) of inquiry.
But when the chief instrument is the inquirer himself or herself, does

not that view of cbjectivity dissolve?

To deal with these dilemmas, Guba has suggested that while the
basic questions to which these criteria of rigor are addressed are
meaningful in naturalistic as well as in conventional inquiry, the
particular operational forms of the criteria need to be replaced. The
basic questions are simply these:

1. The gquestion of “truth" value. How can one establish confidence
in the "truth” of the findings of a particular inquiry for the
respondents with which and the context in which the inquiry
was carried out?

1One may note in passing that it is immossible to demonstrate external
validity if the criterion is isomorphism, hecause, to do so, one would
need to know what external reality is like. But if one already knew
that, there would be no need to do a study of it. Conventional inquirers
are thus hoist on their own petards. They get around this dilemma by
asserting that their studies are aimed at falsification and not at

verification, an approach which is not only unconvincing but rarely
pursued in practice.
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2. The questinon or applicability. How can one determine the

degree to which the findings of a particular inquiry may have
applicability in other contexts or with other respondents?

3. The question of consistency. How can one determinc whether
the Tindings of an inquiry wouid be consistently repeated if
the inquiry were replicated with the same (or similar) respon-
dents in the same (or similar) context?

4, The quastion of neutrality. How can one establish the degree
to which the findings of an inquiry are a function of charac-
teristics of respondents and context and not of the biases,
motivatiuns, interests, and perspectives of the inquirer?

Guba proposes that the conventional criteria be replaced with four
new terms that have a better fit with naturalistic epistemology; these
he has named, respectively, credibility (in place of internal validity),
transferability (in place of external validity), dependability (in place
of reliability), and confirmability (in place of objectivity). While
space precludes a full presentation of Guba's justifications for these
substitutions here, they may be briefly summarized as follows.

The concept of isomorphism between findings and reality as a means
for ectablishing internal validity is retained, but, since the realities
are multiple and "exist" in the minds of respondents, the isomorphism to
be sought is between findings and the participants' mental constructions.
If the inquirer's data are found by participants to have such 1somorphism,
they will be credible to them; hence credibility is the major criterion
for truth value.

While the possibility of generaiization is denied in principle by
naturalistic epistemology, that axiom should not be interpreted tc mean
that findings from one situation will never be applicable to another.

The question of the degree of applicability is, however, an empirical
matter; it depends on the degree of similarity between the sending and

the receiving contexts. What is "true" in one context may be true in
another (transferable to it) if the two contexts are substantially

similar on those factors that matter. The criterion thus becomes transfer-
ability; the degree to which it is met cannot be determined once-and-for-
all but only in relation to pa:.icular sending-receiving contexts.

While naturalists are as concerned as conventional inquirers about
the possibility of undependable changes that may occur within a study,
they are not ready, as are the conventionalists, to ascribe all change
to error. Since changes may occur by deliberate intent, as Tor example,
when an emergent design is given a somewhat different direction as a
resu'% of new informetion, one \ould not wish to charge that change off
to unreliability. Guba has proposed the concept of de endability to
include not only the more or less random (or error induced) Tnstabilities
that conventionalists mean to include in the concept of unreliability,
but also the more deliberate changes that are inquirer-induced. Error-
induced change must be guarded against and prevented whenever possible,
while inquirer-induced change must be accounted for.
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Finally, naturalists, understanding that values play an inevitable
part in inquiry and that inquirers and respondents always interact,
prefer not to place the onus of neutrality on the objectivity of the
investigator but on the confirmability of the data, a position which
Scriven espoused in 1972. The nature of the inquirer's values and the
degree or intensity of his or her interaction with respondents is no
longer the issue; instead one asks whether the data produced are confirm-
able. Thus data confirmability and not investigator objectivity becomes
the key issue to be resolved.

Operational techniques for meeting the trustworthiness criteria.
If the four substitute criteria can be accepted as reasonabie, the next
question which must be confronted is the means whereby credibility,
transferability, dependability, and confirmability can be established.
Guba (1981) lists a variety of techniques for each criterion, noting,
however, that not all techniques are equally weighty, nor is it likely
that, because of time and resource constraints, all would eve~ be applied
in the same study. His suggestions are these:

1. With respect to credibility:

° Use of prolonged engagement--sufficiently extended periods
of ohservation/interaction to overcome distortions produced
by the researcher's presence and to develop adequate
perceptions.

° Use of persistent observation--intense focusing on those
aspects of the situation most characteristic or pervasive
of it.

° peer debriefing--sharing and explicating perceptions,
feelings, and proposed next actions with uninvolved peers
as an aid to planning, understanding, and catharsis, and
to provide a source of challenge for developing views.

° Trianqulation--pitting a variety of data sources, investi-
gators, perspectives ?theories), and methods ag~inst one
another in order to cross-check data and interpcetations.

° (ollection of referential adequacy materials--collecting
documents, films, videotapes, audio recordings, and other
"raw" or "slice-of-life" data items to be stored (archived)
for later use as touchstones against which interpretations
can be tested.

° Member checks--continuously testing data and interpretations
with members of the various groups and audiences fror: which
data are solicited. The process of member checks is asserted
by Guba to be the single most important technique for estab-
lishing credibility.

° Structural corroboration or coherence--checking the finished
report to be certain there are no internal conflicts or con-
tradictions,
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With respect to transferability:

]

Theoretical/purposive sampling--maximizing the scope and
range of information gathered and hence, illuminating the
factors most necessary to take into account when comparing
two contexts for similarity.

Thick descr{ption--furnishing full and dense descriptions
which will provide a substantial basis for similarity
judgments.

With respect to dependability:

]

Overlap methods--using two or more methods, each with parti-

cular weaknesses, in tandem (overlapped) in such a was that
the weaknesses c® one are compensated (overcome) by tre
strengths of another; a kind of triangulation.

Stepwise replication--analogous to the "split-half" approach

Tn determining test reliability, dividing the team of researchers
into two parts, each of which will deal separately with data
sources which have also been halved.

Dependabi]itxﬁaudit--using an external auditor to examine an

Taudit trail” maintained by the investigator (in much the same
way that a fiscal auditor examines the audit trail provided

by the accountant whose work he is to certify) to determine
whether the research processes fall within the domain of
acceptable professional practice.

With respect to confirmability:

]

Triangulation--as that concept was dufined above under

credibility. Both credibility and confirmability may be
served by triangulating sources, investigators, perspec-
tives, and methods.

Reflexivity--self monitoring, in which *"~ investigator makes

a serious effort to expose his or her own biases and predis-
positions; to uncover himself or herself as an instrument and
to describe instrumental characteristics in the same way that
a conventional inquirer might speak about the characteristics
of his or her paper-and-pencil instruments.

Confirmability audit--using an external auditor to establish

the relation between the inquirer's claims and interpretations
and the actual raw data, just as a fiscal auditor seeks to
establish the validity of journal entries in terms of support-
ing documents such as vouchers, billings, or even special
inquiries of originz] respondents; the "other shoe" of the
dependability audit that verifies product.



The Present Study and Trustworthiness. Serious efforts were made
in the present study to carry out the operational procedures suggested
by Guba, but of course it was not possible to do all of them. Nor is it
the case that the responses that were made were as good as one might
have hoped. Yet it seems likely that, given the procedures that were
carried out, the present study can be said to have a sufficiently high
degree of trustworthiness to be acceptable on its merits. A brief
discussion of how the study utilized each of these criteria will make

the point.

1. With respect to credibility.

° Prolonged engagement was not as characteristic of the study
as had initially been hoped. Nevertheless, it is the case that each
site was visited on three separate occasions over the course of i year,
and that at least two investigators were present for each visit. Sixteen
man-days of actual site time is typical for each site. Thus the amount
of contact is not trivial, nor is the nature of the contact superficial.
Both sides had sufficient time and opportunity to feel one another out,
to get comfortable, and to sense out key elements.

° Ppersistent observation was quite well attended to. Even
during SV-1 salient characteristics were identified early on that became
immediate targets for intensive study. Virtually all of SV-2 was chaped
to focus on concerns and issues that had emerged in SV-1. SV-3 was
utilized to extend certain areas in which doubt remained or data were
deficient.

° peer debriefing.was not carried out with uninvolved peers,
but with fellow research team members. Except for the first visit to
Site # 1, only two research team members visisted a site at any one
time. The other research team members, while certainly not impartial,
were nevertheless "naive" with respect to a particular visit and could
play the peer debriefing role in sympathetic if not entirely disinterested
fashion. It seems likely that the catharsis and planning aspects of
peer debriefing were accomplished, but it is dubious whether understanding
was advanced as much as one might normally expect. Nor is it likely
that the positions of the researchers were as challenged as they might
(or would) nave been outsiders in the debriefing role.

° Triangulation was a major focus of effort. A variety of
points of view about issues were explored by the expedient of using
respondents drawn from different stakeholder groups. Documents were
used as a szcond point of reference. In some cases observations, e.g.,
of classrooms and board-meetings, were utilized to augment what had been
learned in other ways. Non-verbal cues were exploited as a base for
reinforcing or questioning information gathered verbally. Different
investigator perspectives challenged one another during site interchanges
and later data analyses. Special education perspectives were challenged
by those team members who had more generalist backgrounds. In general,
the rule was followed that no “"fact" was citad unless it could be corrobo-
rated from at least two sources or it had been introduced by a respondent
whose expertise could not be questioned on ‘*he matter at hand, e.g., the
Director on a question of how the annual budget was formulated.




° Referential adequacy materials were not collected, largely

because they were unavailable as normal residues of site activity and
because the time on site militated against their systematic collection.

° Member checks, viewed as the most important technique for
establishing credibility, were assiduously carried out: from interview
to interview on a given day; from the respondents of one day with those
of another; at the end ot each interview with the respondent who had
provided it; during the debriefing sessions that terminated each site
visit; and of course with the elaborate processes of SV-3, which hdve
already been described in detail.

° Structural corroboration and coherence were verified by the
processes, first, of requiring team agreement on categorizing steps
carried out as part of the data analysis for each site, and, particularly,
through the steps involved in critiqueing and revising draft cases
internally.

2. With respect to transferability:

° Theoretical or purposive sampling were carried out both
with respect to site selection and respondent selection within sites.
Of the various ways in which such sampling may occur, the research team
elected to pursue a course that would lead to maximum variation--the
type of sampling likely to expose the widest array of information and
situations.

° Thick description is easily documented through the medium
of the case studies themselves, each of which constitutes, in a sense, a
“thick description" of the site which it covers. It will be recalled
that readers of the cases who wanted to find elements that could be
trans ferred into their own contexts were urged to find that case which
seemed to them most 1ike their own situations; empirical similarity
between sending and receiving contexts is the key. Conversely, no
attempt is made in the cases or in this report to derive generalizations
which are applicable to all rurals ESAs.

3. With respect to dependability:

° (Qverlap methods were used only minimally. For example,
nonverbal (body language) cues were used in tandem with interviews for
reinforcement, and observation, which emphasizes the here-and-now, was
used in tandem with interviewing, in which the respondent can range
tackward and forward in time. But it would be an overstatement to argue
that overlap methods characterized the present study.

° Stepwise replication was not, strictly speaking, used. It
is the case that each site was visited by a team of at least two persons,
that team members operated individually in the field but shared insights
on a uaily basis and redirected their next days' activities by mutual
agreement, and that serious discrepancies in their conclusions were
mutually checked out with later respandents or other data sources. But
no systematic effort was made to keep their work separate, nor could
meaningful comparisons be made at this point in time between the data
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and interpretations of individual team members. The possibility existed
but was not exploited.

° A dependabilitr audit was carried out and is the backbone
of the team's claim to having produced a dependable study. The auditor
was Dr. Valerie Janesick, Assistant Professor of Education, SUNY, Albany,
a nationally known qualitative methodologist. A short vita is attached
to her report which is included as Appendix J. The audit took place in
Lawrence, Kansas, on May 17-19, 1983, and tended to follow the algorithm
for such audits previously developed by Halpern (1983). The major
thrust of this approach is to confirm both dependability and confirmability;
the algorithm requires the auditor to check, with respect to the former,
tha apprcpriateness of all methodological decisions, the degree of
evident inquirer bias, and the utility of the overall design and imple-
mentati~n steps. With respect to confirmability, the algorithm requires
the auditor to check for groundedness of findings, logic of inferences,
utility of category structure, degree of evident inquirer bias, and
nature of accommodation strategies.

The auditor was oriented to the Special Education in Rural America
project at an opening three-hour session on May 17. This orientation
included a discussion of the parallel research synthesis work and a
description of the variety of product reports to be produced. The
Halpern algorithm was reviewed and the auditor was tamtliarized with the
variety of audit-trail materials that had been developei for the project.
These materials included all field notes of interviews; all documents
collected for each site that had figured in the development of the case
studies; *he decks of three-by-five cards that had been develuped for
each site onto which information from interviews (and at times, from
documents) had been unitized; the category systems that had been devised
from the cards; all theoretical notes (working hypotheses, hunches,
concepts) that had been developed; findings and conclusions as represented
in the five cases and the draft technical repurt; drafts of research
syntheses; methodological notes detailing the nature of emergent methodo-
logical decisions and the reasons for them; audit trail notes (as found
in the draft case margins and appendices); personnal notes as kept in
journals; and the RFP and proposal (with related documents). The auditor
worked individually with the materials on May 18 and 13; the formal
audit period ended with a one-hour debriefing with the project team by
the auditor,

The auditor's report is included as Appendix A. As will be seen,
the report finds the study to be both dependable and confirmable. The
interested reader will wish to consult the detailed statement; however,
in the interest of reporting on methodological aspects here, it should
be noted that the auditor found the audit trail and accompanying materials
completely satisfactory for the purposes to which she wished to put
them. Her comment, at the debriefing, was that she "stood in awe of the
system [the project staff] had devised."




4, With respect to confirmability:

° Triangulation was carried out as described in the section
on credibility; data were clearly determined by external forces and
sources.

° Reflexivity was practized as noted in the earlier sectior
on journal entries, but did not result in a very satisfactory outcome,
for the reasons noted here.

° A confirmability audit was conducted simultanacusly with
the dependability audit as detailed above. The auditor's statement
(Appendix J) conta’ins attestation appropriate to this trustworthy test.

Notes on Methodological Issues

Part II of this report outlined in some detailed the nature of t'a
paradigm fe” lowed in this study 2s well as its implications for the
research operations that would be followed. HNeedless to say, the applica-
tion of this pevadigm is still rot very well understood. The purpose of
this sec*ion is to indicate some of the issues that arose duriig the
conduct of this study, and, where possible, to make some suggestions for
how the issue might be better handled by other researchers applying this
same paradigm under somewhat similar circumstances. The first portion
of the section is devoted to the more practical issues and the second to
t. ¢ more theoretical.

Some Practical Issues

1. Contract/paradigm disjunctions. The present study was carried
out under the terms of a contract with the .ational Institute of Education,
Department of Education, which has well established contract procedures
carefully monitorea by a contracts officer, whose only concern is that
contract specifications are adhered to and deliverables submitted on
schedule. Such a process is entirely appropriate for normal contracts
as, for example, for military hardware or office equipment. [t is
reasonably appropriate for research carried out within the conventional
paradigm, with its a p.iori specification of theory and hypotheses, its
carefully developed Gcesign, and its entirely predictable data collection
and analysis techniques. But its utility for a study carried out natural-
istically is highly questionable. Since the design of such a studv is
by definition emergent, a number of difficulties arise at once.

“irst, it is impossible to develup a "Scope of Work" statement that
conforms to typical RFP requirements. Sampling, for example, cannot be
specified in the usual way, nor can instrumentation (other than that the
instrument will likely be a human being--a fact that is by itself repugnant
to conventionally oriented monitors). A precise work schedule, milestone
events (or times), precise data analysis procedures, and innumerable
other features of the work, are equally difficult te specify. Yet the
RFP that purportedly calls for a naturalistic (or qualitative or case
study) approach may at the same time specify due dates for designation
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of the sample, may insist that interview questions be outlined beforehand
and perh.ps even submitted to uMB for approval, and so on. Clearly such
requirements are inconsistent witn the tenets of naturalism.

Second, since the RFP requires that some Scope of Work statement be
provided, it seems likely that the statement will be written simply out
of the need for compliance rather than as & scrious effort to delineate
the design. If one literally cannot tell in advance in what form the
design will finally emerge or when its several steps will have been
completed, but is nevertheless compelled to provide one, the Scope of
JYork statement can at best be a placeholder. That is not to say that
writers of naturalistic proposals will not shape the Scope of Work
statement to accord as nearly as possidle with what will be done, but tn
suggest that even best efforts in that direction will necessarily fall short.
Hence chere will need to be continuing adjustments in the work plan--its
form, content, means, and timing, requiring continuing negotiations with
the program officer and through him or her, with the contracts officer.
Given the conventional perspective, these frequent requests for changes
will likely be interpreted as mere meanderings and vacuous vacillations
that cannot be condoned. Resistance rather than cooperation is the
likely response of responsible monitors. Each succeeding request is
greeted with greater skepticism and unresponsiveness. The worst conse-
quence of this state of affairs is that the researcher is influenced to
stay on a "safe" course; to disregard his or her insights and to carry
out the study within bounds already set rather than to define new bounds,
however imperative it may appear to do so. In short, the very creativity
with which the research act is presumed to be endowed is stultified by
the disjunctions existing between contract procedures and naturaiistic
erforts.

Nor should it be assumed that these disjunctions have cnly such
"theoretical” effects. A third and very major consequence has to do
with fiscal allocations; these are specified in the contract and are
tied closely to the Scupe of Work statement. If the work program chauges,
must not the fiscal allocaticns also be chan_2d? But obtaining permission
ty reallocate funds is even more difficult than gaining endorsemeat for
a programmatic change--the latter usually involves only the program
officer but the former involves the fiscal officer as well. And of
course program changes without fiscal changes are meaningiess. To be
sure, the cciatracting agency needs to maintain some ccntrol over the
funds it expends, but in the case of natvraiistic research, what appear
to be normal modes of control are wilaiy out of joirt.

Finally, since RFPs arv usually envisioned as encompassing a parti-
cular task whose parameters are kncwn, it is not unreasonable, in conven-
tional inquiry, to set a termination point that coincides with the
design. At some point in time the questions should have been answered,
the hypotheses tested, and so on. Jut tiis posture does not take account
of the fact that naturalistic inquiry diverges--rais.s more questions
than it answers--rather than converges on somi¢ specifiable outcome. The
termination point of a naturalistic ‘nquiry is always arbitrary; the
research could always fruitfully continue. The feeling of, "If only I
had known then wha® I know now," is common to naturalistic inquirers.
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The end always feels more like a beginning. One is reminded of commence-
ment speakers who like to tell graduates that they stand at the beginning,
not the end. Or of the motto inscribed on the facade of the National
Archives in Washington, “The Past is Prologue" (whick a cab driver many
years ago told the writer meant, "You ain't seen nuttin' yet!). Reports
of naturalistic inquiry tend to have an "unfinished" (and unsatis‘,sing)
feel to their recipients, who have been expecting definitive findings

and unarguabie recommendations. Naturalistic inquirers dc not aspire to
such conclusions. They do not visualize knowledge as a map with certain
areas remaining to be explored; if it were so, then one mignt believe
that, sooner or later, everything could and would be known--the m2p

would be completely filled in. Rather they represent knowledge with the
metaphor of the earth in space. The earth represents the kuown, and the
surrounding space the unknown. As the size of the earth--the known--
increases, the amount of the unknown with which it is in contact also
increases--and at a faster rate than the known. Good research always
raises more questinns than it answers. Its results cannot simply be
aggregated into the already known; it may, in fact, produce a morphogenetic
change that puts people's minds #nto quite different channels than

before. Writers of RFPs need to recognize the tentativeness of natural-
istic research, and contract and program officers need to display a
willingness to accept the researcher's indeterminate shrug of the shoulders
as a valid outcome of inquiry.

If the National Institute of Education or any other Federal or
non-Federal funding agency is serious dabout encouraging naturalistic
studies, the present form of the RFP must be substantially altered. Of
course such changes require the concurrence not only of program officers
but of contracts officers as well. It seems unlikely at the time of
this writing that the Federal bureaucracy will quickly move to such an
open posture. but in fairness, it does not seem likely that any other
funding agency will soon move in that direction either. Yet a more open
ended attitude is essential. The new paradigm of thought and belief
requires a new paradigm of inquiry, and the new paradigm of inquiry

requires a new paradigm of support.

A final word: it will be easy to dismiss the preceding paragraphs
as the self-serving pieadings of a group of researchers who no longer
wish to be bound by the norral requirements of accountability. The
reader is reminded of two things, however. First, the pleadings are not
concocted out of thin air; they have their roots in a powerful paradigm
which has promise of providing a better fit to emergent patterns of
thought and belief than its pregecessors. Second, the adherents of this
paradigm are not unmindful of the requirements of trustworthy research,
as their preoccupation with procedures like member :checks and external
audits amply attests. It is not the absence of accountability for wricn
they plead but a new form of accountability that is consistent--resonant
--with their basic ontological position.

2. Design problems. To say that a design is "emergent" covers a
multitude of thoughts and actions. Designs do not of course emerge out
of the woodwork; they do not present themselves to the inquirer with a
"Here I am; use me as you will" attitude. Designs must be pulled out of
the context, the data, and the problem by the rasearcher who expends a
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considerable amount of thought and energy to get that task completed.
Here are a few of the dilemmas he or she must confront:

° Dpeciding on the sample of data sources to be tapped--sites,
respondents, documents, and so on. We have noted Patton's categorization
of different ways to select samples purposefully, and suggested that the
choice made in any situation depends on the purpose of the study. In
the present case two different modes might have been used; the choice
between them was made on the practical grounds of what data were available.
Moreover, the sample that is finally selected may to a considerable
extent rest on judgments not of the researcher but of parties at the
research site (e.g., ESA Directors) who cannot be said to be completely
disinterested. Unknown biases may be built into the selection process.
Of course, the naturalistic researcher believes that if normal methods
of checks and balances are used--triangulation, seeking out respondents
who have very different views from those already expressed, recycling
sites and informants--that the probabilities of @xposing such biases
(except in the event of an unlikely massive couspiracy) are high,
Nevertheless it does not pay to be naive about such matters; so long as
the possibility of bias exists, and there are some advantages to someone
somewhere in keeping information from the researcher (or providing only
biased information), it is essential to coatinve probing.

° Dealing with time line slippages. Because of the emergent
nature of the design, time estimates made at any point may prove to be
quite wrong. The problem in relation tc design is not that contractual
obligations may have to be altered (that problem has already been dealt
with in the preceding section) but that arrangements with sites may have
to be pestponed or otherwise altered. Dates of site visits are pushed
back; delivery of materials, e.g., case studie. to member checiers, is
celayed or the time available for their inspection is foreshortened; and
so on. It is wise for the researcher to be flexiblc about such matters,
to anticipate that they will happen, and to be adaptable in responding
to the contingencies so raised. dost important, the researcher should
not develor guilt about his or her own failures; such slippages are a
normal and expected part of naturalistic research and not necessarily a
sign of incompetence. It is useful to recall that well-known corollary
to Murphy's Law: things always take longer than they do. Or, the first
¢0 percent of the work takes the first ninety percent of the project
time? the other 10 percent of the work takes the other 90 percent of the
time!

° Providing time during which reflc.tion can occur and appro-
priate decisions about how to develop the design can be made. There is
a perpetual time conflict between the activities of planning anc doing.
In conventional research, planning is (thcoretically) done in advarce;
once the project moves into the field, all that is left is the doing.
But the naturalistic researcher faces a planning/doing conflict, which
becomes especially acute while on site. The activities of Day 2 may
literally depend on the outcore of the acti“ities of Day l--but those
cannot be known until Day 1 is over. When then can th2 planning take
place? The answer of course is durirg that time when normal persons
eat, play, and sleep. It is not surprising that naturalists feel per-
petually fatigued! The same probiem u.curs between site visits. What
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is to be done during Site Visit 2 depends on the outcomes of Site Visit
1. And while decisions need not be made overnight, they must be made in
the interval between SV-1 and SV-2--and so on. And that interval is

never long enough either, it seems. Again, the most important requirement
for overcoming this hurdle is awareness that it will be encountered, and
that it is not a matser of the researcher's incompetence but the normal
state of affairs.

° Arriving at an appropriate fc s for the study. It is not
only the design which is emergent in a naturalistic study, but the
problem as well. Indeed, critics of naturalistic inquiry freguentiy
suggest that such research is mindless because it does not commence with
a well-defined problem i~ the same way as does (purportedly) conventional
inquiry. It is one thing, for example, to say, in a study such as this,
“prey .ous research shows that rural sites suffer from certain problems;
indeed, one can provide a list. Now let's see whether our actual site
observations bear out these earlier findings." It is quite another to
say, "Let's observe the site for a time to determine what its unique
dynamics are. Then we can focus on those as the basis for the rest of
the study.” It is of course the latter position that was taken here.
Thus SV-1 was very open-ended precisely to pemit uncovering things "we
didn't know we didn't know" while SV-2, and to a more limited extent,
SV-3, were directed toward more intense studies of those now-identified
dynamics. The naturalistic inquirer must resist the nress for premature
closure--a press, we may note, set up not only by the contrictual factors
we have already reviewed but by the researcher's own intolerance of
ambiguity and need for closure. Patience is the prime off-settin-
factor.

° Evolving a decision-making process. If designs are to
emerge, decisions about next steps must be taken from time to time.
Unless a definite process has been decided on, the design will, as its
critics often charge, emerge haphazardly. Morecver, not all team members
will be equally aware of .he design decisions that have been made, nor
of their implications “or their own work. In the present study, techni-
ques such as evening meetings in the field, team categorization decisions
once back home, common critiqueing of evolving question lists for next
site visits and of case study drafts, systeratic journal entries, and
the like, all helpe¢ with this problem. Critical is the establishment
of some mechanism for dealing with these decisions and then adhering
closely to it.

° Resisting changes that ought not to be made. A final
design-related probiem has to do with knowing when not to alter or
extend a design. For example, in the present study there was a constant
press to incorporate in the pluns for Site 2 what had been learned from
Site 1. “ome of these lessons could be fruitfully applied; for example,
at Site ., « great deal was learned about how to schedule efficiently
that couTd be applied at Site 2. But the temptation is to a»”ply not
only formal but substantive lessons, e.g., if transportation was a
problem at Site 1 1t also is at Site 2, and ought to be investigated.

It was important to allow Site 2 to evolve on its o.1. Similarly, much
was learned from the research synthesis, and the temptation always
existed to test the conclusions of the literature in the sites that were
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visited. While there i. .uch to be gained from bringing together the
results of the research synthesis with the field study data, it is
crucial that the field data not be collected with the syntheses in mind;
v1se a connection is forcibly made that ought perhaps not be there. Of
course, it is virtually impossible for a researcher to "cleanse his or
her mind" of what is already known; nor should this statement be inter-
preted as a plea for adopting a "know-nothing" attitude. It does suggest,
however, that the researcher needs to remain acutely conscious of his or
her responsibility to permit data to emerge rather than to hunt them.
Believing is seeing; it is easy to be deluded into finding once again
what is already known.

3. Problems ir the field. In conventional research most of the
problems which the inquirer is likely to encounter will confront him or
her while seated in an office; the problems are mostly worked out on
paper, with a computer program, or, now and then, with a telephone call.
Naturalistic researchers are not so blest, for their way of doing research
requires face-to-face contact with respondents on their turf. And once
you are out there, numbers of prohlems emerge; some examples:

° Gaininc entre. Gaining entre is almost entirely a political
matter. There is typically no way to force un agency or an individual
to be cooperative; there can be a major hiatus between getting in the
door and getting what you need. One problem of entre was soived in the
present project by extensive consulting with knowledgeable informants
about sites that were open to research; only such sites were contacted.
To say that no site that was contacted refused to cooperate is not a
very impressive victory.

But of course gaining entre at the highest level of the organization,
in this case from the Director and sometimes, the Board. does not mean
that entre will also be automatically extended at every other level.

For example, the ESAs typically were composed of multiple sub-units,
each with its own gatekeeper, and the LEAs involved each had their own
extensive organizational structure. Entering a building to interview an
jtinerant ESA teacher did not obviate the need for a protocol visit to
the principal, for example, who might just decide that he really wanted
to sit in on the interview, or that the teacher was, after all, unavail-
able at that time.

Dealing effectively with gate-keepers who can deny or extend entre
may be the single most important skill that the naturalistic inquirer
needs to have. Without it the study will surely founder. Knowing that
gate-keepers come in two types--formal and informal--and that both need
to be dealt with, is equally important.

° Handling logistical problems. There is no setting in which
the aphorism, "For want of a nail, the battle was lost," is more applicab’e
than in the site visit. Murphy's Law will never find a more congenial
climate. Travel arrangements, scheduling of interviews, travel from LEA
to LEA, unexpected incidents that use up . me (ranging from weather to
the over-talkative principal who wants you to see every aspect of the
school before he allows you to interview the teacher you came to talk
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to), accidents, failure of motel clerks to recall your wake-up instruc-
tions, and many, many other factors conspire to upset the smooth opera-
tion of the site visit. That such problems will occur is a certainty,
and the researcher who permits himself or herself to be upset by these
eventualities will surely fail to do adequate research. But while the
specific contingencies cannot be foretold, their occurence can be planned
for. To deal with them requires composure, aplomb, a dependable local
contact who can man the phone on the researcher's behalf, and a variety
of contin,ency plans: ‘“"what will I do if . . . ." With a little exper-
ience the naturalistic researcher can fairly predict the kinds of things
that may go wrong and develop con.ingency plans to deal with them.

° Handling problems of trust. The naturalistic researcher
can hardly expect a respondent to tell him or her everything that ought
to be known after only a brief contact. Everyone has some information
that they would prefer not to share: everyone makes mistakes, everyone
wishes to put a best foot forward; everyone fills multiple and possibly
conflicting roles, all of which make demands that must be met. There
need not be a massive conspiracy afoot to account for reluctance to
share information. On the other hand, it takes more from the researcher
than presenting a "good guy" mien to inspire confidence in the informant.

There was a time in the history of field research when it was
be ieved that trust-building was a matter of technique; that there were,
say, six steps to building trust, and that if the researcher moved
through those steps systematically, trust would be the aviomatic result.
But of course researchers are no longer so naive. Trust must be built
independently with each informant and must be renewed virtually on a
daily basis to be meaningful. Trust is now viewed developmentally; it
is something to be worked at. To build irust requires a constantiy
meaningful response to the question, "What have you dene for me lately?"

It is beyond the <cope of this discussion to deal with the many
ways of building and maintaining trust that are suggested in the lite-a-
ture; the interested reader is referred to the many exceilent sources
such as Douglas (1976), Guba and Lincoln (1981), Reinharz (1979), and
Wax (1971). It is unli“ely .n the present study, given *hat each site
was visited for a total of eight days over the space of  year, that
very adequate trust relations were buiit up, even with » ,se persons
contacted most frequently such as the CSA directors. Hence the results
of the member checks are even more important than they might otherwise
be; the review committee is probably the single most useful mechanism
for checking out the information that is received. For while the osten-
sible purpose of the review is to give the local participate an opportu-
nity to tell you whether "you got it right," it is also the researcher's
cpportunity to test whether "you gave it to me right."”

° Problems of data recording. We have noted that for a
variety of reasons, the decision was made no. to tape-record interviews
but to rely on hand-written nntes (suitably augmented and refined as
soon after the interview as possible). We have also seen that while
some positive features were traded away by this decision, others were
gained. Nevertheless, the process of hand-written notes placed an
enormous strain on the interviewer: to get as much down as possible; to
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check verbal.vs. non-verbal communication; to record his or her own
reactions and insights; and to do all of this for from six to eight
interviews every day in the field! The task is literally impossible for
the inexperienced interviewer. To perform it adequately requires practice
(e.g., role playing), a tireless hand, a system of shorthand notetaking
(which need not be /itman but does need to be short), the ability to
concentrate intensively for an hour to two hours at a time, and the
ability not to lose one's own sense of commitment.

° Problems of personal reaction. Probably the two most
predominant feelings of the naturalistic researcher in the ficld are
loneliness and exhaustion. Despite the fact that the researcher is
likely to be interacting with some one--respondent or fellow team members
--for virtually all of his or her waking hours, feelings of loneliness
are likely to be overwhelming because one seems to be so dependent on
one's own resources. What comes out of the interview is finally up to
you, and whether the desigr is appropriately altered tomorrow to take
account of what you iearned today is also a matter of how well you can
communicate your own insights and suggestions. Nor do you have much
time to cathart--while you're in the field, the game's the thing. And
while all of this is going on, and your reserves of energy ana courage
are being plumbed, you have to get along with little sleep and hurried
meals. After three days of a site visit you are likely to feel drawn
through the proverbial wringer. Again, there is not a sure way to deal
with these ratters except to be aware that these feelings will come.
Perhaps the best thing to do is to keep saying to yourself, “I can do
anything for three days that I couldn‘t do for the rest of my life'"
And then hope you're right!

4. Problems in writing the case study. The culmination of much
naturalistic inquiry--and surely of this study--is the development of
case studies which are the neart of the research report. Again a number
of problems emerge, including:

° Evolving an appropriate style. The case study has multiple
objectives: to provide the thick description needed to understand the
site and to facilitate judgments of transferability to other sites; to
portray the world of the site through the eyes of the local partici-
pants; and to provide the reader a vicarious experience of what it is
like to be there, a kind of remote control "deja vu." it is probable
that no case description can accomplish all of these ovjectives equally
well; indeed, it is possible that they are to some extent in conflict.
Thick description, moreover, may produce a mundane level of data that
hardly qualifies as “"seeing the world from local perspectives," nor is
it likely to provide the naive reader with any feeling of excitement or
identification.

Indeed, tine question of the style to which the case should corform
may be the most difficult to deal with. In the present cases an attempt
was made to be somewhat informal, and to proceed more in a psychological
than a logical order of presentation. Both principles were frequently
abrogated, as can be seen from even a cursory inspection of their contents.
It was particularly difficult to provide a "feel" for local perspectives
without the extensive use of quotations, but two factors militated
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against that: the desire to provide anonymity to the respondents, and,
more importantly, the impossiblity of getting exact quotations when the
major data recording device was the handwritten field note.

It is 1ikely that a different style more like the short story or
novelette than a scientific report may be appropriate. It is said of
Sigmund Freud that he was disappointed, when he wrote his cases, that
they sounded so much like short stories, a characteristic he felt would
not help him much to win over his hard-headed scientific colleagues. But
we may note that Freud's cases nevertheless nad a profound influei.ce on
the development of psychology.

The literature is not rife with examples of good case studies, and
contains even fewer instancec of directions to case study writers about
how best to proceed. Probably more is known about how to write cases
intended for use in training, e.g., the Harvard Business School cases,
than for use in reporting research. There is a large gap to be filled
here; perhaps progress will be made in that direction during the next
decade given the present insurgence of interest in naturalistic methods.

° Knowing what to include or exclude. A case ought to
provide thick description, but just what is that? How thick is thick?
What are some inclusion-exclusion principles that could be applied by a
case study writer to help in the decision of what the case should cover?
There are at present no systematic answers to these questions; the
writers in the present research relied on instinct and the critique of
their colleagues.

As noted in the body of the report, two substantive .asiderations
weighed on the minds of the writers as they went about their business:
that they must include ary material that might be germane to whatever
emerged from ihe research synthesis, and that they should be mindful of
policy considerations that might emerge so tha* such material would be
included too. Of course, the research synthesis and policy recommenda-
tion teams were in their turn as much influanced by the case study
writers as vice-versa--the condition of mutual causality was clearly
evident. A1l three teams (field study, research synthesis, and policy
formation, with their interlocking memberships) had to be on guard
against being biased unduly by the products of the other teams. Again,
there is no foolproof mechanism that can be relied upon to screen out
unwanted influences; but being aware of the possibility that such influences
might exist is certainly the first step in dealing with them, however
inadequatelv. It is urgent that more attention be given to the development
of sound principles that can be applied in such situations, however.

° Maintaining confidentiality and anonymity. It is the
nature of naturalistic research and the case study repourting method that
both are more susceptible to breaches of confidentiaiity and anonymity
than conventional inquiry. Most naturalists are therefore very sensitive
to the ethics involved 2nd may go to extraordinary lengths to protect
respondents and sites from discovery. Of course questions may be raised
in cases of evaluation whether such protections ought to be extended
since agents ought to be held accountable for their actions. But in
cases of research it seems to be well established that respondents have
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a right to privacy, and, if they give up that right in a spirit of
cooperation with the researcher, they at least deserve as much protection
as the researcher can provide.

As we have seen, such protection may be difficult to extend and
impossible to guarantee. Even if all the names and places and dates are
changed "to pretect the innocent," it is quite likely that other locals
will be abie to pinpoint the agencies and parties involved. And that
breach of conf.dence may have the most serious consequences of all, for
it is these other locals who may be in positions of authority or influence
with respect to the research participants, and thus may have the most
powerful sanctions to apply. At the non-local level, while it may not
be possible to "guess" at the involved agencies and participants, it may
nevertheless be possible to force disclosure should scmeone take umbrage.
For example, let us imagine that someone in the Office of Special Educa-
tion decides that if the situation at a particular s, is as reported
in the case study, that site is in violation of Federal law. Researcher
files have no protections against subpoena; there is no special privilege
involved. Even if the researcher has guaranteed anonymity, the courts
may still insist that he disclose his sources, and he can be found in
contempt. of court should he refuse to comply.

Now it should be clear that these fearful contingenc:. are not
very likely. It is not very liraly that formal acticas of any kind will
be taken at the local level: armants have tco many options for counter-
action. It is extremely ur a1y that the Federal government will bring
suit against a local district because of the information contained in
any of these case studies. Yet the pnssibility ¢.ists, and iv is there-
fore 1ncumbent on any naturalistic researcher to make all of thase
possibilities crystal clear in any informed consent preocedure. rioreover,
the respondent must be viewed as the owner of all of the data that
pertain to him or her; the respondent must have the privilege of w'th-
drawing from the study at any time, without prejudice, and take his or her
data with him. Finally, the researcher has the responsibility of so
coding and otherwise protecting the field data that the identity of
respondents cannot be inadvertently discovered and that no person who is
not a need-to-know member of the rrsearch team has access to the data.
Anything less constitutes unethical conduct.

° Maintaining an adequate audit trail. We have noted that
the case study writer is under obligation to document every assertion
that is made in the case. Nothing ought to be reported as factual that
cannot be triangulated (except in certain "expert witness" situations as
noted in the body of th2 report), and records should be kept that permit
an outside auditor to check the documentation should he or she wish to
do so. But a number of questions emerge as one tries to abide by these
guidelines.

First, for what is documentation required? Clearly it is for
facts; if one reports that a county has 386 square miles, one ought to
be able to cite a source For that figure. That kind »f documentation is
easy. But suppose one cites someone's judgment or interpretation. Now
from the case writer's perspective, such judgments and interpretations
constitute data--they are someone's construction--but they may not be
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open to triangulation (only one person may hold that judgment, but if it
is a significant someone, the Director, say, the judgment can hardly be
disregarced). Often too considerations of anonymity are involved; the
person who renders an otherwise unsupported judgment may be well known
for hoiding this intemperate view, and to cite it is to give away the
informant's identity. Clearly there are no general rules that can be
invoked in these cases; each must be decided on its own merit. That is
also the case for the cuditor; he may be willing to accept shaky, one-
person untriangulated inputs under some conditions, but would certzinly
not be willing to have the whole case based on such!

There is also the practical question of how much a particular piece
of documentation covers. The original cases had documentation trails
recorded in the right hand margins; as one looks at these c~ses it is
clear that sometimes there may be three or four different pieces of
documentation cited in a single paragraph (sometimes triangulating
sources for one datum but often multiple sources for multiple data),
while at other times the writer apparently intended one citation to
cover literally pages of material. Of course it depends on what tiae
source is and what is being written about; three pages describing enroll-
ments, per pupil costs, pupil-teacher ratios, and other data for the 20
LEAs contained within a given ESA may all be supported with one table
from the stat2 education directory. Again, both writer and auditor must
be flexible.

Further, iater sections of the case report, for example, those
sections dealing with issues or lessons to be learned, may draw upon
material that has already been documented earlier in the case. In such
instances, is it appropriate to document the later materia’ with earlier
nage entries or must the original sources be cited again? In the interest
of saving time for the auditor, the rule adopted here was that earlier
pages could be referenced. It was assumed that the auditor, having
satisfied himself or herself once about the entries, would not wish to
go to original sources a second time; the page reference would be a
sufficient reminder, it was felt, of the trustworthiness of an entry.

Finally, as also noted earlier in this report, there is the question
of when it is appropriate to close out a case. The draft case report
was written afi>r SV-2, but additional information was collected during
SV-3. Should the case be updated to include that new information? The
decision was made that if the informatiorn had been sought out to close a
gap or clear up a misunderstanding in the case as written, it should be
included, but if it were new information about occurrences that had
taken place since SV-2, it would be included only in the epilog. The
case of Site 1 provides a good example. Between SV-2 and SV-3 the
Agreement binding the five LEAs into the county cooperative was up for
renewal. Renewal was anticipated and assumed as the case was written,
but it was also assumed that there would be negotiations at the renewal
time that would fundamentally alter the funding formula involved.
Instead, the Agreement was simply extended with absolutely no alterations
in any of its features. To take adequate account of this surprising
development would have meant substantial revision in the case without
any concomitant gain in understanding relating to the research questions.
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A simple epilog is sufficient to update the reader without burdening the
research team with a useless task.

5. Problems with the member-check (Review Committee) process.
The major purpese by far o -3 was to carry out a member check, mainly
through the mechanism of the Review Committee. This too engendered some
practical problems:

° Determining an appropriate mix or range of respondents.
‘there seemed to be little difficulty with the proposition that the
Review Committee should represent each of the stakeholding audiences
from whom information had been solicited during SV-1 and 2. An issue
that arose, however, was whether Review Committee members should ali be
drawn from among persons who had been interviewed earlier, ali from
among persons who had not been previously interviewed (exctuding key
personnel such as the Director who of course needed to be involved), or
some mixture of the two. Arguments could be made for all three positions.
On balance, it was determined to use the mixture. It was felt that some
informants who had been through the interview process were needad in
order to attest to the fairness and thoroughness of the earlier procedures
(should that question come up), and to the fact that the case study did
reflect opinions actually proferred (at least by them) reasonably accurately.
But it also seemed to be the case that limiting membership only to
former interviewees might understandably introduce biac (although the
team could not agree whether the bias would be for or against the case
as written; arguments could be made both ways). The compromise provided
a way out of that dilemma. Also, using both interviewees and non-inter-
viewees permitted selections to be made in ways that would increase the
scope of perspectives represented; so the ESA Director could be asked
that if our principal is known to support special education, try to find
a matching person who does not support it or supports it less strongly.

° Selecting respondents. However the Review Committee might
be constituted, the question arose who should select the persons invited
to participate. The research team felt that if it selected the persons,
it could guard against the intrusion of local biases (such as might be
introduced if the ESA Director were asked to make the se]ectionsg, but
it might also be vulnerable to the charge of "packing" the Review Committee
with persons who covld be counted on to render a supportive judgment for
the case study. Conversely, if the Director (or some other knowledgeable
local) were asked to make the selections, local bias might creep in, but
it is 1ikely that a more honest appraisal would be rendered. In the end,
the decision was not made on the merits of any of these arguments but on
the practical ground that only the Director could know who among the
locals were competent, able, and willing to participate. As a hedge, the
research team picked the Committee members that had already been inter-
viewed. PBut of course even that hedge had its dubious side, because
those respondents had themselves been picked by the Director initially.
The team seemed to have little choice but to make the decision as it did
and to live with it.

° Getting respondents to read and react to the draft case.
Draft case materials together with the appropriate instructions and
recording forms were sent in a single package to the ESA Director from a
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week to ten days prior to the scheduled SV-3. He in turn distributed

the materials by whatever means he thought most expeditious--typically,
the internal mail process already set up by the ESA for other rurposes.
It is likely that the respondents did not appreciate the scope of the
task they were being asked to carry out, but it seems clear that most of
them had not read the materials systematically. Rather they tended to
scan th m and to focus in only on those parts that they thought pertained
especially to them. Hence they came to the Reviaw session with orly
spotty notes and no clear perception of what the entire case looked

like. Some had not read the case at all.

That this should have occurred is, in retrospect, not surprising.
The task was large and the motivation to accomplish it small. In most
cases the most that one could say about it is that it provided a day's
relief from the otherwise humdrum routine of their lises. But even that
judgment assumes that their daily lives are humdrim, which may very well
not be the case at all. Some teachers couid only b2 released on the
provision of a substitute to replace them, and while that provision
caused money to change hands, none of it found its way irto the pouckets
of the Committee members. What they did they did in return for nc
visible recompense. They had a right to be selective i1 their reading
and responses, and they were.

There seems to be no practical way to circumvent this problem.
Member checks are crucially important and must be carried out. But to
carry them out with disinterested and non-responsive reviewers seems not
very wise. It is probably ilie case that every effort should be made,
first, to communicate to the local executives and gatekeepers the impor-
tance the team attaches to this activity, and then, through them, to
generate excitement and motivation among the reviewers tc whatever
extent possible.

° Covering the fu'l range of matters that require response.
Essentially the research team required two levels of response from
reviewers: to be challenged and corrected on errors of fact or iiterpre-
tation that found their way into the report, and to be assisted in
correcting descriptions they provided even though not sure of the facts.
The review process as constituted in this study seemed reasonabtiy adequate
on the first level out not on the second. Often entries in the case
that had been "patched-up" 1n order to a.. at least as place-nolders
were overlooked, in the rush of dealing with those mattcrs from Level 1
that the ~eviewers did bring uw. It is essential that the team prepare
ahead of time a complete 1i~tina of such places in the case so that
rasponses may be snecificaliy solicited.

° Determining the proportion of locals that would subscribe
<, a statement or opinion attributed to them. All of the cases were
filled with statements of the form, "Most teachers feel that . . ." or
“Some ¢ .7cipals believe that . . ." or "A few parents suggested that .
« . «," and the 1ike. Sometimes such assertions would have been made by
respondents, and at other times the stat--ent represented an inference
made by the case study writer. It was de¢ 'med important to test these
statements (insofar as time and erergy permitted) during SV-3. Accord-
ingly, forms were deveioped on which every statement of that type in the
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case was indexed by page and line. Reviewers were asked to indicate
whether they agreed with the statement and if so, what proportion of
persons mentioned actually felt that way or acted that way or opined
that way, etc. So for example, a statement, "Most teachers felt that .
. ." would be retained in that form if the Review Committee members
could agree that at least 90 percent of teachers would feel that way.
Other terms were used for lesser proportions,

° Keeping the meeting open. It was the intention of the
research team to limit attendance at the Review Committee meeting to the
members of the Committee. Unfortunately, at every site other super-
ordinate personnel also attended at their own invitation, and protocol
made it virtually imposs°ble to exclude them once they were there. As
might be expected, these "guests" contributed much of the discussion and
it cannot be doubted that their presence kept some of the regular members
from voicing their opinions. In fairness, it should be noted that some
members were especially outspoken in voicing disagreements with their
superiors, S0 it cannot be assumed that their presence was uniformly
depressing. Nevertheless, it clearly would have been przferable not to
have them there. More strenuous efforts must be made in the future to
make it clear just who is to attend review meetings, and why.

Some Theoretical Issues

i. The feasibility and utility of trustworthiness measures.
Valuable experience was gained through efforts to apply the various
trustworthiness techniques that had been proposed by Guba (1981). It
seems appropriate to conclude that most of his recommended techniques
nould be reasonably well applied (although not all actually were), that
useful information about trustworthiness resulted from these applications,
and that the weight of evidence is that their use should be continued.

Specifically, with respect to techniques relating to the criterion
of credibility, the most useful and most pervasive technique was the
member check., While certain problems exist with resnect particulariy .o

the kinds of massive member checks carried out in SV-3, as outlined in

the previous section, there can be little doubt that this technique is
feasible, wakes sense to participants, and results in a variety of
information that is useful for shaping the case study into its final
form. There is also no doubt that the variety of team editing and
critiquing arrangements that were employed virtually guarantee the
internal consistency of t'.e cases (structural corroboraticn).

Other credibility technigue- were less useful, and some c%uid not
be employed at all. There is some dcubt whether there was sufficient
prolonged engagement; it seems likely that this criterion can be met

better in the kind of study in which a researcher spends considerable
time, say six months or more, actually living at a site and interacting
with it daily. Nevertheless, each site was visited for approximately 16
nan-days each (more at Site #1 which doubled as a staff training site).
And there was surely enough time to identify the more salient characteris-
tics at each site which could then be subjected to persistent. observation
subsequently.
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Peer debriefing occurred to the extent that team members could
serve as debriefers for other members engaged in other activities, e.g.,
Site #] visitors could be debriefed by team members who had not visited
that site; persons engaging in the research synthesis could be debriefed
by persons whose primary responsibility was for policy recommendatiors,
and so on. At the cutset of the study it was believed that other members
of the Department of Special Education at the University of Kansas who
were not directly involved in the study <could serve the debriefing
function, but in the end, it was impossible to engage them in this way
because of their lack of time. It is suggested that this function bc
provided for in project budgets so tnat the time and energy of a group
of exne.t debriefers can be counted on.

Triangulation is a keystune technijue a. * was well utilized in the
sresent study. The easiest means to gain “viangulalion is by comparing
information from cespondent to respondent .ad from respondents to docu-
ments. The us« of m.ltiple perspectives (theories) is virtually impos-
sible when the thecry is itself emergent, and tne use o. multiple invest-
igators, while used, is also discountable (in terms of the theory c¢f
triangulation) since the ‘nvestigatnrs made no effort to maintain inde-
pendent (indeed, just the Jpposite was true-~the invastigators communi-
cated continuously in the interest of the emergent Jesign). The use of
mi:1tipie methods was limited almost exc’usively to interviews and docu-
ment analyses; again, if nore time hac oeen avail.ule, and the researchars
had been able to spend more time on site, other techniques, particularly
svservation, would have become feasible.

Finally, the use ¢+ referential adequary materials. which had been
considered a possible technique at the outset of the project, was not
utilized at all. Because of the shortness of time virtually every scrap
of data that could be assembled had also to be immediately used; the
reseurch team could not afford the luxury of archiving part of its aata
to use ac a later benchmark. Again, in studies of greater length and
site involvement, the use of such muterials wou'i not orly ha 2 been
possible but warranted.

With respect to the criterion of transferability, octh techn: ues
of purposive sampling and the collection of thick descriptive materials
worked quite well and made few extraneous demands on the researche 's.
The problems already descrived under the practical heading of the preced-
ing section summarize most of what needs to be improved; from a theoreti-
cal point of view all went well.

With respect to the criterion of dependability, there can be i.ttle
doubt th:.. the dependability audit is far and away the most pervasive
and mea:, “gful technique that was devised., While there are some practical
difficulties and while additional expe:.:..2 will no doubt smooth away
mai., of the rough spots that still attend the process, in principle the
technique is eno. ously powerful. Indeed, it is so powerful that its
use seems warranted not only for naturalistic studies but for all kinds
of studies. We might note that if such audits had been done, most of
the cases of “fudged" data (not T,, in Ford's terms) that have recent y
besn h*ghlighted in the news would not and could not have occurred.
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The other two techniquas recommended by Guba for dependability were
not used in the present study and indeed, may gererally not be useful
cdespite their face appeal. Overlap methods are little more than triangul-
a.ion, and it seems not td be necessary to have a special name for this
process here. Step-wise replication, while af;earing to parallel neatly
the split-half notion of reliability that has emerged in measurement
theory, nevertheless is seriously compromised in naturalistic studies
because of the need for continuous communication in the interest of the
emergent design. If the investigators cannot work independeztly, would
could the contribution of step-wise replication be?

Finally, with respect to the criterion of confirmability, what has
been said abuut the dependability audit applies equally well to the
confirmability audit; indeed, these twc forms of audits are the two
sides of the same coin, and probably could not be carri..' out meaning-
fully except in concert. Triangulation as a confimmability conrspt
probably does not warrant an independent existence from triangulation s
a credivility concept, except in the sense that whereas, in the latter
case, it is a step taken to enhance the probability that a report will
be found to be credible, in the former case it is a step “aken to actually
confirm data. The process is a means in the case of credibility but an
end in the case of confirmability. Yet it is the same process. The
remaining technique, reflexivity, did not work out as well as had been
hoped as a way of describing th: investigators-as-instruments. The 1ags
and journals that were kept, while useful for some purposes, e.g., a
A -gmentation trail for the auditor, were not systematically kept for
reasons already discussed. It is probably the case that such personal
journals have little ist1lity for the kind of research logistics that
characterised the present study, although it ij evident from other
studies, e.g., those reported by Wax (1971), Douglas (1976), and Reinharz
(1979), that the use uof journals is exceedingly important for one-person
studies that require a great ceal of time .a site.

in all, basead on the experience of the present study, it seems
appropriate to conclude that the following techniques are most useful
and perhaps represent a sine qua non for st@dies of this type:

° For credibility: onersistent cbservation, triangulation, and
member checks.

° For transferability: pruposive sampling and thick description.
° For dependability: the dependability audit.
° For confirmapility: the confirmability audit.

It might also be said that based on other research (Halpern, 1S.C),
the audit m? rove to be useful in helping to assess the credibi ity of
a study, ber.ds?2 it provides evidence of the extent to which the techni-
ques of persistent observation, triangulation, . a member checking were
actually carried out, that is, the truth (Tz) of the researchers' asser-
tions about what was done.
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2. Fitting the naturalistic paradigm: was the right model selected
to quide the inquiry? Every naradigm, whether a general and pervasive
system of thought ana bhelief, as suggested by Schwartz and Ogilvy (1979),
or & particular one, such as the paradigm of naturalistic inquiry followed
in the present research, rests upon a set of basic beliefs: assumptions
or axiom:z that are taken to be True,. Now thase beliefs cannot be
either prcved or falsified, but as *n the case of the asserti n that a
God exists, certain evidence can be collected to shore up the belief.

Is there any such evidence from the present study? Did the research
team select the "right" paradigm? If they had it all to do over again,
would they again elect to go this way? The answer to that question is
"Most assuredly yes!"

The first of these beliefs is that trere are multiplie realities--the
constructions of the participants--that may, in a very real sense, be
the creations of the participants. Moreover, naturalists assert, those
realities can be under. .d only as wholes--to dissect them into their
supposed constituent parts is to destroy them. Is there aanything in the
data of the present study that supports that construction? Surely there
existed no tangible reality at uny of the sites that could be called the
ESA. To be sure, there were buildings and busses and equipmen* and
people, but the ESA is a more elusive concept that has very different
meaning depending on whom you ask. That is the case nct only from site
to site, as cne might expect, but from different kinds of parti. pants
at the same site and from different members of the same participant
group at the same site. At Site #1, for example, no% all of the itinerant
teachers construed the meaning of Ttinerancy in the same way; at Site #2
not all local superintendents viewed the advantages of . ‘ng members of
the ESA in the same way; and so on. These are not simply dirferent
perceptions, as though the ESAs were some particular thing that just
looked different from different perspectives; the ESAs were different
creations in the minds of different pecple. And of course they could
not be dissected, not even the constructions of a singie erson. Although
an individual might surmise the existence of certain parts related in
cerrain ways, it was only in respect tc his or her own single constructions
that those parts and relationships could be conceptualized. Moreover,
in that construction, the parts and relationships all shaped and influenced
one another simultanecusly; if any one of t.em were changed (Investigator
to Respondent: "Imagine for a moment that you had a more supportive
Sunerintendent in this school district. What would that mean for the
proolems you have just described?" Respondent: "Why, they would disappear
of course. But we'll never have a superintendent 1ike that. Tne Board
would: 't hire someone like that. If they did they couldn't get themselves
re-el.. ed! The 1ncal voters remember all too well what happened when
they were forced to consolidate three years ago."), ever¥thing else
would change too. The whole is more than the sum of its parts; everything
correlates.

And did the interactions between investigators and respondents mak"
any Jifference? There can be no doubt of it. Whether the reactions of
the locals tc the debriefing sessions, for example, were receptive or
rejectirg, they did react, and no doubt what .y were willing to share
durin; SV-2, depended a lot on the debriefing of SV-1. The cases them-
selves represent the ultimate evidance of the interaction; they wouid




not have been possible witout the inputs of the locals and they would
not be credible without their stamp of approval. Some of the issues and
problems were not apparent to the locals until they had been pointed out
by the research team; thereafter local zonstructions were undoubtedly
different. In that sense the research team helped to create the local
constructions, and many of their parts were indeterminate until they
evolved from the researcher-.esponden interaction. And surely many of
the questions that the research team u.timately took to be important
emerged becaus~ they were pointea out by the locals, who in that :zense
played a very real part in creating the research!

And is there any reason to believe that generalization would be a
shaky activity in this research? What was found at Site #., for example,
that would be generalizable to Site #2, say, without taki. , account of
local contextual differences? Transportation was a prcblem at Site #1,
mainly because that ESA had chosen to deliver service with itinerant
teachers; at Site #2 it was a problem because of the terrain; at Site #3
hecause of the variety of programs offered, at Site #4 because of water
barriers, and at Site #5 beceuse of vast distances. The generalization,
"transportation is a problem," may be true in some trivial sense, but
the how and why of it depends acutely on local contextual factors. If
you as a reader would like some insight as to how transportation problems
might impinge on you, you will need to look at that case which describes
a situation similar to your own. Do you use itinerants? Is your terrain
difficult? Are your distances vast? And so on.

What a' sut causalivy? Canr we not find instances of cause-.ffect
relationships everywhere? hould anyone seriously question the assertion
that the passage of P.L. 94-142 ca:sed mainstreaming to emerge as a
classroom phenomenon, or that rural irability to pay high salaries and
provide high-tech working conditions causes teachers not to apply for
positions there? Again the answer seems to be that life is not so
simple. If there is causality it is mutual causality, and everything
interacts to shape everything else. Causal assertions can rapidly
become infinite regresses. What cau.ed the authors of P.L. 94-142 to
write the law ¥n such a way that mainstreaming would occur? What caused
the phrase "least restrictive environment" to be inserted? What caused
lawmakers to become concerned about the handicapped anyway? ‘nd so on
and so on” Surely the experience at these sites has taught us that
everything is interrelated, and that while 1t may be possible at some
instant to pull out a pair of phenomena and assert that one is the Cause
of the otner, it is often equally plausible to say that the purported
effect is the cause of the purported cause! If a simple causal linkage
model were sufficient to explain & phenomenon such as difficulty in
recruiting teachers, why do some teachers apparently choose to come to
the rural environment and why do some of them stay despite the pressures
to leave? Mor_>ver, the circumstances underlying these choices vary
from site to site; the teachers at Site #5, for example, cannot easily
retreat to neighboring large cities as can those at Sites 1 anda 3, and
to some extent those at Sites 2 and 4. Doesi't the absence of this
"escape valve" make a difference?




Finally, it seems quite ~lear that values also impinge on the
study, and could not meaningfully be excluded even if it were possible
physically to do so. What was found depends on values; how what is
found is interpreted depends on values (to help the reader distinguish
our value judgments from their vaiue judgments, we underlined ouis;
could one otherwise have known thz difference?). Moreover, it also
seems clear to us that had we cume onto these sites with questionnaires
to be analyzed statistically, we would not have been greeted as favorably
or been made privy to so much infomation as we were--our values as
researchers were more acceptable to local values than researchers'

values typically are.

From all of this we conclude that the use of the naturalistic
paradigm to guide inquiries of tnis sort, at least, is well advised and
wel .-supported.
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PART IV
RESULTS

Introduction

The results of the field stuuy are presented in this section in
essentially the same order in which the questions were posed in Part 1
(pp. 3-4). In one instance questions on three highly related matters:
Question 3 under OrganizationaléGovernance Issues:_Sources of Fundirg,
Question 6 under Service and Delivery Mechanisms: Cos* Allocation tc
LEAs, and that portion of Question 3 under Effectiveness and Impact
Issues dealing with the impacts of furding or cost formulis utilized,
have been combined in order to eliminate redundancy. In another instance,
the order of the questions under Effectivensss and Impact Issues has

been altered somewhat in the interest of maintaining a logical flow of
thought.

The reader will notice that the answe:s given tend not to take the
form of summary statement- or generalizations. Nor are tne observations
buttressed by a count of tne number of sites in wrich they were found.
What is of primary interest is a description of the various patterns
that are found; it 1% the ideas or concepts that count rather than the
nuinber of persons who mention them ci- agencies that exemplify them. The
reader is urged to remember that th=2 most important answer to every
questiun must be, "It depends.”

Organizational/Governance Issues

Question 1: Describe the membership and structure of the cooperative
ar.angement, how loca' agencies become members or obtain services, and
what tne incentives and disincentives are for participation. What
factors influence board support of membership?

A special education cooperative may be loosely defined as:
- a collaborative organization of local schoo: districts,
joined together

- for purposes of brokering, developing, supporting, or
providing special education programs and services,

- solely, or in partnership with one or more of the member
LEAs, or wiui other agencies,

- sometimes, but not always, urder o.e roof with other types
of programs .nd services, which may or may not articulate.

That is to say, the Cooperative nay function as broker (that is, arranger
or agent), developer (for example, of program curricula and materials),
supporter (for exampie, thiough consultation and technical assistance),

or direct provider of special education prog-ams and services, instructional

and otherwise. The Coope 'ative may act in one 2r several of these ways
as the sols agent, or together with other agercies which may include one
or more of the member LEAs as well as external organizaticans such as the
Association for Retarded Citizens or a local hospital. The Cooperative
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may simultaneously offer. non-special education programs and services,
such as accounting, media, library, and the like; these other programs
and services may be offered entirely independently of the special educa-
tion programs and ser: ‘ces or may articulate with them in whole or in
part. For Cooperatives, as with most other matters, variety seems to be
the spice of life.

Membership in the Coo. cative can be voluntary or mandated. In the
former case, as is true of Riverhill County and the Northern Slope
service agencies, LEAs may elect to collaborate under the stipulations
of permissive legislation. In the latter case, as is true of Foothills, |
Midland, and Seaside service agencies, LEAs are mandated to become |
members of, or at least to articulate with, the agency that s.rves their
geographic area. In some instances the service agencies of the mandated
type also serve other state-level purposes, e.g., an intermediate state |
education agency or a supervisory district.

|
It seems likely that most of the LEAs involved in the five service

agencies that were studied would not have become members without the |

stimulation of P.L. 94-142 and/or similar state-level legislation (which |

in a11 five cases precaded the passage of 94-142, even if only in anti-

cipation of it). Even those LEAs that are memberc of *voluntary" umits

tend to feel that the Cooperative structure was "laid on," that the

voluntarism was more apparent than real. The tradition of local control

of schools is strong ir these United States, particularly in rural

ares 4here the tradit.on is reinforced by strong commitment to local

autoiomy generally. Citizens fear a loss of coutrol over their own

affairs, a denial of discretion with respect to im “tant options relat- l

ing to their children, a challenge to their feeling. of self-sufficiency

and ii.Jependance, a resulting loss of pride and loss of face. They have

all too freguently encountered legislative mandates which require equal

services but winich do not provide for equal reimbursement in the rela-

tively poorer rural areas. They do not want to be held responsible for

the education of children--especially expensive-to-educate handicapped

children--who live elsewhere and who may be culturally and ethnically

different.

In rural areas particularly these feelings of losirg control cver
their own affairs is exacerbated by the history of the coaso'idation
movement. The burden of consolidation fell not on farye urban districts
but on tiny rural districts; comunities whose sole claim tc identity
consisted of their schuol {and its athletic teams) were summarily
deprived, they felt, of that solidifying influence. Host communities do
not want the history of consolidation repeated with respect to the
provision of special education.

The school personnel themselves, even though mcre overtly committed
to providing adequately for handicapped students, tend to shere the
fears of community members. For administrators and school board members,
even more authority is washed away. Tne schoel systens' authority must
now be shared, at least with respect to an important and nationally
recognized program segment. The LEAs tend ic lose fiscal control over 2
major program segment that is reimbursed in part by both the state and
national governments. Teachers must share their turf witn personnel

from tho Cooperative.
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For al) these reasons, LEAs would resist becoming members of Coopera-
tives if they reasonably could. Even so, small siygns of passive resistance
remain: in some cases, the schools tend to operate on different arnual
calendars, with different daily schedules, different numbers of "in-service"
days held at different times--even though to maintain such differences
produces problems for che efficient operation of the cooperative. In
their small way these differences illustrate that the LEAs retain some
degree of autonomy after all. The feeling of enforced participation,
although not visible to the casual observer, is there, just beluvw th2
surface, waiting to be scratched. It is a force for policy-make-s to
reckon with; a force that not only diminishes local enthusiasm for
participation but shapes and molds many of the political factors which,
as we shall see, push and shove the Cooperatives along on their erratic
courses.

But of course, every cloud has a silver lining; fortunately,
virtually everyone--lay and professional--finds something, usual’y many
tning , about which to be grateful. The incentives for continued co-
operation (or what gives the cloud its silver lining) include at least
these factors, that the Cooperative:

- Facilitates (in some cases, enables) compliance with the
requirements of P.L. 94-142 and parallel state-level
legislation.

- Chables the provision of a quality and sccpe of services
and programs that would not be possible given the typical
LEA's lack of fiscal resources; the Cooperative, by
combining rescurces, increases the fiscal viability of
the special education programs and services.

- ir.creases the cost-effectiveness of the specia education
operation.

- Provides a source of help ana assistance for regular
classroom teachers who ust now deal with handicapped
youngsters with whom they did not formerly need to cope.

- Helps overcome the "big four" of rural constraints on
program operation: distance, time, sparcity, and climate.

- Renders the LEAs more competitive in recruiting and
retaining better and more specialized personnel,

- Spreads fiscal risk over a number of responsible agencies
rather than requiring each LEA tJ be "self-insuring."

- Provides relief to the LEA and its personnel from the
massive amounts of paperwork and otner compliance activities.

- Shifts the overational responsibility for the difficult-to-
manage special education programs and services from tie
LEAs to "other shoulders.”
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- Provides relief from the burden of accountabiiity imposed
oy P.L. 94-142 and parallel state legislation; Cooperatives
shift the iesponsibility for compliance elsewhere.

These are not mean advaritages; all LEAs are pleased to be able to
exploit Lhem.

None of tne Cooperatives that were studied were created de novo;
each had precurscr organizations, and often, the evolution of these
precursors into the present cooperatives was the result of poiitical
“pat.ch-work"--negotiation and accommodation. In snme cases the historical
evolution goes back well into the preceding :entury, and is often inter-
mingled with issues of consolidation and maintenance of local autonomy,
as for example, in the case of the Foothills agency which is one of 44
state-wide agencies originally established as “temporary" intermediate
districts but vhich were later made permanent in order to avoid chall-
enging local independence with more powerful political units. The
political processes that brought the agencies to their present config-
uration are or course ongoing; there is no reason to believe that the
evolutionery processes fueled by political considerations will not
continue inaefinitely, continually changing the face of the agencies.
As we shall see, political processes and considerations impinge on
virtually every aspect of agency operation, including steps taken to
insure ccmpliance (indeed, the very definition of compliance may be
politicaliy formuiated), to label and place children, to manipulate
prodgrams, to train personnel, and the like. Local negotiations and
compromises are continually ongoing. While the present study offers no
evidence of it, it seems likely that even those agencies that are man-
dated by law, and hence are presumably similar throughout the state,
differ substantially from instance to instance because of these local
factors.

Of course, there are several advantages to an organization that has
evolved from some viable precursor. It is already established, and need
not engage 1n authorizing and iegitimating activities of the sort tuac
newly proposed units would have to endure. The compromises are already
made; the community, both lay and professional, is familiar with the
unit and its operating mode; there are few surprises. It is no accident
that the five agencies studied, all at least moderately successful in
carrying out their special education functions, nave evolved from pre-~
cursors, even the "voluntary" agencies.

A1l but the Riverhill County Cooferative evoived from precursois
that had non-special education functions initially. These four precursors
each played a role in the functi <ng of the state-wide educational
system and the present agencies - .ain these functions and build upon
them. That fact also has utility for the spacial education (presumably
newer) portion of the activity. Channels of communication exist for
seeking support and dealing with problems. Informal (poiitical) channels
of influence exist through which one “can get things done." The exictence
of a state network, of the sort in which all the “recursor agencies took
part, implies that services are available (as for example, SETRC in the
Fouthills agency). The several agencies are also in a form of competition;
“service begets service," as was pointed to as one of the lessons learned
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from the Midland experience, and each agency becomes an exemplar for
others to imitate. Finally, the ability of the several similar agencies
to share their resources (a kind of super-Cooperative, even if informal),
and to lobby Jointly cn behalf of their mutual interests, should not be
taken lightly.

The evolutionary character of the process leads to another conclusion:
things tend to get better with time. History is indeed more than the
passage of time, and experience remains the best teacher. It is useful
that the possibility for organizational growth and adaptation so clearly
exists. The agency that believes that it has achieved a perfect state
will soon fall into demise, for perfection and adaptability are in a
perfect trade-off relationship. From that point of view one should be
grateful .. ... the Cooperatives are so far from pr~fect; there is room
for growth and improvement.

We have already noted that LEAs become members in Cooperatives
either by voluntarily forming one (although we have seen that even
voluntary Cooperatives are believed to be "iaid on") or by being legis-
lated into one. Whichever route is taken, it seems plain t"at LEAs that
are members of cooperatives are small. The average daily membership of
The LEAs included in the five Cooperatives studied was on the order of
620 children; somewhat short of what one might expect the membership to
be in one urban elementary school. Only one of the five Cooperative.--
Midland--serves private and parochial schools, but in that case, the
14 such schocls average a daily membership of about 170, even smaller
than the public districts. But of course smallness is not in and of
itse!f debilitating; there are in fac. some advantages to smallness that
should not be overlooked: bureaucratic simplicity; trust generated by
the fact that everyone knows everyone else, and probably has known them
since childhood; and more sympathetic and personal attention for the
handicapped, who have also been known since childhood by everyone charged
with tneir care. It should also be noted that larger LEAs do not have a
good history of cooperation as compared to smaller; indeed, the larger
an LEA 1s, the less enticing the list of incentives for cooperation that
was noted earlier becomes. In the extreme, large LEAs are likely to
want to break away from Cooperatives and set up their own full sarvice
program. In some states, 1ike that in which Foothills is located,
larger LEAs are already exempted from membership; in states like that in
which Heartland is located, the larger LEAs have formed themselves intc
an effective lobby to persuade the legislature to give them independent
status, and it seems likely that they will succeed in that effort.

The organizational structure of the Croperatives seems to relate to
two factors: the nature of the programs and services provided, and the
nature of the relatiuaship of the Cooperative to the state educational
structure. 3So for example, in the case of Riverhill, the Cooperative
functions primarily as a service provider; its staff consists of a
variety of professionals many of whom are itinerants. Of course the
small size of this Cooperative (one county) facilitates that posture.
Foothills operates as a provider, supporter, and developer (it prides
itself in developing new programs which are subsequently turned back to
the LEA(s) once operating properly). Its staff is broken into five
teams for support and development purposes, as well as to provide a
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means of in-service training for special education personnel. Northern
Slcpes operates primarily as a support service; its staff consists
almos: entirely of psychologists (although with some speech therapists
also, since the speech program is operated directed by the Cooperative).

In cases in wnich the Cooperative has a formal connection with the
<tate department of education (Foothills, Midland, and Seaside),
primary supervision comes from one or several SEA bureaus. In all
cases, however, the Conperative has its own legally constituted board,
whose members are elected or appointed by LEA board action.

Typically, the organizational structure is simple, with a minimum
of supervisory personnel (many of whom also have direct service or
support duties). Contact between the Cooperative and the ' .As occurs at
various levels (local superintendents may be ex officio members of the
Cooperative Board; the Cooperative Director may, formally or informally,
seek input from superintendents and principals; itinerant personnel
report both to a building principal and to a Cooperative supervisor, and
so on), but operational contact is heavily concentrated in the hands of
the regular and special education teachers who interact at the building
level. We shall return later to the nature of this contact and the
problems which it generates. ’

A final note is in order about the mechanisms whereby LEAs obtain
the special education programs and services. Of course, in most instances
LEAs are at liberty to mount those programs which they feel able to
mount, that is, for which there is reasonable local demand and resources
and personnel are appropriately available. In such cases, the LEA may
turn to the Cooperative for support, consultation, or technical assistanc.
services. But when the LEA feels unable to provide a needed program, 't
has essentially two options: to turn to the Cooperative, or to turn to
some other agency, possibly another LEA within the same Cooperative that
is running a program on its own, for service on a tuition basis.

In the latter case, the Cooperative frequently acts as fiscal agent
or broker, assisting the LEA to find a suitable program and then to make
logistical and fiscal arrangements to take acvantage of it. Such services
make minimal demands on the Cooperative and, in any event, occur cnly
once or twice a ycar with respect to any particular service provides.

The major activities relating to obtaining services relate to those
instances in which the Cooperative itself prcvides a program, and an LEA
wishes to include some of its studeits in it.

Several options for service provision exist within the five Coopera~
tives studied. In the case of Riverhill, for example, the range of
cervices to be provided was specified in the Agreement “inding the LEAs
in voluntary association; it stipulates simply that the Cooperative
shall provide those programs and services mandated by state law, and at
a level to comply with minimal state requirements. The Cooperative
operates [and is responsible for) the full range of programs (with the
exception of a few tuition programs for rare handicapping conditions).
A second option exists in the Foothills agency, in which programs are
reviewed annually, and only tnose requested by one or more LEAs are
actually undertaken. In this case a lengthy and complex process of
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making prorcsals for service, and contracting for those services, is
specified; after a date certain a school district is committed to pay
for se,vices contracted, and must give 90-days notice if it wishes to
withdraw from the program or service the following year.

A third option exists in the Northern Slopes agency, which is a
voluntary organization in which LEAs can opt into or withdraw from
Cooperative programs and services on relatively short notice (actually,
these are programs arranged by the agency and supported by them but
operated by one of the interested LEAs as the lead LEA). As that case
shows, this flexibility is bought at a price: early withdrawal can be
fiscally disadvantageous for both the withdrawing district and the
district responsible for mounting the program.

In the main. Cooperative program and service offerings are iocked
into a permanent or reviewable schedule with options for withdrawal (or
non-participation) being sharply limi.ed in view of the fiscal probiems
and planning difficulties which grect~r flexibility would create.

Question 2: Describe the governance structure in terms of compo-
sition and role of the board of directors, the roles of the advisory

commi ttees which exist for special education services, or other means by
which local agency personnel or the public are involved in decision-making.

Governance of the Cooperatives studied seems to be an "inside"
matter, legally in the hands of the Cooperative Boards, but in fact
managed at an informal level by the Directors and selected other admini-
strators (depending on the particular site).

One cannot be much impressed with the extent of involvement of the
public, or, indeed, of efforts made by the Cocperative to involve them.
(We shall describe some of those efforts in a later section.) Except
for the involvement of parents in the staffing (IEP) process, there is
virtually no public input--and even parental involvement tencus to be
apathetic (more on that later as well), There are few advocacy groups,
and few parental or public advisory groups. Where they exist, as in the
case of Riverhill, these parental groups are seen primarily as communi-
cation links with the public; they are rarely proactive in policy formula-
tion.

Each of the Cooperatives studied (except Seaside) has its own
Board, and these Be ~ds «re elected by the School Boards of the member
LEAs. The particular mode of election varies; in some cases, there is a
Cooperative Board member for each member LEA; in one studied case Cooper-
ative Board members represented "Director Districts" of about five LEAs
each |:he Boards of the LEAs in those districts elect the Cooperative
Board member); and in one case, while there were no formally designated
representational districts, clusters of LEAs, by “gentlemen's agreement”
rotated the selection of Cooperative Board members among themselves as
teims expired. The studied Boards ranged in size from five to nine
members: their memhers tended to resemble (for obvious reasons) persons
normally found on school district boards, that is, business and profes-
sional persons, and, for these rural sites, farmers.
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Legally, these Boards are constituted with all of the powers normal
to Boards. They sometimes select the Director of the Cooperative (where
he is not otherwise appointed by the SEA), and always approve his staffing
recommendations for other positions. They develop plans (usually for
the purpose of contributing to mandated state special education plans);
approve budgets (including where relevant the selection of particular
reimbursement options); approve program and project proposals; develop
Cooperative policies and procedures. Individually, they engage in
committee work relevant to upcoming agenda items, serve as channels of
communication to home LEA boards and to community members, and at times
may be pressed into service to perform "gentle persuasion" on parents
who may be reluctant to sign off on IEP provisions.

While it would be a mistake to characterize the Boards as "rubber
stamps," it seems clear that most of the matters to come before them
have been dealt with informally prior to appearance on the agenda.
indeed, the informal mode of operation seems to characterize most Coop-
eratives; at the studied sites, anecdotes were told (perhaps apocryphal,
but always with a display of warmth, sympatiy, and support from the
telier) of how the Directors "got things done." Indeed, the ability to
engage in informal politicizing seems to be a much prized characteristic
in Directors and other administrators.

In this informal process Superintendents of member LEAs play a
crucial role. In all cases, Directors make it a point to stay in close
touch with them (and sometimes with building principals as well), review-
ing important items and "getting their ducks in a row" before any formal
hearing. In two of the studied cases the Superintendents actually
serve . in advisory roles: in Riverhill, on a one-to-one basis with the
Cooperative Board members representing their districts, attending Board
meetings with them and rendering advice as needed; and in Northern
Slopes, in which the Director has constituted an advisory board of all
member Superintendents with which he works closely. The dictum of the
Riverhill Director that, in his role, his chief functions were to serve
as an "assistant coach," "coaxing and cajoling," is revealing.

The Board members reciprocate in their selection of a person to
fi11 the Director's role. They tend to pick "one of their own," someone
who has himself been heavily involved with school administration and who
can be expected to understand and sympathize with the problems that
confront the Superintendents of the member LEAs. Of course, that tendency
may well be a plus; surely it is better to have an experienced rather
than an inexperienced hand. And surely snmeone who understands local
problems at first hand will be better ablc .~ cope with them when they
impinge on Cooperative operations. But unfortunately, experience does
not simply deepen understanding; it tends to bluck out options--the
Directors know what can't be done.

On balance, h- v/er, the governance of these Cooperatives seems to
be well managed. 1Tne public (and parents among them) are clearly not as
heavily involved as one might wish. The operational arrangements are
perhaps a bit too informal, and at times, a bit too "cozy." But to
expect anything eise would be unrealistic. It is important for policy
makers to recognize that governance will always have such features; to
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develop legislation which assumes otherwise would be naive. Note, too,
that decisions are made, programs are developed and mounted, and, all in
all, handicaped youngsters are better served with the Cooperatives ‘han
without them. Moreover, if any of the characteristics that have b @n
noted might be thought undesirable, it seems 1ikely that they are less
pervasive and impactful than they would be if special education programs
were entirely in the hands of the iLEAs.

Question 3: Describe the major sources of funding for special
education services and for the unit as a whole.

and

Question & (Service and Delivery Mechanisms): How are service
costs allocated to member LEAs?

and
Question 4 (Effectiveness and Impact I,sues): that portion that
reads: Describe . . . the impact of the funding or cost formula utilized.

The responses to the above questions are so intimately tied to the
particulars of state reimbursement plans that it is literally impossible
to speak about overall patterns. The reader who doubts that assertion
need only louk at those sections of the cases that deal with funding to
be informed about the complexities involved. Furthermore, nothing
stands sti11; stnie funding plans, like other aspects of education that
are hightly politicized (recall, for example, the consolidation issue),
are in continuous flux. What is true of a state this year may not be
true the next. Indeed, this enormous variability is one of the chief
suurces of complaint at LEA and Cooperative levels; the task of keeping
abreast of new developments is a .ifficult one indeed. Furthermore,
this variability is even more gros; when dealing with the funding of
handicapped programs; everyone agrees that providing programs fcr handi-
capped students is mora expensive than for regular students, but the
precise nature of the weighting is a matter of great mysticism; different
states use different weights and the same state will employ different
weights at different times (& process euphemistically known &s “"fine
tuning" the formulas). Nevertheless, the experience of the research
team with the five sites that were studi2d does warrant some observations:

1. Cooperatives, whether dedicated solely to special educ.tion or
also include other kinds of programs, draw their resources frum only a
limited number of sources. Thesz include: direct billings to LEAs for
services rendered (sometimes disguised under the heading of "tuition*);
state reimbursements (which may flow through the LEA to the Cooperatiwe;
and may or may not include 94-142 "flow-through" funds); direct state
payments (as for example, a state flat rate payment for administrative
overhead); in-kind reimbursement (as vor example, a Cooperative program
mounted for a local junior college in return for favorable rental rates
on space needed for media services); and outside contracts and grants
(as for example, Title IV-C projects).
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2. Money is recouped by the Cooperatives in a variety of ways as
well. Charges made to LEAs (and others) for program services are usually
billed as tuition; the charges are usually calculated by dividing actual
and full program costs by the number of participants in order to arrive
at the per-pupil tuition charge. Sometimes these charges include full
overhead and at other times overhead may be charged under other formulas.
Reimbursement formulas also vary depending upon the state. ‘In some
instances the basic unit for reimbursement is personnel time; thus, in
Riverhill, reimbirsement is for "program units" defined as a certain
number of hours (anrually) provided by a certificated teacher or by a
paraprofessional (at half the teacher rate). Sometimes the basic reim-
bursement unit is student head count, typically weighted depending on
the particular category of handicap presented by a given student. Or,
the reimbursement unit may be actual program or service costs. Reimburse-
ment under any of these systems is not fuil reimbursement in all of the
cases studied; in Riverhill, for example, it is fixed by the state at 30
percent of the actual costs, while in Northern Slopes it approximates 40
percent (even though 80 percent is authorized). In addition, certain
other items of expense may also be reimbursible, such as transportation
costs, library and other instructional materials, diagnostic fees of
specialists, and the like. Usuaily some rate less than 100 percent is
applicable to these categories also.

3. reimbursement funds recouped by the Cooperative typically do
not come directly to the Cooperative from the state but flow through
(actually, or as a book-keeping device) the LEAs. It is the LEA that
applies for reimbursement, although it is typically the Cocperative
staff that assists the LEA in doing the necessary paperwork (in some
instanges the Cooperative acts as fiscal agent and does all of the work
itself).

4. Costs are allocated to member LEAs in different ways as well.
In the case of Riverhill, for example, the fooperative &ills the five
member LEAs in equal shares for the full cost of mourting the program.
The entire cost of operating the Cooperative, less outsige grants, is
simply divided by five and allocated to the members. In other cases,
Foothills, for example, administrative costs are allocated in equal
shares to all members but program costs are allocated only to users--on
a tuition basis as described above. Or, a portion of all costs may be
pro-rated equally to all members, say, 35 percent, while other costs are
allocated to members proportionately to their average daily attendance,
say, the other 65 percent; this is the case in Northern Slopes.

5. Flow-through funds under P.L. 94-142 are also handled in
different ways. Frequently the state department of educatinn may retain
a pertion of these funds to operate certain statewide progra.. Child
Find, for example, in Northern Slopes. Or, the funds may be disbursed
to LEAs as part of their total reimbursement package. Or, the funds may
be sent directly to the Cooperative, which is in turn responsible for
reallocating them to the LEAs. It might be noted that these P.L. 94-142
funds do not provide an exceptionally rich addition to the incal coffers;
less than 10 percent of funds spent on special education in the states
is provided from this source. Because of the provision that these funds
cannot be mingled with other state special education funds, or dispalce
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these funds, richer states, for example, the one in which the Heartland
Cooperative is located, have used the funds to operate new programs
(Early Childhood Programs, in Heartland's case); in these states 94-142
does not contribute to regular special education programs at all.

6. Whatever else can be said about funding/cost/reimbursement
patterns, one thirg is crystal clear: this area is hedged about with
problems. Among the more salient noted in one or more of the five
studied sites are these:

a. Funds are in short supply. The programs mandated under
P.L. 94-142, and/or its parallel state-level legislation, have placed a
burden on LEAs which most of them are unable to shoulder. Further,
since in many instances reimbursemerts are keyed to enrollments, dollar
amounts are in decline just as enrollments are in decline, nationally.
Add to those facts that fact that the nation is also in a period of
economic depression and it is easy to see that LEAs--and hence :cheir
serving Cooperatives--have their fiscal backs to the wall.

b. Costs that are mandated are not fully reimbursed, and
indeed, the appropriated reimbursement may be significantly below the
authorized reimbursement. With few exceptions reimburseable costs are
set at 80 percent of their value, and some costs are not reimburseable
at all (often special instructional materials fall into that category).
And at one of the sites studied--Northern Slopes--i* was noted that the
authorized reimbursement rate was typically paid out at only half value.
Little wonder, given the "terrible threesome" of underfunding, partial
reimbursement, and under-appropriation, that LEAs feel beleagured.
Mandates are perceived as laid on but with little help to meet them.
One is reminded of Joe Penner's invitation, “Let's have a duck dinner.
You bring the duck!"

c. Equalization is not reilly equal. In rural areas, it
seems clear, services cost more to provide because of such factors as
sparcity, inability to attract competent personnel without premium
salaries, transportation and other logistical costs, and the like. But
equalization formulas do not take these factors into account very well,
if at all. Add to that ihe fact that rural LEAs are often also poor
LEAs, and the problem is further exacerbated.

d. Present funding formulas take account only of operational
costs, not start-up costs. Programs that have been undertaken in response
to P.L. 94-142 (or parallel state-level legislation) have required
considerable initial investments, but these are nowhere compensated.

e. There is no insurance for the risks of undertakinyg and
operating programs when the only method to recoup expenditures is by
billing (in one way or another) for actual use. Programs undertaken on
the strength of promised participation by N handicapped youngsters are
in serious trouble if only N-1 or N-2 actually come, or worse, if, while
the program is underway, some actually pull out. If youngsters drop
out, all LEAs are liable for a higher per pupil cost than they had
bargained for. If home LEAs are not required to make up costs for
students who have dropped out, the Cooperative (or the LEA that is
operating the program) may operate at a loss.
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f. Reimbursements based on headcounts are highly unfair.
Wha - needs to be understood is that there is a certain base cost to
mou..ting a program, and those costs are more cr less constant regardless
of the number of youngsters who may be served by it. When the number of
enrolled students goes down (and especially when, as in the case of the
Midland Cooperative, the headcount u«t issue is not just the handicapped
count but the count of all students), reimbursement goes down, but
program demand remains constant. 21 the only recourse is to recoup
the losses by reductions in perso. (these programs are terribly
labor-intensive) which simply mean. poorer and less equitable services
for the handicapped--again.

g. The severe fiscal problems reflected in the above obser-
vations pose an enormous temptation for local administrators to improve
their fiscal position by reclassifying students into higher-weighted
categories. A pupil assigned to a supplemental assistance program is
weighted only 1.7, say, but if that same student is placed into a self-
contained class, his weight jumps to 2.0, say. That simple act of
reclassification produces nearly 18 percent grcater reimbursement.

h. Formulas that work well at the state level may not work
so well at the LEA level. Head count/weighting formulas work well at
the state level because, given an N of the size that characterizes a
total state, predictions of expenditures can be quite precise, thereby
reducing the number of contingencies that must be taken into account in
developing a state budget. But those same formulas may not be effective
at the local levels, where the Ns are smaller and the numbers more
variable. We may well encounter a situation such as that in Heartland
in which funds are available--but simply happen to be allocated to the
wrong district. It is of little avail to the administrator--who may
have to wait a year for redress--to know that his neighbor is enjoying
uncommon prosperity whilst he is pulling his belt tighter!

i.  Finally, the mode of disbursing the funds gives rise t¢
public relations problems for Cooperatives. 0n the books it appears
that the LEA is having its money siphoned away to support a program
being operated elsewhere. The Cooperative may be perceived as drawing
of f local reosurces without local consent--a kind of taxation without
representation. All of this may be an artifact of the bookkeeping
system employed, but the bad public relations that ensue can hardly be
worth the small gain in legalistic precision.

uestion 4: Describe the relationship of the multi-district organi-
zation, similar units within the stat2, and the SEA.

Leaving out of consideration for the momeat relationships with
otaer agencies for the sake of providing programs or services for the
handicapped (a matter which will be taken up later), Cooperatives may
best be described as highly insular. There are virtually no instances
of non-programmatic relationships with other Cooperatives amony the five
cases studied--the Drivers of Special Buses Project undertaken by the
Riverhill Cooperative and another Cooperative in the state veing an
exception. Instances of relationships with other types . agencies are
limited to two: the collaboration between the Midland agency and a
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local community college, under which the agency provides certain training
programs in exchange for nominal rental fees for needed media facilities;
and the case of the Riverhill Direcior who made numerous contacts (NDN,
LINK, state teacher and administrator associations, becoming a member of
the Board of varicus noneducational organizations) as a way of generating
new ideas while at the same time forming useful political alliances.

If we turn our attention to relationships between Cooperatives and
the State Education Agency, % see a quite different picture, however--a
picture of deep and intimate involvement. Indeed, it is useful to take
even one further step back and ask about relationships between the
cooperative and its state environment, particularly, the state legislature.

State legislatures have an enormous impact on the forms that Coopera-
tives can take and on the degree to which they will be supported. They
may lay on programs, as for example, for the gifted, not mandated by
P.L. 94-142, and hence forming a further burcen for local districts to
carry. In two instances among the cases studied, staf* legislatures
either cause evaluations of Cooperatives to be mounted, or receive
evaluations of them done by other parties for their information.

But perhaps the best insight into the nature uf the impact of state
legislature-Cooperative interaction can be had by contrasting the situa-
tions in the states in which the Foothills and Nortuern Slopes agencies
are located. In the former case, the legislature had a more than century-
long history of interest in intermediate agencies such as the Cooperat ‘ve.
It has been very receptive and responsive to the needs of the handicapped,
and developed legislation paralleling if not surpassing P.L. 94-142
before that latter law was passed by the Congress. But as a result, the
legislature is also jealous of its efforts, and is perhaps overly bureau-
cratic and regulative in handling its affairs. It demands a great deal
by way of compliance, but it also funds handsomely. Its consuming
interest in school matters and especially special education matters, is
simultaneously reflected in its open pocketbook and its heavy rulebook.

In the Northern Slopes case, the legislature is much less int:rested,
historically, in either education or special education. While the
Foothills state mandated Cooperatives {(not only for special education
but for a variety of other functions), the Northern Slopes state made
the existence and joining of Cooperatives entirely voluntary. It strikes
a neutral pose with respect to urging LEAs to join. It sets very few
regulations. But, it also is niggardly ia its funding, and indeed, it
appropriates only about half of what it authorizes.

Thus, it nakes a great deal of difference both to the form and to
the probable level of success of a Cooperative what state it is in. The
choice may be between a legislature of largesse that demands a high
degree of stewardship, or one that is rather niggardly but permissive.

The state sets the context, but the state education agency sets the
operating rules. And so it is to the SEA that the Cooperatives attend
most; to them, the state is at once mandater, monitor, program ratifier,
and funder. Indeed, the state department is the most powerful entity so
far as the Cooperative personnel are concerned; they tend not to know
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much about Federal nandates or funding patterns, or national climates
for this or that, bu® they are well attuned to those matters at the
state level. Moreovar, the state department is the final arbiter (within
the educational establishment) for superintendents who seek variances in
certification to be able to staff a program, for professional staff
whose recommendation will not be accepted by reluctant parents, for
program staff whose proposals are held not to be entirely legal, and the
like. It is also the case that in those instances in which Cooperatives
(e.g., Foothills, Seaside) ere extensions of the SEA, they may have
other official SEA functions to perform, e.g., act as agent in consoli-
dation moves or supervise districts in its supervisory area.

Most of the effort to stay in tune with the SEA ic carried out in
informal ways, not dissimilar to the pattern we have already noted with
respect to governance. If the SEA is the monitor, find out what they
will be enforcing this year. If the SEA is to approve programs, find
out what they want to hear about them. "Stay in touch" and "stay in
compliance" seem to be the major informal guidelines.

Service and Delivery Mechanism Issues

Question 1: Describe the types of special education services
available, and how they are provided to students with different types
and levels of handicappid conditions.

Instructional programs. As the reader of the cases will appreciate,
it is impossible to describe the kinds of instructional programs offered
within one summary table, if for no other reason than that some programs
are describable using the traditional categorical labels, while others
are not. For example, in the case of Riverhill, we find the Cooperative
directly involved in learning disabled (LD), emotionally disturbed (ED),
educable mentally retarded (EMR), speech/language therapy (S/L), gifted
and talented (GT), and vocational education programs--all traditional
areas. They are also involved in contracting services for low incidence
categories of handicapped students: trainable mentally retarded,
physically handicapped, sensorially impaired, and severaly multiply
handicapped. On the other hand, the Foothills Cooperative deals with
non-categorical programs: learning strategies resource room, individ-
ually based academic program, individual academic program--behavioral
adjustment, basic life skills, and functional life skills--terms that
require translation to be understood by anyone not directly connected
with that state.

There are aiso significant variations from site to site in terms of
which agency or agencies are primarily responsible for operating a given
program. Some programs are operated solely by the Cooperative--virtually
all of the Riverhill programs are of this sort. Som2 are operated by
the LEAs (one or more) with the support of Cooperative personnel as
consultants and resources--most of the Midland programs could be so
characterized. Some are operated solely by LEAs with little or no
symstematic input from the Cocperative--although the Cooperative may act
as broker for other LEAs who wish to send students to that locally-operated
program. We see examples particularly in Foothills and Northern Slopes.
Some are coordinated or combined operations, with the LEAs and the
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Cooperative having about equal operational authority and responsibility--
these are rare but they do occur, as for example, the individually paced
basic academic program in Foothills. Some programs are contracted to
other agencies (more on this later) with the Cooperative acting as a
broker to arrange the contracts--many low-incidence programs such as SMH
or PH are of this type. But, it should be noted, no Cooperative operates
exclusively in any one of these modes.

One may similariy note variations in the locale in which the programs
are offered. Some are offered through the regular classroom, with the
regular teacher having a consultant back-up. Some are offered in resource
~ooms (or other non-class facilities which ought not to be graced with
the temm “resource room"--perhaps a corner of the library or cafeteria).
Others are offered in self-contained facilities, from which pupils may
or may not attend the regular class for certain experiences. Some are
offered in special facilities, sometimes located in a regular school
building and at times at separate locations. In the extreme these
special facilities may include institutionalization. And finally, some
programs are transient, taken "on the road" to a convenient and variable
place, depending on where the clients are to be found. Again, there is
no systematic relation of these locales to program types.

It also seems clear that the scope and range of programs offered
depends heavily on available resources. Riverhill, perhaps the voorest
of the Cooperatives, provides cnly those programs mandated by state law:
the "basic five," EMR, LD, ED, S/L, and vocational education; TMR, Fil,
and SMH; and, because of an unusual state mandate, G/T. Heartland, on
the other hand, clearly the richest of the five sites, almost overwhelms
ore with its array of programs: the same programs as offeied at Riverhill,
including talented and gifted, but with two types each of EMH and LD
programs (one resource room model and one self-contained model); plus
programs for the autistic, homebound/hospitalized, hearing and visually
impaired (again, with resource room and special facility models for
each), two types of multicategorical rooms (RR and SC), and an elaborate
pre-school program that includes home intervention teachers, infant/parent
teams, parent classes, a toy lending library, and a series of developmental
learning centers. A parent with a handicapped child free to select a
state of residence would surely choose to move into the Heartland territory
to gain maximum service.

Non-Instru..ional Services. Each of the Cooperatives engages in a
variety of non-instructional services that are more or less related to
their special education mission. Virtually universal are psychological
services, consultant services, in-service training of regular and special
education teachers, media centers and/or instructional resource centers,
and vocational services, the latter typically associated with the voca-
tional or occupational education programs. Serviccs found frequently
but not universally among the sites studied included transportation
(usually provided as a supplement to the normal LEA transportation
servicas), educational communications (ranging from mimeographed news-
letters to radio and television programming), cooperative purchasing
(which typically includes more than just special education), and finan-
cial services (bookkeeping, reimbursement paperwork, budget analysis
services, and the like). Two of the sites engaged in fairly extensive
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curriculum development activities, and one in an extended program of
parent training. More esoteric services included (one case each) micro-
computer applications and printing services.

Some observations. It should be stressed again that the paragraphs
just above should not be viewed as summaries or abstracts of what happens
at a typical site; the reader cannot appreciate the program complexities
extant without reading the individual cases. Yet some observations seem
appropriate as working hypotheses, which ought perhaps to be checked in
more detail over a variety of sites:

1. Programs appear to be similarly oriented regardless of whether
they are categorically or non-categorically described. It would come as
n) surprise to anyone that at the Foothills Cooperative, the program
labeled “"Learning Strategies Resource Room" for the most part serves
+hat would commonly be labeled as LD children; that the Individually
Based Academic Program generally serves EMH children; that the Individual
Academic Program--Behavioral Adjustment serves ED youngsters; that the
Basic Life Skills Program is for TMH children, and the Functional Life
Skills Program for SMH children. Similarly, at Northern Slopes,
Significantly Limited Intellectual Capacity means EMH and TMH children,
the Perceptual-Communication Disorders Program serves LD youngsters,
and, the Significantly Identifiable Emotional/Behavioral Program serves
ED children. A trained observer walking into these various program
rooms, asked to label the children in it, would have no difficulty
applying the conver.tional labels. There are of course many good reasons
why conventional labels may be viewed as inappropriate; the shifts that
we note in practice are scarcely more than convenient euph:misms.

2. Programs offe-ed through these rural Cooperatives are essentially
similar to those offered anywhere. The most signiticant element of dif-
ferentiation seems not to be rurality but wealth--witness tae variation
from Riverhill to Heartland, for example. But even the Heartland programs
do not seem to be much different from their counterparts at Riverhill--
there are only more options. Learning disabled children tend to be
served in resource rooms while EMH children tend to be placed in self-
contained facilities. Formally there seems to be little difference.

3. There appears to be a "natural" division of labor between LEAs
and the Cooperatives in that LEAs retain prnqrams that can be operated
in reaular classrooms or resource rooms, leaving to tine Cooperative
thosa programs that are usually housed in seif-contained or special
facilities. LEAs keep the "easy" cases and send along the more difficult
and those with low prevalence in the area. Of course several of the
Cooperatives have openly espoused the policy of leaving to the LEA
everything that it can handle reasonably well with its normal resources
and staff; pride of ownership is, after all, an important element in the
success of Cooperative endeavors. ilevertheless we may note here a
tendency of LEAs to use the Cooperatives as a kind of "pressure valve"
that will relieve them of those cases which they cannot cope with directly.

4. As resources become more available and Cooperatives extend the
scope of their programs to accommcdate more and more needs, a question
quickly arises about which cservices and program are educationally legitimate.
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For example, the Midiand Cooperative experiences some difficulty in
defending its provision of more peripheral services such as physical
therapy, occupational therapy, social work, and nursing. There is
surely no question that handicapped youngsters can profit from such
services, but are they necessary from a teaching/learning point of view?
The mandate of schools is after all not rehabilitation but teaching. To
what extent are handicapped students at a significant educational dis-
advantage if they do not receive such services? Jf course there is no
simple answer to this question, but it seems likely that the development
of criteria for making & determination of educational need should be
given high priority.

Child Find. A1l of the Cooperatives engage in child identification
procedures. In three of the sites visited, there is an annual child
find effort run cooperatively by the state department of public instruc-
tion, the cooperatives, and local school districts. This effort might
best be described as aimed at creating public iwareness of programs and
opportunities. Newletters may be sent to the L:As parents and patrons,
special "clinic days" may be mounted at which parents may bring children
with suspected problems for screening, and newspaper, radio, and tele-
vision announcements may be made.

Most of the referrals of children are made by school perscnnel,
although there are also referrals from physicians, community health and
welfare agencies, programs such as Head Start, the Assnciation for
Retarded Citizens, and of course, parents. But teachers and school
nurses are the most likely sources, especially in those instances in
which the school nurse routinely conducts screenings. In Northern
Slopes, the Cooperative has mounted an program of activities which it
asks each school building to undertake, including reviewing all children
who fall below the 10th percentile on standardized achievement tests, as
well as children who seem to school nurses or their teachers to require
academic and perceptual screening. The program also calls for routine
screening of all kindergarten children.

It is unlikely that a handicapped child who is already in school
will remain undetected by one or several of the means available. Since
P.L. 94-142 has been in effect for some period of time, it is felt by
many that virtually all high-risk handicapped children have already been
detected and inducted into the system. Indeed, the state government for
the Foothills State recently rescinded state funding for child find
efforts on exactly those grounds.

The most fertile child-find ground that remains is at the pre-school
level. Here LEAs and Cooperatives feel at a distinct disadvantage. In
most states there is no mandate or funding for pre-school programs;
schools wishing to work the acreage must do so with their own resources
or with grant resources from some external funding agency. In the
latter arena they feel competitively inferior to such programs as United
Cerebral Palsy or the Association for Retarded Citizens; the result is
that they tend to abandon the ground to those agencies. At Midland,
that situation does not exist, because it has been possible to utilize
94-142 funds almost exclusively for a pre-school program; the possibility
that a handicapped child wiil remain undetected during those five pre-
school years is virtually zero.
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Two other observations are in order with respect to the child-find
situation. First, it is felt that in some instances, regular classroom
teachers are over-referring children because they see referral as a way
to rid themselves of problem children. Anecdotes surfaced at almost
every site about the teacher whose referral was turned down, and who
could not understand why the staffing committee would not classify the
child in question as handicapped. But the problem of over-referral may
not, in the long haul, be as disadvantageous as that of under-referral,
A#hich may occur for a variety of reasons. First, some youngsters who
ought to be referred are not very visible; they are not troublemakers,
they sit quietly, they are obedient. It never occurs to the teacher
that this child has a prublem. Second, ft occurs from time to time that
a handicapped youngster comes from a lower socioeconomic level; teachers
are more likely to assume a case of undermotivation rather than handicap
for them. Third, a child may not be referred because there is no program
available; rather than make waves or be the stimulus for an embarrassing
incident, the teacher simply neglects to note a problem. These are very
different reasons for underreferral but they have one common effect:
they deprive a child of needed services.

fhe Staffing (IEP) Process. When a youngster is referred as possibly
handicapped, it 1s necessary to undergo a process of diagnosis and
placement before he or she can receive any services. The basic ouilding
blocks of this process appear to be everywhere the same; but in practice
each of the blocks is carried out in somewhat different ways by local
agencies.

The initial evaluaticn may be carried out by an ad hoc or permanent
team. In Riverhill, for example, the Cooperative school psychologist
receives all referrals and screens them; assuming he believes they
warrant further act on, he appoints a Professional Planning Team which
will be responsible for the case from then on. One of the team is named
Case Manager. In Foothills, each LEA annually appoints a standing
Committee on the Handicapped, consisting of a principal, school psycho-
logist, guidance counselor, special education teacher, the parent of a
handicapped child, and a physician; this team is joined by the referring
individual if he or she is a member of the school staff. In Midland a
multidistrict team called the Referral Management Team screens all
referrals for the LEAs they serve. In this case a second ad_hoc team is
later appointed to man.ge the actual staffing.

The evaluation most often involves a school psychologist, but,
depending on the nature of the handicap, may also involve physi.ians,
nurses, guidance counselors, and others. Evaluations may also include
interviews with the regular teachers and principal of the referred case.

It is at the staffing level that most variation in tha process can
be noted. Staffing in the simple form contemplated in the "bare bones"
1ist above was soon found not to be practical for a variety of reasons:
it is cumbersome, time-consuming, often embarrassing to the several
professionals who may find themselves in public disagreement about the
dispos-tion of a case, and typically quite overwhelming to the parents.
Hence a variety of changes have evolved. In Riverhill, for example, the
staffing committee members may, sans parent, meet informally in a
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"pre-staffing" to reach a common decision that will be presented for
discussion to the parents at the formal staffing. In the Foothills
Cooperative, the staffing process has been divided into two phases;
during Phase I the Committee on the Handicapped determines the case's
overall needs and goals, decides on an appropriate placement program and
designates the persons who will be responsible for implementing it.
During Phase II, the designated agent--typically a special education
teacher--working with the regular teacher (if appropriate) and the
parents, spells out specific objectives and day-to-day lessor plans.
Northern Slopes spells out a "Total Service Plan” as part of the formal
staffing process, but then turns over to the designated special education
teacher the responsiblity for developing the actual IEP. These several
variations work to decrease the amount of time during which the staffing
committee must meet and deliberate, tend to Separate the decision process
from the parents and hence reduce the amount of negotiating that must be
done in their presence, and tend to shift the responsibility for developing
the details of the IEP from the committee to the responsible special
education teacher.

The remaining steps are fairly straightforwird, being practiced in
about the same way everywhere. The program is implemented in whatever
ways have been specified, and is then reviewed on some systematic basis.
Most common is the three-month (twelve-week) initial review, fc'lowing
by a fuller review on an annual basis. The total process is repeated
triennially.

Most LEAs and Cooperatives appear to be reasonably satisfied with
the methods they have evolved for carrying out staffing. Of course
everyone complains cf the paperwork, and it would undoubtedly be a
blessing if more of the "boilerplate" required for the IEP could be
computer-generated. Several of the Cooperatives are working on this
possibility. Initially, too, the staffing process was characterized by
long delays between referral and placement--in some sites it might take
as long as a year for an unusual case to be resolved. But these delays
are rapidly disappearing; as the backlog of cases is diminishing and the
experience of the actors in handling them increases, one can confidently
expect that expeditious handling will be the rule rather than the excep-
tion.

There are a number of comments about the follow-up on IEPs that
should be made at this point. First, there were instances at all sites
in which the "most appropriate" placement as recommended in the IEP was
not actually made. MNow it should be recognized that this "most appro-
priate" placement is that placement which is diagnostically or educa-
tionally most appropriate, not necessarily that which is most appro-
priate for the child in any wholistic sense. Too often IEPs focus on
the particulars of the handicap to the exclusion of other factors.
Ironically this posture is exactly that of which advocacy groups accuse
the general population--ignoring the overall capabilities of the person
just because he or she happens to be in a wheelchair, happens to have a
learning disability, or happens to be on the low side of the 1Q scale.

Seemingly inappropriate placements are sometimes made to redress
this overemphasis on the handicap--most often because of parental
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pressures, but sometimes because of the insignt nf some particularly
empathetic teacher or principal. But there are other reasons for altering
IEP recommendations. Parents are sometimes concerned because the IEP-
recommended placement may remove the child from his or her own school,
away from his or her peer group (in which the child may be well accepted),
condemn him or her to endless hours or the road--with all of its atten-
dant traffic risks--and place the child under the control of administra-
tors and teachers whom the parent does not know and cannot conveniently
reach (again, because of time and distance factors). Moreover, general
community culture acts to keep the child at home--there is an interest

in "taking care of our own"' and not taking care of someone else's. Re-
calling the concern over local autonomy, one can see that this posture

is another reflection of that phenomenor.

Added to the above familial, social, an¢ cultural factors is another
very strong set--financial disincentives for making "appropriate" place-
ments into a program out of the home community. We have already seen
that placement in such programs is likely to occur only for more signifi-
cant and therefore more costly served handicaps--for which tuition must
be paid in larger amounts than it would cost to educate the child at
home. Of course it would make no fiscal differenca if these costs were
fully and quickly reimbursed, but, as we have also seen, they are not.
The fiscal liability for the home LEA may thus be considerable--and
every such child places the home LEA at greater risk of budgetary over-
runs. There are also transportation costs to be considered--which
usually are not fully reimbursed either. It is clearly to the fiscal
advantage of the home LEA to keep all of its youngsters in its own
buildings and in its own programs.

How can placements other than those recommended in the IEP be
managed, legally? Is not the home LEA required to conform to the IEP
mandate? Fortunately, from the point of view of local school executives,
such extreme and costly options as appeal need not be followed--there
are other easier and far less costly alternatives. In some states
rule exceptions are possible; if the case can be made that an alternative
placement will not be harmful to the child it is usually allowed. Or
trial placements may be made, for 90 days, say--at which time the case
will be reviewed. In these instances the LEA's resource room may serve
as a kind of "safety net"--a place for a temporary assignment which buys
time and provides the opportunity for the "friendly persuasion” of those
who need persuading--parents, teachers, psychologists, or whoever.

But probably the most useful device is assignment to a "multi-
categorical room"--a room thet may simultaneously serve EMH, ED, and LD
youngsters. LEAs that nave a low incidence of students in one or more
of these categories might, under conditions of “"appropriate assignment,"”
send them to three different programs in three different locations. But
by combining them into one room--allowable under many state laws--all
these youngsters are kept "at home." Costs are held to a minimum and
all of the problems of transportation and its attendant risks solved.
Moreover, the teachers assigned to these rooms require, typically,
certification in only two of the three areas--a fact that eases the
recruitment/retention problem considerably (more of that later). There
happens also to be an unexpected serendipity for EMH youngsters
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associated with this arrangement. Typically they are served in self-
contained facilities, but when placed in a muiti-categorical room they
come in contact with non-EMH youth. Thus the multi-categorical en-
vironment is for them less restrictive than the ususal self-contained
piacement. Now multicategorical rooms are nut aiways successful--recall
the Riverhill experience, in which the Cooperative was forced to close
down a multicategorical room servi~ing EMH and LD youth because the
parents of the LD youngsters objected. But on balance, it is a useful
arrangement, and one that resolves many of the problems faced by LEAS
regarding assignment.

A second comment that might be made about IEP fol..w-up is that, as
always, how well the prugram is actually implemented depends on the
nature of the personnel who put it into action. Program is, in its
particulars, determined at the classroom level; in the final analysis,
it is more a product of the interaction of the specific people involved
than of other factors such as funds or facilities. And when the IEP
prescription involves two persons, as is the case whenever a child
receives instruction in both regular and special settings--there are
many opportunities for misdirection.

The regular classroom teachers are often not psychologically ready
to deal with handicapped youngsters. They see their placement in the
regular classroom (when it occurs) as simply adding to their burdens.
Moreover, probably because of lacks in their training programs (mre of
that below), they rarely understand how to deal with these youngsters,
understand that techniques different from those they normally find
effective are called for. As a result they feel no need to become re-
trained, and tend not to take their in-service experiences very sericusiy.
Further, although nominally included in the development of the IEPs,
regular teachers feel little involved--tend to believe that their “nputs
are not honored. Sone special education teachers fail to understand the
regiiar teacher's unique problems; cannot emphathize with them; and
therefore cannot offer very constructive assistance.

Communication is a problem all of its own. Even those tea “Sers who
understand the need for close rontinuing communication find the cards
are stacked against them. For both teachers are expected tn maintain
full time instructional assignments. When w11l they find time for all

of this communication--especially the regular teacher, who is completely

out of control of her daily schedule? When the teacher has a free
period he or she may be assigned some duty, or need to prepare for next-
hour classes. Elementary teachers typically have no way to free them-
selves from the responsibiiity at least of maintaining order in a class-
room if not actively teaching some group of youngsters. When, when,
when . . . ?

The result of all of these factors is that the program so splendidly
visuaiized in the [EP may become unravelled at the point of implementation.
The single program often becomes two programs--the regular teacher goes
on about his or her duties without much adaptation, and the special
teacher runs a part-time special education program on the side. Program
coordination is the exception rather tnan the rule.
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A final comment may be made about the stigma which attaches itself
to any child for whom an IEP mandates something other than normal school
programs and routines, Stigma is of course .imply one form of the more
commor. phenomenon of stereotyping--making inappropriate inferences about
some group because of certain visible characteristics that set them off.
Of course, the more visitle ¢r severe, or the less understood, the
handicap, the more severe is the stigma likely %o be. Students become
known as "dunces” or "stupid;" when they are bussed to a program center
they are likely to be knowri there as "transports" who are housed in the

"dummy wing."

It requires no special perspicacity to understand why stigmatization
occurs. The Supreme Court said it best: “Separateness is inherently
unequal.” Special Educaticn is special not only in the forms of education
but in the characteristics of the youngsters it serves. And a5 we saw
in the Riverhill case, the oecialness need not be handicapping; even
the gifted are afflicted by a kind of stigma!

The unfortunate aspect of stigmatization is that it is translated
into action. The special youngsters are teased and made the butt of
unfeeling jokes. Some youngsters (sometimes unbelievably abetted by
their thoughtless parents) may feel fear and hostility. They certainly
will make every effort to avoid socializing with the handi<apped--and
even that tendency may be unwittingly helped by school lunch :oom and
playground schedules. The result: the handicapped qui-.iy learn (even
those reputedly unable to ledrn) that they have some shamefui condition;
they may become secretive about it and deny it; they may, when they
finally are released from school, have become so thoroughly persuaded of
the validity of the stereotype that it becomes a self-fulfil.ing prophecy.

Of course most special and regular educators are sensitive to this
problem and make genuine efforts to combat it. If youngsters are removed
from che special classroom for work in the resource room, their removal
is done as unobtrusively as possible. Some staces have mandated delabeling
as a way of avoiding stigma--but of course, it is noc the particulars of
the label that count but the practice. A self-contained room is a
self-con*ained room whether it is labeled “EMH" or “"significantly limited
intellectual capacity." Strenuous efforts are r-.ie--recall several
examples from the Foothills agency--to develop and operate public aware-
ness programs--and child-awareness programs in schocis. These are
cleariy laudable efforts and deserve to be continued and redoubled. But
it seems quite clear that, in these five sites, the problem of stigma
has not been solved--nor is it likely to be in the foreseeable fture.

Facilities. The casual visitor to at least four of the five Coopera-
tives included in the field study would not be impressed with the facilities,
not, that is, unless he or she happened to be an afficionadc of turn-of-
the-century architecture. Those who may be concerned that the large
ex: enditures being made nationally or at the state level for special
education are being diverted from programs into lavish quarterc ‘or the
staffs need fret no longer. Without exception, the buildings being used
to house these programs are converted from some other--and not too
similar--use, mostly, old school buildings, or, in the case of Foothills,
an old resort hotel. We'll come back to the Midland case shortly, for
it is indeed a story apart.
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The general pattern is to house the Cooperative headquarters in
such reconverted quarters somewhere near the geographic center of the
catchment area, but to operate the programs in LEA (or sometimes rented)
quarters. How the central facility is organized depends a great deai on
whether the Cooperative is heavily committed to other activities and
services in addition to special education, and what its functional
posture is--whether, for example, it is primarily a service provider or
a supperter. The former functional arrangement of course calls for
housing more staff. Usually, too, in the central facility one can
expect to find a media center and a library, the latter presumably
stocking both print teaching materials and professional (in-service)
materials. Unfortunately the collection found in such centers and
libraries are usually incomplete and, to some extent, fortuitous--
resources do not permit the systematic collection of most everything
that would be useful to have.

Programs are decentralized to LEA facilities--to put them as cloce
to the user as possible. But whethar the spaces are self-contained
classrooms or resource rooms, they are often not likely to be the best
available. These Cooperative programs (and ev2n those programs operated
by LEAs for their own special education students) are likely to get, as
one teacher put it, "the Teftovers," spaces that were still available
after all "normal" school functions had beer provided for. Some resource
rooms belie the namt; they may contain few resources, and almost virtually
rone that a regular teacher might borrow to use in his or her own class-
room. Moreover, in scme cases the resource room may see multiple use--the
speech therapist in one corne~ working ore-on-one; an itinerant LD
teacher with a group of secondary youth learning to read; and perhaps
even the EMH teacher with his or her regular class of eight, who in a
given building may find their self-contained class assigned to the
resource room! Effective instruction cannot take place in such a Babel.
Fortunately this latter situation is relatively infrequent--but it does
exist.

If the exception proves t* le, then “Yeartland provides more
proof th n any reasonable per =  at want. It is the complete excep-
tion--an understandable one, - it is large, serves many counties and
many LEAs, ard is located in a svate which prizes education and has just
again voted ,:self arother penny rise in the sales tax--all dedicated to
the schools. Midland illustrates what conviction backed by money can
do.

Like the other Cooperatives it too is hcused, centrally, in a
reconverted structure--but this time a nore modern >ffice building whose
arrangement of waiting rooms and offices seems just right for the kinds
of activities that go on there. But this central space is just the
beginning. The Cooperative also has satellite offices in seven of the
eight counties it serves, five developmental learning centers to house
its pre-school program, and a number of instructional/ diagnostic centers
in leased facilities such as churches, schools, and storefronts. It
boasts not only a library and media center but a media preparation shop
and a commercial quality print shop. It also suppor s a "Boys Ranch"
for certain of its programs. Of course, the large majority of the
special education programs are housed in LEAs (indeed, the Wonder Bay
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LEA houses so many of them that it is often referred to as a mini=-Coop),
and some of the earlier observations about the quality of these facilities
alsc apply here.

There can be no doubt that program and personnel are far more in-
fluential factors in deciding quality than are facilities. It may be
true, as one informant suggested, that if the right person teaches a
good program, even a barn will do to teach in, but, he went on to add,
Hare we sometimes don't even have a barn." An overstatement no doubt,
but something to ponder on. Unless you're Midland. Then you've something
to be grateful for.

Private and parochial schools. The field study gatherad very
little information on the subject of private and parochial schools for
the simple reason that only one of the five Cooperatives studied had
such s *nols within its area. The exception was Midland, which serviced
14. By state law, these schools come under the purview of the director
of special education of the Cooperative for special education services,
which can be rendered on the grounds of those schools so long as it is
possible for itinerant VI or HI teachers, or consultants working with
teachers, to provide them. But these schools may not of fer special
education programs as LEAs might. If there are children in these schools
who need, say, the kind of help given in resource rooms or self-contained
classrooms, they must disenroll from the private or parochial school and
enroll in the appropriate public school. Needless to say, this require-
ment is traumatic for many of the parents who feel they are forced into
choosing between the greatest good for the child and their commitment to
religious or philosophic principles. Their dilemma seems to be one of
the prices our society must pay to maintain the separation of church and
state,

Question 2: How are services monitored from the perspectives of
both the LEA and the monitoring agency? What monitoring patterns appear
most effective given the contexts of the particular sites?

The monitoring processes used in connection with the programs of
the Cooperatives are straightforward. Essentially, there are two steps.
First, the Cooperative (or, some.imes, the individual LEAs in conjunction
with the Cooperative) devises an Annual Plan, which is submitted to the
State Department of Education. The SEA is everywhere the duly constituted
monitoring authority, and usually delegates this function to its Division
of Special Education, or equivalent. The Division reviews the plan for
conformity with state and Federal guidelines, which are published for
the guidance of the locals. It may also review (triangulate) the Plan
against other documents and reports filed by the Cooperative. In effect,
this level of monitoring establishes that the Cooperative's objectives
are appropriate as described by law. (Wwe may note, in passing, that
since state special education laws and P.L. 94-142 are typically very
similar, the locals are unable to differentiate them and tend to assume
that what they cre dealing with are state requirements. Locals are
typically unaware of the particular rederal specifications under which
they operate.)
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The second step, invariably, is a local site visit by an examining
(or "validating") team of SEA personnei. The purpose is to examine
actual operations to te certain that they conform to the previously
approved specifications contained in the Plan. In effect, this step
keeps the locals "hunest." Site visit teams may look into the staffing
process, the degree to which IEPs ezre implemented, the effectiveness of
committee operations, the extent to whicn claims such as hours spent or
miles driven are valid, or anything else it suits them to examine.
[Note that the Seaside case differs substantially from these procedures
and problems. Refer to the case for details.]

Now this eminently ratioral (or rational-appearing) process gener-
ates a number of problems:

1. There are typically few guidelines for the locals to follow in
developing plans and reports. Experience is the best teacher here;
"findings" of one year are avoided the next. The reader may recall from
the Riverhiil case, however, that in that instance "findings" were more
often found to be errors of the examiring tecm than true aberrations in
local operations. So even experience may be misleading.

2. The process operatas on an extremely tenuous assumption: that
compliance equals quality. Of course it does not. At best compliance
indicates that certain minimums have been met--and then not often quality
minimums but minimums on some quantitative indicator--number of children
served, number of hours spent, and so on.

3. The process is laryely a matter of check-off. Since a list
has been provided in the Plan, the committee need do nothing more than
to check-off thosa items which it can find. Again, it is presence-absence
that counts, not quality.

4. The process imposes an enormous paperwork burden on all of the
participants. "Paper trails" must be left to which site visit teams can
refer for virtually every program related performance. It is not unusual
for special education personnel to report that they spend the the equivalent
of a day a week or more in such “compliance" paperwork. Since there is
so much other paperwork already involved, as for example, in the preparation
of IEPs, this additional paperwork is hardly greeted with enthusiasm.

It is moreover enormously wasieful of time and energy. Paperwork can
never replace trust.

5. Some procedures and structures exist primarily for the sake of
compliance and pose a wasteful burden on Cooperative personnel. For
example, all of the sices have develcped elaberate procedures for estab-
lishing due process with respect to IEP generation: who will do what
under such and such contingencies. Many of these procedures are cited
in detail in the case studies. Yet virtually no cases have ever been
brought (and not too many seem likely).

6. As a result of all the above, Cooperative personnel exist in a
debilitating "climate of fear" with respect to compliance. When any new
act is contemplated, the first question that will be asked is whether,
as a result, the unit (or some individual) would be found in non-compliance.
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Discretionary acts that would have great utility (e.¢., in making decisions
about borderline cases) are often eschewed because they do not fit

formal, published criteria exactly, and hence are not in compliance.

And so on and so on. When local discretion is so hobbled, not only is

the bugaboo of local autonomy resurrected, but handicapped children are
served less creatively than bureaucratically.

uestion 3: What are the procedures for hiring, training, and
organizing personnel for intermediate agencies? What is the administra-
tive relationship among IEU staff, LEA staff, and programs offered?

Recruitment and Retention. The situation with respect to recru:it-
ment and retention is perhaps best summed up in the plaint of on~ Coopera-
tive Director who said, "I can't get 'em and I can't keep 'em!™ Open
positions are common in Cooperative budgets, and high turnover rates are
also.

There are many disincentiies that discourage a potential Cooperative
{(or LEA special education) staff member from accepting an appointment.
Rural salaries are low and so are the annual increments. The feeling of
some teachers iz that they started low and get further behind every
year. There is a lack of appeal in rural life for many candidates; most
have no experience with such areas and dread their apparent isolation.
Social life, they feel, is virtually non-existent, and what there is
m: t be played out in a "goldfish bowl." There are many value conflicts
as well; the values that characterize the American rural scene are not
those that many of the more sophisticated, big-city raised and big-Univer-
sity trained teachers and administ-ators espouse.

Directors of Cooperatives feel that tney nevertheless nave some
strategies available to them in the recruitment gyame. Some are willing
to settle for persons of zero or low experience. They may look for
perscns trying to "break in" to special education who are not trained to
do so--retreaded teachers, for example, who could not normally be certi-
ficated. But understanding state departments, realizing the recruitment
difficulties faciling these rural cooperatives, may be willing to grant
conditional certification waivers (the conditions usually involve enroli-
ment in a formal training program and making reaosnable progress toward
the accompanying degree). The Riverhill Director spoke glowingly about
his strategy of "challenge and recycle"--challenging persons who are
casting about for a mid-career change. Directors are likely to stress
to candidates the "quality of life" which the quiet countryside affords
--an escape or respite from city life, less hectic pace, outdoor attrac-
tions (especially useful in Foothills and Northern Slopes because .f
skiing and in Seaside because of beaches and fishing). But it seems
ciear that these strategies are only minimally successful; recruitment
is still one of the toughest problems which Cooperative Directors face.

Retention is no less a bugaboo. Of course we may assume that those
persons attracted by the different rural lifestyle may, once there, come
to appreciate it even more fully and opt to say. But now other fac.ors
come into play which were perhaps not quite realized at recruitment
time. The schools are small and the facilities are minimal. The paper-
work burden is high. If the teacher is an itinerant, travel time begins
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to take its toll. The suspected lack of privacy is realized. Peer
relationships are strained because they are so casual and, in the case
of itinerants, so changeable. Alienation sets in. Burnout may follow,
especially when the .chers who may be inexperienced realize the slow
progress of their students, and how difficult it may to get additional
training that might help break the log jam. And when these teachers
recall that they do have options--special education personnel are, after
all, in high demand--they may decide to seek their fortunes elsewhere.

Again, Directors have means for countering these tendencies to
abandon ship. One Cooperative organizes its personnel into teams; the
Director of Special Education is candid in saying that the function of
the teams is at least as much tc build and buttress morale as it is to
devise program and provide training. A principal in Northern Slopes
confronts his special education teachers with a set of "Coping Rules" to
help them g~* alcrg. But clearly the most effective means are those
utilized in Midland; again, these are possible because of Midland's
exceptional fiscal situation. They include higher salaries than are
offered by local LEARs, and perquisites 1ike travel allowances to national
professional meetings (and encouragement to write papers and present
them) and a handsome professional development stipend. Another possible
strategy that seems not to have been tried, perhaps because of state
regulations relating to their use, is to provide paraprofessionals to
support the teachers (over and beyond client overload considerations).
Such paraprofessionals are "cheap" and usually have local commitments
that will keep them "on the job." But again, these strategies, real or
possible, are not as effective as one might wish--particularly if one
has the responsibility for getting staff to "re-eniist,” as it were.

Organizing for service provision. As might be expected, service
delivery takes many different organizational forms whose nature depends
on a variety of chaping factors.

Perhaps the mc>t important of these factors is the form of the
service delivered by the Cooperative--whether direct or indirect. In
some instances, as for example, Rivehill, the Cooperative offers and
staffs all of the special education programs. In other instances, as
for example, Northern 3lopes, the LEAs offer virtually all of the pro-
grams, but with assistance and support from the Cooperative. In still
other instances, as for example, Foothills and Midland, botn the Coop-
erative and the LEAs operate a substantial proportion of the programs.
From the point of view of personnel deployment, the Cooperative may
consist of some combination of the following types, depending on tne
degree of direct vs. indirect service: special education teachers,
resource/consultant personnel working with special education teachers in
the field, resource/consultant personnel working with regular teachers
in their home LEAs, and service personnel sucn as psychologists, social
workers, and physical therapists, ad hoc itinerants who may be either
consultants and/or direct service providers in particular instances.

A second shaping factor is the scope of cervice. In most cases the
Cooperatives are centralized, that is, located in one central facility
to which its personnel are administratively assigned, and, except for
those working in self-contained classrooms, 2;e also physically assigned.
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But, as in the case of Midland, when the scope of servic: becomes very
broad, decent-alization may occur--to satellite centers, developmental
learning centers, and even *o a "mini-Cooperatcive" such as that at
Wonder Bay.

A third shaping factor is that of contraciuzl relationships with
personnel. Personnel may be employees of the Cooperative or of the LEA.
In Riverhill, for example, all special education personnel are hired by
the Cooperative. while in Northern Slopes all instructional personnel
are hired by the LEAs. In Foothills, there are some of each--although
the number hired by the Cooperative are in the large majority. The
nature of the hiring agency of course has important consequences for
supervision, and, from the point of view of the personnel themselves,
for employee benefits. The salary scale and the nature of tenure and
retirement privileges may depend on just who the employer is.

A fourth shaping factor is the nature of the program. Programs for
low incidence handicaps, such as TMR, SMH, autism, and so on, tend to be
contracted to special agencies under contract/tuition arrangements. But
when there is some division of labor between Cooperative and LEAs, the
Cooperative tends to take on the "more difficult programs" and the LEA
the simpler. Thus self-contained programs in Midland and Foothills are
operated by Cooperative personnel, while resource rooms are operated by
LEA personnel.

It is easy to see that various mixes of form, scope, contractual
relationships, and programmatic nature can yield an enormous number of
combinatinns of organization format. And, these are only the most
salient of the characteristics involved. To see how any given combina-
tion finally emerges it is necessary tc read the individual case studies.
Curiously, the one factor that seems not to make a difference in how
serv.ces are organized is whether the programs are categorical or non-
categorical. It is, for example, impossible to tell what the organiza-
tional form is likely to be by seeing whether program labels are couched
in such terms as EMH, ED, LD, »d the like, or terms such as "“Individually
Based-Basic Academic Program" (Foothills) or “"Significantly Limited
Intellectual Capacity" (Northern Slopes).

Two prominent points of different that might be thought of as
concomitants of organizational form have to do with the number of per-
sonnel that make up the Cooperative, on the one haad, and the communi-
cation patterns that exist among these personnel, on the other. The
extremes in the five cases studied for number of personnel are Northern
Slopes, with only six persons who make up the Cooperative, and Midland,
with more than 250. Of course, the large number in Midland can be
accounted for by noting the large number of LEAs cerved (45, plus 14
private and parochial schools), the large number of prograns (including
an extensive pre-school program), and the rich financing of that operation.
On the other hand, this large number occurs despite the fact that the
large majority of special education programs ave operated by LEAs (175
out of 198). Thus, one cannot assume that there is perfect, or even
dependatle, correlation betweer. the shapiny factors and the kinds of
personnel deployment one can expect.




Communication becomes exponentially difficult as the number of
personnel increases and special means become necessary to maintain it.
The two best examples are Foothills and Midland. In the former case,
communication is manajed to a significant degree through the medium of
the team; five teams organize the teachers of the program into units
which meet on A regular basis to discuss curricular projects, diagnostic
services, and problems of all kinds. The Director of Special Education
for the unit makes the point that the process involved in these reetings
may he just as importint, if not more so, than the product; it provides
a means for developing a sense of identity and for supporting morale.

'n trie Midland case, communication is managed by the device of the

consultant, who regularly meet with each teacher; by satellite offices,

each with its own manager who is responsible on a cross-category basis
for all personnel in the satellite area; and via the large contingent of
;;;nerant service personnel: psychologists, social workers, and the
ike.

Whatever the formal organization may look like, it is apparent that
much, if not most, of the business of the Cooperative is conducted
informally. Of course, Cooperatives are intended to be service agencies,
and it is part of the lore of organizational theory %hat service organi-
zations must rely more on influence than authority. It is certain that
service organizations must be operatad in ways that keep anyone from
losing face.

We see the infcrmal mode in action in these Cooperatives in a
variety of ways. Governance is informal; much business is conducted
through informal contacts, such as “"showing the flag" or "coffee and
chats." It is seen in the pre-staffing innovation, and in the use of
"friendly persuasion” to line up parents who might otherwise object to
the stipulations of the IEP. It is seen in recruiting and hiring pat-
terns--Directors tend to be appointed from amony "one of their own,"
people "who have been there" and understand the unwritten rules of the
game. As much as anywhere, in the Cooperatives, "politics counts."

And always, but especially when business is conducted informaily,
it is tre people who are involved who make the difference. Human re-
sources turn out to be the most important assets that the Cooperative
has. Cooperation fuels a successful program; negotiation and communi-
cation are eased when the people are committed, accepting, understanding,
sympathetic, hard working, professionally well qualified, worthy of
respect. It is easy to forget the importance of these qualities; they
sound a little "corny," a little like the qualities claimed by each boy
scout as he repeats the oath to be loyal, honest, trustworthy, and on.
But over and over anecdotes emerged during thece site visits to reaffirm
belief in these aphorisms about human virtue. Recruitment and retention
programs aimed at identifying and keeping these kinds of persons, and
programs aimed at improving the extent to which they possess these
qualities, are perhaps the most important that a Director can devise.

Form is not the only organizational constraint on effective func-
tioning. Sometimes the role to be filled is defined too much by the
characteristics of the predecessor in that role; the "shoes may be too
big to fill," or, the earlier performance may have been so poor that
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everyone predicts failure again. Time and energy that might more profit-
ably be devoted to other things must instead be focused on overcoming
these expectational stereotypes. Or, roles may be placed in protagonist
positions. The organization itself represents a trade-off, and hence a
potential conflict, between local autcnomy and more effective services
for the handicapped. This conflict is reflected at other layers:
hetween Cooperative Director and LEA superintendents and principals; and
between regular and special education teachers. T. - latter conflict,
coming as it does at the operational level, may be especially intense,
ranging over relative responsibilities defined in the IEP (and who had
input into forming those requirements), cver sharing authority and
responsibility for the child's program and the child's grade, and over
the desire of the special teacher to "educate" the regular teacher about
the needs of hand*capped youngsters. Role-displacements also may occur;
Cooperative teachers find themselve shifting from being service admini-
strative personnel; from being doe: to being sideliners. Moreover,
these displacements often occur wi .1 no relief from the original role;
efforts to discharge those other expectations as well involve inordinate
demands of time and e.rort, leading to fatigue and to disenchantment.

There are also problems arising from the fact that Cooperative
personnel are frequently itinerant personnel. The "windshield time"
required is often the least of the concerns, which include demands io
serve two masters, a loyalty torn between Cooperative and LEA, a lack of
appreciation of the cuntribution being made, and, in extreme cases,
alsust a5 much stigma as is attached to the handicapped youngstors being
served.

And, finally, there is the constraint of paperwork. We have already
alluded to the enormous demands of “"compliance paperwork;" added to that
is the paperwork that goes with the job--scheduling, record-keeping,
communicating with parents, updating the IEP, and cn and on and on, it
seems, endlessly.

Despite it all, one cannot help but be impressed with the dedica-
tion ana commitment exhibited by the staffs of these Cooperatives.
Their morale is uniformly high and they continually feel challenged--
even if overworked. But it seems clear that greater attent:on to their
oganizational problems is needed if this high levei of morale is to be
maintained. There is a need to respond to their needs with as much
individualizatior as they exhibit in responding to the needs of the
handicapped whom they serve. Each locale is different and has its own
array of problems--and reinforcers. Boards and Directors must feel that
they have the flexibility and freedom to respond in a meaningful way.

Training. It is difficult to be overly impressed with the provisions
for training afforded to either special education teachers or regular
teachers within the Cooperative framework. In the main, provisions for
such training are conventional; the training is, moreover, rarely judged
to be more than minimally effective. Among the techniques that can be
found for special education teacher training in one or more of the
visited sites are these:
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° Yorkshops or seminars, most orten ccaducted by the Cocperative as
part of a regularly scheduled scuries. Usualiy only a portion of the
program time is devoted to special education topics, which seem to be
chosen more or iess haphazardly (ofter, it is claimed, by “needs assess-
ments" which turn out to be little mcre than questionnaire checklists).
These workshops and seminars may be held prior to the opening ¢f school
and/or during “in-service days" during the school year. They may also
be offered by the SEA, by a private firm, or at times, by regional and
national associations; in the latter case, Cooperative staff members are
reimbursed for attendance.

° Consultation, particularly in Cooperatives such as Northern
Slopes and Midland in which most special education programs are LEA-
operated and Cooperative personnel work primarily as consultants.
Consultants may also be resource teachers, and, more rarely, persons
brought in from outside the area.

° Courses, taken as local colleges or state universities, which
Cooperative and LEA staff are "urged" or "encouraged" to aiiend. In
Midland, courses are offered by the fooperative as well; by state law,
one-half the hours required for re-certification may be earned in such
locally offered courses.

The preceding three tech ues are found at all of the sites.
Other techniques used in fewer places include:

° Modelling by a Master Teacher.
° Teaming.
° Stress reduction workshops.

° Self-training (in which one staff member takes the lead in teach-
ing others, e.g., the school psychologist may teach other staff about
test interpretation).

° Computerized library reference systems.
° Classroom intervisitation.

The techniques used for regular teachers are essentially similar
but truncated. At the five sites, these teachers were served by in-
service workshops and seminars (sometimes operated by the SEA), con-
sultation, newsletters, and the same library reference system.

A variety of reasons is heard for the judgient that these programs
are not very effective. Chief among these is the belief that teachers,
either regular or special but more particularly the former, do not feel
the need for additional training; the problem i:; described as attitudinal,
and so the chief lack is often seen as a means for motivating teachers
to want training. There are also practical problems, such as the iimi-
tations place on the amount of time that can be devoted to 1. -service in
teacher contracts, different schedules followed from LEA to LEA, and
inability of special teachers to command the respect and attention of
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regular teacheirs (a problem already described in several earlier sections
of this report).

But most important in the failure of in-service education, it is
asserted, is the failure of pre-service education. Tne schools and
colleges charged with the resporsibility to train teachers in the first
place have been singularly inattentive to the special requirements
placed on teachers by P.L. 94-142 and its paraliel state legi<lation.
Training of regular teachers is not coordinated with special education,
or vice versa. Neither side is especially knowledgeable of the problems,
or the resources, of the other. Regular teachers are not trained how to
identify and axploit available assistance in working with handicapped
youngsters, especially mainstreamed youngsters; while special education
teachers are rarely trained as resource or consultant personnel and are
oriented only to traditional service delivery models. Until the faculties
of teacher training institutions themselves become attuned to the needs
and possibilities, it is of course impossible to orient the trainees
appropriately. The failure in practice for special and regular education
to work together stems, ultimately, from the failure of teacher trainers
of both stripes to relate to one another. In-service training cannot dc
the iob unless the teacher is made receptive to it at a tender age.

Administrative relationships. There are three different kinds of
administrative relationships between Cooperatives and LEAs that are
worth commenting on. The first of these concerns the relationship
between the Cooperative Director and the superintendents and principals
of the member LEAs. There is no instance in the five sites visited in
which this relationship could not be characterized as "good." Superin-
tendents have input channels into the decision-making process, and it
would be rare for a decision to be reached in which concurrence was not
tested before the decision was put to a vote. Much of this relationship
is carried out via "coffee and chat" (to use the temm suggested by the
Riverhill Director); "keeping in touch" is an important function of the
Director. Generally supe~intendents are pleased to have someone willing
and atle to relieve them of the burden of attending to special education
mandates. Of course the Cooperative Director may have an occasional
problem because he or she sometimes is required to "wear two hats," as
in the case of Foothills, whose Director is also area superintendent,
and of Midland, in which the Cooperative is also charged to supervise
school consolidation activities. But relationships are good and communi-
cation is easy.

A second level of interaction occurs between Cooperative consultants
and LEA superintendents and principals. These consultants may be seen
by the principal as competing supervisors, and the question of relative
authority may come up. Or, the consultant may be coopted by the admini-
strators, as in the case of Midland, where, instead of working with
teachers Inly, Cooperative consultants are mainly consultants to admini-
strators, helping them with the enormous paperwork requirements and
reviewing their activities to be sure that they remain in compliance.
But while *his role displacement may be onerous for the consultant, it
generaily breeds good will with the administrator who is being helped;
the relationsnip tends to be quite positive.



A third and difficult level of interaction occurs between Cooperative
personnel anA LEA personnel who are involved with handicapped students,
either as regular teachers of classrooms that have some mainstreamed
youngsters assigned to them, or as teachers of self-contained classrooms
that happen to be LEA-operated. The former are regular teachers and the
latter special education teachers, but the Cooperative personnel in
either case come onto their turf to work with them. Several problems
arise immediately for the Cooperative staffer. There is the matter of
loyalty--is one's primary loyalty due tc the Cooperative or to the LEA?
There is the "two masters" problem--when entering someone else's turf,
to whom is one responsible--principal or Cooperative Director? If the
frequently stated principle--that the Principal sets the tone for a
building and is chiefly determinative of the quality of what goes on
there --is valid, is it not important to have him or her on one's side?
Principals are described by respondents as falling at different places
ai1ong a continuum of recponsiveness; he or she may be very accepting and
supportive cf special education, or may not be, generating negative
feelings toward the special education personnel and programs from everyone
else. What if one's principal is of the latter sort; to whom should one
be loyal? Whose leadership should one follow? Or again, some principals
may feel completely incompetent to supervise special education instruction,
virtually abdicating their normal responsibility for what is taught in
their buildings. Should one then look for leadership elsewhere?

Despite ali these potential problems at the principal's level, it
seems apparent that in these five LEAs, at least, relationships with
administrators are reasonably satisfactory. Most everyone--teacher or
principal--is aware of the pocential for difficulty in the relationship
and works at minimizing that potential. And it is perfectly clear that
there is nothing inherent in the nature of Couperatives that increases
the likelihood of bad relationships. In practice, most administrators
are grateful for the assistance they receive and do what they can to
simplify its delivery.

Question 4: How are parental involvement and due process provisions
carried out within an intermediate agency?

Parental involvement. Parent involvement varies considerably
within sites (owing primarily to socioeconomic factors) and substantially
across sites, owing again to socioeconomic factors and the efforts of
LEAs and Cooperatives to foster meaningful involvement. In the worst
cases, parents' level of awareness is low; their lack of information
ebout such matters as the nature of handicapping conditions, their
rights, the processes followed by the school, and the like, is profound.

That this is the case is surprising, for parents do have problems,
and they do have opinions about how well the schools are responding to
those probiems. They may feel, for example, that the schools are not
competent to respond to the needs of their handicapped children. They
may feel that schools do not pick up handicapping conditions soon enough,
and that wihen diagnoses are finally made, they are inaaequate or simplistic.
They may feel that program offerings are minimal, perhaps even inferior.
They may be concerned about the time lost and the risks run in long-
distance transportation. Parents have these concerns but they all too
often never get expressed in any fruitful way it seems.
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However, Cooperatives and LEAs do make efforts tu increase involvement,
noct only because they are legally mandated to do so, but in some cases
because they feel a general commitment to the principle. Techniques
ernloyed include newsletters, radio and television broadcasts, Child-Find
awareness campaigns, slide/tape shows, informaticnal programs, workshops,
parent education materials, parent classes, family counseling, and

social work activities. As one might guess, the poorer agencies engage

in fewer activities than the more wealthy, but all of the five sites

studied do engage in at least some of these, with more or less success.

Of special interest are parent advocacy and support groups, and
groups constituted to provide decision-making input. Found at all sites
is the Association for Retarded Citizens; this group has its own agenda
and tends to focus on influencing (lobbying) political bodies, notably
state legislatures. Their influence was felt more prior to the passage
of P.L. 94-142, and consisted primarily of efforts to get state legisla-
tures to pass laws paralleling (the impending) P.L. 94-142. Locally
significant groups are much rarer. Riverhill does have a Parent Advisory
Board, whose members are appointed by the member LEA boards; this group
is largely reactive, however, to proposed policies, does little to
initiate new ones and seems to have as its primary function acting as a
communications link between the Cooperative and the community. Midland
encourayes the formation of category specific parent support groups;
such groups exist in relation to most of the programs Midland offers.
Midland also houses an externally funded parent advocacy group known as
"Pilo. Parents,” through which selected parents are trzined to provide
information and support of other parents. But of course such an elaborate
activity would not be possible without additional funding. Little else
is in evidence at the sites; parent support/ advocacy groups are not
prominent in these rural Cooperatives.

Invol vement in the 1EP/staffing process. One would expect the
parents of youngsters currently undergoing diagnosis and assignment to
be more involved than other parents, and while that is true to some
extent, the difference in level of participation is not very noticeable.
Estimates of the proportion of parents involved in these processes
raages from 10 to 90 percent; fifty percent is a commonly expressed
average figure, and then, it is usually only one of the two parents who
attends, virtually always the mother.

There is some evidence to suggest that the extent of parent partici-
pation depends on a number of factors: the nature of the particular LEA
concerned (whether for example the LEA is active in soliciting parent
involvement), the particular handicap whic', is involved, the severity of
the handicap (less participation can be expected fro. parents of mildly
handicapped children), the socio-economic status of the parents (higher
SES means higher participation rates), the amount of prior experience
the parents have had with "the system," and, finally, the nature of the
prior experience, including whether it reached, in the parents' opinion,
a satisfactory resolution.

There is much speculation at the sites about the reason why parents

participate so infrequently. Some parents, it is said, see the school
as the authority: "they know best" and the parents are content to have

Hfoq




them make the necessary decisions. Some do not understaad the process,
and, despite numerous attempts by the Cooperative or LEA to inform them,
just miss out. Some feel incompetent--they are "over their heads" and
cannot make a useful contribution. The whole approach simply confuses
them. Some feel overwhelmed; the sheer number of "axperts" involved
puts them off. Some simply have emotional reactions--fear, anxiety,
guilt, shame, frustration--which effectively prevent them from partici-
pating. Some face irresolveable time conflicts--they cannot attend
because they must work, say, or handle other familial or household
matters that for some reason take precedence. Some will not attend
because they lack confidence in the process or fear the stigma that may
attach itself to them. A very few do not attend because they believe
that ncn-attendance is the only means at their disposal to express
disapproval of the entire approach.

Cooperatives and schools are under special lega! pressures to
ootain parental involvement in IEP staffing and so make strenuous efforts
to do so. Of course, it should be clear that, early on, school personnel
often had as many misgivings as did the parents about their participation;
apprehension was high because the school personnel also were inexperienied
and felt somewhat incompetent, because they feared public embarrassment,
and, in the extreme, felt that parental participation might lead to a
"take-over." But several years of experience, plus adjustments such as
pre-staffing, have removed most of these early concerrns. The professionals
in these encounters are definitely in charge.

Techniques used include letters, informavional brochures that
describe the processes to be followed and outline parental rights,
parent conferences, and, in Heartland, parent/infant teams and assistance
from school social workers, who act as familial advocates and ombudsper-
sons. A variety of informal techniques are also employed: a proactive
style among the professionals most responsible, such as the psychologist,
in anticipating and dealing with problems; use of board members and
members of parent adivsory/advocacy groups to provide inforration and
exert "gentle persuasion;" and a variety of "off-the-record" contacts
between teachers and parents. Strenuous >fforts are also being made to
simplify the IEP process, including the prohibition of arcane technical
language in dealing with parents. But it seews clear that none of these
techniques, nor all of them together, have procuced the level of parental
participation contemplated in the structure of P.L. 94-142, and certainly
n?t the level that would be considered desirable from a humanistic point
of view.

Due process. All of the sites studied have developed elaborate due
process regulatione to protect the rights of the child and parents.
Parental participation and sign-off is required at every step of the IEP
staffing process: before the staff can test or diagnose a youngster,
before the IEP staffing session is scheduled, and before the resulting
IEP is implemented. If the parents are not themselves a part of the
staffing committee, a parental surrogate must be, or the parents must
waive their rights to be present. Parants must further be involved in
subsequent reviews: the short term (usually twelve week) review, the
annual review, and the triennial review. Parents may revoke permissions
already given if for any reason they become dissatisfied with the process.
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There are, furthermore, extensive guidelines governing the due
process hearing, which cai be demanded by a parent who feels dissatisfied,
or by the LEA or Cooperative in the event that parental cooperation is
not forthcoming. These guidelines spell out in great detail such matters
as the rature of the notice required, the nature of the heariny, the
qualifications of the hearing officer, the timing that must characterize
each step, and the availabie appeal processes--including appeal to the
state ceurts--if the hearing does nct come %2 a satisfactory conclusion.
Parents who have 3 larguage problem are guaranteed an interpreter. The
hearing is set so far as possible t- accomodate to the parents' work
schedule. Hardly anything is overlooked that would protect the parents'
rights and make the hearing a viable process for all parties.

in view of the immense effort that has obviously gone into develop-
ing procedures in such detail, it is more than interesting to note that
there have been relatively few due process hearing and/9r court cases in
any of the five sites. Neither the parents nor the school districts
involved have often felt sufficiently pressed to take such action;
indeed, it ~7ems to be a matter of policy with most districts that the
parents' wishes constitute the final guide to what shall be done in a
particular case. It is clear that P.L. 94-142 over-regulates in this
area, and by that over-regulaticn reinforces locai concerns about being
found in non-compliance. The e ‘borate regulations have been formulated
simply for the sake of compliance; certain there are no practical reasons
why they would otherwise have emerged.

Question 5: What are the provisions for related services in inter-
mediate agencies? Is there a relationship between general health care
and socidl resources availar” - in rural communities and the extent and
quality of special services provided handicapped students?

Most of the programs and services offered by or through the Coopera-
tives in these five sites might best be described as “"self-contained;"
every effort is made %o provide, directly within each LEA or in neighboring
LEAs, all that is required. However, Cooperatives do turn to other
agencies for certain purposes, including:

° Referrals. Many community agencies and practitioners are awa.e
of the responsibilities of the schools under P.L. 94-142 and so refer to
their attention those cases which they ancounter in their normal practice.
Such practitioners,ugencies include dentists, physicians (although
physicians as a group are often locked on with suspicion both by parents
and by school personnel), hospitals, social welfare agencies, community
health centers, and county and state health agencies.

° Evaluations. More complex handicapping conditions way require
evaluations that are beyond the resources >7 the Cooperative to provide;
these ar2 arranged, for & fee, in area hospitals, urban diagnostic
centers, and with private practitioners.

° Source of services. Local hospitals are often prevailed upon to
provide occupational therapy and physical therapy services as needed; it
is the piaint of Cooperative Directors that either they cannot find or
cannot fund PT/0T personnel. Several of the sites have relationships
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with local community colleges to provide services such as para-professional
training courses or media services, either for a fee or in-kind payment
(e.g., the Cocperative staffs the program for which the institution
provides facilities and gives credit).

° Program sites. The Cooperative may lease a site in which to
house a program from ARC; or it may arrange with a local hospital to
provide tutorial services for students who are hospital-bound in that
facility.

° Tnstitutional service provision or placement. More difficult or
Tow incidence handicaps may be served by participating in prograus
provided by other ayencies, or even by placing youngsters in those
facilities. Contracts are usually drawn for this purpose, and tuition
or fees are involved. Such agencies include facilities for the deaf and
blind, for orthopedically handicapped or severely multiply handicapped
student,, the state university medical center, the state family service
center, or (most frequently involving ARC) sheltered workshops and other
vocational prgorams.

It might also be noted that in a few instances Cooperatives find
themselves in competition with these other agencies, usually when external
furds are involved. Then another agency such as ARC or United Cerebral
Palsy may elect to develop its own grant proposal in order to offer
services which, under more circumscribed funding circumstances, might be
left to the Cooperative to provide.

Overall, it seems reasonable to conclude that the services and
programs offered through or in conjunction with these other agencies are
the equivalent of those available to anyone, whether located in a rural
or urban area. Many of these facilities after all are located in urban
areas or serve whole states. What is not equivalent is the ease with
which these facilities are utilized. The logistics of getting children
there and back are difficult. So while quality may be equal, access
clearly is not equal. Unfortunately, the use of these distant facilities
is often the only choice available.

OQuestion 6: How are service costs allocated to member LEAS?
Tais question has already been answered as part of Question 3:
Organizational/Governance Issues. See above.

Effectiveness and Impact Issues

The order in which the questions posed in this section (see Part 1,
pp. 3-4) are answered has been alterzd somewhat to provide for a wore
logical flow. Questions 2 and 3 will be dealt with first, followed
by a response to Question 1.

Question 2: Describe the percep.ions of school personnel, parents,
community leadership, and other relevant actors of the costs and benefits
of the collaborative arrangement.

The terminoloay of cost/benefit comparisons does not occur in the
everyday language of most school personnel, or of virtually any parents
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or community members. Cost/benefit issues seem not to be much addressed,
regardless whether a person holds a good or bad attitude about the
Cooperative or about special education. When cust/benefit issues are
touched upon, they are not particularly likely to be dealt with in terms
of the Cooperative per se so rmuch as in terms of special education
programs. Thus Question 2 is an especially difficult one to answer.

Costs: It is possible to draw inferences about what respondents
see as the costs of the cooperative special education program, whether
they are school personnel, parents, or community members. In dollar
terms, the program is frequently said to “cost a lot," the implication
being that it costs so much that second thoughts are beginning to occur
to people. It is not urusual to hear the sentiment expressed that “the
Cocop gets all our money,” whether because of assessments made against
LEAs that are not fully reimbursed, or because of the flow-through
misperception that figured so prominently in the Midland case. A fiscal
expert at one site ventured the guess that as costs continue tb go up
and resources decline, resentment will grow, resulting in a closer look
at special education expenditures and possibly a need for more persuasive
justifications.

Comunity members are likely, in addition to the dollar issue, to
be seriously concerned in the cost to them of local autonomy. That
issue has already been addressed earlier; it weighs heavily on the winds
of those wvo0 believe that local communities were doing quite well in
relation to their special education needs, and that the Cooperative was
simply "laid on." They see little or no gain in return for their loss
of discretionary action. LEA administrators and Boards share this
feeling, and also regret the accompanying loss of some parts of budgetary
control.

Teachc . see other kinds of costs. Some regret the ease with which
a child may be referred and staffed into a special program; that program,
they feel, may be used as a crut:zh by emotionally dependent children, or
as a smokescreen for the child rot working up to capacity. The well-
intentioned efforts to help the child may rather “urt him or her. They
feel that they, the regular teachers, have had placed on them an extra
and unfair burden; their pupil/teacher ratios were already high enough,
they felt, and placing a mainstreamed handicapped child in their class
may result in a fiscal weighting but not in a task weighting. Further,
sone of the special programs undermine the regular curriculum and the
regular tescher's authority and responsibility; at issur here are,
chiefly, LU programs.

Auditors of Cooperative special education proyrams thus have no
difficulty in tallying a variety of cost factors, not only in dollars
but also in social, organizational, and human terms.

Benefits: Benefits are a great deal harder to pin down than are
costs; benefits, expected or unexpected, are both hard to detect and,
once detected, to assign unequivocally as effects of the program. But
again, some claims are made.
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Administrators of LEAs are typically pleased with the fact that the
Cooperative relieves them of many burdens. They help with the paperwork,
they are insurance against findings of non-compliance, they make poss’dle
programs that could not otherwise be mounted, and so on--all of the
incentives that were listed in an earlier section of this Report.

Parent: are pleased because the Cooperative often provides services that
sould not have been available otherwise. The Cooperative programs make
it more likely to bring to the child whatever is needed to meet his or
her unique needs.

Many of the costs and most of the benefits are intangible--hard
even to define and virtualy impossiuie to measure. Do the benefits
justify the costs? Many advocates would claim that they do. It was
clearly the belief of the members of the Congress that passed P.L.
94-142, and of the state legislatures that passed parallel legislation
in many states, that such would be the case. But the issue is by no
means closed. One parent asked, "Isn't it better if you have $10,000 to
spend it on ten children rather on on one?* The question implies oppor-
tunity costs, opportunities that must be foregone because the resources
that would be required fo. them are committed to special education
instead. Of course nc one knows just what those foregone opportunities
are. It might be appropriate to ask, for example, “Given that P.L.
94-142 and its parallel statutes had never been passed, is there any
reason to believe that the resources these bills commit to special
education would have beun comnitted to some other socially useful pur-
pose? Would they simply have purchased more entertainment? HMore
nuclear devices?

uestion 3: Describe any equity issues involved in the operation
of the multi-district unit, such as distance or travel time for different
local districts to obtain services, impact of the funding or cost formula
utilized, ability of member of non-member districts to obtain equivalent
services within a given state,

The "big four". Rurality is characterized by four qualities which
interact to place constraints on service delivery and exacerbate problems
found even in urban areas. Cooperatives seem to have adapted well to
these four "nenaces,” so that they are not as influential as the unini-
tiated might imagine--chalk one off to the hard work of Cooperative
administrators. But they still have many serious effects.

The big four are distance, travel time, sparcity (low population
density), and terrain/climate. Their possible influence on Cooperative
operation is immediately evident. Congquering distance can be managed
only through the expenditure of time and resources. Travel time detracts
from time that might be more productively used for teaching or learning.
Sparcity requires the inclusfon of large areas to make up for the other-
wise low incidence of zlients--especially of relatively rare handicapping
conditions. Terrian/climate are themselves interactive; up-and-down
implies greater distance than dead level; snowy roads take wore *‘ime to
travel than ciear roads; cold climate means more engine failure and
hence more foul-ups in transportation.
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Sparcity is an especially interesting characteristic. Among the
five sites studied, only one, Riverhill, is sufficiently small in area
that population sparcity is not a significant factor. In the rural
portioas of the state in which the Foothills ager-y is located, 20
percent of the population live on 90 percent of the iand. The area
served by the Foothills agency, five times that of Riverhill, is larger
than the entire state of Rhode Island, but is only one-third the size of
the area served either by the Midland or Northern Slopes agencies. But
Midland serves almost 32,000 students in 42 LEAs and 14 private/parochial
schools, while Northern Slopes serves about 5,400 students in 8 LEAs.
Indeed, Northern Slopes serves only one studeat for every square mile
of territory--that's sparce! To make matters worse, Northern Slopes is
divided into approximately equal halves by a mountain range that is all
but impassable in winter. Aad even Midland and Riverhill, virtual.y
flat territory, have their share of problems when it snows.

How do the big four impinge upon Cooperative operations? In many
ways, including:

° inducing a reticence to make most appropriate (in the diagnostic
sense) placerents--higher weighted programs are usually further away;
sending students to them increases both LEA costs and risks to the
student.

® reducing teaching/learning time--travel time is directly subtract-
able from available instructional time. In a few instances it was found
that because of the time spent in travel, students were not in the
ciassroom for the minimum time prescribed by state law.

° producing schedule interruptions because of transportation
breakdowns, inclement weather, and similar factors.

° delaying delivery of materials, communications, and other items
sent "over the rcad."

° Jowering teacher morale because of the hassle of travel logistics.

° hampering, and at times preventing, vital face-to-face communica-
tion between parties: teachers, administrators, pareatz, ..t so on.

° 1impeding in-service training.
° inducing a sense of isolation--a problem in personnel retention.
° increasing costs of all services.

° producing otherwise unnecessary time lags in pupil staffings
because of the difficulty in getting all relevant parties together.

° jncreasing the difficulty of recruiting personnel because they
do not wish to put up with these problems and conditions.

Detailed reading of the cases will provide many instances of each
of these allegations.




LEAs and Cooperatives have not been very successful in developing
solutions to big four engendered problems. One solution, especially
attractive to very large Cooperatives, s to decentralize, but one nust
ask whether decent. \lization of, say, Midland, dce. anything more than
to produce a number of Riverhills? Since Riverhill is also troubled by
the big four problems, is anything really gained by decentralization?
Another solution is tc rely on operation of the program by LEAs, using
the Cooperative only as a support unit, as through consultation and
technical assistance. But that can work only in area iike Foothills
where sparcity is sufficiently in check to permit virtually every LEA %o
operate its own programs. But if that were the case, what incentive
would the LEA have to join a Cooperative in the first place? Hould not
the funds used to support the Cooperative pay for the services thit the
LEA needs but cannot itself supply, say, tuition to send a multiply
handicapped student to a special program elsewhere? (Note that solution
is widely in use anyway, even with Cooperatives in place.) Ancther
solution is to rely heavily on itinerancy--keep the student in ore place
and move the teacher. That is a solution which is feasible only for
programs operated largely on a part-time resource room basis; self-con-
tained programs could not be operated that way in any event. Besides,
as we have seen, itinerancy produces its own share of intractable problems.
Another solution is to put the time-on-bus to good use; that is the
approach being explored in the Bus Driver Project at Riverhill. It
remidins to be seen whether this solution is viable.

Impact of funding/cost formulas. This topic has already been dealt
with as part of Question 3: Urganizational/Governance Issues. See
above.

Ability to obtain equivalent services. As this question was origi-
nally posed to the research team, the issue was whether or not, in a
given state, members and non-members of Cooperatives (or recipients and
non-recipients of Cooperative Services) were able to provide equivalent
services to their client groups. Cooperatives were formed largely in
order to overcome inequity in service provision; it was presumed that
rural LEAs, usually small and often pocr, would not, on their own, be
able to mount a full service spectrum. And no doubt that presumption is
correct. The present studv as it developed, could not, however, provide
information that would shed much light on that particular issue. In
three states--those in which the Foothills, Midland, and Seaside Coopera-
tives are located--membership is rot voluntary; every rura: LEA in the
;tate is mandated to join the Cooperative in whose catchment area it is
located. In all three of those states, moreover, the Cooperative has
certain other legal responsibilities to carry out which in effect turn
them into intermediate or decentralized state departments. In those
stetes there is no possibility of comparison.

The other two states--those in which Riverhill and Horthern Slopes
are located--membership in a Cooperative is "voluntary,” although in
eacn case certain penalities may be associated with not joining; for
example, loss of certain funds because the independent LE/A may not have
the minimum qualifications to make application for reimbursement. The
number of LEAs that remain indeperdent is tiny. In the Riverhill case,
there is no LEA in the county that is not a member; again, comparisons
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are impossible (unless the project had chosen to include some other
county in the state in which non-members were found; a decision neither
logistically or fiscally possible). In the Northern Slopes case, there
is one member of the Cooperative that has elected not to receive special
education services (although it does participate in other Cooperative
programs). It is significant that this LEA is located in the largest
town in the area; a unit that apparently felt that it could, entirely
with its own resources, provide a program that would at least minimally
meet P.L. 94-142 requirements. Maintenance of local autonomy was pre-
ferred to a (possibly) improved level of service. Recalling, too, the
extreme emphasis in this state on local option, the decision of this one
community is not surprising. In this case, there seems to be little
doubt that the LEA program is “as good as" that offered through the
Cooperative; indeed, the independent LEA services certain Cooperative
clients on a tuition basis through its locally established programs.

If we leave this question of member-noii-member equality of service,
a somewhat more interesting question can be addressed: Do the members
of a Cooperative all enjoy equality of service? Other parts of this
report have already spoken, even if only by inference, to this question;
thus we have seen that:

° Services are not always equally available; availability depended
somewhat on the remoteness of the LEA, on its relative wealth, and on
the severity of the handicapping conditions presented by its clientele.

° Services are not always equally utilized; utilization depended
on such factors as the deyree of local pride (an expression of au*onomy?),
parental preferences for keeping their children "at home," cost disincen-
tives to making the “most appropriate placement” when that placement
would send a child out of the home district, and the fact that service
demands almost always exceed service supply, resulting in a rationing of
services on the basis of locally relevant criteria.

But there are two other issues that deserve some attention. As fis
often the case, equality of service is determined not only by a variety
of more or less practical considerations but also by certain philosophic
positions that are taken. Two of these relate to the nature/nurture con-
troversy, and to the question of whether education is a right or a privilege.

The latter principle is very much at issue in Northern Slopes. [t
seems clear that in that state there is a sharp division of opinion on
whether education is a right or a privilege, and it seems apparent that
in the legislature, at least, the latter position is ascendant. Bills
such as the Exceptional Children's Education Act (ECEA) speak in terms
thac would suggest that education is a right even for the handicappd,
but, when appropriation bills are on the line, that liberal sentiment is
supported only to the extent of about 40 percent reimbursement. That
would suggest that education is a privilege; a kind of “let the user
pay" philosophy. Very much at issue is the state's equalization aid
formula, which clearly does not treat land- and income-poor districts
equitably.
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At the moment of this writing, 31 case has been brought before the
State Supreme Court in which the SEA (joined by 26 LEAs) contends that
education is a privilege and not a right, in effect justifying the
legislature's stand, while the complainants--the children of 16 other
LEAs, reinforced by a lower court decision in their favor--contend the
opposite. The decision of the Supreme Court will, more than any other
factor, detemine whether equitable services will be made available
throughout the state. If the decision is unfavorable to the complairants,
gross inequity will result which will affect the rural (read: pocor)

LCAs out of proportion, and of course, affect the handicapped even rwore
inequitably.

It seems clear from this case that under certain circumstances, at
least, the possibility of equal treatment hangs as much on a principle
as on any organizational feature.

The former of the philosophic positions--the nature/nurture contro-
versy--is best illustrated in the Seaside case. The handicapped in this
Ccoperative catchment area come largely from poor, non-white populations.
Now, when it is proposed that funds and programs be provided that will
help these handicapped overcome their problems, a question that immediately
arises is this: “Can they be helped?" If one believes that handicapping
is mainly the resuTt of nature--genetic failures, say--then the answer
to that question is "lo." But if one believes that handicapping is as
much the result of nurture as anything else, then the answer to that
question is, "Of course."

It is clear that the authors of P.L. 94-142 (and of parallel state
laws) tend to believe that nurture is heavily implicated, and that
intervention programs can be mounted that will overcome many of the
environnentally induced problems. But if a local community--and that
often includes the personnel who man its schools and agencies--believe
that it is nature that makes the difference ("That's just the way those
people are!"), they may be legally required to go through the motions of
providing interventions and spending the funds allocated for that purpose,
but they are neither committed to those Joals nor will they pursue them
assiduously. How please note that is not to say that these are inherently
prejudiced people, morally and ethically worthy of condemnation; they
happen to be the victims of a particular belief which is, one may note,
not entirely without its respectable academic champions (e.g., Jensen).

In short, if it is equity in service provision that is sought, one
needs to spend some time establishing, first, that education is a right,
and second, that education is gossible for the handicapped. [f a program
is established in a community in which one or both of these conditions
is not met, then the probability of equitable service will be very low
indeed.

Question 1:1 Assess any evidence on the quality and quantity of
services delivered by the Cooperative mechanisms in terms of the major
requirements of P.L. 94-142.

lQuestion 1 is addressed last since it seems to call for judgments based
on the preceding data.
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Introduction. Before undertaking assessments of any kind, it is
important to note--and to appreciate--that assessments depend on a
number of factors to be meaningful. At least four such factors should
be borne in mind as this section is read:

1. P.L. 94-142 does not, typically, come into the hands of local
implementers directly, but rather through the filter of a state department
of education. Moreover, in the filtering process, P.L. 94-142 requirements
are intermingled with the requirements writter into parallel state laws.
It 1s not uncommon at the Cooperative level to have a respondent comment
that "the state department considers that compliance with ECEA (or
Regulation 77 or Chapter 300 or whatever) is equivalent to compliance
with P.L. 94-142." It is sometimes the case that parallel state laws
set more stringent requirements (or more stringent criteria for meeting
them) that does P.L. 94-142. Locals, it shculd be understood, rarely
have P.L. 94-142 explicitly in mind; rather they are, from their perspec-
tive, meeting state requirements.

2. Both P.L. 94-14 and the parallel state laws are over-regulaied.
We havae noted that locals often live in a *climate of fear," lest they
be found in non-compliance. The activities directed at mere compliance
(e.g., "compliance paperwork" and establishing an audit or accountability
trail) take on such proportions that they seriously detract from the
time, energy, and resources available to engage in service delivery.
Compliance documentation and service delivery are, in short, in a trade-off
situation, and at the moment, the latter suffers from the over-emphasis
on the foimer.

3. The site visits reported in this study, even though spread over
a period of 2 ,sears, nevertheless represent simply a “"snapshot® of what
is otherwise a very dynamic process. There is a time dependency that
should not be overlooked. Everythiny is constantly in a state of change;
it has come from somewhere and it is going somewhere on the day (week,
year) on which we happened to take a "picture.® Then, like the horses
in a 1/1000 second snap of a race, every thing is frozen, but that
frozen state is not the real state. To make an adequate assessment
requires a longitudinal study of greater dimensions that was presently
possible. Two pieces of evidence might be cited to demonstrate the
importance of this observation. First, respondents were able to move
over time in their memories as they were interviewed; the developmental
histories they reported (and which are recorded in the cases) show
dramatically how dependent everything is on the passage of time. Second,
even after only one year, each of the cases would have required an
epilog to "bring it up to date," and at times, the epilog would have had
to contain information very diffeient from what had been explicitly or
implicitly predicted as probably happening.

4. Assessments which might be made, despite all the above caveats,
are nevertheless very context-dependent. They cannot and should .ot be
treated as generalizations. We have had many illustrations in these
cases (and many in this Report) of contextual factors that play important
roles in determmining quality and effectiveness; factors such as sparcity,
renoteness, nature of the handicapping condition, nature of administrative
support, statewide funding structure, and on and on and on, that must be
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systematically taken into account. Moreover, all of these factors
interact to further complicate the picture. There are so many perturba-
tions that even if one thought that generalizations were possible in
principle, practically it would prove impossible to arrive at them.

Further, it should be understood that the present study was neither
conceived as an evaluation nor was it ever so portrayed to the participants
at the five sites. Sites were not selected to be illustrative of "gyood"
and "poor" Cooperatives, not were data collected to determine whether
objectives were nmet--either those of the Cooperative itself or those
implied by P.L. 94-142 and/or parallel state laws. To have taken an
evaluation posture would have put the research team in a very different
light and probably would ha*e clogged many of the channels which we were
otherwise able to pursue. Hence these assessments are ex post facto and
based on incomplete data. On the other hand, they may be based on niore
credible information than might have become available had evaluation
been an openly announced purpose of the study.

Quantitative assessment. Very few relevant quantitative data
accrued in this research that might be interpreted with respect to the
major requirements of P.L. 94-142. One way to deal with this question
is to look for the presence or absence of various features; when that is
done all are found to be in place to some degree in every site. “All*
is interpreted as the following elements which are said to be mandated
by P.L. 91-142 (but see #1 above):

° Zero rejection (more of this below).

° Program provision for special populations--all cases regardless
of how unusual the handicap are cared for in some way, either by programs
offered by the Cooperative, by one of its member LEAs, or under contract
with some other service provider.

® Child find mechanisms are in place; in one state, support at the
state level has been withdrawn on the assumpton that high-risk handicapped
have been identified, and that local child-find mechanisms are in place.

® IEP procedures have been formulated and operationalized at every
site.

° Placements are being made in most cases in appropriate (diagnosti-
cally) settings; in some instances waivers are sought, or trial placements
are made; even in those cases the "non-appropriate” placement often
turns out to be quite appropriate, all things considered. The principle
of least restrictive enviromment is honored, and in a few instances,
placement of EMH youngsters in multi-categorical rooms actually results
in less restrictive settings than would be the case under usual placements
in self-contained EMH programs.

° parental participation is solicited with respect to the diagnosis
and placeument of children; however, parent participation is lwnited
because of socioeconamic factors and the reluctance of professionals to
give up too much ground to parents.
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° Protective safeguards (due process) have been developed and ere
uniformly in place; they are so elaborately constructed in relation to
the number of times they are used that overkill can be suspected (part
of the compliance “climate of fear" syndrome).

Returning for a moment to the matter of zero rejection, it is
certainly the case that not all entitled children are being served,
partly uccause there is a reluctance to identify them unless appropriate
programs are already available (recall, for example, the sudden increase
in the .umder of ED children identified in Riverhill once the program
had been authorized and set in place), partly because some parents
persist in "hiding" their handicapped children, and partly, no doubt,
for other reasons that have not come to our attention. Yet the number
of unserved or underserved is probably small and becoming smaller.

Qualitative assessment. It is convenient to begin this section
with a review of the P.L. 94-142 requirements. There follow some assess-
ments of local commitments to handicapped children and programs, together
with some judgments of overall program quality. The section ends with a
discussfon of the utility of the Cooperative as a mechanism for meeting
P‘L.]94-142 requirements, as well as some statements about the law
itself.

1. Zero rejection. While, as noted above, not all children are
being served for one reason or another, it is also the case that those
children who are identified and diagnosed as requiring special service
receive it. No one is denied service, even thought there may be some
question from time to tine whether the service that is provided is what
is best for the child.

2. Child find. Al1l of the sites have extensive child find programs,
but, with the exception of Midland, none are as thorough-going as they
might be., Indeed, in the case of Foothills, the state department of
education has terminated funding for child find activities, on the
assumption that all high-risk children have been identified, and that
effective local mechanisms are in place for the identification of future
occurring cases. It seems likely that at all sites, some of the early
intensiveness to identify children needino service has subsided, possibly
for the same reasons. All of the sites have now accumulated a large
case load, and the stimulus for finding even more cases has been blunted.
Nevertheless, on balance, the judgment that child find activities have
succeeded in identifying high-risk children and continue to succeed in
identifying new cases seem appropriate. What is needed is continued
vigilance to be certain that location and identification activities do
not retrogress.

3. IEP development. The development of an IEP for each handicapped
child is certainly one of the riost important features of P.L. 94-142,
and, recognizing that importance, all of the Cooperatives (and their
member LEAs) have instituted means for generating them. These means are
remarkably similar although they may differ in some peripheral character-
istics, as for example, whether the IEP tean is formed on an ad hoc or
standing basis. The process of IEP development, originilly (and correctly)
viewed as very time-consuming, had urdergone its “"shakedown cruise” at
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each site; the process has been streamlined and, by the addition of such
features as the pre-staffing, made practical. Two problems remain.
First, the preparation and subsequent follow-up of IEPs requires an
enormous amount of paper-work whose utility is very much in doubt. The
paperwork is mainly compliance-oriented, and only secondarily program
oriented. Second, insofar as the IEP calls for joint effort between a
regular and special teacher for its execution, there is frequently a
breakdown so that what ought to be one program becomes, in fact, two
rather disconnected programs. The reasons for this breakdown have been
extensively discussed in this Report and in the individual cases; solu-
tions are still unknown.

4. Program provision. The judgment of whether or not programs are
appropriately provided rests on a number of prior judgments including:
the range of program options available, the availability of staff to
implement those programs properly, and the smoothness of any collabora-
tive functioning that may be required. On the third point, we have just
commented on the fact that the alliance between regular and special
teachers is shaky; when programs depend on that alliance they are likely
noct to be well implemented. On the second point, we have seen that
recruitment and retention of appropriate staff is a difficult problem in
all of the Cooperatives. Some staff such as physical and occupational
therapists are virtually unavailable. In other cases, staff are utilized
in circumstances that obviates their (partial) lack of competence, as
for example, the use of multi-categorical rooms whose teachers need to
be certified in only two of the three categorical areas ordinarily
assigned to such rooms. We have seen that staff sometimes teach with
certification waivers, and even those who are fully certified may be
less experienced that one would like. Thus, a goodly number of provided
programs are probably not implemented appropriately because of staff
shortcomings.

So far as the nrrograms themselvas are concerned, however, a full
spectrum of options is not always available at every site. Sometimes
options are compromises or the options are not as accessible as one
would hope, involving difficulties in transportation, detaching a child
from the physi.al and social world to which he or she is accustomed and
which provides a real measure of psychological security, and making it
virtually impossible for the paraents to be in close touch with the
child's service providers. There is, furthermore, a cost factor thac
operates as a disincentive to exercise the “best" option in all cases.

One aspect of program provision that deserves special comment is
the close relationship that exists between special education and voca-
tional education. They are, as it were, constant bedfellows. While
there is a great deal of talk about improving the “quality of life" of
handicapped citizens, it seems clear that this rhetoric s rore than
overbalanced by the emphasis on making the handicapped "more productive
and contributing members of society," that is, members who will “pay
their own way" dand not be a “burden to the taxpayer.* Employability
comes through again and again as a major goal of special education
programs; phrases such as talent assessment, career exploration, work
adjustment, career education, occupational education, and vocational
education are encountered over and over. HNow there is rno doubt that



youngsters ought to be taught how to get and hold a job--all youngsters
need that kind of training. They ought also be able to acquire during
their school years some skills toward that same end. But the curriculum
is overwhelmingly in support of vocational training for these youngsters
--one must look far and wide to find any experiences that will help them
improve the quality of life. It seems clear that this society's economic
orientation holds as much sway in this arena as elsewhere; humaneness is
largely lacking.

5. Appropriate placement. A1l of the Cooperatives attempt through
the IEP process to develop a "diagnostically appropriate® placement for
each child, that is, placement in a program that will maximize educational
opportunity in terms of what is possible for that handicapping condition.
A range of program ¢, tions available for placement at each site makes it
possible to assign the child to one that is nominally, at least, appropriate.
“Commion" conditions such as ED, LD, and EMH usually are assignable to
prograns within the home LEA or one close by; less common handicaps such
as TMH or SMH usually require transport to a more distance facility.

But the availability of programs is no guarantee of their effective-
ness. A number of problems may arise. First, the program available for
a particular child, ED say, may be marginal, becau.e it may be taught by
unqualified staff on certification waiver, because the curricula and
materials supporting it are inadequate, or because the facilities are
minimal. It is unlikely that any of the programs at any of the sites is
as good as it could be made under ideal conditions. Fortunately, most
of the programs are at least minimally adequate, and a goodly number are
quite good. Another problem that may arise is that, because of lack of
fiscal resvurces or qualified staff, or, because of a lack of a program
at all, a child may be assigned to a multi-categorical room, where
nunbers of children can be taught at once, thereby reducing p2r pupil
costs, and to which a teacher not certified in all areas can be legally
assigned. While there may be some advantages in such rooms, as for
example, that EMH youngsters come into contact with other kinds of
children than they would in the self-contained room to which they would
usually be assigned, it would be difficult to claim that on balance
multi-categorical programs are superior, in tems of equalizing educa-
tional opportunity, to programs targeted specifically on some particular
handicapping conditions. These programs do have benefits as noted,
particularly if staffed with a good teacher. The danger with their use
is that they can be overused for administrative convienence.

Finally, there is a philosophic question that can be raised about
the meaning of the term “appropriate.® The term is usually understood
as "diagnostically appropriate,” but, as is easily seen, what is diagnos-
tically appropriate may not be most appropriate in some more holistic
sense of the term. This observation is likely to be especially true in
cases in which youngsters are reassigned from their home schools or LEAs
to a wmore diagnostically appropriate setting which happens, unfortunately,
to be some distance away. Children are separated from their nonnal
suppor tive environments, from family and peer group with whom they might
otherwise interact throughout the day. The transportation involved uses
up time and adds risks to the child's life. Parents are less able to
stay in touch with what is happening to their children and to be able to
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influence the service that is provided. The child may be moved into a
community which is socially and even culturally different. Thus, what

is most appropriate from a diagnostic point of view may not be appropriate
in some broader sense; the child may actually be constrained rather than
freed.

Now the number of children for whom the most appropriate diagnostic
placement is away from home is, in overall terms, rather small--a small
proportion of the handicapped population which in turn is a small propor-
tion of the total population of children. Nevertheless for those children
the most appropriate placement may be a traumatic one indeed. It seems
appropriate to suggest that placement policies ought to be reviewed with
this fact in mind.

6. Least restrictive environments. By least restrictive environment
is usually meant an environment as much like the "normal* classroom as
possible, an environment in which a child encounters many *normal®
models. Presumably such encounters will improve the child's self-image
and social competence, and may even improve academic performance.
(Unfortunately the evidence for any of these contentions is far from
conclusive, but these allegations are widely believed.) But as in the
case of "most appropriate placement,” what constitutes a “"least restric-
tive environment" is oper to interpretation. Ye have already noted that
for an EMH child, cutomarily placed in a self-contained class, placement
in a rulti-categorical room with ED and LD youngsters may be tantamount
to making his or her environment less restrictive. But other questions
of a more pervasive interest may be raised.

The most usual interpretation placed on least restrictive environuent
is what has come to be called "mainstreaming." Here the child is placed
into a regular classroom; he or she may be given supplementary assistance
by the regular teacher (who may be advised in this matter by a consultant
or resource teacher), or, more usually, may be taken out of the classroom
into a resource room for brief periods of supplemental teaching by a
resource teacher. At least, that is the model. But we may note, first,
that some children are placed into regular classrooms who perhaps ought
not to be there simply for the sake of compliance with the least restric-
tive mandate; that is, as evidence of the fact that the school is "doing
its best" to comply. This practice may have the most serious consequences
for the child; far from being normalizing and stimulating, it creates
for him or her a no-wia situation.

We may also note that the resource room model doesn't work all that
well either. Pulling a child out of a regular classroom has a variety
of possibly undesirable consequences: it creates program discontinuities
for the child, results in a loss of at least some regular teaching (and
thus puts the mainstreamed child further behind his or her regular
classmates), and it brands the child as “special," a stigma which class-
mates are all too likely to exploit. Of course both regular and special
teachers are aware of these possible consequences and do what they can
to overcome them through, for example, careful scheduling and "awareness"
programning. Yet some negative side effects seem to be inevitable.
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7. Parent participation. The record of parent participation is

not shiny at most of the sites, at least so far as participation in the
IE” process is concerned. We see that typically onl,; about half the IEP
staffings have a parent in attendance, and then it is likely to be only
the mother who is there. Sowe parents cannot attend, for example,
because of work or othcr schedule conflicts, and scme will not attend
because they lack faith in the system or as a form of passive resistance
signifying disapproval.

The experien.e of Midland does seem to indicate that parents who
are committed to education and who have available to them a variety of
excellent facilities will participate in program imLlementation %o a
greater extent than in IEP staffing. This observatior seems to ‘e
especiall true of the parents with childrern ia the pre-school  Jgran.
Since the other Cooperatives lack such programs, no compariscr ire
possible.

Two other comments seem appropriate to a qualitative review of
these Cooperatives and their contexts. First, one may be moved to ask
the question, "To what extent are the comminities involved really com-
mitted to providing P.L. 94-142 type benefits to handicapped children?"
[t seems apparent fi-om these five cases that there is a great de~l1 of
vuriation. In Midland, we find persons who are culturally comr’tted to

education, wno would do virtually anytiring to  prove it. They demonstrate

that commitinent over and over, in terus of “he 3chool systam built
throughout the state, which is tne of the finest in the nation (as
scores on national tests prove aiain and again), and in terms of the
taxes they voluntarily levy on t.emselves. The parallel state legisla-
tion passed prior to P.’ 94-142 provided so much support for special
aducation that when P.L  4-142 funds became available, they could be
used virtually in their :ntirety for the support of a pre-school progran
--everything else was already covered. Because these people have that
commitment, and back it with their dollars, they have evolved a special
education system perhaps unparalleled anywhere in the country., Other
sites appear to be considerably less committed. At Northern Slopes, for
exanpl, where, on a statewide basis, education is viewed as a privilege
and not a right (and hence the user is expected to pay). While 1w one
would arque that Northern Slopes does not offer programs that at least
minimally meet the requirements of F.L. 94-142, they have a long, long
way to go to match what happens in Midland. Parents who had a handi-
capped child and the option to move to wherever they wished to live
would certainly select Midiand as the state of choice.

Secend, one is moved to ask, "What is the overall quality of these
programs?" If the question is intended to ask whether the programs cre
of the high quality we have a right to expect, the answer is, "Yes, in
terms of the resouices that are put into them." But if the question is
intended to ask whether the programs are as good as they might be, the
answ.r is, "Clearly not." Now of course one can always establish ideals
that are not attainable under any circumstances, indeed, it is the
nature of ideals that they be unattainable. But we are not speakiry

here of ideals, cnly of "being as good as one can." And on that ".’terion

all of the programs, including Midland, have a considerable way to go.
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It is important to note, however, that the power to become better
is not vested in local hands, except in part. O0f course more resources
are needed, and the difference between Midland and the other sites makes
it clear what a difference resources can make. But there are othar
problems of equal magnitude: the lack of properly trained personnel in
both regular and special teacher categories (a matter more in the hands
of teacher training institutions than local sites), the lack of appro-
priate materials (a matter more in the hands of developmental projects
and publishers), the lack of appropriate facilities (partly a matter of
resources but also of lack of knowledge about what kinds of facilities
are most productive of educational accomplishment), and so on. Interven-
tions directed at any one of these factors will not make a sufficient
difference; a concerted wholistic approach is needed.

Finally, we may turn to some other observations about P.L. 94-14¢
and the utility of the Cooperative in meeting its requirements. First,
let it be noted that P.L. 94-142 mandates a presently unachieveable
model of service delivery; that is, it lays over the current (older)
system some requirements for which that system is simply not ready. The
new mandates define new roles. Regular teachers must now deal with
mainstreamed youngsters, and interact with special teachers as consul-
tants or resource personnel in dealing with them. Special education
teachers must be prepared to take on those corsultant/reSource person
roles from their end. School principals and LEA superintendents must
pravide the leadership and support that these new roles require. All of
these people rust, further, work together with other kinds of personnel
in and out of school in what closely approximates an interdisciplinary
team. And none of these persons is relieved of any of the expectations
associated with their former roles: regular teachers still have roomsful
of children to teach, special teachers still engage in instruction of
youngsters with special needs, principals and superintendents have all
the administrative functions they have always had, and so on and on.

New roles and extended roles abound, and nowhere is there any modicum cf
relief from the demands of the old roles!

Nor are these personnel trained to these new roles. Certainly
those who have been out of their pre-service training programs for five
or more years were not exposed to these new ideas, but, although it is
shameful to admit it, even recent graduates have had no training as
cchools of education continue to ignore the .ew re ponsibility and to
train persons only for the old.

And finally, with all of its mandates to meet, P.L. 94-142 is also
overregulated. The hand of compliance lies heavily on the shoulders of
everyone associated with the "new" special education. HNot only are
there more and new things to be done by people poorly trained to do
them, but much of their time and energy iaust go into miintaining documen-
tation trails for the sike of compliance reports.

Gi-an all of these factors, is it any wonder that the system is
bucklin just a bit? And is it any wonder that in rural areas, in which
any problem is iagnified and excerbated by rural conditions, the system
should be buckliinyg even more?
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The Cooperative has proved to be the only viable way in which P.L.
94-142 could be respcnded to by these small, rural LEAs. Begun in order
to enable even such a minimal response, and to ameliorate inequities of
resources and service provision, the Cooperatives have been more success-
ful than probably would have been thought possible, in prospect. They
have proved to have a multiplier effect--involving individuals and
agencies beyend the own membership and focusing their resources as well
as their own on the needs of handicapped youngsters. They have set up
synergisme, between special education praygrams and other kinds of
services .ffered (academic, media, library, and so on), and between
special education programs and outside funded projects (research, develop-
ment, demonstration) that have yielded increased dollars, extended
facilities, improved ideas, as well as an energized and excited staff.
They have better utilized personnel, enabling the use of more specialized
persons whose expertise couid be more narrowly focused on significant
problems. All in all, of the best Cooperatives, one could say--as the
writer of the Midic..é case said of that agency--that they are impressive
units, and that they would be thought of as impressive even if they were
located in Chicago! Indeed, there is considerable doubt whether Chicago
--or any large urban area--provides the conditions that would make a
Midland possible.

Cooperatives were expected to be most useful to small LEAs, and
they have proven so to be. At several sites larger LEAs abstained from
Cooperative membership because they had ample resources to maintain
independent special education programs. One may reasonably presume that
any school district that has the requisite resources would prefer, in

_the interest of maintaining its precious local autonomy, to operate its

own program; in the case of Midland we noted that the largest 22 cities
in the state, currently forced to be Cooperative members, were vigorously
lobbying to have that requirement removed. But for {:e small, and
especially the small and poor, LEAs, Cooperatives have become the wode

of choice: to guarantee a minimally acceptable program, to share risks
and paperwork, to form an effective lobbying and entrepreneurial group,
and, lest we forget, to provide a better level of service to handicapped
children.

Finally, the history of these five Cooperatives provides important
evidence of the positive impact of P.L. 94-142. Even though many locals
are not fully cognizant of that law, being oriented primarily to a
parallel state bill, it should not be forgotten tnat many of those
parallel laws were passed in anticipation of P.L. 94-142; a case of
"willing the mandatory," as 1t were. HNevertheless that act of a_priori
willing had positive effects: it gave the state a sense of ownership in
its own program anu hence a greater sense of commitment; it previded an
earlier base from which to grow, and in some cases, whether in a com-

petitive spirit of "going the extra miie" or for some other reason,

culminated in legislation that actually exceeded P.L. 94-142 in scope.
The imminence of P.L. 94-142 both stimulated local legislatures to pass
their own legislation (one might think of it as a kind of latter-day
"soonerism") as well as reaffirmed to everyone the principles on which

it was to be based. Everyone had to take the whole thing more seriously!
And when P.L. 94-142 was passed, the effect was to push up levels of
effort everywhere, and t¢ counter opponents who had begun to find their
collective voices following the passage of local legislation.
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It should not escape our notice that P.L. 94-142 also drovided some
new funds for special education. These funds have not been as large as
one might have expected from a reading of the purboses announced in the
preamble to P.L. 94-142, but while marginal, the funds have made possible
some efforts not possible before. They have also acted as a kind of
national equalization force; no doubt that effect will continue to

become of greater significance if the national ecoromic downturn continues.

P.L. 94-142 has also had the effect of fueling what has become a
kind of self-sustaining reaction. The case h'story of Nidland is instruc-
tive in demonstrating that “services beget services." If it becomes
possible to provide services in some areas that are not available in
others (as was tne case ip Hidland's state when Superintendents acquired
the time 4nd resources (o establish special education programs in selected
communities), the inequity becomes patent to all; the "victims" quickly
demand equal services. To whatever extent P.L. 94-142 is successful in
establishing effective programs in some locales or some states, other
locales and other states will clamor for equal programming. P.L. 94-142
is thus a powerful catalyst for change.
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PART V
GENERALITY OF FINDINGS

Part V is included in this report because it is mandated in the
RFP. But 7t is the posture of the researchers that this section is not
germane to the study as done, nor can the study fruitfully yield “generali-
zations" in the sense of nomic universals, unrestricted as to time and
space.

We have seen in Chapters I and I that generalizability ‘s an
assumption that characterizes the conventional research paradigm, and
that the naturalistic paradigm not only rejects this view but makes the
exact oppostive assumption: that at best, only transferable elements
may be abstracted whose transferability is an empirical matter, depending
on the degree of similarity between sending and receiving contexts. In
the classical paradigm, all that s necessary to insure transferability
is to know something with high internal validity about Context A, and to
know that A is somehow representative of the population to which the
generalization is to apply. It will then apply to all contexts within
that same population.

The naturalist rejects this formulation on several grounds. First,
the concept of "population® is itself suspect; it identifies a group of
persons, agencies, places, or other units that can by definition be
placed together, as for example, the population of Chicago residents, or
the population of mentally handicapped, or the population of rural
cooperatives. MHow as every sampling statistician knows, inferences
about populations can be made with greater and greater precision to the
extent to which the population is divided into homogeneous strata: the
portion of Chicago residents who live along the Horth Shore and who earn
$75,000-85,000 per annum; the portion of the mentally handicapped who
fall in the IQ range of 65-75; the portion of cooperatives that have
been formed under voluntary state legislation in rich states with strong
committment to education; and so on. The more homogeneous the strata
can be made, the better the inference. But of course what such stratifi-
cation amounts to is the formation of subunits that are more and more
alike contextually. If one wishes to know, under those circumstances,
whether something found out about a stratum of Chicago residents also
applies t¢ a stratum of, say, New York rasidents, the two sub-populations
will have to be compared on those factors that define the stratum. That
is to say, in order to be sure of aone's inference, one will need to know
about both sending and receiving ..ntexts. We move then from a question
of generalizability to a question of transferability. And transferable
inferences can be made only by someone who knows both the sending and
receiving contexts; they cannot be made by a researcher who knows only
the sending context. The latter can develop only working hypotheses
about the contexts he or she did study; in effect, such hypotheses make
up Part IV--Results of this voTume.

An {llustration of the above allegations can be formed by consider-
ing a few of those working hypotheses, for example, “The Big Four pose
some real problems in rural settings, " or Parents are apathetic," or
“Fiscal disincentives exist that tend toward the creation of multi-cate-
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gorical roons." Suppose now one wishes to suggest that those same
hypotheses hold in scme other rural cooperative. First, we should

notice that these working hypotheses were not equally true, nor true in
the same way, of the five sites studied; hence they are not likely to be
equally true or true in the same way in any other site. Further, by
looking at the particulars of the cases, we begin to develop some insight
into how the Big Four exacerbates the problems in Northern Slopes--because
(primarily) of mountainous terrain, or in Seaside--because (primarily)

of water barriers; why parents are apathetic in Seaside (nature/nurture
controversy) and in Northern Slopes (right/privilege controversy); why
fiscal exigencies tend toward the creation of mult‘-categorical roois in
Foothills (distances and terrain) and in Heartland (startup and withdrawal
risks). The “"generalizations* are meaningless without information about
their genesis, development, and prognosis indigenous to each particular
site.

Finally, it should be clear from the above that if there is to be
any generalization (and we much prefer the term “transferability®), the
burden lies not with the researcher but with the person seeking to make
the application. The researcher cannot know the sites to which transfer-
ability might be sought, but the seekers zan and do. The best advice to
give to anyone contemplating such a transfer is, first, look to the case
that most closely approximates your own contextual circumstances; second,
be sure that there is sufficient overlap of conditions between the sites
to make the transferability hypothesis feasible, and finally, conduct
some additional pilot tests to be certain of your inferences before you
attempt replications or make major investments.
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PART VI

CONCLUSIONS AND POLICY RECCMMENDATIONS

It is difficult to know how to construct a section of a report that
ostensibly deals with policy. One issue is simply this: to whom do you
address policy recommendations? Who are the policy makers in tnis
instance: the Congrecss, state legislatures, the Uffice of Special
Education in the Department of Education, state education agencies,
Cooperative and LEA boards? Obviously all are policy makers in some
sense and at some levels, but it would be impossible to structure this
section so that discrete sets of policy statements could be directed at
each. Responsibility for policy making overlaps; moreover, the imple-
menters of policy made at a superordinate level become the makers of
policy for implementers at subordinate levels. Our solution to this
dilemma: hope that each kind of policy making audience will recognize
those recommendations that apply to it, in whole or in part, and will
take appropriate action.

Another issue has to do with the nature of policy statements. What
is a policy anyway? A guide to discretionary action? Governing guide-
lines? Mandates? Standing rules? OQur solution to this dilemma: avoid
making a definition of policy since to make one would be to invite
differences of opinion that would obscure the meaning of what was said
and divert attention from it. Instead, permit each reader his or her
own definition, and although that will mean some confusion in interpre-
tation, that confusion is less offensive than complete diversion.

A third issue has to do with whether recommendations should be
directive or simply sugyastive. Our solution to that problem: don't
over-estimate you own importance. The research staff is in no position
to mandate anything; we can only hope to be persuasive by dint of strang
and well-docunmented argument.

A final issue has to do with the form of the recommendations. It
was discovered that different formats for policy statements emeryed from
the cases. Sometimes the statement took the form of a caveat: things to
remember or watch out for while policy was being formulated. At other
times the statement pinpointed some need for which a particular policy
might be ameliorative. At still other times the statement involved a
trade-off: having done this you have reaped that, or, if you do this
you cannot also do that. Our solution to this problem: put in all
three, organized into just those three sections: caveats, needs, and
trade-cffs.

Caveats

In formulating, reconsidering, and reformulating policies, policy
makers ought to be mindful of the following caveats, all of which have
emerged from one or more of the studied sites:

1. Policy changes are the keys to solving many problems noted at
the sites, but all levels of policy makers and implementers must act in
a concerted manner if mandated policies are to achieye their purposes.
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There is little point in setting a policy which lower level policy
makers will find repugnant or to which they cannuvt conform because of
problems of resources, staff availability, Toca21 culture, and the like.
As changes in the policies governing P.L. 94-14¢ are contemplated, it is
imperative to obtain and honor imputs from all levels to avoid pitfalls
ard to provide them all with a sense of ownership and, hence, of commit-
ment.

2. Policy-in-intention and policy-in-implementation are not the
same. There 1s always a noticeable difference between a pelicy statement
and the way that it is, or can be, carried out. First, the intention of
a policy is usually difficult to divine. When the policy is made in the
Congress or a state legislature, the policy may be left deliberately
ambiguous in order to retair as many constituents as possible. Agencies
charged to develop guidelines may be reluctant to make statements that
might be intergreted as coop ing the legislative body, or imputing to
them intents other than those they “"really" had. When the policy is
implemented, resources of time, energy, and money almost always fall
short of what is required to carry out "full® intent; local policy
implementers cut corners, ration services, and make their own interpre-
tations in order to fit the ends to the means. And that even from the
well intentioned implementers, those street-level bureacrats, as Lipsky
(1980) has termed them.

3. Thus, while laws propose, humans dispose; policy makers must
legislate for reality, not for an ideal. We have seen that P.L. 94-142
mposes a burden on the present system for which that system is not
quite ready. Yet compliance with the mandates is stringently enfurced.
The result: a climate of fear which, 1ike all anxieties, debilicates
and constrains performance. Policy makers need to take account of the
real conditions and circumstances under which the policies will be
carried out.

4. Furthermore, while mandates are frequent, guidance s rare.
P.L. 94-182 is notorfous for "laying on® mandates while failing to
specify how those mandates might feasibly be carried out. It is now
evident, as it should have been all along, the local agencies do not
possess the expertise to do what they are ordered to do. That observa-
tion is not a reflection on their intelligence or wisdom, for it is
likely that no one, legislator, Federal or state bureaucrat, or university
professor, possesses the requisite wisdom and experience. It would be a
great relief to all i¥ cuhsequent laws and policy statements recognized
that fact, and made .ome provision for sharing the responsibility for
devising means to achieve the mandated ends. Mechanisms to encourage
and enable such joint effort are needed.

5. Policies ought not to be based on the assumption that locals
will, in the absence of stringent enforcement measures i“teeth“to .
assure compiiance), faili to carry out their respons ties. lhere is
some evidence from the past that not all localities can be trusted to
"do the right thing." The Federal government has over the past several
decades, and in a number of arenas, taken the posture that its special

mission in education is to identify and support certain "national impera-
tives." To be sure, there are national imperatives, but there are also
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local demands and possibilities. Policies ought not to be written in

ways that close out the latter any more than in ways that enable local
closeout of the former. We have seen from these cases that local autonomy
is a powerful dynamic; that perhaps the major force acting to constrain
Cooperatives is the fear that locals will be required to give up even

more of their decision making power. That fear must be taken into
account, and the local desire to be a full partner must be honored.

6. Policies ought not to be based on the assumption that compliance
is equivalent to quality. We have seen from these cases that monitoring
is primarily a "check-off* process; whether a child-find program is in
operation is more important than whether it is turning up the appropriate
youngsters; whether there is an IEP is more appropriate than what it
says; and so on. Now the research team suspect that monitoring has
devolved into a kind of “deliverables” listing precisely because no one
knows that quality would mean and what fts indicators are. But the need
to save face is rampant; everyone pretends that he or ske does know, and
that when these check-offs occur, quality can be assumed to have been
checked also. But this tendency can be shortcircuited if policy statements
clearly separate the issues of presence and quality, and propose criteria
for the latter. If criteria are not known, there should be no pretence
that anything else is being checked than presence.

7. Policies should emphasize remedies and not penalties. The
language of "mandate” and "compliance® is rampant at all the sites; it
is as though a local agency could have only one reason for failure to
comply, and that is willful disobedience. “By God," the policies seem
to say, "They will comply or we'll have their heads." The result is
that when mistakes are made, or shortcomings occur, one's every instinct
is to hide themn and hope they won't be noticed when the compliance check
is made. But it should be clear by this time that not nearly enough is
known, about either proper ends or means, to support so dogmatic an
attitude. A policy that openly recognized the high probability of
failures and mistakes, and afforded means to redress them, would ultimately
be of much greater significance than one that promised merely to punish.

8. Finally, it should be evident that legal mandates aren't enough;
there must also be local commitment. What we have here is a case of the
classic, "You can lead a horse to water . . . ." These cases have
illustrated not only variability in commitment from site to site, but
have dramatized the powerful role played by local history, experience
and political culture. Clearly no mandate is 'ikely to overcome such
fundamental differences quickly. What we face here is a long-term
problem that will have to be worked at over a period of generations.

That p.ogress has been made cannot be doubted; P.L. 94-142 is itself a
powerful testament in favor of that assertion. But patience will serve

us all better at this point than anger; understanding better than intemper-
ance; a helping hand better than a heavy hand. To those whose children

are adversely affected by the history of political culture it is 4

bitter pill to swallow, and policy-makers must surely do all they can to
limit their torment. But a supportive political culture takes time to
build; what we should be doing is laying plans for building it rather

than railing against the incomprehensible slowness of the process.
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Needs

Needs are shortfalls which policymakers could compensate if they
chose to do so. 0Of course they must balance those needs relating to
P.L. 94-142 against other kinds of needs for which they must also provide
resources and support; the decisfons involved are, in the final analysis,
a matter of values. There is nothing "natural,"” inherent, or compelling
about the following list of needs; it does represent, however, what
those most intimately involved with the implementation of P.L. 94-142 in
rural Cooperative settings believe to be crucial to their continuing and
expanding successful operation.

1. Clarify and simplify P.L. 94-142. Some of this confusion
arises from the fact, already noted, that major bills are always deliber-
ately ambiguous in order to retain constituents. Another factor in this
case is that even professionals in the field of special education do not
agree on terminology and basis therapeutic concepts. Still another 1is
the fact that any bill, no matter how carefully written, is subject to a
variety of interpretations; the recent Supreme Court decision in the
case of Rowley is illustrative of the fact that even these honorable
gentlemen could not agree on interpreting the bill's provisions--a
strong minority ~eport was filed.

2. Provide more resources. A major stated purpose of P.L. 94-i32
is to assist the states fiscally to carry out its provisions. Some
funds have been provided, but not in proportion to the mandates that
were laid on. The absolute level of funds available to do the jou--even
in states like that of Midland--is too low. Of course every program
always is found to need more funds; no doubt careful examination by the
Cooperatives might identify ways in which existing resources could be
better allocated. But there can be no doubt that more dollars are
needed if the P.L. 94-142 programs are to move to the next plateau of
effectiveness.

3. Provide more r2sources, proportionately, to rural areas.
Everything costs more in the country: services are more expensive to
provide, as we have seen; human resources are not in place, and incen-
tives are required to ameliorate that problem; perquisitcs are needed to
offset the rural disadvantage; even more training than one might expect
is needed because of the relative youth and inexperience of those persons
who are recruited; and so on. It is a truism in business that volume
gives one a competitive edge, but with rural cooperatives, it is expected
that they compete equally in the face of sparseness. Special subsidies
are required to restore their competitive ability. Some sort of “rural
weight" should te developed along the lines that provides LEAs extra
funds for handicapped students in proportion to the degree of severity.

4. Fully fund mandated programs. It simply adds insult to injury
when mandated programs are not fully funded. In most states special
education expenditures are not fully reimbursed--the injury. But when
the authorized reimbursement is not provided, the insult follows. Among
these five cases only one state failed to carry out its responsibility,
but even that one case should not be tolerated.
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5. Build in the state as a major actor. We have seen that it is
the parallel state law rather than P.L. 94-142 whici most locals have in
mind when they think of compliance. We have seen that it is SEA personnel
who monitor, and that Directors of Cooperatives consider the SEA to be
an integral and vital part of their political “beats." [In short, Coopera-
tives attend to the state and are only rarely cognizant of Federal
involvement. The SEA thus provides a “natural® channel through which
Cooperatives can be influenced. Any revisions or extensions of P.L. 94-142
should contemplate designating the SEA as a chief actor in a more formal
way, to exploit that channel.

6. Stimulate the redesign of state equalization/funding formulas.
We have seen that often equalization is not very equal; rural LEAs and
Cooperatives continue to however near the "poor" end of the continuum.
New formulas are desperately needed. The Midland example of a common
tax base plus an equalfization increment is probably a good model to
follow--at least from a special education perspective. Further, services
should not be reimbursed on a head-count basis, for in general, some
minimum level of service must be provided regardless of the absolute
number of clients being served; thus, service costs do not rise or fall
in proportion to headcount but remain more or less constant. And, no
account is typically taken of extraordinary start-up costs. Finally,
state economic dilemmas ought not to be solved by "juggling" elements of
the formula (the example in Midland's state of altering the formula from
a base of average per pupil expenditures to lowest per pupil expendi-
tures is a case in point). To do so renders planning moot and balances
budgets on the backs, in this case, of handicapped children.

7. Provide assistance in carrying out legislated mandates. We
have seen that mandates are frequent put guidanre is rare. LEAs and
Cooperatives need assistance in knowing how best to respond to the
requirements of the law. Providing for technical assistance, from the
SEA, a consultant corps, or even from private advisors, is essential if
performance is to improve. At the very least some means of sharing
successful experience from site to site should be devised.

3. Allow for more flexibility and variation at the local level.
We have seen that a strict application of existing mandates does not
always prove to be most usefully responsive to local conditions. Further-
more, locals need and want more local option; to preserve their feelings
of self-esteem, and to foster "buying into* the program, local autonomy
needs to be recognized and honored. In more technical language, what is
needed is a policy more idiographically and less nomothetically oriented.

9. Reduce the existing "climate of fear". We have seen that the
present emphasis on compliiance wreaks havoc with effective program
operation. Almost as much time is spent by some persons on compliance
activities anc compliance paperwork as on service delivery. Almost
everyone agrees that P.L. 94-142 and its local parallel laws are over-
requlated. Local integrity needs to be more openly recognized; emphasis
wst be shifted from compliance to quality; guidelines and regulations
need to be reduced in number and simplified in the bargain.
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10. Provide personnel incentives. We have seen that a particular

problem of rural Cooperatives and LEAs is their inability to attract and
retain professional personnel. There are surely many disincentives to
their recruitment and retention. These disincentives can in part be
offset by providing differential salary schedules and other perquisites;
the example of Midland is a case in point. Of course all these things
cost money; again, it may be possible to provide for them through a
reimbursement "weight" for personnel in rural areas.

11. Provide increased pre-service and in-service opportunities.
We have seen that a major impediment to the effective and efficient
operation of the system mandated by P.L. 94-142 is the fact that personnel
have not been and are not being trained for the "new" rcles called for,
whether regular or special teachers or administrators. Efforts have
been made in the past to influence pre-service education, as for example,
through the "Dean's Grants Projects," but these have been notoriously
unsuccessful. In-service training is particularly difficult in rural
areas because of the accessibility problem; moreover, regular teachers
thus far have failed to see a real need for re-education. It is impera-
tive that close attention be given to this problem and new mechanisms
and programs be devised that counter the problems of the old and provide
both institutional and individual incentives.

12. Stimulate the development of additional, optional, models of
service delivery. The mandates of P.L. 94-142 not only lay on the
present system tasks of which the present system is incapable, but in
fact lay them on in monolithic fashion. It is a phiiosophic presupposition
of this research that context is all-important, and surely the five
cases bear this point out well. We see that many local parameters can
enter into the mix as "mutual shapers®: history, funding pattern,
tradition, state law, local attitudes, feelings of autonomy, relative
experience of personnel, degree of previous success experiences, and on
and on and on. Some attention should be given to the development of
alternative mode's among which a particular local Cooperative might
choose, that reflect different possible permutations of such factors and
allow a greater degree of individualization on the organizational level.
It is a truism of teachers that they must begin where the pupils are;
similarly, policies must start where the institutions are.

Trade=-0ffs

Virtually all policies imply some trade-offs; these trade-offs need
to be kept in mind, and weighed, as part of the policy decision process.
Trade-offs provide policy makers with decision options: 1if they do X
then they cannot also do Y, or if they do X they necessarily also buy
into Y. In this less than perfect world virtually nothing is free
("there is no free lunch"); everything bears its price. The trade-offs
listed below expos2 some costs that are often overlooked.

1. IF: You insist on complete conformity in neeting national
imperatives such as those idealized in P.L. 94-142;

THEN: You decrease the implementer's ability to respond to
Tocal setting demands.
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That is to say, national imperatives and local needs are often at
cross purposes. Now of course if those local needs are illegal or
inhumane, it is right to emphasize, indeed, to insist on, national
imperatives. But most are not, and if these local needs cannot be met,
hostility, non-conformity, and outright resistance may recult. A
balanced posture is well-advised.

2. IF: You provide for maximum authority and responsibility to
be vested in the Cooperative;

THEN: You correspondingly diminish the authority and respon-
sibility of the member LEAs.

Given the concern over autonomy that has been encountered in these
five cases, it is useful to think about setting the stage in ways that
will permit the LEAs to retain some measure of authority and responsibi-
lity.

3. 1F: You reduce the amount of compliance activity (mainly
paperwork) from the presently required level;

THEN: You will increase the probability that more effort and
energy will be expended on service delivery.

It is the case, as we have seen, that a great deal of time and
effort are expended in activities that relate to the demonstration and
documentation of compliance. Clearly time and energy devoted to such
activities cannot also be devoted to service delivery. One cannot be
sure, of course, that if compliance activity were to be reduced, the
saved time and energy would be applied to improving service delivery,
but at least that possibility is opened. The risk involved is that not
only compliance documentation activity but compliance itself will diminish.
We judge that to be a rather low probability occurrence, however.

4. IF: You mandate compliance with rigid specifications;

THEN: You inhibit the adapativeness, creativity, and respon-
siveness ~eeded to educate handicapped ..ildren most appro-
priately.

Rigid specifications are spawned by distrust and by the desire to
eliminate ineffectiveness and inefficiency. If the process can be
specified down to its last detail, the system becomes "foolproof"; any
agent can carry it out flawlessly. But this kind of perfection suffers
from a most serious deficiency: it is completely non-adaptable. Any
deviation from expectation (and the real world flourishes on such de:ia-
tions) cannot be handled; the infamous "Catch-22" is an almost certain
outcome. Ironically, the more detailed the specifications, the greater
the probability of overall program failure.

5. IF: You impose a complex model of service delivery;

THEN: You may inhibit the ability of LEAs and Cooperatives "o
carry it out.
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We have seen that the requirements laid on by P.L. 94-1%2 are too
advanced to be carried out by the educational system in its present state.
Dealing with this probiem also involves "starting where the pupil is."
Asking for a small step constitutes a challenge; asking for a large step
results in frustration and withdraval.

6. IF: You mandate Cooperatives to insure equality cf service;

HEN: You may reduce the efficiency of its operation.

Equality is no doubt a worthy goal, but it cannot be reached by
mandate alone. Equality implies treating everyone equally, but, in the
case of handicapped youngsters, unequal treatment is often called for,
depending on the circumstances of the case., Insistence on "mere" equality
insures bureaucratic nonadaptability of the worst kind., Clearly there
must be safeguards against nonequality on irrelevant grounds, such as
racial or socioeconomic bias. But such safeguards can be mounted without
completely stultifying the ability of local professionals to use their
best judgment.

7. IF: You require the Cooperative to operaie in such a way as
to produce stability over time;

THEN: You will also reduce the equity with which its services
are rendered.

Not enough is known about handicapped children and how to serve
them, especially in rural areas, to require early stabilization of the
Cooperative's organizational and operational form. Unless the personnel
associated with the Cooperatives are in a position to make adjustments,
eventually the system will get suffi,ciently out of synchronization with
local needs as to produce gross inequities. The equity of time A is
rarely the equity of time B.

8. IF: You are overly permissive in pemitting LEAs and Coopera-

tives to take any path that seems appropriate to themn;

THEN: You run the risk that there will be a loss in overall
program quality.

This trade-off is the inverse of severai of those alreadv stated.
"n the press for adaptability it is easy to overlook the possibility
that local agencies will be granted too much freedom and flexibility.
Without some guidance at the local level, the overall program will lose
cohesiveness and integrity and fail in its overall objectives. A balance
is needed.

9. IF: You permit Cooperatives to operate in ways that increase
service potential;

THEN: You run the risk of attrac¢ting negative politica.
pressure.
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Every operation has its clientele whu want and value its -ervices.
Now we Lee from these five cases tha* some Cooperatives cffer a nmch
broader range of programs than do others. Every broadening of progran
scope is likely to produce some negative criticism. To be sure, the
clientele to whom the new service is extended wiil Je supportive, but
these naw client groups vecome smaller and smaller with each extension:
Fr 'sumabiy the more important program eizments have already been built
it. The old clientele will complain that its resources are being dimin-
ished; others will complain that the Cooperative is "empire-building;*
still others will complain that resources are being diverted from other
programs (non-specia” education) for dubious purposes; still others will
a-Jue *hat the provram additions are "peripheral® and tf-+ their educa-
tional necessity is questiorable. If Cooperatives are .. do more; the
iriract of that expanded program should be carefully assessed,

10. IF: You establish Cooperatives in ways that make them inde-

pendent of cther state structures;

THEN: fod reduce the Cooperatives' pol tical viability and
their ability to get things done.

Within a state government system, no une appreciates an agency per-
mitted “o0 operate "outside of channels." We see that these channels are
alsu icportant to wee Cooperative itself, providing avenues for both
professional and political communication, avenues of appeal, informal
influence networks, pools of resources to be tapped, and the like.
Cooperatives such as those in Foothills and Midland ere more politically
viable~-because they perform several functions for the state and are
plugged into a state network--than those such as Riveriiiil--which are
cstablished under permissive state legislation to be relatively independent.

11. IF: You establish Cooperatives in ways that are new or novel;
TAEN: ‘ou may inhibit the Cooperatives' political viability.

This trada-off is a corollary to #10 atove. Cooperatives perforce
must re'ate to other political entities, chief amung them being tne SEA
and the _tate iagislature. If Cooperatives take the form of novel
agencies, none of the o*hers will know how tc relate to thei. Caution
becomes the watchword until experience builds up. In the interim, tke
Cooperatives' political viability is low.

12. IF: You establish Cooperatives in such a way 3as to mandaturily
Tnclude large LEASs;
THEN: You will probably experience less cooperation and more
hostility from the larger than the smaller.

This trade-off relates to the local autonomy prchlem. Now large
LEAs are useful to include in Cooperatives bcci.'ise they ofte~ have the
resources, personnel, Aand facilities to make a substantial contribution
to the Cooperative's program. On the other hand, they also can use
*hose resources to establish perfectly acu2ptable and viable local
prograiis. To be forced into a Cooperative when one has the means to
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remain independent is the ultimate indignity, the final affront to local
autonomy. It would probably we wise to increase the extent to which
larger LEAs can opt in or out of Cooperatives; providing a “"safety
hatch" is almost a necessity in some instances if the Cooperative is to
function effectively.

13. 1IF: You cater to smaller LEAs as Cooperative members;

THEN: It is likely that handicapped students w..1 be more
accepted and receive more per~sonalized service.

ke see from the cases that smallness may be a virtue for certain
purposes, not the least of which is the degree of acceptance of and the
quality of service for handicapped students. In small communities
everyone literally does know everyone else; handicapped children are
included. Their peers and ther parents' peers have !. wn them all their
lives, and their handicaps are more likely to be seen as "mild* deviations
than really handicapping conditions. Teachers know these children too,
and know their families; this contextual knowledge plus the warmth that
tends to accompany longtime relationships results in more personalized,
and probably more humane, service. Cooperatives may need to be reasonably
large tc function effectively, but to consist of smaller LEAs is a
virtue from this perspective.

14. 1F: You nlace a roungster in the "most appiopriate" setting
from a diagnostic point of view;

THEN: You run the risk of placing him or her in a setting
which is not the most appropriate from a wholistic point of
view,

There is more to life than being in the program most specifically
designed to deal with your particular handicapping condition. Being
taken out of the context of the home community, being removed from peer
relationships in which one has most 1ik2ly been accepted, being placed
under the care of individuals who have not known gne before the moment
of assignment, having to spend long hours ii. travei--none of these
factors is likely to contribute to wh.(esome adjustment. The child may
Ye better off in the home LEA in a program that is, diagnostically,
"second choice." It may even be the case that assignment to such a
second choice program may result in a less restrictive environment than
might otherwise be the case, 45 we observed for EMH youngsters assigned
to multi-categorical rooms.

* * *

Policy-making will continue to be, as it has been, an art. Good
policy-making deperds on having good information, but good infornation
is not enough. The list.ng of needs in this chapter stems from infora-
tion, but judging those reeds acainst one another and against other
neads which policy-makers encounter is, in the final analysis, a matter
of values. That values play a key role is perhar- most apparent from
the trade-offs listed ahove--virtually every policy decision confronts
the policy-maker with explicit or implicit value choices. Further, the
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caveats, important as they are, will not, in their observance, make a
Solomen of the decision-maker--but he or she can be sure that in their

breach will trail disaster. It is a lot to take account of all at once,
but whoever promised the policy-maker a rose garden?
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AUDITOR'S REPORT
Special Education In Rural America
"A haturalistic Study of Collaborative Service Delivery"

The primary purpose of this report is to determine the dependability
and confirmability of the Special Education in Rural America field study com~
ponent. The process of inquiry auditing is based on the metaphor of the
fiscal auditor whose task is to determine the adequacy of the processes used
(dependabiity) and the outcomes reached (confirmability). I agreed to act
as auditor for this project, because I share the belief that disciplined in-
quiry ought to be open to inspection and verification., As auditor I acted
on behalf of a larger readership who in general would not be able to read the
extensive documents, data sources, and reports, which are the foundation of
this inquiry. The overall purpose of my audit was to verify that:

1) Interpretations and conclusions were grounded in the data and,

2) Inguiry techniques were appropriate fo the study.

In order to respond adequately to these purposes I spent nearly three
days at the University of Kansas conducting the audit. Prior to this I was

sent a copv of the Technical Report on the Study, three letters from project

staff outlining or =xplaining the Project, and one general statement document
which addressed the purposes of the study. I read these documents prior to
my arrival which set the conceptual context :or some of what I was to do. The
day of my arrival, I met with Thomas Sk~tic, Earl Knowlton, and Egou Guba,
project staff members, to orient me to the study, the audit process, and to
clarify proceaures and expeccations related to the process of and the final
product of this audit report. The next two days were occupied with the audit
activities I will now describe.

I began by reuding the five case studies and keeping notes to myself on
key findings and descriptive data which I wanted to check and verify. Project

staff members were available and on call for questisns and were gracious in
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orienting me to their d.ta classification system, which made it very easy to
find.the original data source for verification. These researchers constr;cted
a sophisticated and diligen: system for retrieval of data which is to their
credit. It ‘abled me to quickly and efficiently find the data source I
needed and I could then countinue with my audit activities. Included in my
notes to myself I delineated those dccuments and specimen records I wished to
review. This was the next step in my auditing. I then read and reviewed
interview protocols, data category cards, in-hcuse memos, policy statements
from each State Education Department, newsletters from four of the states
involved, descriptions of programs, copies of legal statements pertinent to
special education, fiscal plans, pubiic relations documents, evaluatior hand-
books from State Education Departments, migrant education statutes and inter=-
pretations, related and pertinent court cases and the state plans for imple-~
mentation of PL 94-142. These documents helped to inform the data on the

3 x 5 data cards and the two researchers' Jjournals I read. Furthermore, they
allowed me to understand better the historical descriptive gections of the
five case studies. I sampled the categories of data cards in four of the

five case studies. I purposely concentrated on four of the five cases since 1
was thoroughly familiar withthe fifth site from other related regearch in
which I have been {uvolved. Since I already had a good background in that
instance, I felt that it would be more productive to focus on the other four.
I also chose - review the cases in reverse order of their development, because
I felt that the researchers would have exercised their skills more adroitly
the longer they stayed in the field, so that I wou’d be reading the richer
cases first. Actually, each of the cases was well written, well documented,
and thorough in addressing the purposes of the inquiry. The categories of data
cards I sampled and read from each case study were guided by frequency and

distribution criteria. I selected the categories most frequently entered in
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all cases aui usuall, those categories contained the most entries. This indi-
cated to we :tn¢ 1lupurtance of those categories in the minds of the particiﬁants

of the stud,. . .lsu checked the data cards with the least amount of entries

and any irregpular category, looking for sources of tension, conflict, or circum-
stances out of the ordinary. After reading the case studies themselves and check-
ing back on the data I can safely say that the data were collected systematically,
and the analysi. and synthesis found in the case studies reflected exactly what
was in the raw data records and statements.

I then decided to double check this by reading the original project applica-~
tion to NIE and all related correspondence. I found that the research plan out-
line matched what the researchers accomplished which attested to their honesty
and integrity throughuut the project. One of the noticeable characteristics of
the five case studies is how close to the data the individual researcher stayed.
Next, I reviewed the Halpern dissertation, (1983, Indiana University) on Auditing
Naturalistic lnquiries in order to see what the writer described as far as stretch-
ing the fiscal auaitor metaphor to the arena of educational research. At various
times throughout the audit I spoke to the investigators of the project, ékrtic.
Knowlton and Guba, to clarify existing statements or records or to pose questions
to them about their own style of writing, or decisions they made in the field.
They were open, direct, communicative ang responsive to me.

Additionally, although it is beyond th scope of the dependability/
confirmability audit as normally defined, it was clear to me that the researchers
had taken many methodological steps that would shore up the ovérall credibility
of the study, including (but not limited to) the overall member checks (site
visit 3), irdividual member checks following interviews, debriefings with local
personnel at the end of each site visit, intra-staff debriefings, and rriangulation.

In the final stages of the audi:, I concentrated on developing '"Suggestions

for Consideration" for the final debriefing meeting between the investigators and
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myself. The investizators and I met to discuss the following Suggestions:

A)

B)

-

~~

In each of the cuse studies there appears a Note to the Reader section.

This section would be more helpful to the reader if the style were
uniform. I think the reader should also know exactly what each researcher
did. For exampli, a simple listing of numbers of people interviewed,
types and numbers of classes observed, etc. would be informative. Quite
possibly an over.iew statemeut about the five states involved would be
useful for the reader in simply understanding the scope and breadth of
the p° ject. Furthermore, any statements of an apologetic tone for in-
quiry processes should be eliminated. This was a disciplined inquiry.
Ethnog: »hic research methods (Naturalistic Inquiry) are rich in history,
tradition and practice in many disciplines: medicine, law, sociology,
anthropelogy, anc psychology for example. If the reader s unaware of
this body of litcrature, it is up to the reader to fill in these gaps not
the researchers who conducted the case studies. 1In addition, the rigors
and demands of ethnographic-naturalistic case studies is well documented
and can be verified by speaking to those researchers. Let the uninformed
reader take on that task her/himself.

If it is possible to cut down the length of the case study, I would i-
vise the rescarcler's to do so without compromising the power, essence,
and substance of the cases. One Place to cut would be the section on
"the referral vrocess for students." This process is already well des-
cribed in the State Plans. People who work in special education are weil
acquainted with this referral process. Perhaps a footnote could lead

the reader to the already written description. Another area which could
be compressed is the demographic description. Whenever possible, 1 would
streamline the demographics to one solid paragraph. Next, the sections

-

on funding formulas, while !ncredibly informative and dramatically
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demvast.utsve ur the individuality of the regions under study, were léngthy
and lavorious tv read. 1Isthere any way to streamline these sectione?
Finally, the scctions which describe the mechanics of a given regional
unit like toe L.D. program, the EMR program, and the gifted program could
be mentioned in 4 sentence or two by way of description only. Those
persons who work in Special Education are more than acquainted with these
terms aad progruas. Again, a footnote or an appendix describing these
terms and programs migint better serve the purpose of the study. I realize
from my own expcrience as a case study researche: that I am reluccant to
cut anything out of the report and that critical trade-offs are faced
when onc deletes any part of a descriptive narrative. I am requesting
that the researcher's consider this course of action to allow for a more
compressed case description without sacrificing substance.
In summary, the audit trail included raw data; samples of data reduction,
reconstruction and synthesis; process notes (journals and tesearcher's note
on the case studies); and intentions described in the pProposal. After review-
ing and verifving this trail I do not hesitate at all to say that the investi-
gators of tihis research project grounded their interpretaticns and conclusions
in the data and ‘urthermore chose the best possible techniques .. do so. In
the first meeting vith the investigators I questioned each of them about their
predispositions and biases. They described for me their interest in spacial
education (two of the researchers teach classes in special education for
example) and their degree of interest and commitment to that field presently
and in the foresevable future. I needed to clarify this at the onset to be
clear about this biis, which I view as healthy and requisite to conducting
in depth case studies over lcng periods of t.ie. One of the reasons one has
to have some strong interest in such endeavors is that the length of time,

degree of energy needed to sustain oneself in the field over time (in this
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case over two years) and the disciplined demands of field work are all
encompassini. If you don't love the topic and what you are doing you run’
the risk of disengaging yourself from the participants under study and there=-
fore run the risk of being untrue to your participants interpretations of
what they esperience in their given social setting. This is what case study
research is abcut. It is thorough in-depth case studies such as these five
cases that a body of descriptive and explanatory data will be constructed.
It 1s a tiwne consuming, reflective, deeply personal mode of inquiry. It re-
quires carcfulness in language and style of writing which these researchers
eminently displayed. The investigators of this study have conducted and
maintained a disciplined inquiry. The data collected verify this rather
dirsctly. It is a mode’ of excellent research processes and the substance
of the findings are powerful. They are to be commended for so diligent and

scholarly an activicy.

?//QJ(% Q l~’ Jl.llij/ ﬁz
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Valerie Jtﬂfzzégick, PhD
Assistant Professor
Department of Program Development
and Evaluation
State University of New York at Albany
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Auditor Bach_round

Valerie Janesick 1s an experienced ethuographic researcher. She has
conducted five wajor long term case studies. She has served as dissertation
director uf twu long term ethnographic case studies at SUNY Albany (McDermott,
1981 and Licopoli 1983). She is currently directing two dissertation studfes
using the ethnographic methods of participant observation and interview. She
condt :ed the mini-training workshops on Ethnographic Research Methods of the
American Educational Research Association annual meetings in New York, 1982
and Montreal, 1983. She has conducted workshops on this method in the United
States and Canada at leading universities. She currently teaches a course
in Qualicative Research Methods and has published the resultc of her research

projects in Curriculum Inquiry, Secondary Education Today, Studies in Art

Education anu other journals. She has completed a study on the Fillmore Arts
Center in Washington, D.C. to be published in Daedalus, She ig currently
conductin:; an interview study of wonen leaders in up-state New York. This
summer she will begin a book on issues in Migrant Education, the culmination
of three ycurs ot data collectica using interview and observation techniques.
Professor Junesick is familiar with the substance of the Special Education
in Rural Amcrica project having read the literature related to PL 94-142
under two influences:
1) She recently Chaired the dissertation of Lorenzo Licopoli who wrote
on the implementation of PL 94~142 in four school districts in upstate
New York.
2) She served us a member of the SUNY Albany Dean's Grant Committee
1981-82, tu help develop a plan to educate faculty members about
PL 94-142. furthermore, as Project Director for The Migrant Tutorial
Outreach Program at SUNY-Albany, she is familiar with delivery of

tutorial scrvices to ruval disadvantaged children of migrant faruworkers,
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