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Chapter I

Introduction

Two discernable trends developing contemporaneocusly, the increasing cost
of educating people and the centralization of educational decision making in
state legislative bodies, provide the impetus for this study of state-level edu-
cational policy making., The first trend, the increasing cost of educating people,
is largely a consequence of Americans' valuing of education. This has resulted
in more peoble going to school, staying there longer and requiring ever-more
sophisticated and specialized training with more expensive personnel and materials.
Education, vital in a technological society such as ours, is now within the reach
of an increasingly greater numbsr of peoplé. With greater involvement new critic
groups have been formed to monitor the progress of education and make their
demands known to educators.

The second trend, the centralization of decision making in state legisla-
tive bodies, has accelerated in the paéc decade. Responsibility for education
has long been accépCed as a state function, but until recently in many states the
actual level of support for education has remained quite low, Today many states
are interpreting scace;level responsibility for education more broadly, Most
states have at least kept pace with the increasing financial needs of education,
Beyond this the increased input of 23 states in the last decade has actually out-
paced the increased input from local taxation, the traditional support base.
Examples includé;ldaho (28.27% to 40.8%5; Indiana (31.3% to 42,02); New York

(39.6% to 54.8%); and Washington (50.07% to 61.9%). (NEA, 1959 and 1968.)



As the states increase their resource input, eduéational interest groups
(i.e.,'admgnistrator organizations, school board organizations, teacher organiza-
tions, and various education-related citizens' organizations) increase their
state-level nctivities, These groups clamor for education's ''fair share" of
state resources, At the same time, many state legislsZlures and executives have
lately begun to interpret their roles in educational pelicy making as active
rather than passive in nature, Such concern for the policy-making initiative,
noted as early as 1960 in California (Iannaccone, 1967) is beginning to be felt
in other states,

Educational interest groups in the past have generally been able to impress
state legislative bodies of the special nature of education, Today, for several
reasons, they find significant resistance to their demands, First, it is becom-
ing increasingly difficult for educational interest groups to work together,
Where, in the past, these interest groups were noted for the close working rela-
tionships which they maintained, today the noted feature is disintegration of
coalitions, This is largely related to the increasing tempo of teacher milit#ncy
which 1is driving school boards and administratoer groupslapart from teacher groups.
Second, the increasing r§1e of state governments in an ever-broadening definition
of public réSpoﬁsibility for other "soft areas" such as medical care, unemployment
insurance and btﬁer'social welfare programs is bound to have an eroding affect
upon the support of public education, There ars already indications of increasing
compefition for the public dollar, requiring educators to devise new tactics at
the state level to achieve their "rightful" share of that dollar. Due to both
factors -- the splintering of the educational interest groups and the increasing
demands for the public dollar, many state legislative bodies have taken the initi-

ative in educational policy formulation. This can be seen in efforts to increase
\
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_ Spécialized legislative staff personnel to scrutinize legislative requests and,

occasionally, to originate legislative programs,
It is disquieting that so few scholars have explored this vital govern-
mental area, Education, especially at the state level, has not until recently

been thought of as an area for study in terms of politics, the process from which

' policies emerge. As late as 1959 it could be said that "Educators have shied

away from study of political processes relevant to educational policy, and poli-
tical scientists have tended to ignore the politics of public education?(Eliot,
1959). Partially filling the void were three books published in the early 1960'?.
Bailey, et al. (1962), Usdan (1963), and Masters, et al. (1964), scrutinized the
power of educationallinterest groups at the state level, Each work examined the
structure of the organization, the means of coalition-nw%ingiand the ways in which
the groups exert influence on governmental processes. However, the processes of
policy making within the formal structure of government were not of concern to
Bailey or Usdan and only of passing interest to Masters.

The policy-making process can be conceived of as a system in which indi-
viduals, groubs and organizations compete for the allocation of scarce resources,
For our purposes, individuals, groups and organizations are thought of as involved
in the policy-making 8ystem when their actions are directly related to the process
of educational decision making at the state level,

With this definition of the policy-making process at hand, it becomes
necessary to include in an analysis of educational policy making, 1) formal gov-
ernmental organizations; 2) the many agencies and officers which act in their
behalf; and 3) the interest groups who interact with them when educational policy

making is in process. sor example, educational administrators become part of the

. V4
System when their activities are focused on affecting educational policy making at



the state level, Taxpayers' associations become part of the system when they be-
come involved in influencing the formal government on school related matters, The
state legislature and the governor's office are components of the system when
their activities have implications for the organization and support of education
in the state,

Jewell and Patterson (1966), substituting the term "legislative' process
for the term "policy-making" process, concluded that "Those who are outside the

legislature enter the legislative system when they are interacting with legisla-

‘tors, sometimes when they are interacting with other outsiders -- and when the

purpose of this interaction is related to the legislative process." Because the
role of formal government and, in particular, the state legislature will be the
focus of the study, Jewell and Patterson's "Legislative System Configuration" , as
modified in Figure I, serves well as a visual presentation of the probable member-

ship within the policy-making system.,

i2
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Figure 1
The’Legtslhtive System Configuration (modified)

(Jevell and Patterson, 1966)
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The groups within the peripheral circles can act independently or in vari-
ous combinations upon the legislatlive system to affect policies under consideration,
It is an understatement to say‘that such activity is highly complex and often
equally subcerranaan;' The groups do not necessaxily have to bLe involved through-
out the whole process, nor is it inconceivable zhac they might come into and leave
the process at various stages, depending on whether they see advantages for them-
selves in involvement or non-involvement, All that can be hoped for at this time
is to &evelop descriptive statements of that activity which can help both the
schooiman and those within the formal governmental system to better un&erstand
the nature of the activity.

The major purpose of the present research was to analyze the process of
educational policy making in New York State, The focus was upon the role of the
formal governmental structure and,’in particular, the state legislature, How that
role is perceived by legislators and by'inceresc group officials set the parameters
and methodological procedures fof the study, A contrast and comparison of these
perceptions was of immediate interest to ascertain 1mp1£cécions for future educa-
tional policy-making activities at the Qcate level in New York,

The New ?ork State Legislature is‘consticucionally re8pogsib1e for education.
In the period since World War II, it has come to interpret this responsibility
quite broadly. Totaling $115,774,000 in 1940, the state's supéort for education is
estimated to be $2,665,000,000 in 1970 ZN.Y. State Statistical Year Book, 1968-69).
The increased financial input has propelled education 16;0 a central position as a
continuing issue area in ths pblicy-making process, Educational 1nceresc'groups
have been forced to focus their efforts at the state ievel while formal governmental
agenqies have come to interpret their own roles in educational decision making as

activist in nature. Therefore the study explored the relationships which have been
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built up between the intereat groups and the formal government agencies, but sur-
veyed this relationship from the vantage point of the policy-making process within
the governmental structure, This 18 a vather uniqua focus for studies dealing

with educational policy making,

To accomplish the purposes of the study, four research methods were

‘ employed: document search, unstructured interviews, structured interviewa and in-

depth survey,

Document search was carried out to help in ¢he initial definition of the
problem. That is, documents were explored to help the researchers identify the
critical activities and actors in the policy-making'progess.‘ Documents utilized
included political party platfofms,Alegislativg committee reporte, legislative
regulations and by-laws, resolutions, public statements, proposed legislation
memotandhms, hearings transcripts and interest group publications. Document
search was continued through tﬁe course of the study to verify, modify and other-
wise help shape the analysis,

Unstructured interviews 'tere then held with actors, both within the formal
governmental structure and among the interest group lehdetship, who the document
search identified as critical persons in the policy~making process, The interviews
were conducted to expand upon the knowledge gained in document search and help to
clarify further the focus and parameters of the study. The interviews helped to
clarify the meaning of the documentary materials and to place in a clearer prospec-
tive, the critical actors in the legislat;ve process, Those interviewed included
selected interest groub leaders,_législative counsels, executive agency officials

such as the Division of the Budget the Office of Planning Coordination, and the

State Educa'ion Department,

YA T P P 1 s st



e e e e e

On the basis of data gathered through document search and unstructured
interviews, a sharper focus for the study was constructed, Structured interviews
with interest group leaders were then carried out to ascertain their perceptions
of the legislative process as it concerns éducational matters, The perceptions
were later checked against those of legislators to determine the extent of per-
ceptual accuracy under which interest group leaders were operating. Structured
interviews were conducted with leaders of the following organizations:

Citizens Public Expenditure Survey, Inc. - Citizens Survey
Conference of Large City Boards of Education - The Big 6
Conference of Mayors, -New York State - 'Conference of Mayors
Educational Conference Board of New York State - Conference Board
New York State School Boards Association - NYSSBA

New York State Teachers Association < NYSTA

United Federatipon of Teachers - UFT

To establish perceptions of legislators, an in-depth survey instrument,
adapted from Wahlke,.et al. (1962) was developed.* -0f New York's 207 state legis-
lators (150 Assemblymen and 57 Senators) 117 responded to the request for a sub-
stantial time commitment to complete the survey instrument (90 Assemblymen and
27 Senators), This represents a‘57 per cent response (60% of all Assemblymen and
47% of all Senators). The administration of the instrument is detailed in Section
IIT of the report.,  The resultant information was coded and processed with a com-
putér program developed at the State University of New York at Buffalo,

To accomplish the purposes of the study the following time sequence was

observed:

1. September-October, 1968, " Review of the literature; identification
of primary actors; schedule of appointments with legislators com-
mittee staff members and officials in the executive branch; and
attendance at annual ueetings of several state ‘educational organi-
zations,

*3ee Appendix B for survey instrument,

- 16
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2. November-December, 1363. Review of historical support for educa-
tion in New York State; document analysis; interviews with legis-
lators and other state officials centering on the approaching
legislative sessicn; identification of issues; design of survey
instruments, ‘

3. January-March, 1969, Observation of activities; continued inter-

views with government officials and organization officials during

the legislative session; attendance at committee meetings and

hearings.
4. April-June, 1969, Follow-up on results of the legislative:Session

with state officials and corpanization representatives. Surveys of

legislators and organization members,
5. September, 1969-June, 1970. Collation and analysis of data

gathered with some replication of steps 2 and 3 above; write-up of

initiat findings, :
0. September, 1970-December, 1970. Fiual report of findings with

some replication of steps 3 and 4 as a comparative check on findings.

The remainder of the report will focus on the results of research activities,

The three substantive sections of the report will be devoted to answering the ini-
tiating question of the study: What is the process of educational policy making in
New York State? Chapter IT will summarize the results of structured interviews with
interest group leaders; Chapter III will summarize the results of interviews with
government officials and staff personnel; Chapter IV will present the survey data

which were elicited from members of the 1969 New York Legislature; and Chapter V

will present findings which contrast the perceptions of interest group leaders with

legislatofs.

17
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Chapter Il
INTEREST GROUP PERCEPTIONS OF THE POLICY PROCESS

The perceptiéns of interest group leaders and other knowledgeable persons
outside of govérnment are reported here, For each major group, the summary
congists of:

1) The long-range cbjectives or major purpose of the group,

2) The leaders' perceptions of the role and influence of legislative
actors,

3) The policy process in government.

4) The group's self-parceptions of its own probléms vhich affect
its role in the policy process.

The amorphous "public" is considered first, followed by the several educa-

tion interest groups,

The "Public"
There is a genuine absence in the copital of any organized lobby or coali-
tion of groups opposed to education per se., The major discontent which has a

focus is, of course, increased taxation. Yet, the taxpayers' groups believe that

there are other areas of atate:endeavor which have just as much impact on tax

ipolicy and ihcreased taxation 2s does education, In education, however, taxpayers'
organizations are bedeviled by the fact that what isn't paid for by state aid to
the locality is reflected in local tax increases levied by the jurisdiction. Even
these organizations have come to realfze that it is best to spread the costs over
the entire state rather than concentrate them in separate localities,

The views of legislative process and the influence of the public on that

process is represerted here by the reports of qualified observers. These include

18
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members of the working press who cover the Capitol, an amorphous statewide tax-
payers group and staff members of municipal government group, the Conference of
Mayors, consisting of city and village government officials in the state., The

latter representr the view of general government versus that of specialized

government in educaticn, '

The Actors

The perceptions of the policy process which follow are distilled from the
reports of these.observers and are undoubted_ly toore sophisticated than those of
the average layman, At the same time, they are the views of the people who do not
have to take a porticular point oi view on educational legislation, Their concerns
are much broader and encompass numerous policy areaa.

1) The Governor. The governor is the moat: visible and singulariy

powerful force in policy making, Within his broad legislative
orogram for the state,lhe sets the general directions which
educational policy change will take, His high y‘isibility and
ready access r.o l:ho media are powerful i.natroments of influence
over the légisrlotore. | At the oame_ timo, he holds the political
reins whioh can movollegislators behind tho scenes, As a £inal
ﬁeapon in his arsenal there is thg veto power which he has as the
" final step in tho legialative process.

2) The Legislature, The legislative leadership, that 1is, the Speaker

o in the hssembly, the majority and minority leaders of both houses,

are the key figures in legislative activity, It is only through
their efforts that the many diverse interests and viewpoints of
individual Iegislators can be harmonized The Governor works

closely with the leadership in order to put his programs through

19
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the Legislature. The leadérahip, on the other hand, sees to it

that each individual legislator obtains some recogunition by intro-
ducing a bill or obtaining some local variation for too general state
polic&. The leadership works assiduously to keep rebellion at a
minimum and will not call a bill out of committee or see that it is
passed until oéposition has been reducéd to an absolute minimum,
Legislative committees, for example, are kept under tight rein by
the leadership which often results in unanimous reporting or unani-
mous pigeon-holing of bills.

The Regents and the State Education Department, There is relatively
littlé understanding or concern fof the Regents and the Education
Department. The public simply does not understand the role of the
Regents and sees the board as an honorific body which makes
pronouncements about what should be in education, The Education
Department, én the éther hand, is a bureaucracy which lobbies inside
government to improve its own situation rather than education. This
lobbying has as its objective the increasing of the Department's
control over education.. The Cdmmissionef of Education is seen as

the chief lobbyist and in recent yeaxs his role as a government

 official has been viewed as one of being an absolute czar for educa-

tion.

The education groups. At this point in time, the educational organ-

izations are viewed plain and simple as the education lobby., The
erosigh'of cohfidenée in the educatibn groups' selfless and statesman-
like role began with their blatant attempts to engineer the results

of the Diefendorf Cbﬁmissioh on state aid in 1962, The legislators'
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truét of educators broke at that polnt and has spread through
the‘éeneral public over the past seven years, The seeming philos-
: ophy‘of the educators was that more money equals greater quality
of education, This particular philosophy has fallen into disrepute
and these observers report that little enthusiasm caa be generated

at the grassroots for greater school support at the state level.

The Policy Process (A Problem)

The general public has little knowledge and understanding of the state
policy process, This is particularly true in terms of education where interest in
it as a public endeavor is concentrated at the school distriét level, Influencing
the state level for change does not readily occur to them, Savevin terms of their
own district, or oécasionally, tﬁéir région of the state. Locally originated dis-
contents ;re communicated to local school boards which may or may not attempt to
influence thé Schiocl Boards Association in the capital. More particularly, discon-
tents are directed to local legisiators who then face the task of battling the

leadership to achieve the desired local change.

The Education Organizations

The professional and 1ay_brganizations‘éoncerned with education in New York
State have been active in legislative affairs since the early 1900's., wbrking
alone or cooperatively, the New York State Teachers Association, the New York
State School Boards Association and the several administrators organizations, par-
ticularly the Council of City and Villagé'Sub;rintendents, haﬁe brought influence
to bear on'the'legislative.pfbcess; .Thé:Legislathfe has béén the major target of
this activity with the Regents, State Edication Department and the Office of the

Governor being utilized as access polnts when necessary, The education organiza-
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tion's formal éoalition, the Educational Conference Board of New York State, has
been_the major vehicle for legislative activity in tne area of school finance
since about 1940, The influence of the coalitisn has somewhat diminished since
1963 as other issues in educational policy have become at least co-equal with

finance, How these organizations view the policy process and the role of the Leg-

islature is the subject of this section,

The New York State Teachers Association
The State Teachers Association (NYSTA), is the oldest continuing state
organization of teachers in the world, having been founded in 1845, The sum and
substance of its legislative activity has been to improve the working conditions
and welfare of teachers at the local district level, One’means of accomplishing
this end has been the attainment of state policy change by legislation. Thus,

the major thrust of the Teachers Association takes place at the capital &uring the

legiglative session,

The Actors
The Teachers Associaticn holds essentially the same perceptions of the role
and influence of the legislative actors which it has held since the late 1940's
when the Assoclation enjoyed a series of successes for its legislative program,
These perceptions include the following major points:
1. The Governor, New'York has a strong executive branch dominated
by the Governof and his immediate group of advisors and counsels,
The Governor's program is the blueprint for state activity and
the executive budget is the expression of that program with which

the Legislature and the interest groups must wrestle,
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2, 'The lLegislature, Tiie begislature is weak compared to the
office of the governor. It operates under tight majority party
control but in the'shaaow of executive power, This i3S true
even when the majofit& party is not the party of the governor,
3. The‘Regents and the State Education Department. The educa-
tional governn;nt and the bureaucracy are most usually perceived
as allies of the education groups., It is not essential to have
the Regents and the Department favorably disposed toward the

teachers' legislative prégrams but it is essential, in view of

the Teachers Association, not to have them in active opposition,

The Poliqy Process

The boiicy process bégins in many places, but for tﬂe Teachers Association
it begins in their own proéram'fdrllegislative action, The program is drawn by the
Board of Directors with the advice-of the staff, particulariy the Executive Secre-
tary, and approved by the Assembly of Delegates in November, Three tests are
applied to the program as it is made up;

bl} Assessment of the program’s chances of passage judged by the
succestes and failureé.in the previous legislative seséion.

2, 'Asseésment of thtnges in state financing examined in light of

thé ﬁrotable budgét to be submitttd by the governor.

3. Assessment of the Regents proposals to determine possible points

of conflict

At times, the Association has included in these tests informal .conversations
with legislative leaders particularly the Senate leadership where the Republican
Majority Leader is. a long-timt friend of education, Informal review with the State

Education Department has also been utilized, particularly for the purpose of identi-

fying potential points of conflict and congruence with the Regents program,
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The purpose of\these tests is by and large an aid to strategies. The deci-
aipn whether or not to put force behind a proposal and the access points to be
utiiiEEd\gvolve out of these examinations. With a legislature which is very much
dominated.;;\tbe-influence of the governor, it is not feasible, in NYSTA's view,
to put force beaihd_éropoaals which his cffice opposes. The Regent;' proposals
are viewed in approxiﬁétely the same way, M{STA does not feel that Regents' pro-
posals necessarily carry the endorsements of the governor.

Within the Legislature itself the Association's strategy is to reach the
leadership in each house, They include in this group the majority leaders and
chairmen of the Education Committees in both houses, Where funding becomes in-
volved the cha;rman of the Finance Committee in Senate and the Ways and Means
Committee in Assembly are alsc important people to reach. In the lower house where
the Ways and Means Committee has usually functioned as an arm of the Speaker, this
is not a separate effort, The Association can and does supply data and}information
to the leader;hip and the committees, Its research office has developed over the
years as a cbmpetent gatherer and interpreter of féc;s. This information, in
NYSTA's view, is very important. to legislators as they believe that the research
and study czpacity of the Legislature is very minimum. The other major source of
information on educﬁtion matters is, of course, the State Education Department,
There is essentially little or no conflict between the Department data and Associa-
tion data on most issues,

In the panoply of legislative committees, the Associatién has given no special
place to the Joint Législative Committee to Revise and Simplify. the Bducation Law
(JLC). The Association's view‘of the committee is that it holds a check on the
educational legislation in both houses‘since it is composed of members from both

houses, It is essentially a bridﬁe between the Senate and Assembly and the leaders.
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The f#cc that the JLC chairman is also the chairman of the Senate Committee on
Education is of some importance. ' Given the chairman's standing in education matters
with tﬁe Senate, it is necessary to-reach hiﬁ on matters of concern to tﬁe Associa-
tion. However, there is no special payoff in doing this through the JLC as it does
not have any added influence with the Legislature, The JLC 18 no better staffed
than any other legislative committee and thus from a data and informac;on stand-
point the committee is not a force to be reckoned with,

At the sane time, as the Association is working with the legislative leader-
ship and the committees, it is also working with the Governor's ¢ounse18,' This,
the Association feels, is a viable route for achieving modifications to the
governor's program which would be favorable to NYSTA's proposals., It is also an
excellent point of access for explaining why some pieces df‘legisiacion should be

"killed, In addition, there is some opportunity for feedback from the governor's
office on the viewpoints of varioué other organizations, In'ﬁatters concerning
education this particular element is not very strong as the present administration
tends to prefer the Legislature as the bargaining place rather th;nA;he office of
the governor. - ”

. The Teachers Association's éoordiﬁat;on with the State Education Department
oﬁ matters concérning education#i.legislation has been continu;ng and useful, It
has rhhgedvftomlinforiatioﬁ and‘opinion éxchange up through joint decisions on
legislitive scfategies. Over ﬁhe past half century there have been attempts by the
Department to extend its hegemony éver the edugation organizations and vice versa.

These hctemhts to capture one another have now ceased and been replaced by consul-

tacion and review on each issue,
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All of this legislative activity is directed and largely carried out by the
Association staff, The Executive Secretary, with the aid of one or two other
staffers, conducts most of the discussions with the legislative leadership, the
governor's office and State Education Department officials, The electe& leaders
of the Association appear in Albany when it is felt that their voice is needed at a
particularly critical point. Other communication from the field includes letters
from the local assoéiations to thervarious committees and to individual legislators.
These campgigns are organized by the Executive Secretary in consultation with the
Board of Directors. Through its research office the Association provides informa-
tion about leéislgtlon and its predicted éffectfon_the local units of the Associa-
tion., Chief school officers interpret this data in terms of the effect on the
chailséhool gnd_convey the information to the local legislator., Im all this
activity there is:alwayé the veiled threat of marching teachers and, in recent

times, state-wide teacher strike action,

Problems

The New York étate Teachers Association faces several problems whicﬁ are
slowly but surely contributing to the breakdown of its legislative activity processes.
These include';he‘impact'of collecﬁivernegbtiations in public schools, shortages of
funds and personnel and thé'éroﬁing frﬁgﬁehtatibﬁ of the educational intérest groups,
According to bné‘épokesman, the Aésééiation muét solve these problems-or lose all
effectiveness in the area of sééte education policy-making, »

COIIeétive negdtiﬁtions has H&d.thfee distinct impacts on thé Association,
First, teacher militancy from the local level upward has coﬁtinued to increase, not
lessen, with the advent of collective negotiations. ’It nearly upset the applecart
at the 1969 meeting when the Assdciation's Assembly passed a resolution calling for

a state-wide strike if the Legislature did not appropriate sufficient state aid

2R
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funds, This unexpected action upset the Association leadership and the other educa-
‘tion orgapizacions which.wotk closely with the Association; It also upset legisla-
tors., The consequences were that the Executive Secretary, when meeting with
legislators, had to play down this threat before he could get the rest of the
Assbciation's story told. The threat was quietly put down within‘the Association
and no strike call was ever issued, But it did make a very difficult year for.NYSTA.
A second problem with legislative activity also grows out of the impact of
collective negotiations, With their advent and use over. the past three years
school administrators have been qlowly-drawing.aparc from the teachers in the Assoc-
iation, This drawing apart h;s fiﬁally killed the myth of administrator control of

the Teachers Association. -By constitution and custom this control ended some 15

’ A}

years ago and yet, teachers in local districts concinued Eo look fo their principals
Qnd superintendents as natural leade;s. Now that they are on the other side of the
bargaining table the myth has abruptly aisappeared. The éffect'in legislative
activity has been to weaken the communications net of ;he Assoclation, Where in
former times, information and data as well as requests for letter-writing campaigns
could be transmitted to teachers in each district through the principals, this is

no longer a reliable method, .A reorganizatién of thexnnthod whicﬁ took place two
years ago was, in part to escablish'a new communications net with local chapter
officers., While the structure is complete on péper, it is not yeé, however, an
operating network,

. The third effect of collective negotiations has been the Aecessity of the
Association staff to offer consultative service to locsl chapters in negotigcibns.
With nearly 700 units designated as the’b#rgalning'agents in local districts across
. the state the manpower regources.of the Associqﬁion have been spread very thin,

The timing of negotiations is also bad in terms of legislative activity, for
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negotiations take place anywhere from December to June, while the Legislature meets
from January to April, | |

There are other shortages of resources within the Association, Legislative
activity of the organization is directed by the Executive Secretary. He is also
the person who has traditionally been a full-time Association representative with
the Leg;slaturé and the»gbvernor's office. He is assisted by one prrson specializ-
ing in retirement legislation and occasionally by other staff members, In'addition,
he is in overall charge of the Association's administrative affairs, Clearly then,
there is a néed for at least one full-time legislative réprésentative. The other
shortage,of resources has to do with finances, Dues in the Asscclation are $22 per
individual membership at the top of the salary schedule in the state and the
average Association member pays about $13 annually. With some 140,000 members, the
yield is not.sufficient to carry out the level of activity which the Association
leadershipvfeels it should be engaged in,

Beyond this is the fragmentation of the education interest groups. The
administrators organizations are pulling away from the Association on the matter of
collective negotiations, The School Boards Association is breaking ties in the same
way, Objectives and interests are diverging rapidly in the face of vgrious educa-
tional problems in the state, Thus, the Association, which utilized the access
pointg to government developed by the other organizations, must now further develop
its own access points, The solidarity which was maintained in the Conference Poard

is also being affected by this pulling apart of interests, In 1969 the Association

was sﬁill.a‘major"supportervand~contributor to Conference Board work and proposals,
- This too, obvicusly takes resources, How much longer the Association can continue
i with this activity both in terms of interest in school finance proposals and the

amount of resources it devotes to the activity, it is difficult to say, How 1t will
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react in part depends on the next organization to be examined - the New York State

School Boards Association.

The New York State School Boards Association
- The major effort of school boards association in legislative activity has
been to reduce the incidence of taxation on the local school district and shift
the burden of financing education to the state. At the same time, it has been con-
cerned with obtaining for local boards the greatest ;utonomy possible for the
operation of local schools, 1In this manner the Association feels that it is pro-
moting situations where the best possible education program can be locally developed

and operated. Over the 50 years of its existence the organization has not lost

sight of this objective.

The Actors

Essentially, the Association sees the policy-making powers in Albany as the
means to these ends. The perceptions of the interactions’ of the Governor, the
Legislature and the State Education Department within which the Association operates
are as follows'

1) The Governor.' The chief executive is the paramount figure in policy

making. Through his announced program and the instruments which he
has at his disposal for implementing that program the executive
budget, control of the political apparatus of the state, and his
‘veto'power, the Governor is in command of the process,
'2) The Legislature. While not totally controlable by the Governor,
the Legislature‘islndt a very independent branch of the government.
This is even where: the Governor's party holds one or both houses by
a smdll majority, or where oie house is in control of ‘the opposition

party. In these situations the leadership of the Legislature can
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still be convinced‘by'ﬁhe Governor that an indeéendent course
would not be beneficial politically,

The Regents and ;he State Education Department. The Association
feels that the power of the Regents as an influence on the Gover-
nor and in the state isAquite limited. In the past, when the
Regents segmed to have power, the Association very frequently
followed the lead of the Regents in its policy proposals, How-
ever,'the Association continues to enjoy the continuation of
this aura of closeness, with the realization that the power is
goné; The Regents s;aff, the State Education Department is, on
the other hand, highly suspect bg_the Association, Ihete has
always been a latent feeling that the Department generally
favors teachers rather than boards of education. Thus relation-

ships with Department staff have at times been strained.

The Policy Process ‘

| The policy-making process for School Boards Association begins with its
analysis of Fhe Governor's program. This is a continuing analysis.carried out by
:he»Executivg_D#?ecﬁqr and the Board of Directors of the Association. The Gover-

nor's program is compared to the Regents_pionouncements and, in matters of finmance,

the stand taken by the Educational Conference Board of which the Association is a

constituent member, In drawing up its own program for the year the Association

steers aAfairly independent course, laying out what it feels needs to be accomplished

in educational policy change for the state, While its proposals often resemble those

of the Regents or the Governor, the Association rarely endorses the proposals of

others per se, The Association reviews the results of the previous legislature as
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well as‘the activities of the Teachers Association and the State Fducation Depart-

ment, It does not, however, utilize these types of analyses in devising its

Program but rather in deviaing its strategies,

The major effort of the,Association is to reach the Governor with its pro-

povsals, 1In the past there was rather heavy reliance upon the Regents to speak for

all school boards of the state. Over the years, however, this routs has been

pretty much abandoned due to the changed power of the Board of Regents and in the

nature of the operation of the Governor's office. As the Regents are no longer

the major advisors on education to the Governor, in the view of the Association,

other means must be employed Over the past several years the Governor's counsels

have been a major route by which the Governor may be reached, Where the Association

program is concerned meetings with the Governor's counsels center on the effects

of legislation on local school districts and particularly in taxation, Another

route coming into use has been through the. Division of the Budget, with essentially

the same message

- the fiscal»impact of legislation on local districts, In addition,

the Association has close ties with'the Office for Local Government. This is a

state advisory organization to aid town, village and school district governments,

Where matters of change in local government structure ‘or the interrelationships of

local governments are concerned the Association utilizes this' office as a means to

reach the Lovernor. Incidentally, the Executive Director of the ASSociation is a

member of the advisory council for. OL@,

The Association's viewpoints on education matters are also presented to the

leadership in the Assembly and Senate and to. .the committees: Public Education Ways

and Means in the lower house and the Education Committee and Finance ‘Committee of

the upper house. These relationships are carried out by the Executive Director and

his associates., The method of operation varies with the way in which the leaders
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control their committees, In thé-Assembly, where the Speaker holds a tight rein on
the Education Committee and utilizes Ways and Means Committee as a watchdog over
all legislative activity, the Speaker receives more attention than hi§ committee
chairmen.‘ In the Senate, where the majority leader is more relaxed and a club-like
atmosphere prevails, the committee chairmen receive: as much attenﬁion as the
majority leader, |

The Association's relationships with the Joint Législative Committee to
Revise and Simplify the Educationliaw have been conducted iargply through its chair-
man Who is also chairman of the Senate Education Committee, The Association considers
both committees as simply extensions of the senator himself, They consider him well
informed and sincere in mattérs:concerning educational legislation, The Association,
therefore, believes that there is no special reason to present'its case to the JLC
once the Sena‘"or has been reached.

‘Whilelmuch of the Association's effort is directed at reaching people in the
Governor's office and the leadership in the legislacure, it also directs a good
deal of effort toward reachimg legislators in their home districts, School board
members, i; believes, are usually influential people in their‘own town or county., To
corral and concentrate this influence the Association has divided the state into nine
areas and, within each, has built a fairly strong area organization. iAt the various
mee;ingsjapd other funcﬁions;at-the area level, local legislators are invited to
attend and hear the opinions of local school board members,

~The research capacity of the Association has never been very strong. It does
n§t;attempt to’sgpplyniegislacive,committeés with data, Instead, it relies on
localbpqaygg working through their chlef school officers to present to legislators

information which demonstrates the impact of proposed legislation on the local

district,
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One of the original members pf the Educational Conference Board, the School
Boards ASSociation has utiliaed the coalition as a vehicle for changes in state aid
policy, Over the yea“s it has generally agreed with ths recommendations of the
Board having participated in the deliberatious which led to. their adoption.

Occasionally, however, the Association has not been overly enthusiastic about the

P

prooosals These situations have arisen on pne of two- grounds. Either the Confer-

‘ence Board proposals were not a sufficient advance in state aid to kring further tax
relief in local districta or the Board request was so extrava"ant that it did not

have a ‘chance. of passage anq thus would reSult in a tax increase at the local level

’ Problene

In l969 the Association still rerceived itself as an influence on educational

4 \-.

policy- mavinw In the state. However there are Some problems which the organization

faces, The leaders realize tnat oroblems exist and that they are doing little to

( .

find solutions The problema do not appear to have reached the crisis stage, in
the view of the Asaociation Simply becausé the effectiveness of the organization
in legislation has not yet aeemed adverbelv affected .

The firat maJor problcm i collettive bargaining. While the Association has

not committed itself as heavily to aidino local boards as the Teachers Association

V- “» PRt

"has to aiding teachers the imnact of tcllective negotiations is being felt as a

i

drain on resources, Psychologically ochool hoarde across the state feel they have

" been badly aisadVdntaaed in collectlve bargalning. The Taylor Law, under which bar-

uaininy'tahes place has beeu the targtt of 3 good deal of’ criticiam, particularly
by school boards, rhey belitvc that the prucedures under the act gives teachers the
leverage to get whatever they set out to gﬂt, Jn addition the no-strike clause of

the act does not Cont41n sufficient penalties for violation. Finally, in the three

years of bargaining under che act teachers' salaries have risen precipitously and

'
'
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state aid has not kept pace, This has forced local districts tolingrease taxes,
The entire situation, of course, has driven apart the School Boards Association
and the Teachers Association., There was always a little strain in the harmony be-
tween the two organizations, Now the relationship is very touchy.

The essential splits among school boards have also weakened the organizatic:,
The large and small cities of the state are not represented in the organizafion in
proportion to their size. Each memb2r board has one vote in convengion. Thus the
board of a rural central school with 800 youngsters is equal to the vote of the
board of the €ity of Buffalo with over 70,000 youngsters in attendance. Even
greater, <f course, are the differencee in problems between city and rural schools
and the suburban schools. The ability to gain sufficient financial support through
local taxation is énough to mention here,

The school board organization has never been very highly centralized. Its
reliance on the area organization and the ability of school board members to reach
legislators at home did not auger well for building an Albany office of great
strength, A research capacity was never developed fully nor has the organization
attempted to provide the financing needed for extensive legislative activity. In-
stead, School Boards Association developed a more local based area organization

which effectively coupled boards with their major professional advisor - the school

district administrator,
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The Council of School District Administrators

The chief school officers of the state have always felt themselves to hbe

first among equals in the educaters' organizations, The precursor of the present

council, the Council of City and Village Superintendénts, was powerful and per-

‘Suasive in the state's educational policy process, Now that the Council has been

expanded to include the 52 remaining district superintendents and the supervising

principals, this view of the role of srhool administrator leadership continues,

The Actors

The voles of each of the state agencies in the policy process seem to be

viewed as fdlldws by the Council,

1} The Governor, The program for education in New York State developed

2)

3)

by the Governor's office is a major shaping force. The pronounce-
ments of the governor's office on education matters and the expression
of his program in the executive budget are indicators of how much will

be done and in what areas the accomplishments will take place. The

Council recognizes the political importance which the Governor places

on any of his programs,

The Legislature, The legislative'branch is not viewed as an indepen-

‘ dent force. Even with the opposition party in control the Governor's
power is sufficient to get his program through pretty much in tact,

‘Where modifications of the Governor's program seem necessary the

leadership in both houses'may be able to obtain the desired compromises

from the Governor,

The Regents and the State Education Department. While the proposals

of the Regents may not have a great deal of influence on the Governor,
the views of the Commissioner of Education do. The Council of School

District Administrators believes that the opinions and the advice of
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thé Commissioner and his top echelon in the Department are given

careful consideration by the Governor and the legislative leader-

ship.

The Policy Process

The Council's annual meeting‘each October is the gathering of the education
clan in New York State, At this first conference of the school year, attended by
leadefs of all the education groups upstate, there is developed a rough consensus
of the changes in state policy which seem desirable. There are three major strands
making up this consensus - 1) some rough assessment of what the Governor's program
will be; 2) the results of the educators' efforts before the last session of the
Legislature and 3) a quick tabulation of the objectives of each of the several
organizations, 1In the area of educational finance this consensus forms a basis
for sharpening the coalitions's proposals., If the Conference Board, the formal co-
alition of the old line education groups, is engaged in a large-scale sﬁudy of
school finance in a particular year, its preliminary findings are available for dis-
cussion by the October meeting. In the absence of a stuﬂy, the consensus about
financial needs becomes a basis for further Conference Board proposals,

The Council's program, developed by its leadership and the committee on
legislation, is ratified at coavention and it becomes the basis for legislative
activity by the Council., 1In the past this has largely meant utilization of three
strategies designed to reach the Governor both politically and in terms of neceesi-
ties, First and foremost have been efforts by chief school officers at the district
and county level in reaching individual legislators, Concefted efforts are made
through county and area organizations to tell the story of their districts' needs
to the local legislators. Secondly, the committee on legislation and the Prasident
of the Councilvconcentrate their efforts'on reaching the leadership of the Legisla-

ture and the chairmen of committees., Their major targets are the Speaker and the
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majority leader, the Ways and Means Committee and the Education Committee in the
Assembly, the majority leader, the chaifman of the Education Committee and the
Chairman of the Finance Committee in the Senate, At the same time the Legislative
Committee and the President conduct the cooperative relationships with the other
educational organizations both within the €onference Board fram: and outside of it,
The third and one of the most important elements is the Commissioner's Advisory
Council of the organization, Coﬁposed of seven superintendents and recognized by
the Commissioner of Education, it has the task of maintaining communication with
the top echelon of the State Education Department. It is not used to apply politi-
cal pressure Sut rather is a place for frequent face-to-face discussion of state
and local problems in education, The advisory council provides the Sommissioner
with up-to-date views and opinions of what seems to be happening and what the
possible solutions are, At the same time the Council is appriaed of the situation
at the state level as viewed by the.Commissioner and the Department,

In late January, at the end of the first month of the ‘.egiglat;ive session,
the Council of School District Administrators holds its mid-winte¥ meeting in
Albany, The purpose of this meeting is to adjust the strategy fog legislation in
light of changes in the situation. The major input at this ﬁoint‘is the review of
the Governor's message delivered to the Legislatufe aﬁ its opening, This is a much
smaller meeting than the fall convention and includes a aeparafe session with the
Commissioner,

In 1967, Ehe Council appointed its first executive secretary. Its consti-
tution has always included provision for such an office but no incumbent was ever
named, Filling this office has added another dimension to the Council's legisla-
tive operation by having a person in Albany for continual contact with iegislative
leadership and, when necessary, the other educational organizations, The appoint-

ment is recognition of the increasingly centralized role of state policy-making for

education,
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The Joint Legislative Committee to Revise and Simplify the Education Law
has been carefully'watched by the Council, In 1966, when the JLCbegan to review
the provisions for state aid and the formula there was some concern among the
administranrs about its powers and its mandate. There was a feeling that if the
committee recommended chanées in the formula these would be acceptable to the
Legislature and pushed through without much opportunity for modification by the
education organizations., However, when this did not come to pass, the Council
relaxed, Since that time the organization has kept a wary eye on the JLC, It has
maintained contact with the committee staff and, of course, with the Senator who

chairs the committee,

Problems

In 1969; the réorganization of the Council was in its second year. The
problems of reoiganization have created some difficulties but none of these
seriously hampered the legislaﬁive activities of the Council, The one continuing
problem which has been heightened by the additioq of suburban school district prin-
cipals has been the matter of equity for small citieé. A number of Council members
have felt over the years that the organization has done more for village and sub~
urban superinténdeneies than for the cities. The problems citles faced were
always one or two levels of magnitude greater tﬁan those of other districts, At
the same time, howéver, administrators from smaller districts have been reluctant
to join the Council. These people are by and large supervising principals in rural
and suburban schools under the jurisdiction of the district superintendent. While
they have never been able to put together an independent organization of their own,

they still feel lost and submerged in the larger group of superintendents,
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For a brief period during the reorg;nization, the financial status of the
Council began to look a bit bleak. With the appointment of an executive secretary
the dues of the association were raised so that administrators with higher salaries
paid around $90 a year and the average chief school officer was being assessed
around $50 per year. Many supervising principals from smaller schools did not
join‘tﬁe first year of reorganization simply because they felt tﬁe dues. were too
high and the returns of their school district too small, By 1969 this problem had
pretéy yell faded and the financing of the orgdnization was again on a sound-
footing.

The full role of the Executive Secretary is yet to be defined. A number of
agsociation members believe that his role should be administrative and éoordinatihe.
That is, he should keep aéséciatiOn accounts, act as a communications link be tween
the Board of Directors and the various committees and see that the various internal
functions of the organization go smoothly. Few seem to feel that he should have as
active a role in legislation matters as say the Executive Secretary of the
Teachers issociation, yet he has already done some of this kind of work., In the
Conference Board he represents the Gouncii along with the President but as yet has

" not taken a major role in its deliberations,
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The Educational Conference Board of Neﬁ York State

The Conference Board is the upstate coalition of education groups in New
York, Its major interest hﬁs been continuing change in state policies for state
financing of education., This is the place where the several organizations put
aside their differences to join together in common cause for improving state
financing of Scﬁools. In the past it has been a very effective coalition in
plosing i85 core hefora thc'?overnot, the Legislature and the members of the con-
stituent organizations. Its proposals have been generally well grounded in

studies of the financial conditions of school districts and the costs of education,

The Actors
| Aé a coalitioﬁ the Conference Board tends to view the several participants
in educationﬁl policy making with a certain equinimity,
| | 1) The Governor. The Conference Board recognizes the power of New
York State's chief executive. Within this power they include his
abil;ty to influence and control the work of the Legisiatute.

2) The’Legisla;u:e. The domination of the Legislaturc by the
Govefnot is not 100 per cent effective irn the Conference Board's
viewpoint., By reaching the leadership of the Legislature the
Conference Board believes that legislators can be persuaded to

'modify and even oppose the Governor's program, This may bring
the Governor to change his proposals or accept compromises, This
arises out of the diversity of access points and strengths which

the coalition can bfing to the legislative arena.
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3) The Regents and the State Education Department., As a coalition, the

Conference Board generally feels that the pronouncements of the

Regents can safely be ignored when necessary. They do not believe

that the Regents have a great deal of effect in influencing the

Governor. The Regents staff, the State Education Department, is,

however, seer in a different light, that of an ally and an internal
lobbying group, This viewpoint has been modified somewhat in recent
years due to the fact that the Department has been curbed in its

legislative activity, The Board still, however, avails itself of

departmental advice in drawing up its program,

The Policy Process

The general consensus among observers in the Albany scene, and indeed among

the constituent organizations is that the Gonference oard has lost a large share

of its influence over the past seven years In effect, it is seen as the educa-

tional establishment in New York cautious, conservative and changing only imper-

ceptably, The Conference Board's reSponSe to these critics is that the organization

is known to the state's leadership and from its history can be expected to speak up

when it has differences with state policy. When scored on the fajlure to recognize

urban problems fully or to address itself to the matters of racial imbalance in

school systems, the Conference Board response was that state finance policy for

education is still the most important problem and since the Conference Board has

been effective in this area in the Past there is relatively little reason to change

its emphasis,

The usual approach to legislative activity by the Gonference Board has been

to draw up its program embody it in proposed legislation, have ‘these bills intro-

duced by a friendly legislator in each house and Proceed through its constituent

organizations to get the bills passed. Variations on the theme have included
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reaching the Governor and having the board proposals adopted as the state program,

or to, in effect, capture a governor's commission or legislative commission and

have its program presented by them, Rarely has the Board found the Regents propogals

for educational finance acceptable s its total program.

The basis‘of Gonference Board proposals has been its studies of educational
finance in the state, As Bailey noted in 1963, these studies were conducted by
the Director of Beasearch for the Teachers Association with ideas for new direc-
tions being supplied by the late Paul Mort of Columbia University. In the years
when a full study was not conducted the proposals would consist of an updating of
the conclusions- and recommendations of the previous study,

In its deliberations from late fall through December, when the proposals were
annoﬁnced‘the Gonference Board membership would discuss the form of the proposals
and assess their‘impact in vérious types of districts and across the state, At the
same time the political winds‘would be gauged in terms of reaction from the office
of the governor and the legislatiﬁe leadership., Through all these deliberations
coﬁmentaiy by the éducational finance people of the State Education Department is
lavailable.

Once thé pfoposais ﬁave been agreed to and the €onference Board's statement
issued, each of the member organizations proceeds to work with its own membership
in terms of‘gaining grassroot support in the local school districts, The State
Education bepartmént officialslalso do somé consent building wiéhin the Department

itself,

Problems
As noted above, the @onference Board is in a state of relative decline,
Not only is it viewed by some groups as being the educational establishment of the

state with a. very narrow scope of interest, but it is also viewed as a low-key
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action group, Its critics point out that in the last two decades this type of
action within relatively confined circles was probably appropriate, In tha pressure
cooker atmosphere of the 1960's, with a terrific step-up in the pace of problem

discovery and the rise of new power groups, the level of Conference Board activity

cannot be competitive,
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The Conference of Large City Boards of Education

The so-called 313 6 cities of New York consist of New York City, Buffalo,
Rochester, Syracuse, Yonkers and Albany. They are classified under the education
law as cities over>125,000 pobulation. The Conference of "The Big 6" represents
their interests, It was organized in 1967 out of a clear indiéation that existing
organizations such as School Boards Association and the Council of City and Village
Superintendents were not directing very much of their effort at helping the Big &
with their problems, It should be clear from the outset that the Conference speaks
only for the boards and the administrations of the schools in these cities. It
does not include any representation by the teachers, nor does it speak for the
mayors of these cities,

The Executive Secretary has developed working relationships with the existing
educators organizations. Any bad feelings between the Conference aand School Boards
Association have been smoothed over. Exchanges of information with the Teachers
Association and the Council of School District Administrators take place rather
regularly, The relationship to the Conference Board i{s, however, the most interest-
ing, The Executive Secretary is invited to sit in as a special guest at every Con-
ference Board session, even though‘the Conference is not a member organization, He
is consulted on the problems of the big cities in relation to Conference Board pro-
posals, In part, tﬁis is due to the fact that the Confereﬂce tends to have an up-

state orientation., But also in part due to ‘the decline of the Public Education

Association of New York cicy. In,ﬁgxmer«xiqes.when the PEA was gtrong it essentizlly
stood in for large city interests in Conference Board deliberations, In addition,

the Conference has good relationships with the Conference of Mayors,
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The Actors

Exactly where the power lies in educational policy making in the view of
the Conference is difficult to state. With only three years of}hisgpry behind it
as a separate organization there is little to discern in the way 6f tiends and
prefereﬁces. From the information gathered so far,vby;interview and observation,
the following SEucatiQé conclusions have been reached,

1) The Office of the Governor. Influencing the Governor's program

is a major objective, Howevér, in the case oflthe large cities,
this is best done for'education in terms of the total package for
.the states' urban cente;s. This is riot a role for the Conference
itself but rather for the mayors and other city offiéials.v

2) The Legislature. .The real power in'the'Legislaﬁure is in the

leadership, the Speaker and majority leader in the Assémbly and

- the majority leader in the Senate., It is also esseqtial to reach
the chairman of the JLC and'the chairman of the Senate Education
Committee. This, of course, is one Senator.

3) The Regents and the State Education Department. In the view of

the Conference, the Regents are no longer the'pbwerful and pres=-
tiglous board that they were 20 years ago. While it makes some
sense to keep in'ha;mony with Regenfs proposals for policy change,
the view of the Education Debartment is not much different. If the
Comrmissioner and other ﬁop officials of the department can be reached
during the time when.the Regents proposals are belng put together

. there is some chance that they can’affecg the Governor's program,

~This is due to the Conference's belief that the Commissioner is a

major advisor to the Governor on matters of education,
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The Policy Process

Since its inception the Conference has concentrated on presenting‘the
problems of the cities to the Leglslature, The majority of its effort has been
directed at data gathering and presentation, Within the situations that have
existed in the last two sessions of the Legislature wherein the Governor has left
it in the lap of the Legislature to come up with additional funds fof education,
the Conference has seen its role as one of educating the Legislature to do just
that, Thus the emphasis has been to reach the legislative leadership,

The strategy employed has been to supply fact sheets and opinions to leaders
through their counsels and to the Ways and Means Committee'in Assembly, the Educa-
tion and Finance Committees 1n.Senéte. While the information supplied has been
carefully checked with the Education Department data, the Conference has avoided
any close association with the positions of the Department, There has also been
some cbordination with the other education organizations and the Conference Board
but again little reliance has been placed upon theilr help in presenting the case
of the Big 6 cities,

The JLC has been a particular target of the Conference during these past three
years, Since this committee introduces legislation directly onto the floor and the
chairwan is a powerful figure in education, the route seems most appropriate, An-
other factor here is the close working'relationship’betwecn the JLC on education and.
the JLC on metropolitan area problems, The two committees work weli,together and
since the metropolitan areas committee believes that education is a good place to
begin to wrestle wi;h the problems of urban areas, the Conference is developing the
strategy which will involve both JLCs., The only shortcoming in this strategy is the
fact that JLCs are still under the control of the legislative leadership, Thus,
recommendations coming out of the JLC must still undergo scrutiny by the leaders.

Part of the effort in working with leadership, then, is to smooth the way for JLC

proposals,
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Reaching the individual legislators is not a task undertaken by the Confer-
ence, The areas of the state covered by the Conference send 125 legislators to
Albany. The route utilized by the Conference in reaching these legislators is to

send data and proposals back to each of the cities for the local political figures

to use with these representatives,

Problems

The major problem faced by the Confcrence of Big City School Districts is to
overcome the lumping of education needs with total city needs, a tradition in New

York State policy making. The needs of the cities “have usually been examined as a

whole and were - -ely broken down into separate packages such as social welfare,

public works and education. The governors of New York have usually sent lump sums

of funds to the cities in the form of state aid to be distributed as the city admin-

istrations see fit, 1In recent times there have been special urban education aids as

well as some other earmarked funds for the schools. Until this development city

administrations tended to short the school districts and give the bulk of state aid

funds to other city activities,

This is all compounded by a complex political situation in which the gover-

nors have dealt with the Several mayors in those ways which best serve the governor's

continuing political control. Education traditionaily has not been an'important

ﬁolitical vehicle, While there has been some slight shift in its utilization in

that way, its leverage has nct been sufficient. to bring about the‘redirection of the
governor's relationships to city administrations, Until it does the Conference of
the Big 6 cities will not have full impact in educational policy making at the state

level, Even then, New York City may still operate its own way in educational

policy efforts, particularly if the United Federation of Teachers continues to

. S e e
develop as a force,
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United Federation of Teachers - AFL/CIO

The interests of New York City educators in state policy-making have been
relatively limited. In the past what representation they made with the other
educator groups in the state was made through the participation of a progressive
reform group, the Public Education Association of New York City, a member of the
Educaticnal Conference Board, With the continued decline of the Public Education
Association, plus the rise in militancy and membership of the UFT, this situation
has changed insofar as the representational aépects are concerned., Since about
1963 it must be said that the UFT represents New York City teachers in state educa-

tion policy matters.

The Actors

3

The state policy matters in which New York City teachers are interested are
very difficult to identify. By and large home rule in education for New York City
means that the UFT's major struggle is with the Board of Education and the city
government, especially the Mayor., Yet, the union does have a stake in the amount
of aid distributed to the city for education and, more recently, the socio-political
issue of city school district decentralization, In the final analysis, however,
both of these matters have a relatively strong element of teacher vs, Mayor, rather
than UFT confrontation with the Legislature, The actors in the policy process for
UFT, ﬁhen, seem to be approximately the following:

1) The Governor, It is important to reach the Governor in terms of

his program for cities, particularly New York, The most effec-
tive route is gemerally to work with the Mayor and the city ad-
ministration for these purposes rather than attempt to reach the

Governor as a separate organization,
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2) The Legislature. The UFT tends to view the Legislature ag
composed of the 94 Senators and Assemblymen from New York City
area, Within this delegation there is a concerted efforﬁ to
neutralize conservatives or others who seem to block UFT
aspirations. Once a sizeable majority of the city delegation
is convinced on an issue, UFT and the delegation work together
to bring the legislative leadership around to the same point
of view, UFT believes that once the leadership is convinced
of overwhelming support of a proposal by the city delegation,

it will act to bring rural and Suburban legislators into line,

3) The Regents and the State Education Department, On most issues

the Regents are simply another input of the upstate people, the
old line education gioups. Department officials from the bottom
up through the Commissioner, in UFT's view, simply do not under-
stand education in New York City and the socio-political
processes which form its context. For the UFT, recommendations
of the city board of education carry more welght, These are
furneled back to the Mayor and the city administration where the
UFT already has a strong pressure point. As for the State Educa-

tion Department, the UFT does not really see them as part of the

policy process,
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The Policy Process

The union believes that it is 2 strong element in policy processes as

they pertain to New York City, They have impact with the city administration

and can reach the legislative delegation out of New York with their proposals,
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In doing so they have the backiang of the several labor councils in the City of

New York under the AFL/CIO umbrella, At times & number of other school-related
organizations can be counted upon to support the UFT position, These include
the Public Education Association of New York, the United Parents group, the small
National Education Association chapter and even the Conference of Supervision
Assoclations in the city school system. Insofar as the upstate education groups
are concerned there is simply no relationship between the UFT and these old line
organizations, Thus, in the final analysis, UPT utilizes for the most part the
traditional existing mechanisms which the City of New York has always used in
presenting its pfoblems to the Governor and the Legislature,

| There can be no doubt of the relative strength of the UFT fn New York City
and matters pertaining to education within that metfopolis. Its power has been
tested well in a series of disputes with the city government and the boafd of
education, While the UFT has not always gotten all that it wanted, it has never
really been defeated in these confrontations. How much further the UFT can
extend its influence is difficult to gauge., A coalition of education forces in
the City of New York on the style of the Gonference Board is a possibility, Alli-
ances with other teachar union locals in the large and small cities across the
gtate for the purpose of rédressing the rural-suburban-urban imbalance in educa-
tional policy is aﬁother possibility., Alliance with NYSTA in some issues is not
far-fetched, The coming about of one or the other of these would presage some

dramatic shifts in educational policy-making in New York State,

\

Problems

The United Federa;ion of Teachers faces two problems. The first is public

reaction to its strident militancy., . Within New York City the height of public
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indignation ovér UFT work stoppages in 1961 and 1963, has pretty well dissipated,
Recognition of the fact that the union is indeed a union and is going to act 1like
a union when bread and butter issues are at stake has.led.ﬁo the acceptance of
ﬁhe changed conditians under which contract talks between the City and the teachers E
will be conducted. In addition, the éxposure of the deteriorated condition of —
public education in the City by various groups and agencies has aided the union f
cause, The UFT has managed to surround its demands with sufficient expression of a
desire to improve education in the City, to gather support among a number -of civic
groups., But this has not allayed suspicions about the union's goals and objectives
among people upstate, They still tend to view the unlon as a very self-seeking
power group determined to imprové the'economic conditions of its members by obtain-
ing more state aid for New York City schools, (Compare this to NYSTA's objectives
-- they are the sane.)l This leads into the second problem faced by the UFT,.

Upstate legislators, particularly those from urban areas, have begun to pay
more attention to UFT proposals for New York City., In 1969, legislation for the
decentralization of New York City Schools was examined carefully by both Republicans
and Democrats repreéenting upstate urban constituencies, These legislators believed f
that the pattern devised for New York City might ultimately be applied to their
~cities, Rather than accept the word of the Govefnor or their legislative leaders,
they scrutinized the proposals with care. Thus, as the commonality of problems of é
the cities become more recognized, particularly in the area of education, upstate
legislators will be less prone to let New York have its way without understanding

the full consequences for their own bailiwicks,

It may be a long while before these two probiems really effect UFT behavior,

Rowever, the union has already begun to establish liaison with upstate education i

groups with at least a partial purpose of monitoring these kinds of attitudes,

T e e
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Summary

In this section the perceptions of the actors in the process of educational
policy-making held by selected educational interest groups aund reported by their
leaders were described, The groups included the New York State Teachers Associa-
tion, the New York State School Boards Association, the Council of School District
Administrators and the coalition to whiéhhtﬁeée o;ganizaéions bélong, the Educa-
tional Conference Board, In addition, the perceptions of two organizations which
are not members of the Conference Board, the Conference of Large City Boards of
Education and th2 United Federation of.Teachers, were also described,

Although the groups vary in their purposes, there were several commonalities
in their views, There appears to be a pattern of perceptions and activities which
holds constant across the groups, pgtterns which on the basis of past experience
they feel will maximize their influence in the policy-making process.‘ All of the
groups see the Governor's office as the critical access point to the policy-making
process for several reasons, First, the Governor as a state-wide elected official
is in a position to bring state-wide influence to bear on issues. Second, as the
recognized leader of his party he can bring influence to bear on his party's state
legislators. Third, the Governor is responsible for developing an executive bud-
get which forecasts the state's programmatic and physical needs and, in turn, es-
tablishes the major tasks for legislative action. Thus in the view of the interest
groups, his unique position makes the Governor's office a criticgl access point,

Within the Legislature interest group leaders focus their activities on the
legislative leadership. The groups define leadership as the Speaker, thg chairmen
of the education committees in each house, and the two fiscal committees., It also

includes the minority leader in each chamber, A secondary tactic, and one less i
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universal in applicatioﬂ, is to influence individual legislators in their home

districts through contact activities carried out by the local membership of the

group,

Bducational interest group leaders report that their most important influenc-

ing mechanism {s information gathered by their organizations. This is particularly

true of thg"$;ate.Teachers Association, the Conference Board and the Big 6 Cities
Conference, The assumption behind this mechanism is that they have a unique

ability to provide necessary information and thus are able to influence the pro-

cessing of educational legislation,

Responsibility for carrying on the activities of the interest group appears

to reside at both the state and local level., That is, in most instances, therz is

an office established in Albany with at least one executive staff member responsible

for carrying out legislative activity, At the same time, it is eXpected that local

units will apply some pressure to their local legislators in the home district, 1In

addition, the urban-oriented education interest groups attempt to fnvolve local

government officials to press legislators and the @overnor_on educational needs,

Each crganization, of course, has its own problems to deal with, These

affect or have the potential for affecting its legislative activity both in terms

of strategy and strength.

In the next chapter the perceptions ¢f the policy process and actors within

the process held by the state education agency executive and legislative staff

members will be examined,
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CHAPTER III
PERCEPTIONS FROM WITHIN: THE EDUCATIONAL BUREAUCRACY
EXECUTIVE AND LEGISLATIVE STAFFS
Introduction
What is the view of the educational policy process and the actors within
that process from inside of state government? Are there large differences.between
the way the State Education Department professionals, for example, look at legis-
lative process and the way in which their fellow educators in the several organiza-
tions essentially view 1it? And what of the perceptions of other insiders, the
staff people in the Legislature and in the Office of the Governor? Do these people
who work day ﬁy day almost at the very center of the policy-making maelstrom see
the various inputs and processes any d;fferently than those further out toward the
perimeters?
The first group to be examined is the state policy board for educatipn, the
Regents of the University of the State of New York and its staff, the State Educa-
tion Department, Foliowing that will be some of the opinions of members of the

governor's staff and the counsels to various legislative committeas and individual

legislators.

The Regents and the State Education Department
The Board of Regents predates the earliest New York State constitution by
four years, having been created in 1784, Membexrs are chosen by joint ballot of the
Legislature for 15 year terms, There is cne Regent for each of the 11 judicial
districts in the state, plus four elected at large. In 1969 they were 15 in number,
The Board of Regents has independent executive, legislative and judicial authority

for education in the state, The unification of the Regents and the Department of
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- Public Instruction in 1904 made thé Board the governing agency for all phases and
levels of education in the state, A great molder of public and governmental opinion
in the past, in the la;t two‘decades the Regents have taken an active role in the
formulation of éducational policy. For the past several years'théy have made it a
practice to publish their assessment of the needs of education and make recommenda-
tions for legislative action,

The Regents staff, the State Education Department, is headed by the Commis-
sioner of Education, He is an appointee of the Regents and serves at their pleasure,
He is responsible for the contacts with the Legislature, Governor, the schools, the
several education organizations and the public, A number of these functions he
delegates to his associates, as well as his immediate staff of executive assistants,
The Department itself, composed of wmore thaﬁ 800 qualified professionals in several
fields, carries out a multiplicity of activities, A major task is advising and
recommending policy chunges.to the Commissioner, 1In doing sd, the Department util-

izes its observations, evaluations, studies and research findings,

The major actors, besides the Regents and the Department, and their roles in
the policy process séem to be viewed by the education professionals in government as
follows;

1) The.Governor. Education is but one area of concern in the Governor's

overall prcjram., Yet his program for educatién is quite important
in the total picture, Governors over the years have been very gen-
erous toward education~bgt the executLQe is not the final power in
educational pélicy ﬁmking. Whilé the Goverﬁor has had a strong

hand through his control of the executive budget, the Legislature
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2)

3)
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must give approval to policy change, Thus, the Governor must move

the legislative leadership to his point of view.“

The Legislature, The legislative leadership is very important in

the policy process, The leadership is strong and can be counted

on to keep legislators in line within the highly disciplined system

of the Legislature. In matters of finance, this particular nower

comes through since strict party votes are tabulated, The Legisla-
ture, as a whole, shows high concern for fiscal matters, especially
those pertaining to education since it is such a large proportion of
the state budget, Other items of educational policy, such as school
district recrganization, te« cher employment conditions, bussing
programs, are viewed by individual legislators for their impact in

the home district rather than in terms of state-wide policy., Besides,
the Legislature is not content to simply dispose where the Governor pro-
poses, It has, in the past several years, looked toward a role for
itself in proposing policy change,

The Education Groups, The several organizations can have a very

strong influence on the policy process., The administrators' organ-
ization and 3chool Boards Association, with their concerted efforts

to reach legislators in their home districts, can profoundly influence
the course of legislation. On the other hand, the Teachers Association,
with its mass power, always has the potential threat of creating legis-
lative crises which the Department is not prepared to cope with, The
coalition of the educat{-nal organizations, the Conference Board, has
been & very persuasive force on the Governor and the Legislature in

the past, Dealing as it does in the highly critical area of educational
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finance, the Regents and the Department recognize that the Con-
ference Board must be taken into account in the total policy

process,

The Policy Process

The Regents, leaning heavily on the Commissioner and his staff, develop a
legislative program each fall, When it is completed it is sent to the Governor
and the Legislature and simultaneously released to the various organizations and
groups across the state. The requests or proposals for legislation included in
the Regents package come from many sources both within the Department and without,
These are sifted as to what is good, necessary and appropriate. Programmatic
aspects of proposals are reviewed by the various program units and the law division
examines proposals to see that they are legally feasible and not already included
in existing law, Proposals which survive this scrutiny are sent to the Executive
Deputy Commissioner for cootdiﬁation. At this point tentative priorities are
attached and the law division proceeds to draft bills embodying the provosals, The
entire package is then sent to the Commissioner and the Regents for their review.
What survives this final scrutiny becomes the legislative program for the coming

year.

.Carrying on the liaison between the Department and the Office of the Governor
and the Legislature in bringing this program to fruition has been very carefully
assigned to particular people within tke Department hierarchy. A deputy commissioner
is in overall charge of the legislative program strategies. The Commnissioner himself
usually meets with the Governor when requested or when the Commissioner feels it
might be necessary. These meetings usually revolve around larger policy questions
and particularly in the area of finance. The Education Department's legal counsel

takes the responsibility for conducting the relationships with the Governor's
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counsels, particularly in matters of legal concern., There is, of course, a heavy
overtone of policy and program considerations, The Dupartment counsel is also
available for conversations with committee counselsvand legislative comittez chair-
men, An executive assistant to the Commissioner has the task of working with indi-
vidual legislators, This particular role has a dual aspect to it. Not only does

he undertakelto explain to legislators the Regents proposals; but he also mmeets
with them to explain why certain pieces of legislation, perhaps introduced by a
legislator, are undesirable in the Department’s view, When other opinions are
needed, say in special areas such as vocational education, it rests witl the Deputy
Commissioner to designate the Department person who will conduct the discussion with
the interested legislator or legislative committee, Relationships with the leaderx-
ship in the Legislature, including the committee ~heizr.r iasts largely with the
Prputy Commissioner., He will handle most matters «f a routine nature but makes the
judgments as to wher he should suggest the Commissioner's personal touch,

There are two major factors which make the Regents anc State Education Depart-
menr + force in the legislative policy process, Pirst of all, the Regents are con-
stitutionally empowered to act in the field of education. Once the Legislature has
passed a statute it rests with the Regents to draw up the policies and regulations
for its administration. Politically, the Governor and the Legislature are generally
satisfied with this arrangement as it means that if the Regents want a plece of leg-
islation they must be willing to stand by the consequences of it all the way from
the expense of administering it through to the political repercussions it may produce.
Thus, as long as there 18 no funding attached, nor additional appropriation required
by the Department, the bill can easily be put through., If by chance there is some
threat of major political repercussion from an area of the state or from the educa-
tion organizatfons which would affect the Covernor, or the legisliative leaders, the

‘proposal may be modified by the Legislature before it is passed,
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The. second majof factor is the vast amount of data and information which
the Education Department has available. There is simply no other scurce for many
types of informaticn and data about the public schools, their programs and their
costs. Neither the Legislature nor the Office of the Governor can duplicate the
technical services required to gather this data. The research offices in such
organizations as the New York State Teachers Association have the capacity to
supply only a fraction of the information., This particular factor has two implica-
tions. First, the top echelon of the Department responsible for recommending edu-
cational policy has this data at its disposal as a basis from which to begin the
developnént of policy change and‘gather indications of the direction the change
should take, The Governor and the Legislature recognize the high qualifications of
the Department in this regard. The second implication is that legislative commit-
tees and individual legislators turn to the Department for information. If these
committees or individual legislators plan to make proposals they do so essentiully
from the same basic data on which the Refen*s and the Govarnor are operating,

If there is one central thrust to the role of the Regents and the Department
in educational policy-making in New York State it 1s to have its proposals accepted
by the Governor as part and parcel of his program for the state, Where he does
follow the advice of the educ;tional government e can count on the Department to
carry this message to the Legislature and back it with appropriate and necassary
factual data. Where the Governor does not incorporate Regents proposals fully into
his program he can expect to find opposition in'the Legislature insofar as the
Department can build consent for the Regents program among legislative leaders and

individual legislators, There is sufficient power and prestige with the Board of

Regents so they do not hesitate to consider entering a policy struggle with the

Governor, They realize, however, that in a showdown, the Governor stands a better
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chance of.winning in the Legislature when he brings his political forces to bear,
Thus only when the gravest differences appear between the Regents proposals and
the Governor's program is &n oper battle likely to take place,

The Joint Legislative Committee to Revise and Simplify the Education Law has
not been viewed with trepidation but rather with a quizzical kind of interest,
During the first seven years of the Committee's existence it did very little, act-
ing much as any other legislative committee producing a few routine reports and
introducing some minor pieces of legislation., 1In the last two years of its exist-
ence, however, since it was charged with review of the state aid formula and by its
production of some fairly innovative changes in the educaticn law, it became a new
element in the policy process wnich the Department had to consider, The real ques-
tion was how to consider it - as a hyperactive legislative committee, or as a new
force reflecting the aspirations of the Legisiature to carry out an initiatory role
in educational policy-making,

Relationships between the Department and the Committeec have remained cordial
at the policy level as well as at the staff level, 'The Deputy Commissioner makes it
a point to see that the chairman is kept informed on ldeas developing within the
Department. The staff relationships consist of information exchange and collegial
review of each other's findings. The committee staff being relatively small has had
to rely a great deal on Department data to complete its tasks, When the staff has
drafted a report it will often consult with Department officials to obtain their
views on the analysis, Thus far neithet the Department nor the JLC has been hurt
by the relationship and several observers would say that these contacts have built a

greater mutual understanding and respect of each party for the other,

p o




[

r

=

53

Problems

The problems of the Regents and the Education Department in the policy-
making area are several, The first, of course, is the sorting out of the tremen-
dous variety of problems in education and then bringing the ponderous machivery of
the educational go;ernment to bear on those selected, To some extent the proced-
ures utilized in creating the Regents program are an improvement in this process
over earlier efforts within the Department, This has not only strengthened their
position with the Governor in terms of influencing his program but it has also
increased the respect of the Legislature for the work of the Department, Legicla-
toés also tend to seenthese changes as the gaining of some political savvy on the
part of the bureaucrats, It has eiiminated special pleadings of various areas of
education and permitted the Department to focus on constellations of problems
common to a number of areas of'éhe state rather than deal with each problem in
several different areas, The result is that more legislators can identify with the
need for solutions,

Another major difficulty of the Regents and the Department is that someone
Is always looking over education's shoulder, Historically in New York State this
has taken the form of governor's commissions to exanmine educational problems, The
current version of this, according to some people, is the Joint Legislative
Committee to Revise and Simplify the Education Law, A comnission on the cost and
quality of education in New ?ork State headed by a prominent Western Mew York
attorney and former Assémblyman is beginning another examination of education and
Lts problems, From the experience which the Department has had with the JLC it

appears that their apprehensions regarding such outside examinations are not as

great as they were in the years past,
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The Governor's Staff

To many people in state governmwent, the Covernor's staff are his eyes and
his ears and, at times, his voice in many matters., Scmetimes referred to laconic-
ally as "the staffers”, they are a somewhat ill-defined group of people who operate
in and near the office bf the Governor, By titles they range from Secretary to the
Governor through counsels and assistant counsels, to appointments secretary and
program associates, In the press they are very often referred to as aides to the
Governor, Normal bureaucratic job descriptions are inadequate for determining what
these men and women do, Only by observation can it be seen that they function as
listening posts, conveyors of %essages, troubleshooters and caseworkers, Even the
areas of their operations are loosely defined. For example, while an assistant
counsel may have regular duties with regard to two or three departments such as
education, mental hygiene and conservation, he is also responsiﬁle for a functional
area which way be broadly labled education, Following this functional route will
occasionally involve him with other departments, As‘loosely organized as this may
seem to the casual observer, it is obvious on further examination that the Secretary
to the Governor coordinates nearly every activity carried out by the staff.

The members of the Governor's staff are by the nature of their tasks keen
vbservers of the policy process, Their vantage point ?n the Governor's office per-
mits them to survey many aspects of the unfolding‘scene. 'Thus, it must be remem-
bered that while they do not speak for they Governor, they are in a good position

to speak about the Governor. They do, however, express the viewpoints of the

Go