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BACKGROUND, PARTICIPANTS, AND PROCEDURE

The politics of education is a new and still largely uncharted

area of research concentration. As recently as 1959, Thomas E. Eliot

presented the need for a beginning of research in this field in the

Americin Political Science Review. In 1969, AERA had enough interested

members to form a special interest group concerned with the proper scope,

methods, and objects of inquiry.

Neither of the parent disciplines -- political science or

education -- has provided clear concepts or ready-made, tried and tested,

methods for study of educational politics and policy formulation. The

reform of school administration in the early 1900's sought to divorce

education from overt political conflict. This reform tended to remove

incentives for scientific research that questioned the tenet that

politics and education do not mix and deflect concern from the intersect

of politics and education. Students of the government of education

usually paid their way by seeking answers to questions of urgent interest

or importance to school administrators (particularly how to raise more

money). Studies dealt largely with internal and stable aspects of educa-

tional institutions and practices, delimited in scope to specific program

areas, educational levels, states or localities, and so on. Moreover,

the value educators attached to isolation of their activities from

general government may, to a large degree; explain the absence of research

directed to the comparison of public school systems with other social

institutions having education-related goals.

A number of environmental influences in the last decade have

brought about a significant change in research preoccupations. Funds



from U.S.O.E. and private foundations stimulated work by a variety of

social scientists from other disciplines. Legislators began to ask for

more precise evaluations of the.results of formal schooling before

assenting to the open-anded.cost estimates of schoolmen. Far reaching

proposals to.change.the traditioael.relatioaships amaag the three levels

of educational government were widely discussed across the couatry by

such scholars as Conant, Gardner, and Heller. At the local level,

parents, teachers, minority groups, and.students have gone into action

to redistribute political influence previously held by professionals.

Research focused on curriculum change, school desegregation, community

involvement, etc., raised questions about political structures and

processes that would impede or encourage educational change.

Lindblom has described public policy-making as marked by "complexity

and apparent disorder," a statement equally applicable to the present study

of educational politics. Research still tends to deal with.a single level

of government, with a restricted set of variables, or a small number of

units, studfed in depth. Recent studies. have highlighted different components

of the educational-political system, but the units of analysis are not

yet numerous or broadly enough defined to be fully representative; and

the research designs are sufficiently similar to provide the basis for

amassing cumulative or comparative findings. We have little insight

into the functioning of political processes over time or the relationship

between the various federal levels and branches of educational government.

Efforts to study the effects of school bureaucracies on policy formulation

and implementation have lagged. Political socialization research has

been limited by a model which conceptualized socialization as the
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transmission of belief systems ardwirebrimormai s. and behavior patterns

from adults to pre-adults.

In short, little agreement exists about priorities or theory to

guide research. Political norms in education policy making have not been

seriously considered. As was the case in the early discovery of America,

a variety of explorers have staked out and laid claim to sections of

unsettled terrain. Little attention has been given to the development of

conceptual or normative frameworks; rather concepts and constructs

previously put forward by various social scientists have been adopted,

and imported models have tended to suggest rather than control the

research design. Research designs using survey techniques and multiple

regression have tended to mask political variables. Case studies have

limited usefulness for building generalizations. Political systems

analysis has been used as window dressing but has yet to prove rewarding

as a method for studying the politics of education. The political

aspects of the future of American education have been largely unexplored.

These are common deficiencies of a new field of inquiry, and

should not be attributed to the insensitivity of the researchers. The

conference hoped to use this rather unexplored research focus of politics

and education to try out some new approaches and avoid the pitfalls experi-

enced in other research areas in political science. Conferees were selected

from the following aspects of the relationship between politics and

education.

- the interaction of political and educational institations, i.e.,

the ways in which the politics of community, state, and nation affect

the operation of educational institutions.
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- the political analysis of educational institutions, including

processes of bargaining and decision-making, and models of governance.

- the contribution of education to the development of political

institutions and behavior, including patterns of political socialization

and recruitment.

Some of the participants had worked extensively in one of these areas,

an4 others have completed research that could be related to education

and politics thereby providing new insights (see Table 1). Ideally, the

conference could have mapped the conceptual boundaries of the whole

research field of politics and education and, then, derived an explicit

ranking of research topical priorities. The lack of theory from either

political science or education, however, to guide our efforts impeded

such an outcome. A sound way to rank research priorities is through the

contribution of a proposed study to an overall theoretical structure -

but we have no such theoretical structure. Recent conferences in political

science were not fruitful in finding priorities for research in that

entire discipline because of the same problem.1

Given limits on the state of the art, the pre-conference papers

were designed around the following charge: "If you were to study something

that would contribute the most to this field, what would you study and

how would you do it." Two of the participants (Eulau and James) were

asked to prepare opening presentations on the boundaries and intersect

between education and politics. Through this procedure the conference

1Heinz Eulau and James C. March, Political Science (Englewood Cliffs:
Prentice Hall, 1969).

11



could begin with several specific research proposals and then could

proceed to explore linkages, gaps, and sequencing. This approach

proved to be useful in that the papers fell into four distinct clusters

with each cluster representing considerable internal similarity in

orientation. TheCluster and their participants are listed beloyd:

THE FOUR RESEARCH FOCUS AREAS AND PARTICIPANTS

CLUSTER I:

NEW GOALS AND OBJECTIVES FOR EDUCATIONAL INSTITUTIONS: STRESS ON
NORMATIVE ANALYSIS OF PUBLIC POLICY ALTERNATIVES AND RE-EXAMINATION
OF PRIOR ASSUMPTIONS UPON WHICH RESEARCH IS BASED

BAILEY
GREENBERG
MINAR
SALISBURY
WOLIN
EULAU

CLUSTER II:

THE POLITICAL EDUCATION OF YOUTH: NEW DIRECTIONS IN RESEARCH ON
POLITICAL SOCIALIZATION INCLUDING CROSS-CULTURAL STUDIES

HESS
LITT
MEYER
PREWITT
WEILER
JACOB

CLUSTER III:

AN ANALYSIS OF THE GOVERNANCE OF EDUCATIONAL INSTITUTIONS:
ESPECIALLY ISSUES OF POWER, ROLE, AND DECISION-MAKING

GIDEONESE
ELAZAR
IANNACONE
LA NOUE
LIPSKY
PETERSON
ZEIGLER
WIRT
KIRST
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CLUSTER IV:

THE STUDY OF INPUT/OUTPUT/FEEDBACK RELATIONSHIPS IN EDUCATIONAL
POLICY-MAKING -- INCLUDES ANALYSIS OF THE DISTRIBUTION OF FINAN-

CIAL INPUTS AND THEIR RELATIONSHIP TO OUTPUTS

BERKE
CRECINE
JAMES
LONG
SHARKANSKY

After initial discussions, Cluster IV disbanded and redistributed its

membership among the other three. Consequently, the viewpoints of this

cluster were integrated with the other groups.

After an opening discussion on the intersect and boundaries

of politics and education, the conference roceeded through small
Abrv

group discussions within each cluster, cluster reportsoanderitiques

of these cluster reports by all conferees in general sessions. The

final reports written by participants were by a reporter for each

cluster. Given the lack of theory and embroyonic state of the prior

research there was no.logical way to rank priorities among the three

clusters. Presumably people who are interested in research relating

politics and education will choose among the three based on their own

interest, values, and views of national priorities.

BRIEF OVERVIEW OF THE PRE-CONFERENCE PAPERS

The conference objectives were met in a significant way before

the conference began. The pre-conference papers generated d high

quality of proposals addressed to tie research gaps)and new paradigms

for the study of education and politics. Since part of our aim was

to galvanize experienced researchers to think about ways to study an



emerging fields of inquiry, the papers provide specific suggestions and

insights on useful methods. In total the.papers display d4ffiersee010/M91104

orientatiotfram those wha had been active in research in.this specific

area for several years to the newcomer.who.saw important applications

fram his prior work in education. The former WAS closer to.the interests

of the educator in the field and the latter was more concerned with the

contributiam of the educational domain to the development of politicalArA4044,/

ammoe ornormative inquiry.

The brief summary of the papers provided below is not designed

to reflect the multitude.of specific research proposals and.approaches

mentioned in the papers. Rather.the objective is to highlight some of

the general themes and show the derivation of the four clusters. Given

the amount of information and analysis in the papers, those interested

in this field need to read the papers themselves.

Clustcr #1 - Establishment of new goals for educational
institution: stress on normative analysis of pUblic policy
alternatives and a re-examination of normative assumptions
upon which prior research is based. (Wolin, Greenberg,
Salisburg, Barley, Eulau)

Most of the participants in this cluster contended that we are

in such a crisis in our educational system that we need to question old

assumptions and concepts of the goals of public education. As Sheldon

Wolin emphasized:

Civic man is, in large measure, the product of our schools,
and the future vitality of our civic life and its values is
being determined in the present. If, in the midst of a pro-
found political crisis affecting education, it is proposed
that we study the latter by means of a theory which assumes
that the former is functioning normally, the results are
bound to be misleading. The task which confronts us requires
a political theory that will illuminate both politics and
education, but it mmst be a theory which starts from the



assumption that the society is in deep trouble, proceeds

by searching for a formulation which identifies those

troubles, and concludes with some sketch of the possiblities,

necessities, and dangers for a better politics and a better

education.

Wollin eschews the use of systems analysis for studying education

and politicals because:

Political theories deal with structures which embody and exercise
the most awesome powers of which man is capable of concentrating.
On some occasions these powers are used violently and destructively;

more often they are used to intimidate ... In the case of systems .

theory these distortions. are crippling. It enables its exponents

to talk about 'outputs' but not about distributive justice or fair-

ness; dbout 'steering' but not about statecraft; about 'messages'
or 'inputs' but not about the quality of the citizens or their

lives.

Wolin also questions the validity of Lindblam's 4=1444 that

the "political system!' has exhibited a natural and healty genius for slow,

piecemeal, incremental advance as a basis for researching politics of

education.

Wolin does not claim he has the theory but he did advance the

notion of a technological society as portraying the future direction of

American society. He proposes we should project the nature and characteristics

of this technological society into the future, explore its implications for

the educational system, and if we do not like the future impact of the

technological society on humanism decide how to establish through education

a "counter culture." He concludes:

There can be no theory of technological society which is not
also a theory of evil, and hence there can be no politics
and no education worthy of their names which are not committed
to countering many of the forces and promises of the new
society and to preserving, rather than merely redefining,
what is human

Edward Greenberg applies some of the concepts and viewpoint of

1. 5
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Wolin to the "civic miseducation of American youth." He also contends

we are in the midst of a public crisis "which threatens to tear asunder

the fragile network of-sentiment and shared.loyalities that constitute

the social fabric.of a people," Greenberg argues the current picture of

American politics that atudents.receive in the educational system (largely

thxough civics and history courses) is inaccurate and breeds cynicism

among the young. He, outlines his view of the dominant paradigm of political

OrAo-cf:41).4.ruks10
scienceAtextbooks on Amerieam government. In view of recent eventsphe

asserts this paradigm is filled with anamolies:

We are, I believe, in that disconcerting period of time
when the old has lost its ability to make sense of the
world, but a new formulation has not arrived to fill the

gap. The young who have no strong attachment to older
perspectives are conscious of the turmoil and are search-
ing for.new ways to deal with the world. We would do well
to emulate some portion of their behavior by beginning to
seriously re-examine the way we perceive the American
policy.

Both of these papers raise basic questions about the connection
04.4.7404.4,

between the learner, learning, and the societyjandAthe provactive

rtrP4-
comments on this(by Heinz Eulau. Eulau proposes a 1800 turn in the

values and assumptions underlying most research relating politics

proir
to education. Much of ourXresearch on political development and

socialization, for instance, proceeds from the assumption that the good

society will emerge if proper socializing and educational procedures

harness the right components of the political culture in the right

direction. Eulau questions this underlying research assumption that

the good political order is created out of a good educational system.

He points out, however, this viewpoint can be traced to Plato's

1

C
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observation that education is act an end but the means by which human

nature can be shaped in the xight direction.co produce the harmonious

state.

Eulau posits it is more likely that the relationships .between

politics and education is the other way around. Government and societal

happenings .are the independent variable and education is the dependent

variable.

If the political order is sound, stable, legitimate, just
or whatever othercriterion of "goodness" one wishes to
apply, education and all that is implied by education,
such as the creation of new knowledge or the transmission
of traditional knowledge, flourishes. If the political
order is in trouble, education is in trouble. If we were

to follow Plato or for that matter Aristotle who believed
that education is prior to politics, we would have to con-
clude that our public troubles - the war in Vietnam, poverty
in the ghettos, pollution of the life space, and so on - are
due to our educational system. Of course, John Dewey and
Dr. Benjamin Spock have been blamed, but I seriously doubt
that we can take such scape-goating seriously. On the
contrary, therefore, if we find our educational system
wanting, I think we should try to look at the public order
rather than, as we have done so much in education, contemplate
our navels as if the outside world did not exist.

If we start from the premise that the political process and the

condition of political affairs make education what it is, then we have

a basis for investigating many of the objectives of the schools that

are merely specified in public. For example, conference chairman

H. Thomas James ipeoires tige functions established by the

A-GItercreco
political environment overshadow the more

widely discussed functions of teaching subject matter and basic

skills.

First and highest priority is a high-security system of
custody to see that the peace is kept by children in the
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in the city. The second priority is that children shall
be taught to dress, speak, and behave in ways that will
not outrage the majority of the adult population most
frequently exposed to them. The third, which by all odds
leads to the most significant and pervasive characteristics
of the successful graduate of the American school system,
is teaching children to look interested and attentive, even
though thinking about something else.

That the highest priority is custodial and readily demon-
strated. No failure of the school in any conceivable
function is capable of focusing the public's attention
so quickly as a reduction of the custodial services such
as, for instance, putting children on half-day sessions.1

Stephen Bailey returns to the theme underll.ing the Greenberg and

Wolin's paper - the use of education as an independent variable to create

a better society. His paper stresses normative political speculation

about the personal and social functions of education. At the core of

Bailey's paper is education for life styles that "maximize the incidence

of inner joy over time," and that mininCze the frequency and severity

of the inevitable pains that accompany and infuse human experience.

Is there an emerging moral structure that can fill the void
left by the dissappearance of traditional norms. If a new
moral system is not rapidly apparent, are there bits and
pieces lying around? Can these bits and pieces put together
at least a foundation for the longer future and, building
upon such a foundation can contemporary education be re-
designed or modified in such a way as to give young people
hope and confidence that a combination of societal and
personal attributes can be cultivated that will substantially
increase the sum and intensity of joy in the world.

Robert Salisbury is also concerned with charting goals for

education but he emphasizes the required redirection of research to

direct consideration of how major social change can be effected to

1

H. Thomas James, "Quality Education: Whose Responsibility?" Speech in
Buffalo, N.Y., August 19-20, 1969.

1 E
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accomplish concrete goals. In three midwestern states he proposes to

ask education - elites their perceptions of "the problem" in public

education and to outline a political strategy for major innovation,

e.g. how they would bring about the changes necessary to correct what-

ever he thought was wrong. The second study phase would focus on two

policy objectives - 1) the separation of financial support from policy

making and administrative control and 2) making the administrative

structure more responsive (e.g. decentralization and community control).

Salisbury's stress on the usefulness of elite viewpoints clashes with

the position of Wolin and Greenberg.

Cluster #2 - The Political Education of Youth: New Directions
in Political Socialization Research including Cross Cultural
Studies.

A common theme of these writers was to challenge the historic

strategies, assumptions, and underlying values of prior research on the

political education of youth. Hans Weiler argues the maintenance of a

political system constitutes only one of the possible frameworks for

the conception of political socialization, and should be supplemented

by the inherent conflictual properties of political systems in general,

and pluralist systems, in particular. He advocates a re-examination of

the dominant research assumption about the need for a substantial con-

gruence between ehe outcome of the ongoing political socialization

process, and the belief system already prevalent in the political system.

On the basis of these arguments he elaborates on a concept of "conflict

socialization," primarily in terms of the capacity for dissent toleration

or - in terms of group psychology - of the "latitude" of accepting deviant,
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dissenting, or nonconformist types of politically relevant behavior.

Robert Hess pursued some of the same lines of inquiry pointing

out in 1961 he was explaining why American youth were so uninvolved in

political controversy. He concluded it was because the socialization

process was unusually effective and the system secure. Trust and

confidence in the system were high, so why get worked up about politics.

The contemporary scene is obviously quite different and it is difficult

to explain it by applying traditional socialization modes to political

behavior in young people. A few years ago he was stressing models of

political learning (rather than socialization) that made allowance for

acquiring political attitudes and behavior. He concludes.

The major concern I have at the moment about political
socialization in this country is the extent to which
political behavior in young people is learned or whether
it is spontaneously derivative from a confluence of
internal states and external pressure and appeals
Occasionally, I wonder if the origins of political
behavior in pre-adult cannot be better understood in
terms of alignments and emotional sympathies rather
than formal learning.

Edgar Litt pursues Hess' conception of political learning in a specific

direction. He laments that too often research has tapped student

responses within closed educational systems as if political learning

was equated with cognitive learning within formal educational systems.

In his view, experimental learning in which the young cope with the

realities of politics in America becomes the Aly way of breaking the

binds that have gripped researchers. He advances a specific design

for experimental research in order to discover what values are capable

of being changed by politics and which are simply incapable of being

negotiated, modified, or changed in any fundamental way.

612
4.4
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Kenneth Prewitt and John Meyer turned their attention to a

different aspect of political socialization. Schooling is socially

chartered to direct students toward adult social and political status

positions. Schools help define these positions as well as legitimate

the assignment of differentially educated people to them. In so doing

schools are affected by and affect the political structure of society.

In short, school structures provide an important means of

legitimating a whole system of inequalities, both in the eyes of students

or graduates, and in the view of sectors of the adult population including

government officials.1 Clearly when we view schools in this light we

see a broader intersect between schools and the political order than

if we concentrate on school board decision making or the attitudes

of children toward political parties,and We also see the political

stress inherent in our educational institutions that are responsible

for teaching youth about the American ideal of equality and at the

same time sorting people out to unequal social-economic positions.

Cluster No. 3 - An Analysis of the Governance of Educational
Institutions: Especially Issues of Power, Role, and Decision
Making. Lipsky, Iannaccone, Elazar, Peterson,Zeigler, Lalloue.

This cluster focusses on the governance of public education includ-

ing such things as models of decision making, roles, federalism, and bargain-

ing. Their concerns center around who runs our schoold and the policy

implications of changes in the influentials. For instance, Harmon Zeigler

asserts little is actually known about the relative distribution of

ln
Proposed Guidelines for Research on the Political Effects of Schools
and Schooling," part of a report of a conference sponsored by the
National Research Council on Education and Politics at Stanford, Cal,
September 14 - 19, 1970.
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influence among various potential and actual participants in the educational-

decision making process. He contends:

Our first task is not more theory. Our job is to compile
a list of participants in governing the schools and assess
the influence of each. I suggest we consider the activities
of the following participants: 1) administrators, 2) school
boards, 3) teachers, 4) interest groups, 5) students.

Professor Peterson suggests three decision making models through which these

various actors make policy - the organizational process model, the political

bargaining model and the rational decision-maker model. He stresses each

model presents only one facet of the totality of the situation and only

by inter-relating the three models does the full picture emerge.

Professor Lipsky, Iannaccone, and Elazar concentrate on specific

actors or models for decision making in public education. Building on his

prior work on street level bureaucrats Lipsky proposes a study of teacher/

client interactions including: 1) incentive systems in which teachers work

and 2) recruitment and maintenance of employees within the school systems.

One objective would be to provide a critical link in our understanding of

the relationship between student achievement and intervening variable of

client encounter with the system.

Professor Elazar would combine the systems and policy making process

to explore community control. Among other things he proposes to tackle

the unsettled issue of what is "the community" and the implication of the

federalist system for community-self government.

Professor Iannaccone believes priority should be on the local

education agency, particularly the growing gap between policy studies and

planning versus implementation and administration. His experience with

preparing school administrators leaves him troubled about the development
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of outside networks of a "new intellectual proletariat" without responsi-

bility for the action. He does not defend the establishment but proposes

researching the "gap between planning and action," and the consequent lack

of change within the local educational agencies.

Cluster No. 4 - The study of input-output-feedback relationships
in educational policymaking - includes analysis of the distribution
of financial inputs and their relationship to outputs (Sharkansky,
Crecine, Berke, Long, Jacob).

This cluster proposes to explore various aspects of the input-

output-feedback process in education policy making. Professor Crecine

asserts we should be interested in political variables only if they turn

out to be important determinants of educational outcomes. A logically

prior decision is to determine which set of outcomes one is attempting

to explain, predict, etc. Professor's Long, Sharkansky, and Berke accept

this premise and nominate some specific outputs. Sharkansky focusses on

intra-state distribution of educational spending. His proposal rests on

the assumption that policymakers do not make their decisions only with an

eye toward macro-levels of state performance. This issue is not how much

for the whole state but which districts within a state should get how much.

Professor Berke advocates a concentration at even a lower level

of financial distribution - e.g., the distribution of funds to individual

schools within a given school district. We have some evidence that poor

and black students are getting less resources within a single school

district, and we need to explore the patterns of resource allocation and

the political processes through which these patterns are established.

Professor Long picks up the other strand of Crecine's viewpoint

and criticizes the identification of quality of educational input with
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quantity of dollars output. Among various studies the Coleman report

suggests the critical importance of the environment outside the four

walls of the school for pupil attainment. Long would research the politics

and sociology of a school's environment that dispose children favorably

or unfavorably for educational attainment. Part of this is the sense of

efficacy of the child. He suggests starting with study locations where

literacy wuld widely diverge from what census characteristics of neighbor-

hood population would lead one to expect.

Professor Jacob is more concerned with the feedback part of the

process than the outputs. In particular, he would research circumstances

which evoke altered demand and support for the educational system. He is

also interested in the set of characteristics of those who respond and

those who remain passive to particular action by educational authorities.

Professor Crecine encompasses all of the above with his view that:

The most important kind of investigation to conduct is one
that might be labelled 'uncovering educational production
functions'. What we really want to know first is what
inputs in the actual educational process we would like to
change in order to get what predictable changes in a
particular set of outputs.

He reviews studies on production functions and finds we know "very, very

little about the technology of producing educational change". Consequently,

it is hard to see where detailed political knowledge of the existing

process of financing and delivering educational services could be very

useful. The same can be said for political factors that determine the

formal educational system because this may not be very important. Crecine

then goes on to suggest how better studies of educational production

functions may be implemented, and the relationship of politics to research-
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ing the causal variables.

Summary

The papers present a fascinating and stimulating array of

research suggestions. The range is enormous and the approaches differ

in fundamental ways. There is a recurring theme that we should not

repeat some of the false starts in other policy areas in this emerging

area of education. This theme is highlighted by frequent assertions

that education is in a crisis, and consequently,we need to discard

fundamental assumptions and implicit values upon which prior studies

are based. There is not much detail on the methods for implementing

particular studies - rather there is a questioning of what we should

research and an unease that the more fashionable methods will probably

not get us where we need to go. This leads us to an analysis of the

outcome of the conference discussions.
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Research Guidelines: Cluster I

What wss distinctive about the researCh concerns of Cluster I,

as opposed to Chose of the two remaining Clusters, was a general reaction

against the paradigms commonly used in the study of the relationship be-

tween politics and education, and beyond that, for some of the participants

at least (e.g. Wolin, Greenberg), a reaction against those paradigms used

in the discipline of political science generally. While, in the main,

Cluster II dealt with the interface between political and educational

processes, and Cluster III with the outputs of educational and political

systems, Cluster I challenged the processes and outputs themselves and

their underlyin& assumptions. Rejecting such well-known modes of analysis

marsystems "theory",political socialization theory, or production function

models, this group instead focused on the search for new gememegis for the

study of politics and education.

As might have been expected from the nature of the task they

accepted, Cluster I became, at once, both the least defined and the most

controversial of the three Clusters, and the intra-group conflict wss only

supressed by the arguments at the meetings of the whole. Still, certain

common themes did appear, or can be extrapolated from the participants'

papers, their discussions, and their final report. These themes should

bear on the formulation of future research questions in the study of the

politics of education.

As suggested by Bailey in this Cluster's final report to the Con-

ference, the concerns of Cluster I fell basically into four areas:

(1) broad speculative questions about norms - including questions
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of what kind of world/society do we want, and what does the educational

system have to do with getting us there;

(2) questions of assumptions - about nature, man, society, etc.;

here emphasis was also placed on the question of the nature and direction

of the relationship between politics and education, i.e., the question of

the dependent versus independent variable in the relationship between

politics and education raised in Heinz Eulau's paper, and repeated in the

introductory section of this report.

(3) descriptive and analytic questions of how views/values/goal are

formed in the educational system; and

(4) a series of instrumental questions dealing with possible altern-

ative goal formations, including questions of what is researchable, and

questions of how do we get from here to a more desirable there.

As broad, encompassing, and open-ended as these four areas of

speculation may seem to be at first glance, the actual discussion of these

issues in Cluster I was framed within a particular context. That context

was provided by Sheldon Wolin's conference paper, "Politics, Education, and

Society." In his paper, Wolin offers us a tentative outline of an altern-

ative paradigm (in particular mmi vehement opposition to "systems theory")

which he hopes will from the beginnings of a new theory of the politics

of education. While it is not possible or useful to completely recount

Wolin's proposal here, some discussion of it is necessary to provide a basis

for understanding Cluster I's proposals.

In brief, Wolin offers us a new paradigm for the study of politics

and education, that of "technological society" or more broadly, "tech-

nological culture." As Wolin himself explains,
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Today there is scarcely a sphere of society or a major aspect
of human activity which is not infected by a technological
component. There is daily confirmation that contemporary
politics is mostly about the future imperatives and past con-
sequences of technology; that education is increasingly affected
by it; that, in short, our society can be most accurately described
as technological. Neither politics nor education, nor any combin-
ation of the two, can be properly understood apart from the tech-
nological society. (See Wolin, pp 9-10)

In his paper Wolin proceeds to enumerate some of the possible char-

acteristics which4s paradigm, or incipient theory, of the technological

society might include. In harshly abbrieviated form these concepts are as

follows:

(1) Like all previous societies, technological society constitutes

an order but of a distinctive kind.

(2) Although many previous societies have accorded a high place to

the pursuit of knowledge and to the value of "useful" knowledge( and have

supported the institutions of knowledge) technological society is not only

deeply dependent on knowledge, but particularly reliant upon knowledge which

is systematic and interlocked.

(3) Technological society is not classless; the destruction of work

and the everchanging demands of technology (e.g. new complex skills) threaten

the lower classes with permanent subjugation.

(4) Technological society accentuates concentrations of power and

influence.

(5) In technological society it becomes increasingly difficult to

alter or significantly modify the society by means of political action.

Much of the early argument in Cluster I focused on Wolin's con-

ception of the "technological society" and its implications for the goals

and processes of educational institutions. As Salisbury summarizes these
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implications in Cluster I's final report:

First is the rapidity of changes in environment, in work roles,
and in nearly every aspect of one's physical and social circum-
stances. Secondly, there is the steady shrinkage in the social
requirements for physical labor in the production of goods.
Third, is the probable drive for increased efficiency and/or
stability in the allocations of resources with the result Chat
pressures will mount to close out deviant or dissonant activities
and groups.

While it must be said that not all of Cluster I (much less the

whole conference group) could agree on the validity, relevance, and usefulness

of Wolin's model and its implications, there was wider agreement on the

model's ability to generate broad major questions often neglected in the

pursuit of empirical political data. Three of these major questions were

formulated and expressed as follows:

(1) What shapes might a future society take?

(2) Given these futures, what role might education take?

(3) How might alternative futures be changed and at what price? -

including the question of how the relationship between politics and educa-

tion might change in the future.

In answer to those, particularly in the meetings of all conference

participants, who challenged such formulations as illegitimate, arrogant,

or unanswerable, Heinz Eulau argued that indeed the construction of futur-

istic models was a legitimate task of political science (a la Lasswell),

especially when linked to and used to shed light on the present. On the other

hand, Professor Eulau criticized Wolin's model for failing to provide the

requisite connections between his hypothesized future and a past and present.

Wolin, it was argued, failed to present an empirical basis for his model

either in the from of trend lines based on present empirical data or selected

CI
its: id
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empirical indicators for the future society he was attempting to describe.

Eulau further criticized Wolin's model for failing to provide these same

linkages in terns of measurable political variables, such as the composition

and behavior of elites. In any case, as was indicated above, many confer-

ence participants were willing to accept the validity of questions of Lutern-

ative futures as research pursuits, while taking exception to the validity

of Wolin's particular model.

A second and related phase of the discussion of the research concerns

of Cluster I focused on Wolin's notion that because of the implications of

his notion of the technological society, that the role of education in the

future might be constructed to be "counter-political." Because of the inch-

oate nature of his theoretical conceptions, Wolin neither could nor would

specify the nature of his concept of "counter-politics, "but it was clear

that the notion was neithor "anti-political" nor "non-political" in sub-

stance. Rather what was implied here is that once the characteristics of

the technological society (or at least some of the concepts therein) is

accepted, that one must then distinguish between its fortuitous and its

destructive aspects. According to Wolin's conceptualization, inherent in

certain tendencies of the technological society, such as the grawth of inter-

locking control and the demand for increased efficiency, there are clear

and present threaLs to both human and democratic values, and that these threats

have become increasingly manifest in contemporary America. (It became clear

during the conference that Wolin's paradigm was largely one of "incipient

evil, "-evil derived from the imminent values of the technological society).

It was in the context of these destructive tendencies of the techno-
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logical society that Wolin prescribed educational institutions that were

to be "counter-political" - that is, counter to the destructive ehrusts

of the technological society. The role of the educational system in his

formulation thus becomes to teach people to question, if not resist, many

of the societal forces acting upon them. This was not, Wolin argued, a

defense of traditional liberal arts or humanistic curricula as it questioned

the rational objectivist values which lay at the base of such curricula.

A "counter-political" educational system would in contrast, value personal

expression and subjectivity. However, Wolin's "counter-culture" is not

the privatized withdrawal from society. His concern is rather to assure

that educational programs will not serve only the manifest requirements

of efficient technology, even on the consumer side of that technology. A

counter-system education would build into the curriculum the direct exam-

ination of the society's assumptions and practices so that within the system

a critical dialogue could be maintained and support a dialectic of social

change.

Objections to Wolin's formulation of a "counter-political" educa-

tional system came rapidly and heavily, particularly when presented to the

entire group of conference participants. In general, those who objected

fell into three categories: (a) those who were willing to accept Wolin's

notion of education as "counter-political," or at least to allow education

the role of critic and innovator, but who had serious doubts about the

ability of a society to tolerate such diviant institutions, (b) those who

wondered if such a counter-cultural role could be institutionalized and

still survive, e.g., could the state actually fund a "counter-political"

university without compromising the thrust of its counter-politics. Here

{3
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it was suggested that in order to be truly "counter-political" a movement,

group, or institution would almost by definition have to stay outside of

established systems; and (c) those who thought it was beyond the jurisdic-

tion of political scientists to prescribe the context and structure of

educational institutions.

The final phase of the discussion of Cluster I's research concerns

centered on the implications of the questions raised for research designs

in the study of politics and education. Because of the broad and assumptive

nature of the issues raised in Cluster I, the proposals for research

scattered in various directions and were expressed at various levels of gen-

erality. No concrete list of research proposals emerged in Cluster I's final

report, nor was a specific list of priorities proposed. (In fairness, it

should be added that the topic faced by Cluster I was not amenable to the

completion of such tasks in a week's time.) Instead we are forced to present

our own distillation of research proposals, based on the conference papers,

discussions, and Cluster I's final report.

The broadest of the proposals made by Cluster I was by Wolin himself,

who advocated that a small number of political "theorists" or "thinkers,"

(who would be "relatively easily identifiable" in the field) be subsidized

for one or two years for the development of new paradigms for the study of

politics and education. dhether these paradigms would turn out to be those

of the techno'.ogical society or not would make little difference. The im-

portant task would be the identification of a ranse of alternative futures.

Or as Norton Long put it, the task would be to develop ways of thinking

about our society's problems in a way that solutions are not inhibited. In
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short, it was proposed to support people who are judged to be good bats

for critical insights into societal patterns and institutional linkages

and their implications. Here capacity for critical thought and willingness

to give sustained, disciplined attention to broad problems would be more

important than fully elaborated research designs.

The remaining, and more specific, proposals for research generally

fell into two categories: (a) those that emphasized education, educational

institutions or the educational system as independent variable(s) with impact

on the individual as the dependent variable, and (b) those that used the polit-

ical system, or sets of political variables, as the dependent variable in the

study. No typology is ever completely satisfactory, but this one adequately

represents the two major thrusts of suggested research designs.

In the former category were basically four proposals:

(1) a study of what makes individuals adaptive to change, and what

role education might play in such a process. The concern here was that if

technology creates a rapidly changing environment, then education should strive

to produce individuals capable of dealing with change. At one level the

rapidity of technology induced change might lead us to study an educational

program that stressed modes of inquiry and "learning about learning" rather

than conveying a particular body of knowledge or set of skills. At another

level, how does one teach a child so as to induce adaptive openness toward

change? It is a matter for research to establish a) what images of time a.

of the flow of events through time people hold, b) how and when these are

acquired, c) what consequences these images have for adaptiveness and for

other basic social postures and predispositions, and d) how alternative

educational processes might alter thcLe images of social and historical time.
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(2) a study of how in a consumption culture, "connoiseurship",

or the ability to descriminate with taste might be taught. In the tech-

nological society, the student grows up to be a consumer. What are the

implications of this for education? How might education prepare students

for this role?

(3) a study of how primary and secondary education might be made

less monolithic, i.e., more responsive to differing types of individuals.

In the technological society, for example, the large comprehensive high

school has become the norm. Is it this kind of standardization and size

we want in our educational institutions? Can we provide alternatives and

options for various kinds of individuals? Two studies that were suggested

by conference participants focussed on the politics of a) alternative and/

or "free" schools, and b) of the tuition voucher system. The former

proposal would involve such questions as the political use of state regulations

to close down alternative and/or "free" schools. The latter would involve

examination of experimental uses of the voucher system (as in Christopher

Jeneks' program), in terms of various political variables; and

(4) a study of how structural changes produce changes in values

and value orientations. Here the focus was on researchable questions of

what happens to individuals in schools, and how schools might be changed

to produce different value structures in individuals. Again it was

proposed to study the impact of alternative structures and changes in

existing structures of education.

In the latter category of the research proposals of Cluster I come

a set of suggestions in five areas:

(1) a study of the future orientation of educational elites. As
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Salisbury explains, opinion research has too seldom tapped the projective

side of the ways people look at the world. To draw out and articulate

what are now half-formed and inarticulate preferences might reveal, among

other things, a greater range of political alternatives than we now

believe exists.

(2) a study of change in professions to assess both the effect

on the authority structure of the profession and on the behavior of the

professionals in the public order. Has there been any change in the

professions - law, medicine, engineering, etc.? If so, in what areas,

and what impact has it had on the authority structure of the profession,

and the behavior ot the professionals? For example, what is the meaning

of such phenomena as community clinics run by medical students, or

community legal services donated by law students?

(3) an examination of the cost factor of alternatives both within

and outside the present educational system. Here the basic issue is

incremental change within system versus changing the system itself. To

what extent can desired changes be carried out within the present

educational system? Or, as Wolin has suggested, have we reached a point

where significant alternations will only occur outside the present system?

Which direction is more costly? Here "costs" referred to both political

and economic costs.

(4) a study of what strategies produce structural changes in the

educational system. If one assumes that significant changes can be

induced within the present educational system, how are such changes to

be introduced? Is it possible to get beyond those traditional case

studies in the education literature, e.g., "how bond issue X was passed
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in County Y," into a new theoretical area of political strategies in

education? and

(5) a study of how a new set of orientations becomes a political

paradigm. On the one hand,it was suggested that there be studies of the

development of political paradigms in textbooks and curriculum materials

(e.g. see Greenberg paper), or those paradigms held by elites (e.g. see

Salisbury paper). On the other hand, studies of how ideological symbols

get into schools and become legitimate were proposed. Here the suggested

pattern of studies was to investigate how schools and school systems deal

with such pnenomena as a) elections, b) the presidency, c) the draft,

d) the Vietnam war, and e) the legal system and legal rights. The need

for longitudinal as well as cross sectional studies in this area was

stressed.

This list gives us little in the way of clues as to where to start,

for Cluster I never attempted to assign definitive research priorities.

However, Sheldon Wolin did give us a clue as to his own set of priorities.

According to Wolin, the basic problem our society, as well as our educational

and political systems, is change. Citing the case of the university in

the past five years, Wolin argued that often by the time we study a

system, it's gone in the form we knew it. The great priority, Wolin

continued, is for future study in the area of politics and education

to be more projective.

But, lest it be underestimated, Wolin's argument for priorities

should be examined in the light of a new and prominent branch of research

(largely funded by USOE) in the study of politics and education, that

of "alternative future histories." Groups like the Educational Policy
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Research Center of the Stanford Research Institute (ganlo Park,. California)

and Johnson Research Associates (Santa Barbara, California) have conatructed

as many as 40 future bistories.for the purpose of investilating.their

educational _policy implications. In a report based on.their work.BPRC/SRI

and Johnson Associates, report that there are very few plausible future

histories which avoid some period of serious trouble between now and

2050. The

values and

few that do, moreover, seem to require "a dramatic shift of

AAA&
perceptions with regard toee come to term the, world

macroproblem'." As the report further explains,

This macroproblem will be the predominant concern of the
foreseeable future for all the alternative paths. It is
the composite of all the problems that have been brought
about by a combination of rampant technology application
and industrial development, together with high population
levels (in turn, a consequence of technology-reduced
mortality rate). These fall mainly into three groups:
problems of the ecosystem; technological threats of various
kinds; and an intrinsically expanding "have - have-not" gap
(increasingly seen as unjust exploitation of the have-nots).
It is so named since the problems are mutually exacerbating
and since there appears to be high likelihood that they can
be solved only in systematic fashion and not piecemeal.
Further, it appears that although various aspects of the
world macroproblem may be ameliorated or postponed by
certain technological .achievements, its nexus is intrinsic
in the basic operative premises of the present Western
industrialized culture. If Ills is correct, then it
follows that education .toward changing those premises,
directly or indirectly,_ is the paramount educational task
for the United States and for the world. This means that
education should be directed toward responsible steward-
ship of life on earth with the associated changes in
values and premises that are necessary for this shift.

(Quoted from W.W. Harman, O.W. Markley, and
Russell Rhyne, "The Forecasting of Plausible Alternative
Future Histories: A Progress Report of Methods, Tentative
Results, and Educational Policy Implications," -- abstract,
p. 6)

It is just the kind of priority suggested by this report that

411
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the members of Cluster I were concerned with. However, as political

scientists, we would suggest that residual questions remain which are

of particular relevance to our discipline. First of all, there is a

clear implication in the passage cited above that the key independent

variable in long range systemic change is the education system while

the political system is the dependent variable -- an assumption which,

as Professor Eulau points out in his paper, is open to serious question.

Secondly, the authors of the cited passage, and rightly so given their

concerns, concentrate on the shape of the educational system. Yet the

question remains, given the kind of concerns expressed, what should

a future-oriented political system look like.

Therefore, given the nature of these residual questions, we

would suggest (using some poetic license) that the kind of priorities

that Cluster I would finally propose would be as follows: First, that

research attention should be deovted to the construction and explication

of futuristic model(s) of the political system which allow for the

solution of such "macroproblems" as might be facing our society, and

which at the same time delineate both the nature and direction of the

relationship between political and educational institutions; secondly,

that the construction and existence of such models be validated by

studies of past and present trends in the political system, e.g. that

Wolin's assertion that technological society accentuates concentration

of power and influence by empirically demonstrated, and at a third level

of priority, case studies of structural changes in both the educational

and political systems in terms of the kind of values and value orientations

they produce (i.e. do they provide the kind of value orientations that
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allow for the solution of these "macro-problems.") This last level

would include experimental and quasi-experimental research into alternative

institutional arrangements.

In conclusion, it might be said again that Cluster I's lack of

closure was largely due to the nature of the task. When a group's

basic task is to examine the normative assumptions behind the goals and

objectives of the study of politics and education, a few days of

discussion, however, intensive, will hardly suffice. In the long-run,

however, and especially if Professor Wolin and others are right, it

may prove to have been the most crucial topic.
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Research Guidelines: Cluster II

As the title of this Cluster indicates (i.e., "The Political

Education of Youth: New Directions in Research on Political Socialization

Including Cross Cultural Studies"), the participants, in contrast to Cluster

I, took as their starting point a relatively well-defined and prominent

branch of research in the study of politics and education (although a

recent one), that of political socialization research. Here the issue

became one of defining what directions this branch of research should

take in the 1970's and beyond. Once more, this problem was confronted

both in intra-societal and comparative terms.

To the extent that a trend has been identifiable, political

socialization research on education has commonly focused on what is

learned about the political system in schools. Moreover, the prototype

studies in the field (e.g., those of Hess and Easton) tended to concentrate

on what political norms were learned in school and the degree to which

these norms contributed to the stability of the political system. Yet,

as the late 1960's approached, these cross-sectional studies of the late

1950's and early 60's seemed less and less explanatory of the empirical

data on school disruption, student alienation, and the general trend

toward increased student activism on political issues. Without examining

in detail all aspects of the early models of political socialization,

suffice it to say that their emphasis on the transmission of adult

political norms, knowledge, beliefs, and orientations to pre-adults was

faced by an increasing number of anomalies in the schools of the late

1960's.

It is against this kind of conceptualization of the political
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socialization process that the members of Cluster II were reacting,

albeit in a positive sense. For example, Robert Hess himself sent a

provacative memo to the conference participants in which the following

points were made:

The contemporary scene is obviously quite different and it
is difficult to explain it by applyilg traditional models
of socialization to political attitudes and especially to
political behavior in young people. . .It seemed to me a
couple of years ago that a model of political learning which
made allowance for acquiring political attitudes and behavior
from peers was more realistic than a model which conceptualized
socialization as the transmission of belief systems and
behavior patterns from the adults to the pre-adults. I

found the notion of political learning more comfortable
than political socialization in attempting to understand
anti-establishment feelings and activities on the part
of students and other minority groups. It was not
completely satisfactory, but it helped me move out
of a too-rigid way of thinking about the growth of
citizen-type behavior.

It was in this spirit, one critical of previous models and designs

in the field of political socialization research on schools, that the

discussion and final report of Cluster II were framed. In an effort to

overcome the conceptual limitations of previous models, Cluster II

stressed two criteria which they felt should be invoked in researching

the political effects on youth of schools and schooling.

First of all, they argued that research questions in this field

should represent a clear point of connection between political learning

and the schooling experience. Here an attempt was clearly made to separate

the concerns of Cluster r from conventional political socialization designs.

As was indicated above, the conventional design incorporates political data

in schools, but very little data relevant to the nexus between politics and

schooling. For example, it is only necessary to collect surveys of political
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attitudes found in school children, but also investigate how and to what

extent the authority structure of the school and/or classroom shapes

attitudes which are transferred to the political system. It is this kind

of connectedness between education and politics that merits research

attention, according to Cluster II. The implication here is that research

should focus on phenomena which are simultaneously affected by

educational and political processes. It is also implied that findings

should enrich theory-building about both schooling and political life.

Secondly, the members of Cluster II maintained that research

should not separate the learner, the learningjand the learned from the

structures of society. This criterion implies more than the conventional

injunction that students should not, for purposes of research, be lifted

from their learning environmenta.iihough ale importance of this injunction

is acknowledged) Here the thrust, as in the case of the first criterion,

is toward a widening of conceptualization of the political learning process

which, in turn, it is hoped will increase the explanatory power of theory

in this area. The emphasis in this context is on a research program which

investigates political learning by also investigating social and political

stratification, the criteria of political and social differentiation, and

the conditions of access and influence. (For examples of such research

designs, see the papers of Meyer and Prewitt.) Schooling, it is argued,

is socially chartered to direct students toward adult social and political

status positions, and through credentialing activities, schools define

these positions as well as legitimate the assignment of differentially

educated people to them. In so doing schools are affected by and affect

the structures of society.
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While in isolation these ideas might seem somewhat commonplace,

in the context of political socialization they could mark a significant

shift of emphasis. As Kenneth Prewitt put it at the conference, it is

time to realize that there is a politics of learning as well as a learning

of politics. In other words, what is learned in schools is determined to

some extent by certain political and social variables (in turn traceable

to other structures in the society). What these variables are is not alto-

gether clear at this point, But Cluster II could delipeate ce.:tain

areas for investigations as possible independent variables in the case

of political learning in the schooling process.

Of course, the teaching and learning process is the arena in

which political norms and behavior are transmitted to students. The

formal curriculum has obvious effects on students which must be investigated.

In large measure, they result from, and affect, the expectations which

students and others have about schooling. However, the expectations of

school and political leaders themselves influence and are influenced 12y.

attributes of teaching and learning contexts -- attributes that may rein-

force, nepte., or have no influence on the social and citizenshi2 norms and

behavior which are acquired. Thus, in any investigation of the political

meaning of the schooling process, the kind of independent variables we

would have to consider would be as follows:

(a) Students have expectations about education; in particular its

methods for judging their social and citizenship accomplishments. Parents,

peers, and teachers all influence the individual directly and through their

expectations about the life chances and roles which schools control, and

what they are supposed to do in sorting out students among the political
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and economic strata of society. Agencies of schooling, such as testing

and curriculum, produce these effects. It is imperative to know how

these expectations of school and student influence the political attitudes

and actions the young adopt as they become functional members of the

polity and the economy.

(b) If the schools are expected to operate in major, ways, to

differentiate political elites and followers, then these expectations

and their structural reality,are themselves an important source of school

effects. Schools exist in a larger structural context than that of teacher-

classroom-student; the elements of which play crucial roles in defining the

schools' right to train, inflitence, and allocate students. Civil service

rules, the orientations of political elites, occupational gate-keepers, and

dominant myths about the social and political nature of schooling affect

the political expectations and activities which schools create in their

students.

(c) The academic core of teachin& and learning is a critical, and

often neglected source of political learning. Expectations of academic

performance by students and elites importantly shape the extent to which

groups regard education as an agency to influence tne allocation of political

and economic resources, the distribution of those resources, and the

creation of norms and experiences designed to attain the objectives in

mind. In particular, the political significance of learning, credentials,

and grading needs to be seen a, a source of other citizenship and social

outcomes we have stressed.

(d) The social context of education in the schools contains elements

of conflict and participation designed to influence the distribution of re-



38

011

wards and sanctions and future sorting_ into the political and economic

domains. Once more it is imperative to understand the expectations of

students and those who govern the schools about the scope and qualities

of participation. Moreover, expectations and behavior in response to

political conflict about the assignment of citizenship rights and duties

need to be investigated as sources of political socialization.

Thus, in this set of variables, Cluster II has attempted, con-

sistent with the criteria it set, to get at the nexus between politics

and schooling, while at the same time connecting these processes to the

larger structures of the society. In this context what was stressed was

that persons who control educational resources, and thereby shape educational

institutions, have assumptions about society. Moreover, they have assumptions

about how children should be prepared for membership in the society. These

assumptions serve as reference points during times of choice regarding the

allocation of resources. However, implicitly held and however variable across

the relevant population, these assumptions become translated into legitimate

and authoritative cur-icula, teacher training and selection, testing procedures,

extracurricular programs, and so forth. Providing a socially sanctioned and

institutional setting for the political learning of children reflects an

attempt, albeit a clumsy one, to prepare children for membership in the civil

and commercial adult society, and to define such membership.

Using this mode of analysis, the members of Cluster II concluded that in

important ways the experience of being "educated" is to be sorted into groups

which vary widely in cognitive development, relevant skills and talents, self-

esteem, access and influence, social status, cultural norms,and so forth.

This grouping process in part assigns students to different political and
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social statuses. Moreover, persons not currently in schools recognize

the connection between differential education and the different groupings,

and thus the impact of the school is to be traced into populations other

than students.

Given the nature of these observations, Cluster II was led to

an emphasis on specific types of dependent variables, particularly

variables linked to the ambiguities and expectations associated with

political citizenship, and variables linked to the privileges and penalties

associated with different levels of social status. The bulk of the discussion

in Cluster II was spent on the development of these dependent variables,

as it was felt, with justification, that the range of variables in prev:ous

political socialization research has been limited And confining (e.g., see

Weiler's paper). While it would be impossible to recount their discussion

of these variables, let us present their own summary of these variables

from their final report. The dependent variables were divided into

four areas:

(a) Political systems are characterized by significant, if varying,

degrees of conflict over both specific policy issues and more fundamental

normative assumptions about the goals to be achieved through the system's

operation While some political norms are shared by the members of the

system, others are controversial and become subjert to more or lempolarized

opinions and beliefs. The citizen's role comprises both agreement and

disagreement, both consent and dissent, both acceptance and rejection of

others' beliefs and behaviors. His socialization into the world of

politics will have to be conceived in such a way as to reflect the condition
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of conflict under chich his role is performed. Whether as a result of

deliberate direction or not, the various processes of learning about

politics result in the acquisition of cognitive and evaluative orientations

towards diversity, dissent, and conflict. Thus, measuring the degree to

which, and the conditions under which dissenting individuals and groups

in the system are tolerated in the attitudes and practical behavior of

socializees becomes an important further dimension in the study of political

socialization.

(b) Both the assumptions guiding the role of the school in the

process of political learning, and its actual effect on the results of

the learning process, are subject to being at variance with the expectations

held by significant other groups in the system, especially under conditions

of rapid change and/or substantial cleavages within the society. The

resultant discontinuitias and inconsistencies create situations of stress

and uncertainty and social change. The capacities for handling such

situations has to be conceived as a function of certain role norms which

may or may not have been acquired in the socialization process. The

ability and willingness to tolerate stress and uncertainty does, therefore,

become a variable directly relevant to understanding the process of change

which results from the lack of congruence between societal expectations

and socialization outcomes. At the institutional Level, it is important

to examine the ways social changes may follow from incongruities between

training expectations and principles of social allocation built into the

educational system(and those held in the wider society).

(c) Schools both create political attitudes, and quite independently

affect the aLtual political activity of their products. A causal chain leads
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from schools through their immediate consequences on students to these

students' ultimate participation in the political order. But there is a

more direct effect. Schools are chartered with the right to allocate

students into the various differentiated parts of the political order. This

authority operates to socially locate students and to affect their roles

and activity quite apart from any immediate effects it may have (perhaps

operating through anticipatory socialization) on their attitudes. And

because the authority of schools to allocate students into social and

political positions occurs over long periods of time, their effects must

be examined by long-term longitudinal research. School effects will appear

quite different, and operate through different mechanisms if we study

their products much later than if we study them while they are still

students.

Further, if schools have the social authority to lead their

students in actual political participation during the educational process

itself, they greatly affect the present and later participation of these

students. Studer': groups in many societies are participating political

elites, as the social boundaries of the educational system are extended

to include parts of the political system itself. Through such processes

attitudes may be affected, but activity is directly created by the

institutional structure.

(d) School structures provide an important means of legitimating

a whole system of inequalities, both in the eyes of students or graduates,

and in the view of large sectors of the adult population. The chartering

of a givenset of schools with the authority to allocate present rights and

future roles to students may have crucial effects on many parts of the
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society -- quite beyond the student population being socialized. School

structures, and the charters or rights of allocation on which they are

based, provide a basis for many myths about equality, the rights of

citizens, and the rights of elites. Is it not surprising that we rely

so much, in modern societies, on the specialized competences of professionals

who we privately may suspect of having training of dubious utility? And

is it not surprising that we place the ultimate powers in the hands of

ordinary citizens whose every idea we suspect? Clearly we explain and

justify these extraordinary concessions partly by referring to the charter

and presumed effects of the various parts of the educational system. These

institutions, if they do nothing else, provide comforting End stabilizing

justifications of our dependence on both elite and citizen. Whether or

not an educational system improves the political competence of these

parties, it helps to provide a legitimization of their "proper" particirant

roles.

It is necessary to investigate the consequences of the development

of educational systems, and the expansion or contraction of their authority

over political instruction and allocation; for all sorts of groups in the

political system, not only the students themselves.

As valuable as this discussion of dependent variables is in terms

of broad insights into the impact of the schooling process on political

learning, it is hardly specific enough to provide us with a clear set of

research priorities in the field of politics and education. Yet Cluster II

did attempt to briefly define four areas which they thought were essential

to the valiables they emphasized and the kind of social reality thley were

attempting to describe. This is as close as Cluster II came to setting

/
Jcw



43

research priorities and indicating specific research designs (beyond those

developed in their individual conference papers). These are the areas

Cluster II considered most significant for further exploration:

1) In order to trace the development of political norms and

styles of political activity among adults and to understand the unfolding

of the social sorting and selecting process, some indicators must be

collected longitudinally. Such effects can be traced to characteristics

of schools and schooling only (if at all!) through longitudinal research

in which those who are subjected to different schooling patterns are

observed as they progress through later life.

2) Identification of schooling patterns wnich are likely to make

a difference in later political life and their isolation in quasi-experimental

designs using 'field experiments' will conserve research funds and simplify

data analysis. We can stage experiments (as Ed Litt suggests) or take

advantage of the wide variations which already exist in the schooling

patterns in this country and abroad.

3) The use of field experiments implies the preservation of con-

textual elements of the data. Concepts like conflict, consensus, status

allocation, or docility must be operationalized in ways which have meaning

for the contexts in which they are observed. If, for example, we posit

different results from schoolings provided blacks and whites in American

schools, we must be certain that the concepts have valid meaning in both

contexts even if that requires that we use somewhat different measures of

the concept for each social group. Expectations about the consequences

of schooling may nGt only be different among several social groups or geo-

graphical area but they may also exist along different dimensions.
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4) In order to obtain data about expectations and the cognitive

maps of the educational process from students and non-students, individuals

must be approached as informants as well as respondents. The picture of

reality that individuals perceive are evoked by quite unstructured inter-

views while responses to particular attitudinal and behavioral stimuli

provide data about norms and role perceptions in situations that are

highly structured by the researcher. How individuals see the effects of

schooling is as important (or more so) as the roles and norms that are

evoked by the researcher's structured inquiries.

In summary, the members of Cluster II, given the nature of their

stated interests, would probably suggest the following kind of priority

for the further study of the political education of youth. Cluster II,

it seems, would choose to direct research into the "nexus" between politics

and schoolin. They would emphasize the study of certain phenomena in

the schooling experience which are simultaneously affected by educational

and political processes. To use Kenneth Prewitt's phrase again, it is time

to recognize that there is a "politics of learning" as well as a learning

of politics in school.

In this context, Cluster II calls for the use of a set of independent

variables in future studies which will place political learning in a wider

social context. To what extent, it is asked, is what is learned in the

schools traceable to other structures in the society (and, in particular

to the patterns and criteria for political and social differentiation)?

At another level, Cluster II would call for the expansion of the kind of

dependent variables used in studies of the political education of youth.

Can we ascertain, it is asked, the different kinds of political learning
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that result from variance in the school experience3 of youth? In

approaching such questions, Cluster II suggests a wide variety of

research designs (depending on the scope of the question), including

survey, longitudinal, experimental and quasi-experimental designs.
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RESEARCH GUIDELINES FOR CLUSTER III

nip:: Areas of Consideration: General Research Guidelines

In a meeting where ideas are many but the focus is uncertain,

some scatteration follows in any presentation of the outcome. Several

themes appeared. These are statements of what ehis cluster believed

it is important to study in understanding the politics of education.

Among these themes will be found ideas in many of the papers offered

under Cluster III and IV; additions arose out of the group sessions.

At the present time, we can not rank order the specific research

suggestions discussed below. We began with some general considerations

and then moved to some proposed thrusts.

1. Given the great variety of American school systems, how can

we generalize about their politics? Whether the element of these systems

we wish to understand is, in Eastonian terms of environment, needs and

demands, policy conversion, or outputs, we must work toward classificatory

schemes which emphasize comparative analysis. This theme had several,

oft-repeated insistences. The case-study alone, selected randomly or

fortuitously, is obviously inadequate to this task. Macroanalysis

provides more answers, of course, but it alone often masks important

political variables and is also insufficient. Much was heard about the

need to match macroanalytic survey results with identification of deviant

cases (e.g. high achieving slum schools, free schools) for the illumination

they provide of the norm from which they deviate. In short, typologies are

useful as long as they a:e exposed to aggregate data for the distributional

or developmental lessons they may provide.

2. Whether the focus of policy research should be upon the total
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process in which policy is born, authorized, and administered, or whether

the focus should be upon one level with a range of policies operating, is

a query of some disagreement. But most participants stressed the former,

insisting upon the need to understand policy primarily by following it

vertically through all levels of government from the federal government to

class room units. This permits developmental analysis for a given policy,

demonstrates all the operative forces at work, and encourages theory building

about the life histories -- or pathologies -- of policy. Yet horizontal

focus upon one unit of decision-making -- Washington's Office of Education

or the East Hogsville, Ark. School District -- enables us to see what is

happening to an array of policies (curriculum, integration, teacher re-

training, etc.) in the conversion-output-outcome chain. In this way we

can build toward general theory that spans sub-system decisional structures.

Note, however, two aspects of either analytical framework. Each

partakes of the case-study, whether it is a single policy studied through

vertical layers of decisional apparatuses or a single layer through which

an array of policies are viewed. Second, little of either kind of study

exists in the literature. More typically, studies consist of one phase

and substantive focus of the policy process, e.g., policy conversion alone

(Congress makes a law, the school board finally votes to accept sex education

courses). Or, there may be a review of a few policy decisions at one lev21,

but certainly not the full range which commands tbe energies and other

resources of the local school system. The absence of research fitting

either of the two alternative approaches may well be an !adication of

the difficulty and expense of execution each involves. In light of the

paucity of research v.a either alternative, the resolution of the
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methodological debate awaits more re.search along both lines. Regardless

of which option is pursued, more will certainly be assewbled than we

presently have.

Two Specific Research Projects

The subject of innovation or educational change enjoyed considerable

importance, to judge from the time spent on dissecting its phases for future

analysis. There were suggestions about uncovering peer clusters, and infor-

mation circuits as one way of finding how new ideas might get effectively

to policy-makers*. Curriculum innovation as a specific policy study was

urged, particularly in light of the disappointing evaluation methods presentl)

employed to urge or continue such new notions. Strategies for achieving

innovation were urged as highly useful information for policy-makers,

particularly given the capacity of the school bureaucracy to absorb or

deflect innovative thrusts into their territory.

The basic framodork of analysis underlying these suggestions seems

to run as follows. There is imputed a chain of innow.Lion which theoretically

underlies the adoption of any new policy into a closed system. Thus, how

do ideas enter a system (what are the communication chains which filter

novelty to powerful people so that they perceive it?) Next, how does

the perceived innovation differentially affect actors so as to cause them

to use their resources to oppose or defend it? Finally, once accepted in

policy form, how does it affect the school system? The pay-off for

acquiring such knowledge of the innovation process is a wiser use of re-

so.,rces by those wishing to introduce innovation. Note that basic to all

* One study was specifically cited that found certain leading lighthouse
superintendents and school districts that many of its neighbors followed.
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this is the assumption that innovation means improvement, namely, that the

difference between present and desired conditions can be narrowed by a

new policy. This is not the only place where nonnative judgements were

brought to bear upon empirical propositions.

The special independent force exerted by the quality of leadership

upon policy decisions appeared in several forms. One specific proposal

suggested viewing superintendents in some typological fashion (Heroes and

Bums) to see what differences in policy outcomes were associated with

each. Such categorization of leaders matched with policy differences

appeared in less conceptual terms in numerous anecdotes of what specific

superintendents did under given circumstances with what consequences. Or,

given the constraints which are imposed upon policy by structural character-

istics of place (which may be inferred from some macroanalysis), how much

independent effect exists for personal leadership under what kind of

conditions (e.g., at wbat level can a hero make a difference)? How much

of this independent personal force is diluted by decisions made outside

the jurisdiction of the leader, e.g., USOE guidelines, court orders,

professional certification requirements?

Such a general inquiry was widely discussed and approved, but

one counter-suggestion should be noted. If one finds the difference

which personal leadership qualities can make, btt these are absent in

given locales, maybe then we need systemic explanations for policy

change. Knowing these it would be possible in the absence of leadership

to gauge better what can be done.

What is the Dependent Variable

A theme of constant recurrence was dissatisfaction over the kind
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of dependent variables to be studied. There was little enthusiasm for

studying the political process only (such as board elections as an end

in itself). All agreed that it was imperative to focus upon policy or

outputs that are "important" (e.g., who benefits). Possible benefits

ranged from financial inputs to changes in achievement test scores or

self-concept. But without agreement otherwise upon what "important" means,

studying policy should not be studying only conversion and leaving out

the more vital question -- what difference does the conversion make for

the society in which .t takes place? The search for such notions of

significant outcomes against which to measure results was inherent in

every theme outli ed above. Classification in the sense of morphology is

not sufficient; what difference in policy outcome is associated with

differences, in forms, structures, processes, personalities, etc.?

Whether studying the vertical or horizontal policy process, the pay-

off will be what difference the process or the level makes for the real

world in which it operates -- and that means an evaluation of effects

upon important outcomes. Innovation is not important either, unless we

know what the desired end it is we have in view, and hence wish to

achieve by policy change. Obviously an evalution of the effect oi

leadership must proceed within the framework of knowing the answer to

the question: leadership for what ends?

Various suggestions floated in the air about what the important

dependent variables were. "Docility" and educational achievement had

its numerous champions; "accountability" and institutionalization of a

counter culture were offered; and at the plenary session pleas for "being

free" or "happy" will be recalled. But the free-floating anxiety about
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this prublem never focused. One participant noted that uncertainty about

the dependent variable gave an air of unreality to discussion about

methodology and research strategies. Yet others noted that the public

was becoming increasingly concerned about productivity in their schools,

although what that meant at times, one suggested and othe:s supported, was

a docile, controlled student body. Part of our inability to identify

dependent variables was caused by the lack of learning theory and

inconclusiveness of studies like the Coleman repo::t.

Other Themes

Although most of the discussion was conducted loosely within the

innut-conversion-output framework, certain types of research which do not

fall clearly within these categories were felt by some to be of value as

well. First, Easton himself would emphasize that analysis of value

allocation may be no more important than analysis of the way in which

political structures seek to maintain their legitimacy. The crisis

in contemporary education may not be simply (or even primarily) an

allocative crisis. It is quite possible the crisis centers over the

symbol of legitimacy. The way in which systems respond (or fail to

respond) ro the demands articulated by new social forces, and the

consequences of these processes for the legitimacy of the system itself

was felt to be a significant area of inquiry. Looked at from this

perspective, the study of who governs may not simply be acting as a

court chronicler to King Lee, but a matter as critically significant

as the examinatioa of the consequences of their governing.

Secondly, the tools of political analysis might also be applied

to the evaluation of current policy proposals, such as state wide bargaining
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between teachers and the authorities, the movement towards community

control, and 'hanges in state aid formulae. The political consequences

of these proposals need to be considered systematically before hasty

adoption. For instarce, on the one hand we see a movement for centralized

control through such devices as Program Planning Budgeting Systems and

teacher accountability. On the other, we see movements for community

control, free schools, and storefront academies. What are the changes

in the locus of political influence under these alternatives? Do school

professionals still dominate?

Thirdly, it was suggested that macroanalysas of the contours of

the American educational system and its relation to American politics

and society more generally might clarify the parameters of the system

within which variations in the policy-making process occur. As mentioned

in the general sessions, such macroanalysis might be profitably undertaken

from an international comparative perspective,such a study would demonstrate

that the values parameters tkae in the American context are not universal

constants.

Fourthly, in any analysis of policy the digtinction between policy

adoption and policy implementation is critical. The character of the

organization responsible for "actualizing" policies becomes such a crucial

aspect of the policy process that it deserves special attention. Little

is known about administrative politics and the way this affects educational

policy. Likewise, little is known about intra-district variations in

educational practice and results . . . what goes on within individual

schools and classrooms. Does the bureaucracy form a barrier (as con-

ventionally defined) and educational outcomes? Do educational administrators
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shape the agenda of decision-making so that crucial questions are kept

solely within their purview?

A related issue stressed by Professor Lalloue is the political

aspects of teacher accountability. If the development of objective

criteria for teaching performance (e.g. achievement tests) may take too

long and tequire too much emphasis on "knowledge bits," perhaps there is

some value in examining the method of peer group standards that are used

in higher education to achieve quality control to see if any of it is

transferable to public education. The implementation of the higher

education model, however, would be impeded by the tendency for collective

bargaining agreements to dictate the outcome of many policy issues.

Increasingly, decisions like student discipline, compensatory opportunities,

and ethnic studies are made through collective bargaining. Consequently,

political scientists need to investigate these collective bargaining trends

and their implications for accountability. Neither research into peer

group processes nor collective bargaining takes us very far into the

problem of accountability for socialization. One way to further accounta-

bility is to research the nature and intensity of the public's value

preferences regarding education. A follow-up study could collect information

on how the school system had responded to the value choices expressed by

its citizens.

Summary

There was general agreement that any proposed research project in

this cluster should be comparative and work toward classificatory schemes

which assist us in generalizing about the great variety of American schools.

Within this overall guideline two thrusts were viewed as most important:

1) following a policy through all levels of government from the federal
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government to classroom units; 2) exploration of a wide array of substan-

tive policies at anyone unit and level of decision-making.

A high priority for the first thrust would be to explore the

chain of innovation around some important policy area such as curriculum.

The second thrust could be implemented with great potential through a

focus on the special independent force exerted by the quality of local

school superintendent's leadership.

Other areas that deserve urgent consideration for research support

are the political legltimacy of contemporary educational institutions,

and accountability.

C I.
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CONCLUDING COMMENTS

This report has attempted to accurately synthesize and interpret

the outcome of a five day conference. The individual papers were only

ummarized briefly and contained many good ideas for further research.

The major theme in most of the papers was discussed and is reflected to

some depee in this report. However, the treatment here could not convey

the full argument or analysis in most papers. Consequently, the reader

is urged to review each of the papers individually.

The conference was successful in bringing out many new ideas

and good research projects in educational politics. The priorities are

inherent in the major areas of concentration in the discussion and the

conclusions of each cluster. An analy3is of gaps was not difficult given

the paucity of past research. In short, the research projects and

approaches included in this report all deal with gap areas. We have

attempted at the end of each cluster to tackle the questions of which

individual projects should be undertaken first because they would

contribute most to later projects.

We were not successful in defining the specific limits or nature

of the intersect Jf politics of education. We could not rank order pro-

posed research endeavors or some scale of utility. We could not do this

because the state of the art, empirical base, and theoretical frameworks

in political science and education are not sufficiently developed. The

difficulty in specifying dependent variables discussed by every cluster

is a good example of the above limitations. The problems in establishing

a dependent variable for cluster's I and II stems primarily from the

lackoof political theory and data. For Cluster III the dependent variable
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problem is basically caused by the inability of practicing educators and

educational researchers to agree on the most important "goals" of schools

(erTiavement versus other outcomes) and to discover education production

function,4.

It would have been extremely helpful if theories could be borrowed

from political science to guide priority setting and to explore the

boundaries betweer education and politics. As Landau pointed out, however,

this discipline is marked by a "high information level and low theoretic

yield."2 Unfortunately politics of education is not one of the areas where

the discipline has chosen to focus or develop a high information level.

Consequently, a decision on which of the lesearch endeavors discussed here

should come first is difficult to answer from the standpoint of theory but

relatively simple if one looks at unexplored substantive areas.

In sum, the conference and the pa hers were replete with specific

suggestions for urgently needed research in politics of education. The

canferences felt each of the specific research thrusts could be grouped

under one ofthree different clusters of interests and fact. There was no

logical way to decide which of the three clusters deserves highest

priority. Within each cluster, however, there was substantial agreement

on the desirability of using specific new paradigms. The relative import-

ance of certain research projects in each cluster is covered in the reports

of the proceedings.

It is difficult in a report of this nature to convey the tone of

the conference that political research should receive sufficient support

to begin work soon on the agenda described herein. The concepts of "crisis"

Martin Landau, "On the Use of Functional Analysis in American Political
Science," Social Research 35 48-75; 1968

C 3
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and "turning point" were used frequently to describe the current politics

of education. There was also a general sense that the conferees had

agreed on some very different conceptual approaches, had higher potential

for yielding important results and were more powerful in an analytic

sense.
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EDUCATION AND THE PURSUIT OF HAPPINESS

An Outline of Proposed Research in the Field of

The Politics of Education

By

Stephen K. Bailey

Chairman, Policy Institute

Most of those concerned with illuminating the politics of education are

interested in developing a "science" of educational politics. For this pur-

pose they are searching for "theoretical fremeworks" and for "methodologies"

that will be sufficiently logical and rigorous to permit "valid generaliza-

tions" and "experimentul replications." Presumably the ultimate goal of suc#

work is the discovery and refinement of knowledge about past and present

reality. For those tempermentally so inclined, God Speed!

But there is another stream of political inquiry that has roots deep in

history and that especially needs attention in unsettled times: normative

political speculation about the personal and social functions of education.

Most of the memorable political philosophers of the Western World have

attempted to conjur scenarios about the nature of good or great societies.

And they have then asked a number of fundamental questions about the kinds

of education needed to achieve the personal and social goals they have

espoused.
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In retrospect, at least three constraints or errors have marred the

instrumental worth of such speculations: (1) parochialism -- i.e. too limited

a view of the effectively interacting parts of man's universe; (2) utopianism --

i.e. too idealized and too static a view of personal and uocial possibility;

and (3) ameliorative discontinuity -- i.e. the assumption that social systems

can be reformed by articulating a norm and ignoring the intractabilities and

perversities of men and institutions.

These constraints or errors are little more than paraphrases of the "idols"

of Lord Bacon. As he pointed out four centuries ago, these "idols" have tradi-

tionally stood in the way of man's creating a heaven on Aarth.

Alas, a heightened awareness of these interferring "idols" at a time of

rapid and psychologically disruptive change has produced an almost apocalyptic

pessimism in modern social thought. So, teachers and preachers concentrate on

man's fall, and upon the sullen bargins among the powerful that keep privilege

secure. So, disturbed students thrash around for answers and end up as noisy

maschocists and flaggelants. So, box-office movies dwell on the absurdities

of the affluent and the sensate compulsions and moral nihilism of the young.

So, schools and colleges, laden with archaic paraphernalia and anachronistic

content and structure, worry about the semblance of internal order vis-a-vis

next year's budget, rather than about a fundamental review of purpose and method.

Man can exist with considerable cacophony and with a substantial overload

of stimuli. But he cannot, I believe, develop a sustained and sustaining inner

joy without some sense of traditional or energing moral structure. His tradi-

tional moral structure has largely dissolved. This is more than the triunph of

a new apostasy. It is the collapse of an entire cosmology, the dissolution of



a psychological "steady state" under the poundings of war, technological

innovations, and an informational and sensory overload.

Is there then an emerging moral structure that can fill the void left

by the disappearance of traditional norms? If a new moral system is not

rapidly apparent, are there bits and pieces lying around? Can these bits

and pieces be put together at least as a foundation for the longer future?

And, building upon such a foundation, can contemporary education be rede-

. signed or modified in such a way as to give young people hope and confidence

that a combination of societal and personal attributes can be cultivated that

will substantially increase the sum and intensity of joy in the world?

No one phrase encapsulates the essence of such an inquiry. The political

concept of "the pursuit of happiness" probably comes closest -- even thoush

"happiness" has too transitory and superficial a connotation to be precise in

this context. What is really involved is education for life-styles that

naximize the incidence of inner joy over time, and that minimize the frequency

and severity of the inevitable pains that accompany and infuse humane existence.

There are scores of ways of approaching this issue. It is hardly new.

The classic debates among Epicureans, Stoics, and Sophists touched on most of

the important alternatives. It is a standard thene in religious and moral

philosophy.

The question is whether we have now reached a point in time and knowledge

when we can establish a series of attitudinal and behavioral propositions that

can be explicated and internalized in educational contexts with some expectation

of felicitous long-term consequences for individuals and for society generally.
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Can we find truths that will make men free and if not all men all of the

time, then a large number of men over a greater length oftine than presently

obtains?

To avoid the mistakes of past utopians, it is essential to begin with a

series of assumptive questions dbout human beings; for example:

1. To what extent is human happiness linked to freedom, i.e. to manifold

options; and to vhat extent is freedam t enemy of happiness -- as "the

Grand Inquisitor" believed? And what kinds of coMbinations of order and

freedom seem to be most satisfying to man over time?

2. Is there a meaningful difference between "sUbstantive" happiness

and "procedural" happiness? If the two are in conflict, must not "procedural"

happiness win if the melancholy of stasis is to be avoided?

3. Since different individuals, and different age cohorts, derive satis-

factions from different kinds of expmriences -- experiences that are often in

conflict in tine and space -- what spatial arrangeger.q and what kinds of

planned intermittencies, would tend to maximize happiness for all?

4. Since most human beings suffer rhythems of discontent that seem to stem

from such ordinary factors as weather, physical or mental fatigue, organic periodi-

cities, and chemical inbalances, should attempts be made to modify these, or should

they be left alone (or to asperin) on the grounds that they are the referential

base of the cyclical or intermittent psychic "glows" that are associated with a

ee

joyous life-style?

5. Me dbserve that war, poverty, sickness, and discrimination cause pains,

anxieties, and deprivations that exacerbate human unhappiness. Perversely, we

also observe that the struggle against these evils creates enormous psychic

P



exhilaration. Is nan so constructed that suprene happiness is found only or

largely in heroic acts? If so, what happens psychologically to man when all

the dragons are slain?

6. Much of the unhappiness in the world seens to stem from the deflation

of egos and the general anxieties caused by overbearing or unloving parents,

sibling rivalry, unrequited love, competitivv peers, oppressive spouses, and

unrealized personal expectations. How nmny of these sullen hurts can be modi-

fied or mitigated by education -- including education dbout healthy distractions,

creative sublimations and cultivated options?

7. What are the consequences of numbers and physical crowding for happy

life-styles?

8. What are the consequences for human happiness of the modification or

disappearance of the work ethic? What "activity ethic" night be substituted"

This is a suggestive not an exhaustive list of assumptive issues. But

issues of this kind need a new attention before anyone begins consciously to

construct an education and a social order designed to maximize human happi-

ness.

What we do know dbout lasting happiness we have known for a long time:

we know the delights of nature, of discovery, of love, of laughter, of music,

of art, of food, of physical strength and well-being, of options of people

and privacy. We know the lasting staisfactions of disciplined work leading

to accomplishment; of legitimate anticipation; of risk taking; of sustained

compassion; of courage; of helping others; of allowing others to help us.



We also know more than we like to admit about the perverse effect of

certain kinds of satisfactions -- especially those satisfactions that heighten

a sense of dominance in individual egos. We know the hangovers and the last-

ing and dangerous hurts that these impose, the spiritual callouses they

form -- thereby limiting man's sensitivity to the real joys of the world.

Can education help man to distinguish between "evil-producing" pleasures

and "goodrproducing" joys?

What coMbination of ancient wtsdom and new insight can direct education

toward man's pursuit of happiness?
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This paper argues the need for more research on educational

policy. Its particular emphasis is on the need for understanding the

final stages in the policy process, the outputs expressed both in terms

of the form policy takes as it is implemented, the impact it has on the

education of children, and the processes in local education agencies

that determine those outputs and impacts. Like so many scholarly ideas,

the concept of research proposed in this paper derives from a curious

mixture of systematic thought and research on the one hand, and chance

conversations, insights, and stimulation on the other. Let me explain.

At a recent meeting an economist of international repute

in his own field and a man of considerable wisdom and experience in

a broad range of public concerns remarked that he had recently resigned

from the advisory board to his local public school "because': as he put

it, "federal regulations have become so restrictive." He explained ihat

on issue after issue the school board had been told that the requirements

of federal law "left nothing for the board to decide," and my economist

friend had therefore concluded that continued service was simply a waste

of his time.

To one who had recently completed two weeks of interviewing

officials in the U. S. Office of Education, such remarks from a sophisticated

observer were troublesome. For a very different, if preliminary, veiw

wea emerging from my research as well as from that of my colleagues who

are studying decisionmaking on federal aid in state education and local

education agencies. We Ilave been finding that vigor in the enforcement

of federal legislative mandates and administrative regulations is a rare



commodity in the governance of education at all levels. One could

explain away the economist's views in a variety of ways, of course, and

at the time I did. I am not sure that was wise.

A second apparent paradox is also in point. The largest

program of Federal aid to education, Title I of ESEA, has been

distributing more than $1 billion a year since 1965 for improving

the education of disadvantaged children. Yet the simple question, has

it made any difference, remains unanswered. The massive bodies of

evaluation data required by the legislation often fail to shor improvement

in tests of reading and mathematical ability. Detractors, therefore,

argue that the program has failed. Supporters, on the other hand, point

to health and dental care, brakfast programs, and other activities

under Title I designed to offset environmental inhibitions to learning

among the poor, and suggest that the evaluation techniques so far

employed are not even touching the broad purposes and activities of the

Act. Whether Title I funds have increased resources for the poor or

have simply freed state and local funds for other purposes is likewise

debated but unresolved. In short, we simply have not comprehended the

impact of Title I of ESEA despite one of the most ambitious, nationwide

attempts at responsible program assessment in the history of federal

legislation.

The direction in which both these examples lead, I submit,

is toward more research in the politics cf education which is focused

upon the end product of policy. We mmst inquire into the effects of

policies as they impact on and produce outputs in local education

agencies. and ultimately as they affect the education of children. Two

9
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types of questions need investigation: first, what are the patterns,of

resource allocation and educational output that result from particular

educational policies, and second, what are the 2rocesses through which

these patterns are established.

Patterns

W. know quite a bit, for example, about the overall operation

of state aid formulas, but w'e know far less about the patterns of

allocation within school districts through which finances are transformed

into functional resources. The question of who gets what, why, and how

needs to be applied to school children so that we can determine the

differential resources -- both locally raised revenues andantergovern-

mental aid -- devoted to different types of pupil populations. While

exercises in macro-analysis are extremely useful to understanding, for

example, central-city/suburban education resource disparities, a far

sharper focus is needed if w'e are to understand resource allocatA.on --

including disparities -- within communities characterized by income and

ethnic differentiation. Do the children from predominantly low income

populations have higher or lower educational expenditures devoted to

them? Is the relationship of income levels to school expenditures U

shaped or linear? Answers will have to come from an examination of

educational policy at a school-by-school, track-by-tracks program-by-

program level of aggregation if research is to tell us something about

the real meaning of policies in operation.

Resource disparities, moreover, must be expressed in a far

more precise manner than simply by differences in per pupil expenditures,

the most common measure employed in research on school finance. For

while many of us cling to the hope that higher expenditures will result

$Ik
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in better schooling, researchers have been unable to find a strong

correlation between expenditures and pupil achievement. The joker is,

of course, that dollars don't directly interact with pupils--teachers

do, curricula do, and the school environment does. Unfortunately,

those real actors are harder to quanx,ify, and the actual interactions

even more difficult than the variables just noted. While this paper

is not proposing an exercise in interaction research, it does propose

that we attempt to measure variations in actual resources, not simply

variations in expenditures. Measures to address that question Imuld

include, among others, ratios of pupils to teachers, to non-teaching

professionals, and to library resources. Evaluation of teacher quality

through seniority, educational background, and the more imaginative

criteria used in the Coleman research are critical. Likewise, the adoption

of new curricula in science and math, the breadth of course offering,

the use of team teaching, modular scheduling, computer assisted learning,

and other program-related measures all add to the picture of the priorities

assigned by the school system in serving its constituencies, including

children.

Less quantifiable but equally important features of the

educational atmosphere in different schools and different tracks within

schools are another significant aspect of the impact of educational

policy. Sophisticated observers can often tell more about the quality

of learning in a school than many of the imperfect achievement test

instruments. Observation of and interviews with administrators, teachers,

pupils, and parents must be made. Real output data, of course, is

scarce. Achievement tests of various kinds are available and should be
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utilized, but their significance is often questionable. Dropout and

higher education rates are of significance, but longitudinal studies of

career patterns--potentially the most usefUl information--are not now

available.

Relating variables that symbolize attendance area socio-

economic (or even political complexion) with variables expressive of

educational resources and student performance will uncover important

patterns of relationship. But identifying patterns does not describe

or analyze the linkages that constitute the processes that bring about

those patterns. In other words, who gets yhat is significant. But'how

and why they get it is the stuff politics is made of. To those aspects

of the politics of policy implementation we now turn.

Process

The governance of education has much in common with that of

other domestic public services. Authority is shared by elected officials,

on the one hand, who are in theory the policy setters, and on the other

hand by appointed officials who administer day-to-day activities.

Behavioral patterns, too, appear to be not dissimilar in some regards to

those in other areas. Full-time officials, trading on their professionalism

and control of information, frequently appear to dominate part-time elected

school board members, even in the area of policy formulation. Education

resembles many other public functions in its intergovernmental character,

too, with all three levels of government participating and interacting,

usually cooperatively, in the design and delivery of services. Interest

groups are no less active in the educational arena, and a wide range of

public and covert techniques are brought to bear by parent and civil
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rights groups, unions, John Birch societies, and business interests.

What is most distinctive about education, however, particularly

in view of the massive proportion of domestic governmental expenditures

it accounts for, is the success with which schoolmen have insulated

themselves fram the prevailing partisan political process. That goal,

of course, has been shared by professionals in other fields. In every

area, from health to public garbage collection, elites seek to keep the

image of their service "above politics." But educators despite the

magnitude and visibility of their responsibility, have been more success-

ful than most.

At the local level they have used such devices as fiscal

independence, non-partisan school board elections, and rigid civil

service systems. In state capitals, separate boards of public instruction

and the selection of state education commissioners through either

election or appointment by state school boards has provided a measure

of protection from gubernatorial or legislative control. At the Federal

level, the antipolitical attitude of educators has taken the form of an

over-riding fear of Federal control of education, and officials of the

U. S. Office of Education have often prefered to avoid effective

activity rather than to incur charges of Federal dictation.

This pervasive denial of politics in education has left its

mark on other aspects of the educational policy process. In their

dealings with school boards, for example, school superintendents, trading

on the role of "neutral professional," often resolve on grounds of

IIgood adadnistration" or "accepted educational practice" important value

questions which affect the interests of community groups. School boards,



like many pliblic boards, characteristically approve such actions and

recommendations, accepting the proltssional judgment of the superintendent

as determinative. Budgets, for example, are often passed by the'board

with minimal background information.

Despite the nonpolitical pose of schoolmen, or perhaps

because of it as Robert Salisbury has argued, highly emotional attacks

are often made by groups -- like civil rights groups and John Birch

societies -- which forcefialy deny the legitimacy of a unitary professional

view of educational policy.

The results of all this for our interest in policY impact

is that processes of resource allocation except in unusual circumstances

tend to be hidden from public view. Thus as the chairman of this

conference noted in his research on big city budget practices, a Chamber

of Commerce in one city was regularly permitted to set the outside limit

for school budget increases.

In assessing the implications of school politics on policy

impact, one obvious area for investigation is the way in which

educational goods and services are assigned to subunits within school

districts. If there is variance in, say, teacher pupil ratios, supplies,

and facilities among attendance areas, how are decisions reached as to

which pupil populations will be the more favored? If target areas are

selected for special treatment, to what degree is there interaction with

otheragencies of local government, say recreation departments, model

city, or poverty program agencies, to say nothing of Mayors' offices,

in setting priorities? What role is played by PTA's, community groups,

labor unions, business interests? If seemingly automatic allocation

formulas are used, what are they? What criteria do they use? Are they

-.p
b
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compensatory in nature, or do they simply reinforce environmental

disparities?

A second range of related questions is of direct interest

to those whose concern is in revising techniques and mechanisms for

intergoveramental policy implementation. What effect do federal aid

categories and regulations have in shaping school priorities? Where

they appear to be influential in causing change and innovation, what

are the administrative techniques that were responsible. And conversely,

which were ineffective? There has been considerable scholarly interest

in federal educational policymaking and policy implementation, and it

has been suggested by several observers that federal aid has been the

major stimulus for innovation in major urban school systems. As yet,

however, studies of the implementation of federal aid have seldom extended

to the point of impact. Indeed, the first study tracing federal aid

and the related decision-making practices through state education

agencies into school districts is just being completed. The fuxther

step of following aid and examining the intradistrict decision-making

process which allocates it and shapes its use clearly requires systematic

explcration.

Research Method

The research techniques to be employed in a project of

this kind consist of an exercise in micro-analysis brought to bear on a

sample of school districts by a research team composed of political

scientists and specialists in educational finance, administration, and

curriculum. The levels of aggregation will compare pupils grouped by

schools, programs, tracks, ethnic and socioeconomic status. Variations



within individual school districts will be particularly emphasized

regarding patterns of resource allocation and pupil achievement.

On questions of decision-making processes, the study will consist of a

series of parallel case studies. While the limitations of generalizing

from such data are recognized, the need for a rounded, integrated,

dynamic description of the patl.erns and processes involved suggests

to this researcher that the substantive benefits outweigh the method-

ological costs.

It is an assumption of this author that in studying the

politics of education, the state of the art is such that there is still

a pressing need for highly empirical inquiry that can serve as the

foundation for subsequent theory building. It is expected, however,

that this research can serve more immediate ends as well, namely providing

reliable analysis of the operation of policy in order to add a higher

degree of rationality -- both in political and substantive terns -- to

considerations of Lducational poliuy.
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The Politics of Education

Some Tholuttts on Research Directions

J.P. Crecine

In many respects a research program focusing on the "politics

of education" or "political variables in the educational process"

,

would be concerned with the wrong set of questions. The reason we are

interested In political variables per se (or rather the reason we should
t'

be interested in political variables) is due to a logically prior interest

In the outcomes of certain foiemal educational processes. Itiseems more

appropriate to first look at the processes which generate these outcomes.

If "political varlayes" turn out to be important determinants of edu-

cational outcomes all to the good. If not, that should not particularly

disturb us. Naturally there is every reason to include "political

variables" and "political processes" in an a Erlori check list of things

to look for when investigating educational processes, but If we are

truly interested in education and educational outcomes, "political"

phenomena are relevant only with respect to those outcomes and hence

should be examined in that context.

Now Do Educational Processes Work?: A Prior Question

In order to look at processes that generate educational outcomes

one must first focus on specific outcomes of particular interest. (E.g.,

average annual income of ex-students after five years etc.) By choosing

a particular set of outcomes one partially defines the processes to

be examined. A logically prior decision, therefore, is to determine

which set of outcomes one is attempting to explain, predict etc.

In that context two kinds of processes seem of crucial interest in

the area of education.

t

t



-2

In my judgment the most important kind of investigation to conduct

is one that might be labelled "uncovering educational p.oduction fundtions".

What we would really like to know first Is what inputs In the actual

educational process we would like to change in order to get what

predictable changes In a particular set of outputs. The answers to these

questiongor our best guesses as.to the answers to these questions) define

the political and administrative problems of relevance and'hencelipartially
.

determine the range of reseaich 'questions dealing strictly with political .

and administrative phenomena. We need to know in some detail the existinb
we should be striving for,

technology, or a better one./as the appropriate context for an examination

of the "political".

In view of our ignorance of what actually produces different outcomes,

examination of the existing technology(s) is probably a good place to

start. Recent attempts to assess the long run impacts of federal

educational programs aimed at racial minority (Head Start, grants to

inner-city.school districts, etc.) and economically deprived groups

have failed to identify =significant effects. Eric Hanushek has

shown 1

in a re-analysis of data from the Coleman report and a detailed

analysis of data drawn from a large school system in California, that

even though school administrators assume the level of education of

teachers matters (an M.A. is better than a B.A.), class-size matters,

and years of teaching experience matters In determining educational

outcomes, the data suggest that these factors are not very important.

IMIINIMPIIIIIIMMIMINIMMIMMEN110.11111111111111111011.......E.1.1.11..0

co.

-1/ Eric Hanushek, The Production of Education Teacher Quality_

and Efficiency, Unpublished Mimeograph, U.S. Air Force Academy
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His data further suggest that even though administrators are willing to

pay more for certain teacher and classroom characteristics, increased

resource inputs do not lead to an improvement in outputs. Hanushek's

results also indicate that the nature of the educational process Is

quite different for whites and minority groups. The Coleman report

suggest that peer-group influences are more important than teacher

influences. A study conducted by Richard Morgenstern2 alo'gives no
evidence to support the common assumption that more resources generate

better education. His data, like Hanushek's, support the notion that

there are several different production functions for education; the

differences between the South and the rest of the country are dramatic.

Once one controls for Vis regional effect,EIL culla expenditures on

education seem to have little, if any, positive influence on results

(per capita expenditures per pupil do not seem to positively affect later

earnings of students).

At the,very least the preponderance of the studies aimed at trying

to estimate some of kind of production function for education at the

elementary and secondary level suggests we hnow very, very littleabout

the technology of producing educational outcomes. Given this Ignorance

it Is hard to see where detailed knowledge of the existing process of

financing and delivering educational services could be very useful.

E.g., what good does it do us to know the factors that determine al:

capita expenditures per pupil if Eel: capita expenditures per pupil do not

seem to be very important In terms of thetr effect on students? Who,

aside from members of the academic community and other school administrators

really cares if we know that school administrators have all the behavioural

1/ Morgenstern, Richard: The Returns to Improved Qualat_of Elementary_

and Secondary Education: Unpublished Ph.D. dissertation, University o§Michigan, 1970.
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characteristics of a big city mayor?

The state of our knowledge about the educational process should make

thoughtful men suspicious of proposals for changes in the process. It

would seem reasonable to find out how and why the current educational

mechanisms work before tinkering further.

If we identify the a priori. determinants of educational outputs for

a given student, I, at any time, t, (
E
I,t) the 'ilst might look as follows

I. Cumulative effects of family input to the educati O;. and life experient

F,of the student at time, t. t lot).

2. Cumulative effects of peer group influences to the educational outputs

of the student at time, t. (PI,t).

3. The set of innitte endowments available to the student native ability:

4. The cumulative effects of school or educational system Inputs on the

S.student to time t. /
1,ti.

E
I,t f (

F
ibt!

P
I,t'

A
I, I,t)

To summarize our above discussion, we do not know what the relation-

ship between the inputs, f, Is. We do "know" that there are many differer,

f's, that there are probably important inter-relationships between

the inputs, 3 and that we probably do not even have the proper set of input',

611111181110MMIMM....1.10.11111..1111,01111111.1111.11111.1.111101.1.

31 In the language of econometrics, there Is probably a multiplicative

relationship among the input variables; formal schooling (
s
i,t)

must be supported by family and life experience (Fi,t) in order for

either to effectively influence outcomes (
E
I,t).. E.g.,

S . FE
1,t n g

i
% I,t 1,t, is probably more significant than

E
I,t n h (

S F
1,t).

fr^,
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From this formulation it is clear that the primary "political"

effects are through the inputs of the school or educational system.

If one is interested, as I am, in the primary outcomes of this educational

system (
E
lot), if this formulation is even approximately correct it would

seem important to first demonstrate that school or formal educational

Inputs are Important with respect to the outputs we are interested In.

The amazing thing is there Is no strong evidence that this set of inputs

Is all that important independent from the others. Until we can show

that the formal educational system is Indeed important Is it not premature

to study political factors just because they are "political"?

There are somelimportant reasons why the current.educational productio

function studies are inadequate and have yet to show clear results. The

primary reason, of course, is that the data are generally cross-sectional.

Most sensible observers would emphasize the cumulative effects of the

four classes of input mentioned above and the importance of the inter-

actions between these inputs; are three of the four inputs all acting in

one direction: do they reinforce one another? Briefly, two kinds of

research are called for to uncover these kinds of dynamic relationships.

To uncover existing educational technologies requires panel data over a

long period of time with a sufficiently large sample to estimate

parameters and to detect different technologies among different groupings

of the producers (teachers, classrooms, schools and school systems,

regions of the country) and consumers (population groups - minorities -

among students). We woul.d certainly want to mbnitor policy variables

(educational preparation of ieacher, size of classes, per Lula
expenditure on school equipment, racial and economic composition of

in-class peer groups, years teaching experience of teachers etc.) in

order to make these studies useful to practitioners. One thing seems
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clear, however, It seems entirely possible to conduct this kind of

research without explicitly considering "politics of education" questions.

Where politics of education questions seem important Is after we have

decided to change the existing system, educational technology, etc.

in particular ways. How might we implement these changes?

A second branch of research on educational production.functions

seems called for as well. In particular we would likelome clues as to

what better technologies mighft look like (programmed learning and teaching

machines, mixed individual and mass Instruction, Head Start programs etc.)

This of course suggests a series of well-designed and monitored long-run

experiments. Even recognizing all the difficulties this would involve

(Hawthorne effect, expense, generalishbility etc.), the potential benefits

would seem to far outweigh the cost.

An Im ortnnt Administrative and Political Process (s)

More to the point of this conference one of the first kinds of

processes worth investigating in greater detail would be the determinants

of the level and allocation of expenditures for education. Almost any .

outcome one would care to examine, almost any change in the educational

system one would care to consider includes financial resources as an

important restraint or input. The outcomes of the resource allocation

process form the context of most of the outcome-determining processes

further down in the educational system; i.e., what do students learn

that enables them to survive economically? If, as the result of research

suggested above, one knows why and In what sense one is interested in

.an educational process then the resource allocation process becomes of

prime importance. Resource allocation Is important in its own right as
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a focal point of political and administrative decision-making as well.

Research In this area Is clearly doable; it involves repetitive processes

and metric variables. It provides the researcher with the chance to

uncover the underlying dynamics of systematic elements of decision

processes. Once the systematic elements are uncovered the rembining

(or unexplained) events are explicitly identified as interesting or

unique in their own right and perhaps deserving of detalle'd, Case study

(analysis of residuals). .
I would argue that most research to date on the determinants of the

1

level'and allocation of educational expenditures Is Inherently misleading

with regard to firocessV partly because most researchers to date have

ignored bureaucratic and political processes and have assumed that decision-

makers in the educational system were merely passive translators of

well-defined and unambiguous public taste with regard to education.

. Let us confine our attention to elementary and secondary school

systems. If one looks at the process by which expenditure and allocation

decisions get made in school systems, it is clear that an important

determinant of outcomes concerns total revenues from loca.l taxes - for

the most part federal and state contributions are out of the control of

Ihe local district. Local taxes equals rate times yields. It is pretty

clear that general economic well-being and local assessment practices

explain the bulk of the variance In per, capita expenditure levels

between districts because of their systematic Influence on yields.

Political factors In processes, the constitutional tax structure of the

school district and tax burdens imposed by other units of government

(which share the property tax with the district) In the area ace the

important determinai.ts of rates. To the extent that rates are determined
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by community referenda the process is inherently political. The relation

of public response to school tax proposals to the need and demands for

quality of education in a district is largely an unknown quantity.

Most school districts divide their budget into capital and operating

budgets. The decision processes within bhe school system for these two

kinds of budgets are drastically different. We know very little about

capital budgets except for a suspicion that various condèpts of

neighbourhood schools, maximum walking time to elementary schools etc.

are important policies with respect to capital decisions. We know a

great deal more about the process of determining resource allocations

within the operating budget. The worksof Gerwln
1 and Decker

2
are

particularly revealing. My own work on governmental budgeting in

cities and the Department of Defense 3 would seem to be relevant too.

One of the most important resource allocation decisions made by local

Ichool boards has to do with salary schedules for teachers. Gerwin has

shown Ir a rather convincing way that this is largely a market phenomenon.

School districts compete with a limited set of other school districts forrn

teachers and when either teacher organizations force increases, or a

district is unable to hire teachers to fill authorized slots, or the

1/ Gerwin, Donald, Bud..9eting Public Funds: The Decision Process in

an Urban School District, University of Wisconsin Press, 1969.

2/ Decker, Michael,

2! Crecine, J.P., Governmental Problem Solving: A Com uter Simulation

of_Hunicipal Bud9eting, Rand McNally, 1969.

Defense Dud ctin Ornanizational Adaptions to External Constraints,

Crecine, J.P., RM-61217PR, The Rand Corporation, 1970.
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school-district-starting-salary levels fall to the bottom of the set of

reference group school districts, a salary increase occurs. Quite

different neuristics for allocating the remainder of the budget exist.

Whether they are consistent across school districts or not is another

question.

On an a priori, basis a study of budgeting In school districts should
i

be more interesting than studies of budgeting in local
s

government. In

local government there is no`way to make trade-offs between the many

Incommensurable functions of local governmeot. In a school district

setting, however, tpe units among which the pie must be allocated are

much morn comparable. There exist widely-agreed-upon, objective measures

of quality (even though little evidence exists that these are really

relevant to educational quality) such as student-teacher ratios, classroom

size, hours per day of instruction or days per school iear, ker culla
expendttures, per pupil expenditures, etc. Exactly how these measures

do or could enter the resource allocation process seems to be an

extremely Important question. These measures are important especially -

as they relate or do not relate to the results of research on educational

production functions. I.e., can one substitute more relevant measures

for the existing ones in the allocation process? .What changes in the

political and bureaucratic system would be necessary to make these

substitutions? Knowledge of the existing political and administrative

allocation system is necessary to properly design social change strategies

Research into the characteristics of the processes that determine

total revenues per school dlsrict, the resource allocation process in

the capital budget, the allocation process in the operating budget all

requires time series data on one or more educational units or school

districts, assumptions about the degree of change In the process
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during the period examined, and some assumptions about the generalizabil

of findings between stalool districts (similarity of processes). The

professionalization of teachers and educators gives some cause for

optimism concerning process stability over time. Similarity in revenue
and

structures (property taxes, state contributions and federal funds)/of

school boards, the existence of comparative data on teachers' salaries,

mrs9.21ta expenditures (or ar pupil, for capital 'and operating costs)

promotional criteria, output measures (exam performance or drop-out

ratios) give some cause for hope that there are a .reasonably small set

of processes that are different In any fundamental sense (and therefore,

findings about tA characteristics of a process are likely to be

generalizable). It Is relatively easy to define a priori conditions

smultill causes for differences in process, both over time and currentl

For example: Morgenstern's data suggest the South is Alfferent. Differer

reference school districts or determinants of teachers' salaries suggest

different structures of external stimuli, etc. To get similar processes,

perhaps school districts should be grouped by city size and tax structure

by community wealth -- and education??--, different city political -

structures (cities where education performed by city rather than

independent), formal linkages between city and school revenues, machine

politics vs. non-partisan, etc.



THE RELATIONSHIP OF THE V.POOL TO THE MOVEMENT
FOR COMMUNITY CONTROL

Daniel J. Elazar*

The question posed to us as participants in this conference is

slightly modified. "If you were to study something that would con-

tribute most to the study of the politics of elementary and secondary

education, what would you study and how would you do it." As the ad-
,

vance papers circulated to the participants indicated, there are many

unexplored facets of the field. What I propose is a study which would
rb

combine the systems and policy making approach to deal withione of the toa

most pressing .questions of political policy confronting Americans today, (44'

that of community self-government or, as it is frequently referred to,
A .

community control, not only of schools but of local institutions gener-

i14.

This issue is bound to be one of the most signifiscant and disturb-

ing ones confronting educators, other public officials, and citizens in

the immediate future, whether it is defined in terms of particular eth-

nic or cultural groups seeking a voice within large local systems or in

terms of satisfactorily scaled local systems seeking to preserve their

autonomy in the face of outside, namely federal and state, pressures.

What I propose to do here is to define the problem, place it in the

larger perspective of the American.political system and suggest some of

the researchable questions which flow_from it.

T1TMTF>TOTE61TTTF.irSaence and the Director of the Center ror the
Study of Federalism, Temple University.

92
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The Problem

The demand for community control of the schools is usually undcr-

stood as a demand by blacks and other racial or quasiracial minorities

for great control over the institUtions within their inner-city "ghettos".

In fact, it is, in one form or another, a well-nigh universal one in

the United States today. Indeed, it is no new demand but a revival of

a traditional one that has simply been brought into the public eye by

the demands of blacks in the country's great central cities for a right'

common to most Americans but which they have never been able to exer-

cise.

The blacks' demand for decentralization of big city school systems

which includes the demand for control over the personnel responsible for

the schools within them, is the most widely recognized but is not the

only aspect.of the quest for community control. The suburban residents'

desire to maintain relatively small independent sthool districts is of

the same order only, because the suburban school systems were constituted

in that way from the first, their demand does not involve a militant

cempaign for the attainment of the objective but a more subdued campaign

to maintain it that generally goes unrecognized for what it is and,

worse than that, is usually attacked for what it is not. One additional

dimension has now been added to the suburban interest in community con-

trol. It was in the suburbs that the notion that education was somehow

"not political" reached its peak. With the erosion of that idea, one

finds growing demands in the suburbs for moderating the professional

educators' control over the schools and injecting greater citizen parti-

cipation at least in the shaping of educational policy. This, too, is

part of the demand for community cobtrol, one that is no different in its

essentials, from that of the inner-city minorities.

9 3



- 3-

Finally, the demand for community control still flickers in the
peripheral areas of the United States, in those small town and rural
coLlmunities which have borne the brunt of the consolidation movement of
tile past generation and wer,:, the first to lose control at the immediate
co=unity level for the sake of principles of administrative and organi-
zational efficiency widespread in educational circles beginning a
generation ago. While the reduction in the number of school districts
from a high of approximately 25,000 some 30 years ago to the present
16,000 or so has virtually limited the question in its original form
for many comnunities, the ieshaping of the communities themselves in
light of technological changes connected with the metropolitan frontier
has no doubt revi.ed it in the new consolidated districts with'the added
dimension there of how to maintain community control while at the same
time maintaining a sufficienily comprehensive educational program manned
by personnel of sufficiently high caliber.

In all three cases, two other problems remain crucial factors in
the quest: budget and racial segregation. Virtually no school system
today is immune from budgetary problems while the demand for equaliza-
tion of fiscal resources, whether On a metropolitan, statewide, or
national level, has become an insistent one. Regardless of the level
of political interest in community control, the fiscal problems must
be solved if it is to be considered available arrangement. At the same
time, political decisions can be taken that will adequately deal with
the fiscal issues within a context that provides for community control,
if such should be the will of those who shape the political decisions
nvolved.
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Racial segregation as an issue is

intimately tied to the entire
question of community control, especially since the argument for segre-
gated schools was generally couched in those terms. There arc even
strong hints of it in the black militants' present demands for the same
in their areas. By its very existence as an issue, it raises questions
about the limits and

possibilities of the demand with a national
society

such as that of the United States.
The question that is placed before students of education and poli-

tics is precisely that; to determine the
possibilities, limits and likely

consequences of (.ommunity control of the schools or its
alternatives sothat,policy-makers

(politicians, public servants and citizens) may be
better able to make decisions on the issue. In my opinion, it is a ques-
tion that is

essentially a political one. That is to say, there are noextra-political
consideration's that will

automaticallyodetermine how the
decisions on community

control should go. Rather, by taking particular
political decisions it will be possible to shape the other factOrs in
the way in which we want them to be shaped, hence the vital importance
)f this question in the context of the

relationship between politics and
.ducation.
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1. While we are c6ficclil:'d here Wit!, the aemand for colJaunity control

of 1..c.hoo1r,, we mc,%it bcgin nJv loquiry into munning and Jioly en-a-

::.(squcnc.c:: of that Jnd ;:n..! sutisFaction of irustration by under-

talidin;,. that it 1:: pr:rt lf!rger dul!:and for comiunity Felf-rovern-

mont. just u. the su'ourban expecie.;ce is especially useful in

defining the meaning of thit.; demand in the case of the schools, so is

it useful in def:ining the del.::Ind fey community self-government generally.

Ihc politicrd the developinent of suburlAs 3ies in just

thi't Pepplo sought su'luvb:mi;.ation for essentially private pur-

por.C.3, rev:'lving around better living conditions. The same people

sought cubur1,5 with indepenet!nt leca3 governments of their own for

essontial]y public the ability to maintain those conditions
4

by joining with nvivhbors to preserve their styles of life .

which ,thcy sought in suburbanization. They soon discoverek. that control

of three great functions was necessary to provide a solid foundation for

meaningful local solf-government: (a) control of zoning to maintain the

physical and social character of their surioundings; (b) control of the

police to protect their property as they wished it protected and to

maintain the public aspects of their common valve system;.and (c) control

of their schools to develop needs and pocketbooks. It has become'evi-

dent over and over ngain that suburbanites will fight as hard as necess-

ary to rc,tain control over th(,se three broad functions as long as they

sec them threatened by "outsidcrs" who Il.ould change them in such a way us

to alter the lift styles of their communities. The suburbanites' in-

!.tincts were (juin. correct ;n all this despite the thrust touard centrali-

zation in American society, centrol over these three functions does main-
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lti' Innctitqr. that .:,0.1:1-;,;hitc!. .,t;JI fight tA retain a:.; "clo!.e to

home" as bh, - 1. tlio.;e presvntiv being de-

manded by blacL., in do i 7, thc :--amt. rights as theil

suburban cceilory!;;I for thcii oi which are not really

nciailholhood:: a At l but tongeties n(Ighhorhools with populations

as great as thwle of the norv suh.Antlai uburbs, if not of large cltie!;I,

They, too, justif' those dnas on the lititind.1 that it is necessary for

them to control theit destiny in the,:e p!iblic matters in order to bo

able to achi(!ve their pliv:!te ana publik roals and, given the premises

from which they begin, they ..,rrect. Jeasow.

behind the rsfforts of peripheral copimunities to maintain their institu-

tions self-govermlont.

2. The strugr,le OVCY co:,1:lunity control is necessarily conducted with

in the !:ontex4 of th- .Nrierian political !.vstem and is accordingly bound

by that system. Thus it is not a sttrilo for the recreation of the

sovereign ELJis (except perhaps in the minds of the most extreme mili-

tants) but for the achievement of maximum local control over vital public

functions in a properlyscaled locality. Most Americans of whattwer race,

creed or ethnic origin, sharc common value,: and goals as Americans.

What they seek arc variations in the'Ame:Acan way of life", not cow

p...etely separate ways. fhus they strito for local control that makes

the maintenance of those variations pw.sible, not local separatism.

Moreover, they strive fc,r that control within the context of a meaning-

fully sized place, the de:inition of wh ,h hds changed perloditaiiy

throughout American histoiy.
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thi4 penipuLtive, is chAi.wtur :471,1 the pirc),;c! wittiuv of

that fedoral. In thc firt place, t:so: vely e-Aist(tie of federn1h7m

offer of Irgitinitelv .1.1,1cvi,,g a vorv

dpgree of cummunit:. !;cif-govern!wat wit!!!!) thv !..v tem. Indeed, ono

might say tliat tItt l'xi!itonce f fc1't .-tI '.t tmu1;11.,.s the dmand for

community I.:elt-govelomcnt. thf. ..coad, the highly inter-

twined Ayste:a of eoi't,r;it vt re1 at1 onship9 governmeuts on all

three planes - fedt*ral, a.ld local in ..-ommon ak'tion to porform

funet ions :ilia tic 1 I v. i v I .;! I Is t tin d I e lit
for community self-governrewt. noth of the,;', aspects will he furthel

treatvd below.
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studv of !ht of ,wi::lait% :o:ttr..)1 1411-.1 begin with the

exploration o!" two what is Ole (otamunit ,. anA what is the 111a

of the schocls Liiiitn

tially irt

Ta the Unitt

OWAhink .:P;t::(:1)1v

organizod ih thv course

cf,mmunitios arc est:(-n-

creations founded and

*4 tit.- country' ikveloment .hv people with

comwn intcrest!,. some rare exceptions, thay have not

been organic entitier tbTL t i iii life and linking the some familie

over generation., nor wore tLev k:vcr :..,.;,eivod to be. Rather, their rcsi

dvats I .iu.t > tio. 0 +.1(' ::ertain iatoiest.. tha:

thereby take un a political or chiracter. Hence they are hest

understood :1.4 civil pc,iple living in a commoa territory

hound togeth- r for political el- civil purposes. fhe maintc.nancf. of Com

mon political goals provides the b.asis for community'and the exi,;tencv

of institutioii.; designed to put-Nue the,r. gual,; provides its framework.

:Given the nature of the Arierltan political system which tends to

encourage what is often called "fragmentation" ot government on the lo;:n1

plane, responsibility for the mainten aac.0 ot those goals is usually en-

trusted to many differ.nt institution:: which can be grouped in ":;ets".

Taken togethor, they creatc the institutional "bundle" that gives shape

to a particular civil Lwailunity, dkfirin... its limits una chhracter and

serves its needf..

rho sot', :.11.!:

(I) the foinally !-4 gnvornroilt !-:ervinsl it, ,n:h

the municipAl go ,A-11w;.1'., the k.f.iinty. the .ichool Aistlicts, and

thy liko; (;) the locoi

ment!;. tw.otir t% thry

I

r:0

..totc. nnd t-cdcral p.vvein-

t1:e .11 ett'.!,:iiLl IIV
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More liccNtly, a new vtow the civil c,-:.Immity has be,:un to omerite

which sei..; its primayy cOpOMIIt!: as social oi cul tural groups that func-

tion in pl:Ice of or within neighhofhooLk rather than homogeneous nigh-

boihoo,!.; Hotti..:0.71citv in :;ticll coi...innities either cuts acrosF.

all potenti Ii neiFh!wrh,lod t.aniiestcd in symbolic rather

tban honwoyne(-n-:. %here or MOYe such groups live together

for reasons of mutual advantage-. ihis emergintl view is manifested in a

-.ccond set of options whith consider tion-ptiDlik as well as public schools

as parts of t!.e L V I couaunity's oveiall educational system. The non.

public ;vcfor u-ed to cfni-.LI Itv.iv(.1N. of plrchi;t1 schools una feW

upper class "academies". fuday not only has the variety of parochial

schools increased but "private" schools catering to a wide variety or

middle class interests have ileitun to emerge.

The study of the role of th.. non-pui)lic schools in local political

systems ha., been sub.;tantiall ner,lectcd. Today such neglc.ct is no 101Wel

poi,sthle, particularly as Americans begin to seriously consider options

suth as the issuance of educational scrip to every family so that each

may choose the kind of schoolin)! it wants for its children, that would

drastically change or even eliminate the present system of public educa-

tion :Is tte know it.

Clearly, such factors as the 517e of a particular civil community

or thc. coLiroHtion of its citizenry would influence the impact of such

changes and the changes theiaselvc:s would clearly affect the chara(Jer of

the co!ImuNity. ln tif.ry lar;. cities, for example, the proliferation of

"freeflo,4 oi dioicv" not 1.uilt on nny neighborhood principle might

vrly e.,:lc;rbato tho llroadv flaw:wntod character of the coilimunity

1 j6
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Whit n in 3 I .1 011111in it I t' , the ver V lack of di:.tint

tivv and thy availability k!er opportunities tor ifitt:f

group contact might lyad to vurv different consequenres. All the option!.

involving ro:qi cdth:ation .110111 d ht. in this contc..;I:

rolii.jons (or parocL111; lav-schoolli. private schools tor !Tycial

porposy7; oF :01J tint. pro.itrams that combine publi( and

non public education.

In this connection, the contents of thy educational pro,;ram io the

public sf.:hools :7houli; ,:lso he ex.miued as a thitd option. Undei thv
y ( !. 1 ! ?

.11 t:lo United !.-tatc..

into the.twuntiyth cyntury, local svl-,00l systems (which were usually

(Luiti: small) determined tneir OWD edwatis.nal programs includinp thy

religiom., cultural and social values they attempted to transhlit 3!; re

presenting thy "Awritan way of life". The major thrust of thc

century unti; very rc.entiv was away froLi such local doci!-.ion-1,:oLin

toward the imposition ."." connlon national standards of what could or cemId

not he taught. silo rise of black sind other militants with their dymands

for an education that would strent:then !heir people's search for a Lomon
identity, has opened the possibility fc.r a new version of the older approa,

toward the ir:w of t:p.' school a!, A rHodi.in ir trawolittim., diffyrent vur

Si(MS (d. th "-Vwric%u way of lite" rather than any sin0e one. Lon:--.0

quentiv, e...en the ;:iaintenancy ot wo hnow ihcu hrin-

local 1:11r..11/4.01;:r k-11 vcrv tivc h a t 1 for nely,hhor!!",,!-

for whoft fo: i.av to

hey( flU i tw. i v11 1 t 11.

All of tl.( c

t ;I:t yr p0 1 itit..11

not .;i:.1ply one!., ;t ; at prci-ely this noinl that
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lhe Mobilization of kincatiorial Resoarce-;

Wc have already pointo Out that the question or community control
can only be considered in' t context of the American political system.

::

a federal one in which the poiiiical units are bound together in coopora-.4.:..,.

tive relationships. Consequently, a significant aspect or the study of
the question must involve inquiry into the roles to be played by the
extra-local goverments in any system of locally-controlled education. In
other words, we must asl. what can a community actually control and what
can it not, politically,

ad:Iinistrati-ely and economically? Under what
conditions c;ili t:-vrcizie centrvl: resources must be made available
to it? By whom? Under what conditions? Are there any extra-local units,
forces or actions that will particularly advance or deter community control?
Why?

Studies of intergovernriental relations have repeatedly confined that,
while participation in the, provision of resources for given programs.virtu-
atiy- guarantees the donor a role in shaping those programs, it does not
by any means guarantee a level of influence

commensurate with the re-
sources provided. Thus most states have rarely exercised control over
education in commensurate with the amount of money they provide their
school districts. Conversely, some states exercise more control than their
contributions might call fer. In essence, the provision of resources and
the exercise of influence represent separate political decisions which are
related only when thc deLi';itn.liat..crs wish to rcl3ty then. Consequently,
thcy fflay by studied 3s sep:ir:ctv

I.otentially related, when in-
vestiatcd ih the cohtext of 'iumlar: or opposltion tu community control

olic. 11! C. I* .1110 I,



Ahile th!..! rol(- of all the o.,:tralocal s:ovcrnmvntr. authoritie:i in
th(, United Statte, fejeral and regional - are potentially signifi-
cant in detcrn.ining thc- outcore of the conmunity control i!..sne, the role
of the state-,-- will in all /aelihood be the most significani. Thc.

begin by havini, authorit!)tive custody over the orF,anization of education
within their bonn&ries, the development or educati,aal standards ood
requirements, and the deteimination of the mode and character of financihr
educational systems. ore than that, they have final authority over tho
legitimation of the civil coranunitie:: themselves. In both connection
they are hound to aff::-ct the 4,:chool thei.r bo;1711a:;

Theoretically, at least, they have the ability to make true community con-
trol poSsible by creating the Irbgal framework for it and by "backstopping"
their communities with technical assistance, financial resources and
proper standartting So that community cr.ntrol becomes feasible, On
the other lvtnil, the :-:istcnce of conditions or intcrests supporting -e

status quo with pc.wer in the state house could render the possibilities
for achieving real conmunity control remote. These are matters that
deserve study In both their theoretical and practical aspects.

The federal role in education has been growing again in recent years,
not only on the provisi n of suppurr for certain educational enticavol but
in the stimulation of educational innovation. iirt activist federal govern-
ment can operate to lend it :.uppott to the movc;%ont for communit V conttoi
or to worl

. agAimit it. The trendn run in both directions, supportinv, hiar)
phetto oLforr,i on one !;;J:0 .;ncl the Lxtrk4oiltzini:.ation of iocol
clucatinal 0,1 thy ol:p-r, rncolira;:)iw. Ioc;f1 innovotioh
:;trictini; loc:a
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Political Science and Education:

The Long View and the Short

Heinz Eulau
Stanford University

Some years ago, reviewing tHe contemporary state

of political science, I noted that "political scientists

are riding off in many directions, evidently on the

assumption that if you don't know where you are going,

any road will take you there."
1 I am very glad, there-

fore, that we--both students of politics and students of

education--have this opportunity to consider the relation-

ship between our respective disciplines and to explore

common ground before we rush off our separate ways doing

all kinds of things we should not be doing and neglecting

things that we should attend to.

No political scientist who has ever smelt the scent

of Utopia can escape a fascination with education, and

* This paper has been prepared for the research workshop

on "The Politics of Elementary and Secondary Education,"

sponsored by the Committee on Basic Research in Educa-

tion, Division of Behavioral Sciences, National Academy

of Science--National Research Council, held September

14-19, 1970, at Stanford University.



for once, I think, we are not riding off because some-

thing is fad or fashion. To believe otherwise would be

taking a very short view indeed. And if one were only to

take the short view, one would deprive oneself of the

sustained efforts made through the centuries by political

philosophers to understand the relationship between poii-

tics and education.

But if one took only the long view, the result

would be stultifying because one would inevitably come

to the conclusion of tou'ours la meme chose. If the short

view is short, the long view, paradoxically, is even

shorter. I propose to tread in-between, partly because

by education and inclination I have a historical bent of

mind, partly because by trained incapacity I cannot ignore

the shape of things as they are. Happily, history has

always meant to me the study of how things have come to

be what they are, so that I have always succeeded in

eluding the comfortable assumption either that the past

is full of infinite wisdom or that present trends will

continue indefinitely into the future.

Let me begin, therefore, at the beginning. The

trouble is, of course, that political scientists not

only may not know where they are going but also may be

disagreed on where they come from. As I wrote at the



earlier occasion, "whether one prefers to trace politi-

cal science back to Plato and Aristotle, or to the more

empirically-minded Machiavelli, or to the establishment

of independent academic departments of political science

in the late nineteenth century, or to Charles Merriam's

New Aspects of Politics (1925), is largely a matter of

taste."2 Fortunately, the challenge of this opportunity

leads me to amend the statement. Where one begins is

perhaps not a matter of taste after all but dictated by

what one is interested in. And if one is interested in

politics and education, one better begin with Plato and

go from there.

What makes Plato so pregnant with meaning today is

the current impasse over the relationship between the

educational system and the political order. There are

those uhol because they believe that education is dominated

in any case by something they call the Military-Industrial-

Political Complex, would make the schools staging areas

of reform or revolution. And there are those who, be-

cause they mistake their establishment views and values

for universal verities, would rather throttle education

or choke it to death than have it sullied by political

reality. Both sides, I suggest, might find it profitable

to read Plato. For Plato's Republic, it seems to me, re-

116



presents this myopic view of the relationship between

politics and education; in fact, it is the educational

institution. There is simply no difference between the

state of the Republic and its educational system. They

are the same because they have the same goal--the well-

being of the state. Education is not an and but the

means by which human nature can be shaped in the right

direction to produce the harmonious state As the virtu-

ous citizen can only fulfill himself in the polis, the

state must see to it that training of the young is con-

sonant with the welfare of the state. If the educational

system is good, almost any improvement is possible in the

political order.

There are two things to be derived by implication

from this mini-presentation of Plato on education. First,

there is the utopian scent--education can create the

perfect political order. And second, because the image

of the political order is perfect, at least in the be-

holder's mind, education can be nothing but the hand-

maiden of politics. Both presumptions, I daresay, are

still very much with us--in whatever guise. They explain,

I think, both the optimism and dogmatism of all those,

whether of the Right, Center or Lett, who believe that if

something is wrong with the social and political order,



all that is needed to rectify things is more education,

better education and morally right education. But, as I

said, these are only presumptions, and a presumption is,

by definition, a conclusion that is not based on evidence.

Let me put it differently. I know of no political

order in the real world which, even if we could agree

on its being close to perfection, has been created out

of or by an educational system. If anything, the rela-

tionship between prlitics and education, it seems to me,

is the other way round. If the political order is sound,

stable, legitimate, just or whatever other criterion of

"goodness" one wishes to apply, education and all that

is implied by education, such as the creation of new

knowledge or the transmission of traditional knowledge,

flourishes. If the political order is in trouble, educa-

tion is in trouble. If we were to follow Plato or, for

that matter, Aristotle who believed that education is

prior to politics, we would have to conclude that our

public troubles--the war in Vietnam, poverty in the

ghettos, pollution of the life space, and so on--are due

to our educational system. Of course, John Dewey and

Dr. Benjamin Spock ,.,ave been blamed; but I seriously

doubt that we can take such scape-goating seriously. On

the contrary, therefore, if we find our educational



system wanting, I think we should try to look at the public

order rather than, as we have done so much in education,

contemplate our navels as if the outside world did not

exist.

Perhaps I am over-stating the anti-classical view

somewhat, but I do.so only because I sense the spell of

Plato and Aristotle is still so very much with us, even

though it is camouflaged these days in the rhetoric of

Herbert Marcuse or the aphorisms of Chairman Mao, on the

Left, and the "public philosophy" of Walter Lippmann or

the homilies of Max Rafferty, on the Right. But if we

aszlime that it is the political procoss and the condition

of political affairs that make education what it is, I

think we find ourselves at the interstices of polity and

educational system where political science as a theoreti-

cal science and education as an applied science can

truly meet on empirical ground.

Let me state all this more formally. I think we

have to think of politics, broadly conceived as including

both government and societal happenings, as the independent

variable and of education as the dependent variable. Now,

what bothers me about most of the recent research in poli-

tical science that deals with education or education-

related topics like socialization or attitude formation



is that it has been largely cast in the teleological

model that is implicit in Plato's and Aristotle's con-

ceptions of the polity. Let me single out as an example

The Civic Culture, not because it is unique but because

it is undoubtedly the most majestic work of this genre

of research. 3 Almond and Verba discover nine relation-

ships between level of education as the independent

variable and a variety of political perceptions, atti-

tudes and behavioral manifestationF as the dependent

variables. They conclude that "educational attainment

appears to have the most important demographic effect

on political attitudes."
4 I have no doubt that these re-

lationships exist. But I believe that one or another

mix of all the variables subsumed under what is called

political culture--whether parochial, participant, sub-

ject or civic--is nothing but one huge tautology that,

like Plato's Republic, so completely absorbs politics

into education and education into politics that explana-

tion of the relationship between politics and education

is foreclosed. What is involved is, of course, more than

formal education which, Almond and Verba point out, "may

not adequately substitute for time in the creation of

these other components of the civic culture."
5 But in

their subsequent discussion the Platonic-Aristotelian
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model (which is basically a teleological and practically

an engineering approach) implicit in their premises and

inferences is made quite explicit: "The problem, then,

is to develop, along with the participation skills that

schools and other socializing agencies can foster,

affective commitment to the political system and a sense

of political community.
"6 Now, these are not the words

of Plato and Aristotle but their spirit is there. The

good society will emerge if, through proper socializing

and educational procedures, in whatever channels and by

whatever agents, the right components of the political

culture are harnessed in the right direction.
7

The belief in the omnipotence of education in shaping

the political order is reflected in much of the litera-

ture on political devdopment. "The educational prepara-

tion of at least sizeable segments of a population,"

writes Robert E. Ward, "is a basic factor in the moderniza-

tion of political cultures."8 I find all of these writings

troublesome because the formulation of the problem strikes

me as eminently circular. For, it seems to me, the intro-

duction of a sophisticated educational system is an act

of modernization and can, therefore, not be its cause.

In many underdeveloped nations which mobilize education-

ally there are, indeed, effects on the political order,

1'41



but not necessarily effects that are conducive to a

viable politics. The over-production of high school and

college graduates who cannot find meaningful employment

often makes for disorder rather than order, but the re-

sultant revolutionary regimes cannot solve the problems

that brought them into being. Although an educated elite

is a necessary condition of political viability, it is

not sufficient. If the educated elite reinforces tradi-

tional status values or special privileges and, at the

same time, betrays a sense of insecurity as a result of

the new education, the political process suffers. "Hence

the paradox," writes Lucian Pye of Burma,

that is the common tragedy for so many under-
developed countries: those who have been ex-
posed to modern forms of knowledge are often
precisely the ones who are most anxious to
obstruct the continued diffusion of the effects
of that knowledge; they desperately need to
hold on to what they have and avoid all risks.
The lasting consequence of their formal educa-
tion has thus been an inflexible and conserva-
tive cast of mind. Ndernization has bred
opposition to change.

Not all students of development follow the Aristo-

telian lead. Holt and Turner, for instance, posit the

primacy of government. Referring to the government's

participation in modernization, they point out that

"during the take-off stage, however, the government be-

came much more involved in the enculturation process

1.".)<414
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through its contribution to and regulation of education,

especially at the elementary level.
"10 Political develop-

ment in England, for instance, took place prior to educa-

tional development.

My point in all this is merely to suggest that a

model that postulates the primacy of politics in the re-

lationship with education may be more appropriate than

the classical approach, and the underdeveloped nations

certainly offer a rich field for testing relevant hypo-

theses.

Fortunately, modern political philosophy gives us

an alternate to the classical model. But this brings us

quickly into the nineteenth century. Hobbes, as far as

I can make out, is silent on education, and Locke, though

concerned with it, significantly did not see it as a

function of education to develop in citizens a sense of

civic duty--quite logically, I think, because in his

view ideas solely stem from one's own perceptions and

can therefore not be subjected to an authority other than

that of the person himself. I do not want to dwell on

Kant who, insisting on man being treated as an end rather

than as means, is probably Plato's most distinguished

antagonist; but the American tradition was barely in-

fluenced by aim. I shall turn, therefore, to John Stuart

JS.



Mill's On Liberty.

Mill's conception of education flows from the pre-

mise that, given the great variety of opinions on ques-

tions of value, moral training must leave room for error.

Although one opinion may be dominant, the expression of

contrary opinions is necessary and desirable because the

dominant opinion may turn out to be partial, false or

even dangerous. On Liberty was written before universal

education, which Mill favored, had been introduced. "If

the government would make up its mind to require for

every child a good education," he wrote, "it might save

itself the trouble of providing one." Implicit in this

statement is an interesting distinction between "State

education" and the "enforcement of education by the

State." Arguments against the former, he believed do

not apply to the latter "but to the State's taking upon

itself to direct that education; which is a totally

different thing." And why did Mill reject "State educa-

tion?" Let me quote him, for this view is so very

different from the Platonic-Aristotelian conception:

All that has been said of the importance of
individuality of character, and diversity in
opinions and modes of conduct, involves, as
of the same unspeakable importance, diversity
of education. A general State education is a

mere contrivance for moulding people to be
exactly like one another. and as the mould
in which it casts them that which pleases
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the predominant power in the government,
whether this be a monarch, a priesthood, an
aristocracy, or the majority of the existing
generation; in proportion as it is efficient
and successful, it establishes a despotism
over the mind, leading by natural tendency
to one over the body.11

I need not linger over the fact that the times have

passed Mill by. Rather, I find his position remarkable

for two reasons. First, if I do have to smell the scent

of Utopia, I find Mill's verson much more attractive and

congenial than Plato's, for reasons that should be self-

evident. But, second, just as the Platonic-Aristotelian

conception provides the latent premises for the model of

empirical research that takes education as the independent

variaW.e, so Mill provides the premises, I think, for any

model that takes it as the dependent variable. Almost a

hundred years after On Liberty was published, another

eminent English political theorist and scholar, Ernest

Barker, echoed Mill to the effect that "the field of

education is not, and never can be, a monopoly of the

State." And he gives a reason: "Educational associations

--of parents, of teachers, of workers, and of members of

religious confessions--are all concerned in the develop-

ment of educational experiments, and in offering that

liberty of choice among types of school and forms of in-%

struction which is essential to the growth of personal
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and individual capacity."
12

What I want to bring out, simply, is what we all

know but rarely articulate as specifically as we might;

namely, that our value bias is an important criterion

in the specification of what we study and how we study

it. Our research designs are not neutral by nature,

but by articulating and guarding against our value

biases, we can at least hope to neutralize them as long

as we do our research. It seems to me that there I a

profound difference between a research design that t ces

education (or related proccsses, such as socialization,

indoctrination, propaganda, conditioning, and so on)

as the independent variable and a design which takes it

as the dependent variable. For if we start from the

other end, I think we have a much richer area of ipvesti-

gation opening up before us. And this, I think, is what

we mean when we speak of "politics of education" as a

field of inquiry.

I do not know why the field has been neglected for

so many years; why, in fact, there has never been a

consistent effort to continue the research on "civic

training" that Charles E. Merriam organized and directed

in the late twenties. There were eight country studies

and Merriam's own The Making of Citizens. Each study,
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Merriam reported, was given wide latitude, but each

collaborator was enjoined "(1) that as a minimum there

would be included in each volume an examination of the

social bases of political cohesion and (2) that the

varFous mechanisms of civic education would be adequately

discussed." 13 &long these mechanisms, Merriam continued,

are those of the schools, the role of govern-
mental services and officials, the place of
political parties, and the function of
special patriotic organizations; cr, from
another point of view, the use of traditions
in building up civic cohesion, the place of
political symbolism, the relation of language,
literature, and the press, to civic education,
the position occupied by locality in the con-
struction of a political loyalty; and, finally,
it is hoped that an effective analysis may be
made of competing gzolip loyalties rivaling the
state either within or without.14

In his later Systematic Politics, Merriam emphasized

that "the struggle for the schools is almost as signifi-

cant as that for the control of the army, perhaps more

important in the long run... . We may merely note that

some of the most vital of the power problems center in

processes often only remotely associated with the grimmer

realities of conventionalized authority.
15

There is certainly something of the prophetic in

ierriam's appraisal. We surely witness today a struggle

over our educational institutions unmatched in history.

Unfortunately, empirical political science has little to

8'

ma.. Ps...
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contribute to either an uLderstanding of the conflict over

the control of education or to possible solutions (though

I suspect we may have to learn to live with unsolved

problems for a long time to come). I must plead a good

deal of ignorance in the matter, but as I search through

my library I find only a few items that, in one way or

another, meet Merriam's challenge to investigation. If

one leaves out the burgeoning literature on political

socialization and related topics which, I argued, is

really inspired by the education-as-independent-variable

model, I can think only of such works as State Politics

IA.andthePt, by Masters, Salisbury and Eliot:16

of The Political Life of American Teachers, by Harmon

Zeigler;
17 and of the stimulating, if "soft," The Public

Vocational University: Captive Knowledcle and Public

Power, by Edgar Litt.
18 And I don't think the situation

in political sociology is much better. There are, un-

doubtedly, case studies of local situations (as in Dahl's

Who Governs?), but a systematic, empirical body of know-

ledge on the politics of education does not exist.

I hope very much that this workshop will generate

enough research ideas to remedy the situation. Just to

be constructive, let me put in some input.

1. Instead of doing so much work on political
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socielization, we might ask how the rapid circulation of

polLical elites in America influences the educational

systera. How is the educational system affected by the

conditions of political recruitment and turnover in per-

sonnel among those who control it? Are some of the

troubles besetting the schools due to the volatility of

recruitment processes?

2. How is the educational system affected by the

existence of individual differences in intellectual

interest and capacity, on the one hand, and government

policies to provide equal opportunities fox education, on

the other hand? How can the educational system be

"calibrated" to meet the variety of societal needs for

different jobs--from janitors and unskilled workmen to

Supreme Court Justices? What are the political implica-

tions of "manpower manipulation" through education?

3. Why is it that the "educational lobby" is re-

latively weak? Who are the "natural' allies of educa-

tion in the determination of national, state or local

educational policies? Would education be better off,

or would it be worse off, if it were "taken out" of

politics or politics were taken out of education? Why do

most interest groups other than those directly involved

in education not see the stakes they have in education?
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4. What are the consequences of centralization and

decentralization of control structures for education?

Although this has been much debated, I don't think there

is much reliable evidence. Cross-national comparisons

are indicated.

5. What are che effects on education of the con-

tinuing efforts on the Part of those who would use

educational institutions to achieve their own political

ends? Ho% can education resist the, encroachment of out-

side interests, be they rightist-oriented legislative

inquiries or leftist-inspired movements? How can the

school be a "laboratory of democracy?"and yet remain

sufficiently autonomous not to become, as in the Soviet

Union, an instrument of the garrison state?

6. In treating the school itself as a "political

system," we must surely ask questions about the balance

between authority and liberty that is conducive to

education; in short, reconceptualizing the school as a

political system cannot avoid the old controversy over

"discipline." How true is the progressive notion that

too much (what is "too much?") discipline makes for

aggression which is the enemy of tolerance and correspond-

ing guilt which is the enemy of political responsibility?

(To judge from the current generation, presumably brought



up in a relaxed manner, there is even more aggression and

guilt.

Let me leave it at that. Let me also reemphasize

that my premise, throughout, has been the Millian view of

the individual as the goal of all educational effort.

This is, of course, both a nozmative and an utopian premise.

As I see the excesses now being perpetrated on our high

school and college campuses in the name of freedom I am

by no means sure that this premise is viable. ButlI

think, it is a premise worth defending. Perhaps it is

up to government to protect the schools against their

own excesses; which is, I posit, a nice twist on John

Stuart Mill. But such must be the view of a latter-day

liberal who, unlike conservative and radical, does not

see in government the source of all evil. 19
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I havd interpreted the question we were to direct.our
attention to

in sljghtly different fashion since I, as a. government official, am not
An a position to carry out such research at the present time. The issues
'Mae developed below are significant, not just for edvcation, but for

mission-oriented behavioral and social science. generaltyl

The Problem

4
In recent years resources available for educational research have

experienced veny rapid growth followed first by leveling off and then by

negative increynts owing to inflation. At the same time,.however, strong

pressures are being exerted upon Federal educational research programs
to orient themselves much more sharply to a carefully delimited set of

.goals and objectives in ordeito make demonstrable denti in some of the

major problems confronting education in the Nation. These pressures have

e'
come from Departmental, Bureau of the.Budget, Office of Science and

Technology, and Congressional sources.

Coordinate with the pressures to target research and development

more sharply has come a degree of controversy, sometimes constructive,
more often acidic, which has dogged the program for five years now. Part
of the consequence of this controversy has been a stimulus perceived on

the part of some of us in Washington to engage in the kind of analysis

which might begin to explain this problem. The recent OECD policy review

of educational research led to the preparation of Educational Research

andDevOoim_litedStates and that effort in turn led me to

.e
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4

propose a policy framework for educational research which will appear

shortly in Science.

During the course of the OECD review and after, it became clear that

one Of the most serious problems facing administrators of educational

research.lay in the determination of objectives. Everybody wanted in on

the act, in and out of government. Different levels of,staff and line
,E

competed openly, covertly, accidentally, or in parallel for extremely

scarce resources. Interest groups outside of the government and inside

the government (but not in research) often espoused diametrically opposed

positions on fesearch priorities and objectives.

.
This discovery ties rather nicely to some emerging ideas about

: important differences in the character of the behavioral and social

sciences as compared to the natural, physical, and bio-medical sciences.

These differences occur for both the science, research, or conclusion-

/ oriented activities in behavioral and social science and ibr the develop-
.

ment, technology, or decision-oriented activities based on those sciences.

Let me phrase it in the following way. The natur0, physical, and

bio-medical sciences work on variables or entities that are quite

different from those worked on in educational or behavioral/social science

research. The essential difference is that in the behavioral and social

sciences virtually all of the objects of research or variables under study

either possess free will (that is to say, they are self-conscious) or are

inextricably imbedded in a value structure of some kind or other.
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I am not sayiug here that the outcomes of physical, bio-medical,

etc., scierices don't relate to choice or values. Clearly they do. What

I am saying is that the matetlals, units, and variableswith which and

on which they are working are not themselves self-conscious, possessed

of free will, or value-laden. Atoms do not chobse nor do chemicals or'

.glands. But learners, and parents, and society, and institutions do.

I111.

Rats and mice possess no human values nor are human valdés involved in

the immediate intricaties of a high-energy physics experiment. But

tearning itself is a value. Failure in its achievement in any large-

scale experiment involving real children or adults is a value question.

Indeed, it seems clear that all matters involving education, welfare, or

'social futures are inextricably bound up in questions of worth, propriety,

and preference.

What this conclusion means is crucial. If educational R&D or any

mission-oriented behavioral arid social science research enterprise is

in its practice as well as its implications value-laden and choice-rich,

then ....____Lsiana.z2p.eclinsuortofeducationisscienceasitisracticedandr

as much a social and political activity as it is a scientific one.

Some Constraints -

If the propositions presented above hold any water, they begin to

explain why wein educational research have had such a difficult time

presenting our case to Congress, the Bureau of the Budget, the Office

of Science and Technology, and the performing and using client groups

with which we deal.
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Several ideas come to mind. First, political and social activities

require political and social decision structures. We in research don't

have them.

Second, if science is somehow inextricably bound up in politics as.

this analysis suggests, then perhaps we need to explore the degree to

which, as sciences, the dise.:Iplines applied to human beilavior and society

need to develop models (political models?) of themselves which are

different from the models applied to the natural and physical sciences.

Perhaps the nomothetic drive associated with these latter sciences as.exemplifi .

by mathematical grounding needs to be exchanged for the development of

sciences more oriented to the idiographic. Another way of saying the

t'same thing is to strive for developing conceptions of science which are

*oriented not toward the development of gen",,Ilzations, ut oriented toward

the explanation and (in the'neutral sense of the term) manipulation of

individual, discrete, non-repltcable situations which have never existed

4efore and will never exitt again.

Some Possible Lines of Analysis .

Three lines of analysis tuggest themselves. The first is aimed

directly at the decision-making processes at the Federal level. Is it

possible to devise models of decision-making for research and develop-

ment in education which are effectively and responsibly political as

well as sound in terms of technical requirements? What would such models

have ta encompass? How can one deal with the dual role of the science communit)
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which acts at the siame time as technical advisers and as an intellectual

political elite of sorts with definite views about goals and objectives

all their own worth listening to?

The second line of inquiry would look to the need for creating new

political models of executive government. Administrative agencies are

increasingly called upon to perform political functions which used to be

handled by legislative branches of government. More andiMore discretionary

authoilty accrues to admi1 nistration as the complexity of Issues causes

legislatures to in effect delegate responsibility for such decision-

making to majir areas or generalized purposes selected by the legislature.

The mythology, however, is still quite prevalent that legislatures make

..policy and executives administer it. The shibboleth still remains that

civil service is apolitical, and there is great hesitation to engage in

the kinds of activities which appear overtly or covertly pnlitical

(prohibitions against "lobbying," for example, and the flexible definitions

attached to that term).

The third line of inquiry deals with the institutional structures

for sponsoring and performing educational research. We have tended to

think in terms of educational research striving for status as a sub-set

of national science policy which, in turn, is almost necessarify

pyramidical in structure and dependent upon securing the very best

talent across the entire nation for decision-making about policy,

individual grants, criteria and the like. Conceptions respecting the

political character of research (and much more needs to be said to
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elaborate and definille what that idea means) would suggest very different
. .

. .

notions about institutional structures. Perhaps funds'should be distributed

to States for research purposes. Perhaps research policies'should be

developed in autonomous Agencies scattered regionally around the country.

The ideas skectched out here are trial balloons, really, very much

. in the formative stage. But they sprtng from real problems confronting

us.o.f a conceihual nature and perhaps peculiarly suited to treatment from

the perspectives of political science.
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INTRODUCTION

We are in the midst of a public crisis. 2he continuing debate

over the questions of American foreign policy, racism and economic

justice threatens to tear asunder the fragile network of sentiment

and shared loyalties that constitutes the social fabric of a people.

Few Americans are any longer.shocked by riot, arson, bombing, police

repression or the taking of political prisoners. Mass habituation

to such horrors is perhaps the truest operational indicator of the

depth of the crisis.

The crisis is and will continue to be nourished by the growing

alienation of American youth, whether they be bladk youth from Ameri-

cats wretched ghettos or privileged white youth at elite universities.
1

The most pervasive orientation I have personally encountered among the

young in teaching and research is a deep cynicism about the American

political process. Students claim that what they bear and read in the

classroom fails to correspond to the world as they experience it.

It is the argument of this paper that the sanitized, perfumed and

inflated picture of American politics that students receive at all

levels of the educational system is grossly inaccurate, and feeds the

cynicism of the young. It is further argued that we, as professional

political scientists, have contributed to this problem by the way we

interpret the world and convey it in our work. And, finally, it is .

argued in this brief paper that we may have something to learn from

the often incoherent ramblings of the young; that many of their admit-

tedly unsophisticated critiques still manage to strike at the very

heart of the prevailing paradigm of political science.
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We have been charged by this conference to raise for examination

the question or questions we feel are of greatest import for education

and politics. I can think of no more pressing public issue or intel-

lectual problem than the growing alienation of youth. The roots of

growing alienation are no doubt multifaceted and I do not for a moment

believe that Changes in civic education will necessarily change the

drift toward alienation. Yet the educational process is a promising

place to begin, not only because educational institutiolia touch upon

the lives of all young people, Mit also because it is one of the few

institutions upon which change can be wrought. Wei as political sci-

entists, have more impact than we perhaps imagine. Our work finds its

way into elementary and secondary school texts, curriculum materials

and the college education of school teachers. We have, I am afraid,

contributed to the miseducation of American children by offering them

a picture of a society and a polity that cannot but :pad to disappoint-

ment and disillusion. I believe that we have been a part of the prob-

lem and that it is time to become part of the solution. Such a process

first requires some serious self-examination.

212...aradi

A past president o-f the American Political Science Association

recently announced the arrival of a paradigm of political science.
2

My own claim is somewhat narrower. While it is still questionable

whether a paradigm of political science exists, I believe that one

exists among those whose specialty is American politics. There exists
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among such scholars a certain commonality of perspective, a commonal-

ity of perspective that incorporates both empirical and normative

elements. In short, these scholars tend to share, in Kuhn's terminol-

ogy, a paradigm.

A paradigm is a very powerful tool indeed, for it represents a

"strong network of commitments -- conceptual,.theoretical, instrumental'

and methodologicalwit provides rules that tell the practitioner of

a mature specialty what both the world and science are like..."3 Such

a phenomenon is not to-be sneered at. A paradigm simplifies and defines

the world in such a way that it allows for the advancement of what

Kuhn calls "normal science." This concentration of perspective has its

price, however, and that is the failure to perceive, incorporate or

take account of phenomena outside the boundaries of the paradigm.

Political science has made very impressive strides in its normal sci-

ence, but it pays a price in its failure to deal with matters'incon-

sistent with the paradigm;

Following a suggestion implicit in Kuhn's analysis, I turned to

an examination of leading and representative political science text-

boOks of American government in order tti elucidate the main components

of the paradigm. While textbooks do not seem to play as important a

role in the social sciences as in the natural sciences, it still

remains the case that it is in textbooks that the orthodoxy of a el.^-

cipline may best be found. This is probably true for two reasons.

Almost by definition, a textbook is based upon the cumulative work of

a field of study, it is the distillate of the hundreds of research



-4-

monographs that make up the literature of a field. Moreover, simple

economics enters the equation. In order to enjoy wide sales, the

authors of a textbook must convince other political scientists of the

reasonableness and propriety of their treatment, and as a consequence

rarely venture beyond the bounds of acceptability.

I turned, therefore, to three of the most generally respected and

best selling textbooks in the field of American politics: Burns and

Peltason, Government lathe People; Dahl, Pluralist Den.scracy in the

United States; and Irish and Prothro, The Politics of American Democ-

racy.
4

While each differs in style, in favored methodological approaches,

and in several other nuances, the shared perspentive that undergirds

them is rather strikleng. The three elements Which f011ow are, I believe,

the building blocks of the paradigm.

1. American politics is best described as a pluralist democracy.

Group theory or the pluralist model is probably the
dominant point of view among political scientists today.
In group theory, mutual noninterference is replaced by
conflict amohg groups with "shared attitudes." Majority
coalitions must be created on each issue, and many indi-
viduals and groups fail to apply their potential resources
in the coalition-building effort. As a result, the system
contains considerable "slack" power is highly decen-
tralized, fluid and situational. There is no single elite,
but a "multicentered" system in which the centers exist in
conflict-and-bargaining relation to each other.5

The authors take their stand with pluralist democracy.
With all its failings, this 1<ind of democracy nourishes a
tolerance for differing ideas, a respect for minority
rights, and a concern for the individual that we.consider
essential in a decent and ordered society. But our inten-
tion in this book is not to defend pluralist democracy;
our intention is to show, as objectively as we can, how it
works in the United States.6
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Because one center of power is set against another,
power itself will be tamed, civilized, controlled and lim-
ited to decent human purposes, while coercion, the most evil
form of power, will be reduced to a minimum.

Because even minorities are provided with opportun-
ities to veto solutions they strongly object to, the consent
of all will be won in the long run.7

How is it that the system which exalts freedom over
order actually enjoys greater order with its greater free-
dom?8

Decisions are made, even in a pluralist democracy,
by a relatively, small group of decision-makers, with most
of the public-on most issues being unconcerned and unin-
volved. Yet there is a rough correspondence between what
public officials do and the interests of most of the people
because of competition among political decision-makers.9

2. llmerican history is best characterized as a history of progressive
change. a history of the steady improvement of the life chances
of the average man.

..The Civil War has been the only major breakdown in
our political institutions during two centuries of contin-
uous development in the arts of operating, on a national
scale, a democratic rppublic in which unity yields to diver-
sity, and diversity to unity: not without strain and con-
flict, to be sure, but without extensive civil strife or the
introduction of those poisonous hatreds and resentment that
seep through a system until it collapses in paralysis or in
violent paroxysm.10

The United States has undergone changes that half
a century ago no one foresaw: the expansion of welfare
measures and government intervention in the economy; the
almost overnight assumption by the United States of its role
as a major, the major, world power; and since the early
1950s huge steps toward the ultimate political, economic and
social liberation of Negroes.11

...of increasing political significance is the differ-
ential in incomes between white and nonwhite families. In
1966, the average nonwhite family income was only about 60%
of the average white_ family income. But that was an im-
provement over*the 51% of 20 years ago. Moreover, the
improvement is likely to continue if nonwhites are able to
take advantage of better educational opportunities.12



-6.

3. Elites are the repository of democratic convictions and the
auarantorsofttA_Ej..a.nec_jsr_nocratissystpm. The
masses, on the other hand are to be feared because of their
anti-democratic intolerance and proclivity for mass action.

...democratic values and habits are more prevalent
among the politically active minority. However much they
may disagree on issues, political activists seem to serve
as the carriers of the democratic creed, learning through
actual experience to recognize the problems of others, to
compromise differences rather than insisting on total ac-
ceptance of their own particular principles, and to appre-
ciate the relation of specific actions or issues to broader
democratic principles Discussions of democracy tend to
overlook the functional nature of apathy for the system
many people who express undemocratic principles in response
to questioning are too apathetic to act on these principles
in concrete situations. And in most cases, fortunately for
the democratic system, those with the most democratc prin-
ciples are also those who are least likely to act.'

The Framers tended to think of government as 'kings and
ministers who were not politically accountable to the
electorate and who were likely to suppress legislatures,
arrest citizens for criticizing the authorities, search
homes without warrants. Today, many of us think of the
gomnment as our own elected officials and responsive to

Democracy is preserved not only by the convictions of
the mass but also by agreement among leadees on the basic rules
of the game. Competition among leaders is indispensable to
democratic goyernment.15

[Democratic government is the outcome of] a series of
responses to problems of diversity and conflict, by leaders
who have sought to build and maintain a nation, to gain the
loyalty and obedience of citizens, to win general and contin-
uing approval of political institutions and at the same time
to conform to aspirations for democracy.l6

While I am sure that thete may be additional elements of a world

view to which many political scientists would adhere, I believe that

these three are shared by almost all working political scientists and

thus comprise a paradigm, no matter how crude. Like all paradigms,

this paradigm structures the world in such a way that some phenomena
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are incorporated,'whereas other phenomena make no impact. Thus, the

above textbooks are as interesting for what they fail to say as for

What they say. All of the texts attempt to be contemporaneous by

including materials on black power, Vietnam and the urban crisis, but

none of the authors are led by this material to ask very hard and

searching questioris about their paradigm. Irish and Prothro, for in-

stance, honestly deal with the rise of a military-industrial complex,

the failure of the civil rights movement and the increasing bureaucrat-

ization of decision-making, but never allow sudh matters to shake the* -

faith in their view of America as democratic, pluralistic, progressive

and ruled by benevolent elites.

Anomalies
. .

Kuhn has suggested that revolutions in scientific paradigms are

processes Whereby cumulative anomalies arise which cannot be explained

or fit into the dominant paradigm. A series of phenomena are discovered

which violate the expectations formed by the dominant world view. There

comes a point when so many anomalies.have arisen that the old paradigm

no longer makes sense of the world. It is then time for the formulation

of alternative modes of explanation.

I believe that we are at such a juncture in political science.

The sound ati tumult raised by the young in the past decade and a half

over the issues of American foreign policy and domestic racism raises

some very serious questions about how the majority of political scien-

tists look at America. I realize tnat some well argue that as scholars

we should shun the type of phenomena usually referred to as "current
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events" and focus our efforts instead upon questions that have

scientific payoff. I would suggest, however, that a focus on "cur-

rent events" can lead to the raising of issues that are the equivalent

of Kuhn's anomalies and thus scientifically important.

Take, for instance, political science glorification of elites

and fear of the masses. Such a perspective arises out of the rather

impressive voting and opinion studies of the past three decades. The

evidence gathered in these studies documenting the greater knowledge,

sophistication and expressed compliance with democratic norms by elites

is certainly incontrovertible.

And yet it must also be acknowledged that the voting and public

opinion studies represent a rather narrow peninsula of evidence,and

interpretations of American politics based on them alone ignores a great

deal about American political life that is neither open to the opinion

survey nor relevant to elections.

The Vietnam war and American foreign policy in general should

suggest to us that if elites are the repository of democratic values,

they don't allow it to show in the area of foreign policy. Very few

people.can agree on very much about Vietnam, yet I believe a generali-

zation that can be accepted by all is that that abomination was and is

an elite adventure. The masses certainly did not force elite national

decision-makPrs to intervene first with advisors and then with massive

air and ground power. I doubt that the'masses really fear for some-

thing called American "credibility." It was not the masses that forced

cruel and inhuman tactics such as search and destroy, strategic hamlets,



saturation bombing and the forced urbanization of the peasantry.

If Vietnam were an isolated mistake in a sea of American benevo-

lence, one could excuse political scientists for constantly praising

elites. That national tragedy has, however, helped stimulate a second

look at the history of American foreign policy, particularly the post-

World War II period. The research results of the "rev13ionist"

school of historical scholarship sheds a very different light on the

Cold War years than most Americans encounter in the media and in their

schools.

One might argue that generalizations made by political scientists

about elites are only meant to apply to the domestic scene; that the

foreign policy arena represen'zs an entirely different set of ground

rules and considerations. And yet the issue of racial justice raised

by the tumult of the past few years must serve to seriously call into

question the vision of elites as the repository of the democratic ethic.

It has only been very recently that we have begun to look to.the

heart of inter-racial relations in the United States. For years social

scientists have focused primarily upon individual prejudice. The

research in this area has been most impr:essive to be sure, and the

evidence demonstrating the greater tolerance of the upper reaches of

the education-income-occupation hierarchies is uncontestable. And yet,

that resear::: is terribly limited in that it failed to eXamine and ser-

iously consider the institutional nature of racial oppression in the

United States.

In almost every institutional sector of American life, governmental

and non-governmental elites have had a hand in national policies that



have been to the detriment of black citizens. It is a harsh fact

.indeed, but true, that almost without exception, the institutions of

American life are racist. Whether we look at business, education,

the administration of justice, health care, housing or politics, uojor

institutions have worked against the liberation of black citizens.

Housing is a .particularly apt example. Government policy until

quite recently has served to, in effect, concentrate black people in

the inner-city and provide cheap housing in the suburbs for fleeing

whites. FHA loans were confined primarily to suburban housing beyond

the'financial reach of most black citizens. Until the dourts inter-

vened, the PHA actively encouraged the use of restrictive covenants in

order to protect the financial position of investors. Public housing

and urban renewal served to exasperate problems by destroying more low-

income housing than it provided in return and leaving no decent place

for the poor to live. Financial leaders, builders and real estate men

were of course quite enthusiastic about these policies and, not sur-

prisingly, profited enormously. In short, many groups that would prOb-

ably score high on any test of tolerance tOward minorities, increased

their life chances by diminishing those.of blacks..

The story could easily be repeated for almost every other sector

of American life. In education, elite decisions have been an important

element in the miseducation of black children. They helped write the

texts whidh perpetuated myths of white superiority and black inferior-

ity, formulated culturally biased IA. tests and established tracking

systems that doomed many black children to menial futures. In business,



elites denied bladk people adequate credit or insurance and helped

Insure white domination of ghetto businesses. The legal system op-

presses black people through racially biased and often brutal police,

white dominance of the legal profession, bond and sentencing practices

and lack of adequate counsel. The list could go on. Let it suffice

to say at this poiht that while individual prejudice has always been

a problem in American life, black advancement is hindered more.by the

major institutions of our society, all of which are run, by definition,

by elites.17

In view of all of this, is it any wonder that'a goodly number of

our best students sneer at the picture of American society painted by

political scientists. There is a basic incOngruency between the harsh

realities of American life and our dominant paradigm. DisComforting

anomalies arise all around us whether they be raised by intemperate

students, desperate ghetto residents or respected scholars like Lowi,

Edelman, Rogin, Gamson or Mills, among others.

I believe that we are in the midst of that process whereby scien-

tific revolutions come about. We are only at the very earliest stages

of what may prove to be a long process. 'We are at the point where

anomalies are beginning to appear and to accumulate. We are at the

point where younger scholars are beginning to struggle with the inap-

propriatenez: of our current model for the understanding of American

life.

We are not at the point, however, where a new paradigm has been

formulated to take its place, and that fact contributes to our problem.

Kuhn has demonstrated that old paradigms are not discarded until a new



one is at hand that explains both phenomena incorporated in the old

paradigm and the accumulated anomalies.

We are, I believe, in that disconcerting period of turmoil when

the old has lost its ability to make sense of the world, but a new

formulation has not yet arrived to fill the gap. Because they have no

strong attachment to older perspectives, the young are especially con-

scious of the turmoil and are searching for new ways to deal with the

world, whether it be in new political perspectiv'es, cultural stances

or family arrangements. We would do well to emulate some portion of

their behavior by beginning a serious re-examination of the way we per-

ceive the American polity. To cling to the outmoded. paradigm not only

feeds the disenchantment and cynicism of the young, but, I might add,

distorts,.our analysis of American political life as well.18
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1. To say tLat significant segments of Iihite and black youth are

politically alienated does not imply that their alienation derives

from similar problems or demands similar solutions. Research on

these matters is sorely lacking and much needs to be done. In addition

to the sense data we receive from our not so tranquil sojourns on col-

lege campuses, there are some longitudinal survey data which support

the generalization of increasing political alienation among the young.

See Roberta S. Sigel, "Political Orientations and Social Class: A Study

of Working Class School Children," paper prepared for the VIIIth World

Congress of the International Political Science Association, Munich,

1970. A recent Harris poll in Newsweek ("The Black Mood--Summer, 1970,"

June 8) reports a fantastic increase in the percentage of blacks under

25 now willing to use violence in their struggle. A recent report in

he San Francisco Chronicle offers convincing evidence that a majority

of black soldiers (as opposed to just two years ago) now think that it

might be necessary to apply the weapons and skills acquired in the mil-

itary to the domestic needs of the black population.

2. Gabriel A. Almond, "Political Theory and Political Science," The

American Political Science Review, LX (Dec. 1966), 869-879.

3. Thomas S. Kuhn, The Structure of Scientific Revolution (Chicago:

University of Chicago Press, Phoenix Books, 1965), p: 42.

4. James MacGregor Burns and Jack Walter Peltason, Go.veivnen.t_j_y_)the

people, (Englewood Cliffs: Prentice-Hall, 1969); Robert A. Dahl,

Pluralist Democracy_in the United States (Chicago: Rand-McNally, 1967);

I rs/



and Marian D. Irish and James W. Prothro, The Politics of American

Dernocracx (Englewood Cliffs: Prentice Hall, Fourth Edition, 1968).

5. Irish and Prothro, p. 255.

6. Burns and Peltason, p. 7.

7. Dahl, p. 24.

8. Irish and Prothro, p. 88.

9. Burns and Peltason, p, 480.

10. Dahl, p. 4,

11. Dahl, p. 262.

12. Irish and Prothro, p. 56.

13. Irish and Prothro, pp. 77-78.

14. Burns and Peltason, p. 472.

15. Burns and Peltason, p. 480.

16. Dahl, pp. 22-23.

17. Because of time and space limitations, I haVe chosen not to deal

directly with the other two elements of.the paradigm. Sufficient

research and interpretation critical of these elements is at hand and

there is no need to be repetitious. The literature critical of the

pluralist interpretation of American politics, for instance, is every

bit as persuasive as those supportive of that interpretation, and T

suggest that the reader turn to the standard sources. Worthy of special

attention, howevers.are the following: Ted Lowi, The End of Liberalism

(New York: Norton, 1969); Murray Edelman, Thesinbolict...._91_22li_t_Lcs

(Urbana: University of Illinois Press, 1964); William Connolly, The

r



Bias of Pluralism .(New York: Atherton, 1969); William Gamson,

!Stable Unrepresentation in American Life," American Behavioral

Scientist,, Vol. 12 (Nov/Dec, 1968); and Seymour Melmetn, Pentagon

capitalism: Taie_politiofWar (New York: McGraw-Hill,

1970).

It should be npted that Robert Dahl reports that one of his

students measured the degree of poliarchy and pluralism in ten coun-

tries and found that the United States did not rank particularly well,

namely, eighth. See Robert Dahl, "The Evaluation of Political Sys-

tems," in Ithiel de Sola Pool, Contemporary Political Science: Toward

Empirical Theory. (New York: McGraw-Hill, 1967).

18. If prediction is the companion of explanation in the scientific

enterprise, then recent events attest to the failure of political

science. A reading of recent political science literature fails to

prepare us for the public crisis in which we are now embroiled. There

is no hint in that literature of the alienation, passion and energy

' loosed in the ghettos and on the campus.
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To Dr. Michael Kirst

Nom : Dr. Robert D. Hess
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Dear Mike:

DATE: September 11, 1970

As I indicated to you in our conversations earlier this week, I am compelled to

withdraw from the workshop on the Politics of elementary and secondary education. As

you know, Professor Bush's heart attack and subsequent decision to take a sabbatical

leave resulted in some reallocation of responsibilities at the R & D Center.

assumed directorship of a national program in school staff development and the deadlines

and pressures have been such that I have not been able to prepare a paper and indeed,

must be in Washington for Arplanning meeting on WAdnesday through the remainder of this

week. I'm disappointed that I can't make the sessions; the topics and papers are

fascinating and I Was eager to join the discussions, especially about the usefulness and

possible new directions of research and theory on political socialization.

I suspect that the amount and intensity of political dissent and activity among

college, high school and even junior high youth is forcing us to modify our initial

conceptualizations of the ways political behavior is socialized, learned, acquired or

generated. In our first paper on the topic in 1961 in a volume edited by Lipset,

Dave Easton and I struggled to explain why American youth were so uninvolved in political

controversy apd conflict and concluded that it was because the socialization process

was unusually effective and the system secure. Trust and confidence in the system

were high, so why get worked up about politics.

The contemporary scene is obviously quite different and it is difficult to explain

it by applying traditional.models of socialization to political attitudes and especially

to political behavior in young people. I have discussed soma preliminary notions about

the shortcomings of traditional models in a forthcoming chapter in a volume edited by

Gil Abcarian, based on a lecture series at Florida State University. It seemed to me

a couple of years ago that a model of political learning which made allowanc. .

acquiring political attitudes and behavior from peers was more realistic

which conceptualized socialization as the transmission of belief systems and baclavior

patterns from the adults to the pre-adults. I found the notion of political learning

more comfortable than political socialization in.attempting to understand anti-establish-

ment feeliags and activities on the part of students and other minority groups. It Was

not completely satisfactory, but it helped-me move out of a too-rigid way of thinking

About the growth of citizen-type behavior.

I still have doubts and reservations. We are far ahead of the state of the field

that I encountered in the mid-fifcies when I tried to put together a lecture on

political learning for a course in adolescence at the University of Chicago when there

was virtually nothing available other than some intra-family data on party preference



and a study by Centers on children of the New Deal. But we are somehow still getting

urselves oriented trying to redefine the problem in more realistic and effective

terms.

The major concern I have at the moment about political socialization in this

country is the extent to which political behavior in young people is learned or whether

it is spontaneously derivative from a confluence of internal states and external pressures

and appeals. From both an individual and group perspective, political behavior (as

contrasted with political beliefs, attitudes and knowledge) is in part a matter of

maintaining existing status and power relationships within a social structure and of

attempts to change these relationships. Such maneuvers involve profound responses at

the visceral level which may be accompanied by verbalizations and more "cognittve"

operations but are not necessarily controlled or initiated by them. 'fn short, having

observed my students and colleagues and been sensitive to some of my own responses

during campus protests and near riots, I am very skeptical about the usefulness of

concepts of political socialization to'explain what happened to us as individuals or

to the departments, schools and universities involved as social and "political" units.

The responses of faculty mambers to students who demand in non-traditional ways a

greater share in decision making may be understood by some behavioral dynamics as

other than the socialization of these faculty members when they were in elementary and

high school. Not that the tarly belief systems are irrelevant, they are simply not
adequate to explain political behavior when we get down to non-routine cases. Similar

arguments can be made with regard to ethnic nationalism and power, and probably to

woman's liberation movements, which may wall have more political significance than

tie would like to believe. (I note that the only women listed as participants in the

Workshop are staff members.)

Occasionally I wonder if the origins of political behavior in pre-adults cannot

be better understood in terns of aligaments and emotional sympathies rather than formal

learning. The identification of the young with political structures, both formal and

Informal, may do more than slogans and cencepts learned at school to influence their

political behavior. I have been impressed several times recently with the simplistic

and by now hackneyed arguments which soma young people use to justify their anti-

establishment stance, and how little solid conceptual and realistic content they carry..

They were interesting and impressive a few years ago but they seem to ma insufficient

to sustain the contention that the youth protests are essentially based on thoughtful

moral principles. This is not to say that they are incorrect, but to indicate my

feeling that the statements are often verbalizations of an alignment, rather than

themselves the basis for the position taken. This view does not entirely discount

the role of cognition in political behavior but suggests that other factors may have

been underestimated in studies of the development of political attitudes, knowledge

and behavior in the young. Political behavior includes at least the components of ideas,

action aad emotions. Much of the training in the schools deals only with ideas. In

times of dissent and crisis, particularly, these.ideas and facts learned in the class.-

room may be insufficient to serve as guidance systems for political action..

If political behavior in the young is derivative rather than learned, what is the

role of the kind of teaching that goes on in civics, government, U.S. history courses,

etc. in the schools? Perhaps it is to provide verbalizations which enable the indivi-

dual to articulate, in social discourse, underlying political alignments and to
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recognize in others the signs of one or another type of affiliation and alignment.
Certain phrases or words in conversations, for example, will quickly signal to a lis-
tener how a spaaker feels about black power, women's liberation, or the war in south-
east Asia, and as such provides the listener with options as to wilat his own response
might be and how it will be received.

So long as we are peraitted to be speculative and tentative in this Workshop,
I'll squirm a bit further out on the limb (which is probably in danger of being sawed
off anyway) and suggest that the primary Purpose of political socialization is to
encourage an unshakeable identification with the state and its goals. Studies of
socialization in authoritarian and closed ideological and political units will, I
believe, be consistent with this posiibility. Once a sense of national loyalty is
firmly established, the educational process is more likely to be as mtich a matter of
providing labels for communicating acceptance of appropriate ideas as furnishing a
groundwork for future political behavior. Political education in the schools in the
past has thus provided a verbal and intellectual framework within which alignments may
be articulated and elaborated.

If this general line of argument has any merit, there are a number of implications
and observations about youtp protest and socialization. First, if the extent and
intensity of protests against the government increase and thus incur a reaction by
established forces of institutions and government, this reaction is not likely to serve
a political socializing function. Witness the radicalization of campuses and how quickly
alignmants (and consequent verbalizations) can be altered often with painfully incomplete
or distorted information (rumor, a caption, a slogan, the ethnicity of a student
arrested, etc.). It will be seen as (and probably will be) repression and will be
unlikely to bring about changes in attitudes. The critical point is not the transmission
of concepts and facts about political systems in the country as much as it is the
influences that have alienated them from a.sense of identification and affiliation with
their country.

In this formulation, the socialization of the young into patterns of political
behavior could be more adequately studied as an indirect outcome of socialization in
other areas, such as moral ideology, attaehment and dependency, modelling, etc. than
as a body of information, concepts and knowledge passed on by an older to a younger
generation. Perhaps these comments naturally lead to a suggestion that a proper area
for the study of political behavior among the young is political alignment, identifica-
tion and affiliation with visible established politically oriented groups and structures.
Such a perspective might allow us to bring to bear concepts about human behavior which
are of a dynamic sort appropriate to an analysis of political action, energy and
conviction in the young.

I hope to have an opportunity to join you on Tuesday and perhaps to Chat with
members of the Workshop informally. I hope it goes well; sorry I cannot be with you.-
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"RESEARCH PRIORITIES IN THE POLITICS OP EDUCATION"

There are a number of ways of talking through the question of

allocating priority to research in the politics of education. The issue

is obviously subjective in part, but autobiographical considerations need

not concern us at this time. Two other issues do concern me. The priority

question may be answered either with an eye toward the issues of understanding

contributing to knowledge, if you wish. or the questions of social action
1

,

although in the long run these must run together. Priority, as I view it here,

however, is not addressed to the long run.

Nevertheless, if I were to answer the question of priority with an

emphasis on the understanding needed in the politics of education rather than

the immediate needed social action, I would seek to maximize our grasp of

the politics of education in the local school district or L.E.A. The challenge

which Thomas H. Eliot threw out, although he may not have thought of it as

a challenge, is nearly irresistible for the theoretician in me.
2

To know

"the go of it, the real go of it" especially of the L.B.A. has top priority

for me, when the focus is upon understanding. This is so, because, I think

we have made some dent in sorting out states and the politics of education

in states.
3 Also, because, while the centre of legal power in education

lies in the state, long tradition of keeping the state education departments

weak, in some cases because of neglect to use this power, in other cases

of deliberate policy by education interests groups and state lobbies, has

put the action in the L.E.A.
4 Similarly, we know much more, though it is

little enough, than what we did a few years ago about the federal politics

of education.
5

Briefly, were I to seriously tackle the understanding of L.E.A.

politics, I would take the following approaches:
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1. I would distinguish L.E.A.'s into urban and others on the

grounds of the persistence of educational politically oriented interest

groups institutionalized in the large cities as well as their general

separateness from state educational interest groups linked to the macro

political universe of the state capitol.

2. Examine the other L.E.A.'s beginning with an adaptation of

Becker's typology of sacred and secular societies.
6 Some fruitful theoretically

guided research exists along these lines suggesting this typology can supply

a useful framework to life the thousands of L.B.A.'s involved from the

random universe suggested by Eliot to a meaningful universe.
7 This categor-

ization and the sacred-secular continuum has already produced useful insight

and some emperical testing of theoretically guided hypotheses within the larger

and more abstract theoretical framework of dynamic tension existing between

a continuously changing societal dimension and an intermittently changing

governmental dimension.
8

However, the main thrust of this paper will take the social actior

choice as defining priority. As I turn to this, I note:

(1) There is a growing gap between policy studies and planning

versus implementation and administration. The seriousness of this issue may

be highlighted by Kissenger, "Where to draw the line between excessive

commitment to the bureaucracy and paralyzing aloofness depends upon so many

intangibles of circumstance and personality th t it is difficult to generalize.
119

But he points out that the intellectual in order to contribute to policy,

"Must steer between the Scylla of letting bureaucracy prescribe what is

relevant or useful and the Charybdis of defining these criteria too abstractly."

(2) Litt's work in Massachusetts politics suggests that (whether

a growing gap or not) this gap is more than a game played by university

based intellectuals.
la It may be rooted in the social facts of a growing

1



intellectual, technical managerial class as a significant element in

American politics. Thus, the gap of which / speak may be a manifestation

of a deeper and politically more significant cleavage in American political

life. Attitudes of disdain, if not contempt, each for the other by the

policy-maker and bureaucrat are doubly dangerous if rooted in social or

political class differences.

(3) The problem becomes the more see.ous as the bureaucrat becomes

thought of by the intellectual increasingly as a mere bureaucrat. The point

I wish to make is I think made by Yarmolinsky when he says, "When I speak

of the government bureaucrats...I speak of the individual who has the action,

because the primary responsibility of the bureaucrat is not to figure out the

best way to do something but to get it done."1 He continues, "It is their

very commitment to getting things done that makes them resist new and perhaps

better ways of doing things. The effect of bureaucrats in the system is to

encourage attention to the business at hand. It is, also, frequently a useful

antidote to sloppy thinking. But it emphatically does not encourage the

production of new ideas, or suspension of judgment until new ideas can sink

in," Yarmolinsky restates the fundamental problem this way: "How improve

the climate for new ideas in government?" His solutions or proposals for

solutions need not concern us here, I am merely concerned at this point in

emphasizing the nature of the problem.

(4) With this in mind let me turn directly to education. If

Kepple's dictum that education is too important to be left to educational

administrators or to school men, means th t others, and specifically the

intellectuals outside of education, have a role to play too, it is one thing;

if it means instead, that policy making in education is too important to let

school men be seriously involved in it, and that only others should be making

policies then it means something quite different. More and more it seems



to me the perception .is developing both within the educational bureaucracy and

among the zealot disciples, the whiz kids, if you will, of the Kepple-Howe

era, that the statement means only others should be making policies, Were

this trend to continue, the gap between policromaking and those who have

the action would inevitably increase. It seems to me this is the process

already underway.

(5) Thomas E. Cronin in "The Presidency and Education" makes the

point, "It has become fashionable to call for the creation of new structures

staffed by policy scientists who would integrate research efforts and priority

setting throughout federal domestic programs."11 This has resulted in what

he called 'outside networks', by which he means "Those individuals, groups

or advisory institutions who contribute to Whitehouse intelligence and

decision-making processes, but who are not generally employed by either the

Whitehouse or the federal government.
"12 By people not generally employed

in the federal establishment, they are talking about individuals who do not

have the action and this specifically pinpoints the gap with which t am

concerned.

Ironically, this reminds me of an event some fifteen years ago in

New York State in education, where a leader of one key organization in the

educationist establishment said at a meeting one time, "We are against the

idea and my research division is going to research that question and will

give our reasons."

In connection with the outside networks, Cronin and Greenberg

say that one form of needed research are "comparative studies, empirical

examinations of alternative advisory network roles, and the varied outcome

and effect of these roles."
13 I concur with their judgment, but suggest not

only that this is a problem requiring research now, one having high, perhaps

the highest priority, but would also suggest this needs to be done within a

,f`
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context larger than the examination of the outside networks in federal

policy-making, and one might add state policy-making, in education. It

is to that larger context that I would like to address myself shortly.

For now let me point out that we are not merely observing the development

of an outside network or of outside networks, a new intellectual.prole-

tariat, in, but not of, education with a safe base outside of the public

schools, and without the responsibility for the action, but we are, in

add:tion, seeing the development of a new power structure in education.

(6) The gap itself is further extenuated beyond the outside

network problem by the rising demand for accountability, by the efforts

at assessment in education, by the crude application of program planning-

budgeting systems in education and more immediately by performance con-

tract4ng which raises the entire issue of accountability and measurement

and which transforms the issue, it seems to me, into the question Plato

raised a long time ago with his guardians, to wit, "who guards the

guardians?"

My point is, the research venture is itgelf a political factor

when the subject of study is a public service area, its operations, its

idealogical developments, and above all, its effectiveness. Ironically, in

passing, I note the stance taken by one of the critics of the establishment,

one who like Kepple feels education is too important to be left to the

educator, and also from Harvard, now, after the Kepple program has been in

existence for some time, says, "You can't research outcome per se or

learning outcomes in order to judge program effectiveness when you deal

with social programs.
n 14

I hope no one misunderstands me here as spending my time defend-

ing an establishment which I have long attacked. But 1 think there is a
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N.
very real problem before us. Beneath the gap to Which I refer and the

recent mechanisms that have been developed partly to deal with and partly

creating it, are a history and types of people who are making political

history and I think these warrant our attention.

Public education as we have known it, has long been sick in ehe

United States. The cumulative effects of the depression and World War II

were among the chief recent causes of its illness. The invisible scar of

the depression stands not too invisible in the operation of 110 Livingston

Street. The hiatus of World War II for the public schools left the task of

building physical plants to the late forties and the explosive suburban

growth led to rapid growth of new school districts with no chance for

thought about schools. The cycle of the Lonesome Train in Levittown became

the characteristic pattern; a cycle, which runs from rural districts to

guilded showplace, to target for John Birchers in one generation.
15

The

illness of the public schools resisted the remedies of the physicians who

II

undertook its treatment prior to sputnik. In many ways, that resistance

tells us a great deal about the nature of the educationist establishment

particularly in the big cities where to this day the invisible scar of

the depression is seen in those central office personnel, the majority of

whom, I might add, see their role as that of defending the system against

the corrupt politicians of city hall. With sputnik, the treatment of the

system seems to have gained momentum, in effect, the system itself seems

to have rallied and the patiPnt appeared to respond to the NDEA effort, with

the development of teacher power and with the development, even though on

a small scale, of the cooperative research program in Washington.

With the sixties and the passing of ESEA, a new direction moving

the schools not firstly towards improved quality of education, middle class



education one might add, but instead with the concern over the racial problem

appeared on the scene. This direction can now be seen coming to fruit in the

combination of proposals for a voucher system which seeks to break up the

monOpoly of educatIon, the segregation academies in the south and I might add,

the Birchers particularly in the southwest. I wonder, at this point, whether

these actors may be viewed better not as physicians but as the morticians

called in to bury the moribund patient.'

So long as the criticisms of education were concerned with increasing

the efficiency and effectiveness of schools for learning skills and intellectual

content, the critics had the support of much of the public even though they

confronted the opposition of the establishment. But I note when criticism

shifted to the school's failure to fullfil its social role on the racial issue

in American society, the public, including many former critics, either moved

back to supporting the status quo in schools or distinguished themselves from

the new critics, the social action types. Thus in part a polarization of the

critics of the schools has taken place with the John Birch group on the right

and the Ford Foundation on the left. These may find in the voucher program a

political basis for working together, resulting finally in the complete social

class school system. This may still be public education, but if so, it is likely

to carry our class structure into the class-:oom operation by distinguishing one

school from the other alone! class and race lines as never before. Ironically,

we might add, the'job of integration, the job if you will of reducing inequality,

of bringing people together in a single institution, poor though it was done,

seems to have worked better so long as the focus of attack on the school was on

the quality of its education rather than on the schools as firstly instruments

of social policy only secondarily concerned with the task of reading, writing,

and learning.



As it may appear, what I have been briefly sketching out, can be

viewed as three periods in the recent history of educational policy making

in America. The first period being one controlled by the bureaucrats inside

the educationist establishment. The second period displayed the activity of

others ranging from critics like Beater through Conant. It saw the appearance

as influentials of the research types in education who may be seen as

interested in inhenceuent of learning per se, perhaps, less concerned with

social problems than many, heavily influenced by backgrounds in educational

psychology research and who are research and theory oriented. Viewed in

terns of organizational reference groups and linkages the first group can be

found at the national level in association with the American Association of

School Administrators, meeting in Atlantic City each year; whereas the

second group is associated with the American Educational Research Association.

Let me add a personal note in terns of my own biases, my reference group

wIthin the educationist network, tends to be with the researCh crowd. A

third group is increasingly seen in policy-making in education. These are

individuals who are essentially concerned with social action, who do not

see the school as the kind of place where they expect to spene their life's

work and are much more concerned with the school as an instrument of

social policy and are only generally concerned with the process of teaching-

learning that goes on in it. They are needed. They have a valuable role

to play but only if that role has a significant effect on improving the

quality of life through education, specifically in elementary and secondary

education.

Let me now move beyond this brief, and I'm certain biased

description, both historical and sociological, to suggesting some hypotheses

concerning what has been and what is happening. MY central hypothesis is



obvious. But let me state it. There is a growing gap between the indivi-

duals who have the action and groups composing an outside network in

educational planning and policy making.

Some alternate hypotheses may be offered, the utility of which

need to be tested, concerning the origin of this gap and its nature.

(1) The gap is due to fragmentation in the politics of education

with a growing pluralism within education characterized by

different schools of "scribblers". Just as the scribblers
15a

identified by Bailey and others such as Paul Mort, functioned

to articulate social need at one stage into a program of action

for schools in various states, so new social action types are

functioning to provide articulation of what. is needed in schools

in our day.

(2) What we are witnessing is a revolution in education, and

the desertion of the intellectuals noted by Crane Brinton enpha-

sizes the failure of the old system and suggests that we are on

the threshold of a real revolt in education and the end of that

16

system. This suggests that the future may be seen in the

beginning of the political alliance between the northeastern

liberals led by the Ford Foundation in part, by some of the

people at Harvard and other universities, and the southern

segregationists with their academies. This includes the relation-

ship between the Wisconsin economists and the Birchers in the

southwest as well.

(3) A third hypothesis may be suggested in more psychological

terms. What we are now experiencing is the result of a frustra-

tion of the intellectuals, the failure specifically of John

I I)



Gardner and others to Change the educational operation, and the

shift, a kind of sublimation in Rubinoff's terms in his Pornography

of Power, is a Characteristic result of frustration and a substi-
17

tution of concern with change in words rather than deeds.

As may be apparent, what I'ye called hypotheses, are still rather

global, and are not hypotheses but theory in the setae that they are

explanatory. With these in the background, however, let me move to a less

fundamental but more immediate class of socio-political mechanisms, the

functions of which may provide, and I think would provide, a useful purchase

on answering some of the questions that are raised by the statements I have

made above and by my concern for the possibly growing gap between policy-

making and action. You will note the methodological assumption, I am sure,

that an examination of such mechanisms and their functions can help answer

the kind of questions that are raised by the explanatory frameworks, such

as I proposed earlier.

Let me advance the thesis that evaluation by which I mean not

merely assessment, some demand for accountability, or something as specific

as program planning and budgeting, but also such things as surveys, and

studies in general, of public institutions are in and of themselves political

mechanisms. I do not mean by this what David Cohen refers to in a recent

article in the AERA journal, that the findings of research and of evaluation

have political relevance and, therefore, constitute an element in sub-
18

sequent political struggles. Instead, I mean that the mere act of study,

of doing a survey, of doing research, of evaluation, in and of itself, is

a weapon, a tool in political struggles too. For example, the attempt by

any organization to do a self-study at a point in time when critics are

beginning to mount criticism against it is rather clearly a mechanism of

41.1



iliefence in the political struggle for existence by the organization.

This suggests one dimension along which we can sort out studies

in attempting to understand their political function, i.e., the simple notion

of "in" versus "out". An examination of who calls for the study related to

a notion involving the dynamics of social time in or out of office, may be

useful. I note, for example, in passing, that the individuals who demand

a study when they are "out" not infrequently let it die after they have

moved into office. And so the dimension of whether a study is initiated by

those in office or out of office, in and of itself, seems useful. This in

turn, related to the three categories of persons I mentioned earlier, the

established school men, the education researchers, or the social activists,

suggests a two by three table of in-out and the types of persons or the

types or orientations of these persons as one way of looking at who conducts

wad who initiates studies.

There is also the possibility that studies have a function related

to the difference between "cooling out" versus "cooling off" political

conflict around education. What / mean by this is easy enough to state.

Studies take time. The time that they take may allow for the height of

conflict, the intensity of conflict, the heat of conflict, to be reduced,

increasing the chances for real change, and this is "cooling off". On the

other hand, the study may have as its major function the filling of time

while tempers cool with no'notion the study will make any difference what-

soever, merely "cooling off" the situation.

Finally, let me suggest an additional dimension, a fourth, derived

from the sublimation hypothesis, that one examines the people who do the

study not only in terms of the categories mentioned earlier, but also in

terms of one other aspect of all political mechanisms involving people,

which is: what is the effect of the study upon the careers of the



individuals involved. Combined together, it seems to me that these suggest

a very crude taxonomy which could be used as a basis for studying studies

and, also, at least lead us to the moral question to which I will return

at the close of this paper.

Who initiates Who conducts

I

School
men

V

In control
of schools

Out of
control
of schools

In control
of schools

Out of
control
of schools

Research
types

.

Social
Action

,

1 ...
.

And each cell related to carrer effects.
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Let ne for the moment point to examples of those studies where

those who are out attack the ins. These range, on a continuum from the

attack of would-be officials to unseat an incumbent to the less immediately

self-interested expose or mudk-raker and finally to the social critics

document which is intended to move the public service. The history of

education is filled with these, some of them have been very effective.

Joseph Mayor Rice and his work at the turn of the century is singlet/ nut

19

by many as a significant landmark in changing schools. The Cel ci

Report of recent day may not be as significant, but I would tend %,.! ,lassify

20
here too. The second category, that is the defence of those who are in

versus the outs, fill the dissertation files and survey files of schools
21

of education all over the country, Callahan has spoken at some length this.

The study of studies emerges when one looks at those kinds of

studies which are designed, it would seem, to merely cool out the situation

rather than cooling and doing more. Mark Shinerees.report on New York

City's schools which he called a study of studies on New York City is a

classic case of describing studies designed to do nothing except take the

heat off. Finally, it seeus to ne as I look at the Hope Commission and its

work on Ontario, onelinds a long extensive study which disappointed many

people because much of what the study pointed to was not done afterwards

and, yet, if one examines carefully not only the makeup of the commission

itself but the kinds of ongoing negotiations which took place and the changes

in provincial education that went on during the study, one may conclude

that the process itself involved political manipulations and negotiations

which resolved many ot the fundamental political issues that the commission

was designed to s~13-. Cooling off with action deserves special attention

from the student of educational politics in our day.

1 3
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In connection with this form of study, let me add one observation,

the Flexner Report in medicine seems to have done an enormous job of moving

that field. If Flexner had done a more bone&-cutting, sharper, incisive job

with his survey of medicine, the probabilities are that his report would

never had been accepted by the medical profession since it would have called

for more change than they felt they could possibly handle. The ten year

history of studies of decentralization issue in New York City provides

examples of each of the categories above except the last. Enough has been

written of the efforts of the system to study itself to defend the status

quo in the early sixties and to cool out ehe situation without action in

the mid-sixties. Lindsay's picking up the spring legislative mandate of

1967 and giving it a thrust the legislative leaders never expected is an

instance of the "out" trying to use the study to get "in". Much of what

the Ford Foundation did clearly fits the sublimation hypothesis and foot-

notes the disdain of the "policy maker" intelligentsia's contempt for the

bureaucrats. The efforts of the Board of Regents thrust alone, though

late and very incompletely, came close to the cooling off while negotiating

type of study.

This suggests the following categories could be used in looking

at surveys, studies, etc.:

1. initiating source.

2. the resources and where they come from.

3. the selection of personnel.

4. the characteristics of personnel.

5. the characteristics of groups supporting.

6. the characteristics of groups opposing.

7. the verbal outcomes of the report.
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8. the action outcomes of the report.

9. the career outcomes of the report.

In closing, let me point out, that such a venture might speak

to a moral problem which concerns me greatly. Steve Bailey and / used to

disagree over whether there was any real power in the educational establish-

ment. / think part of the time we were talking past one another. Part of

the time I was talking about its power to maintain its autonomy versus

what, / think, Steve was talking about, its influence over governmental

affairs. I think that the educationist bureaucrat's power is a kind of

power that slaves have, dumb-looking, looking even dumber than they really

are; the kind of power that results in what the Italians refer to when

they speak of making a hole in water. This.is what I see in the attempts

to change elementary and secondary education, making a hole in water.

The process of the last decade especially begins to concern me, because it

seems to me that out of it are coming the following kinds of possibilities

at least:

1. An increase in the gap between planning and action. This,

think, is reflected in what is beginning to happen to training programs -

training of day to day operators is completely divorced from the production

of bright planners who never intend to and never will occupy day to day

action roles in running schools.

2. This can lead to the esoteric research of esoteric social

action.

3. It seems to me that all the talk of policy ignores the action

at the building level in the L.E.A. and that not much change ever goes on

there.
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4. I am concerned that the best people will no longer move into

the action of working in schools, but increasingly satisfy their career

needs and kid themselves about making a difference by engaging in studies

of planning and policy-making unrelated to operation at any point.

5. W real object of study throughout recent years has been

school administrators and I am beginning to feel worried about the extent

to wbich they may welcome this gap.
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We often take for panted the effects of ongoing putaic programs.

When the subways run and people are taken to and from work on schedule,

we presume they are fairly satisfied with the transportation system.

When parks are open and clean, we presume that people who use them are

satisfied with the recreation the parks provide. When schools are

open and children exposed to education, we presume all is well, especially

as we are reassured by annual graduation ceremonies and promotion reports

that all is going according to plan.

Even when all is going accoritag to plan, the outputs produced by

pane programs have an effect. They provide satisfactions to many and

generate support for the status quo. But what is satisfactory to some

will arouse jealousy and opposition from others. Facilities which axe

perceived as essential by some users will be considered luxurious frills

by others. While some are satisfied with school concentration on the

3 Ws, others will want more concentration on science, civics, or

ethnic histarY. Many people who have no children in school pay little

attention to educational outputs: others take up the role of taxpayer

or the civicly interested citizen. Many parents of school-aged children

are lulled into passive support for ongoing programs as long as their

children progress satisfactorily and stay out of trouble and so,long as

college opportunities are available at reasonable costs. Others become

avid supporters of the local schools or vocal opponents of particular

policies.

Although we observe these effects every day, we have little

systematic evidonce of the conditions under which support or demand is
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aroused by school programs. gY Proposal is that we study
........E.Ithelmmktim

of feedback--the flow of su...rt and demands which is Lenerated the

actionsofbliceationaloms.
The feedback process is central to the democratic

underpinnings of
school organization in the United States. The Btaidy Report makes

this ideological commitment explicit in its argument for decentralization
of New York City's school system when it states:

The concept of local control of education is at the heart of
the Anerican public school system. Laymen determine the goals of
public education and the policies calculated to achieve them
The pUblies right to ewe:It:ate and to hold publicly employed
oflicials responsible is fUndamental.1

Descriptions of school politics assume some relationship between
school actions and parent or citizen demands or support for the school
system. Dahl, for instance, describes the recruitment of PTA leaders
and sleculates that personal interest in their children is one of the
chief motivations of the PTA activists. He writes: "...the focus of the
individual PTA. is narrow, since parents are more interested in the current,
education of their own children than in enduring problems of the `

educational system as a whole."2 But it is not clear which elements of
the school program provoke parent or citizen interest. 3 The situation
Dahl describes involved the manipulation of parent demand for a new
school building by a principal. Such changes in school programs
undoubtedly are one of the occasions for clientele demand but only
one of many.

Richard Cartor--in one of the few systematic studies of citizen

response to school systemsk--shows
that more parents of school children

are active participants and vigorous communicators in educational



politics than citizens without children in school. A smaller number of

citizens without children in school play an active role in school politics

as taxpayers or concerned citizens. But Carter does not isolate the

conditions under which actions by school authorities evoke various

responses from the several kinds of citizens. As Carter's title

indicates, he is principally concerned with voter responses and does not

emphasize responses to the schools which occur outside the electoral

arena. Thus he does not isolate the occasions for parent-teacher or

citizen-principal contact nor does his study focus on changes in

demands or support which are aroused by school actions.

The feedback process in the politics of education also has significance

far the broader political arena, far there is little understanding

of the effects of using government services on the demands and supports

articulated by clientele groups.5 We do know that where police are

reputed to treat citizens badly, support for the police is relatively

low and there are many demands for changes in the structure of police

forces.
6

Likewise, it has often been asserted that certain aspects

of welfare programs--such as the means test--degrades the welfare

recipient, affects her support for the system, and perhaps has provoke

demands for changes in welfare administration. ? Yet as with schools

there have been few systematic efforts to trace the articulation of

demands and support to specific elements of ongoing programs or announced

changes in them.

Overationalization of Key Concet.s

Our focus is on the generation of feedback in terms of altered

demands or support. These latter terms are taken in the Eastonian sense

as inputs to the political process.8 Demands are requests for maintaining



or changing elements of the government process. We may speak of manifest

demands when they are made evident through somö behavior. The most common

means of exhibiting manifest demands is through their verbal articulation

either in public fbrums such as hearings or through written documents

presented to decision-making bodies or broadcast through the public

media. Voting is another common way to say "yes" or "no" to public

officials although not all votes are expressions of demands. Demands

may also be made manifest through nonverbal behavior. Sending children

to school or holding them at home is a means of axticulating a demand

fbr school programs; allowing children to take sex education classes

manifests a demand for such programs while refUsing permission is a

manifestation of the opposite demand. Thus we may measure the existence,

direction, intensity', substance, and scope of manifest demamds by

observing verbal expressions and nonverbal behaviors. Latent demand,

on the other hand, may be measured through interviews seeking to determine

needs which are not so intensely felt that they have been articulated

or which, because of ignorance of appropriate channels or feelings of

ineffectiveness, have not been directed at public agencies. Under changed

circumstances, such latent demands may become manifest.

Support is a different set of attitudes and behaviors. Support

consists of attitudes and behaviors which are directed At maintaining

or undermining existing governmental structures and programs. While

demands are requests or desires fbr specific kimds of services, goods,

or features of a program, support is a more generalized underpinning of

the system. It may be manifest or latent. Manifest support is often

expressed through attitudes that are characterized as loyalty or disloyalty,

patriotism or treason. As these terms suggest, support is often associated



with symbolic behavior such as participation in rituals which underpin

the system. In school systems, support may be expressel by attendance

at testimonial dinners, affirmativd votes fOr school taxes or school bonds,

or participation of parents in school ceremonies and educator-managed

organizations like the PTA. But support may also be withheld. Fbr

instance, a boycott of school ceremonies or school elections or a negative

vote on school bonds are expressions of negative support fOr the educational

program. Such negative support may or may not be linked to any specific

demands for change.

Figure 1: The Intersection of Demand and Support

Demand puyport

ews.4.40,eor~0.
Latent
Verbal

Latent
Ftsitive Negative

Manifest
Etsitive Negative

SaaarLatentOpponeht Nomoparelat ic Nonprogragmatic
viopOnerix,

Manifest
Verbal

Nonverbal

ProgFammatb

:ticitia'tqc

Programmatic

graltlellY
Articulator

Supportive
Programmatic
Articulator

rogrnipatippositiona
ticulatox,

Positively
Oriented
Activist

NegativelY
Oriented
Activist

Supportive... Activist
opponent



Figure 1 characterizes the several roles an individual may assume

with respect to a school system. But Figure 1 oversimplifies because

an individual may engage in several of these activities at once. He may

toth make verbal demands and be engaged in nonverbal demand activities.

He may also show ambivalence by exhibiting both some positive and 10P9

negative support.

Our concern, however, is not with demands and supports in general.

Bather we are interested in changes in these inputs which result from

actions by educational authorities. As we have alreaAy implied,

demands and supports have several dimensions. These dimensions--and

alternations in them- -includes

1. The existence of demands and support. Not steryone in the

political system will express demands ar supports. Although at some level

such inputs probably lie latent in all citizens, some people may te so

little concerned with the educational system that actions t7 school

authorities arouse no perceptitle demands or supports. For such individuals,

the schools are invisible.

2. The direction of support and the substance of demands.

Support may be both positive and negative; demands may change from one

object (e.g. curriculum) to another (e.g. teachers' salaries).

3. The intensity of demands and supports. The tone of the

rhetoric and the passion with which inputs are expressed indicate the

degree of intensity. Saliency may also be an indicator of intensity, for

those who perceive demands as not salient are not intensely concerned with

them.

4. The scope of demands and supports. Demands may be

quite specific or include the whole range of educational issues.



Support may be focused on an individual authority (e.g. the teacher), the

whole school, or the entire school system.

5. The volume.of demands and supports. Support and demands

may emanate from a few sources or many; they may be articulated

occasionally, frequently, or constantly.

These dimensions of demand and support must be examined with respect

to two elements of the feedback process. The first is the set of

circumstances which evoke altered demands and support for the educational

system. The second is the set of characteristics of those who respond

and those who remain passive to particular actions by educational

authorities.

The circumstances which evoke feedback are legion. Almost any

action by a school official is likely toefoke some response from sameone

in the community. Substantial responses, however, are more likely to

come from a limited set of actions. Prior studies in the politics of

education suggest that controversy (arld hence, feedback) are particularly

aroused by the following actions:

1. Changes in the compositiant of student populations in

particular schools. The most common change has led to inareasing racial

integration of schools. Our concern is with such changes which are the

result of decisions by schoOl authorities such as the adoption of an

integration plan, the erection of a new school, or a shift in school

attendance boundaries. Changes which result from shifts in the population

are environmental changes; feedback produced by such changes are not

our concern in this research.
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2. Changes in school programs. The program which perhaps

has aroused greatest controversy is adoption of-sex education classes.

But similar controversies have been aroused over the released-time programs

and other efforts to dovetail public school programs with those of the

parocl-ial schools. The controversies reported in the media are indicators

of changed demands and altered patterns of support in response to

decisions by schoolmen.

3. Changes in school personnel. Changes in the racial comp:10i-

tion of school staffs often arouse controversy but changes from more to

less experienced personnel or changes in the qualifications of teachers

are also likely to evoke altered patterns of demands and supports.

4. Decisions to raise the level of expenditure. The expenditure

may be allocated to salaies or to Capital improvements. Large scale

shifts are likely to require raising tax levels or issuing bonds: either

often requires voter approval or the acquiescence of other governmental

agencies. Such occasions arouse taxpayer opposition to "frill"

expendituress, teacher union pressure for higher salaries and better

working conditions, and neighborhood demands for a share in the improve-

ments promised by the new expenditure rate.

3. Changes in the decision-making stzuctures. The controversy

over decentralization has been a heated one with some groups seeking to

obtain new toe holds while others try to maintain their present influence

in the 'decision-making structure. The groups excited by decentralization

proposals, however, may be quite different from those activated by other

changes.

Such circumstances, however, do not always activate the same people.

We must learn which decisions arouse what kind of feedback from which
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particular groups. Taxpayers may be aroused by expenditure changes,

churchgoers by sex education, blacks by proposals to-teach black

history, teachers by salary changes, realtors by school attendance area

changes, and parents by changes in the teaching staff. Such broad

categorizations are undoubtedly tuo gross. Only a portion of each group

is likely to be activated by any school decision; Rome decisions will

arouse several of the potential feedback groups. Our concern, therefore,

must be to match the characteristics of those who .tarticulate altered

demands or supports to the decision which evoke such responses. In

addition we are concerned with the overall distribution of altered demands

and support after.partIcular. decisions have been made by school authorities.

Research Design

The research problem is to find data by which we can establish

the presence or absence of links between altered educational programs

and response by segments of the public. We need data on overt behavior

by members of the public and on latent demands and supports for the

educational system. ln order to establish links between changes in

educational programs and alterations in the pattern of demands and

support, we may utilize a quasi-experimental design which will permit

collection and analysis of the appropriate data without the expense of

money aria time required for a time series analysis.

School districts in wnich one of the previously mentioned changes have

taken place in the recent past are designated as experimental conditions.

We should examine districts in which such changes have occurred within

the twelve months prior to the collection of data and districts in

which such changes took place as much as three years prior to the research
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in order to observe both immediate and delayed feedback effects. In

order to randomize local peculiarities, several districts with each

experimental condition should be observed. In addition, a group of control

districts should be selected. Control districts are those in which none

of the experimental conditions existed within a period of three-years prior

to the research.

In so far as practicable experimental and control districts should

be matched for socio-economic characteristics with each having roughly

similar mixes of population and resources. It is also desireable that

the districts span the range of population and resource characteristics.

However, it is not necessary to control for school organization or political

c:laracteristics since our concern is with the generation of feedback and

not its utilization by decision-makers.

In each of the districts selected two kinds of data should be collected.

The first consists of manifest responses which have been recorded in

public documents or the media. Where school boycotts have taken place,

attendance records should be examined to determine the extent of the

boycott. The extent of public cfmtroversy should be examined through a

content analysis of the local press and, if possible, the othr media.

Where public meetings took place, the record of these meetings should

be examined for manifest expressions of demand and support.

In addition, data on manifest and latent demands and supports must

be collected through interviews with random samples of the population.

Since we are concerned with the generation of feedback from particular

elements of the population and know that most people remain passive,

several small samples of particular groups will be more effective than a

.)



to the subcultures included in the samples?

The analysis would rely on comparisons within school districts

of the several samples and on comparisons between control and experimental

districts. If our hypotheses about the generation of feedback are

correct, we would expect different patterns of demands and supports

in experimental distticts than in control districts. Moreover, school

patrons should respond to different issues than non-patrons snd show more

respbnse to school decibions. The literature on blacks suggests that

responses anong black patrons awl non-patrons will be different than that

among white samples. The design I have suggested should reveal such

differences if they exist.
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This paper was written under some limitations which should

be mentioned. In the middle of Auoust I left New York to

.begin a research - convention - vacation 'junket to the

West Coast. The materials and specific agenda for this

conference did not reach me in California until early Sept-

ember. The A.P.S.A. convention provided somewhat less than
e

an ideal setting for sustained contemplation and speculation

and I was without access to a research library, office files

and secretarial help. I hope some of the paper's ideas will

serve as a sprinsboard for discussion but I refrret the lack

of the usual citations and bibliography. I would be pleased

to supply any references to the sources in this paper and

a copy of the rather lengthy bibliography I have compiled on

accountability to any participant who requests them. (Box 133,

Teachers College, Columbia UniversitypNew York, 10027.)

BEYOND SCHOOL DECENTRALIZATION

In one senset, however, the timing of this paper is fort-

uitious. As co-author with Professor Bruce Smith of Columbia,

am just finishing a book based principally on case studies

of the politics of school decentralization in six cities, .

New York, Washington, Philadelnhia, Detroit, St. Louis and

Los Angeles. (An interim report called "The politics of School

Decentralization" was presented at A.P.S.A., 1970 and is
_-

available from the author.) We have been at this project
.

for a year and a half and enough of this data is in SO that

1 ;;?)
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my thoughts have turned to the broader significance of our

findinc,s. Although, of courie, it is still premature to

attempt to be definitive about the school decentralization

movement, this paper gives me the opportunity to speculate on

the next steps in research. Before taking that step, however,

/ it may be useful to indicate the premises for lohking beyond
4 e

school decentralization.

Essentially decentralization advocates have argued that

new control mechanisms centered in the neighborhoods need to

be created to prokuce more responsive administrators and

interested parents. This, it is argued, will lead to better

student socialization and learning. The strength of this

rhetoric (there is very little hard evidence one way or the

other about most of its underlying pronortions) and the grow-

ing political Dower of "minority" groups have combined to make

decentralization an important trend (almost a fad) in school

politics.

If one includes administrative delegation as well as

experiments in community control (but excludes programs

which are totally funded through TitleIII in Model

Cities), at least 8 of the 28 cities with p-opulation over

500,000 have decentralization componentv, in their school

systems. They are New York, I, troit, Los Angeles, St. Louis,

Washington, D.C., Seattle, Chicago and Philadelphia. This



decentralization ranges from the state imposed system-wide

plans in New York 4-4nd Detroit to the tentative steps toward

administrative delegation taken in St. Louis and Philadelphia.

Baltimore, Boston, Atlanta, San Antonio, Houston, and New

Orleans have area administrators; but according to the re-

ports we have received, these administrators have little policy

discretion. In addition:, a number of other cities like

Cincinnati, Denver, Pittsburgh; and San Francisco are formally
.1

discussing decentralization but have not taken official steps

as yet.

.Another kind of evidence about the symbolic power of

decentralization can be foilnd in the results of a survey of

commnity group leaders in the neighborhoods of the three

New York City eymerimental school districts (I.S. 201, Two

Bridges, and Ocean'Hill-Brownsville). The survey was taken

.after a period of internal conflict and many school interup-

tions, but as table A shows, the support for decentralization

symbol is 90% or more for nearly every category of leaders.

'When the questions attemnted to move beyond symbols to the

nrobe into the substantive areas of curriculum, budget and

personnel, support for community control of the schools remain-

ed very high. In these neighborhoods, at least, deccntral-

ization has become the panacea for school reform.

Yet our analysis of the way in which school decentrali-

zation would probably effect partdcipation in school decision

making, b:ucratic accountabiliv, educational achievement

4 v5
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and racial c:Quality and intogr:rtion shows that th, notential

anoots and liabilitier; tc be about equal. (This is an abstrac-

tion; de.lentralization should only be judged in the context

o.C* a particular city and particular plan).

Furthermore the first electoral activity under decen-

tralization has leen ominous for its supporters. According
f

to the Im.:titute for COmmunity Stuaies, a Ford Foundation

advocate of decentralization, "the (SpTing 1970) community

's'ehool board elections were a disaster unparalleled in the

hirtory of.the New York city school system." From the Insti-

tute's viewpoint this new device for citizen participation

has convinced the virong citizens to participate.

As Table B shown, althou5Th whites constitute only 405

of the pupil population, they elected 72 of the new school

board members. Proportional representation which was supposed

tJ insure minority crroun representat3.on on all boards, did

not prove very successful. Puerto Ricans were unable to elect

any members in 9 districts where they were 10e,; of the pupil

population, blacks were shut out in 1C distriets undcr similar

cimumstanees. Whites on the other hand had a representative

in all but one district.

The election, however, wan not confined to the parents

of pub:lic school children. Ohen one compares jts results to

the city nonulation totL'.2.s which are white, iM
.

9; hisnanic and 2:/; other, it is obvious that the eletion
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quitc nccurately roflocto w Yovk's ethnic composition.

Nevertheless, ordinlrily pttrents vote more often tle:.r, non-

parents in school election. The failure for that to happen

is this election means that in many districts white local

school boares will control the education of.minority group

youn6sters. The minority groups are more poorlytrepresentel
f

pn "chose local boards than they have been on any of the

recent city-wide boards.
4

There is not space here to anlyze in anidetail the

.
causes of this/rosult -- the low turnout among ninority

of

groups was created by a boycott the militants, the non-

partisan, complicated proportional representation ballot,

*and the lack of publicity and campaign devices.. In

contrast middleclass whites'energized by their fear of

blacks, and organized by Catholic and Jewish grouDs interest-

ed in aid to parochial schools, voted disproportionately.

It is not certain that this will be an irreversible pattern

in New York neighborhood school board elections, but the

immediate consequences aDpear to be hichly disheartening

for the school decentralization movement.

In Detroit school decentralisation advocates have

received another setback. The new law decentralizing the

Detroit schools required the School Board to set the

district boundary line. r.lhe Poard 'Thund that most slack and

white spoke2men preferred racic2.1ly ho:aol:nous districts.

Nevertheless, by a four to three vote, a 7;oard majority

remesontinf; the liberal-lc-Dor-black coalition(that has



Dotroit, adoptod bounänry linen. Irtie,resuit

s an unur=t1 recall carlptttc:n lunc:Iod by whitc neir.!Lborhof.J6

acncciations. and joince. by soi::e black sep=satists, acainst

the four offondine :Board members. In an election this summor

the Foard ma:;oz.ity was renovc:d despite the oppo.sition of

tho Dress and almont all civic associations. Even if the re.

sults are overturned by the Courts, those neighborhood

groups have built up th6 organization and the momentum to make

them very influential in the November election when the new

central and local ..oards are elected.

One purpose of decentralization was to insure the par.

ticipation and reprer4entation of minority grouns in school

politico and to provide them with .the sense.of "contrcd".

These goals are.thouzht to be related to eduCational out .

comes but tbey also are considered to have intrinsic merit.

While it would be pronature:to base conclusions on the Now

York and Detroit elections,they do raise some warninz flaf.r.s

about the participation-representation aspects.of decentral- .

izatl.on. Pesenrch on particiwItion-renresentation in odel

Cities and anti.poverty decentralized programs enforces

tbesedoubts. Another purnose of decentralization was to

nrovide new forms of educational accountability by changin,7

the structure and cOtional climate of the relationship he-

tween uhe clients oi the schcnil and school nrofessionals
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As the decentroli:lati.o;1 lvws in Detroit nnd New York

require, :Ind as experience from dec,:mtraliion in other

cities shol:s, the profeLlsiollalc dcmand and will reco.iv(; loc.

islative nrotection for tIleir jobs. consequently, no natter

how muen the participation-representation status of minority'

croup parents improve; they would still have to deal with the

professional organizations in education whiCh haVe rapidly

increased their strens4 and mint:awl/. An the Ocean Pill-

Brownsville incidents sum;ent, they would have crave diffi-

culties in achievinc accountability in their terms. The

confrontation in this district caused lengthy strikes and

poisoned the climate in schools all over the city. Ghetto

residents are acquirind alIies on this issue es middle class

narents are now questioning school practices as never before.

Accountabilit.'has become the "4.n" concept in educational

policy and all sorts cf davIces are being discussed.

There is always some danser in setting research priorities

according to what is fashionable in the polity, but the con-

cept of accountability has been a traditional concern of

nolitical scientists. Given the learning failures, especially

..., in urban public education.t'.nd the conflict over school policies,

the interest of the government and the interests of social

scientists regarding researcl: about accountability coincide

nicely.



Anc01:1--YILTYY
11:ftifteaftelikmwallftalftfte.ftftDIft*GOONDft.ftftwiloftft

school nrofessionals always bo.ln

to sonlo c.e.L.cnt, but tho hz.:ve r.ce corli artieuld
too

:7nd the evaluation procor..s has been
A
arci.lno for the layman

follow. Now there is an insistnce thnt bot:.. the stp.ndards

and the processes become visible, rationalined, vold effee'Ave.
I

Schools serve botlf to impart knowlcd=re and to socialize

studonts, and acemmtability can relate to either function.

Althoush the ter is most commonay used in connection with

demands that a teacher's students. must moet certain perfor.

mance standards in readinr and other achievement tents, as is

. r. i 6 revid^nk. fAom o.e_ bex educa4ion and ram.sm, v 0

also seek to hold teachers accountable fol' the attitudes

their children l'earn.

Among the processes -for achieving accountability that are

currently discussed ^Ns-% rlerit pely, decentralinatior" J

contracting, and the voucher plan. All of these are detandent

on agreement about the things for which schools and teachers

can properly be held accountable. Not only is it a matter of

elementary justice that the standards for school professionals

should be clear, but it is also a political necessity if

accountability is to have the cooperat.ion of the powerful

educational ori3anizations.

One aPnroach to this cooperation i eceirte '

the followin 3. statement the .3:cc:a:able of rocenT,

(loc,c, 1072)j t- . Y oftL,041 dr:(..V10 )ouclon vno
2 J

ft
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"Th'o lo.trd of W:neatioi ! and the Union

rocof.ni:lo ql:at the lin.jor nroUom o..1! our cc1;oo1
nyoto is rno to allcato all of our sia.-
onts and raqcri've :%naacratc rothrdaton whieh

o:Inc:cf.ally nonc cronn ntudont:;.
P'he the Union %thcroforc tlfreo to join

ln ef..Cort. in coo:.%:Jratien 1:ith
bop.Ns end p:rocl-nt

to seek zoluTions to this majcvz problcm and to
dovelop objecTive criteria of praessional
accountability.".

et

Although this statement may just represent a rhetoricr-a

defense against the thrmt of .decentralization felt by Union

and Poard, it does have soiae notential significance since

it was simed ty the nations largpst uhion local and the
1

nations largest school system. A committee which included

J.irePresentatives of parent and community organizavons, uni-

versity staffs, and the co-signers of the contract, was

formed, A federally funded confeleace was held this summer

but,not much else has resuled from .1.he committee's efforts.

Same slightly cynical observers believe that the Union has

committed itself to the "objeCtive criteria" standard, be-

cause it knows that development of these criteria will be so

difficult and.that accountability will be a long time coming.

Nevertheless, the problem of standards remains..

Most atte.Tots at "objective criteria" have tried to judge

a teacher's performance on the basis of test scores of

students. There are several Prebleran with this annroach:

7,1irst,.different

diffcr3nt
in dec-rees

e.

subjects are amer:-..ble

(readir...3 versus

tes.Z: refrolts .11/11^

1."1$...ow. .1

be obiective i,esJ. oncr

for e:.:a-2nlc1). Second, most

renol-ted ccordth o r-rade loels (the



median scero attained r:LtIon'Ally by ntudonts in a ptcoticul%

1.01do)a. . Tho public doonn't almys vaderstand nueh thingn rim

noroal evrvoo nnd may ccthI unrcistic aclitovemont rc:L:ults.

A newly elected cMirman of one larise school.district recentl:i

insisted that his "rola mil that all children should score

above craft level. Purt:Iermore, it is.etwily demonstrable

that the socio-economie background of a child conttrihutes

enormously to leornin5 14eadiness. But it ould take more

research than wa now posass to determine just how much

a classes' socio-economic backeround should be weighted .

in judging test scores and teaching performance.

Assuming that the technique will eventuraly be avail-

able so that we could document Miss Jones' heroic effort

against great .socio-economic odds to teach her first gradwfts

to print legibly, and could also trace the lack of Prace

in the sonnets of the senior honors class to p!... Smith's

pedacogic style, there is little consensus about the level

of performance expected of nublic school teachers. Shaul d

all teachers reach some objectively determined minimum, or

should teachers, like athletic coaches, be nudged coml)etitive-

ly --those who :eall below .500 in tale win - loss coluz.n to

be weeded out and shunted into the lower echelons of od=in-

istrat?.on.

One accountability systxa now being tried in the

nublic junior co:ilerfes "-

teach well enoUch so that

Virginia rec.uires a teacIle" to

8 .101;1nrei" of students comr)lete a
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.courso in X lon.7,th of time. Completion of t::e course

requires sr.tisfactory standardizod toct perfornanco and

this often encourafNs a "knowlcdc:e bit" approach to teach.

ing. Indeed there is an educational ecluipment company now

compiling all the"knowledge bits" it can find for use in

its teaching mabhines, Euman teachers properly fear that some
$

systems oe accountability may lead to emphasis on
4

" know-
4

ledge bits" rather than education.

If performance accountability is threatening, the demnnd

tha,teachers be held accountable for their socializing

role is doUbly so. There yre solid historical grounds for

their fears. Not so long ago in the cities, and still today

in less cosiaopolitan areas, school boards felt that they had
.

the right to regulate a teacher's social life and command

allegiance to local political and religious norms. It has

been an arduous struggle to free teachers from their

parochial demands, but the professional's victory has

been at the cost of what many parents believe,is a crucial

issue of accountability - the parent's right to control the

values their children learn.

Whether the schools should play a nrimarily analytical

or affirming role is a question evei.y society must decide.

In general, Americans have permitted the professionals in high-

er 'education to play more of an analytical role than their

/aublic school counternarts. But if these schools are to

affirm values, whose values should be paramount? Decentral-

ization is raising these issues sharply as some minority 2 J D



rour lo:Iders assort the need for Qcn-lunity 3ontrol of the

schools in order to cncouran.e. ethnic solidrerity and challen;:ci

traditional American political mpl.h.s, Some have oven called
es

*eel 1" f .L*/
this ..Nnction "nation buildine.. , . .

The voucher plan also is related to value accountability.

lthoufn Nilton Priedman and others have ur,!;cd it* adoption

to improve school perfomance on the naive assumption that

what is needed is mora marketplace *competition, the modern

version of the voucher plan was first advanced by Vathor

Virgil Blum S. J. and his organization, Citizens for Mucation-

al Freedom, mainly to insure parental control of the schools

.socializing role. In Christopher jenckd new proposal, parenTs

would be able to use their publicly-funded vouchers to select

schools that might be religiously or politically homongenous

but"not exclusively of one race or class.

Tf the question what values teachers should teach and

be accountable for is comnlicated: criteria for measurement

are nearly impossible. Tn the.. Woodlawn School *district in

Chicago, an exPeriment in community contr0:1 , Parents and

administrators have attemnted to construct a naper and

pencil test to detect racism in teachers. Its earlier drafts,.

at least, did not seem to me to be very promising. More often

thourh there is no avuumpt to establish standards for the

teachers socialization role. Instead accountability for

values vurns Ina) rather crwle .Lorma of prior censul-sllin.
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Rer!.oareh on sme of the participation- ceproontation

aspects of accountability nre alrarLdy underw,y in centers

acroos the country. Nuch of the research needed to develop

standards for the measuloement of teachin per.Porr-Inc-N io ro-

in the domain of political science,(although thetdue.procs
si

issues raised by certain types of measures would be of interet

to specialists in public law). Nevertheless, there are several

imnortant alternatives still to be considered. .

If *the development of objective criteria for teachin!f

perforilance m3y take too lonfr and require too much emphasis

on Knowledae bits nerliens there is some value in exPminivl-r.

the method of peer group s:tandards that are used in higher

education to achieve quality control to see if any of it is

trOsferable to 'public education. This system decreases

reliance on the development of sophisticated data and

methologies and might reduce the fears of teacher organiza-

tions. One objection at the outset might be that this..

surzestion is really quite reaCtionary since excessive, pro-

fessional control of the schools is Dart of the problem that

accountability is aimed at eliminating.

Actually, however, teachers in public schools, unlike most

collerT ultic, .11D.Are had.very little control ovar the

selection and evaluation of thoir

ca 0 .1".! 1 e 1,0 1 .! r -r 0. Vv. . J" 'or% 4 -.
u %. :.& O.) .0 L. to-

Thce 1,n4 c-t

which eNi3ts almo31, ev..:rywhore in higher edlIcation 4s raly



.6

fol:nd in publia'acllools because toachors fool thRt would

strenr:tlion the already grkat pooers of.administrators.

'ocause they feel such poworlessnoos, public school tGachers

woe ine:^oasin(Ay turning town.rd unioni:sation,collective

hargaininr; nnfi strikes, - tactics which emphasize adversay .

relations between sehool and community and which may have

severe disfunction:11 consenu rces for education.

The process by whiA college faculties solect,.pay, and

nromote their peers and thereby shape the character of thcir

institutions isircasually referred to as academic politics,

but it has rarely been studied by political scientists. Yet

it.is widely believed that the "better" the college academ-

ically the stronger the faculty role. Another widesnread

belief is that peer (Troup.standards cvc., phasize professional

icommittment at the expense of institutional loyalties and

concern for students. Obviously, it would be unwise to urcre

plblin schools to adont college personnel procedures without

further research.

Amonrr the ouestions to be%researched are:

1. What are the effects of.peer groun personnel

standards on individual roles, and

2. What are their effect on th3 internal politics of

the institution and on relationships with comparable

.instiiiutions?

3. I:rntt are-the nolitics of transition from adminis-

trative centcred to faculty centered personnel polici:6?

238'
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4. What models of personncl policies exist in the "be:"

junior college and 4:11 schools, and what are their

consequenceo?

5. What models exist for providin3 constituency

(student and parent) inputs into the Personnel process?

If more accountability in the sense of 'bett;11 teach-

ing performances miPht be achiovoi4 by strengthening the

role of public school faculties in the personnel process, thc:re

is anothsr area in which accountability might be served by
, treducing teacner power. increasily both and A.P.T.

L affiliated teachcrs are establish1ng their conditions of

work through collective bareainins 'procedures. The detail

and scoPe of these agreements are constantly expandincs.

To use a very c-Pude measurel'New York's U.F.T. contract in

196S1-1972 is at least fifty Der cent longer than its pre-

decessor. One can only imaP:ine the length of the first

contract nemotiated With the participation of. the 31 de-

centralized districts.

The Problem for Political scientists is not really

in the verboseness of the contract, but in the role in the

educational Policy Process collective barmaining is beginning .

to play. Traditionally major school policies were decided

after hearinfrsin which citizens and various pressure c;roups

could make their viewpoinl,s known. uow many issues :Lre pre-
4 *.1

IdlCMDTok, by e collective bar/:aini-n- proc^so 9 r v'ld decided"..
le,gally without nny citizn parbic:!..pation. Indaed, tie



noe..,:otiations aro usually necret.

1P.

Of course it can be argued

that the scbool board represents the public, but tbe union'%

membership has-the opportunity to vote on their negotiator's.

asreement while the general public does not have a comparable

ratification opportunity.

Since teachers salaries are often 70 to 80 per cent of a

districts budget, the wage settlement is an important policy

question: Incteasinrly, howeverldecisions like student

discipline and compensatory onportunities, building mainten-

ance and constructionl inte$1.-f:ation and ethnic studies are

being laade through collective bargaining.

Consequently it.sems important for political scientists

to study these new trends in collective tel.gaining and to

create the new theories of accountability which this devel-

opment requires.

-Neither research into Deer group Personnel processes

nol' collective bargaining takes us very.far into- the prob-

lem of 2.ccountability for socialization. It is now being

arz;ued that what is really wrong with public education is

that it is based on a fllacious view of the unitary nature

clo-P American cociei.y. .1.1, nThis attae :,l: oes to t...o ear',
J. o.L Tne

co=on sc1-.00l idea that desPite their differences the

Alaerican pool)los shared enoch values that they. could "o2 edu-
ne34- r

1/4:L.. tow t..3 . '.!hila most of our ducc.tional policies in
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past Were based on the common school assumption, thero in

. no discussion of public sponsorship of a more pluralist/

sepnratist kind of education.

iow much consensus on the goals of education really

exist%in America? We know surprisingly little about such an

important question. Richard v. Carter's study, qfoters and=er

mheir Scl:ool surveyed the attitudes that mient lead people

to support public education but this research tells us little

about oninions toward restructuring public schools or

alternatives tSthem.

In July 1959, a Gallup poll asked whether the respondent

would choose to send his child to public, narochial or

private schools if tuition were free. Despite the fact

thal; 85;6'of the enrollment in elementary and secondary

education is now in public schools, only about 40% said

this'was their finit choice. The majority was divided

almost equally between the parochial and private alternatives

If taken li erally the implica.tions of this survey are enor-

mous should oovernments decide to nuraue voucher plans

and other aid to nrivate school mechanism: Yet it is

difficult to judme what values these responses represent.

They may simply reflect the feeling that it is better

to send your boy to Groton or :r.;xeter than to Central

City Tech or they may reflect deep-seated neecis fol. an edu-

catioa based on different vpaues than those in the -oublic

sc.:11001s. The latter findinm would not automatically mean

211



that covernment si:ould act on it.

2p

Vox amon4; that f!..roup Wo1316

certninly be a s:!.zable percentaL;e who oppose the concepts

of intet,ration, religious neutrality, academic freedom

and due process -Zor students and teachers which the

Supremo Court has said the 1st and 14th Amendments require

of nublicly-finansed education. Others, however, prefer

1.aw and
values which are quite comnatible with puolic pdaticy and

there could be considerably more diversity of styles and
8

values among the nublic schools in our densely populated

.metropolitan aren.s than currently exists.

would su:gedt then that one way to further.account-

ability.is to rec,earch the nature and intensity of the

value preferences regarding education. This survey might

follow the pattern of the better market research, which can

indicate consumer choices about hypothetical alternatives.

With proper sampling techniques, surveys could.be taken

peribdically without great expense. The results should be

made nublic. Perhaps federal !grants could be conditional

on the taking of such surveys.,

The second -mrt of this nrocess would be the develon.

cent of a system of.educational (in addition to the normal

fiscal) audits. These audits should include not only data

that is now often impossible to obtain, such as achievement

scores and suspension rates, but also information on how tire

system had respon:lod to the value choices expressed by

its citizens. YJize the educational market survey, the



2
'ne roquirz%d hy the tederal

0oovo:miacni, houid ue made pulAic.

Producin.1; this info=ation will not necessarily
roduce politionl eonflict,but it would Yiake the daate more
rational. Tthis approach might be useful to explore, if the
other naths to accountability turn out td be dead ends.

.



ON STUDYING THE POLITICS OF EDUCATION

Michael Lipsky

Prepared for ',Ae workshop on "The Politics of nlementary and

Secondary Education", September 14-19, 1970, tanford University,

Stanford, California.

An important focus for research on the politics of education is

the study of the interaction between teachers and their "clients",

both parents and students. This perspective is supported by the

following observations:

1. Social scienttsts for some time have advocated greater

research on governmental services at the point of consumption. To

understand the relationship between government and citizens, research

has been advocated on aspects of government service where government

"meets" people. While legislative politics On educational matters

may determine the allocation of resources in education, the ways

in which teachers as public employees "dispense" government servi.es

may play considerably larger roles in determining citizen regard for

government in general and educational institutions in particular.1

2. With increasing recognition that students of public

policy must attend to the "outcomes" of public policy, analysis of

teacher/clientlinteractions may help to effplain variations in reading

levels, achievement test scores, and other measures of educational

policy outcomes. Teacher/client interactions conceptually may be

seen as interveninl in explaining the relationship between policy out-

comes and system inputs in education.

3. Recent research in educational policy has specifically

suggested the importance of teacher/student interaction in determininr:

achievement levels. Rosenthal's research concerninr, the re1ationchip
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between teacher expectation of students and student acheivement

supports the contention that teacher attiudes toward students may

influence student achievement levels indepennt of teachers, train-

inn, conr:ruence of teacher/pupil backc:rounds, and student socio-

economic profiles. 2
Recent interest in introduc1n9; performance

standards in educational innovation is b4ued on similar conclusions

and reasoninr. Hypothetically, manipulation of tangible incentives

to teachers and students in the school setting will result in chan7es

in attitudes and measurable improved performance

4. Teacher/client relations today are severely strained in

many urban settings. This may be illustrated by reference to debates

on school decentralization. Many if not most of the reasons offered

by supporters of school decentralization proposals focus on allered

difficulties in teacher/client relations. It is alleced that teachers

for the most part are insensitive and incanable of respondinn to the

needs and strenrths of minority rroup students. Decentralization

proponents consider tbe trade.union interests of teachers antithetical

to the promotion of admInistr^,ors from backgrounds similar to those

of the students. It is charred that civil service protection of white

personnel continues to receive support in educational politics at the

expense of minority student development. 3 These problems are

exacerbated in school systems where children continue to parferm

below national standards, rerardless of the extent to which schools

bear primary responsibility for performance levels. Anrer and frustra-

tion directel toward schools are likely to continue as piecemeal

educational reforms and additional resources are directed toward schools

21;



whose students fail to display sirnificant improvement.

5. To the extent that interest in decentralization continues,

attentive publics of edncational policy will demonstrate increasim!

0 concern with relttively microscopic factors. Just an individuals

active in educational politics have recently apnearrd more interested

in affectinr: decision-makinr!: at the individual school level (in some

cases out of dispair over their ability to nffect system-wide

decision-makinT, )
4 so they nre also interested in the determinants of

individual school success, perhaps (and to some extent rer,rettably)

at the expense of interest in system-wide success determinants.

In a recent paper I have tried to initiate anode of analysis

which would focus on the interaction of teachers and certain other

public employees with their non-vuluntary clienteles.5 The work of

teachers, welfare workern, policemen and other "street-level

bureaucrats" under certain circumstances is characterized by direct

interaction with citizens during the recular course of jobs; wide

latitude in job performance; and extensive impact on citizens. To

a considerable degree such public employees encounter work related

stresses because of a scarcity of personal or orr;anizational resuurces,

threats and challenges to authority, and contradictory or ambiguous

job expectations. Vo process large case loads or service clients in

accordance with role expectations, street-level bureaucrats must

devolop mechanism 4'or dealirm with these pressures. The analysis

focused en the interaction between the development of bureaucratic

copinr,: mechanisms in response to job related stresses, and bhe

interaction of street-lovel bureaucrats with their nonewoluntary

clienteles. In ceneral, thin paper represents an attempt to inquire
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into aspects of contemnorary urbnn bureaucracien that display

analytical continuities, and in thus an attempt to encourage the

comparative study of urban bureaucracy within a single political

system.

The framework developed in this paper may be useful in facilitating

understanding of some observations concerning teachers in urban

environments that previously had not been linked. The importance

to teachers of keeping students "in line", avoiding physical confron-

tations, nnd insisting on dennnstrations of deference to authority, for

example, may be related to the need to impose classroom routines in

order to realize role expectations.6 Authority may be imposed to a

greater degree than might otherwise be considered necessary, since

the threat of the ner7ative consequences of assaults and disorderly class-

rooms may only be avoided if routines are imposed in every cane

of potential disorder. 'file functions of tarious teacher attitudes

toward students may also be explained by bureaucratic needs to fulfill

role expectations in spite of pressures mitigating to the contrary.

Teachers may attempt to perform in some way in accordance with perceived

role expectations, and thus may display interest in some children

who are considered bright, when all cannot receive special attention.

Teachers and other street-level bureaucrats seem to develop attitudes

toward clients which function to facilitate fulfillment of role

expectations by placing responsibili:y on the clients of service.

This is the function of teacher attitudes which consider children to

be primitive, racially inferior, or "culturally deprived".7 From

this perspective, trackAng systems may be viewed as supportive of

bureaucratic needs, since with such mechnnisms the "system"

becoNes responsible for student prcrress and direction and teacliern



are freed from making all but marginal decisions about student

prorr.ress.8 Similarly, the "red-tape" dIficulties encountered by parents

in appealing school decisions about children function to protect teachers

from challenr;es to authroity and to ration access to the system.

Perspectives on an appropriate research agenda in pursuit of these

concerns nay be gained by reviewing some of the ways in which evidence

on the behavior of street-level bureaucrt%ts has been collected in

the past.

1. Survey research techniques have been utilized to collect

data on citizen attitudes toward and experiences with a variety of

government agencies(police departments, the post office, penal systems)

in which bureaucrats have personal, frequent and significant relations

with citizens.9 Focused samplelunstructured-interviews providing

qualitatively different kinds of data have also been undertaken with

the clients of bureaucratic involvement.
10

Such studies hay provide

important data on the effect of bureaucratic routines on citizen

attitudes-toward government services and opportunities.

2. Surveys have also been employed to better understand

factors affectinr, attitudinal structures of street-level bureaucrats.11

3. Participant observer techniques have been combined with

interviews to analyze bureaucratic styles and incentive systems

within bureaucracies.

4. Observational techniques have been utilized to analyze

burenucrat-client interaction. These techniques provide data on the

interactions themselves, not only on factors which may affect such

interactions. 12

Utiliztnr e. these techniques in combination where appropriate, I

would propose to initiate a study of teacher/client interation..



Just as Albert Reiss and David Bordu:: have been engaged in observing,

classifyinl and analyzinf: pollee/citizen encounters, so it would be

useful to have similar research on the nature of teacher/clidnt inter-

actions. Just as Rciss provided data on quenttions'of police brutality

and of biases of race and class imputed to policemen, so we might provide

insights into the impact of teacher behavior on student attitudes and

motivation, in additIon to illuminatinp: Flach specific considerations

as the effect of teacher career expectations on differen, kinds of

students.

Research on ruidance counselor interation5 with students, for

example, might investigate counselors' expectations of and advice to

students in terms of their socio=economic backgrounds, language capa-

bility, and general demeanor. Interviews with teachers and students

following counseling sessions might illuminate the exchanges observed.

Interviews with the participants, in addition to observations of the

interaction, might provide a three=dimensional picture of the exchanges.

The following kinds of teacher/client interactions might provide

appropriate foci for the study:

1. Student classroom relations with primary teachers.

2. Student and parent interactions with secondary teachers

(guidance counselors, principals, disciplinary personnel).

3. Teacher/:,arent conferences.

I. Parent complaint procedures.

Although it would be useful to subject specific hypotheses to analysis,

such a study would be considered privarily exploratory in its initial

phase. We would be as interested in framing useful questions for

furl:ther empirical research as we would be interested in initially

tenting specific hypotheses.

Oqi



The focus on teachers as street-level bureaucrats suggests two Airther

areas in which it would be appropriate to collect data. If the frequency

and direction of virious buroaucratic interactions are the primary

dependent varin,blos, as stu_nts of bureaucracy we should also collect

data on the 1) incentive systems in which teachers work; and (relatedly)

2) recruitment and maintenance of employees within the school systems.

On incentives, we should ask what kinds of behaviors are rewarded

and what kinds are negatively sanctioned with:the systems? To what

extent are teachers influenced by the reward structure of the school

and school system? What is the nature and the extent of the "zone

of indifference" of school administrators, in terms of which teachers

may exorcise discretion? What is the relationship between work-load

strains (such as class size) and administrative demands in determininc

teacher role behavior.

With regard to recruitment and maintenance, we must know what kinds

of individuals comprise teaching staffs. As in the study of any organi-

zation, we should know (That kinds of people are recruited to the

organization, and wbat kinds of pethple are induced to continue in

employment. The study of school incentive systems should help explain

tho answers to those questions. In turn, the profiles of school

personnel will facilitate explanation of variation in teacher/client

interactions - our primary concern.

Thus far I have onditted discussion of the proposed field of inquiry.

It would seem most prudent, in the spirit of an exploratory sttlgO,

to limit the initial invest17at1ons to teacher/client interactions in

a sinle inner city school with sufficient socio-economic variation

to develop analysis of the impact of these factors on teacher/client

relations, and to minimize the significrnce of cross school and cross

,



system variations. In a second phase of the research, the invon-

tigatiorn field might be expanded to develop analysis of the impact

of varying administratJve styles and incentive systems on teacher/

client relations.13

In conclusion, I will try to place this proposed study in the

lsrger and comprehensive agenda which is the concern of this confev-.

once. In one way or another, most, if not all, of us will be interested

in the determinants of educational success. While we may disagree

on details of the components of success, few will be unwilling to

relate their concerns to the improvement of educational systems. Yet

in studying the determinants of educational system outputs we

encounter considerable difficulties at the sub-system level. Aggregate

output levels may mask important variations in expenditure distribution.

Similarly, systems comparable on distributional measures may vary

con3erablq in the distribution of resources within sub-systems.

Most importantly, the distribution of resources may bear t.
relationship to student achievement levels.

It may be possible and would be hichly desirable to relate the

-esearch sugr;entions enumerated above to achievement levels, system

'lization and other measures of system impact. However, the

'r justification for this proposed research lies not in its

promise to explain variations in student achievement and

ut. Rather, the study of teacher/client interactions

evide a critical linb=in our understanding of the

'worm student achinvement and intervening variables

with the system. Tf and when social scientists

"le considerable methodoloc,ical difficulties

tentirr: techniques and control proceoure3
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in explaininr rross variations in achievement levels, they will

then be presented with questions concerning why one school succeeds

while others fail, why one teacher succeeds while others fail and

other successful teachers leave the system. The studies proposed here

would assist in building theory to such ends.
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TOWARD A THEORY Or STREET-LEVEL BUREAUCRACY*

Michael Lipsky

Massachusetts Institute of Technology

This paper is an attempt to develop a theory of the

political behavior of street-level bureaucrats and their

interactions with clients. Street-level bureaucrats, de-

fined below, are those men and women who, in their face-to-

face encounters with citizens, "represent" government to

the people. This paper is also an effort to inquire into

aspects of organizational
life common to various urban bu-

reaucracies, so that we may begin to develop generalizations

about urban bureaucratic behavior that transcend discussions

of individual bureaucratic contexts. This paper seeks answers

to the general question: hat behavioral and psychological fac-

tors are common to such bureaucratic
roles as teacher, police-

man, welfare worker, lower court judge? To identify such
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cormon elements would be to rake a start toward theory in the

study of urban bureaucracy.
1

Concentrating on the reactions of some urban bureau-

crats to conditions of stress, thispaper also draws atten-

tion to various structural factors which may contribute to

the inherent inability of sore urban bureaucracies to

provide objective, non-discriminatory service, to recognize

the existence of biased behavior, and to respond to pressures

from some client groups. These assertions are matters of

public urgency at a time when police departments, school

systems, welfare officesland urban legal systems increasingly

have come under severe criticism.

The discussion is focused upon two urban bureaucracies

currently undergoing considerable strain: policeren and

teachers. The example provieed by lower court judges is

a3so utilized considerably, and other urban bureaucracies are

ieferred to when relevant.

While the paper concentrates on the relationship of

some urban bureaucrats to conditions of stress, the term

street-level bureaucrat is used throughout to draw attention

to individuals in organizational roles requiring frequent

and significant contacts with citizens. Specifically, a

"street-level bureaucrat" is defined as a public erployee

whose work is characterized by the following three conditions:

1. He is called upon to interact constantly with

Ai 0
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citivms in the regular course of his job.

2. Although he works within a bureaucratic struc-

ture, his independence on the job is fairly extensive.

One component of this independence is discretion in making

decisions; but independence is not limited to discretion.

The attitude and general approach of the street-level bureau-

crat toward the citizen may affect the individual signifi-

cantly. These considerations are broader than the term

discretion suggests.2

3. The potential impact on citizens with whom

he deals is fairly extensive.

Thispaper will concentrate on the interaction of street-

level bureauctats and the non-voluntary clients with whom

they deal in the course of their jobs.3

In American cities today, their work environments

frequently require street-level bureaucrats to confront

problems stemming from lack of organizational and personal

resources, physical and psychological threat, and conflicting

and/or ambiguous role expectations. People in these bureau-

cratic roles both deliberately and unconsciously develop

mechanisms to cope with these problems. Street-level bu-

reaucrats are also receptive to and supportive of organiza-

tional structural mechanisms which simplify and reduce the

burdens of office. This paper will attempt to describe and

assess the impact of selected bureaucratic resolutions of
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these problems on job performance and comrunity relations.

A few other job conditions corron to street-level bu-

reaucrats should be mentioned here. Not only do they per-

form their jobs with non-voluntary clients, but, no doubt

related, these clienteles for the nost part do not serve

as primary bureaucratic reference groups. These points

may be illustrated by considering the nature of police

interactions with offenders and suspects, teachers' inter-

actions with pupils, and lower court judges' interactions

with individuals charged with criminal or deviant behavior.4

Another condition cormonly characterizing the bureau-

cracies discussed here is that they have limited control--

although extensive influence--over clientele performance,

accompanied in part by high expectations and demands con-

cerning that performance. Police and lower court judges

are charged with controlling behavior which has profound

social roots. Teachers are asked to compensate for aspects

Of children's upbringing for which they are not responsible.5

Although the theoretical aspects of this paper to

some degree are generally applicable to interactions between

street-level bureaucrats and citizens, they are most appli-

cable to interactions with low-income and minority group

clients. This is because poor people, and minority group

members, command fewer personal resources than more favored

individuals, and thus are more dependent upon governmental

j'N 91
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bureaucratic structures for fair treatment or provision

of basic services.

In this brief paper I will not be dble to provide a

comprehensive analysis of these bureaucratic groups.
6

Nor can these jobs or professions be described in monolithic

fashion; they encompass a wide range of variation. In

attempting to develop a parsimonious theory of governmental

organizational behavior and client interaction, I am interested

rather in making more understandable certain problems of

these bureaucratic structures, and in initiating critical

analysis of certain aspects of governmental organizational

7
behavior at the point of consumption.

The discussion will apply to aspects of street-level

bureaucracy when the following conditions are relatively

salient in the job environment:

1. Available resources are inadequate.

2. Work proceeds in circumstances where there

exists clear physical and/or psychological threat, and/or

thc bureaucrat's authority is regularly challenged.

3. Expectations about job performance are ambi-

guous and/or contradictory, and include unattainable

idealized dimensions.

Although to some extent these conditions prevail in

most bureaucratic contexts, they are relatively salient

in street-level bureaucracies in the contemporary American

1.4
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urban setting. They are the results of (and I will suggest

they are in some ways the causes of) what is known as the

urban 'crisis." Evidence of the existence of these conditions

may be found in conterporary discussions of these professions,

and to some degree in general analyses of organizational

behavior. They do not invariably obtain, and are less

salient in some bureaucratic contexts than in others. In

somp cettings street-level bureaucrats are relatively free

from these conditions. This does not invalidate the argu-

ment. It only suggests that at tires the inferences drawn

here are not applicable, and that it would be useful to

specify those conditions under which they are applicable.

Although the analysis is concentrated on police, teachers,

and lower court judges to some extent, it is intended to

be relevant in other bureaucratic contexts when the char-

acteristics and qualifications discussed above obtain.

The remainder of this section extends and amplifies the

discussion of conditions of stress under which street-level

bureaucrats often must work.

Inadequate Resources

Resources necessary to function adequately as street-

level bureaucrats may be classified as organizational re-

sources, and personal resources. Organizationally, street-

level bureaucrats must be provided with adequate technical



assistance and tools, and with settings conducive to client

compliance. Perhaps most importantly, the manpower/client

ratio must be such that service may be provided with a

relatively low degree of stress consistent with expectations

of service provision.8

Typical personal resources necessary for adequate

job performance are sufficient tine to make decisions (and

act upon them), access to information, and information

itself.
9 For the policeman in many encounters with citi-

zens, scarce personal resources frequently make it difficult

to collect relevant information, or process information ade-

quately. When breaking up a fight in a bar, a policeman

may not have time to determine the initiating party, and

so must make a double arrest.
10 The need to mobilize infor-

mation quickly in an uncertain bureaucratic environment

may accolint for police practices of collecting or hoarding

as much information as possible on individuals and situations

in which policemen may be called to intervene, even if this

information is inadmissible in court.
11 It is not only

that guidelines governing police behavior are inadequate
12

but that inadequacy of personal and organizational resources

contribute to the "improvisational" ways in which law en-

forcement is carried out.

In big cities, lower court judges who process tens

of thousands of cases cach.year and have-"ijreat difficulties

c
. ,
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bringing cases to trial in timely fashion, hardly have time

to obtain a comprehensive picture of every case on which

they sit. 13 One might attribute this to lack of manpower,

since more judges would permit each case to be heard more

fully. But whether one attributes the pressure to lack

of time or to inadequate staffing, lower court judges lack

the resources to do their job adequately. Many big city

teachers must perform in .overcrowded classrooms with inadequate

ratorial3 nne with requiring intense personal attention. 14

Threat and Challenges to Authority

The conditions under which street-level bureaucrats

are asked to do their jobs often include distinct physical

and psychological threats. This component is most clearly

relevant to the police role. Police constantly work under

the threat of violence that may come from any direction at

any time.
15 Threat may exist independent of the actual in-

cidence of threat materialization. Because policemen spend

most of their time in non-threatening tasks does not re-

duce the threat affecting their job orientations.
16

Teachers in inner city schools under sone circumstances

also appear to work under threat of physical harm.
17

But

more common may be the threat that chaos poses for a teacher

attempting to perform his job. The potential for chaos, or

a chaotic classroom, implies the elimination of the condi-



tions under which teaching can take place. The threat of

chaos is present whether or not teachers commonly experi-

ence chaos and regardless of whether chaotic student-class-

room conduct is caused by students or inspired by the

teacher.

Although the institutional setting in which lower

court judges conduct cases reduces the potential for threat,

judges are harried by the enormous case backlogs which con-

front them and the knowledge that individuals who cannot

make bail spend long periods in jail without trial. They

are under constant pressure from administrative judicial su-

periors to reduce this backlog. The imperative to "keep the

calendar moving," reinforced by the (often unrealized) ju-

dicial goal of a minimum wait from arrest to trial, is dis-

tinctly dissonant with the component of the ideal judicial

image which stresses hearing each case on its merits.

Threat and authority seem reciprocally related for

street-level bureaucrats. The greater the degree of per-

sonal or role authority, the less the threat. One might

also hypothesize that the greater the threat, the less bu-

reaucrats feel that authority is respected, and the more

they feel the need to invoke it. These hypotheses tend to

be confirmed by invocations to teachers to establish class-

room control as a precondition to teaching.
18 They alsD

tend to be confirmed by studies of police behavior. Danger
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and authority have been identified as the two principal

variables of the police role. The authority vested in the

role of policeman is seen by police as an instrument of

control, without which they are endangered.
19 Hence comes

the often reported tendency to be lenient with offenders

whose attitude and demeanor are penitent, but harsh and

punitive to those offenders who show signs of disrespect.20

Indeed, policemen often appear to vtest" the extent to which

an offender is respectful in order to determine whether he

is a 'wise gur and thus has an improper attitude.
21

Expectations about Job Performance

Street-level bureaucrats often must perform their jobs

in response to ambiguous and contradictory expectations.

These expectations in part may be unattainable. The un-

attainability of some goal orientations may be unrealistic,

mutually exclusive, or unrealized because of lack of control

over client's background and performance, as discussed above.

Role theorists generally have attempted to locate the

origin of role expectations in tnree places'': in peers and

others who occupy complcmcnbary role positions; in reference

groups, in terrs of whor expectations are defined, although

they are not literally present; and in public expectations

generally, where consensus about role expectations can some-

times be found.
22 '1hile we cannot specify here how role



expectations are generated for various street-level bureau-

crats, we can make a few points concerning conflict in urban

areas over these bureaucracies.

Conflicting and ambiguous role expectations stemming

from divided community sentiments are the source of considerable

bureaucratic strain. As public officials, street-level bu-

reaucrats are subject to expectations that they will treat

individuals fairly and impartially. To some degree they are

also subject, as public officials, to expectations that

individuals and individual cases will be treated on their

unique merits. Providing services in terms of the ideal

is constantly challenged by "realists" who stress the

legitimacy of adjustments to working conditions and the

unavailability of resources.

Apparently in direct conflict with expectations con-

cerning equal treatment are expectations from more parochial

community interests, to which street-level bureaucrats are

also subject as public officials. In a real sense, street-

level bureaucrats are expected by some reference groups to

recognize the desirability of providing unequal treatment.

Invocations to "clean up" certain sections of town, to r

harass undesirables through heavy surveillance (prostitutes,

motorcycle or juvenile gangs, civil rights workers, hippies),

to prosecute vigorously community "parasites" (junkies,

slumlords), and even to practice reverse discrimination



(for minority groups)--all such instances represent calls

for unequal bureaucratic treatment. They illustrate the

efforts of some comrunity segments to use street-level bu-

reaucracies to gain relative advantages.

Conflicts stemming from divisive, parochial community

expectations will be exacerbated in circumstances of atti-

tudinal polarization. As relative consensus or indifference

concerning role expectations diminish, street-level bureaucrats

may respond by choosing among conflicting expectations

rather than attempting to satisfy more than one of them.

In discussing police administrative discretion, James Q.

Wilson suggests that the prevailing political culture cre-

ates a "zone of indifference' within which administrators

are free to act.
23 In tines of value polarization, we may

suggest that the zone becomes wider, but that indifference

and, as a result, discretion, is diminished as bureaucratic

performance is increasingly scrutinized and practices formerly

ignored assume new meaning for aroused publics.
24

The police role is significantly affected by conflict-

ing role expectations. In part stemming from public am-

bivalence about the police, policemen must perform their du-

ties somewhere between the demands for strict law enforce-

ment, the necessity of discretion in enforcement, and

various community mores.
25 They must accommodate the con-

straints of constitutional protectionand demands for effi-
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ciency in maintenance of order and crime control.
26 They

must enforce laws they did not make in communities where

demands for law enforcement vary with the laws and with the

various strata of the population, and where police may

perceive the public as hostile yet dependent.
27

Police

role behavior may conflict significantly with their own value

preferences as individuals,
28 and with the behavior and out-

look of judges.
29 They are expected to be scrupulously

objective and impartia1,30 protective of all segments of

society. Speaking generally, we ray expect lack of clarity

in role expectations in these cases to be no less dysfunc-

tional than in other circumstances where results of

lack of role clarity have been observed empirically.
31

In discussing the generation of role expectations in

street-level bureaucracies, the relative unimportance of non-

voluntary clients should be noted. The non-voluntary

clients of these bureaucracies are not primary (nor even

secondary) in creating role expectations for these jobs.
32

Contemporary political movements that appear to be particu-

larly upsetting to sone street-level bureaucrats, such as

demands for community control and student power, may be

understood as demands for inclusion in the constellation of

bureaucratic reference groups by non-voluntary clients. It

may not be that street-level bureaucracies are generally

unresponsive, as is sometimes claimed.
33

Rather they have

"A-1.4 v v



been responsive in the past to constellations of reference

groups which have excluded a significant portion of the popu-

lation with whom they regularly deal.

Public bureaucracies are somewhat vulnerable to the

articulated demands of any organized segment of society be-

cause they partially share the ethos of public responsive-

ness and fairness. But street-level bureaucracies seem

particularly incapable of responding positively to the new

groups because of the ways in which their role expectations

are currently framed. Demands for bureaucratic changes

are most likely to be responded to when they are articulated

by primary reference groups. When they are articulated by

client groups outside the regular reference group arena,

probabilities of responsiveness in ways consistent with

client derands are likely to be significantly lower.
34

II

In order to make decisions when confronted with a

complex problem and an uncertain environment, individuals who

play organizational roles will develop bureaucratic mechanisms

to make the tasks easier. To the extent that street-level

bureaucrats are threatened by the three kinds of problems

described in the first section, they will develop coping

mechanisms specifically related to these concerns. In

this discussion we will focus on the ways in which simpli-

fications, routines, and various coping mechanisms or



-15-

strategies for dealing with the bureaucratic problems des-

cribed earlier are integrated into the behavior of street-

level bureaucrats and their organizational lives.
35

By simplifications we refer to those symbolic constructs

in terms of which individuals order their perceptions so

as to make the perceived environment easier to manage. They

may do this forxeasons of instrumental efficiency, and/or

reasons of anxiety reduction.
36 By routines we mean the

establishment of habitual or regularized patterns in terms

of which tasks are performed. For this paper we will concen-

trate on routines developed for the purposes of, or with the

effect of, alleviating bureaucratic difficulties arising

from resource inadequacy, threat perception and unclear role

expectations.
37 This paper may be said to focus on the trade-

offs incurred in, and the unintended consequences of,

developing such mechanisms.

Having discussed three conditions under which street-

level bureaucrats frequently must work, we now examine some

of the ways in which they attempt to accommodate these

conditions and some of the implications of the mechanisms

developed in the coping process.

Inadequate Resources

The development of simplifications and routines per-

mits street-level bureaucrats to make quick decisions and

thereby accomplish their jobs with less difficulty (perhaps



freeing scarce resources through time saving), while at

the same time partly reducing tensions with clients or

personal anxiety over the adequacy of decisions made.

"Shortcuts" developed by these bureaucracies are often made

because of inadequate resources. Police limit enforcement

because of inability to enforce constantly all laws38

(even if the community wanted total enforcement). Rou-

tinization of judicial activities in the lower courts is

pervasive. Decisions on bail and sentencing are made without

knowledge of the defendant's background or an adequate hear-

ing of the individual cases, as judges

...become preoccupied simply with moving

the cases. Clearing the dockets becomes

a primary objective of all concerned, and

cases are dismissed, guilty pleas are

entered, and bargcins are struck with 19

that end as the dominant consideration."'

Not only does rlrfornance on a case basis suffer with

routinization, but critical decisions may effectively be

made by bureaucrats not ultimately responsible for the

decisions. Thus, for example, judges in juvenile courts

have effectively transferred decision making to the police

or probationary officers whose undigested reports form the

basis of judicial action.
40 Both in schools and in the

streets, the record of an individual is likely to mark him

for special notice by teachers and policemen who, to avoid

trouble or find guilty parties, look first among the pool
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of known "troublemakers." 41 Certain types of crimes, and

certain types of individuals, receive special attention from

street-level bureaucrats who develop categorical attitudes

toward offenses and offenders. 42

Additionally, routines may become ends in themselves.

Special wrath is often reserved for clients who fail to

appreciate the bureaucratic necessity of routine. Clients

are denied rights as individuals because to encourage exer-

cise of individual rights would jeopardize processing of

43
caseloads on a mass basis.

Threat Reduction

Routines and simplifications are developed by street-

level bureaucrats who must confront physical and psychologi-

cal threat. Inner city school teachers, for example, con-

sider maintaining discipline one of their primary prob-

lems. It i3 aparticularly critical problem in "slum" schools,

where "keeping them in line" and avoiding physical confronta-

tions consume a major portion of teachers' time, detracting

from available educational opportunitiefd.
44

Even under

threatening circumstances, elerentary school teachers are

urged to "routinize as much as possible" in order to

45
succeed.

'You gotta be tough kid, or you'll never last,"

appears to be the greeting most frequently exchanged by
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veteran officers in socializing rookies into the force.
46

Because a policeman's job continually exposes him to

potential for violence, he develops simplifications to

identify people who might pose danger. Skolnick has called

individuals so identified "potential assailants." Police

may find clues to the identity of a potential assailant

in the way he walks, his clothing, his race, previous

experiences with police, or other "non-normal" gualities.47

The moral worthiness of clients also appears to have an

impact on judicial judgment. In this regard, the police

experience may be summed as the development of faculties for

suspicion.48

Mechanisms may be developed to reduce threat potential

by minimizing bureaucratic involvement. Thus policemen are

tutored in how to distinguish cases which should be settled

on the spot with minimal police intervention.
49 Ploys are

developed to disclaim personal involvement or to disclaim

discretion within the situation. "It's the law," or

"those are the rules" may be empirically accurate assertions,

but they are without substance when weiclhed with the rela-

tionship between discretion and law enforcement.
50 Street-

level bureaucrats may totally evade involvement through

avoidance strategies. Thus, according to one account

failure to report incidents in ghetto neighborhoods are

"rationalize(d)"
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with theories that the victim would
refuse to prosecute because violence has
become the accepted way of life for his
community, and that any other course
would result in a great loss of time in
court, which would reduce the efficiency
of other police functions.51

Routines also serve to provide more information

about potential difficulties, and project an image of

authority. "Potential assailants" are frequently approached

by police in a brusque, imperious ranner in order to deter-

mine if the person respects police authority.
52 Early

teacher identification of "trouble makers," and the sensi-

tivity of policemen to sudden movements on the part of a

suspect (anticipating the reaching for a weapon) further

illustrate the development of sinplifications for the pur-

poses of reducing the possibility of physical threat.

Threats to the systems of which street-level bureau-

crats are a part also contribute to the sense of threat

personally perceived. Thus street-level bureaucrats

attempt to provide an atmosphere in which their authority

will be unquestioned, and conforrity to their system of

operation will be enhanced. The courtroom setting of bench,

bar and robes, as well as courtroom ritual, all function to

establish such an environment.
53 Uniforms also support the

authoritative image, as do institutional rules governing con-

duct and dress. Irposition of symbols of authority function

to permit street-level bureaucrats to test the general
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compliance of the client to the system. Thus the salute

to the uniform, not the man;
54 thus a policeman's concern

that disrespect for him is disrespect for the law.
55

We may suggest the following hypotheses about these

mechanisms for threat reduction. They will be employed

more frequently than objective conditions might seem to

warrant. This is because for these mechanisms to be ef:

tive they must be employed in all instances of possib.:

threat, which can never be known. The consequences of failure

to guard against physical threat are so severe that the

tendency will develop to employ safety mechanisms as often,

rather than as little as possible. This contrasts signficant-

ly with routines invoked for efficiency. Traffic law en-

forcement, for example, may be insured by sporadic enforce-

ment, where occasional intervention serves as a sufficient

deterrent for the police department. But in threatening

circumstances, the risks are too great for individual

bureaucrats to depend upon sporadic invocation.
56

Threat reduction mechanisms also are more likely to

be invoked in circumstances where the penalties for employ-

ing them are not severe, rarely imposed, or non-existent.

One might suggest that penalties of this kind are least

likely to be invoked in street-level bureaucracies where

employees are most exposed to threat, because for these

bureaucracies a! iLity to reduce threat and thus reduce
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personnel anxiety are organizational maintenance requisites.

Additionally, street-level bureaucrats may have a stake

in exaggerating the potential for danger or job-oriented

difficulties. The reasoning is similar. If the threat is

exaggerated, then the threat reduction mechanisms will be

employed more often, presumably increasing the likelihood

that actual physical danger will be averted.
57

Exaggerating the threat publicly will also reduce the

likelihood of imposition of official sanctions, since

bureaucrats' superiors will have greater confidence that

knowledge of the dangers accompanying job performance will

be widely disseminated. Thus street-level bureaucrats

paradoxically have a stake in continuing to promote infor-

mation about the difficulties of their jobs at the same

time that they seek to publicize their professional compe-

58
tence. One function of professional associations of po-

licemen and teachers has been to publicize information about

the lack of adequate resources with which they must work.

This public relations effort permits the street-level bu-

reaucrat to say (to himself and publicly) with greater con-

fidence that his position will be appreciated by others? "any

failures attributed to me can be understood as failures to

give me the tools to do the job."

The psychological reality of the threat may bear little

relationship to the statistical probabilities. One teacher,
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knifed in a hallway, will evoke concern among teachers for

order, even though statistically the incident might be in-

significant. Policemen may imagine an 4.ncipient assault

and shoot to kill, not because of the probabilities that the

putative assailant will have a knife, but perhaps because

once, some years ago, a policeman failed to draw a gun on

59
an assailant and was stabbed to death. Such incidents may

also be affected by tendencies to perceive some sets of

people as hostile and potentially dangerous. In such cir-

cumstances the threat would be heightened by the conjunction

of both threatening event and actor.

Expectations of Role Performance

Role expectations that are ambiguous, contradictory,

and in some ways unrealizable represent additional job diffi-

culties with which street-level bureaucrats must cope. Here

we will discuss two coping processes with which street-

level bureaucrats may effectively reduce the pressures

generated by lack ef clarity and unattainability of role

expectations.

Changing Role Expectations. Street-level bureaucrats

may attempt to alter expectations about job performance.

They may try to influence the expectations of people who

help give their roles definition. They may try to create

a definition of their roles which includes an heroic com-
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ponent recognizing the quality of job performance as a

function of the difficulties encountered. Teachers may see

themselves and try to get others to see them as the unsung

heroes of the city. They may seek an image of themselves

as people who work without public recognition or reward,

under terrific tension, and who, whatever their short-

comings, are making the greatest contribution to the educa-

tion of minority groups. similarly, policemen appear inter-

ested in projecting an image of themselves as soldiers

of pacification, keeping the streets safe despite community

hostility and general lack of recognition. Judges, too,

rationalize their job performance by stressing the physical

strain under which they work and the extraordinary case

loads they must process.

One of the implications of role redefining may be

the disclaiming of responsibility over the results of work.

It is surely difficult to demand improvement in job per-

formance if workers are not responsible for the product.

Furthermore, the claim of lack of responsibility is often

not falsifiable unless illustrations are available of sig-

nificantly more successful performances under similar

constraints.

Another facet of role redefinition may be efforts

to perform jobs in some way in accordance with perceived

role expectations. This is manifested in greater teacher

_gU
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interest in some children whoare considered bright ("if

I can't teach them all, I can at least try to teach the

few who have something on the ball"); in the extraordinary

time some judges will take with a few cases while many

people wait for their turn for a hearing; and in the time

policemen spend investigating certain crimes. In these

cases, street-level bureaucrats may be responding to role

expectations that emphasize individual attention and per-

sonal concern for community welfare.
60 The judge who

takes the time to hear a case fully is hardly blamevorthy.

But these tendencies, which partially fulfill role expec-

tations, deflect pressures for adequate routine treatment

of clienteles. They also mArginally divert resources from

the large bulk of cases and clients, although not so many

resources as to make a perceptible dent in public imrressions

of agency performance. Like the public agency which cre-

ates a staff to insure a quick response to "crisis" cases,

these developments may be described as routines to deal

with public expectations on a selective case basis, reducing

pressures to develop routines conforming to idealized role

expectations on a aeneral basi3.
61

Changing Definitions of the Clientele. A second set

of strategies by which street-level bureaucrats can attempt

to alter expectations about job performance is to alter

assumptions about the clientele tohe served. This may
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either take the form of attributing responsibility

for all actions to the client, or of perceiving the client

as so victimized by social forces that he cannot really

be helped by service. Coffman explains well the function

of the first mode of perception:

Although there is a psychiatric view
of mental disorder and an environmental view
of crime and counter-revolutionary activity,
both freeing the offender from moral respon-
sibility for his offense, total institutions
can little afford this particular kind of
determinism. Inmates must be caused to
self-direct themselves in a manageable way,
and, for this to be promoted, both desired
and undesired conduct must be defined as
springing from the personal will and char-
acter of the individual inmate himself,
and defined as something he himself can
do something about.62

Police teldencies to attribute riots to the riffraff of

the ghettoes (criminals, transients, and agitators) may

also be explained in this way.
63

Instances of teachers

beating children who clearly display signs of mental dis-

turbance provide particularly brutal illustrations of the

apparent need of at least some street-level bureaucrats to

attribute self-direction to non-compliant clients.
64

The second perceptual rode also functions to absolve

street-level bureaucrats from responsibility by attributing

clients' performance difficulties to cultural or societal

factors. If children are perceived to be primitive,

racially inferior or "culturally deprived," a teacher
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can hardly fault himself if his charges fail to progress."

Just as policemen respond to cdlls in different ways depend-

ing on the victim's "legitimacy," teachers often respond

to children in terms of their "moral acceptability.
66

Undeniably there are cultural and social factors that

affect client performance. Similarly, there is a sense

in which people are responsible for their actions and

activities. Phat is important to note, however, is that

these explanations function as cognitive shields between

the client and street-level bureaucrat, reducing what

responsibility and accountability may exist in the role

expectations of street-level bureaucrats and perhaps con-

tributing to hostility between clients and bureaucrats.

The street-level bureaucrat can also conform to

role expectations by redefining the clientele in terms

of which expectations are framed. This may be called

"segmenting the population to be served. /n police work

the tendency to segment the population
67 may be manifested

in justifications for differential rates of law enforcement

between white and black communities. It is also noticeable

in police harassment of "hippies," motorcycle Tangs, and

more recently, college students, where long hair has come

to symbolize the not-quite-human quality that a black skin

has long played in some aspects of law enforcement.
68

The police riots during the Democratic National Convention
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of 1968,
69 and more recently in various university communi-

ties, may be more explicable if one recognizes that long-

haired, white college students are considered by police in

some respects to be "outside" of the community which can

expect to be protected by norms of due process. Segmenting

the population to be served reinforces police and judicial

practices which condone failure to investigate crimes in-

volving black against black,
70

or encourage particular

vigilance in attempting to control Negro crime against

whites.
71 In New York City, the landlord orientations of

public officials and judges concerned with landlord-tenant

disputes are reinforced by diffuse but widely accepted

assumptions that low-income Negroes and Puerto Ricans are

insensitive to property and property damage.

As coping behavior these strategies are similar to

defense mechanisms, in that they involve reappraisal and

distortion of the conditions of threat and work-related

stresses.
72 For street-level bureaucrats segmentation

functions psychologically to permit bureaucrats to make

some of their clienteles even more remote in their

hierarchies of reference groups. At the same time, it

allows bureaucrats to perform without the need to confront

their manifest failure. They can think of themselves as

having pPrformed adequately in situations where raw materials

were weak, or the resources necessary to deploy their tech-

r
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nical skills were insufficient.

We may conclude this section by noting some of the

institutional mechanisms developed in street-level bureau-

cracies which are conduciveto greater bureaucratic control

over the work environment and thus responsive to the needs

of street-level bureaucrats. These relationships obtain

regardless of the reasons for introducing the structural

arrangements discussed here. The tracking system, whereby

early in a pupil's career, schools institutionally struc-

ture teacher expectations about him represents one'such insti-

tutional mechanism. Thus the educational "system" be-

comes responsible for pupils' progress and direction, and

teachers are free to make only marginal decisions about

their students (to decide in rare cases whether a student

should leave a given track). In addition to reducing the

decision making burden, the tracking system, as many have

argued, largely determines its own predicted stability.
73

Another institutional mechanism which results in re-

ducing client-related difficulties in street-level bureau-

cracies is the development of procedures for effectively

limiting clientele demands by making systems financially

or psychologically costly, or irritating to use. For

lower courts this kind of developrent results in inducing

people to plead guilty in exchange for lighter sentences.74

Welfare procedures and eligibility requirements have been
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credited with limiting the number of actual recipients:75

Inability to solve burglary cases results in peremptory

investigations by police departments, resulting further

in reduced citizen burglary reports.76 The Gothic quality

of civilian review board procedures effectively limits

complaints.
77 The unfathomable procedures for filing

housing violation complaints in New York City provides

yet another illustration of effective limitation of demand.78

Still another institutional mechanism resulting in

reduced pressures on the general system is the "special

unit" designed to respond to particularly intense client

complaints. Illustrations may be found in the establish-

ment of police review boards, human relations units of

public agencies, and public agency emergency services.

The establishment of such units, whether or not they per-

form their manifest functions, also works to take bu-

reaucracies "off the hook" by making it appear that something

is being done about problems. However, usually in these

cases the problems about which clients want something

done (police brutality, equitable treatment for minority

groups, housing inspections and repairs) are related to

general street-level bureaucratic behavior. Thus they can

only be ameliorated through reneral attacks on bureaucratic

performance. These units permit street-level bureaucrats

to allege that problems are being handled and provide a
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"place" in the bureaucracy where particularly vociferous

and persistent corplainants can be referred. At the same

time, the existence of the units deflects pressures for

general reorientations.
79

xxx

Routines, simplifications and other mechanisms

utilized by street-level bureaucrats in interactions with

their non-voluntary clients are not made in a social

vacuum. The ways in which these mechanisms are structured

will be highly significant. Some simplifications will

have a greater impact on people's lives than others, and the

ways they are structured will affect some groups more than

others. The simplifications by which park department

employees choose which trees to trim will have much less

impact on people's lives than the simplifications in terms

of which policemen make judgments about potential suspects.

In urban bureaucracies, stereotyping and other forms

of racial and class biases significantly inform the ways

in which simplifications and routines are structured.

This sirple conclusion is inescapable for anyone familiar

with studies of police, teachers, and judges.
80

Stereotypes affect simplifications and routines,

but they are not equivalent. In the absence of stereotypes,

simplifying and routinizing would go on anyhow. Categoriza-
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tion is a necessary part of the bureaucratic process. But

in American urban life, easily available stereotypes

affect bureaucratic decision raking in ways which indepen-

dently exacerbate urban conflict.

First, in a society which already stigmatizes certain

racial and income groups the bureaucratic needs to sim-

plify and routinize become colorea by the available stereo-

types, and result in institutionalization of the stereo-

typing tendencies.

Second, as will be discussed below, street-level bu-

reaucratic behavior is perceived as bigoted and discrimina-

tory, probably to a greater degree than the sum of in-

dividual discriminatory actions.

Third, and perhaps most interestingly, the results

of the interaction between simplifications, routines, and

biases are masked from both bureaucrats and clients. Cli-

ents primarily perceive bias, while street-level bureau-

crats primarily perceive their own responses to bureaucratic

necessities as neutral, fair and rational (i.e., based upon

empirical probabilities). The bureaucratic mode becomes

a defense against allegations of unfairness, or lack of

service. By stressing the need for simplifying and r^u-

tinizing, street-level bureaucrats can effectively deflect

confrontations concerning inadequate client servicing by

the mechanisms rentioned earlier. And when confrontations
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do occur, street-level bureaucrats may effectively diminish

the claims of organized client groups by insisting that

clients are unappreciative of service, ignorant of bureau-

cratic necessity, and unfair in attributing racial motive:

to ordinary bureaucratic behavior."'

In addition to thc interaction between stereotyping

and simplificationsfthree developments may be mentioned

briefly which tend to reinforce bureaucratic biases:

(1) playing out of self-fulfilling prophecies;82 (2) street-

level bureaucrats' acceptance of partial empirical validation;

and (3) their acceptance of illustrative validation.

In categorizing students as low or high achievers,

in a sense predicting their capacity to achieve, teachers

appear to create validity for the very simplifications in

which thcy engage. Evidence has recently been presented

which suggests that on the whole students will perform bettor

in class if teachers think pupils are bright, regardless of

whether or not they are.
83 Policemen insure the validity

of their suspicions in many ways. The provoke "synbolic

assailants" through baiting then or through oversurveillance

tactics.
84 They also concentrate patrol among certain seg-

rents of the population, thereby insuring that there will

be more police confrontatons with that group.
85 In this

context there is triple danger in being young, black, and

noticed by the law. Not only may arrest be more frecnent,

;Ld
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but employers' concerns for clean arrest records, ard the

ways in which American penal institutions function as schools

for criminals rather than rehabilitative institutions--all

increase the probabilities that the arrested alleged petty

offender will become the hardened criminal that he was

assumed to be turning into. Hospital staffs, to illustrate

from somewhat different sets of bureaucrats, appear to

"teach" people how to be mentally and physically ill by

subtly rewarding conforming behavior. 86 Value judgments

may intrude into supposedly neutral contextf., to insure

that the antipathies of some bureaucrats will be carried

over in subsequent encounters. This occurs in the creating

of client "records which follow them throughout their

dealings with bureaucracies.87

Partial empirical validation of the legitimacy of

simplifications informed by stereotypes may occur through

selective attention to information. Statistics can be

marshalled to demonstrate that black crime has increased.

A policeman may screen out information which places the

statistical increase in perspective, never recognizing that

his own perceptions of the world have contributed to the

very increases he deplores. Pe also "thinks" he knows

that Negro erire is worse that it was, although some

studies have suggestcd that he overestimates its extent.
88

Similarly, it is unquestionable that children from minority

C',0 c'
14 al
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groups with language difficulties have greater problems

in school than those without difficulties. Obviously there

is something about lack of facility in 2nglish in an English-

speaking school system that will affect achievement, al-

though it may not be related to potential.

Illustrative validation may confirm simplifications

by illustration. The common practice of "proving" the

legitimacy of stereotypes and thus the legitimacy of

biased simplifications by example, is not only a logical

horror but a significant social fact which influences the

behavior of street-level bureaucracies. Illustrative

validity not clly confirms the legitimacy of simplifications,

but also affects the extent to which simplifications are

invoked. The policeman killed in th,:t course of duty be-
t

cause he neglected to shoot his assailant provides the

basis for illustrative validity not only about the group

of which the assailant is a part, but also about the im-

portance of invoking simplificaticyos in the first place.

Iv

To better understand the interaction beteen govern-

ment and citiznns at the "placc" where government meets

people, I have attempted to demonstrate corr.on f'ctors in

the behavior of :,treet-level bureaucrats. I have tried

r) *1
...1
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to suggest that there are patterns to this interaction,

that continuities may be observed which tranqcend individual

bureaucracies, and that certain conditions in the work

environment of these bureaucracies appear to be relatively

salient in structuring the bureaucrat-citizen interaction.

This analysis may help to explain some aspects of

citizen antagonism to contemporary urban bureaucracies.

Clients may conclude that service is prejudiced, dehumanizing

and discriminatory in greater degree than is warranted by

the incidence of such behavior. Just as it may take only

one example of a policeman killed by an assailant to rein-

force police tendencies to over-reacJ-. to potential assailants,

so it only takes a few examples of bigoted teachers or

prejudiced policemen to reinforce widespread conviction on

the part of clients that the system is prejudiced. As

Herman Goldstein has put it in discussing police/client

relations:

A person who is unnecessarily aggrieved

is not only critical of the procedure

which was particularly offensive to him.

He tends to broaden his interest and

attaLt: the whole range of police proce-

dures which suddenly appear to him to

be unusually oppressive.89

To refer again to propositions concerning threat,

citizen stereotyping of bureaucracies may be greater in

direct relation to the extent of control and impact that

these bureaucracies have on their lives. Thus these ten-
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dencies will'be relatively salient ir instituticwa

settings with considerable impact on citizens :Lich as

schgols, in courts, and in police relations. And they

will be relatively salient to law-income clients,

whose resource alternatives are minimal. Furthermore,

such clients may recognize the sense in which the

bureaucracies "create" them and the circumstances in hich

they live.

Just as street-level bureaucrats develop conceptions

of non-voluntary clients which deflect responsibility

away from themselves, so citizens may also respond to bu-

reaucracies by attributing to bureaucracies qualities that

deflect attention away from their own shortcomings. This

may result in citizens developing conceptions of bureaucrats

and bureaucracies as more potent than they actually are.

On the other hand, because of predicted neglect or negative

experiences in the past, citizens may withdraw from bu-

reaucratic interaction or act with hostility toward street-

level bureaucrats, evoking the very reactions they have

"predicted." Minority groups particularly may have nega-

tive experiences with these buzewicracies, since they may

be the citi7ens most likely to be challcngee by street-

level bure;Aucr-ti.s, and most likely to be unable to accept

gracefully challenges to self-respect.
90

Citizens will also share to some extent the role ex-
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pectations of street-level bureaucrats, although they may

have had little influence in shaping them. This may be

another source of tension, tince citizens nay expect

personz:1, individualized consideration, or may demand it

in spite of bureaucratic needs to provide impersonal treat-

ment in a routinized fashion. 91

This analysis ray helt) place in perspective the

apparent paradox that sore cormunity groups insist that

street-level bureaucracies are biased and discrininatory,

while at the same time members of these bureaucracies in-

sist in good faith that their members do not engage in

discriminatory and biased practices. Regardless of what-

ever dissemblance may be involved here, we can partially

explain the paradox by noting: (1) the way in which rela-

tively little discriminatory behavior can result in client

ascription of a great deal of bureaucratic behavior to

discriminatory attitudes; (2) the ways in which mechanisms

developed by street-level bureaucrats to cops with problems

in job performance are informed and colored by discriminatory

stereotypes; and (3) the ways in hich street-level bu-

reaucrats institutionalize bias without necessarily recog-

nizing the implications of their actions.

If this analysis has been at all persuasive, it

suggests taat in significant respects street-level bureau-

cracies as currently structured may bc inherently incapable
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of responding favcrably to contemporary demands for irproved

and more symoathetic service to some clients. Street-

level bureaucrats respond to work-related pressures in ways

which, however understandable or well-intentioned, may have

invidious effects oti citizen impressions cf governmental

responsiveness and equity in performance. If indeed govern-

ment may be most salient to citizens where there is fre-

quent interaction with its "representatives," and where the

interactions may have important consequences for their lives,

then these condlusions should evoke sympathy for current

proposals for urban decentralization of authority.92

Whatever their other merits or difficulties, these pro-

posals commend themselves at least for their concentration

on fundamental alterations of the work environment of

street-level bureaucrats.
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1 The reader will recognize the tentative nature of

some of the conclusions and analyses which follow. No

claim is made that bureaucratic behavior may be fully ex-

plained by this analysis, only that through this analysis

propositions may-emerge which illuminate individual bureau-

cratic encounters with citizens and form the groundwork

for the development of more elaborate theory.

2 James Q. Wilson has suggested that the greater exer-

cise of discretion at the lower hierarchical levels is a

unique characteristic of police and a few other organiza-

tions. See Wilson, Varieties of Police Behavior (Cambridge:

Harvard University PFIggFT-aar777-77----------

3 Thus this discussion is not intended to focus on

such urban bureaucrats as: police precinct captains, school

principals, and welfare district supervisors, whose primary

interactions are with subordinate bureaucrats rather than

with citizens; driver's license examiners, whose job:

discretion is relatively restricted; and policemen on

traffic detail, whose decisions on the job are limited in

social impact on citizens. while some of the generaliza-

tions which follow may obtain to other urban bureaucrats,

they are intended to apply to street-level bureaucrats as

defined.
On :ureaucracies and non-voluntary clienteles, see

Jerome Skolnick and J. Richard Uoodworth, "Bureaucracy,

Information, and Social Control: A Study of a Morals

Detail," in David Bordua (ed.), The Police: Six Sociological
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Essays (New York: John Wiley, 19C7), p. 127; Peter natl.

The Dynamics of Bureaucracy (Chicago: University of Chicago

Press, 1955), ch. 6.

4 Although attention in this paper is focused on non-

voluntary clients, such as offenders and suspects in the

case of police, future research might focus on street-level

bureaucrats' interaction with other clients, such as those

who initiate conplaints. Cf. Peter Blau and W. Richard

Scott, Formal Organizations (San Francisco: Chandler, 1962),

ch. 3; Amitai Etzioni, hodern Organizations (Englewood

Cliffs: Prentice-Hall, 1964)7W. 95ff.

5 See Jerome Skolnick, The Politics of Protest (New

York: Ballantine Books, 1969), p. 255.

6 For example, I will not be able to discuss exten-

sively the role of recruitment in determining the quality

of bureaucratic performance. For police, see thn President's

Commission on Law rnforcement ane the Pdministration of

Justice, Task Force Report: The Police (T.lashington, D.C.:

U.S. Government, 1967) and John H. McNamara, "Uncertainties

in Police l'ork: The Relevance of Police Recruits' Back-

grounds and Training," in Bordua, The Police. For judges,

see the President's Commission on Law Enforcement and the

Administration of Justice, Task Force Renort: The Courts

(T'aehington, D.C.: U.S. Government, 1967), p. 32. For

teachers, see the Report of the National Advisory Cormission

on Civil Disorders-(70-WW-Niiiani7N516a7-1968).
I will

also be unable to treat the role of cormunity values. For

the police, see Wilson, Varieties of Police Behavior, and

John Gardiner, Traffic and the Police: Variations in Law

Enforcement Policy (Cambridge: Darvara University Press,

1969).

7 Social scientists have recently urged attention to

such research. See, e.g., L'ilson, Varieties of Police

Behavior, pp. lff; Peter M. Blau and TLAchard Scott,

Formal Organizations, p. 74; Peter Rossi, Richard Berk,

5-010177176HETre- Eidson, and T1. Eugene Groves, °Be-

tween White and Black, The Faces of American Institutions

in the Ghetto," in Su plemental Studies for the National

Advisory Commission on Civil Disorders °as ington, D.C.,

U.S. Government, 1968); Herbert Jacob and Michael Lipsky,

"Outputs, ntructuxe, and Power: An Assessment of Changes in

the Study of State and Local Politics," Journal of Politics

30 (1968): 538.
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8 The ratio of pnlieemen to population has rerained

static in rccunt years, despite extraordinary incrnases

in esnmOnints. See Task Force Rerort: The_Police, p. 15.

9 Less than sufficient time and information undoubtedly

characterize almost all bureaucratic decision-making con-

texts in the real world. See, e.g., Anthony Downs, Inside

Bureaucracy (Little, Brown, 1967), pp. 2-3, 75-78. TRY'
we must again stress the relative degree to which, in some

circumstnnces, these conditIENFTrevail for street-level
bureaucrats, and the consequences of these conditions for

job perfornance.

10 One of the critical factors in gaining voluntary

citizen compliance with policemen in face to face inter-

action revolves around "the gathering of ar adequate

amount of relevant information about a situation and the

citizen prior to and during the interaction...." ncNamara,
"Uncertainties in Police T'ork," p. 169. See generally

pp. 168-177.

11 Skolnick and Poodworth, "Bureaucracy, Information,

and Social Control, p. 101.

12 See the critique of the National Advisory Commission

on Civii Disorders in its Report, pp. 312-314.

13 This situation has been widely noted. see, e.g.,

Task Force Report: The Courts, p. 31.

14 For a discussion of stress in urban sClool systems

in general, and Washington, D.C. in particular, see Paul

Lauter and Florence Howe, "The School Mess," in Marilyn

Gittell and Allan G. Hevesi (eds.), The Politics of Urban

Education (New York: Praeger, 190).

15 See TAlson, Varieties of Police Behavior, pp. 19-20.

16 Policemen have a "Hobbesian view [in which] the

world becomes a jungle in which crime, corruption,. and bru-

tality are normal fcaturr%s of the terrain," Arthur Nieder-

hoffer, rehind the nlue Shield (Vew York: Doubleday, 1967),

r 9, See also SLolnick, The Politics of Protest, p. 251.

2sychological threat may account in part for the high rate

of suicide among patrolmen. See 'alson, Varieties of Police

ro.



Behavior, p. 29, note 20. For a description of "typical"

Pince activities, see Wilson, ibid., pp. 18ff.

17 See, e.g., recent accounts of stabbings and other

attacks on teachers in the Ne York City schools. The

New York Times, January 10, 1969, p.,43; Zanuary 2177-969,

p. l; January 28, 1969, p. 29; February 4, 1969, P. 28.

18 Lauter and Howe point out that because of the

pervasiveness of threat perception, control has become the

main value held by teachers and administrators in the

schools and has been elevated to the status of "educational

idol." Lauter and Howe, "The School Mess," p. 254. See

also Robert Crain and David Street, "School Desegregation

and School Decision-making, in Gittell and Hevesi, The

Politics of Urban rducation, pp. 118-119.

19 Jerome Skolnick, Justice without Trial (New York:

John Wiley, 1967), p. 44; Niederhoffer, Pehind the Blue

Shield, pp. .22-54.

20 Carl Werthman and Irving Piliavin, "Gang Members

and the Police," in Bordua, The Police, p. 74; Skolnick,

Justice without Trial, pp. 84ff.

21 See, e.g., William A. °:Testley, "Violence and the

Police," American Journal of Sociology, 59 (August 1953):

39; Werthman and Piliavin, "Gang Members and the Police,"

p. 93; Richard Blum, "The Problems of Being a Police

Officer," Police (January 1961): 12. Cited in Paul

Chevigny, fariTe Power (iew York: Random House, 1969).

p. 139.

22 See TheoCore Sarbin and Vernon Allen, "Role Theory,"

in Gardner Lindzey and Elliot Aronson (eds.), The Handbook

21.1291a12=12212a, 2nd ed. (Reading, Mass.: Addison-

Wesley, 1968) , pp. 488-567, esp. pp. 498-99, 532.

23 This well-known phrase is from Chester Barnard,

The Functions of the Executive (Cambridge: Harvard University

Press, .1938), p. 167. Wilson, Varieties of Police Be-

havior, p. 233.

24 For an extended discussion of this phenomenon, see
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Murray Edelman, "Public Policy and Political Violence,"

Discussion Paper 19-68. The Institute for Research on

Poverty, Madison, Tliscomsin.

25 The theme of role conflict pervades the literature

on police. On these points, see, e.g., rerthman and

Piliavin, "Gang Members and the Police," r. 66; rerman*

Goldstein, "Police Discretion: The Ideal Versus the Real,"

Public Administration Review 23(September 1963): 142.

26 See Task Force Reports The Police, p. 17; Skolnick,

Justice withWE'TriaI, p. ab.

27 See Niederhoffer, Behind the Blue shield, p. ;

James Q. Wilson, 'Police Morale, Refaii7ER-Mazen . .spect:

The Chicago Case," in Bordua, The Police, p. 147.

28 Skolnick, The Politics of Protest, p. 248.

29 Ibid., pp. 169, 225ff. See also Albert Reiss and

David Borra, "Environment and Organization: A Perspective

on the Police, in Bordua, The Police, pp. 30ff.

30 Goldstein, "Police Discretion," p. 144.

31 Research findings in this area are summarized in

Sarbin and Allen,"Role Theory," pp. 503-506.

32 This is not to say that children are unimportant

to teachers, or that litigants and defendants are *nimpo4r-

tant to judges. But they are not determinant of burnau-

cratic role expectations. This may be contrasted with

determinants of role expectations for higher status

public officials. See, e.g., allace Sayre and Herbert

Kaufman, Governing Neu York.,2itz (New York: Russell Sage

FoundatioETITOT7 -17p. 253ft. The analysis in this paper

suggests the desirability of research on theEpecific

deterrinants of street-level bureaucrats' role expectations,

a neglected topic in empirical studies.

33 See, e.g., David Rogers, 1.12JAKLT0121.11tr.tet

(New York: Random House, 1968), p?. 267ff.

34 I have atterpted to demonstrate this point for pro-
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test demands and target responsiveness in Michael Lipsky,

"Protest as a PoliLical Resource," American Political

Science Review, LXII (December 19687-1=7"--158

35 Richard Lazarus provides useful conceptual dis-

tinctions for various phenomena related to coping in

Psychological Stress and the Co in Process (New York:

NcGraw-Hill, 1-966 ), I.

36 On the last, see Murray Edelman, The Symbolic Uses

of Politics (Urbana: University of Illinois Press, i3g4),

5777-Aff. See generally James March and Herbert Simon,

OrgLnizations (New York: John Taley, 1958), p. 39:and

Victor Thompson, Modern Organizations (New York: Alfred

A. Knopf, 1961), p. 17,

37 'Activities (are)...routinized...to the degree that

choice has been simplified by the development of a fixed

response to defined stimuli." March and Simon, Organizations,

p. 142. See also Thompson, Modern Organizations, pp.

14-15. The notion of routine-i-HEFTEFF-aFIBIEUd effectively

in discussions of budgetary processes. See Aaron Wildavsky,

The Politics of the Budgetary Process (Boston: Little,

Brown, 1964); Thomas Anton, The Politics of State Exnendi-

tures in Illinois (Urbana: University of Illinois Press,

1966). See also Ira Sharkansky, The Routines of Politics

(New York: Van Nostrand, 1970).

38 See, e.g., Task Force Report: The Police, p. 15;

Goldstein, "Police Discretion,l' pp.-1177ff; and Mivne

LeFave, Arrest: The Decision to Take a Suspect into Custody

(Boston: Little, Brown, 1965), pp. 02.H.

39 Task rorce Report: T%e Police, p. 31. See also

pp. 188 30.

40 Joel Handler, "The Juvenile Court and the Adver-

sary System: Problers of Function and Form," Wisconnin

Law Review, 17(!inter 1965).

41 See, e.g., Jonathan Nozol, Death

(New York: Bantam, 1967), pp. 56-60; and

Piliavin, "Gang Members and the Police,"
Werthman and
p. 72.

42 ,Some judges have particularly strong aversions
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to certain types of crime and tend to be more severe wher

confronted with such a case." Donald Newran, Conviction:

The Determination of citalt or Innocence withourVir=
TbostontETETIe,nr6777=077771=-TailWEE0177
some judges, in categorizing offenders, do not rank some

offenses as serious. This iq the case when lower court

judge.; in New York City fail to treat landlord violations

of housing codes as serious offenses. One reason may be

that they consider narcotics violations so much more

serious that, in compariann, landlord offenses are treated

leniently. See Michael Lipsky, Protest in Cit Politics:

Rent Strikes Housin9 and the Power ot oor cagol

RETTETErrit-IM, pp. 112=:113. For poirai-atitudes

toward categories of offenses, see Dallin Oaks and .airren

Lehman, A Criminal Justice System and the Indi ent (Chicago:

University of Chicago Press, 1D60), pp. 2Wf, Skölnick and

Wondwerth, "Bureaucracy, Informationtand Social Control,"

p. 130.

43 See Handler, "The Juvenile Court and the Adversary

System," p. 32; and Lipsky, Protest in City Politics,

pp. 177-178.

44 Howard Becker, "Social Class and Teacher-Pupil

Relationships," in Blaine Mercer and Edwin Carr (eds.).

Lducation and the Social Order (New York: Rinehart, 1957),

45 Bernard G. Kelner, How to Teach in Elementar School

(New York: McGraw-Hill, 195BJ,p. 19.

46 According to Wiederhoffer, Behind the Blue Shield,

p. 53.

47 Skolnick, Justice without Trial, pp. 45-46.

40 Task Force Reyort: The Police, pp. 47-50.

49 Niederhoffer, Behind the rlue Shield, p. 60.

Overlooking offenses instad of confronting offenders is

characteristic of prison guard behavior. See Donald R.

Cressey, "Prison Organizations," in James March (ed.),

Handbook of Organizations (Chicago: Rand HcNally, 1965),

p. 1064.



50 Skolnick describes the policc,ran's strategy of
displacing hostility from himself by stressIng his
"instrumental status as societal agent." Justice without
Trial, p. 1C7.

51 Niederhoffer, Behind the Blue Shield, p. 61.
See Lazarus' discussiorETTRUMENEWarifichclo7ical
Stress and the Cming Process, p. 262.

52 Skolnick, Justice without Trial, p. 105: Tlerthman
and Piliavin, "Gong Members and the Police," p. 87. That
a policenan's approach to a suspect is a strategy for
dealing with an uncertain environment in part may be in-
ferred from the ways in which police attituees reportedly
change after the confrontation has ended and tha suspect
is in custody. See, e.g., ibid., p. 86.

53 For the importance of ritual and ceremony in
establishing an environment of accepted authority, see
Erving Goffman, Asylums.(Chicago! Aldine, 1961),'
pp. 93a%

54 Ibid., p. 115.

55 bThe police expect law-abiding citizens to express
their respect for the law by addressing its representatives
with various gestures of deference...[t]he use of such
terms as "Sir" and Officer" are expected as indications
that the humble status of the juvenile in the eyes of
adult and legal authority is properly understood." Tlerth-

man and riliavin, "Gang Members and the Police,' p. 87.

56 Arbitrary or discriminatory factors of course may
also affect the traffic ticke:ting process. But the need
to invoke "protective" simplifications will be signal.-
cantly less. The invocation of disciplinary routines in

prisons to minimize the danger of attack is notei in
Cressey, "Prison Organizations, p. 1064.

57 Although increased invocations of threat reducing
routines may evoke the very dangers that are feared. See

below.

58 This is analogous to the paradox of rolice ad-
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ministrators who thrive simultaneously on public anxiety
over crime waves (and the budgets to fight them), and on
publicity concerning victories over crime.

59 The discrepancy between actual threat and per-
ceived threat may ke paralleled at the aggregate level by
the police tendency to consider public attitudes toward
police as hostile (see, e.g., !Mon, "Police Morale, Re-
form, and citizen Respect," p. 147) when there is some evi-
dence that most people (particularly whites) have a high
regard for the police (see, e.g., Task Force Re ort: The
Police, pp. 46-147). Also relaterio the p enomenon of
IPPMEAMMIOMMUIM

"overperceiving" hostility may be the tendency of police to
overestimate the rate of Negro crime. See William Kep-
hart, Racial Ractors and Urban Law Enforcement (Philadel-
phia: Iffilversara'FiaiinVinia ilress, 1957), pp, 88-91.

Racial biases interact with threat perception in these

circumstances. For the tendency of teachers to underestimate
intellectual ability and to overestimate the degree of
"disadvantaged" and minority group misbehavior, see Robert
Rosenthal and Lenore Jacobson, Enmalion in the Classroom
(Neld York% Holt, Rinehart and tahston,Ign), pp.'54177'
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IHISTAINIE0 PMILIO MOUTON AMONG THE YOUNGs

EXPEREITIAL POLITICAL LEARNING

EDOAR

UNIVERSITY OP CONVICTION

THF RESEARON AGSMs EDUCATION AID POLITICS AMR MC DEMI

There is an old Yiddish tale about a gatekeeper in an Eastern EUrepean

village whose job it was to wait tor the coming f the Messiah. After many

years of faithful duty, he oomplained to the village elders about the meager

pay. 'Yes, we know that the sw is meager,' replied the elders, 'but con-

sider that the work is steady.' The job of studying Amerioan education has

also become steady, if a bit dangerous. For the Political Scientist, it

has also become exceedingly frustrating. Having at last redisoovered that

education is highly politiolsed, we become enchanted with the study of

political sooialisation and then shodked ay the extent to which our research

failed to account fOr the waves of stress, conflict, and confrontation

throughout the educational system. In bsokground paper to this conference,

Professor Hirst reminds us that educational systems are often closed to

innovation, espeoially those involving political relationships. The same

point con be made with regard tO prevailing nodes of professional research

on eduostiou and student activism. It is true that terms such as

Meauthorisation' and 'desooialisation' are now being umed to describe

Prepared for a Conference on Education and Politics, Stanford Uhiversity,
Septesiber 1044, 1970. I regard this short paper as a prod to discussions
about 'new directions' in research on eduoation and politics. I have
also included a more conventional remora proposal on "The Political
Sooialisstion of Student Activists." In ooncert, they illustrate aspects
of the problem and solution in designing studies of political learning
more congruent with the realities of student activism.
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behavior and attitudes dissonant with the adjustment model that has dominated

Political Science for more than a decade. It is also true that new winds

of Irelevance,"criticism,' and 'research involvement' are blowing through

the meeting rooms of the social science fraternities.

The rdb comes in continuing to regard education, in particular political

education, as distinct in context, researoh orientation, and antioipated

results. Too often paradigms and research methods tapped student responses

within closed educational systems as it political learning was equated with

cognitive learning within formal educational systems. (The point is

loquently made ay David Sears in his review of the Easton et. ja. stu0'

of ohildren and politics, HARVARD EDUCATIONAL REVIEW, Summer 1969.) FUrther-

more, most or us continue to regard polttioal learning research in con-

ventienal ways. In his otherwise excellent presidential address to the

American Political Science Association (1969), David Easton, after taking

a fresh and sympathetic look at the 'post-behavioral! genre of emerging

Political Science professionals, proposes that we devote more resources

to 'applied research' designed to yield relatively quick pollopirelated

conclusions, while continuing to pursue our normal scholarly endeavors--

this under the distinct rUbrio and methodologies of 'basic research.' Now

the split between cognition and action has plagued the social sciences

since Descartes. The balance is not easy to secure hence one finds irony

in Gouldner's recent book in whioh he claims that radical sociologists

have been exceedingly conservative in their intellectual formulations--

the cries of 'social relevance' retard opportunities to be intellectually

innovative in what Couldner calls 'the crisis of Western Sooiology,0 which

by extention becomes the crisis of Western science and education itself.

In my view, experential political learning in which the young cope

with the'realities of politics in America beoomes the only way of breaking

27/6
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the double-bind that has cripped us. Ttachinc and research are themselves

distributive values and resource capable of influencing both human develop.

ment and the distribution of values and resources in the lsrger polity.

Political learning includes the synthesis of cognitive, affective, and

behavioral activities in a purposive way. It has an impact mon human

beines, dominant institutions with which they deal, and the distribution

of power, esteem, respect, enlightenment and other publio goods. Purposive

political learning..and any research designed to understand it..always in.

volves elements of striving, negotiation, protest, and tactical formulation

that adequately reflects the efforts f a sensitive and less pewerfUl strata,

suoh as adolesoents or young adults, to secure some of their ()lain@ for life

space and resist the containment policies of the authoritative political

state. This means a return to the ides of experience as the prime teacher,

with organised bodies of knowledge considered as sources of material whioh

can only be useful onoe the student has already learned how to gain from

it what he needs in order better to understand how to cope with his

political culture.

One of the most obvious characteristics of those who come to college

from the American high sohool is the extent to whioh the entrant is con.

ditioned by the external stimuli and cultural phenomena of the society in

which he has been living. The style of lif in the high school and the

community reinforoe each other and oonditions him to SOO the world as the

sum total of its external conditions. The entrants have not extracted

meaning from their experienoes, not related it to the ongoing political

realm, and it is precisely this prefabricated gestalt that has been tapped

by much of our extant research.

It is for this moon that the radical view, and the one taken by

student activists, is that personal action, intelleotual and political,
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must precede and become part of rly serious political learnin6 projecta

involving the educational system. As far as education itself is concerned,

the radioal view turns inflow ways on the kind of radical empiricism

supported ay William James and his concept of the stream of consciousness,

and in many other ways on the kind of thinking about psychic behavior Which

stems from Freud and the peychoanalytic movement. From both souroes and

recent studies of student activists Xt all educational levels comes clear

evidence that the intellect, emotions, and political realm are so closely

intermingled in function that they cannot be dealt with in an inappropriate

research context. It is not possible to do this in an atmosphere of diem

trust or in an atmosphere of authoritarian control since defense mechanisms

are readily called into play. On this score, I can, mention one study of

Dladk adolescents I conducted that would never have been so richly affirms..

tive were it not for the fact that we traded politica3 %nformation for

responsivenesommthe credentials that mattered to these young men were our

knowledge about the poverty program, welfare mechanism, and political

structure of their city.

We are back then to the double prOblem of westing a free environment

in which the student may act as a member of a cooperating political com-

munity and an agent of his own growth, and of systematically studying the

consequences of such endeavors. In any event, it in clear that when

Puroosive striving is involved the youngwmand not only the young-moreate

their own alternative systems. True that these systems way be episodic

and sporadic but whether in &Vietnam summer project or a oomputer network

linking Dartmouth to Princeton to Capital Mill, it is here that the raw

materials of political learning research ars to be found.

The key substantive problem for us is the absence of an alternative

research system that deals with experential political learning and that
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oodbines some qualities of scholarly inquiry with ongoing efforts to bring

about substantive changes in the political world. Let me seg again that I

regard this as the only way to act effectively as political eduoators and

to learn more about the sources of political commitment amidst the reality

of stress, confrontation, negotiation, avoidanoe, and passion that are the

stuff of politics. This requires a more activist orientation for researdh

than most of us are accustomed to. It also requires a more aotive engage

ment of students utilising their interests, concerns, and skills. (In

this connestion, the new National Scions,* Foundation program to support

StudentRun Environmental Research is a belated, but welcome recognition

of student concerns.) As fOr the role of Political Scientists-ma sUbject

that has now received endless debatemmI can but quote my friend Paul Kress

in anticipating weary disclaimers about our objeotive professional stances

Today's politioal scientist is more likely to take
the view that whenever, and on whatever level, he
acts or speaks as scientist, he must seek to
sterilise himself of all taints of values. N will
argue that he may hold values and engage in political
action, but idon he does so it is as 'citizen' and
not as scientist. This position sometimes involves
some rather bisarre claims. Ve are asked, for example
to unapt that ammuswhoms business in life is
acquiring superior solentifio knowledge about politics

that status when h acts.. The separation of
Islieriod practice, or in this oase thought and
action, takes a curious ramp, for Lowledge can rem
Ulu its superior status only so long as it is not
implemented,
(poutr, Fall, 1969, p4 12).



THE RESEARCH PROPOSAL: A REGENERATIVE SUTER

If our concern is to synthesise political learning among the young and

to develop appropriate feedback medhanisms that have research value, it is

necessary to think in terms of a contextual perspective that accomplishes

these objectives. I propose the oreation of a regenerative system,

regenerative in the sense that it fundamentally unites intelleot and emotion

on one hand, and research and motion on the other. What would the compom

nents of this system look like on a national level or at the level of

discrete research projects? First, we must inventory thew:hon.:social

resources of the student participants. Mere we are on familiar ground with

a plethora of findings about ego strength, selfmmesteem, anomie, and other

varitbles. Of greater oonsequence, piyoboussocial resources have now been

explioitly linked to political activity and to the probeblIL contextual

politics by whioh the young advance or frustrate their oommitments. In

his intellectmeltomaLmm RADICAL POLITICAL WAN (Schenkman, 1970),

Hampden.Turner investigates data about student 'radicals' within a rich

model of mynoptio behavior. Re finds, among other things, that radioal

students cluster near opposite ends of the Kohlberg scale of moral values,

a scale that reveals muoh about the level of psycho-social development of

students. While most 'radicals' have developed a high level of commitment

beyond nommal civics levels of duty and contract, a significant minority

are operating at the impulse, self-gratification level. Reno., the in-

sight that personal resources of activists are likely to be influential

in contextual politics, influencing their perceptions of adult institutions,

strategies, taotics, and ideologies employed to cope with the authority

and distributive systems of our complex society. We now have the opportunity

to utilise relieble affective knowledgebautperticipants engage in overt

political activity.

28C



7

A seoond dimension of a recenerative system designed to explore the

uses of political commitment inoludes cognitive knowledge about 44 aspect

of the American polity. I propose that the researoher prepare a 'short

course' or working ourrioulum designed to inform students about the

projeot in which they will be engaged. EMPhasis on the distribution of

power, sanctions, resources, and benefits available to an institution

would be key items in the curriculum.

Third, the participants would develop a program designed to influence

speoifio aspects of the astern. The sources of concern would be concrete

grievances with the administration of juetice, allocation of educational

opportunities, oomposition of the agencies designed to deal with urban

poverty. Reno', the scope of the project is flexible ranging from an

examination of several institutions in an urban polity to a single agency

such as the relationship of sanctioning authorities to varieties of

student protest, movement, and so-called sooial behavior that is fundaw

mentally political in nature.

The 'field project' presents the area of greatest difficulty. I

suppose the backlog of experience among Politioal Scientists here includes

intern programs, Conipessional fellowships, and the once useful National

Center for Education in Politics. None of these programs premised some

fundamental differences in outlook, interest, and behavior between the

initiates and the managers of the system. On the contrary,. I am persuaded

that the recognition of differences is critical and that in fact political

learning proposals must build on points of manifest stress between the

generations, students and institutions, as the case mmy be. There is risk

as well as uncertainty here. It is not our wish, in the name of soience,

research, or sympathy with some demands of student protesters to produoe

more 'Xilgram traumas' (I refer to the psydhological 'studies' conducted

2
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at Tale designed to induce subjects to administer shooks on authoritative

oommand). Relationships with police departments are often very sticky in

many communities, yet we know enough about them and the significance of

what used to be called 'the state's instruments of violence' by Weber.

The conoern about authority models and authoritative institutions among

the transitory 'youth culture' is well established in the depth studies

of Stickmen, lemnistons Lanes Vampdendturners Priededberg, and others.

The mamma problem-mend it is the critical ono--is that of establishing

the contextual environment of experestiul knowledge, relations between

the participating parties, and a sense of known differences in role, values,

interests that are potentially the subject of some modification. The point

is that in this matter of authority, at one end stand the police of the

police state, ready to beat the oafs= into enbmission to the state's

oonception of law and order as defined by the abstraot will of the state

and carried out by a constellation of enforcement agencies. At the other

end, stands the tescherwectivistwresearder ready to help create a situa-

tion in whioh his students may cat in freedoms secure in the faith that in

an atmosphere of trust, acts will turn themselves may from destructiveness,

aggression, and hostility toward cooperations mutual respect, and affection.

And this is the prerequisite to political efforts to alter =dually Remotion-

prone behavior. In between these two poles stands the conventional edu-

cational system, and conventional eduoational researdh, sometimes moving

toward tle police, at other times toward intrinsic uses of political

knowledge, but in general =mare of the psychological or political

meaning of its own actions. The effort to initiate sudh awareness in

students, researchers, and political ageneles is the core premise of

experential political learning, that is to explore the often unknown realm

of differenoes and selective perceptions la an effort to lake ameliorative

changes in concrete, jublio relationdhips.

c 0
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Raving developed models of change the core of the study is an maim-

tien of the affeotiveness of strategies and tactics designed to produce

change, mere speoifleally these designed to enhance key values among the

young. 1 view these aotivities as tangential in the sense that they oocur

between the formal edueational mystem and one or more of the outside ageneies

mentioned. This vantage peint also provides the opportunity to assess

the political responses of eduestional administrators, teachers, and other

students on the margin as it were. Now supportive aro elements in the

formal eduostional system? low freely or restriotively does the high ochool,

for example, make resources suck as influence, taoilities, information

available to the partioipamts? The oontextual activities can be measured,

for instasoe aloft seating, from systftworieeted mu of bringing about

change, suah as informs1 negotiation with institutional leaders, to studestm

oriented mop of bringing about ohasge, namely using the recourses of

protest available I. the outsider.

In addition, the researdh team has the difficult teak of previdiag .

support to the project's goals and maintaining sufficient intellectual

distance in order to report accurately the varieties of politics that

occur and the effectiveness or ineffeetiveness of varied wows of influents.:

responses by the mystem. There ought not be any overarching problem here

with the aid of division of labor, evaluation sessions with students and

the Isignificaarothersl, sad whatever sense of neutral ground for the

discussion of ideas and proposals still obtains to those who work is

bowie= uaiversities. The yield here is that we Gan learn mob about the

independent impost of the tem ed'pelitioal aetivity. What responses

follow series f formal conferences with the polio* department as am-

pared with responses following encounter sessions on the campus, sessions

in whisk the pollee son freely vent their feelings about longinhaired

fe)
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hippies, priviledged, irresponsible middle=class students and the rest.

Indeed without the elements of measured stress and disagreement, the

project becomes yet another game, another limy of playing at peuedoftpolitios

diveroed fron any MOO a power, diengromment, oonfliot, and interests.

Another souroe of 'data' is the continued flow of project reports

both by partiolpating students and by representatives of the participating

esenoies. (Incidentally, the projeot obviously requires some political

finesse on the part of the researober in securing at least the reluotant

cooperation (Wall parties.) Moreover, I am permaded that these varied

techniques can tell us more About how effective negotiated ohange under

pressure is in fact. The sior000sm to be created in this proposal after

all re:loots the pore prOblen of American society, namely our inability

to find alternative wmys of produoing productive responses tor both

institutions and individuals who deal with them. Value remora has

always been a loose term in the social sciences. Mono*, experential

research carried on in the kind of centext I have sketched provides a way

of finding out what values are capable of being changed by politics and

which, as some of the young suspect, are sinply incapable of being

negotiated, modified, changed in agy fundamental wow.

A proposal of this kind does not guarantee the kind of significant

dhange in institutional response desired by the young in the educational,

police, or other spheres. It does open up, or so it seems to me, the

critical uses or political knowledge, the ability of the social scientist

to study induoed efforts at sooial change, and the utility of findings

about the uses of politics itself as an instrument of persuasion and

Laflamme. In other words, the contextually based political learning

projeot will, in the final analysis, enabl the young to know the nature

or tbo 'soolal contract' they have with tbe administrators of their

schools, police, governmental ageneles. And more importantly it will

284
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nable them to test ant their preconcived notions as to how th system

works, how tractible th 'Establishment' is in its professed positions,

and how viable are the inherited tools of democratic politics whidh, after

all, form the basis of any regenerstive efforts directed against repression

and toward the fulfillment of human needs that depend markedly on instil,

tutions capable of adaptation and change.
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ABSTRACT

This study propcees to examine the development of the radical attitudes,
opinions and behavior characteristic of student activists. To understand the
young rebels who constitute one of the most important political phenomena of
this decade we propose to go beyond the surface manifestations of the activists'
belief systems. Through the application of current interviewing techniques the
study will endeavor to uncover specific factors of individual maturation which
are commonly experienced by radical activists. The personal histories, suppleft
mented by an analysis of the general environment and the specific milieu of
radical activity, should allow us to identify significant factors which determine
the nature and extent of campus unrest.

The proposed project is a pilot study. It is the aim of the researchers
that this study accomplish two major goals: (1) to increase understanding of
student activists and (2) to test the adequacy of the models and methodological
techniques contained herein. Based on the results of this project the researchers
shall propose a multi-campus study where the diversity of school milieus and
their impact on student prctest can be examined. The present study should
provide the necessary data to put a larger study on solid theoretical footing.

Request is herein made for support of a study of political socialization
of student activists in several colleges and universities in the State of
Connecticut. This specific area of concern within the social sciences is of
major interest to the principle investigator. lhe particular orientation of this
proposal is based upon a series of informal intdrviews conducted during the past
academic year (1968-69) under the auspices of the principle investigator. The
theoretical basis for the proposed study is an extension and elaboration of the
current literature and thinking in political socialization: it proposes a
distinct model of early political learning based on the dual concepts of conflict
and reinforcement. This model along with the ideas of personal political con-
flict, crystallization of the political self, and the environmental settings,
form the matrix within which the study will be conducted.
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A Detailed Description of the Proposed Study

Political socialization is concerned with the development of the norms,

behavior, and attitudes possessed by members of a politically organized society.

A person first learns a basic set of values, then he acquires a perception of the

world consistent with these values. The learning of basic values is the first

period of the political socialization process and occurs while the individual is

still a child. The second period of the process, which we call politization,

normally occurs as the individual is emerging from adolescence to adulthood, but

it is not limited to this time period. The theoretical framework we shall be

using in the proposed study centers around this division of the political social-

ization process.
1 The discussion which follows relates this framework to current

knowledge of political socialization and the student activist.

The earliest studies in political socialization were started in the 1950's.

These studies documented the fact that children in the United States acquire a

pcsitive attitude toward government.2 Despite drastic changes in the political

atmosphere this positive belief in government continues.3 It is important to note

that the attachment to the political community is highly emotional, occurring

before the child has the capacity for rational understanding. The political

world of the child is expressed in ameliorative terms. He does not comprehend

it, yet he embraces it unquestioningly. There are no intermediaries between

him and his government. This simplistic, emotional attachment to the government

is so common among Children in the early grades of elementary school that it

can be considered the norm for these young Americans,



In the griming literature on the student activist, whether polemical or

scholarly, there has been no indication that these students differed markedly

from their peers as young Children. The people who are now so open and adamant

in their opposition to the government probably possessed a strong emotional attach-

ment to it as children. Mudh of the opposition can be explained by the activist's

ultimate politization, however, a critical difference in their early political

socialization is indicated. People do not acquire or change their entire percep-

tion of the world without an underlying predisposition capable of sustaining the

perception. What is needed is a model of early political socialization which can

account for the development of both the activists and their non-activist peers.

The model, therefore, must serve as the basis for subsequent relevant politization.

To account for the simultaneous development of the student activist and his

non-radical peers we must begin in earliest Childhood. The basic political

socialization process in the United States, as in mcet nations, starts with an

appeal to youthful idealism. The child learns to identify the elements of the

nation's political credo with the nation itself. Abstractions such as freedom,

liberty, and justice quickly become synonymous with the concept America. Both

the abstractions and the idea of the nation are extremely vague at this time.

As the child's cognitive capacity increases the concept America undergoes

coalescence. As it does so, it is defined in terms of the institutions and

structures of our political system. The Child no longer conceives of America in

terms of its myths or political credo, but in terms of Congress, the Presidency,

the policeman, the mayor and states. At this time the Child views all these

institutions as 'good'. He does so because they are part of the concept 'America'

which is the embodiment of the idealistic abstractions learned in early childhood.



The process described above accounts for the positive feeling dhildren have

toward their government. The initial appeal to ideals and the identification of

the ideals with the vague concept 'America' is the prelude to the definition of

America in terms of its political institutions and structures. This phase of the

first period of the process encompasses the first two steps of our model:

(1) the appeal to ideals and the learning of these ideals and, (2) the subsequent

transference of the ideals to the concept of America and the redefinition of

America in terms of its political institutions and structures.

. The radical and the non-radidal are probably indistinguishable at this

early age. We feel, however, that the beginnings of the differences which will

some day divide these groups is already present. The division is imperceptible

and would probably evade the notice of the most skillful observer. Both groups

manifest their positive feeling toward the government in the same manner. We

theorize that for the future radical 'America' is still defined move in terms

of the idealistic abstractions in its political credo than in terms of the

constituent parts of the political system. The transference of America the ideal,

to America tne political system did not occur completely. We are using theory

here as a microscope to look inside the mind of the child. In theorizing this

difference we are not saying that the non-radical dhild does not still possess the

belief in, and we should add, faith in America in terms of the ideals and myths.

But his view of America is more in terms of the institutions than the abstract

concepts.

At this young age both groups still possess a romantic vision of the United

States and hold a strong emotional attachment to it. This sets the stage for the

third step in our model: a conflict of value sets. We perceive, however, a second
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set of values coming gradually into conflict with the political values of the

young. Although these are not explicitly political there are very definite politi-

cal ramifications involved in their acceptance. We have labelled the second set

as secular values. They include the drive for security, the urge for competition

and conccmitantly the desire to 'get ahead'. Moreover this would also include

political realism. It is the realist's vision of the world coming into conflict

with the idealistic vision. Through the conflict of value sets the Ohild loses

the innocence of youth and replaces it with a realistic positive attaohment to

the government. The process through which he becomes a political realist is very

gradual. A major study of children from second through eighth grade finds a

gradual decline in their idealistic view of government.4 It was slowly replaced

by a more realistic view, which means one that is more appropriate to the role of

the adult citizen. This is the result of both increasing knowledge and the acqui-

sition of the secular set of values.

Within our model we consider the gradual loss of idealism the result of a

conflict of value sets. During his early life the young child is appealed to

through ideals. As he becomes older he is presented with a second set of values.

The child finds that these secular values are continually reinforced and emphasized

in the adult world into which he is quickly entering. Gradually these values

become the basic set for youth as it is for most Americans. The earlier idealistic

political values are incorporated and subsumed by this pervasive secular value

system.

The student radical goes through the same process, but at a different stage

of the maturation cycle. It follows that the conflict with the secular value

system is much sharper for the radical. In fact, it appears from our previous

interviews that the radical loses his political innocence at a much later stage in

$ I



life than do non-radicals. This is possible because the future radical grew up

in an environment which reinforced the idealized set of values. This is consis-

tent with our knowledge of the background of the radical. The major literatura

which discusses the home life of the activists emphasizes that they grew up in

upper middle class families. In these homes there is a constant stress on the

quality of life; success was assumed. We also discovered that the radical acti-

vists we interviewed were religious as children and also that they participated

in many youth groups. This type of youthful involvement also serves to reinforce

ideals. The merging of these factors may well account for the prolonging of

childhood idealism through adolescence into early adulthood. At some point this

protected individual is confronted with reality. He can not accept its imper-

fections and problems because the idealistic set of values have taken on a moral

strain as well as political orientation and rest at the heart of the person's

perception of the world. A person in this position has three alternatives:

(1) change his perception of the world to match reality; (2) ignore the existence

of reality and; (3) confront reality armed with his ideals and attempt to dhange

it to match his ideals.
5

The student radical opts for the third alternative.

Althcmgh we question whether only children of upper-middle class families hold

to the idealistic value sets we assert that this is the basic manner in which the

radical activists are politically socialized in the first period of this process.

Thus he completes the first period in a state of unresolved conflict between the

two basic value systems which constitute the political culture of the United

States.

During the second period of the socialization process the individual

acquires the political orientations.which have overt meaning for the pcaitical

system. These orientations should be consistent with the basic political

pt.*
4.1



perceptions and values learned duming childhood. The young person gains his

position in relation to the political community through a series of attachments

including political parties, ethnic, religious, professional and regional

affiliations. The key here is that there are intermediary groups between the

government and the individual. Robert Lane in Political Iasi= points out

that the common man sees himself as distant from the government.
6

The early

attachment to the government slowly wears off. It is diverted to these secondary

groups. The individual becomes detached from the government and his motivation

for political action, other than voting, can be understood in terms of self-

interest. The influence of these secondary groups plus the self-interest derived

from the secular values are the keys to understanding the crystalization of the

political self. Once this political self is formed it is extremely hard to change.

A person's role in life may change and his political interest may be altered to

fit this new role, but his basic political self remains.

The student radical has an extremely difficult task in acquiring a political

self. We call the process he gces through radicalization. In attaining this new

self-concept he alters his basic position in relation to the larger society by

placing himself outside of society. He does this by relying on his root values.

Here no simple model can be constructed. However, some key elements of the process

can be placed together to form a sequential ordering of events in the individual's

radicalization. Some of these concepts are the following: alienation, rebellion,

identification, acceptance, rejection, and reinforcement. One possible sequential

chain is:

1. Sense of being different

2. Isolation from early peer group

3. Attraction to new friends based on similar value sets.



4. New peer group pressure to be involved

5. Involvement leads to conflict with 'establishment'

6. We-They distinction develops

7. Escalation of actiyity

8. Radical critique of society

9. Steps 4 through 8 repeat themselves and the individual finds

himself in greater and greater conflict with society.

This particular ordering of events holds for most of the young people

Kenneth Keniston studied in his book, The Young Radicals.7 The actual process

from the time a young person becomes aware of being different to the time he is

sitting-in at Harvard or provoking the police in Chicago is unique for eadh indi-

vidual. The person goes through this process under extreme stress and basically

alone. There are few, if any, intermediary groups besides his newly acquired peer

group which serve to reinforce his new position. Because he is alone, he sees

himself in direct personal conflict with 'the government.' His emotional drives

are not siphoned off but are maintained as a source of strength in his personal

confrontations. The student radical is operating from idealistic motives, hence

every decision to him is a moral decision. There are times when a rational choice

would demand one action, yet the radical chooses the alternative. This combina-

tion of factors (idealism, morality, and emotionalism) continually leads the

individual into conflict with society.
8 They also guarantee the uniqueness of the

radicalization process for each individual.
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The Proposed Study: Objectives and Methods

The central concern of the planned study is a thorough analysis of the
nature and causes of student unrest. To this end we are primarily interested
in developing a meaningful understanding of the student activist who is the
principal actor in campus turmoil. Our objective involves more than knowledge
of the few radicals who make headlines or conduct dramatic

confrontations. Our
concern is with the generation of idealistic youth who are now, or who have
recently been participants in campus agitation. In pursuance of the central
concern of the study we are cognizant of the fact that the political milieu, both
immediately surrounding the individual and the more general environment are im-
portant determinants of unrest. The selection of the University of Connecticut
for special analysis was guided by our interest in obtaining data with relation
to the activist's immediate political milieu. The data collected from the Uni-
versity will be supplemented by knowledge gained from existing studies of student
activists. The result should be a complete picture of the varied political
contexts in which student radicals may be found.

The interviews we conducted last year yielded important information with
regard to the nature of student activism on various campuses. Based on this
knowledge we have derived a series of general propositions pertaining to the
differences and similarities among campus radicals and the forms of their activity.
There are basic similarities in the personal concerns of radicals: (1) how to act
upon their ideals: (2) uncertainty about their futures and; (3) awareness of the
moral consequences of decisions. They perceive the general political environmentof the United States as hostile to change. Thus they do not expect significant
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change as a resultant of their activity. They lack a Utcpian vision, therefore

most of their activity is manifested in negative terms. These activities evolve

around situations which the radicals view as being the most overt examples in

which the American creed is absent. Concomitantly, since they are idealists,

they demand that the government live wp to these ideals. Implicit in these

demands is a basic romantic faith in the government as capable of curing all

ills if only it were controlled by 'honest and brave men.' The student radicals

are extremely individualistic in their activity which accounts for the absence

of permanent leadership as well as consistency of programs. This individuality

being clearly manifest in the lack of concern between campuses for coordinated

programs and actions even in a state as small as Connecticut. The individual

is a result of the radicalization process during which each person found himself

.to be alone in the face of severe personal conflict. Lastly, there is a strong

emotional content in all of their activity resulting in an emphasis on fraternity

and community among themselves.

Despite these basic similarities the manifestations of the radicals'

underlying discontent is Channelled into a wide variety of activity. Their

individual political contexts define a gamut of possible behavior which varies

from campus to campus and from individual to individual as well as for any

single individual over time. The problem, thbn, is to define the relevant factors

which distinguish one political context from the next. We propose that-there are

nine significant factors which define the range of possible political activity

on the part of student radicals: (1) The educational philosophy and purpose of

the institution; (2) The nature of the student body; (3) The location of the camp

campus; (4) The size of the radical student element; (5) The support for radical
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activity from within the institution; (6) The presence or absence of radical

graduate students; (7) The presence of specific conflict provoking situations;

(8) The directness with which the influence of the government is felt and;

(9) The quality of the radicals' critique of society.

Most student radicals hold the same basic political and moral beliefs.

They share the same personal visions and feelings acquiring much of their identity

from 'the mcmement.' Although similar in these ways their activity varies in

accordance with the political context of their immediate environment as it is

defined by the above mentioned factors. Some strident radicals rise above their

milieu and ferment activity which can be considered unexpected. The majority,

however, act within a limited range and this range dhanges as the context of the

situation is altered. Thus, when students from campuses untouched by protest

found themselves in front of the Pentagon in 1968 or at Grant Park in Chicago

during the 1968 Democratic National Convention the overt manifestations of their

beliefs and feelings found a different mode of expression.

Methods: General Institutional Setting

Preceding any interviewing of the radical activists, background data will

be collected about the University. Attention will be given to the factors which

define the nature of the school. Prominent among these are: the socio-economic

background of the student body; aspirations of the students as indicated by the

occupations they enter after graduation; the governance of the institutions,

especially the role of the faculty and students; the physical location and

facilities of the school and; the major events since September, 1964 which have

affected the institutions. To acquire this data we shall review school statistics

r
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and publications for the past six years. Publications will include the student

newspaper and yearbook, alumni mailings, school reports and other such material

where appropriate. We shall also rely upon discussions with school administrators,

faculty and student leaders. A complete file of background material will be

compiled.

Thus, prior to the interviewing of student radicals we shall have acquired

a hopefully objective knowledge of the school they are attending. The aggregate

picture woven together in this manner will serve as a comparison to the image

of the school portrayed by the radicals. It will provide material which can be

worked into the interview schedules thereby allowing the interviewer to be

specific in at least some of the questioning. This type of data collection will

continue during the interviews with particular emphasis being given to those

events or factors which the radicals believe to be important determinants of

the university's dharacter.

Methods: Composition of Radical Sample

The selection of the student radicals to be interviewed will not follow

the mathematical procedures used in statistically guided studies. In conformity

to the principal concerns of the researdh a diffuse sample of student radicals

must be secured so that both leaders and followers are included. The expected

procedure for acquiring information about the identity of those to be inter-

viewed would be to garner data when the background material is collected. Althougt

we shall be attempting to identify radical organizations on and off the campus and

the students who participate in their activities during this time, there are

special considerations which dictate an alternative approach. Some student
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radicals will shy away from being interviewed unless they have confidence that

the interviewer is a 'friend' and that the data collected will nct be used to

incriminate that or their organization. Although this touch of paranoia is not

universal among student radicals we became aware of it in our interviewing last

year. There was a direct correlation between the degree of openness exhibited

by the radicals and their knowledge of, and confidence in the interviewer.

Therefore, an alternative method must be used in which the initial contact with

the radicals is made under friendly auspices. This will be attempted through

the use of various other sources in 'the movement.' To this end, we have already

started making contacts with organizations where the research associate is known.

From these groups the names of student activists on the campuses to be studied

should be obtained. The interviewers will then have an entree into the radical

community on each campus. Once rapport is established between the researchers

and the radicals, approximately twenty individuals will be identified at eaCh

institution as potential interviewees.

The criteria of what constitutes a radical activist will center around two

variables. (1) Activity of some order will be the primary stanaard for separating

radicals from non-radicals, and (2) membership in dissident organizations will be

important but not essential. Our sample must be broadly representative of the

student radicals at the University. Therefore, we will be selecting both the

best known by reputation and exhibited leadership and the silent activists who

participate without recognition.

Once individuals are selected they will be contacted either in person or

by telephone to arrange the time and place of the interview. Once rapport has

been established with the radical element at the University, we anticipate no

problems in obtaining these interviews.

2k,4)0
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Methods: General Survey. Questionnaires

We shall make use of a general questionnaire as well as the lengthy personal

interviews with the student radicals. There are three distinct reasons for using

survey research methods to acquire information from the student body. First,

this methodological approach provides data which can be used for comparative

puxposes with the least amount of subjective interpretation on the part of the

researchers. The information obtained through these questionnaires will alio;

for comparisons with other studies of students. How different is the student

body at the University background, visions, beliefs and aspirations? We should

also acquire sufficient knowledge to uncover any distinctions which separate the

radicals from the mass of students. In particular we will be interested in the

value orientations of the student body in comparison to the radicals. If there

is a difference in value sets adhered to in the directions indicated by the model

of political socialization presented earlier, then it should serve as evidence

supportive of these models. If the differences do not appear or the direction is

reversed, then there will be ample indication that the models are incorrect.

Second, the data collected from the questionnaires will aid in the defini-

tion of the political context of the institution. What type of attitudes do

students hold toward their fellow students, the faculty and the administration?

What are their attitudes with regard the limits of dissent? Do they feel a great

amount of freedom to express themselves on academic and political matters and

do they feel they are listened to and taken into consideration in the institution's

decision making process? In this respect we shall be interested in the nature

of student grievances, the part each has played in these matters and their

feelings about the quality of the education they are receiving.

2.99
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Third, by sampling mass student opinion, knowledge should be accrued

concerning the extent of student unrest. Here our interest will center around

four factors; attitudes towards the gcmernment; sense of political efficacy;

sympathy with the radical students and their activity and; belief in their own

potential for participation in radical programs.

Five percent of the full time student body will be requested to complete

the questionnaire. We shall choose these individuals from official school listings

of students. The selection will be bAsed on a table of random numbers. These

questionnaires will be mailed to the students with a covering letter explaining

the nature of the research being conducted and guaranteeing anonymity to the

respondent. Follow-up letters will be sent if necessary to assure a high return

rate. The radical sample will also be requested to complete these questionnaires.

The questionnaire, itself, will be composed of approximately 150 items.

The division of these will be in accordance with the reasons for the survey

outlined above. The form of the items will vary depending on the type of infor-

mation being obtained. Therefore, we shall make use of fill-ins, open-ended

questions, both short and long answer, and statements to which the students will

be asked to indicate the strength of their agreement or disagreement. Some cate-

gories of items will be presented in continuous series while others will be more

generally distributed throughout the questionnaire. The latter technique will

be used especially where consistency of belief is being examined.

We anticipate the inclusion of approximately 600 individuals in the survey.

A complete enumeration of all of the items to be included in the survey is im-

possible at this time as we are still in the process of refining the questions

and statements to be used.



The major concerns of the threefold division indicated above in the

approximate order of appearance on the survey are described below. Some over-

lapping of ideas are endemic to this type of division and the analysis will take

note of this fact.

I. Political Context.

1. Attitudes towards current events.
2. Personal feeling of freedom both on and off the campus.
3. General attitude toward the quality of education being received

(ideal vs. reality).
4. Opinions about fellow students, faculty and administrators.
5. Position with regard the limits of dissent.
6. Specific grievances harbored toward the institution and government.

II. Scope of Student Unrest.

1. Support or rejection of political authority.
2. Sense of political efficacy.
3. Sympathy for radical students' ideals and beliefs.
4. Approval or disapproval of the radicals' tactics.
5. Belief in possible personal involvement.

III. Autobiographical.

1. Background data.
2. Personal political development.
3. Agreement or disagreement with parental attitudes.
4. Value sets adhered to, both in ideal form and realistic

expectations.

Methods: Analysis of Political Context and Occurrences of Student Unrest.

The uncovering and analysis of the political context of the University

institution will be a continual process lasting the duration of the study. The

information garnered from the general institutional setting will serve as a

starting pcint for this investigation. The data from the surveys and interviews

will provide descriptive material essential for an accurate portrayal of the

34.).1
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political climate at each school. Basically this concept hinges on the percep-

tions of the students. Some may view the milieu as politically stifling while

others may find it completely open to political action. Some individuals will

constantly feel the presence of authority, but others may have no awareness of it.

Our task will be to balance these diverse perceptions creating a synthesis which

is both accurate and complete.

The analysis of overt activity by radicals will depend greatly on the back-

ground data and the interviews. Most of this should be straightforward with

special attention being given to the roles played by those in the radical samples.

In connection with our concern for the radical activist's development we will

pursue at length his motivation for participation in these activities and the

outcomes he desired to come from them. The only problem we can anticipate is

when the activity resulted in a sharp conflict with other students or school

authorities. Endemic to these situations is a divergence of opinions as to the

facts surrounding the events. It will then fall to the investigators to ferret

out the relevant facts when reconstructing the situation.

The research conducted into these events will stress both the specific

issues involved in the activity and the more general underlying reasons and

causes for its occurrences. For instance students may demand that R. 0. T. C.

be removed from campus and picket the building in which these classes are held.

The underlying motivation, however, may be discontent with the war in Vietnam

and the picket is a manifestation of the more general discontent.
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The Radical Interviews. We anticipate that all interviewing will be done

in and around the University. In particular, past experience has led us to believe

that most will be conducted during the odd hours of the night in the radical's

living quarters. We have found that student activists are most open in familiar

surroundings when they are not being pressured by their usual routine.

Much of the information desired can only be obtained by letting the radical

tell their own stories and in the spontaneity of intense interchanges between

the respondent and the interviewer. Therefore, the interview schedule as shown

below varies from semi-structured in the sections on early life to completely

unstructured when the inquiry concerns the radicalization process itself. The

interviewer will continually ask qualifying questions to expand upon the inter-

viewees' answers to specific questions. This type of rebuttal on the part of

the interviewer is essential when he is probing for details and feelings. We

have not, however, indicated its presence on the schedule produced here. It

should be assumed that this type of questioning will go on in every part of the

interview. Much of the interchange in the latter stages mill be directed by the

interviewer back to prior statements so that the radical is constantly re-assessing

his present situation in light of earlier experiences. Detailed questions

surrounding events at each college or university will be incorporated after the

study of the institutional setting.

These interviews will be taped and a selected number transcribed. After

reviewing the tapes and transcripts it may be imperative that scae radicals be

contacted again to clarify certain details uncovered but not explored in the

initial interview. The nature of this consultation will depend upon the character

of the information being sought.
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The specific questions contained in the format below cannot be considered

exhaustive or even definite. They have been included to indicate the direction

being taken under each of the general rubrics.

Part I Early, Political Socialization

A. Personal History through Elementary School:

Where did the respondent live as a youth? What was the school
like that he attended? Did he like the school? How well did he do
grade-wise? What role did religion have in his life during this
period? What type of peer groups did he belong to? Was he looked
upon as a leader or a follower in these groups? Who were his heroes?
What did he want to be? How would he define his relationship to
his family? Was he shown respect in his home?

B. Political Development through Elementary School:

What political events does the respondent remember from this period?
How did they make him feel? What were his leelings toward the
United States, the Presidency, Congress, the police, etc.? Did
he discuss politics at home or with his friends? Were there any
major events during this period which affected his life? These
may have absolutely nothing to do with politics. If yes, what
were they and what was the effect believed to be?

C. Family History:

Who are the radical's parents? What is their background? How
far did they go in their education? What are their occupations?
What social class do they move in? What part does religion plgy
in their lives? Has it changed since the respondent was young?
How many brothers and sisters were there in the family? What is the
respondent's attitude toward them now and how has it changed, if it
has? What did the respondent like most (least) about his home?
How much pressure was put upon him to do well so that he could better
himself? How much emphasis was there on money in family discussions'
Did the mother or father make the important decisions in the house?
Did the radical favor one parent over the other? Does he now?
Taking advantage of hindsight, what are the qualities that the
respondent admires mcet (least) about his father (mother)? Did any
of their values influence the respondent to be what he is today?
What values did he acquire directly from his parents?
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D. Personal History through High School:

The questions in this section will be similar to those included
in the earlier personal history. There will be, however, addi-
tional questions. Was the respondent active in high school?
If yes, in what ways? What organizations did he belong to outside
of high school? What was his self image? Did he feel different

or separate from his classmates? If yes, why? What were his
visions of college? When did he decide to go to college? Did

he care where he pursued his education? Was the respondent money

conscious? Did he thrive on competition? Did he have a compulsion
to be first in whatever he did? Did he take pride in his work no

matter how others judged it? Did the respondent ever feel that he
had been treated unfairly in school or elsewhere?

E. Political Development through High School:

What are the political events which the respondent remembers most
clearly from this period? Which were the mcet important to the
respondent personally? Why? How did he react to them? What did

he think of student radicals? What did he think about the civil

rights mcmement? Did the respondent doubt that the United States
government was doing all that it could in this area? When did he

become aware of the Black problem in this country? Poverty?

The war in Vietnam? What did he think about these issues? Did

he see himself as different from his friends or parents on these
issues? Was the respondent active politically in any manner while
in high school? Did he discuss politics with his parents or
friends? What were the respondent's general feelings toward the
government? Towards Russia? China? Germany? Hungary? If he

had been given a large sum of money to be given away to poor or
starving people, where would he have sent the money?

Part II The Radicelization Process

A. Present Image of the United States:

What does the radical see as the defining dharacteristics of this
country? Who are the people (individuals and/or groups) the res-
yundent admires most (least)? In this nation? Outside of the
nation? What is his attitude toward governments in general?
Authority?

B. Present Values:

What are the most important values that the respondent is fighting
for? Why'are these so important to him? Where did he learn them?

Is violence compatible with these values? What is the end that
rhe.respondent is attempting to achieve? Do any tactics justify
the attainment of these ends?

305
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C. Motivation for Activity:

Why does the respondent demonstrate in general?
What does he hope to accomplish? Is there a serious pressure from
his peer group to participate? These questions will be followed
up with specific questions about the respondent's activity at
protests on his particular campus.

D. Image of World Prior to Becoming a Radical:

What were the respondent's attitudes toward the United States
before he became a radical? How did the individual define himself
politically? What were his major concerns? Was he active in
politics? What did he anticipate he would do after finishing college?
college? Did he feel that he had complete control over his life
or did he feel that he just accepted what came along? Were there
any values he used in guiding his actions?

E. The Radicalization Process Itself:

How did the respondent become a radical activist? How different
does he see his beliefs and values from before the dhange? Has it
affected his personality and self image? How does he define himself
politically? Has the respondent's vision of human nature Changed?

Part II/ Major Problems Facing the Radical

A. Personal:

What are the major problems facing the radical in his personal life?
Does he act consistent with the values he espouses? Is he basically
an optimist or pessimist? Does he feel discriminated against
because he is a radical?

B. Politically:

What are the chances of the respondent Creating a better society?
Does he feel that a society can exist based on his values? How
will the change came about?

Part IV Personal Aspirations: The Future

What does the future hold for the respondent?
Where will he go from where he is now? What will he do? Can be
find peace within himself or will he always have a compulsion for
political activity? Does he see an inevitable retreat from his
values as he becomes more and more emersed in the problems con-
fronting the working individual?

6
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Projected Timetable for the Studr,

Certain aspects of the study have already started. Collection of data for

the institutional setting and the establishment of contacts with various 'movement'

groups were commenced in January, 1970. Upon receipt of the expected support in

April, 1970, we shall move ahead at an accelerated pace with the aid of a competent

staff. The detailed material necessary for the reconstruction of the institutional

settinb should be completed by the end of June, 1970. The mass surveys will be

distributed in the middle of April, while the interviews with the radicals will

start in April and will continue to the terminus of the 1969-70 academic year.

Transcription of the interviews with the radicals will also commence in the summer

and continue approximately one month past the final interview. Completion of

the interviews with the campus radicals will be in September and October, 1970.

November, 1970 through March, 1971 will be primarily devoted to analysis of the

data and completion of the project reports. Completion date for the study will be

the last day of Mardh, 1971.



- 23 -

Relevance of the proposed, klAr.

The proposed study should be of special interest to the policy makers,

educators and general public of the State of Connecticut. The University of

Connecticut has had its share of student unrest to date. As state and private

institutions of higher education expand, enrolling a greater number of Connecti-

cut's youthful citizens, what is the probability that this unrest will grow in

size and intensity? Part of the answer to the question lies in a proper under-

standing of who the dissidents are, what they want, and why they demand in such

a vociferous fashion. Increased knowledge must be gathered to understand the

motivations, values, problems, and aspirations of not just the activists but

the general student population who at times support the vocal minority. The

adequacy of this knowledge will permit the policy makers and educators of the

state to plan best for the future.

The limiting of the study to the University of Connecticut will subject

the findings to some qualifications with regards to generalizations. As a pilot

study however, we are interested in testing the ideas contained hereir for their

applicability for a much larger study. Moreover, it should also be pointed out

that most of the studies concerned with the radicals are limited to single insti-

tutions similar to this study. In proposing this pilot study the researchers will

be inquiring into the conditions which Characterize a large state university. It

is our belief that this approach will be extremely fruitful in gaining a real

understanding of the nature and causes of student unrest and will thus put the

subsequent multi-campus study on solid footing.
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The proposed study combines two of the major academic concerns of the

principal investigator: political socialization and higher education. In bringing

these two areas together under the sccpe of one project it is the hope of the

researdhers that the knowledge gained will be sufficiently accurate and complete

to increase our awareness of the specific and general reasons for campus turmoil.
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Community, Neighborhood and Educational Performance

Norton E. Long

James Coleman's massive investigations into educational achievement

invite enquiry into the significant characteristics of educative environ-

ments. Political scientists, were their interest in Greek political

theory and institutions other than sentimental or honorific, might have

been expected to be among the first to recognize the city as the educa-

tional institution. Indeed, for Plato education WAS the main spring of

politics. The late V. 0. Key in the first edition of his party's text

had chapters on violence and'education. These chapters were prescient

beyond their time and were removed in subsequent editions. Even earlier

than Key's work, Merriam's IMaiking of Citizens" series concerned itself

with the newly rediscovered subject of political socialization - itself

an educational field. Doubtless Merriam's work was inspired by the problems

of post World War I nationalism as similar current interestshave been by

the new nations of World War II. The interests of V. 0. Key and Merriam

are a far cry from the extension of conventional political institutional

interests that is exhibited in political science concern with educational

referenda on school bonds and taxes and apportionment of funds by

legislatures.

The superficiality of this latter concern is partially due to

the self-serving and simplicist identification of quality of educational

output with quantity of dollars input. Coleman's studies and those of

others have cast doubt on what had been a pleasing and labor saving assump-

tion. With its own preoccupation with aimless institutional description

to the neglect of the selection, explanation and evaluation of important

3.



outcomes, political science is scarcely in a position to throw stones.

It has never quite assumed that governments that raised or spent the most

money had the best product. Perhaps if it had made such an explicit

assumption it might have gone further along the road of explaining and

evaluating outcomes than it has. The uncriticized common sense imputa-

tion of outcomes to the institutions laboriously described has served both

to justify the effort of institutional description and to inhibit reali-

zation of the critical need for explanation and evaluation of the out-

comei of the institutions described if political science were to go be-

yond mere institutionalism.

As so often, the acute problems raised by social change force a

relevance on a discipline that has become remote from everyday life. Black

concern with education and its crucial place in determining and legitimizing

role assignment in a society putatively meritocratic and increasingly cre-

dentialist has revived interest in the Platonic politics of the who and

the how of the determining of the men of gold, silver and braise. Ciccourel

and Kitsuse's study of college counselling in the high school ihows that

not only Blacks need to be concerned with the Platonic politiCs of educa-

tion. Chalmers Johnson, in his essay on revolution, maintains that a

%critical stage in the process is the erosion of the accepted legitimacy

of the system of role assignment. While the I. Q. provided the analogue

of the Indian caste system in explaining a bad karma, the problem of role

assignment wts social and divine or natural rather than secular, human

and political. Even the supposition that education gave skills such as

reading, which in their turn justified role assignment, has been called

in question. Thus, Christopher Jencks, reviewing the Coleman Report a

year after, expresses doubts that the schools ever taught great numbers

2.
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to read and surmises that their real contribution to employability was

docility. Ivar Berg in his "Great Training Robbery" in similar fashion

calls in question the reality of the manifest function of industry's

educational job prerequisites.

A slaveholding society passed laws fotbidding Negroes to learn

to read. It would be ironical indeed if schools succeeded where slave

state laws failed. What the Coleman Report suggests is the critical im-

portance of the environment outside the four walla of the school for what

goes on or fails to go on inside them. We have known from our.experience

with the Peace Corps that it is difficult, if not impossible, to teach the

dhildren of a village if the teachers are unwilling or unable to live in

the village. If there is one thing our expensive experience should have

taught us in Vietnam it is that if the village chief can not or will not

stay, the night in the village you do not own the village. It seems highly

likely that if Coleman is right there is a politics and a sociology of

a sChool's environment that disposes Children favorably or unfavorably

for educational achievement. Lyford has portrayed achieving schools in

a most untoward environment and Havighurst asserts that exceptional prin-

cipals in Chicago have achieved superior results. However this may be,

the cases are likely exceptional and dependent on unique factors with the

Coleman findings representing the norm.

The paradigm case for an untoward environment such as depicted

by Lyford in "The Airtight Cage" and by Kelley and Green in "The School

Children" might well be the Muslim Church as described in theautobiography

of Malcom X. Malcom describes an institution with the power to grip much

of the humanity whose condition is sodespairingly described. The logic

of such an institution, if it is susceptible of practical realization,

3.



would entail children with the quality Coleman finds preeminently impor-

tant, a sense of capacity to meaningfully determine their own fate. Such

children could be expected to learn to read and the schools of such a

church, like that of Calvin, could be expected successfully to teach.

Clearly the Muslim model has drawbacks, not least of which is that the

severity of its demands may severely limit the range of its application.

Its value is that it does suggest 4 social organization of a neighborhood

that might motivate children to learn. The model of this organization

may reveal one of the logics by which desired educational results might

be achieved. It suggests a politics by which such a model might be brought

into play.

The politics it suggests may be most relevant to those for whom

large money expenditures to purchase educational results are out of the

question. The politics of the model are of course repugnant to the ideals

of privacy, individualism and limited community involvement. Like the

Calvinist churdh, they make unpleasantly personal and onerous demands.

The demands, none the less, are highly rewarding'to many.deSpite their

invasions of privacy and their incompatibility with 4 merely duei paying

menbership. A revival of the closed or partially closed highly interac-

,tive neighborhood community that has been eroded by the national market,

a free floating national and state citizenship and a monetized set of

social relationships is an alternative for those who have not the means

to purchase their amenitites but must resort to collaborative social

self-help if they are to enjoy them.

If Coleman is right that the attitude of the child, his sense of

efficacy, is critical and if this attitude is significantly the result

not only of family but of neighborhood functioning, we badly need to know

4.
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what are the Characteristics and the dynamics of the educationally itchier-

ing neighborhood. This suggests the desirability of doing some intensive

neighborhood ethnography in areas whose educational perfornance indicates

that their intensive study might yield insight into the variables whose

interaction may account for differential neighborhood educational performr

ance. Appreciation of the critical variables and the manner of their inter-

action that accounts for significant variations in educational performr

ance is a first step toward the development of explanatory theory. This

in turn is 4 necessary prerequisite to informed intervention strategies

which cen serve to alter existing logics in desired ways and whose re-

sults can serve to edit and improve theories. The Muslim church is a

useful example of a bundle of interacting variables whose examination may

yield an underlying logic of wider and potentially useful applicability.

With some notion of the kind of neighborhood variables whose inter-

action might produce attitudes among children favorable to educational

achievement it may be possible to locate sites of natural state experimen-

tation whose examination would help both to build and edit theory. In

the country at large the play of events must be producing wide variations

in the mix of critically relevant educational variables. If we could

spot the interesting natural state experiments their study in situ like

natural state medical experiments could be highly rewarding. The problem

is to locate the sites of these experiments to make possible their inten-

sive ethnographic study. What one might be looking for is a critical edu-

cational dimension such as literacy.

Performance on the literacy dimension that would widely diverge

from what census characteristics of neighborhood population would lead

one to expect would indicate a territory that might be promising for study.

5.
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Substantial change in favorable or unfavorable direction of the literacy

performance would also indicate interesting sites. The value of these

sites is the likelihood that they would highlight the action of variables

that are critically important for an explanation of system performance.

A major reason for the failure to measure and explain outcomes

of the political and, more to the point, the educational system has been

the lack of available comparative performance indicators. In part this

has been due to schoolmen's concern with the invidious and politically

uncomfortable nature of other than dollar comparisons. In part It has

been due to a metaphysical quest for an educational standard. This last

is an outgrowth of an inappropriate conception of the task of evaluation

and the function of standards as tools whose justification is in use

rather than in essence. In a discipline heavily indebted to John Dewey

it is surprising that other than politically pragmatic tests should have

failed to develop, gain acceptance and improve with use. Be this as it

may, the attainment of literacy seems a good first approximation standard

of at least an important dimension of educational performance. Hopefully,

it will prove to covary in interesting ways with other significant educa-

tional and societal dimensions. All this, of course, will have more

point if a useful available indicator of comparative literacy performr

ance should prove forthcoming frmm the existing social bookkeeping.

The draft tests contain a literacy predictor which should be

susceptible of disaggregation to area levels that might approximate neigh-

borhoods. A major problem consists in the territorial definition of

likely local social systems whose dharacteristics may account in impor-

tent degree for educational successes and failures. Existing concern

with comnunity control of local schools to the extent it has a rational

6.

321



base depends upon a reasoned belief that a local community relevant to

school performance exists or could be brought into being. Indeed, much

of the Ford Foundation advocacy of decentralization and the hopes for

experiments and disasters such as Ocean Rill-Brownsville seen to be based

on the assumption that power over a school could activate latent neighbor-

hood potentialities end in doing so prove therapeutic for neighborhood

and sChool alike. Much of these hopes may be as well and as ill grounded

and many of those of colonial nationalism. Neither community nor self-

governing capacity are free gifts of nature.

What might be attempted is to take some of the existing territorially

defined areas, school districts and perhaps other minor civil jurisdictions

and see if in the general performance of the draft literacy predictor an

areal performance that approximates neighborhood size shows up. Hopefully

the.social interaction patterns of limited definable territories will prove

significantly related to the behavior of'the literacy predictor of the

draft test. If this proves the case it should be possible to spot areas

in which, despite highly adverse or highly favorable census characteristics,
ofeAft.,

the literacy predictor behaves in unexpected ways. Dramatic changes in

the behavior of the literacy predictor over tine might turn out to be con-

nected with observable movements of other variables suggesting causal con-

nections. The literacy predictor of the draft test then if it can be

meaningfully disaggregated to interesting local areas mitht enable research'

to zero in on the active sites of natural state experiments. These natural

state experiments quite possibly will prove theoretically heuristic by

exemplifying the action and interaction of critical variables in a more

readily observable way. Observation of this interaction should prove help-

ful both in the building and the editing of explanatory theory concerning

7.



the societal variables associated with variations of the localized educa-

tional performance along the dimension of literacy.

Explanatory theory that embraces the social variables significantly

accounting for the localized literacy performance should suggest interven-

tion strategies that would in principle alter the existing logics in de-

sired ways. Thus a successful mapping of patterns of localized inter-

action accounting for literacy performance might 344.4 an understanding

of the relevant structure an4 process and the means to its desired modi-

fication through political action. One might hope that the litericy pre-

dictor would covary in interesting ways with *her variables. Thus it

might be that a local neighborhood that is achieving a significant aptitude

for literacy on the part of its young is producing an effective normative

structure that would significantly affect rates of crime, deviancy, drop

outs, work attitudes and other important dimensions. If there proves to

be a societal interaction, a socio-political process whose variations

account significantly for differences in the behavior of the literacy

predictor, we may advance our understanding both of the way in which neigh-

borhood forces as well as family generate the youth attitudes Coleman

finds critical. In doing so we may learn what constructive intervention

strategies are possible. If nothing more we can explore the behavior of

a seemingly significant social indicator that the social accounting

routinely produces. This indicator is all the more valuable since we

so sorely lack available means of standardized comparison over places

and times.
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CONPAnATIVZ :.EVARC9 X THE L2LATIC4.SEIPS 3CrIEEM

PoLITICAL AD MICATIOnl. 1:6-17".iTlaS*

There has been a good deal of thinkin:- about the ways In which the

political and educational institutions In social systems affect each other.

nostof it has been concerned with problems of political and economic

development. There have been many arguments about the ways in which the

development of modern educitional systems might contribute to these kinds

of modernization. (See, for example, Harbison and Myers 1)54, and the

papers in Coleman, 1;5). It is also recopized, of course, that economic

development and plitical modernization lead to educational expansion but

this relationship has been Oven less consideration in view cf the omeat

concern In the social sciences with the sources of political and economic

development. In the present proposal we are concLirned with research which

would continue the investigation of these traditional problems of insti-

tutional interrelationships, suggesting some ideas for exploration and

some research desi;ins Aich could effectively utilize more recently

available infornation.

The studies we propose are comparative. It seems clear that many

of the ways In which polttical and educational institutions may affect

eech other are system-leval in character and concern not the details of

political influences on the exoansion or direction of educational insti-

tutions or the effects of particular patterns of educational instruetion

and interaction on individual students' political ideas, but rather quite

general ways in which these inst!tutions operate to create networks of

symbolic definition setting cultural conditions or providin2 cultural

materials for each other. To study such problems comparative research is

e:solutely essential because it is necessary to examine not only the

* Nichael Eannan and ,dchard %Lf.inson, ho are colla5orating with me on

research on several of the problmls discussed here, provided helpful

comments and sunestions v:hich are incorporated in this paper.
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operation of particular organizational forms but the impact on each other

of 52119.22inhalmtilytionalized political and educational structures

which vary primarily from society to society.

We can I:lustrate the need for comparative research with several

specific examples. If, in developing societies, expanded secondary school

systems really politically function, not to train a few students to have

the attitudes and values appropriate to elite status, but to give everyone

In the society a new sense of the basis or legitimacy of a modernizing

elite, we cannot discover this by comparing the political socializationof

graduates of different secondary schools within a society. They may all

acquire quite similar characteristics, and we may learn nothing about the

way the educational system supports the political structure. We must

compare the socialization of students In societies in which the educational

system is more highly expanded, and is more closely connected with the

political system, with the socialization of similar students in other

societies. Or as alsecond example, If secondary schools affect political

socialization when they have the social power to confer upon students entry

into political elites, there may be few differences among such schools

within a society, but enormous differences between societies depending on

the relative development of the institutionalized control by schools of

entry into political elites (WcinSere and tJalker, l^69). "r as a third

example, comparative research may be the only way to show how modernizing

political elites tend to expand educetional systems as a means of creat-

ing and symbolically justifying a new political system and new political

goals, rather than as a way of producing new kinds of training or individual

socialization. results at all may appear in studies of specific methods

of political control, or comparisons of the effects of specific schools

within societies. In short, to discover if political and educational

institutions affect each other at the system level, rather than through -

individual socialization or through specific structures of political

control, comparative research, with social systems as the units of analysis,

is required.

Two nesearch Problems. A tradition of rather rationalistic thinking

about the effects of educational institutions has lead to two mostly tacit

assumptions about the ways political and eeucational institutions affect
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each other. a) Education Is thought to socialize people to political

ideas and norms and train them for political positions (including the social

position of citizen). ly preparing students for norms and.social positions

which are not necessarily developed in their societies, schools are even

thought to create disatisfied and sometimes revolutionary elites (see

Schumpeter, 1953, Kerr and Dunlop, 190, and the discussions in Coleman,

1955). b) Political development or modernization is thought to load_to_.

an emphasis on education as a means of socializing people to new and modern

political structures. Modernizing political elites are thought to use edu-

cational moans to emancipate the citizenry, to create new elites, and to

provide kinds of socialization which make possible economic development.

These two assumptions are generalizations which describe how two

extremely massive and complex social institutions may affect each other.

They are also causal.assertions describing relationships among particular

variables or measuret which describe properties of these institutions --

in particular, their expansion or relative modernization. But the two

assumptions contain opposite lines of causal reasoning about the ways

political and educational structures affect each other. The first line of

reasoning argues that educational institutions affect the development of

political ones, and in particular that educational expansion and moderni-

zation may play an important role in creating political development. The

second line of reasoning argues that developing or expanding political

systems may create educational expansion. The two arguments are by nor

means inconsistent, and it is conventional to suppose tht both may be

true -- that the institutions of society reinforceeeAch other. 3ut only

one of the arguments may be true -- or neither of them -- and it is of the

greatest intellectual and practical importance to distinguish empirically

between them. lf, for example, it Is generally true that developing

political systems tend to create expanded educational systems, but that

these in turn play an unimportant role in affecting the political system,

educational investment may be a very poor strategy for affecting political

change.

In particular, either or both of the causal arguments above could

account for the empirical observation that countries which are relatively

high on measures of political development are also likely to have rather



highly developed or expanded educational systems. The first main proposal

of this paper II that research is needed which can distinguish the two types

of causal effects, developing and using longitudinal data on national

societies. Only with such data is it possible to isolate the distinctive

effects of political development on educational expansion from the converse

effects of educational development en political modernization. -o empiri-

cal study using presently available information will be able to completely

answer such a general question, but the research we nropose would at least

begin the effort to define and develop the appropriate analyses. This

study is concerned with very general relationships between whole institu-

/

tional sectors of societies. It uses nations as the basic units for analysis.

This kind of brute force attempt to approach a complex problem will leave

many questions open and many uncertainties in interpreting its results.

Cut research of this,tharacter is an absolutely necessary adjunct to other

developing lines of research, such as case studies, and quantitative studies

of the interrelations of organizational structures within societies.

In the long run, however, the prevailing ideas in the literature about

the nature of the interrelations of political and educational institutions

are too limiied. Educational institutions may socialize people to hold

substantive political ideas but whether they do this or not they play a

powerful role in defining for everyone the types of groups which exist In

a modern society. Ilhether the members of these groups, as isolated indivi-

duals, have acquired given political ideas or loyalties, they hold, by

virtue of their educational statuses definite and specified places in the

social, and in particular the political, order. Highly developed educational

institutions, whether they teach anyone anything or not, may create and

define basic constituent parts of society. Similarly, while political

institutions may in fact need educational means to train individuals to

play their parts in a modern society, they also need school systems to de-,

fine and justify these p*arts as elements of the institutional order. A

politically modernized state may need secondary schools and universities to

justify its elites in modern terms. It may need elementary schools to

define large masses of people as citizens, and as appropriate for impersonal

participation in the modern state. Beyond the nircumstances of individual



socialization, that is, schools may provide the kinds of initiation cere-

monies which construct, maintain, and justify the elements of the political

society (Young, 19.'4).

These larger socl'alizing functions of schools and school systems

greatly need examination. As a second major proposal of this paper we

suggest research to investigate them. pmparative research is needed on

the political impact (conceived more broadly than in terms of simple

socialization) of educational institutions. The research must be cross-

national but cannot simply employ nations as the sole units of analysis.

It must consider the impact of specific types of schools over a wide variety

of political and cultural conditions. And it must examine the effects of

institutionalization of schools and school systems not only on those

attending them but on other parts of the society as well.

I. A Longitudinal Cross-National Study of the Interrelationships

of Pi-Altical and Educational Develo ment

No matter what particular measures of political and educational

development of nations are employed it Is found that the two variables are

closely associated. Harbison and lyers, (W4), employing a general index

of development, show a close assotiation with the indicators of relative

educational enrollments. Germs (l%7) also shows some clear associations

between political variables and national educational expenditures. The

literature on educational expenditures, however, generally shows that such

variables are more closely associated with economic factors than with

distinctively political ones (James, 19S3). Germs, however, shows some

positive correlations with political variables, even when economic develop-

ment is held constant. Meyer (l169) in a cross-sectional study also shows

a number of associations between indicators of national political

development or politicization and rele.tiva educational enrollments when

economic factors are held constant. In this study it appears that indi-

cators of political development and the expansion of political authority

are particularly related to educational enrollments at the primary and

university levels.
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The interpretation of cross-sectional studies like these is, of

course, quite difficult. It is obvious that political development or

modernization may be one of the sources of expanded educ3tional systems

(see, for irrtance, Cendix 1%4). There are many reasons why this effect

might be thnught to occur. Political development leads to demands for

educated citizens ane more highly trained elites. It produces expanded

Ideas about the rights of members of society to such resources as education,

and is associated with the expansion of economic capacity hich can gener-

ate both the demand for education and the facilities to meet the demand.

Political development also means the shift of loyalties to national

political symbols and structures from more local and familistic ones. It

may thus lead to the development of educational institutions as devices to

create and symbolize more impersonal and national foci of identification.

In the same way, educational institutions may be developed to provide more

modern and impersonaltways to recruit and legitimate elites. Finally,

political development may lead to educational expansion as a way of insti-

tutionalizing or symbolizing the values placed on scientific knowledge,

Individual responsibility, and so on.

Uut the same finding of an association between political and education-

al development may result from precisely the opposite effects, too. The

possibility that a causal Impulse to political modernization is created by

developed and expanded educational institutions is one of the main themes

of the literature on social and political development (Coleman, 1955).

Education can create demands, both in elites and in the citizenry, for

political expansion. It can do so by socializing people to the skills,

values, and goals of modernization, and also by defining a more modern

status structure and by shifting people from traditional statuses into the

Industrial economy. Institutionalized systems of education can provide a

new basis for legitimating modern elites and modern citizenship as core

values in many different sectors of a society.

There are thus, many causal arguments hich suggest that political and

educational development affect eacn other. Illat is obviously needed here

Is res^arch which separates the political effects on educational develop-

ment from educational effects on political development. This Is difficult

to do partly because isolating such interdependent causal forces requires
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carefully controlled data over considerable periods of time. Only such

data can show how each variable tends to create changes in the other variable

over time, and thus begin to isolate the tao causal processes.

The simplest beginning would bo fairly straight-forward: To study
over time

political effects on educational development requires measures/of both

variables. It is necessary to compare, among countries of given levels of

educational development at one point in time, the rate of subsequent educa-

tional expansion of those countries which are classified as more advanced

politically with the expansion of those which are less advanced. Thus,

considering only those countries with developed educational systems, if

those which are more politically modernized expand their educational systems

more rapidly over time, we begin to have information which suggests

independent political effects on educational development. These data would

be, of course, muchipoo simple to make possible any clear conclusions.

It would be necessary to hold constant other variables than political ones

which might have produced the result. Obviously economic development

might have accounted for the apparent impact of political modernization on

educational expansion. Economic development at the very least must be held

constant (or its effect included in the analysis) in studying the impact of

political modernization. 3ut the data we describe., however fraught with

problems of interpretation -- difficulties In measuring the variabletthe

potential operation of spurious factors -- would at least eliminate the

possibility that our observed effects showed not political impacts on the

educational system but educational impacts on the polity.

Similarly, it Is possible to begin to isolate the political effects

of educational expansion. How do countries which are politically similar

but differ in their relative educational expansion change politically over

time? (Economic factors must be held constant, of course.) Do edu-

cationally developed countries show greater increases over time in levels

of political development? :o they show changes toward political stability?

Even political instability could be a hypothesized consequence at low levels

of economic development, however, if an over-expanded educational system

is indeed a source of revolutionary political elites (Schumpeter, 1950).

Again, In such a venture, all kinds of spurious factors may Le operating.



nany problems of measurement may beset us but at lenst in this way we begin

to isolate educational effects nn political development from the reverse

effects.

neasurement: Obviously we are not the first to suggest the importance

of disentangling the causal relations between institutional structures with

quantitative data over substantial periods. The importance of the present

proposal lies in the fact that data which characterize over tine the politi-

cal and educational characteristics of countries are beginning to be

available. Data, however inadequate, on national educational enrollment

patterns go back to 11150 for a substantial number of countries (W:CSCO,

19G5). It is possible to describe countries by the deVelopment, relative

to the appropriate population groups, of their primary educational enroll-

ment, secondary eduiational enrollment and their university enrollment.

It is possible to do this separately for male and female students.

Using these enrollment data, it is possible to characterize national

educational systems by a number of attributes measuring their relative

development or expansion. First, the proportions of the appropriate age

groups enrolled in primary and secondary schools, and in universities can

be calculated. Second, ratios of the relative development of various sectors

of the national educational system can he calculated by showing the ratio

of primary, school enrollment, and the ratio of university enrollment to

secondary school enrollment. These ratios indicate in a much way the

probability that a student at a given level in am educational system

yfill continue to the next level. Thus, countries can be described, not

only by the proportion of children who enter the educational pyramid at the

bottom, but also by the relative extension of the pyramid, or the proportions

of those who enter who reach any given step. Third, the educational

experience of any given generation or cohort in a society can be described

by taking the ratio of the university enrollment to the secondary enrollment

about five years earlier, and the ratio of that secondary enrollment figure

to the elementary school enrollment in a still earlier period. These

ratios would describe the educational possibilities faced by a given

generation within a country. Their relationships with later political
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changes produced in that country as the generation passed through the age

cycle could be usefully examined.

Data are also available describing national levels of educational

investment (Germs, I7) so it is possible to characterize at least some

nations by their relative expenditures per capita on education over sub-

stantial periods of time. These data are complex, since expenditures on

education are not always closely associated with actual levels of education-

al enrollment (Meyer, 1?C9). This finding may reflect measurement error.

Or, educational investments may reflect such economic factors as the

relative size of teachers salaries and the level of current investments in

school facilities, thus assei.sing a different set of structural factors,

operating over different time periods than educational enrollments.

It would also be possible to examine comparative data on various

substantive aspects cilf nati.onal educational systems-- their relativeempha-

tis.on the significance of technological fields, political ideology, and

civil service requirements, and so on. However, although these issues have

been much discussed in the literature on education, data are not available

on a systematic comparative basis.

Systematic measures over time of national political characteristics

are more difficult to obtain, in part because such concepts as political

development or modernization are not formulated or defined clearly, and

in part because comparilble data for many countries are hard to obtain.

Political development means many different things, and a major research

problem would involve sorting out, and studying the consequences of,

measures of these various meanings. In part, political development means

political expansion -- the increase in the resources and number of

activities controlled by the political system. This is, of course, closely

related to economic development. But in part, development means politi-

cization, or mobilization, which means the expansion of political control

relative to other institutions, as in the socialist state. Development

also is used to refer to the character of the political system -- thc degree

to which it incorporates or represents many different social interests, the

degree to which it is oriented toward social change and economic moderni-

zation, and the degree to v.hich success In it is determined by competence

or training rather than more traditional criteria.



Unfortunately, measures of most of the aspects of political development

suggested above are unavailable, or available for only one point in time,

or very inadequately measured. So, for tho most part, beginning research

in this area must use measures which contain many biases and a great deal

of error. The effect of these problems on the kind of research we are

suggesting is generally to lower the likelihood that positive empirical

relationships will appear. But exploratory research of this kind is one

of the requisites for the conceptualization and development of more ade-

quately measured variables In this field.

lieasures over time of a number of national political charateristics

have been developed, however. Cutright (1:1S5) has, for instance, developed

an index measuring political representation using data which are available

for a number of decades. 2anks and Textor (1%3) have developed measures

of a number of political characteristics of countries. These measures are

sufficiently stablerthat they could he employed as independent variables

In the analysis of the effects of political characteristics on changiny

educational structures. Russett, et al, (19a), have also collected a

number of political indicators. This work is especially valuable because

the same researchers are now publishing a second set of measures of

national characteristir4, ten years after their first attempt. These data,

therefore, could provide measures of political change with which to

assess the political impact of relative educational development.

Beyond explicitly political characteristics, it Is extremely

important to incorporate into the research measures of other aspects of

the social organization of countrlis. All sorts of ecoromic data are

available -- measures of income, of industrialization, oF trade, of energy

consumption, and so on. There are also available data on the distribution

and charateristics of human populations -- their size, urbanization,

growth rates, and age distributions. 2ut for many central aspects of

social organization, available measures are very inadequate, either because

data are missing, . because :hey are full of measurement error, or

because they assess only very indirer.tly crucial organizational character-

istics. There are few good data, fo .. instance, on the degree to which such

institutions 'ars labor unions, religious organizations, voluntary or weifare-

or'ented groups, or professional organizations are highly develfved in

3 'J',2



different societies. In fact, to descri5e the social integration of

societies in any general way, we must rely on such indirect measures as

telephonaor postai messages per capita.

The weakness of the available measures of national social organization,

as with political variables, makes the research effort we are proposing

exploratory in character. !!hen measures of uncertain meaning must be used,

the interpretation of results becomes more ambiguous, and the 'absence of

findings may not reflect an absence of actual corresponding effects, 1.:ut

only the utter inadequacy of the available comparative data. But it would

be a major error to postpone research on the interrelationships of poli-

tical and educational characteristics of countries until some hypothetical

time when ideal measures might be available. Research even at present may

be able to show many suggestive results, and in any case may be able to do

a great deal to show us what kinds of concepts, measures, and modes of

V
analysis must be developed in the future.

There is every reason to believe that time-series data on institution-

al characteristics of countries will become increasingly accessible. And

with the aval'ability of nodes of multi-variate analysis of sufficient

sophistication to analyze data on the limited number of countries which

exist in the world, beginning research on these problems would be very fruit-

ful.

II. A Series of Comparative Effects of the Political Fffects of

Schools

In all sorts of societies, the political positions, resources, and

attitudes of people who differ in education tend to be very different (see,

for instance, Almond and Verba, 1)63). nom educated people are much more

likely to hold political offices, to exercise political influence, to per-

ceive thenselves as politically efficacious, and to know about and identify .

with the political system. Cross-sectional studies within countries almost

invariably show substantial results along these lines.

Yet the available research on the effects of specific schools on the

political attitudes and values of their students shows that they generally
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have quite limited effects. (See Jacob, 1:357, or the excellent summary

by Feldman and Newcomb, 1941.) Despite thOr massive efforts to broadly

educate their students, most schools with only infrequent exceptions pro-

duce very weak effects on the political identifications and knowledge of

their students. How does it happen, then, that the graduates of these

same types of schools, when they are investigated as adults in cross-

sectional studies, differ so dramatically from other groups in the popula-

tion?

The answer to this question, we argue, is that there has been too

narrow a conceptualization -- and thus empirical examination -- of the

kinds of politically socializing effects schools may have. Ilhen the

potential effects of schools on the political system are conceived and

studied on a broader basis, it will become possible to understai. why

education turns out VD be so closely associated with political idc . and

values, and with actual power. In this proposal, we suggest a complex

and long-range program of research organized around such an effort.
1/4

Most of the available thinking about the political effects in schools

has developed around a conventional model of individual socialization.

Depending on their internal structure -- their patterns of interaction

among teachers and students, their "peer cultures" and the organization of

their curricula -- schools are thought to affect the political attitudes,

values, and personality characteristics of their students. They affect

larger political structures because these students, as they move out into

the larger society, carry with them the attitudes and values createl.

However, this is a very limited view of the ways schools socialize

members of societies (Meyer, 1!)65, 1)71). First of all, a school is

likely to greatly affect a graduate whether or not his values or skills

are changed in the least. A sfthool can have an effect simply by defining

him as a graduate. Nis job prospects change greatly. His opportunities for

entry into political and civil service elites are modified. Everyone else

defines him as a different person, and he sees himself as having very

different rights and possibilities. He is a changed man whether his internal

qualities have changed or not.

The fundamental fact that schools have a social charter to produce

a graduate who will he given a certain kind of social definition has many



Importpnt consequences for political socialization. In this discussion, we

use the term charter to describe the structural position of the school and

the social definition which is attached to its graduates. The institution-

alization of a system of schools involves the specification of the ways its

graduates are entitled or expected to enter into the wider society. And

the more highly institutionalized the schools, the clearer is the social

charter, or the ideas defining what they produce. The graduates are under-

stood to possess distiActive qualities and rights. Sometimes these rights

are legally protected, as when certain levels of the civil service or the

practice of certain professions are reserved for graduates of certain schools.

We argue that the effects of schools in politically socializing students

are determined as much by the charter or public definitions of the school as

by any internal curricula or modes of interaction. Students and graduates

are likely to adopt 'and others in the social structure are likely to expect

the; to adopt) those qualities which are generally seen as attached to their

educational statuses. !Alen schools are chartered to produce political and

administrative elites, their students will take on (and be encouragedto do so by

others) the qualities which go with such elite membership -- the appropriate

aspirations, roles, and values. When elementary schools are defined as

institutions creating national solidarity, and are used to channel their

students into positions in the modern economic and political order, their

students will tend to think of themselves as citizens of the nation and to

41vorce themselves from particular or local identifications. All these

effects will be supported in public opinion, not only the rrivate ideas of

students or graduates themselves.

But the institutionalization of a charter for a set of schools affects

not only students and graduates, but all the other groups in the political

system as well. !n defining the legitimate position and rights of graduates,

a zhanged model of society, and of their own position is created for these

other groups -- elites and non-elites, graduates and non-graduates. As

we will see, this can have a broad set of consequences for many sectors of

the political system.

Once we conceive of educational institutions as not only having internal

effects but also consequences by virtue of their institutionalization in the

3



political system a number of research problems become important. nost of

these require comparing the effects of essentially similar educational

institutions In social structures in which they are differently institulon-

alized or chartered. Thus, the basic independent variables of the proposed

studies are characteristics of national aocieties -- the ways in which they

establish institutionally the political meanings or charters attahed to

various schools and types of schools. There are obviously many different

variables involved In the degree to which schools are politically chartered

or have institutionalized political significance. We consider soma of these

later.

Besearcia: We want to suggest the comparison of the effects of

schools in different societal settings. Out studying the effects of schools

is in itself a complicated business (Jacob, 1957, Barton, 1959, and Feldman

and lowcomb, 1969)4 This is particularly true given the intellectual per-

spective we are suggesting. If schools and school systems have their impact

by attaching certain quite general labels to people -- labels which have

wide currency in the society -- then there Is no reason why the effects

of schools should in any way be restricted to students during the period,.

of their studenthood.

The traditional sort of before-and-after studies of students must be

expanded in three ways:

l) In examining the effects of institutionalized school systems on

students themselves it Is necessar to follow them over a much longer

eriod of time than their actual residency in the school. If attendance

In a given school or type of school has some generally understood consequeAce

for a student's political locadon in society -- whether it confers memt,er-

ship In a partitular political elite or simply modern citizenship in the

society as a whole -- the student, we argue, will tend to espouse this

location as a consequence of a whole series of steps in his educational

career. This should happen at many points, not simply when the student

interacts In the social system of the school itself.

a. An individual encouraged by others to aspire to a given school or

type of school will presumely begin to acquire tile chartered political

attributes attached to that school. The effects of a school, that Is,
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begin with the actor's identification with it as a symbolic clement in tho

soci.al system. Organizational devices, such as propatory curricula,

probably encourage this process.

b. Application to and acceptance by a given school or type of school

may change tho social status of an individual and lead to his adoption of

the political values or aspirations attached to products of such schools.

As an indkidual, in other words, moves toward membership in a given school

he may adopt its chartered qualities and others may encourage him to adopt

them before he has any formal or informal interaction in the school structure

itself.

c. After the student has completed his school experience, a whole

series of post-yraduate effects on his political Ideas are possible and

Moly. As he experiences the special treatment others give school grad-

uates in the political system his ideas and aspirations are likely to be

changed. In the more extreme instance, as he COMO3 Lo occupy the political

offices or jobs to which his education tends to entitle him, his conceptions

of the political system and his own role In it must inevitable be affected.

In other words, one of the ways In which schools may affect,their students

Is not through a direct impact on their values or attitudes, but by leading

them into distinctive roles. These roles, then, by well known social-

psychological processes, may lead their incumbents to have definite attitudes

or values. It is traditional in the wotld of education to hope that a school

may have some distinctive impact on its students such that they become

mighty and successful. 9e are arguing that schools may have impact on

their students by being allowed to confer on them probable success and might.

2) .........y......21:(.2Eilicatsffecinstudingt!ts of schoolUtillmiejormla

cover a broader Irp1y the values and attitudes of

students. If schools create political effects by attaching roles to students

which they are legitimately chartered to confer, it is crucial to study

not only school effects on the values of students, but the actual types of

social positions into which the students are allocated. Thus we need to

Investigate how schools increase the political interest of their students,

but also the devee to which these students are actually channelled into

political organizations. it is necessary to study not only student's
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attitudes and identification with the national government but also the

actual likelihood that students will be located in government offices. In

studying the elementary school affects in developing societies it is Im-

portant to see both whether graduates have acquired a patina of national

identification and also whether they actually tend to control the local

political organization of the society. flora important than the examination

of the impact of schools on the psycholoqical
self-esteem or sense of

political efficacy of the graduates Is the study of the actual esteem and

efficacy which these graduates are chartered to acquire. If we discover

that schools astonishingly increase the sense of political responsibility,

efficacy and self-esteem of.their graduates, it is much more likely that

this results from the fact that graduates of the schools are entering into

a social elite which Is, in fact, authenticating respect, esteem and

political efficacyyhan that it results from some dynamic internal attri-

butes of the school (Meyer,. 1965),

Thus it Is important to study how schooli affect the allocailon of

students into actual positions in the social structure, not only how

they affect abstract ideas or values. It Is also important to see how the

wider range of social rights allotted the students and graduates are

developed in their own awareness and intentions. It is important to see how

their own plans for occupational and especially political careers are con-

structed and modified by the types of school which they attend. In all

such research, of course, to study the distinctive impact of schools, back-

ground and ability factors must be held constant. want, that is, to

compare those who do attend given types of schools with similar individuals

who do not. But the importance of such comparisons run beyond the need

to simply have a control group against which to assess the impact of schools

on their students. For, it is a basic part of our argument that schools

have impact on those who do not attend them as well as upon those who do.

3) It is necessary to examine the' olitical effects of schools on

other groups in the society as well as on students. The most obvious

application of this observation is to the study of school non-attenders.

If schools have political effects because a variety of political positions

or memberships are, in effect, reserved to their graduates, then the process

e



of becoming a non-attender or a non-graduate, whether by elimination or

positive intention, Is a process by which actors in effect are separated

from:those memberships. Thus in societies in which schools are highly

politically significant, or chartered, those who attend should be expected

to undergo a process of politicization or
involvement in the political

system and those who do not attend should end u as detachtd from the

LosatisaLustem -- especially from elite positions in it. The only way

we can tell this, of course, is by comparing socialization in such

societies with that in societies in which schools are less closely connected

with the political system. In these latter societies the differences ,m-

tween graduates and ion-graduates in political involvement should be

reduced and the apparent effects produced by the schools should also be

reduced.

In the same way the attenders must be followed beyond their educational

career, it Is also necessary to study non-attenders. The processes by

which an individual is allotted the qualities of a nongraduate can

presumably take as long, and as many steps as those which prepare the

graduate.

Beyond specific comparisons of graduates and non-graduates It is

crucial to examine the impact of the development and political institution-

alization of schools on many different sectors of the society at large.

The development anddlartering of a system of schools as the basic source of

political citizens or elites may affect the political conceptions of all

sorts of people -- graduates or non-graduates, elites or non-elites. The

redefinition of the bases of ordinary political membership from localistic

and familistic identifications to those built around nationwide and

universalistic systems of elementary schools may produce important shifts

In the political conceptions held by all sorts of actors, whatever their

OM educational and political experience. And people of all sorts may be

inclined to see elites defined in educational terms as more legitimate,

better Justified and explained, and more oriented to modernization than

elites recruited or defined in other terms. This may be true, even though

the elites are In fact the same people as would have been defined by a more

traditional system, and even If they actually have no more competence or

commitment to modernization when defined in educational terms.



The effects we are discussing here probably occur through the inter-

mediate social organization and communications system of societies. The

development of new and education-based definitions of citizens and elites

is probably transmitted to the wider society through the structures of

local economic and community organization, labor unions, religious organi-

zations, mass media, and so on. It Is therefore extremely important to

study how the specific elites involved in these institutions are affected

in their political ideas and activity, and In their own recruitment and

organization, by the educational changes we are considering. It seems

most likely that the conceptions of ordinary people are at least partly

affected by changes in those;intermediate organizations.

These Ideas suggest some of the enormously complicated ways In which

educational institutionalization may affect political structures. It is

our Intention to enTurage research on a much wider range of problems of

political socialization lhan have been discussed traditionally. By doing

this, we hope to account in a more adequate way for the complex, but

substantial, relationships between educational institutions and political

ones.

ic........2.1.2.r......TheindeetaVariable: The basic stidies we propose investigate

the effects on political socialization of greater and lesser political

institutionalization of the educational system. Obviously there are many

difficulties in defining or measuring this variable as anattribute of

national societies or of specific educational organizations and systems

within societies. In practice, it is necessary to develop a number of

measures and to investigati empirically their interrelationships. At this

point it is useful to suggest some of the dimensions which might beemployed

in conceptualizing and measuring the degree to which educational structures

are politically chartered:

1. The extent to which the educatiOnal system or its various parts

are the direct responsibility of the national state.

2. The extant to which graduates at any given level are in governenent

service, and the degree to which positions in the governmnt service are

reserved for such graduates.
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3. The degree to which the political party apparatus is managed by

graduates; and the degree to which positions In the political elites are

reserved for such graduates.

4. The degree to which elite political and governmental positions are

conceived in public opinion to be the appropriate property of specific

educat7nAe1 clites. Obviously, public conceptions of the activities of

graduates may be different than the activities themselves.

5. The degree to which the social status or position of student is

seen as a distinct social position. This factor Is presumably a consequence

of other aspects of the institutionalization of educational systems, but also

plays an important causative role. That is, the greater the degree to which

an educational system is politically chartered to produce future elites, the

more likely the creailon of a distinctive conception of students as a group

of people with special political and social interests and status. The degree

to which the socialistatus of the student Is conceptualized as distinctive

and the degree to which it is seen as political In content are extremely

important factors In political socialization and require a great deal of

investigation.

6. The degree to which educational beckgrounds or status are used In

explaining or justifying political status. Knowledge, competence and

intellectual authority -- qualities which are constructed and defined by

the educational system, will be used more frequently to explain and justify

the authority of political elites as educational systems are more chartered

to produce them.

7. The degree to which political ideas are explicitly used to explain

and justify the investment in educational institutions. The more commonly

educational institutions are created to have political consequences In

training citizens or elites, the more likely they will be to have such con-

sequences.

8. The size relative to the appropriate population groups of education-

al enrollments in particular sectors of the educational system: Pre-

sumably, simply increasing the proportions of the population who are processed

by a nationalized elementary system may increase the extent to which this

system tacifly begins tO define membership in the society. In this way it
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comes into closer correspondence in its cultural meaning with ideas of

citizenship.

Ve have suggested above attributes which might.indicate the degree to

which educational institutions are chartered to produce political products.

Since these attributes probably reflect many different social processes,

a major research task is to investigate the interrelationships across

countries of such characteristics as these.

....2.12SCASoris ijmotbesei.Usti._)einvestigated:
In order to make clear

the value of comparing the effects of schools in systems wl-2re they are

differentially
institutional.ized, we can suggest a number of rather specific

hypotheses. In the studies suggested below it is, of course, necessary to

hold constant many characteristics of countries beyond the one in which we

are primarily interested -- the political chartering of educational

Institutions. In p4ticular It is necessary to hold constant measures of

the general levels of economic and political development so as to isolate

the particular effects of educational organizations.

1. The more politically institutionalized or chartered a given school

or school system, the MOTO students in it will come to identify with the

political system and perceive themselves aspolitically efficacious. They

will also be more likely to see the political system itself as legitimate.

They may be more likely to Identify with the values and goals of national

political development and to perceive the political system itself as leading

In this direction. This attitude may occur, in part, because political

recruitment from the educational system is itself seen as indicative of

modernization.

Students in systems which are more politically chartered may also

Identify more with their social status as students and see this status as

having distinctive political interest and greater political authority than

students in other kinds of systems. lhis follows from our argument that one

feature of the political chartering of educational systems Is the greater

institutionalization of the social stltus of student.

2. In societies in which educational institutions are more politically

chartered, e;./en non-students and
adults who are not members of elites, may

come to percaive the political system as more legitimate and a modernizing

3411



-21-

force. They may, however, see themselves, if anything, as less efficacious

than. In other types of systems, since political rights and authority Justi-

fied on educational terms may exclude them.

Effects on identification with the political system are less clear.

It may be that non-students in such social systems, even though they

perceive the political elites as supported by legitimate educational Insti-

tutions, would be less likely themselves to identify with the political

structure because of their relative exclusion.

3. In systems in which educational insitutions are more chartered

politically, modernizing elite members, whether or not they themselves

have attended the approprlite schools, should tend to acquire qualities

similar to those of students in such systems. We expect that they would

identify more with the political system, see it as more legitimate, perceive

themselves as moreefficacious, and identify more with the values and goals

associated with political development. This should follow if educational

institutions in such societies in fact contribute broadly to the support

and legitimacy of political institutions. This added structural support

should add to the confidence of elite members In general, whether or not

they have attended the appropriate schools.

of course, highly chartered educational systems may cause the break-

down of the political community itself. Students and elites may constitute

a revolutionary force in the political system by virtue of the confidence

in their own legitimate authority which may extend considerably beiiOnd the

established boundaries and established positions of the political structure

(Schumpeter 1950, Coldrich 1965, Arnove 1967, and Coleman 1%5). It Is

clear that in colonial societies these groups -- educationally chartered

elites -- were fundamental sources of political revolution. This may also

be true In other developing societies.

Traditional elites In societies in which educational institutions

are increasingly chartered as sources of political membership and authority .

would not be expected to show these same effects. Such elites may be quite

likely to become alienated from political systems which cut off their

access to power and the definition of their positions as containing essen-

tial political authority. Such elites may react against a political
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system simply because of the way authority is being redefined and re-

allocated in terms of educational qualifications, even though the actual

beneflts of LJucation may come primarily to them.

Overview: The studies proposed above all attempt to analyze the effects

of educational structures on the orientations and actions of actors in the

political system. Longitudinal studres of both students and non-students

are needed. They should cover more phases of the educational cycle than

are usually considered (including educational effects which occur before

and after a given schooling period), and should consider a much broader

range of political consequences than simply the attitudes or values of indi-

viduals. In particular it is necessary to focus on the actual placement

which students and non-students receive in the social and political order,

and on the consequences which this placement may have for political

orientations and aciivities. Such placements reflect the social charter of

schools -- the status which is defined and socially established for their

products or graduates. These social charters may greatly affect the ways

In which both students and non-students acquire -- and are encouraged by

others to acquire -- political orientations.-

The social Aharters which define the political significance or status

of graduates of various types of schools also may directly affect other

elements of the political system, quite apart from their contribution to

the socialization process. These processes need to be examined with com-

parative, cross-sectional studies of the effects of the political

Institutionalization or chartering of educational systems on the political

behavior of many different groups -- political elites, leaders of and

participants In all sorts of intermediate organizational structures, and

ordinary citizens.

III. Conclusions

The lines of research we have suggested In this paper all consist of

attempts to define more clearly and to expand our conception of the ways

educational systems effect political institutions -- in particular,

political modernization or development. Traditional lines of thinking in
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this field have tended to focus on relatively limited numbers of effects --

the ways educational systems lead students to adopt new norms, and the

ways they may contribute more highly trained individuals to the modern

economy and political system.

In the first of our proposals we suggest a way to begin to distinguish

educational effects on the political system from political effects on

education. lie suggest the longitudinal analysis of interrelationships of

political and educational characteristics of national societies as a first

major step in this direction. In our second major proposal we suggest a

series of studies designed to outline a broader range of sets of educa-

tional effects on political 'organizations. An examination Is needed

of the effects of schools both on students and on non-students. A

wide range of political effects should be examined, including those on

political attitudes land values and those qn the actual status -- political

and occupational -- of individuals in the social structure. IA also suggest

studies of the effects of the political chartering of schools -- their use

to define new social conceptions of political elites end of political

citizens -- on a wide variety of elites and non-elite groups In social

systems.

All of these studies are attempts to transcend more individualistic

conceptions of the ways the educational system functions in societies.

By emphasizing comparative research we stress quite general structural

features of societies in organizing the interrelations of political and

educational institutions.
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MODELS OP DECISION-MAKING

by

Paul E. Peterson

The charge to write a simulated research proposal can be a

stimulating opportunity. Assuming unlimited resources, one can

propose to study in depth and.with the necessary verstehen a large

enough sample of cases so that a definitive account of the topic

under investigation could conceivably be written. Whether or not

the proposed undertaking could be realized, the attempt would still

provide standards against which'actual investigations could be

compared; moreover, simple conceatration on a utopian proposal,

unconstrained by usual considerations of foundation or governmental

expectations, available skills, and the competing deuands onthe

proposal writer's own time and energy, may mate one's imagination

into perhaps fanciful but in the end more rewarding realms than

those which one pursues in more practical moments. Many proposals

discussed at this conference will surely reveal the virtues of an

opportunity for such wide-ranging reflection. But there may also

be some merit for at least one participant to reflect instead on

a soon to be completed study that he hopes will contribute

"something" to the field. It is true the study may be too limited

by resource and other constraints to contribute more to the field
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that
than other research projects/might be devised. On the other hand,

the discussion will be based on some experience with the "real

world" of educational politics and a prolonged effort to make some

sense of one aspect of it.

The study of the decision-making of the Chicago school board,

which Thomas Williams and I hope to complete in the not too distant

future, has all the defects of the case study approach that have

been identified in the background papers written by Wirt and by Kirst

and Mosher. Althiugh it may have the virtue of permitting a closer

look at the internal processes of big city school systems, enabling

the analyst to examine urban school board decision-making both in

terms of the structure of its own organization. and in the context

of its political environment, one certainly cannot offer a case

study as a major contribution to the data base on educational politics.

Our methodological approach was also undistinguished by any

novelties worth discussing here. A certain amount of statistical

data was analyzed by methods which we hope were not more sophisticated

'than were appropriate for the data. But the bulk of the information

wts gathered through interviews with participants in the policy-making

process, through the examination of school records, and through

close attention to newspaper reports.

Yet contributions to the study of educational politics can be

theoretical as well as methodological or sheer increments in the

size of the data bank. Although theorizing was not specifically

mentioned in the Charge to conference participants, one can argue, on

j 5 2
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the basis of the data presented in the background papers, that

continuing theoretical contributions are badly needed in this

emergent field, if it is a field, of educational politics. With

the discovery that Easton's systems analysis, however insightful and

provocative many of its details clearly are, may be too general a

theory to help with the,specific theoretical problems of a special

arena of policy-making, students of edslcational politics may begin to

cast a broader net in order to develop useful analytical insights.

Any attelipt to theorize about educational politics must begin

by noting what is distinctive to the field. Only if it can be shown

that educational politics are distinctive in some fundamedtal respect

from politics in other policy areas can one speak of a particular

theory of educational politics. We doubt that any sue' claim can

be sustained. But it may be worthwhile to consibr the theoretical

implications of the one effort that has been made to identify a

unique characteristic of the politics of education: the claim that

educators are particularly guilty of declaring politics to be an

illegitimate intrusion into their professional enterprise. Perhaps

the polemics of this debate can be transformed into analytical tools

that will provide a beginning towards ulddle range theorizing about

the urban educational policy-making process.

Political Scientists, pac.ationists and Three
Models of Decision-nft

Conflict between school boards and thar administrative staffs

over educatioval policy has been an endenic theme in the politics of

education. The growth of large educational systems in rapidly growing

353
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American cities, the increasing diversity and complexity of services

provided by schools, the professionalixation of educational adminis-

trators, and the general reform movement in urban politics all reduced

the control that lay boards of education exerted over school policy.

Shrewd politicians, who awarded contracts and positions of responsibility

on the basis of kinship, friendship, and partisan regularity, gave

way in many cities to more honest and efficient direction of educational

policy by professional administrators. It was generally conceded that

the proper relationship between the school board and administrator was

for the board A determine policy and for the superintendent to administqr

that policy. But it became increasingly prevalent for superintendents

to offer their professional advice to school boards on policy items.

As a consequence, the distinction between policy and administration,

which was never clearly delineated theoretically, has also become

hopelessly obscured in practice. Today, in many urban cities

contradictory criticisms of the siihool system are offered simultaneously.

Oa the one hand, it has been argued that the board is an ignorant,

innocuous legitimator of decisions made by an autonomous administrattve

staff. On the other hand, it is said that the board is politically

mottvated and interferes in matters which more properly belong in

the administrative sphere, where decisions could be made according

to educational principles.

The study of the politics of education in fact began with an

interesting, though ultimately muddled, debate over the proper

relationship between the professional educators and politicians, as

354
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represented by school boards, public officials, and interest groups.

Urban reformers thought education should be separated from the "dirty

world" of "machine politics" by bringing its direction under the

control of professionals. Their slogan "Keep politics out of education"

was particularly effective because education has for centuries been

seen as a distinctive activity, which was not to be directed.by the

same people as those who determined sanitation, street, and police

policies. School boards have since the Nineteenth Century operated

with considerable independence from other municipal. institutions.

More recently, liplitical scientists, seeking to defend politicians

from the disrepute into which they hai fallen, argued that it wts

impossible to keep education out of politics. Educational decisions

in modern societies are public decisions, they claimed; as long as

the compulsory power of the state is used to enforce educational

policy on the citizenry (through taxation, compulsory attendance,

and regulation of the schools), educational decisions are political

decisions.
I

Though the argument sounds convincing, it is merely

a tautological observation. Political scientists have simply defined

as "political" those activities which are related to the "authoritative

allocation of values for a society."2 Although the definition

may be analytically useful, it does not by itself prove, as the

early studies of the politics of education implied, that power had

shifted too far in the direction of the professional administrators.

Political scientists seemed to believe that once the public character

of educational policy bad been noted, it was obvious that professionals;



should play an advisory and administrative role oily, that policy

should be left to the determination of a lay board chosen according

to rules that had some democratic legitimacy. We might agree with

such a normative position, although it remains to be shown whether

lay or professional control produces the wisest pattern of educational

policy. Yet normatiVe conclusions cannot be drawn from tautological

observations.

Even though this debate has produced.uo definitive normative

guidelines, it has suggested to us an analytical strategy. The

,v

debate in fact points to two competing models of decision-making. The

first, which we shall call the organizational processes model, le the

analytical counterpart to the normative position of traditional

educators, who argued that schools should be kept safely within the

hands of professional administrators. The organizational processes

model says that large school systems can be co-ordinated only thraugh

the activitiei bf a large, complex, formal organizations. Urban

school boards, therefore, are extremely dependent upon that

organization for information, for policy recommendations, and for

phlicy implementation. Consequently, the policies that the board

pursues will be determined by certain characteristics of the

organization upon which the board depends. Organizational interests,

the "shared Values" of its membership, and its code of standard

operating procedures all limit the alternatives avalidble to

decision-makers. Together they shape the character of,educational

policy. This analytical perspective shares with the traditional

3 6
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educationist the assumption that the professional
educational experts

are crucial for determining educational policy. But it does not

necessarily
perceive the expert as the diviner of educational truth

and wisdom; instead, it understands the expert as being limited in

his search for the truth by his interests,
values, and routine

pattern of.%operations.

The political baigaining model is a second, competing analytical

framework that can be drawn from the debate we have reviewed. It

is the analytical analogue to the argument of political scientists

and certain avant lark educationists that the school board and

elected public officials have the right, as democratically selected

pUblic leaders, to determine the character of tile public's educational

prograns. The political bargaining model says eat educational policy

.
is the outcome of apolitical contest among the disparate intereste,

groups, organisations,
and segments of opinion within the political

community. EaCh actor (or group of actors) in the political game

advance his (or their) preferences with nore or less conviction,

greater or lesser Ability, on a wider or narrower
rangi of topics.

The relationships among actors are structured in such away that

some actors have more influence over the outcome than others. The

power relations among the actors and the skill and perseverance of

each of them will influence the outcome of the bargaining game. The

model shares with the political scientist a concern for the way in

wtich the sChool board members, as representatives
of the general
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public, influence school policy. But it does not see the board as

the oxpressor of the public interest; rather, it sees members of the

board as one of many participants in a. political contest so structured

as to favor some participants over others.

Note, however, that the argument as reformulated no longer

focuses on power relations between two concrete, empirical structures--

the school board and the administrative staff--but deal* instead with

the adequacy of two distinct analytical models. While it is true that:*

the organizational processes model seems most adequate for understanding
.

the adninistrat& staff's contribution to policy, structures external

to the school system have organitational characteristica as well.

. #

PTAs, political parties, citizen's committees, teachers unions,

neighborhood organizations and civil rights groups are organizations

whose contributions b3 educational policy might well be interpreted

from the perspective of the organizational processes model. EVon
.

more surely, the political bargaining model'does not apply simply to

the external environment of a school system. :The bargaining which

occurs within the administrative staff may be extensive and bitterly

contested. Conflicts between staff and line, between central office

and field administrators, among administrators in socially and
qr.

geographically distinct areas, and between the "old guard" and the

"yoUng Turks" are often the major preoccupation of organizational

"insiders". /f the organizational processes model identifies the

common interests and values of bureaucrats, the bargaining model

explores the power struggle among them. Moreover, it draw's no sharp
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boundary line between an organization and its environment. Different

segments within an organization may develop different contacts with

power centers external to the organization, which are useful and can

sometimes even be determinative for the internal organizational

struggle.

/f the debate between political scientists and traditional

educationists points directly towards two distinct models of

educational decision-making, the debate itself Implicitly rejects still

a third model of decision-making. Both sides to the debate begin by

rejecting the ptemise that ddminidtrators function in auCh a way.as

to help boards of education achieve their goals in the most efficient

manner possible. They agree that policy decisions are not based on

rational consideration of-the best method.for achieving the agreed

goals of the board of education; both sides implicitly agree that

the staff does not assist the board by identifying and implementing

the most desirable methods available for achieving these goals.

Otherwise there would be no conflict between schOol board and

administrative staff, and the entire debate would be meaningless.

The point of departure-for the debate, then, is a common rejection

of a rational decision-making model.
Ak.

An extreme formulation ()fa rational decision-making model would

be offered only by a naive simpleton. In fact rational decision-

making models have frequently been constructed as "straw-men" to be

knocked down by hard-headed empiricists. Yet the model, properly

reformulated, may not be totally irrelevant for understanding school

board decision-Making.
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Badh of the three modelsrational decisioni-maker, organizational

processes, and political bargaining--offers a distinctive way of

understanding the decision-making of the school board. It should be

clear from the beginning, however, that we believe that each nodel

p..........i.j.ilo:_recentsoafactsg.thation. Although

the analogy may not be exact, it can be said that cinch model is like

one snapshot of a three-dimensional event. Only by inter-relating

the three models does the full picture emerge. In the remainder of

this paper we shall develop more fully eadh of these analytical

approaches.2a t

Model I: The Board as a Rational Decision-Maker

in order to revive the rational decision-maker from his present

status as a "straw-man," it,is necessary to avoid both the Scylla

of too exact a definition of rationality and the Charybdis of such

a loose notion of rationality that the concept is meaningless. .It

may be possible to steer safely through such a dangerous course by

regarding rational decipion-making as a middle range rather than a

covering all" theoretical model.

The debunkers of rationality models demand that the actor have

rationalized both the goals he seeks and the means he chooses to

pursue them. Accordingly, it is argued that the rational actor must

identify the exact inter-relationship among man's values which will
Ob.

realize the Good and Perfect Universe. If it is conceded that this

is not necessary, it .is said the actor must have a value system which

I 3



is consistent, coherent and gives precise guidelines for action in

practical situations. Attacks on rationality models focus on the

difficulty, in fact the virtual impossibility, of maximizing all

values that are important to actors and to the imprecision with

which actors have established principles for selecting among values

in conflict. Board members want a school system to pursue

umiversalistic policies, to respond to local needs and problems, to

minimize costs, to hire well-qualified teachers, to win add maintain

public support for the schools, to instruct the children according

to sound educattonal principles, and to assure a rapid flow of

information throughout the system. All of these and other goals are

part of what board members mean by serving the public's interest in

good education. Yet these values may in many cases compete with one

another, and no clear hierarchy of values exists for board members,

which enables them to choose among conflicting valueb. The very

plurality of valuea makes rational decision-making very nearly

impossible.

All of this may be conceded without denying that a more limited

conception of rationality may still provide a useful basis for

analyzing board decision-making. If it is difficult to speak of

rational value systems, one can speak of the rationality of the

instruments which the decision-maker belects to achieve the goals

that he seeks to maximize. Instrumental rationality does not assume

that actors have a consistent hierarchy of values; it only assumes

that a rational actor selects from the alternatives available to

361
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him the one which is moat suited for achieving whatever goals (rational

or not) the actor has in mind. The actor is instrumentally rational,

for he selects the most efficient means to reach the desired ends.

One can speak of a school board, then, as being instrumentally rational,

even though its members to not hold to a consistent value system.

In any given policy situation, certain goals can be identified which

board members are seeking to maximize.. In developing a policy affecting

the racial distribution of pupils in a school, for example, the

board may be seeking to stabilize the white community. /n organizing

its administraAve staff, it may seek to maximize staff efficiency

without jeopardizing the staff's autonomy from outside. pressures.

In determining teacher salaries, it may wish to pay no more than is

essential for attracting adequately qualified,teachers to the system.

Even though one er more of these goals may not be rationally selected

(in the sense of fitting consistently within the board medbers'

value systems), the board may be acting in an instrumentally rational

fashion so as to maximize these particular goals.

Even with this more modest instrumental conception of rationalit7,

it has been persuasively argued that any political actor (to say

nothing of a board of education) can scarceli decide among alternatives

rationally. The analogy of a chess game illustrates the difficulty

of acting rationally in a complex situation even when thegoal of

the actor is clearly defined.
3 Selecting the best of all possible

alternative moves in a chess game.is a task which exceeds the capacities

of the most sophisticated of contemporary computers, to say nothing

3C2



of the limited capacity of the human brain. Mimeover, even if such

information could theoretically be obtained, the costs of collecting

additional information nay exceed the benefits to be gained through

adopting a more efficient'strategy rather than a less efficient one

These limitations on even instrumental rationality have induced

certain scholars to offer au alternative, more subjective, definition

of rationality, which avoids the Stgylltan rock that destroys am

actors' claim to rationality only to be sucked into the Charybdian

whirlpool that reassures every, actor that he is acting rationally,

thereby reducing rationality models to meaningless tautologies.

Utility theories in .economics, and, more recently, in political

science provide instructive examples of the advantages and problems

involved in a completely subjective definition of rationality. An

individual acts rationally, utility theory assumes, whenever he

adopts a strategy whiCh he believes has the greatest probability

of maximizing the values which he believes to be relevant to his

-situation.- Note the contrast with the still objective, though

instrumental, conception of rationality offered in the preceding

paragraph. There it was assumed that once an actor's relevant values

and goals were knowa, his behavior could be judged by au outside

observer as beinvmore or less rational, depending on the efficiency

with which the acts were realizing his goals and values. From the

perspective of the subjectivist, however, a man may be acting

rationally even when to an outside observer the actor appears to

be destroying his own cherished goals; if the actor himself does

.1
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not perceive the error of his ways, the actor is presumed to be acting

in a subjecttvely rational fashion.

The subjective notion of rationality has been offered as a .

solution to a difficult problem for microeconomists. Theories of the

firm have assumed that the firm acts rationally in an objective sense

so as to maximize profits.4 Empirical studies of the market behavior

of individual firms, however, indicate that at least in some cases

firma clearly ware not maximizing profits, thereby calling Into question

certain of the basic assumptions of microeconomic theory. Utility

theory has beeniroffered as a response to tUis difficulty. 'Firms

maximize their utilities, the theory goes; while profit maximization

may be among the utilities that firms seek to maximize it cannot

be said that it is in all cases the only utility of the firm. The

point is clearly valid. Yet the theory which says that firms seek

to maximize utilities cannot be verified, since accurate information

about the utilities of individual firms cannot be obtained. If at

any point market behavior is inconsistent with utility preferences,

as measured by the instrument of some observer, it can only be said

that the instrument did not accurately measure the utilities of

the firm accurately.

An analogous debate between objectivists and subjectivists

has occurred recently in a body of literature which is seeking to

develop a theory of nicropolitics. In an early seminal work,

Anthony Downs argued that political leaders in democratic polities

seek to maximize their winning coalition in elections; all their

political activities are oriented rationally towards this end.
5



Mistakea and errors are due simply to the lack of information

available to the political actor. This theory faces the same

difficulties that the profit maximizing theory in microeconomics

confronted: observable behavior is at times rather obviously

inconsistent vith the basic assumption of the theory. Certain

politicians, for exampls, pursue such extremist goals that they can

scarcely be oriented primarily towards maximizing a winning coalition.

Frolich et al., recently refined the theory by suggesting that political

entrepreneurs are interested in maximizing utilities, aot winning

coalitions.
6 pay in certain cases are the two identical. Some

political actors receive greater utilities by remaining in permanent

opposition Chan they would receive if they gained office. But,

aiain, this reformulation of micropolitical theory cannot be disproven;

as Kelley has pointed out, by definition "an actor will always

choose . . . outcomes with highest utility.a It is impossible to

Identify behavior which is not ratiocal, for in no case can you prove

that the individual is not maximizing his utilities.
8

The clrcularity of the argument for this concept of rationality

reveals it to be a Charybdian whirlpool. LI order to avoid its

strong but ultimately disastrous currents, let us steer back towards

a more objective definition which, with all of its difficulties, has

the potential for providing the basis for a middle range, if not a

"covering all," theory of political action. Insisting on an objective

definition of rationality, it must be emphasized, does not mean

insisting that goals and values are rationally determined. Behavior



is instrumentally rational whenever the means selected are appropriate

for the goals being pursued, no matter how these goals were established.

More exactly, "action is rational in so far as it pursues ends

possible within the conditions of the situation, and by the means whidh,

among those available to the actor, are intrinsically best adapted to

the end for reasons understandable and verifiable by positive empirical

science.
n11

Parsons' critique of this positivist position points out that

inasmuch as "there is nothing in the theory dealing with the relations

of the ends to eadh other, but o4yiwith the character of the means-end

relationship,"
the theory assumes "that there are no significant

relations (among ends), that is, that ends are random in the statistical

sense.
n10

But as Parsons himself admits, the criticism carries weight

only if the theory "is held to be a literally descriptive of concrete

reality" rather than being "consciously 'abstract'," which is

our intention here.11 For certain analytical purposes it may be

assumed that the school board is seeking to maximize the probabilities

that white communities are stabilized, or that the board is interested

in obtaining the best teachers at the lowest possible salary. .

Microeconomists make a similar assumption when they assume that firms

are interested in maximizing profits. Anthony Downs' assumption about

the behavior of politician's was also a simplification for certain

analytical purposes. /t is true that the rationality of means

cannot be separated from the rationality of ends insofar as one is

attempting to describe concrete reality, but this in no way denies

the usefulness of developing abstract models based on such an

assumption.

td o



The analytical character of the model is particularly evident

when the analyst claims that he is offering no more than a middle

range theory, which is the case here. Attacks on assumptions that

firms maximize profits and politicians maximize votes are most

persuasive when they criticize any pretensions that these assumptions

can lead to the development of general or "covering all" theory.

Empirical data simply doeti not warrant such a claim. Our argument

would be open to similar criticism if we were to argue that all

school decision-making was based on the board's commitment to a

paiticular policy goal. if it Is simply claimed, as we do here,
V

that what is offered is only a middle range theory which helpi

explain certain aspects of board decision-making, the force of

the critical attack is considerably blunted. It Is conceued that

boards at times may not use generally available information in order

to identify the most instrumentally rational strategy. Nonetheless,

it is not unreasonable to assume that boards do seek to devise the

strategy which seems to be the most efficient for achieving their

goals aid that they do seek to gather information that will help

them choose among various stgategies. A commonly agreed upon goal

will powerfully constrain a board's discussions, as each alternative

is examined carefully to see whether it will further that goal.

Such an assumption of objecttvely rational action is

increasingly helpful for analyzing board behavior the more clearly

and definitely the goal can be specified. Profit maximization aad

vote maximization are reasonably (but noi perfectly) defined goals.

e
qt. 1



"White stabilization" and "lowest salaries for the best teachers" are

more clearly defined goals than is "quality education for all

children." By assuming that the board is maximizing a clearly defined

goal, the analyst minimizes the danger of slipping into a oubjectivis-

concept of ration ality. The more vaguely the goal is defined

(maximizing utilities is the best illustration), the MOTO one is in

danger of speaking tautologically when one says that boards seek to

devise the strategy which seems to be the most efficient. But the

more clearly defined the goal, the more it will become clear when

a board is nat devising the strategy which seems to be the most

efficient for alieving that goal.

The rational decision-making model thus becomes appropriate

for analyzing the decision-makLng of a collectivity of actors, suCh

as a school board. It isoften claimed that only individuals can be

rational, not boards, firms, or institutions. In a sense this is

true. But if it can be assumed that the individual decision-makers

for the institution (the members of the school board) have a common

conception of institutional goals, then it is possible to consider

objectively whether their decisions implement these institutional

goals.
12

The rational decision-mdking model helps to show the limits within

which these debates occur and indicates the basis for the decision:

certain argmments in the discussion indicate one strategy is

instrumentally the most rational."

363
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Model II: The School Board as Read.of a

29111ALS21151,1911.

If Model I regards the board as a rational decision-making
entity,

Model /I identifies a set of constraints on the information
of the

decision-maker,
which limit the number of options the board considers

and biases the board's perceptions
as to which of the still available

options is most rational.
This set of constraints stem from the fact

that boards gather information,
consider alternative policies, and

must eventually implement
policy by means of a large, complex, formal

organization.
Tie organization

enormously increases the amount of

information
that can be collected for decision-makers,

provides au

opportunity
for the board to receive recommendations

from professionally

trained individuals sufficiently
experienced so they can anticipate

the consequences
of alternative

options, and increases the board's

capability of implementing
its policy decisions.

An organization

that approximates
the "ideal-typical"

bureaucracy
that Weber

described is a proficient instrument for enlarging
the scope of

instrumentally
rational action. Yet no organization

has a bureaucratic

structure
which is a perfect instrument

for the policy-maker.

However essential organizations
may be, organizational

characteristics

establish
their own set of constratnts on the alternatives

open to

decision-makers.
These constraints

are a function of the organization's

standard operating procedures,
organizational

interests,
and the

shared values of its members.

11...ationii_....routitOrarzalts.

An administrattve
staff communicates

to its board through channels which are structured by certain formal
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guidelines and informal norms and expectations. These channels of

communication are likely to be structured in such away as to

facilitate the rapid conduct of routine affairs. In Allison's

words: "Organizations perform their higher functions, such as

attending to problem areas, monitoring information, and preparing

relevant response for likely contingencies, by doing 'lower'

tasks, for example preparing budgets, producing reports, and

developing hardward."15 These operating procedures, once istablished

and standardized, place constraints on the problem-solving activities

of an organiza*an. They narrow the options that are actively

considered. They bias the evaluation of options in directions

consistent with organizational structures and routines. They

limit the range of policies that the organization is capable of

implementing. Consequently, organizational behavior is prone to

"error" in crisis situations, those times when almost by definition

the routines of the organization will be inappropriate for dealing
41.

with preblems the system faces. Rather than selecting the most

rational alternative, the organization is likely to suggest one

which more closely conforms to the standard operating procedures.

Orpnizational interests. The structure which evolves in order

to perform routine functions efficiently also gives rise to a variety

of roles within the organization. These roles, as do any set of

social roles, have certain interests. The concept of role interests

hat: been challenged on the grounds that social roles do not have

interests, only individuals do. This may be true of the "real"
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world. Social roles are analytical constructs that do not exist

in the "real" world, and therefore they cannot have any "real"
.

Interests. However, role interest as an analytical concept can have

great utility, as is evident in the frequency with which it is used.

Organizational interests, class interests, union interests, judicial
41 0

Interests: all of these and similar phrases are commonly used and

accepted. In every case, the reference is not to any particular
1

individual but to the role which the individual is performing. Indeed,

It is easier to settle on a definition of role interest than to

conclude what is in the interest of an individual. One school of

thought argues gat individual interests cannot be known apart from
1 _ .

the preferences of the individual; anot6er school of thought argues

that individual interests cannot be reduced to simply what the
.

individual wants. 16 An individual may not be aware of his own

interests, the argument runs. Yet it is difficult for any outside

observer to tale into account the relevant inforiation necessary

in order to determine what is in the interest'of, i.e., what is

"good for" a particular individual. 7he problem is more easily

resolved when speaking df social roles.17 .2hose things that enhance

the desirability of.performing a particular role are in the interest

of that role. Policies which improve the life chances of incuMbents

of specific roles ?y increasing the wealth, power and/or prestige

of role incumbents serve these role interests.

Since organizations are complex sets of role relationships,

organizatinal interests.are those things which enhance the desirability

of performing rolea within the organization. Policies which are in

.3: tC
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the interest of an organization are policies which increase salaries

of organizational members, increase the number of positions within

the organization (for this improves the pgomotion opportunities of

incumbents of existing roles), recruit higher-ranking personnel from

lower ranking positions within the organization (for this also

improves promotion opportunities), increase organizational autonomy

from outside pressures (for by increasing the number of options

available to role incuMbents, it increases their power), and improve

general working conditions.

Organizational interests limit the instrumental rationality

of the actions of decisionrmakers dependent upon the organization

for information, policy recommendations, and implementation. Coal

displacement theories emphasize the extent to which organizational

maintenance needs interfere with the maximization of the ostensible

goals of the organization. In order to secure substantial private

donations, hospitals may emphasize glamorous public relations

gimmicks at the expense of patient care. Unions may concede demands

for pay increases and improved working conditions in exchange for

18
employer recognition of union legitimacy and "check-off" privileges.

Schools may emphasize flashy music programs and art shows for parents

and interested citizens, even when school personnel realize.that

basic educatinal goals suffer in the .process.. In short, organiza-

tional interests have been known to place limits on the instrumentally

rational character of policy formation.

Shared value9 _2Loganizational members. If organizations are

reluctaat to act contrary to their intereits, neither do they eagerly



-23-

^a.

promote alternatives inconsistent with the values of the members of

the organization. Members may come to hold values which are sufficiently

distinctive mid sufficiently relevant for decision-making that they

independently influence the processes of informing, recommending,

and implementing. This occurs particularly when organizational members

belong to a single profession, as is the case with educational

administrators. MeMbers of a profession tend to be recruited through

similar channels, to have a similar educational background, to endure

similar "periods of testing," to perceive in similar ways the heroes

who pioneered irithe field, to orient themselves towards similar

career goals, to read and hear of "progress" in the profession from

similar sources, to relate to colleagues in a similar fashion, to

develop common images about clients and other outsiders who are

relevant to the work of the profession, to understand professional

problems in a similar way, and to evaluate the importance of

particular professional endeavors similarly. In short, the "sharedness"

of the values of organizational members can only increase when it

is an organization of professionals. Educational policy-making will

be less than fully rational to the extnnt that the images and myths

of the educational profession are inappropriate for the problems with

which they are dealing.

Organizational routines, organizational interests, and the

"shared values" of organizational meMbers have more than a random

relationship to one another. The share values of organizational

members are usually consistent with their role interests. In fact
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professional values may provide effective reinforcement of and

justification for structurally determined bureaucratic role interests.

Standard operating procedures, too, are likely to be consistent with

both organizational interests and professional values; moreover,

they in turn may become valued object themselves. Procedures that

may be purely instrumental at the time of their inception may become

sacred and revered-patterns of operati6n as time passes.

Since organizational interests, shared values, and operating

procedures dovetail together to bias the decision-making process,

the contributiA that each of these factors makes independently

may be difficult to decipher. In a school system based on the

concept of the neighborhood school, organizational structures,

interests, values and operating procedures may work together to

perpetuate that system. Efforts to change that system may well be

frustrated by the challenge they pose to interests, values and

routine patterns of operation. In suCh a case it is difficult if

not incsaible co determine to what extent interests, values or

routine procedures bias the administrative staff's orientation towards

proposed changes. Yet it is more important to demonstrate the way

in which the decision-making is affected by the cUmulative and

interactive impact of all these factors than to specify the independent

contribution of any one of them. Such is the analytical purpose of

eha organizational processes model of decision-making.

The organizational processes model modifies the rational

decision-making model previously presented. It identifies a set of
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constraints on decision-makers that depend upon larks, formal

organizations for information, policy recommendation, and policy

implementation. These set of constraints, it is hypothesized, will

tend to bias dedision-making away from the rational maximization of

board goals so that the decidions are more consistent with

organizational interesta, values and operating procedures. But the

organisational model is:similar to the rational decision-making model

in that it assumes the school board to be a unitary actor, even

though subject to a set of uniform constraints imposed by an

organization. ithool boards, however, consist of a nmmber of discrete

Individuals, eath of whom has his own interests, valuesoperceptions,

and goals. Although the assumption Of a unitary actor may be useful

for certain analytical purposes, a comprehensive analysis of decision-

making cannot depend completely upon this simplifying assumption.

The political bargaining model to which we now turn permits an

exploration of the divisions and conflicts within the school board

which until now has been assumed to be a unitary actor.

Model III: The School Board as an Arena for

Political Bargaining

Models which assume that school boards are unified actors ignore

fhe internal struggles for influence over school policy among board

members themselves. But school boards usually consist of five or more

members each with his own interests, beliefs, perceptions and

capabilities. They have different conceptions of the goals that the
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school board should maximize. They have different views of the way

in which these goals could best be maximized. And they have differing

sources of information coming from the school administrattve staff and

other sources. It is therefore essential to introduce a model which

sees the decisions of the board as something other than maximizing

common goals in an instrumentally rational fashion or as the product

of the selective biases of the administrative staff. This model,

which may be called the political bargaining model, conceptualizes

the board as an arena within whidh various actors pursue differing

ends with differential resources and with varying capabilities of

resource mobilization. Decisions that are reached are the outcomes

of the bargaining among the various actors.

The political bargaining model has been widely utilized for

analyzing domestic policy-making in the United States. Case studies

in urban politics and the legislative process have used the model

extensively. Allison's .particular achievement was to point out its

utility for understanding foreign policy-making within the executtve

branch of the government. In so doing, however, Allison obscured

the range of policy-making processes that can be subsumed under the

political bargaining model. Allison observed that each actor has

certain "stakes for which games are played.
49 This includes "each

player's conception of the national interest, specific programs to

which he is committed, the welfare of his friends, and his personal

interests."20 This inclusive listing of the stakes of political

bargainers overlooks the fact that as the stakes vary, the character

;

of bargaining games Change dramatically. Rather than simply '
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characterizing all such activities as bargaining games, it may prove

helpful to distinguish at least three distinctive types of political

bargaining which are distinguished by the varying assumptions made

concerning the "atakes" of the decisiow-makers.

peastatlarg.snim. The democratic decision-maker is the

political leader who implements policies preferred by the majority of

the population. He enacts majority preferences for the very self-

interested reason that he is seeking to maximize his votes in the

forthcoming election. In fact it is the ambitions of politicians

which a number 4f analysts have identified as the key to the

possibility in a large complex industrial society of a democratic

polity where leaders are responsive to the will of the majority.
21

The democracy of a Hew England town meeting at which each citizen

speaks his mind and the majority decides is impossible in all but

the smallest and most homogeneous of communities. Yet the political

leadership can implement what the majority prefer (or would prefer

if they gave the matter their consideration) so long as the politicians

are subject to popular control in free, competitive elections. The

politician, aMbitious to remain in office, will anticipate what

the public wants and pursue the appropriate policies so that he

will be rewarded with re-election.

Croups who wish to influence the decisions of democratic

politicians must then shape.pub!*.c opinion in accord with their

preferences and convince political leaders that the goals they favor

coincide with the preferences of the majority. They will try to
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obtain the maximum amount of favorable publicity for their cause;

they will supply evidence to show that their position is backed by

large numbers of voters. The decision-maker, in turn, will wait

for the development of coalitions that will aggregate group demands

until a majority position has emerged; they will search for compromises

which are supported by a majority.

Of course, democratic bargaining will not be found unless

decision-mAers are subject to the control of the electorate.

Although theories of democratic bargaining usually treat free elections

as a dichotomousivariable which are either present or absent, the

reality is more complex. School members vary in their dependence

on the voting electorate even within a formally democratic polity.

Some are appointed rather than elected, and terms of office vary

in length. The comparatively obscure position that individual board

members often play in the total political scene further limits their

accountability to the voters. For these and other reasons, the

democratic bargaining model must be supplemented by other models of

the political process.

ItItistjaarrasitAn. The pluralist deciAon-maker is the

political leader who responds sympathetically to the legitimate

interests of all groups participating in the political process.22

The pluralist politician is not interested solely in re-election,

and therefore he does not hinge his decisions simply on what the

majority wants. Rather, he feels Chat there are a variety of groups

in the city with an interest in the character of the school system,



and that each group may appropriately seek to prote.ct or enhance its

interests. Although the pluralist is not cynically interested in

re-election, he is realistic about the need for co-operation among

a wide range of interests in order to keep a complex system as a

viable functioning entity. The pluralist politician will seardh for

wsys of satisfyingat least minimally--the various competing interests

that have a claim to be:heard. The pluralist waits patiently in order

to give all points of view an opportunity to express himself, takes

into account the intensity with which various interests feel about

the issue, and Ldiates a reasonable compromise..

In a pluralist bargaining situation groups focus their attention

on the decisionmakers. They seek to gather expert testimony that

will show the impact of the policy on society as a whole, and,

particularly, on their special interest. They will seek to convey

this information to the decision-maker through both public and

private channels, but the private channel may be used to convey the

most critical information. Croups who have private as well as public

access to the decision-makers are those that are regarded as having

more legitimate stake in the outcome than groups given only public

access, and their influence on the outcome is likely to be greater.

In contrast to the democratic bargaining game, in which

decision-makers implement the preferences of the majority, the

pluralist bargaining game may well be biased so as to prefer certain

groups and interests over others, even when the latter are a

numerically larger body of people.23 Only groups who have been

3'.4z.")
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admitted to the institutionalized bargaining order24 are likely to

carry much weight in the process. These groups may be nothing other

than the "power elite," "power structure," or "ruling class," as the

economic, social, and/or cultural elite have been called by

sociologists. In some cities the business community may be the only

interest with legitimate cavert access to deeision-makers. But this

is not necessarily the bias of all urban political systems in the

United States. The institutionalized bargaining order may include

organized ldbor, and it may include certain professional interests

in particular policy areas. In fact in larger, more complex cities
1

the institutionalized bargaining order is likely to change with the

functional areas of urban policy. The bargaining order with respect

to educational policy will usually include teachers, PTAs, educational

reform groups, religious groups (reflecting the religious composition

of the community), civic (re: business) leaders, and, in a union

city, organized labor. In some cities ethnic and racial groups have

recently been admitted to the institutionalized order, prcvided that

they call for harmonious cooperative, and integrative relationships

among nationality and racial groupings. In order to discover the

particular bias of any specific institutionalized bargaining order,

a detailed investigation of the policy-caking process is required.

asolgsall. bgsaining, The political ideologue reaches

decisions that are in accord with his own well-elaborated system of

beliefs. The decision-maker has a well-developed conception of the

public interest, and he relies on this ideology to guide his decisions
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on controversial issues. His ideology may be consistent with the

interests of the social groups of which he is a member. His ideology

may be consistent with his political ambitions. He will none-'.eless

sacrifice the interests of his social group or his political ambitions

on an ideological alter. The ideologue is therefore generally unpersuaded

by group pressures, noisy demonstrations, lengthy public hearings,

detailed private communiques. His political position is only likely

to be shaken if (1) expert testimony indicates that the goal he is

pursuing will not be aChieved by the means that he had been intending

to employ, or (I) individuals or groups with a known ideological

preference that is similar to bis.have taken a contrary position on

the issues at hand. The ideologue is not interested in compromise

for Its own sake; he will only compromise if forced to do so by the

political power of the opposition. The ideologue sees the issues as

conflicts over principles rather than as competition among various

interests. Convinced of the correctness of his position, the ideologue

is not likely to stray from it if he is simply subjected to the

traditional tactics and strategies of group politics. Rather, he

will become angry with the "pressure" being placed upon him, and

will feel it is his duty to stand up against these pressures.

The consistency of the belief system of ideologues produces

reasonably consistent actions by individual ideological bargainers

over time and across a range of issues. Ideological actors will see

a variety of problems from a consistent perspective, they will see

inter-relationships among the various policy questions with which
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they must deal, and they will attempt to establish a consistent

orientation with respect to most of them. In contrast the pluralist

politician will pursue conflicting ends as he moves from one

position to another simply in order to distribute benefits to all

groups within the institutionalized order. The democratic politician

will be only as consistent as his electorate, a population which is

not known for its stability or consistency on most political matters.

Consequently, a crucial group strategy will be to place

ideologicAlly allied actors in strategically placed positions. Groups

seek to elect ot to have appointed favorably predisposed ideologues

to authoritative positions where they can promote policies of interest

to the group. In fact.groups prefer ideological to pluralizt

decision-makers whenever the decision-maker Is ideologicelly convinced

that the position of the group is right, for the ideological

decision-maker will try without being pressured to protect the group's

interest rather than simply responding to mobilized group influence.

On the other hand, if the decisioa-maker is ideologically opposed

to group's position, the group is at a aevere disadvantage. Uhereas

in the democratic bargaining process groups could win victories

simpl-t by demonstrating that they could defeat decision-makers, in

ideological opponents (i.e., remove them from office) in order to win

policy victories.

Decisional outcomes in an ideological bargaining game will be

determined by the ideologically dominant perspectivp-anc4 those in

authoritative positions; an ideologically cohesive majority can
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administer regular and repeated defeats to the minority. Change can

occur quickly, but this is most likely to happen when decisiop-omakers

dhange.

170LILMSIALILEMARIELES*21. These three types of political

bargaining models iange along a dimension that makes varying assumptions

about the degree to which decision-makers act according to explicit

principles. The demanratic politician is a purely selfinterested,

ambitious politician who is entirely unprincipled in his behavir

The pluralist politician is guided by only the most general r,r; .8

that decisions 'lust not threaten the vital interests of any me.11....:

of the institutionalized bargaining order. Within that framework

the decision-maker is permitted considerable latitude. The political

ideologue, on the other hand, has a set of programmatically relevant

principles that give more or less explicit guidelines on particular

policy issues, which the ideologue regards binding upon him. The

ideologue may be willing to compromise these principles, if this is

necessary in order to get the necessary political support. But the

acceptance of less than a "whole loaf" is done only when it is

politically expedient and never on the grounds that compromise is a

good in itself. The political ideologue is the polar opposite of the

democratic politician along a continuum of principled versus

unprincipled action.

These are analytic models, it must be repeated. It is difficult,

if not impossible, to comprabend and interpret the motives of political

actors. Did a boari member act for reasons of political ambition, out
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of a desire for compromise, or out of a conviction that his decision

was the only option that was in accord with his principles? Any

attempt to suggest the "real" reasons for the decision are inevitably

doomed to fail. On the other hand, soma assumptions about the bnses

of political action are more useful than others. Some assumptions

can explain a wide range of actions over an extended period of time.

They are more consistent with the totality of available data on

decision-making. They may even have predictive value. Although these

assumptions cannot be shown to correspond with the "real" reasons for

the decisions, they are nonetheless extremely useful for understanding,

interpreting and even predicting political action.

Political bargaining models differ from the rational decision-

making model in that they do not assume constant rationality on the

part of political actors. Bargainers may or may not be maximizing

their goals in the most instrumentally rational fashion. In fact

the outcome of bargaining games will not simply be a function of tbe

distribution of political resources among actors but also a function

of their effectiveness (i.e., rationality) in bargaining situations.

Political bargaining models also suggest that policies of a group of

decision-makers may not be instrumentally rational implementation

of specific policy goals because (1) no majority of actors agree on

policy goals and therefore compromises must be reached which no one

would fully endorse; (2) the majority may Lave agreed policy goals

but the political ambitions or the desire for compromise among one

or more members of the majority may inhibit the realization of those
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policy goals; or (3) members of a majority may differ in their

assessment of the proper means of implementing the policy goal and

in the bargaining process compromise on a solution which is not only

not the moot efficient but even is recognized by all concerned that

it is not the best alternative. Thus, the political bargaining model,

as does the organizational processes model, points to a set of

constraints on actors which limits the utility of the rational decision-

making model.

Nonetheless, there is a point where the distinction between

political bargaining models and rational decision-making models

disappears. lAthe requisite number of decision-makers (for enacting

authoritative policies) consists of political ideologues who have

an agreed set of policy goals and agree on the most rational strategy

for implementing these goals, the result of tho bargaining among them

will be identical to the result predicted by the rational decision-

making model. The rational decision-making model thus becomes a

specific case of a particular political bargaining model. But this

special case assumes an agreement on goals and means which, if it

existed, would hardly call for processes that could be called

bargaining. Then it is more useful to assume the decision-making

body as a rational decision-maker than as a group of political

bargainers.

COnclusions

The policy-making process is complex; any single model of

decision-making will either be so general as to be tautological or,
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in being more specific, provide only a partial explanation for the

decision. Drawing on the insights that Allison has brought together,

we have in this paper sought to develop three major different models

of decision-making--the rational, the organizational and the political

bargaining. We have found it necessary to further explicate the

political bargaining model by developing thme subtypes of bargaining

processes. In our analysis of Chicago school politics we hope to

develop further the inter-relationships among these models and show

the way in which they can be usefully applied to the study of urban

educational polttics..
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Social Selection and Social Citizenship

Kenneth Prewitt
University of Chicago

Introduction. School systems vary in their

importance as institutions of citizenship instruction and

as institutions of social differentiation. Where, as in

the new nations, the educational system is very important

regarding both citizenship instruction and social differ-

entiation, two things are likely to follow. First, there

will be strain on the education system as it attempts to

serve the society according to two potentially inconsist-

ent values. Second, the student will incorporate into

his own definition of citizenship some norm which allows

him to adjust the values of citizenship equality with

the realities of status inequality.

Although these observations provide only the barest

outline of the research problem to be explicated, they

This paper has been prepared for the research workshop
on "The Politics of Elementary and Secondary Education,"
sponsored by the Committee on Basic Research in Education,
Division of the Behavioral Sciences, National Academy of
Science -- National Research Council, held at Stanford
University, September 14-19, 1970.



will have to suffice as introduction. It is necessary

to begin with background materials, for before the prob-

lem can be stated we will need a vocabulary which ex-

presses the major concepts. The background materials

also provide the rationale for the problem.

The beginning point is with two familiar theses.

I review the familiar, and risk boring the reader, for

placing these theses side-by-side is the most economical

way in which to establish the vocabulary we need. The

first thebis is taken from Parsons' "The School Class as

A Social System" and refers to the school as an agency

which simultaneously socializes persons'into role norms

and allocates them to social roles. The second thesis

is taken from T. H. Marshall's "Citizenship and Social

Class" and refers to the tension between the egalitarian

norms of citizenship and the inequalities of a social

status system.
1

a) The School as Socialization Agency and the

School as Selection Agency. Although Parsons is not the

only commentator to have observed that the school simul-

taneously performs the task of general socialization and

of role allocation, his formulation of the problem is a

useful one. He writes, "Our main interest, then, is In



a dual problem: first of how the school class functions

to internalize in its pupils both the commitments and

capacities for successful performance of their future

adult roles, and second of how it functions to allocate

these human resources within the role-structure of the

adult society."
2

With respect to citizenship roles, our main interest,

these two tasks of the school may be in some tension.

Socialization into the citizenship role in the democratic

society implies the learning of egalitarian norms.

Selection, especially in a stratified, industrial nation,

implies learning to accept status inequality.

Parsons also notes that social strain can be pro-

duced by the selection activities of schools, though his

argument differs somewhat from the one we later make.

He is concerned about the strain which occurs when

children are differentially placed, whereas we will be

concerned about the strain when citizenship norms conflict

with observable practices in the school. Nevertheless,

Parsons' argument is similar enough that a brief review

will aid in developing our point.

He suggests that differentiation always introduces

social strain "because it confers higher rewards and



privileges on one contingent than on another within the

same system. 113 However, at least in the American system,

this strain is not too severe. The socialization pro-

cesses lead the loser in the competition for status to

accept the stratification, and his status, which derives

from the selective activities of schools. We cannot

here review Parsons' entire argument, but will restate

his main point.

Children, as well as their parents, place a common

value on achievement. Moreover, they come to accept

that the school system does selectively reward and punish

on the basis of individual achievement. They also be-

lieve there to be a realistic opportunity for all and a

"fair" application of selective criteria. The criteria

do not systematically reward children of higher status

families, and thus the achievement norm in the classroom

compensates for the ascriptive advantages of certain

children. To allow Parsons to speak for himself, "It may

be noted that the valuation of achievement and its sharing

by family and school not only provides the appropriate

values for internalization by individuals, but also per-

forms a crucial integrative function for the system...

This common A,aluation helps make pos.sible the acceptance

of the crucial differentiation, especially by the loserr



in the competition. Here it is an essential point that

this common value on achievement is shared by units with

different statuses in the system. It cuts across the

differentiation of families by socio-economic status."
4

Our task is not to argue with Parsons, and thus

we refrain from mobilizing the wealth of data about

American education which make a shamble of his assump-

tion that the criteria of achievement, as well as their

application, do not covary with ascriptive status in the

society. It is well known to participants in this con-

ference that individual prejudice as well as the automatic

effects of institutional practices do systematically

benefit middle and upper-middle class white children.

Everything from teacher attitudes to I. Q. tests have a

bias, sometimes slight but often exaggerated, in favor of

children singled out on the basis of ascriptive traits

acquired long before entry into the formal school system.

The empirical accuracy of Parsons' observation is

less important to us here than the light shed by his

formulation on the question of socializaLion and selection.

And because our research problem has as its focus educa-

tion and political life in the developing nations, we are

most interested in what happens to his formulation when

it is transferred to a research site such as, for instance,

:7



ONE,

East Africa.

6 mar

Here we can draw upon an essay by Jon Anderson

entitled "Socialization and Selection: Incompatible

Functions for Schools in Developing Countries."
5 In this

essay Anderson considers the tension between the socializ-

ing and the selecting activities of the education systems

under the conditions we associate with "new nations."

His thesis is that these two functions are much more in-

compatible under such conditions than the general propos_-

tion by Parsons would lead us to expect.

In developing nations, as in 6eve:oped ones, the

school is the decisive agency for managing the life chances

of individuals. This happens because children who do not

attend school can expect a life much like that of their

parents, and because for children who do attend school

their performance regulates movement up the educational

ladder. And where you get off that ladder very nearly

determines the job, hence social status, you can expect.

Anderson notes, however, that there is an important

distinction to be made between the selective function of

education in the industrialized and the developing nation.

"In the industrialized countries the selective

function of education is gradually being delayed and in

some ways made less rigorous as secondary education, now



generally available for all, becomes more comprehensive

and progressive. In consequence the socializing function

of education is tending to act upon the majority of the

student population in a less selective atmosphere, and

under more equal conditions, until fairly late in their

school careers." He contrasts this with the situation in

developing societies. In such nations, "with their high
a

population growths, and limited resources for educational

expansion, the selective function of the school system

is, if anything, developing earlier and is becoming more

rigorous. There is evidence in Kenya for instance that

'better' primary schools (i.e., those with good examina-

tion records) now set unofficial tests to select the most

able entrants from the nursery schools, which, incidentally,

are run on a self help basis by parents, largely in order

to give their children a 'good start.' In consequence the

general socializing function of the school system has to

be carried out in an increasingly selective atmosphere

and with very clear differences existing between schools

at a fairly early stage in the educational process."
6

From Parsons, then, we derive the notion that

sphools simultaneously socialize and select. From Anderson,

we derive the hypothesis that these functions may be parti-

cularly incompatible in the developing nations.
7 We will

ft)Zi
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take their observations an additional step and inquire

into the consequences for citizenship norms.

Whereas citizenship norms in new nations tend to

stress social duty, the !elective practices of schooling

tend to emphasize social ambition.
8 For the most part,

the individual student is left to his own devices in

adjusting the inconsistencies which result. Analysis of

how education affects citizenship in the new nation must

pay particular heed to the manner in which these incon-

sistencies are resolved. The way in which citizenship

is affected by inconsistencies between social duty and

social ambition, and possible resolution of these incon-

sistencies, establishes the first issue relevant to our

research problem.

b) Social Policy and Citizenship. T. H. Marshall's

important essay on "Citizenship and Social Class" reviews

the history of citizenship in England. The review stress-

es the variability across time, and by implication across

nations, in the social policieS which directly bear on

citizen rights and duties. Because Marshall's thesis is

well-known, we 'liclude here only a brief summary.

Citizenship in England developed in three major

stages. The eighteenth century was the formative period

for civil citizenship. "The civil element is composed of



the rights necessary for individual freedom -- liberty

of the person, freedom of speech, thought and faith, the

right to own property and to conclude valid contacts,

and the right to justice. The last is of a different

order from the others, because it is the right to defend

and assert all one's rights on terms of equality with

others and by due process of law. This shows us that the

institutions most directly associated with civil rights

are the courts of justice."
9

The next stage in the development of citizenship

more or less belongs to the nineteenth century. It was

during this period that the political element of citizen-

ship most benefitted from specific social policies. "By

the political element I mean the right to participate in

the exercise of political power, as a member of a body

invested with political authority or as an elector of the

members of such a body. The corresponding institutions

are parliament and councils of local government.
"10 The

civil element of citizenship arose with the growing signi-

ficance of the bourgeoisie whereas the political element

is more closely associated with demands of the working

class.

Finally, and most clearly belonging to the twentieth

century, there is that part of citizenship which Marshall

31i9
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labels the social element. The social rights of citizen-

ship range from "the right to a modicum of economic wel-

fare end security to the right to share to the full in

the social heritage and to live the life of a civilized

being according to the standards prevailing in the

society. The institutions most closely connected with it

are the educational system and the social services."
11

Marshall then goes on to demonstrate how the devel-

opment of citizenship affects a changing class structure

in England. We cannot here concern ourselves with his

entire thesis, but instead note two ideas relevant to

the present exercise. With respect to both of these

notions, the new nation experience is very different from

that outlined by Marshall. And it is in these differ-

ences that we trace out the second issue relevant to the

research problem.

First, deliberate social policies fostered each

set of rights associated with the different stages in the

evolution of citizenship. However, the three elements of

citizenship, and the institutions associated with them,

have separate histories; "it became possible for each to

go its separate way, travelling at its own speed under the

direction of its own peculiar principles."
12 The devel-



opment of citizenship in the new nation.has and will

continue to have a very different history. The three

elements are fused, and national elites are expected to

establish the institutions which simultaneously, and

immediately, make the full range of citizenship rights

available. Numerous commentators have already observed

about the burdens this places on the administrative,
.

judicial, and legislative systems of the new nations.

We will be interested in what this implies for educational

policies and citizenship training.

The essay on which we are commenting was initially

an address delivered as part of the Alfred Marshall

Lectures, Cambridge University. And it is to Alfred

Marshall that we turn to formulate the next point, though

it is T. H. Marshall who provides the relevant interpre-

tation. Alfred Marshall suggested that though full community

membership implies a baic equality, this equality is not

inconsistent with a superstructure of economic inequality.

A central theme in "Citizenship and Social Class" is

whether citizenship, especially when it incorporates poli-

tical and social as well as civil elements, implies a re-

jection of the hypothesis that citizenship equality can

coexist with economic inequalities. In a guarded passage,

T. H. Marshall writes that "the preservation of economic
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inequalities has been made more difficult by the enrich-

ment of the status of citizenship. There is less room

for them, and there is more and more likelihood of their

being challenged."
13 Nevertheless, he continues, for the

present we proceed on the assumption that the equality

fostered by citizenship can coexist with status inequali-

ties linked to the economic system.

We now take note of the point at which Marshall's

analysis suggests an important difference between the

history of citizenship as he describes it for England and

the likely development of citizenship in the new nation.

It does not do too much violence to available evidence to

suggest that many new nations are struggling to define

citizenship such that all members of the society can ex-

pect equality before the law, equal rights as political

participants, and equal benefits from national policies.

That is, there is an attempt to foster civil, political,

and social citizenship, and to recognize in social policy

the egalitarianism this implies. (My own data base is

largely restricted to East Africa, though I believe that

in respects the definition of citizenship the experience

of East Africa is similar to that of other new nations.)

What is important for present purposes is the

place of the educational system in the definition of
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citizenship. For Marshall, education was one of the

basic social rights of citizenship. "The right to educa-

tion is a genuine social right of citizenship, because

the aim of education during childhood is to shape the

future adult. Fundamentally it should be regarded, not

as the right of the child to go to school, but as the

right of the adult citizen to have been education.
u14

Such a sentiment has been voiced in the halls of parli-

ment of probably every nation which has freed itself

from colonialism during the last several decades.

However, and this is the point of difference, in

the new nation the education system has been viewed as

something much more than a social right. It has also been

burdened with the task of acquaintening the new citizen

with his civil rights and providing him with the skills

pertinent to his political rights. In other words, the

educational system is not a major aspect of just one

element of citizenship, it is interwoven in all three

elements. The architects of the social policies of the

new nations are simultaneously offering education as a

social right and expecting of education that it establish

the foundations for civil and political citizenship. At

the same time the rigorously selective effects of educa-

tion must be maintained, for it is through the education

403
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system that manpower plans (with all their implications

for status inequalities) are being implemented.

We can now formulate the issue we derive from

Marshall. To repeat a critical theme in his analysis,

"Status differences can receive the stamp of legitimacy

in terms of democratic citizenship provided they do not

cut too deep, but occur within a population united in a

single civilization; and provided they are not an expression

of hereditary privilege."
15 To this we would add another

qualification: 'and provided that the institution which

fostensthe status differences is not also the institution

burdened with the task of uniting the population in a

single democratic civilization.'

The Research Problem. The lengthy introduction

has been necessary to establish a vocabulary on which to

draw and to provide the rationale for the research prob-

lem. The problem can be explicated by beginning with two

specific research questions. The reader should bear in

mind that my referent is East Africa, though 1 hope that

the theoretical significance of the problem extends at

least to similarly situated developing nations, and

possib:ly even beyond those boundaries as well.

1. To what extent is the formal school system ex-
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pected to transmit the norms and skills of citizenship?

This is a question of social policy, or more specifically

of educational policy. We do not here inquire about the

success or even probable success of the school in this

task. Rather we inquire about the definition of educa-

tion as it emerges from ongoing policies of those res-

ponsible for teacher training, curriculum development,

allocation of funds, school expansion, entrance require-

ments, testing and certification, and so forth. Because

we believe the answer to this question is "to an over-

whelming extent," we can go on to ask a derivative one.

To what extent is the formal school system not only ex-

pected to transmit these norms and skills to matriculated

students, but also through them to the unschooled popula-

tion as well? This secondary question is important, of

course, because our research site is in countries removed

by decades from universal education.

If, as we expect, the answer to the secondary as

well as the primary question is "to an overwhelming ex-

tent," then we can conclude the following: there is a

strong component of social dutv in the education offered

the youth of newinations. Whether this lesson takes can

be answered only with data not yet available, but that it
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is intended can be inferred from readily available docu-

ments.
16

2. To what extent is the school system serving

as the major institucion of social selection and aocial

differentiation? This is not a question of educational

policy so much as a question of the consequences; whether

intended or not, of the general social policies of the

nation. There are several ways in which the question can

be extended. The most pointed extension, of co se, is

to inquire about the bond between education and o ,supa-

tion. If educational attainment is closely associated

with occupational status, then the school is at least one

of the major institutions of social selection. There is

little doubt but that this is the case in East Africa.

Prescribed examinations guard the entry way to higher

education, and higher education guards the way to status

occupations. Great respect is paid to school certifica-

tion in the awarding of scarce jobs in the civil and

business sectors.

It is not an exaggeration to claim that in the

East African context mobility is largely concentrated

within the school years. Schools, and the barrage of

matriculation and certificatiOh requirements, examinations

and tests, degrees and diplomas, which accompany them, are
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increasingly assuming the responsibility of sifting,

sorting and selecting from among the young of East Africa

those few who will one day occupy high status positions in

the society. Education proceeds by classification. And

the repeated classification of the young into distinct

grouns by school performance comes, eventually, to imply

homogeneity within gloups and distance between groups. Of

such stuff is social stratification constructed.

If educational policies linked to citizenship are

expected to foster the norm of social duty, then the

practices linked to selection can be expected to foster

the norm of social ambition. Whether this lesson takes

can only be answered with data not yet available, but

that it is a likely consequence can be assumed. The lesson

of social ambition can hardly be lost on the herdsboy who

travels the tremendous distance from the mud hut to the

glitter of the national capitol.

In answers to the two questions just posed, or,

more accurately, in assumptions about the answers, is to

be found the research problem which intrigues me. The

problem has both a micro and a macro dimension, though

both dimensions share a common concern with the inter-

face between social selection and social citizenship as



they are affected by the educational system. Let us con-

sider the macro dimension first.

We assume that education is looked upon as one of

the benefits of citizenship in the new nation; we also

assume that the educational system is expected to trans-

mit the norms of citizenship; further, we assume that

citizenship is egalitarian iii intent and that it is.so

regarded by those who claim it; finally, we assume that

the selective function of schooling is not diminishing

but, on the contrary, is increasing in significance.

I should like, then, as part of the research

problem to re-raise Marshall's question in the East

African (or new nation) context. How is the eaualitv

implied by universal citizenshi to coexist with the in-

equality implied bv social stratification if the same

institutionattift_tdauSlauk_aulEaLIA_Lmaall1211_fu

both the lessons of eaualitv and the lessons of inequality?

At the micro level the analogous problem refers to

the individual's recognition of thc simultaneous claims

of social duty and social ambition and to his ability to

cope with both claims. We assume that lessons of social

duty are being taught explicitly and that lessons of

social ambition are being taught implicitly, though in
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some respects explicitly also; we assuffie as well that the

student is able to perceive that citizenship implies

equality but that his own scholastic performar:e, when

meritorious, is rewarded with privilege; finally, we

assume that the student has evolved some method of coping

with the seeming contradiction between the claims of

social duty and the claims of social ambition.

I should like. then, as part of the research prob-

lem to inquire, in the East African context, How does the

student define his own citizenship role, esPeciallial

that role incorporates norms about social duty and

impulses towars1 social ambition?

It always is tempting to answer research questions

as they are posed, as if the uncollected data were of

only marginal significance to the answers. I will parti-

ally resist this temptation, and, instead, do two differ-

ent things. First, I very briefly state a third question,

an answer to which points to the research strategy appro-

priate to the problem just outlined. Then I will make a

few comments about reseatch Strategy and methodology.

What has been said of revolutions -- that they

409
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dramatize and personalize history -- might be said of the

rhetoric of nation-building. Students are constantly en-

joined to make their individual behaviors and attitudes

relevant to social goals. There is a potential conse-

quence of such rhetoric, a consequence which bears on

the present research problem.

The student of the new nation may view his life

possibilities as directly and immediately linked to

national events and policies or, if you will, to history.

Scattered evidence suggests that this is the case for the

East African student. He appears to see a close relation-

ship between personal destiny and national development.

For him, citizenship is a role which directly connects his

personal choices and his personal fate to the collective

life of the nation. His school performance, career choice,

attitude toward work, and so forth, are not isolated,

private and personal attributes; they are components of

his citizenship role. And this role, in the student's

mind, is related to the kind of nation his country will be.

As one Ugandan student stated, "As Uganda is not

yet developed each citizen has to do his best to develop

it. At school a good citizen should help his schoolmates

in their difficulties whenever it is possible. He should

work hard bearing in mind that he is working for his

.46



country and for his own benefit."
17 It is the last

sentence which is most significant. This student's defi-

nition of citizenship marries social duty and social

ambition because the latter is dependent on the unfolding

of national events.

This is not to imply that such a student is self-
,

sacrificing; social ambition is not being denied. The

point raised is a different one. For the school child in

the developed nation, where for the most part social

change Occurs incrementally and only by the massive move-

ment of a largely invisible bureaucracy, the distance be-

tween national events and personal life-chances is very

great indeed.
18 For the school child in the new nation,

however, the patterns of history merge with personal life-

chances in a more immediate and salient manner. For all

the talk about center-periphery in the new nation litera-

ture, Kampala is probably less remote to the upcountry

secondary student in Uganda than Washington D. C. is to

the high school student in a rural community of the mid-

west.

There are, of course, national policies which might

be viewed as attempts to foster a norm of citizenship

which stresses the link between self and society. The
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practice of bonding wherein students must work for a

period of years in designated occupations might be noted.

Al:,:r1 relevant is the stress on national service, a type

of d:Dmestic work corp which organizes students during

their vacation periods fdr tasks in the "national interest."

The rhetoric surrounding these and similar arrangements

always stresses that students must somehow "repay" the

society which has been so beneficent toward them.

We are less interested in whether students do feel

this obligation than in whether they see their life-

chances linked to national developments, and to the extent

that they do, what this means for their conception of

citizenship. Without here developing the hypothesis at

length, we are assuming that a conception of citizenship

which firmly establishes the link between self and nation

is one way of incorporating norms of social duty as well

as norms of social ambiticn. It is usually the case, as

Marshall suggests, that the national community is too

large and remote to command the type of loyalty he charac-

terizes as the "Dunkirk spirit." But for the educated

class in a small, developing nation, the "remoteness" may

be lessened by a very accurate calculation of the impli-

cations for personal lives of national events.

Research Strategy and Methodological Notes. Joining
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as I have two separate research problems, one at the

micro and one at the macro level, dictates a research

strateTr w)lich generates data appropriately conceptual-

ized at both levels. Data about the citizenship norms

of the educated class in a developing nation meet this

criterion.

To take first the macro formulation of the re-

search problem. If the equalities implied by universal

citizenship are to deny the inequalities implied by the

social stratification system, then the educated class will

be the key to understanding the dynamics of this process.

For one thing, out of the educated group will come the

leadership of the movements which would disrupt the sys-

tem of inequalities. In addition, the privileges of the

educated would be an early target of the protest. But

even more important, the very institutions of education

would be the locus for the early signs of serious strain.

At least this is likely if our assumption about the dual

function of schooling is correct.

If, however, citizenship equalities and status in-

equalities are to coexist, then again one would have to

understand the behavior and norms (and policies) of the

educated class. For in the social policies, I suspect,

would be found the clues for understanding how the educated

413
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maintain their privileges while at the same time spread-

ing the benefits of citizenship throughout the nation.

It would not be the first time in history that self-

serving values of an elite class were so interpreted to

the non-elite that the legitimacy of those values we::

widely accepted.

For the micro forthulation of the research problem,

the norms of the educated class, on its way to achieving

that status, contain the answer to the relevant question.

The simultaneous incorporation of norms about social duty

and norms about social ambition can be best investigated

by exploring how the student population defines citizen-

ship.

A study of the citizenship norms of students is

analogous to the research tradition now commonly viewed

as "political socialization studies." Without here

launching a full-scale critique of the methodologies often

used in political socialization research, I can neverthe-

less append a thought about the study of citizenship

norms.

It is necessary to be very precise about the locus

of political socialization, especially if one is interested

in a research design which does more than collect attitude

survey from school children. Specifying the locus of
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socialization has two ramifications. First, unless this

specification occurs, we can conduct a great many studies

and still be surprised by the actual turn of events. Thus,

we may study classrooms and come to some understanding of

the lessons of social duty being taught, and then be sur-

prised when it later comes forcefully to our attention

that the meaningful lesson of social duty was the one

taught on the playground. One clear implication is that

we may have to investigate the inaccessible, or what is

sometales assumed to be inaccessible. It may well be on

the playground or in the peer group or home in the village

that the student develops his beliefs about community,

justice, property,
authority, and so forth. This further

suggests, I believe, that we often cannot ask the child

directly about his learning experiences. We may have to

devise methods of inquiry which do not rely on children's

self-reports.

Second, the "locus of socialization" issue has im-

plications for the selection of the unit of analysis. It

may be necessary to the investigation of citizenship roles

that the "learning space" of the child is studied rather

than the child himself. It may be necessary to study the

entire family unit, for instance, plus whatever influences

are carried into the family through other channels (media,

415
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children's stories, relatives, and so forth). For the

child in school, the task is even more complex. It is

important to study, simultaneously, the family, peer group,

and classroom. In other words, the research design should

focus on a network of persons rather than on the isolated

child.

This appears to be the advice of one who has never

faced the costs and complexities of collecting data. Such

is not the case. Indeed, it is because I have collected

survey data from students in a new nation that I am moved

to consider an alternative design.

The question is not the cost of research, it is the

cost per finding of research. Shifting from the indivi-

dual to the collective unit of analysis (from the child

to the family, from the student to the school milieu,

from the scout to the scout troop, etc.) may raise the

cost of each unit of analys±s, but it should lower the

cost of each finding. A survey instrument administered

to several hundred children may produce fewer findings,

if more IBM cards, than a sustained, in-depth analysis of

the learning space of fewer students. The design I would

suggest, therefore; stresses the cost per finding (to the

extent such could be calculated) rather than the cost per

datum.

4
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Concluding Thoughts - Relevance of the Research

Problem. Three things are merging in the educatiooal ays-

tems of the new nations: institutional experimentation

directcl toward national development, citizenship instruc-

tion professing the value of equality, and social differ-

entiation related to the manpower needs of the society.

It is as if nations not yet "developed" and with citizens

not yet "equal" and not yet suitably "differentiated"

could reach those goals by fiddling with the organition

and the curriculum of the schools. Nyerere's "Education

for Self Reliance" is a dramatic expression of this assump-

tion, though policy statements by political and education

leaders in many new nations cover the same ground.

I could list a dozen reasons why it is important

to study the implications for citizenship of the merging

and mixing in school systems of social experimentation,

norms of citizen equality, and criteria of status differen-

'tiation. Such an exercise, however, strikes me as super-

fluous. Any study can be defended as "relevant" and

"important" if the researcher assumes, as I do, that every-

thing is more or less connected with everything else.

Thus, instead of asserting that the research problem I have

outlined touches upon this or that policy issue or theore-

tical inquiry or normative question, I conclude my paper

4
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in a different manner.

One criteria of relevance for a research problem

in the field of education and politics is whether the parti-

cular problem represents a point of connection between the

two. This is the case for the major variables I have

singled out for attention citizwiship and social differ-

entiation. Not many problems of research interest to the

political scientist are so clearly and sharply affected

by what occurs within the educational system. Similarly,

citizenship and differentiation, more than most research

problems of interest to the student of education are

affected by events within political institutions.

A second criteria of relevance, and one ..:_ated to

the first, is whether the findings produced by the re-

search will much affect our understanding both of educa-

tional processes and of political processes. I believe

that the distribution of citizen rights in society and

the distribution of status and power in the society, as

well as the connection between equality and stratification,

point toward issues of central theoretdcal significance,

and that the student of politics and the student of educa-

tion will gain from understanding these issues. This

is an article of faith on my part, and I am content to

report it as such.

b rs.
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Thus I simply suggest that inquiry into the sys-

tem of equality fostered by citizenship and the system

of inequality fostered by differentiation, as well as in-

quiry about the norms of social duty and the norms of

social ambition, touch an important point of connection

between political science and education, and that the

point of connection overlaps issues central to the opera-

tion of educational and political institutions.

412)
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"If 2 had my 'druthers'"
Robert IL Salisbury
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Wuhington University

Prepared for Research Workshop
"The Politics of Elementary and

Secondary Education"
Stanford, California
September 14.19, 1970

I begin from the following baseline assumptions Social science
research has been inadequately linked to the future. At its best, social
science has provided sensitive analysis of past performance. Its theoretic
imagination and empiric richness have been almost entirely confined to
looking at the way things are and have been, hardly at all addressed to
the ways things might become.

This existential bias of social science research has a very important
result. It limits our conception of the future to utatever paltry vision
can be developed through extrapolation. We arie trapped by our conviction
that the past is prologue to the future and that the only possible worlds
must emerge incrementally out of those we already know. Small wonder
that brave new policies so often consist of spending more money on the
same old programs. And small wonder that the radical young, unwilling
to accept a future so bound by the present but every bit as trapped by
extrapolation as the rest of us, simply refuse to talk much about new
social designs and strategies for achieving them.

It follows from this argument that social science research should
be redirected so as to encourage more direct consideration of haw major
social change can be effected. I regard this position as valid for nearly
all of social science, but with particular respect to politics and educa-
tion it seems to me especially crucial. It is beyond dispute that the
mighty edifice of American elementary and secondary education falls woe-
fully short of accomplishing or permitting the accomplishment of the
educational and social responsibilities placed upon it. HOreover, it is
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apparent that extrapolation of programs and policies from the past will

leave us even farther behind. We must find out what quantum shifts are

possible and, unless we intend to rely as before on traditional lore and

dumb luck, social science had better help chart the territory.

Haw can social science, mascience, bridge with imagination the gap

between description and prescription? First, description can address

strategies and goals of social change far more directly than it customarily

has done. Secord, empirical investigation can uncover previously inarticu.

late visions and unformed utopias by asking normative, futuremoriented,

questions of people. Third, serious theoretical and conceptual inquiry

into public policy alternatives, especially at dors abstract levels than

have usually been attempted, can enrich our understanding of what can use.,

fully be done and of which routes have less proinise of taking us anywhere.

The first two points can be addressed through the empirical investigation

proposed below. The third point calls for imaginative theorising which,

I believe, would be much enhanced by the empirical work outlined.

111..5.14.1tIVECOLISTIL

The institutional structures and rules governing public education are

specific to each state, and although there are regional and national commonft

&titles of importance it remains true that programs of institutional change

will differ from state to state. Accordingly, I propose to study three

states only, seeking intensity of coverage rather than a nationwide perspec-

tive. Because of previous research experience on their politics of education

/ would choose Missouri, Illinois and Michigan. The study would consist

of extended interviews with education-related elites. Initially, four

categories of relevant elites can be Identified. State legislators and
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executive officials including the governor, the chief state, school officer

and perhaps additional administrative staff personnel would comprise one set.

School administrators, classroom teachers and other "schoolmen" would

constitute the second group. The third category would be school board

mothers. The fourth would be drawn from community elites, official and non-

official.
legislators and community elites would be sampled so as to include those

most directly concerned or actively involved with school matters as well as

some in each group who were not so engaged. Samples of "schoolimen", board

members and community elites would be drawn first on the basis of community

type. Core cities of S1415A1's would all be included and it might be desirable

to oversample suburban districts also. There would be no special effort to

match schoolmen, board rnembers and calamity leaders from the same casualties.

Such an effort might entail problems of confidentiality and access and in any

case would not be particularly germane to the main theoretical interests of

the inquiry.

The size of the samples would depend partly on the available resources,

of course. Pace-to-face interviews would be required, end it might not

be feasible to get more than fifty state officials and one hundred from

each of the other three groups. If a clear choice were required, it would

seam preferable to interview larger numbers in two states rather than have

fewer respondents in three states.

The focus of the interviews would be two-fold. One would be to probe

the respondent's perceptions of "the problem" in public education end how

he would proceed to make the necessary changes to correct whatever he thought

4t;.;z:t
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was wrong. The respondent would be pushed and prodded to offer his diagnosis

and policy remedy and also to outline the political strategy is'y which the

remedy might be effected. As far as possible respondents would be dis-

couraged from expressing a preference for the status quo as long as there

was any glimmering of even a half-formed idea concerning change. Respondents

would be encouraged to contemplate sax innovations, particularly those

which they felt might get at the roots of what they regarded as central

problees. They would also be encouraged to think in terms of how to formu.

late appropriate policies that would, in fact, achieve the educational ends

they desired. In asking about political strategies, specific probes would

explore the principal sources of support and opposition, anticipated mmthods

by whiCh to alter the balance of friends and opponents, stether to pursue

au "inside" strategy working within the institutionalised areas or sn

ouOide" strategy 0!- public pressure, and so on.

The second Phase of questioning would focus on two rather specific policy

objectives. Respondents'would not be asked whether they favored or opposed

them, but only, what formulstion of policy sad what strategies they would

rcommend in order to accomplish the objectives. One objecttve svuld be

the greater separation of school financial support, on the one hand, from

policy-miking and administrative control, on the other. in other words,

tibia would the respondent recommend to overcome the tradition that those

who pay the piper should call the tune? The second question is somewhat more

general but it also involves the institutional structures in which schools

are embedded. The question is how to make the administrative and control

structure of the schools more responsive. Respondents would need to

indicate something of how they interpreted the notion of responsiveness and
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to %oboe responsiveness was mainly owed, as well as suggesting policies and

strategf.es for increasing it.

It would be useful to establish not only the respondents' vision of

Osirible change, but also their sense of its urgency and the likelihood of

making significant progress. One would expect, a oTiori, Viet state of-

finials and perhaps general community elites would have less sense of urgency

and more optimism then the schoolmen or board members. Length of residence,

time in position and other mobility itams might also be expected to relate

to both the style and the substance of respondents' views about policy

change. Cosmopolitans would presumably have al different orientation toward

the strategy options than locals. "Localism" may not be adequately identifie4.

by simple indicators like age, position, or geographical mobility, however,

and an important by.product of this research would be to identify the %%rim

ables leading to local and cosmopolitan perspectives.

This kind of study would provide aystematic data regarding the range

and distribution of views on interesting questions among these elites, and

these data alone would be most intriguing. How much clustering is there,

and among whom, on the questions of what is wrong with public education,

and what it would take to change it? Movie,» regarding workable strategies

of action cluster according to position, community type, age, or indeed is

there much range at all? Hopefully, too, some usable visions of the future

might be generated as respondents are encouraged to talk explicitly about

matters that previously had remained below the line of selfaconscious articulation.

We eannot be overly confident that elites will, when asked, think of

stimulating policy ideas to solve complicated social problems. I cannot

read the voluminous literature on educational reform without being impressed
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by how seldom there are pdblic policies, even implicitly, to accompany the

diagnosis. I believ this is due in part to a pervasive confusion in the

minds of many between policy and outcome. Educational reformers generally

focus on outcomes. They want JOhnny to read better, to love learning, to

love other children, or at least not hate them or beat them up, and oo on.

Reformers may realise that the choices pUblic officials make are not

whether or not JOhnny shall read well but how much money will be spent,

where to build the now school, how to draw district bounderies, Whom to

hire, *to., etc. These are not, for the most part, educational outcomes,

but they are the only euestipns amenable tlo amthoritative_oUblic action.

e need to address far more attention than we have done to the forms

public action can take, to the conceptual and theoretical analysis of

public policy So that we can gain a better purchase on bow pdblic policy

can be expected to affect outcomes.

Apart from the perennial cry that additional money is required for

the schoole; an almost equally perennial request is for reorganisation.

CensolidatiOn and decentralisation are two of the themes in the long

contrapuntal flaw, and there are others. In other work I have explored

the difference, which I think is fundamental, between what I call allocation

policies and structural policies. Reorganisation is a structural decision,

and further theoretical consideration of this kind of policy seems to me

to be very much needed. For example, if blacks are to urge decentralisation

of control, do they mean that teleplay to white suburbs as well? Or do they

want a policy which gives selfwdetermination to black ghettoes but requires

middle class whites to accept greater socio.economic diversity? And is it

the symbols of power that are at stake, or is it substance? What kinds of

substance are effected by particular types of decentralisation? A very

4.,"
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large part of the possible public policy decisions in education involve

changing the institutional structures4,and it would behoove Us to con

tezplat these questions at length and at every level of abstraction.

One approach to the particular organisational problems of public

education would be 6D establish multiple organizations for the several

distinct activities schools engage in. Thus there seems no good reason

to have a "cityawide" symtem for all the school purposes of Chicago or

St. Louis, and indeed there is, juksig, all sorts of administrative

decentralisation and diversity on the organisational chart. But there is

only one authoritative control source aa one board and one superintendent

.* and OS we now see this presents some serious difficulties. What would

it be like if "the" schools sere converted into a dozen or more 0OtOOOMOUs

systems, whose boundaries might sometimes be functional, sometimes gooa

graphic, sometimes defined by clientele? What theoretical criteria do

se have for contemplating such "messy" schemes? Our capacity to think

about these qaestions is underdeveloped and needs attention.

It is to be hoped that the repponses provided by interviewees in the

empirical phase of this project would enlarge the possible alternatives

that theoretical inquiry into structural reform could take into account.

In any case, however, we must expand the list of Wanes which are linked

explicitly to organizational structures so that we can evaluate the

available choices on grounds other than efficiency. We have come lately

to recognise that both symbol and substance of significance to blacks are

involved in the organisational pattern of the schools and that, indeed,

any complex institution has a eyriad of social values tied up in it.

We need more carefully tO sort out these normativ implications of our

structural arrangements and this is, in large measure, a task for theorists.

M01011*WWWOPOOPMWAIPMWOOMINIOM
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I propos, then, two cosplemantary undertakings. One is an empirical

investigation of the images and conceptions of policy changes and strategies

for acoomplishing them that are held by four elite cohorts of critical im-

portance to the making of educational policy. The second task would canoe

centrate on improving the theoretical understanding of the forms public

policy can take regarding educational affairs and especially of the

alternative patterns of organisation that might be contemplated.
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WITHIN-STATE DISTRIBUTIONS OF EDUCATIONAL SPENDING: A COINCIDENTAL EXAMINATICI...

STATE AND SUB-STATE AGGREGATE =A.

This is an exercise in aggregate analysis. It focuses on measures of state

and local government.policies in the field of education and social, economic, and

political features thought likely to influence the policies. Like countless

,> studies of education and other fields of public service, it reports statistical

nssociations between "independent" and "dependent" variables. Yet it departs from

the prevailing mae of research in its choice of governmental arenas It does not

itop with policies offered throughout each state. Instead it focuses on the

distribution of educational services among the localities of several states. It

is concerned with questiens about distribution as well as with questions about the

overall magnitudes of educational service.

We already know a great deal about the environmental characteristics that

correspond with high and low -- levels of educational spending and other

indicators of policy .acrois whole states. The typical study employs measures of

central tendency for policy and those environmental characteristics thought to

influence policy.
1

We know very little about the distributions of policy-benefits

within states. Are benefits distributed evenly among the local jurisdictions of

most states? Do certain kinds of communities usually fare better or'worse_than

*, the average? Do biases in state and local policy systems consistently favor

communities with certain kinds of economic, social or political characteristics?

How do intrastate
distributions vary from state to state? Axe some states, for

example, 'redistributive" in providing high levels of benefits in poor communities,

while other states provide the greatest benefits in the wealthier communities?

Questions like this have wide appeal both for the policy-maker and the social

scientist. For ehe official and the involved citizen, the questions should produce

important information about 'Who gets what?" out of the policy.process. Inequalitier

that *advantage -- and disadvantage -- particular groups should be the subject of

awareness and dispute among policy-makeri. For the social scientist these
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questions should product mote understanding.of the forces that shape policy

"outputs." If outputs are not distributed evenly across each state jurisdiction --

and who can believe that they are -- then we still have alot to learn about the

factors that determine policy outputs in the American states. Do the economic

and political features that correlate positively with policy outputs at the state-

) wide level also correlate with policy outputs within the states? We already

know that economic traits which correlate highly with aggregate policy outputs of

all local and state units within each state do not correlate with the policy out-

puts of the state governments alone.
2

Similar discontinuities may appear when we

compare the correlates of within-state distributions of policy with the correlates

of aggregate state-pluslocal measures of policy. The alleged economic and poli-

tical influences on state andlocal policy may not have their same impact on all

asPects of policy. B3.rlooking separately at an analysis of policy distribution,

we can add to our understanding of "What influences what?" in the policy system.

This study rests on the assumption that policy-makers do nct make their

decisions only with an eye toward macro-levels of state performance. Not "how

much?" .but "who should get how much?" appears central to many.policy debates. We

cannot say which question is faced most often by policy-makers. However, we-can

see if findings from the two levels of analysis (ie, state-wide macro levels of

.
policy or the distribution of policies within states) are similar.

Depending on the kinds of policy involved, the distributions among the

localities of a state can be influenced by local officials alone or by the combined

efforts of officials from several governments. When policies reflect the combined

efforts of local, state and/or federal authorities, their distribution may depend

on the actions that local authorities take within the standards established by state

or federal agencies, or upon the actions of local authorities outside of established

standards. When the distributions of policies reflect local actions outside of

federal or state standards, they may depend on the tolerance of state or federal
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officials for ldcal deviations, or the weakness of state and federal controls ykx,-,

4-vitOocal actions. In this paper, we cannot assign the appropriate.share of

responsibility foi witliin-state distributions to-federal, state, or.local officials.

liewever, our methods of analysis will lend.themselves to other projects that

might assess the contribution of each level of government to the.distribution of

policy. benefits.

I ..t.

Zroblems of Measurement and Analysis

. e-.(- . .

-.7. . . .

'

When moving from simple aggregate measures of policy magnitudes to measures

of-policy distribution in the field of education, we encounterithe peculiar nature

of school district boundaries. The school district is the local unit of policy

distribution, but its bAndaries seldom coincide with those of other jurisdictions.

In some states the districts tend to coincide-with municipal, town or county

borders, but elsewhere they cover only part of these jurisdictions or cut across

several of these jurisdictions. This is a problem because the measurements of

economic, social and political traits -- which we shall test as the correlates of

iducational policy -- are available only in terms of these other jurisdictions.

In order to compute measures'of association between educational.policy and their

likely determinants, we must develop policy indicators for sub-state areas-that

coincide ioith the areas for which we have indicators of the educational environment.

For this study, which is liMited to measures of educational expenditures, the

county is the obvious unit of analysis. The City-County Data Book of the U.S.

Bureau of the Census provides data for local education spending aggregated by

county, and provides county data for a variety of economic, social and political

indicators. Our use of the county as the unit of analysis requires us to make

some.inferences about the environmental characteristics that affect the decisions

of local school boards. We assume that the associations found with the county

as the unit of analysis also prevail for school districts. This assumption will

fail to the extent that various districts within counties pursue different policies.

4 33
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This assumption is no problem in those few states (e.g., Florida, Georgia, South :

Carolina) where the typical school district is coterminous with the county borders.

The obvious limitation in our policy data is its limitation to amitiplaa

for education by the local governments within each county. It includes the

state and federal aids that are funnelled through local authorities, so it is a

) reasonably complete record of spending for education. However, it does not record

the items or services that are purchased with the funds, the qualities of service

that are provided in each county, nor the impact of those services on the students.

These other topics are crucial in any total understanding of the policy process,

' and we know they are not simple correlates of spending.
3

For some of these items,

there are data reportedipy state departments of education, usually by school

distria. With sufficient resources it would be feasible to aggregate these reports

to.the county level of analysis. A preliminary search of state department

bulletins indicates that measures of teacher salaries, teacher-pupil ratios,

average daily attendanCe, and drop-outs can be computed, by county, for a suffi- .

cient_number of states to support comparative analysis.
4

With this kind of data,

we could push our understanding of.intrastate distributions of educational benefits

beyond the point demonstrated by this paper. My recommendation is that we seek

resources for this research.

To answer Our questions about the within-state distribution of educational

spending, we offer several measurements of distribution. Our initial variable is

expenditures per capita for education within each county of 36 states.
5

Prom this,

we calculate state-wide means and coefficients of variability for each state.

Coefficients of variability show the equality of spending among the counties in

each state. A low coefficient signifies a more equal distribution, while a high

coefficient signifies a distribution that is highly skewed from the mean.6 By

comparing coefficients of variability with state-wide means in each state, we can

see if the states with a generally high level of spending also show equal dis-

trtbutions of spending in different counties. Our concept of equality is

c-;
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arithmetic identity. We make no claim that it approximates more elaborate

concepts of equity. A concern with equity would lead to a complex and contro-

versial discussion of the criteria that officials ought to consider when making

their decisions. By looking merely at the differences in policy from one county

to another within each state, we have an empirical goal: determing where county-

to-county differences exist, and what features of counties and states account for

the differences. We also compare within-state distributinns of educational

spending with the distributions of several other policies. This tests the

uniqueness of our findings, and permits some inferences about the conditions that

may affect distributions in different fields.

Secondly, we computt for the counties of each state separately, and for the

counties of all states together, coefficients of correlation (Pearson's r) between

each county's policy and various social, economic, and political traits of the

county. These correlations describe the quality of policy distributicn, i.e.,

the kinds of counties which show the highest (and lowest) spending. A positive

correlatien between spending and, e.g., family imam, indicates fhat the highest

levels of spending tend to occur in high-income counties. A negativt correlation

indicates that the highest levels of spending tend to occur in low-income counties.

Aweak correlation indicates that there is no linear pattern between county

spending and the envioronmental trait. In this paper we focus on correlations

between the policies in each county and:

a. .the proportion of Negroes in the county's population;

b. median family.income in the county;

c. participation: i.e., percentage of adult population of the county voting

in a national election;
.

d. competition, i.e., 100 minus the percentage of the two-party vote in the

county received by the major party of each county. 7

With these correlations, we describe some traits of the counties that show high
. .

(and low) policy scores. Then we use the county correlations of each state as

t".7;
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variables in a further analysis to show the kinds of states in which counties of

various types show high (or low) policy scores.

libw to identify the characteristics of states that show various distributions

of policies among their counties? This will involve further tests of association

between the measures of policy distribution and additional measures of likely

influences. Our measures of likely tnfluences, on policy distributions are two

socio-economic and two political "factors" that have been developed in earlier

studies of the states. They are:

8
1. state scores on Indistrialization factOr

2. state ssores on Affluence factor

3. state scores on ProfeisionalismAocal Reliance factor

4. state scores oneompetition-Turnout factor

With these factor scores, we can test the salience of certain statewide features

fOr the distribution of policies within states.

Findings

Between the counties of most states there are inequalities in spending for

education. However, these inequalities are less pronounced than in other fields

ol public service. Table 1 shows coefficients of variability for local govern-

umnt spending in five different fields, for average welfare benefits given for

five different programs, for total property taxes and local employees' salaries.

Within-state differentials in educational spending are less marked than dif-

ferentials in spending for health, welfare, highways and police, for total property

taxes, and for general assistance payments. Conditions in the field of education

may work to keep spending (and perhaps other indicators of service) more equal

across the counties of most states that services in other fields. These

influences may include the high level of communications among the professional

educators and the policy-making boards in different counties, the pervasive

effect of state standards for minimum teacher salaries and other items requiring
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local expenditures, plus the effect of state aids that are distributed in a

manner to make up for eccinomic differences among local jurisdictions. .

Although within-state distributions of educational spending appear relatively

equal in comparison with the distributions of other policies, there are some

states where the distribution is more and less equal than elsewhere. Equal dis-
. 1

tributions tend to exist with generally low levels of spending. The coefficient

of simple correlation between state-wide averages and coefficients of variability

is .40. There'is also tendency for equality to occur with low scores on the

economic factor of Affluence.(i:e.; personal income and education) and the

political factor of Competition-Turnout. These conditions also correlate with

low state-wide levels of educational spending.
8

(See Table 2) Equality of

I'

spending generally -- but not always -- comes at the expense of uniformly low

funding. Among the states that have bbth relatively equal and high spending are

Arizona, New Jersey, New Ybrk, Oregon, Washington, and Wisconsin. Mississippi

offers both low spending state-wide and an unequal distribution of spending.

Table 3 shows state-by-state data.

There are consistent patterns of educational spending with respect to the .

social, economic and political characteristics of counties. Table 4 shows that

when the counties of 36 states are considered together, high levels of spending

' occur in the counties with a lmincidence of Negroes, but high,levels of family

income, political participation and competition. These findings are consistent .

with results from state-wide studies. They also help to explain the coincidence of

high state-wide spending with intra-state inequalities: it is in the wealthier,

high participation and competitive states where some communities 7- showing the

highest levels of wealth, participation and competition -- reach very high.levels

of siending. In contrast, most of the poor states lack communities of extreme

wealth (the wealthier counties of South Carolina, Alabama, and georgia do not

approach the resources found in the wealthier counties of New York, California, .
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and Illinois), and few communities spend at levels far in excess of the state

average.

Acombination of party competition, professionalism.in government, and econ-
.

omic resources seems to push local spending for education to its highest levels.

Table 5 shows that high state-wide scores on-Industrialization, Affluence and

Professionalism-Local Reliance coexist with high county correlations between party

competition and educational spending. This means that county spending and

cOmpetition go together in those states that score high on Industrialization,

Affluence and ProfessionalismAimal Reliance. Perhaps the spending potential that

comes from envircrmnntal wealth and professionalism attain their greatest realiza-

tion in an atmosphere of party competition. It has been long believed that compe-

tition increases service benefits. Some challenges to this expectation come from

studies of state-wide aggregates of spending. But this study of within-state dis-

tributions suggest that local competition plays a part in the realization of

spending potentials that lie in the resources of economAc.wealth.and. professionally-

trained personnel. The states.of Colorado, .New Jersey, New York, and Pennsylvania

are the clearest examples of local competition and high spending occuring along

with state-wide conditions of wealth and professionalism. .

One _of the rewards coming from within-state analysis is the discovery of

individual states whose patterns of distribution depart from the norm. Table 4

shows a number of states whose counties do not fit the pattern found when we

consider all states' counties together. Massachusetts, Montana, and Wyoming.are

prominent "deviants" in having the highest levels of educational spending in the

poorest counties. These departures from the norm are appropriate subjects for

intensive case studies. It is significant, perhaps, that these departures for

educational spending are fewer than similar departures from the norms in other

fields of policy. As we saw in the coefficients of variability above, policy in

the field of education seems to be held rather tightly to state norms, perhaps as

a result of the pervasive professionalism in this field.
/
ttuZ;
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The Utilit of Within-State -- and Other Modzserat.gebiLLasis--for

alti9JULMIN5215.

. It is important to aik if this exercise with the intrastate distribution of

educational spending -- and the expansion of the research.that is recommended --

offers anything of relevance to the policy-maker. AA 'academic social scientists

we can market techniques that make a direct contribution the deliberations of

of policy-makers, or that would make a useful addition to the training of policy-

makers. Since within-state analysis is a spin-off from a larger and more well-

established mode of aggregate analysis, it 'is appropriate to describe first some

pay-offs associated with the parent field. Then we can identify some particular

pay-offs that come from studies of withinstate distributions of policy.

Our concern is with Xmparative studies that measure the'quantity and quality
1

or policies in several jurisdictions, and define the statistical relationships

between measures of policy and various features in their environment. Although

some of this literature is cross-national in scope, we focus on comparisons of

policies in different American states and localities. The concern is not simple

with stow do policies differ from one jurisdiction to another?" More complicated

questions are asked, which concern the most salient or distinctive differences in

state policies, and the elements that are related to the distinctive policies.

Some scholars are interested in explaining the policy differences that exist; they

look at certain policies as "dependent variables" and consider their relationships

,with the economic, social, or political characteristics that seem likely to shape

those policies. Others are interested in explaining the effects of different

policies; they look at certain policies as "independent variables" and consider

their relationship with the economic, social, and political characteristics that

may feel the effect of those policies.9

The comparative analysis of state or local policies shares certain traits with

planning-programming-budgeting, but it also.shows important differences. Both

favor the most rigorous measurement feasible for the quality or quantity of
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policies, and both are self-conscious in their choice of the statistical pro-

cedures appropriate for each problem. There are differences, however, in

technique and in the kind of information produced. Comparative policy analysis

operates at a higher level of abstraction that ppb. The concern of comparative

policy analysis is with aggregate indicators of policies provided within several

different jurisdictions rather than with alternative proposals for certain elements

of one jurisdiction's program. It is not so much concerned with the costs of

program elements as with the magnitudes of entire.program "outputs" or those of,

several related programs -- and with the environmental features found alongside

various magnitudes of output. Comparative policy analysis is less directly useful

to the policy maker. At its present stage of development it is more clearly

%asic.research" than isVPpb. Its findings provide useful information to the

policy-maker -- as demonstrated below -- but the policy-maker must add important

elements in "translating" the results of comparative policy analysis to his own

needs. He can determine where his own jurischction stands in comparison to others

in certain aggregate measures of performance, and he can estimate the chances Of

his jurisdiction (given its environmental features) making certain changes in

performance. At the present state of the art in comparative policy analysis,

however, the policy-maker must provide much from his own insight to local-conditions

to judge "what it would take" by way of a proposal and strategy to produce those

changes in performance. Comparative policy analysis also offers a valuable per-

spective to a policy maker. It can broaden his horizons and familiarize him with

the programs and problems of other jurisdictions. Like ppb, it may comprise a

useful training exercise even if it does not pay off as its most optimistic pro-

moters might hope.

Generally speaking, comparative policy analysis is more concerned with

description and explanation than with prescription. Yet it is relevant to one's

interest in the proper forms of policy. Indeed, an interest in the environmental

features that may influence policy, and in the influence that policy may exert on
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the environment represents the use of social science to produce better irfor-

mation about the policy process. It can tell the policy-maker and the .students

of public policy what features of the environment are -- and are not --.1ikely

:

to constrain a major change in

and how much oea difference a

features ok the environment.

policy, how strong the constraints are likely td be,

certain policy change is likely to make in certain

.1 '). ". : 'f;'.1'e

L. .t. . *.` :.

Selected PindinmAjImmatioLjblisilvalLEELL !!:.i. .:2 .-

In order.to see the possibilities and limitations of comparative policy

analysis, it is necessary tO look at some representative findings. Some early

-research produced surprifing refutations of widely accepted propositions. The

equality of state legislative apportionment was typically assigned a priority

pOsition in the desires of urban reformers. With greater urban-rurai equality

in legislative districting,.state.governments were expected to become more .

responsive to the interests of urban citizens. Yet a sizable body of scholarship

has found no substantial differences tatween the states that have been well-

and poorly apportioned in the policy fields of taxes, welfare, education, health,

highway, and natural resouices.
10

Likewise, many people aisume that competition

-7.-

among political parties is a "good thing," and is likely to make itself.feiE on

the policies offered by state and local governments. In their quest for popular

support, competitive parties should "bid up" the nature of services offered. But

here, too, there was discOnfirming evidence. Taking account of the economic

differences among the states, the early research found no substantial policy

differences between those states with competitive parties and those states dam-

inated by a single party.
11

Since the first wave of revisionist scholarship,

some-later research has specified certain conditions that give riee to a policy

role for the nature of legislative apportionment or the competition between

political parties. The relationships with policy are not as strong as that

suggested by normative reformers or casual observers, but neither is their role

44,1
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. ,
as empty as that suggested by the early revisionista.

12

gcornid-Polic
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e:

One line of research seems to be especially fruitful in identifying areas of

constraint and opportunity for the policy-maker. It concerns the level of 1

economic development within a jurisdiction. The model used to guide this research

is simple. It merely positi that economie features of a jurisdictions have some-

thing to do with the nature of public policy. The model appears in several forms:

as part oi a "systems".framework that sees the ecoriomy providing the "inputs"

of resources, demands and supports to an arena where other inputs from a political

13
sector may affect the efonomy's relationships with policy; and in less elaborate

formulations of economic-policy linkages that are.posited without theoretical

explanations.
14 For some, the economicrpolicy model is too simple; it leaves out

many specific features of the policy-making process. This is true, but the

simplicity of the model also offers several benefits. It has a demonstrated

capacity to support empirical research, and to produce a series of propositions

about the conditions that create More or.less powerful relationships between

various features of the economy and various features of pliblic policy. The

practicioners of comparative policy analysis append various additional isPects

of the policy-makingprocess to this basic model and consider various kinds of

economic treits as correlates of public policy. The literature provides us with

richer information about economic-policy relationships than about other features

of the policy process, and there are allegations in the literature that the most .

pervasive influences on public policies 'come from the economy. Many of these

allegations are misleading or exaggerated. By reviewing the findings that are

available to date, we can assess the strength of the economic-policy linkages,

and how much latitude for innovation in the face of economic constraints there

exists in the policy process.

I

1 ..$ .1
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According to muchof the current literature, the nature of a jurisdiction's .

economy limits the magnitude and quality of the 'Volley outputs" that .the

jurisdiction may produce. By limiting the resources that are available, economic

constraints can limit an official's capacity for currem.performance and for

innovation. It is important to understand which limitationi may come to the

policymaker from economics, and under what conditions these limitations are likely

to inhibit innovation. The first wave of research into the economic-Policy linkage

tended to exaggerate the strength of the economic influence over policy, and to

neglect those findings that provide clues to policy arenas that are relatively

free from economic influence. .Professor Thomas R. Dye makes the strongest argument

that the level of economp development within a state imposes sevete limits.on the

nature of policy outputs.
15

High levels of economic development (measured by siich

variables as per cent urban, per capita personal income, median education level,

and industrial employment) are generally associated with high levels of.expenditure

and service outputs in the fields of education, welfare, and health. Service

outputs in these fields are measured by teacher salaries, the rates of pupil atten-

dance in schools and success of a national examination; average welfare benefits,

and the incidence of medical facilities. Economic development may provide the

wherewithal to purchase these services, or increase the service-demands of .

clientele groups.

_

F. ! I I !
It is true that economic development and policies generally stand-ifi the

relationships to one.another than are outlined above. Yet the relationships are

not so strong as to preclude non-economic factors from having a crucial impact on

the nature of public policy. Dye reports 456 coefficients of simple correlations

between policy measures and his four economic measures of income, urbanism,

industrialization, and education, but only 16 of them (4 percent) are strong

enought to indicate that an economic measure explains at least one-half the inter-

state variation in a policy measure. ie also reports 54 coefficients of deter-

mination that show the combined strength of his four ?_conomic measures with policy

4z.acci
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measures. Only 19 of these (35 percent) indicate that all economic measures

together explain one-half of the interstate variation in, policy. Governments

in many states either surpass or fail to reach the policy norms that generally

are associated with their levels of economic development.

The general weakness of economic-policy relationships does not mean that policy

innovation comes easily. SoMe relationships between measures of policy and other

variables are strong, and suggestive of deep-seated non-economic influences that

retard program development. One type of influence that seems pervasive is

16 ,

"previous policy decisions." For the most part, governmental officials pursue

incremental decision-making. Ah number of checkpoints in the practices of admin-

istrative agencies, executive staff units and legislative committees make it

difficult to justify dramatic changes from existing operations. Even in those

arenas where the economy seems to have minimal constraining influence over policy-

makers, officials may be bound tightly by the inhibitions of their own decision

routines. 24 t .
. :..

. :

Variationi in Economic-Policy Relationships

:

Several writers have begun to chart the policy arenas ihat seem more or less

subject to economic influence. The economy does vary in its influence over policy.

This variation can occur between different levels of government, different periods

of time, different kinds of public service, or at different levels of affluence.

The findings below reflect the kinds of variation that find some support in the

literature. .f.

Economic influences appear to be strongest in policy processes of local

governments and weakest in those of state and federal governments. Data for 1962

.show that the coefficient of simple correlation for or papita; personal income

with the per capita expenditures of state governments is .14, that with the total

of local government spending within each state is .82, and that with the total of

. S
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state and local government spending within each state is .62. The federal govern-

ment demonstrated its relative freedom from economic constraint during the

Depression. .From 1932 to 1940, it increased its share of domestic spending for

functioni.pursued in common by federal, state, and local authorities from 14

to 427. of the total. It islocal officials who feel the.greatest pressure from

17
their economic surroundings. Differences in economic resources and fiscal

opportunities help to explain the greater dependence of local governments on the

economic resources within their jurisdiction. Most local governments must draw

upon a limited geographical area for resources; and they are confined to only one

major revenue source (the prope'rty tax) which generates a great dealcf political

controversy. State goliernments draw upon their larger jurisdiction and can

transfer resources from "have" to "have not" ccamunities. State officials also

have Wider revenue options that'include taxes on income and retail sales. The

state income and saies taxes appear to be less upsetting politically than is

the local property tax, and the state taxes appear to be less vulnerable to an

economic downturn. As a result, state officials can escape many of the con-

straints on policy than seem to originate in the economic sector and limit the

policy discretion of local governMent officials. Federal officials can also

escape economic constiaints, partly because of their ability to tax.resources of

the wealthy areas throughout the country, and 'partly because of their power to

borrow in the face of current deficitsi in the taxing-spending balance. Indeed,

the federal government operates numerous programs to control levels of

employment, interest, and wages, and may be as much the master as the subordinate

of the economy. MoreOver, not all local governments are equally influenced by

the nature of the local economy. Where the locality has adopted "reformed"

government structures there is less of an economic-policy linkage than where the

city has an unreformed structure; 'The principal features of a reformed local

government structure are a professional city manager, non-partisan elections for

local offices, and a Council selected-at-large rather than by wards. These
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features seem to "depoliticize" the social and economic cleavages within a

community, and permit local officials to make their policy decisions with less

than the average concern for economics.
18

. J

The influence of economic conditions on state and local government policies

appears to be diminishing. This is evident in data comparing economic-policy

relationships at intervals since 1902.
19

Policy makers now have more opportunities

to spend at levels above the "norm" for their economic conditions. Some of this

increased flexibility may reflect changes in federal aid. . By transfering resources

from "have" to 'have not" jurisdictions, grants-in-aid made up for some of the

differentials between states. Also, state and local governments now have a more

flexible tax structure. With state taxes on personal incomes and/or retail sales

now used by over 40 of the states (whereas no state used either tax at the

beginning of the centur)5 and mumerous local governments now turning to these

forms of taxation, policy makers can tap an increasing proportion of the resources

within their own jurisdictions. Even the poorest states (e.g., Mississippi,

South.Carolina, Arkansas, Vermont) have some pockets of wealth that can help

support services in their poorest counties.

It Is also apparent that economic conditions exercise less of a constraint on

some kinds of policy than upon others. The political saliency of a policy is one

of the, factors that:can lessen the influence of economics. To the extent that

.. programs are nade the subject of prominent disputes among individual candidates

and political parties, they can provoke the use of substantially more resources

than is normally associated with the jurisdiction's level of wealth. Officials

"try harder" under the impetus of public demand. .Under other conditions -- when

public demand runs counter to a program -- there is less performance than expected"

on the basis of economic conditions. There are also differences between policies

supported by "earmarked" revenues and those policies that compete in each budget

cycle for their share of the "general fund." Highway and natural resource funds

generally come from:certain taxes or license fees that are set aside for them by
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the state statutes or constitution. They get what each year's economic activity

produces throtgh those taxes and fees. Only occasionally does the legislature

grant a change in their allotments or a special appropriation. In the casd of

most states' welfare and education programs however, officials in the executive

and legislative branches make funding decisions during each budget cycle. There

is a much greater chance for political or program considerations to affect

education or welfare budgets that are higher or lower -- than expected on the

20
basis of economic indicators.

The economic-policy relatiorship can also vary with the level of affluence shown

by a jurisdiction. One study finds that relationships between welfare policies

and economic conditions are strongest among those states at the highest and lowest

levels of wealth and inrme. In the middle range of states there are numerous

cases of both higher and lower levels of service than expected on the basis of

economic conditions. Wealthy states seem to have sufficient resources to facilitate

generous levels of service, while the poorest states have so little resources that

they are constrained against generosity. To those reformers who would alter the

nature of state government or politics, their greatest chances for exerting

influence on policies seem likely to come in the middle range of states.21

Findings about the policy arenas that are more or less iubject to economic

influence does not mean that research has proceeded smoothly or without con-

troversies among the practicioners, or between the practicioners and other poli-

tical scientists or economists. Some disputes have been productive in opening

new insights into the policy-making process -- apparent when we have examined

the differential results produced by various analytic techniques. For a long

while, it was customary to lump together the po/'cies produced by the state and

local governments within each state.. It became apparent, however, that these

measures stand in different relationships with environmental characteristics
::.

than do measures of state -- or local -- poliCies alone. There are'several

-good arguments on each side of the state and local vs state or local controversy;
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but it is perhaps more important that it highlighted the finding that sttte and

local governments respond differently to economic resources. Analyses of change

in policy reveal different findings than cross-sectional studies of policy and

environmental characteristics at a single point in time. We know, as one result,

that economic-policy relationships are declining in strength. There are also

disputes that arise from the inclusion of certain non-economic variables in multi-

variable analysis. To some observers, the discovery of incrementalism (previous

levels of policy show the closest relationships to current levels of policy) is

trivial; to others, however, it reveals some features about the policy-making

process that are of primordiai:importance: its conservatism except in the face

of unusual circumstances that provoke rare departures from previous levels of

activity.
22

Other discoveries appear from experilients with different: measures

of policy. For a long while it was customary to rely on measures of expenditure

as the surrogates for levels of public service. Now, however,it is apparent

that expenditures may not substitute for direct measures of the quality or quantity

of services rendered. This also supports the more concerted search for non-

expenditure components of public policy that nay affect services; and the dis-

tinction within the policy process of such features as "policy," "performance,"

123"utilization," "output," and "impact.'

in Aggregate Anal sis

The research into within-state distributions of educational spending that is

reported above belongs to a recent line of departure from simple aggregate

analysis. In another piece of the same mode, Bryan Fry and Richard Winters

have examined the "allocation of the burdens and benefits of state revenue and

24
expenditure policies across income classes." Their findings suggest that

state political characteristics may have the most to do with the allocation of
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burdensand benefits; while economic characteristics determine the total

magnitude oi those burdens and benefits. This finding resembles our Own dis-

..

)

covery above about the interplay Of County competitiveness, state affluence, pro-

fessionalism and the distribution of educational spending. 'Who gets it?" seems

..

to.be decided by the political Process.. '"How muchi" in contrast, may reflect

the level of'economie resourCes that are subject to the'state's taxing power.

A:related'body of re'seraifi Concerns itself with the distribution of social, ,

economic, and political traits within states, and their correspondence with

policy. It may not be only "how much" a state has in terms of economic resources,

.

but lwho controls them" that triggers political controversies and'shapes policies.

Likewise, polizies May reflect the ways that'particiiation and competition are

. spread throughout the itate or isolated in certatn communities; Policy-makers may

respond to the-specific conditions existing in the commUnities they have chosen'

as locales of reference. The disparities that exist between locales may stiMulate

political conflicts. Clashes between wealthy and poor; urban and rural, farm and

industry, white and non-white, Or'RepUblican and Democratic centers'of'a state

may shape alignments in the-legislature and the policies'enacted. The way in

which different traiti are combined in the same locales may also have a telling

tmpact on the political'proCess. Where intense competition occuts in the

wealtWcountieS of 'a state, the results of the coMpetition maj? benefit'a-dif--

7

ferent kind of policy than where competition occurs most prominently in the poorest

counties of a state. Also, the proportien of a state's economic resources that

are available to each income group.may affect the policy process. Where resources

are spread evenly there'seems like* to be a different style of politics and a

different set of policy demands than where i wide gulf separates the wealthy and

die poor. A study by Thomas R. Dye suggests that the distribution of resources

among income classes corresponds with political traits in the states: party'

competitiveness and voter turnout, plus certain features of the state constitution,

tnterest group strength, the power of the governor, arid the appointment of state

1
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agency heads;
25

Another study considers the geographic distribution of economic

and political traits among the counties of several states. It finds the oven

distribution of income, political competition and administrative professionalism

related to the generation of state-wide policy benefits. It also finds that the

ways in which professionalism and economic resources are combined in the counties

of each state are more closely related with certain policy outcomes .than are the

simple state-wide aggregate levels of professionalism and .economic resources.
26

-AO t 1 Is

Xmplicatiomsf AggreAate Analysis _;.: : ..; :

.
#. '

What.does all this mean for the policy-maker? An attribute of aggregate,

comparative policy analysis is its promise as.a link between the wcrk of academic

political scientists alp economists and those persons (both officials and .

citizens) who formulate and implement government programs...We should remember

that it is "basic research," however, and its immediate meaning for policy-

makers is riot always clear. There is a continuing tension between the role of

the academic and that of the practicing policy maker. One strives for more

complete (i.e., general) understanding of the policy process, and .the other wants

specific recommendations for discrete problems. Nevertheless, the policy-oriented

political scientist or economist is joined to the policy Thaker by a common focus.

Some of the techniques of analysis and some research findings of the acisiaiinic may

aid the specific concerns of soma policy makers. Given the policy makers' greater

familiarity with their own needs for information, it may be their task -- rather

than that of the academicians 7- to know just which techniques and findings'are

useful in the policy process. As academicians, we may be able to offer no better.

general recommendation for the practitioner than that he acquire sophisticated

training in comparative policy analysis, and reflect upon the academicians' work.

Some findings in the available basic research can help the policy-maker. They

can tell him how policies are generally related to levels of economic actitity,

how "general" those relationships are, and what conditions are associated with

45.:
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relative:freedom.from economic influence. The analysis of residuals along with

gerieral,tendercies can indicate where the policies of a particular jurisdiction

stand in relation to others of comparable environmental characteristics. For the

policy-maker who wants to innovate, this information may specify.the fields of :

policy where his efforts are most likely to bear fruit, and where he may have

to.accommodate his proposals.-- or strategies to the level and distribution of

economic rosOurces or to the nature of his political environment. In within-state

distributions of educational spending, it is the derrantcasos that seem most

interesting: those states with a relatively uneven distribution of.spending,' and

those where the highest levels of spending occurs in counties with low income,

low political participation or weak competition between the parties. Policy-

makers in the .more "normal" states may learn from.these cases how they may

allocate extra funds tAneedy communities. 1 .: s. .

:*;!-.Several of the findings we have reported are not trivial. That is, they are

nOt self-evident, and could not be assumed within the.ken of policy-makers in the

absence of empirical research. These include the demonstration that many economic-

policy linkages are weak.in their statistical power.. Numerous jurisdictions

surpass the expenditures and policy benefits that are "usually associated" with

their level of economic development. ."We can't afford it" and "rhe voters won't

stand for it" do not often excuse policy-makers from promoting an improveient.in

publie services. Iiany populations pay an unusually high bill for public services.

Even where taxes are already high, comparative analysis may reveal policy outputs

that are markedly lower than those in other states. ./t may take an investment in

pubiic relations to convince one's own population that an increase in its.tgx

bill is feasible and worthwhile. But this is a selling game and not an encounter

with immovable economic barriers. We do not know how many public officials can

sell their way out of a revenue-service bind. For some, at least, the, payoff in

better service8 would be worth the risk. .1 : J1:11" %*;

Another non-trivial finding concerns the lesser vulnerability of state and
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federal than local governments to economic constraints. This suggests the arenas

most likely to bear policy fruit. All taxpayers sound loud shouts of pain, but

the local property taxpayer seems to present the most serious challenge. During

wartime, no level of government is a rich vein of domestic money, so we should

not be surprised by the recent lack of federal money for many programs. With the

hoped-for relaxation of international tensions we may advise a concerted push for

'program development at the federal and state levels, especially, in the case of

middle- and lower-income states. There the Iceal governments are weakest, and

Public services will depend most on federal and state help. :.

. . f:

jecomrnendaiions ,th r Thui

' t.. f. :tt!,;'

.() ; e: 7. .*

TWo recommendations trow out of this essay: 1) that we pursue the within-

state analysis of educational services with measures that go beyond "spending"

in tapping key ingredients of public policy; and 2) that we pursue explanations

for the durant cases that appear in this preliminary exploration. Of course, #1

is the primary recommendation. It will allow us to test the relative evenness

of within-state distributions of educational services that appears intim data

4

for spending. Also, it will allow us to see if the states recorded as "derrant"

in regard to spending score similarly in other measures of policy distribution.

By looking at the derrant cases,we may isolate some features that have a telling

' .influence on policies but do not show up in the studies of aggregate indicators

for economic resources or political indicators. With this kind of information,

We may be in a better position to advise policy-makers how, when, and if they

might change their programs in dramatic ways. We.know that gross features of the.

'economy or politics are impottant in the policy-making process. We also know these

features do not 7- by a long shot -- explain all manifestations of policy. What

we.éhould do is to undertake in a systematic fashion a project that will tell us

what kind of features are capable of upsetting the expected relationships between

. . . 73..:J"

45Z
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environmental characteristics and policy. With that kind of information, we

may be able t, advise policy-makers how -- or under what conditions -- they

can be creative.
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NOTES -- Page 2

statec were chocen on the basis of making full reports of payments, by county,

of the major public assistance programs.

6.. In computing the coefficient of variability, you.divide the mean county

score for each state into the standard deviation according to the formula:

: ::" 7: ..
, : : N' ... . : ! %.. .. : L - ....*

..:.-.. .. .i.7 . ('' ; : : .... ' r . ' 3, .. .T...t. "
X ..

, 7, lbese data come from the Ci...)_3oo1.2.....t/967 (U.S..Bureau. of the
..

.

Census, Washington, 1968). The election used in the calculation of participation

and competition is the presidential election of 1964. .It was chosen because it

represented the available political data reported for each county that was closest

in time to the measurement of the policies. Other likely determinants of policies

that were subject to taller analyses, but not reported because they correlate

highly with the variables listed here, include county-by-countymeasures of

urbanism, education, industrialization, housing quality, levels of employment,

"

population density, and measures of income showing the proportion of families

above: and below certain .iticome levels. ,l4ediltn.family income.is reported

here because it bears the closest resemblance to measures used in state.by state

aggregate analysis; this will permit a greater comparability of findings.

8.. A complete report about these factors is found.in Ira Sharkansky and_.

RiChard I. rofferbert, "Dimensions of State Politics,.Econamics, and Public

. Policy," American Political Science Review, LXI/I (September, 1969). The items
.

loaded high on the various factors include: Industrialization: value added by

manufacture, and percentage employed in manufacturing; Affluence: median school

years completed, estimated value of real property, personal income per capita,

percent white, and literacy; Professionalism-Local Reliance:. compensation.of

judges, compensation.of legislators, expenditures financed by state and local

governments exclusive of federal aid, and proportion of state and local expenditures

financed by local governments; Competition-Turnout: proportion of legislative

seats held by minor party,turnout for gubernatorial election, and the liberality

of suffrage statutes.
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9. Strictly speaking; it is inaccurate to say that current researchldentifies

the influence that certain elements exercise over policies, or the changes that

policies cause in their economic, social or political surroundings. The closest

approach to causation is the discovery of relationships that are consistent with

causal patterns. Starting with the hypothesis that element-A.brings about policy

B we can infer support for that hypothesis if we find element A and policy B

typically associated together in the same*time and place. Of course, we must

determine if the coexistence of A and B are due to the common trait C that might

cause both A and B to occur together. In other words, we must "control" the

relationship between A and B to see.if it might not simply be a product of C.

One hypothesis, for example, contends that high levels of political participation

brings about generous 14Vels of public service. If we find that states showing

high citizen participation also show generous levels of public service, we have .

superficial support for the hypothesis. But we must check other explanations for

the findings. It might be that the level of economic well-being influences both

political participation and the generosity of public services. We know that people.

who are wealthy and well educated show more than the average amount of interest

in politics, and we know that wealth has something to do with the resources needed

to support public services. So the amount of economic wealth in a state may lead

it to have both high (or low) levels of political participation and corresponding

levels of generosity in public services. On the other hand, it is possible that

the political cultures in certain states lead their citizens to participate more

(or less) actively than expected on the basis of their wealth; or lead their govern-

ment officials to greater (or lesser) levels of commitment in offering public

services. At this point, it appears that participation has an "independent"

relationship with certain kinds of policies: those which are "politicized"

and the subjects of intense public dispute (Sharkansky.and Hofferbert)

10. Dye, Politics.

11. Dye, Politics.

4 z;



.NOTES -- Page 4

12. Pulsipher and Weatherby; Sharkansky and Hofferbert; and Charles Cnudde

and Donald &Crone, "Party CoMpetition and Welfare Policies in the United States,"

American Political Science Review, LXIII (September, 1969), 858-66.

. 13; Dye, Politics. .
14. Glenn W. Fisher, "Interstate Variation in State and Local Government

Expenditures," National Tax Journal, 17 (March, 1964), 57-73; and much of the

literature cited there.

15. Dye, Politics.

16. Otto Davis, MAX. Dempister and Aaron Wildavsky, "A Theory of the

Budgetary Process,"American Political Science Review, LX (September, 1966),

529-47; John P. Crecine, Government Problem-Solvim A Computer Simulation of

NMnicipal Budgeting (Chicago: Rand McNally, 1968); and Ira Sharkansky, The

.129.2.41i.U.S4L29.01gLIBELIPAUBLUlt (Indianapolis: Bobbs4ferrill, 1969).

17. Sharkansky, Taxing and SDen4ng, Chs. 4, 5.

18. 4obert Lineberry and Edmund Fowler, "Reformism and Public Policies in

American Cities," American Political Science Review, LXI (September, 1967), 701-16.

19. Alan Campbell and Seymour Sachs, Metropolitan America (New York: Free

Press, 1967), p. 57.

20. Cnudde and McCrone; and Sharkansky and Hofferbert.

21. John G. Grummn, "Structural Determinants of Legislative Outputs," a paper

given at Conference on the Measurement of Public Policies in the States, Inter-

University Consortium for Political Research, Ann Arbor, Michigan, 1968).

22. See the interchange between Robert L. Harlow and Ira Sharkansky in The

1

National Tax Journal, XXI (June, 1968), 215-19.

23. Sharkansky, Policy Analysis,, Chs. 4, 6; and Edwin Olson, "Research in the

Library Service Process," in Irena A. Braden and Alice S. Clar, Quantitative Nhthods

in Librarianship: Standards, Research, Management (Columbus: Ohio State

University Press, 1970) .

4



a

MOTES -- Page 5

24. Fry and Winters

25. Dye "Income Inequality"

26. Sharkansky, "Economic Development"

1!.1

I . .11.t , . ;

.,,A.

-
.

.!::
?: "S". t,;-:,7

I.

1

;-

:

c- I

.
r. t .

.

:XI . . 'I " ; . ..
% . :

. ;

s:; .: . r- : ...

.

.: .,*.".3. . .! . .'s . :.

1.
: .

a 1 gr. .
. a' ' I flo . 9. ..

!is '"":*

: - ; I . ! . .

i
.

$ ' % ) . .... , ... ,

t J IL 01. .6,. . : .. i

; i

I.. '! z! . t i; ,

I... *el.: . ; ".:.;3:'" 't . !'

4 1..",r-1 17; .; 4 t : ; ";.. '..%

;*

:LT.) 1. ': :. j r : '%

. t f. .



TABLE 1 ' .

COEFFICIENTS OF VARIABILITY FOR SELECTED hEASURES OP COUNTY POLICY*

Per capita local government spending for education .226

Per capita local government spending in total .191

Per capita local government spending for highways .587

Per capita local government spending for welfare 1.094

Per capita local government spending for health 1.429

Per capita local government ipending for police .447

Per capita property taxes .451

Average salary of local government employees .097

Average payments for Aid td the Aged .154

'Average payments for Aid to the Blind .288

Average payments for Aid to the Permanently and Totally

Disabled .172

Average payments for Aid to Families of Dependent Children .148

Average payments for general assistance .517

* calculated as the 36-state averages of each state's coefficient of

variability for each policy



TABLE 2

COEFFICIENTS OF SIMPLE CORRELATION' BETWEEN STATE ENVIRONMENTAL

CHARACTERISTICS AND STATE MEANS AIM COEFFICIENTS OF VARIABILITY

FOR LOCAL EDUCATIONAL SPENDING

State mean for
county educational
spending

Coefficient of
variability for
county educational
spending

pnvironmental Characteristics

Induitrialization Affluence Professionalism- Competition-
Local Reliance Turnout

-.15 .29

t

.24 .64

S. 10.:

;
. . .

. I

41°

.
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TABLE 3

COEFFICIENTS OF VARIABILITY BY STATE , FOR PE R CAPITA LOCAL S PENDING FOR

ALA.BAYA
ARIZONA
ARKANSAS
CALIFORNIA
COLORADO

FLORIDA
GEORGIA
ILLINO IS
IOWA
KANSAS

EDUCAT ION

. 136
186

. 154
. . 213 . . .

. 385
175

. 157

. 200

. 226
; 293

KENTUCKY . . . 253
LOUIS IANA . 240
MARYLAND . 283
MAS SACHUSETTS .296. . . .

MICHIGAN . 217
MINNE IOTA . 241
MISS I9S In I . . 318
MIS SOURI . 190
MONTANA . 224
NEW JERSEY . . 203

NEW MEXICO 176
NEW YORK .205
NORTH CAROLIN.A. . 141
NORTH DAKOTA .339
OHIO . 181
OKLAHOMA . 258
OREGON . 204
PENNSYLVANIA 228
SOUTH CAROLINA .150
SOUTH DAKOTA 237

UTAH
VIRG INIA . 293
WASHINGTON . 193
WEST V IRGINIA . 157
WISCONS IN . 205
WYOMING . 231

10

r



TABLE 4

COUNTY COEFFICIENTS OF.SIMiSE CORRELATION BETWEEN PER.CAPITA SPENDING

FOR EDUCATION AND COUNTY MASURES FOR:

=Rots

minim. r .10
. ...::: ..

ARIZONA .17

ARKANSAS .06

CALIFoRNIA ,-.10

COLORADO '' -.25

FLORIDA -.09

GEORGIA .13

ILLINOIS

.1
,

KANSAS:. -.37

KENTUCKY
. .

.13

LOUISIANA
:-.t.

-.20

MARYLAND -.02

MASSACHUSETTS -.21

MICHIGAN .11

MINNESOTA
, -.02
i

MISSISSIPPI -.24

MISSOURI .02

MONTANA -.12

NEW JERSEY -.49

NEW MEXICO -.12

NEW YORK -.25

NORTH CAROLINA .20

NORTH DAKOTA ..11

OHIO .10
OKLAHOMA -.20

OREGON -.24

PENNSYLVANIA -.26

SOUTH CAROLINA -.14

SOUTH DAKOTA. -..04

UTAH -.23

VIRGINIA -.01

WASHINGTON .15

WEST VIRGINIA .12

WISCONSIN -.01

WYOMING 0.51

Counties of 36 states
considered together -.38

402

INCOME PARTICIPATION COMPETITION

.15

-.19
.18

.34

.

;

.11

-.08

ef
.1 ;Oil)

.15

.03

-.03

.24 .07 .31

.-.03 .28

-.19 -.10

.37 .10

-.11 .13 .32
I

.28 .42 .08

-.20 .21

-.16 .33 -.14

.53 .30 -.14

-.32 .72

.40 -.11 .09

.07 .33 -.22

.24 .30 -.07

.11 .03 ...08

-.26 .12 .06

.31 .48 .65

.22 .13 .10

.06 .34 .60

.12 -.11 ;01
....03 .35 -.07

.15 .06 .13

.18 .37 .22

.23 .28 -.16

.10 ...13 .49

.28 .35 .03

.25 .01 .24

-.06 -.07 .27

.30 .11 -.03

.22 .03 -.16

.10 -.20 -.16

-.15 .02 . .04

-.61 .06 .28

.47 .45 .19



TABLU 5

COEFFICIENTS OF SIMPLE CORRELATION BETWEEN STATE ENVIRONMENTAL

CHARACTERISTICS AND COUNTY CORRELATIONS, BY STATE, SHOWING DISTRIBUTIONS

OF EDUCATIONAL SPENDING

e%

Stato Environmental Characteristics

. .

Industrialization Affluence Professionalism- Competition-

County Correlations,
By State, Between
Educational Spending and:

Negroes

Income

Participation

Competition

fr.

p

5. ,

7.19

.30

.14

.45

a

5

...Local Reliance Turnout

.4.

a.

-.36. -.16

.08. .22

.05 .22

.31- .44

-.14

. . "
. .
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This paper proposes to pursue Robert Hess' perceptive and

provocative challenge to the "consensus bias" in political

socialization research in general, and in the investigation of

the school's role in political socialization, in particular

Aptly summarizing the prevailing ways of our thinking about

political socialization, Hess notes that "political sooializvilon

assumes an acceptance of the system and a degree of agreement

that its goals axe appropriate and should be pursued" 2, but goes

on to wonder whether this notion of political learning is still

tenable in a situation in which such goals have become

increasingly a matter of disagreement, dissent, and outright

conflict: "If there is widespread division with respect to some

contemporary values and behavior, what is the function of

the school in terms of political socialization?" 3

While it could (and will) be argued whether the recent incidence

of more or less violent divisions along the major "fault lines"

within and outside American society constitute the only reason

for questioning our past, consensus-oriented notion of

political socialization, Hess' polemic against that notion

nevertheless points in a direction which, we believe, could and

should be pursued in the direction of a more balanced and, hence,

theoretically more valid view of political socialization.

In order to deal with this question more systematically, a brief

review of some of the main conceptual and theoretical assumptions

in past socialization research will be necessary in order to

substantiate and illustrate the claim that, with some notable and



recognized exceptions, this field of research has been largely

dominated by a more or less explicit assumption about the need

for a substantial degree of congruence between the outcome of the ongoinl

political socialization process, and the belief system already prevalent

in the political system.

Next, it will be argued that the maintenance of a political system,

and of the belief system which supports it, constitutes only one

of the possible frameworks for. the conception of political

socialization, and should be supplemented by the notion of the

inherent conflictual properties of political gystems in general,

and pluralist systems, in particular. In other words: there

is a need for conceiving of political socialization as an

important instrument not only for "inducing" the young into the

political belief system of their elders, but also for

generating attitudinal and normative orientations towards

various types of intra-gystem conflict and its resolution and regul-

ation.

Thirdly, an attempt will be made to elaborate on a possible

conceptualization of "conflict socialization", primarily in terms

of the capacity for dissent toleration or--in terms of group

psychology--of the "latitude" of accepting deviant, dissenting, or

non-conformist types of political or politically relevant behavior.

Within this framework, we will try to show how such a different

concept of the political learning process and its outcomes may

lead to a somewhat different research strategy with regard to the

role of the school as an agent of political socialization.



Consensus and political socialization

Our criticism of what we perceive as a somewhat unbalanced

conceptual and theoretical notion of political socialization

can probably be best expressed in terms of the various

propositions which Dennis, among others, has grouped together

under the aspect of the "system relevance" of political

socialization.referring to "the question about what effects

political socialization has upbn political life" and conceived in

terns of the alternative that "political socialization may either

contribute or serve as an impediment to the persistence and

stability of the political system and its component parts" 14.

Dennis' basic reference in so defining the linkage between political

socialization and the political system is, of course, Eastonls

concept of political socialization as a source of "diffuse

support" for the stability and cohesion of the political system.

a kind of support which is generated by "the positive encouragement

of sentiments of legitimacy and compliance, the acceptance of

a notion of the existence of a common gold transcending the

particular good of any particular individual or groups, or the

kindling of deep feelings of community" 5. Most research and

writing on political socialization to date has been concerned with

the elaboration and operationalization of this basic

postulate and, on the whole, has moved in the direction

of interpreting it in essentially "conservative" or even

ft preservative" terms, assuming "that in one way or another

socializing processes assure the continuity of a political

system in relatively unchanged form", and thus relegating change
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to the role of "a residual rather than a central or expected

product of socialization" 6. One of the most unequivocal

commitments to this concept of political socialization is

found in the lead article of a rather respectable symposium on

the topic:

Having once internalized the society's norms, it will
presumably not be difficult for the individual to act
in congruence with them. A politically organized society
has the same maintenance needs and consequently has an
additional function: the political socialization of
the young. Political socialization is the gradual
learning of the norms, attitwdes, and behavior accepted
and practiced by the ongoing political system ......
The goal of political socialization is to so train or
develop individuals that they become well-functioning
members of the political society a well-functioning
citizen is one who accepts (internalizes) society's
political norms and who will then transmit them to future
generations. For without a body politic so in harmony
with the ongoing political values the political system
would have troukile fUnctioning smoothly and perpetuating
itself safely.

Given this tenor, it is not surprising that, in one of the

most recent and extensive reviews of the state of the art in

political socialization research, Dawson and Prewitt see fit to

speak of the "generally conservative bias of political socialization" 8,

and conclude their book with a plea for mobilizing the concept of

political socialization as a potentially important explanatory

tool in our efiorts to understand "the mechanisms which

transform one network of social relations, one pattern of

cultural values, into another" 9.

In their own major contribution to politioal socialization research,

Easton and Dennis deplore the narrowness and inaedequacy of a
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"system-maintenance theory" of political socialization as tending

to "bias research toward investigating those conditions favoring

the perpetuation of stability of the status quo" 10 and call for

"a more comprehensive conception of the theoretical relevance of

socialization for the political system, one in which change is

not interpreted as a failure of the system to reproduce itself

but is viewed positively"
11

. Whether their own attempt to

overcome this problem by developing a "neutral" conception of

political socialization has been entirely successfUl is, in our

view, arguable; from looking at the ways in which their

data are organized and analyzed, it appears that they, themselves,

have gone considerably beyond the minimal requisites implied in

the notion of the system's persistence, in spite of their

theoretical allowance for political socialization being able,

under certain conditions, to contribute not only to the

maintenance or replication of a given system, tut also to its

transformation or even its total destruction
12

. This, however, is

not the place to argue how close Easton and Dennis in their

actual research endeavor come to the requirements of their

"neutral" persistence model. Instead, our point is that the

linkage between political socialization and the political

system can be conceptualized in terns different from both

the stability-oriented "system-maintenance" model and the more

"open-ended", presumably less biased persistence model which Easton

and Dennis propose. Furthermore, we would argue that the

theoretical decisions involved in designing an alternative model

of the socialization-system linkage will bear significantly on the

design of political socialization research in general, and on

further inquiries into the role of education therein, in particular.



X

Conflict and political socialization

Essentially, one may challenge the prevailing consensus model of

political socialization on two grounds: On the one hand,

one may duly note the fact that protest, dissent amd conflict

have dramatically increased in both extent and intensity in

contemporary and, especially, American society over the last

decade or so, and come to realize that intra,system cleavages

of a very consequential nature .can no longer be relegated to the

position of "marginal" or abnormal societal phenomena, but have to

be regarded as key elements in the fabric of social and political

life. This realization, it seems, underlies Hess' polemic to which

we referred earlier; while one could hardly argue with either the

accuracy of the empirical observation or the relevance of the

propositions derived from it, there still is something of an "ad hoc"

quality about this argument which leads us to search for

a further and perhaps more generic basis on which to build

a revised notion of the political socialization process and its

relationship to the political system. Our search fir such a

modified conception of political socialization leads us,

perhaps not surprisingly, to some of the work in the fields of

political sociology and social psychology; while we could not

claim to provide, in the framework of this brief paper, a thorough

and exhaustive revien of the many relevant propositions that have

been generated by these two burgeoning fields of inquiry and

theory-building, we hope to show that some selected contributions

in these areas lend considerable support to, and provide helpful

explications of, our own preliminary notions about a "conflict model"

of political socialization.
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As me have indicated, our objection against much of the

conceptual and theoretical basis of past research in political

socialization results from the fact that this research ir largely

guided by one or the other variety of "consensus theory", and tends

to neglect the importance of conflictual elements in the

operation of political systems. It seems indeed odd that theoretical

concerns in the field of political socialization have

apparently remained unaffected for so long by the challenge

to consensus theory which has loomed large in the development

of political sociology over the past decade. Some time has

passed since Lipset stressed "the proper balance between conflict

and consensus" 13 as a crucial element in the nature of social

and political systems, and argued for acknowledging the

interdependence of conflict and consensus in the sense that

"consensus on the norms of tolerance which a society or

organization accepts has often developed only as a result of

basic conflict, and requires the continuation of conflict to

sustain it"
14

. Another early and important contribution to the

debate was Dahrendorffs attack on consensus theory and his

attempts to develop a theoretical framework for"the explanation

of systematic social conflict in industrial societies" 15 that would

go beyond the Marxian theory of class and supersede it by a new

and similarly comprehensive formulation.an Otempt which has

lead Dahrendorf to recognize that "class conflict is but a

special case of an even more general phenomenon", and that

"a new departure is needed in the sciological theory of political

conflict and social change"
16

.



It is characteristic of these and many other, similar contributions

to consider the ubiquity of conflict ("Societies do not differ

in that some have conflicts and others not; societies and social

units within them differ in the violence and intensity of

conflicts" 17) not just as an unavoidable deficiency of the

human condition in its social manifestations, but rather as

an essential requirement for the stability and integration of

social systems in general, and political systems, in particular 18.

From this point of view, the argument that "the stability and 'success'

of democratic societies depend on the sharing of general ,

political and pre-political values" 19 is subjected to severe

criticism which, explicitly or implicitly, extends to a good deal

of work in the field of political socialization 20. Whether criticizing

the biases of consensus theory must of necessity lead to the

adoption of the Marxist theories of "pragmatic role acceptance"

and "manipulative socialization" would see--Mann's interesting

argument in that direction notwithstandingaopen to further

theoretical and empirical examination. What does seem indicated,

however, as a result of the various challenges to the notion of the

beneficial effects of consensus and intra-system harmony on the
V.

stability of the system is a reappraisal of the categories in

which we have tended to view the process and outcome of political

socialization.

Our review of relevant contributions to the development of more

conflict-oriented theoretical propositions about social behavior

would, of course, be highly remiss if we did not acknowledge those



attempts in the field of political behavior research which have

sought to come to theoretical as well as empirical terms with

the tenuous relationship between consensus and conflict in the

realm of political beliefs and values. It is one of the most

significant achievements of Meloskyls and his associates'

project on political belief and affiliation among American party

leaders and followers to have subjected operationally meaningful

assumptions about this relationship to empirical tests within the

frameiwork of the American party system
22

, and we are in similar ways

indebted to the work of Converse, V.O. Key, Prothro and Grigg, and

others23. And yet: This considerable concern in the study of

political beliefs and values with the nature, correlates, and

distribution of conflict has so far ostensibly failed to have

a tangible effect on the ways in which we theorize about the

various learning processes, especially of the young, which we refer to

as political socialization.

How, then, would we begin to conceive of political socialization

as a process which leads not only to certain levels of

regime norm acceptance, political efficacy, trust, etc., but

also to types of orientations which pertain much more directly

to the individual's ability to cope with dissent and conflict, and

to the system's ability to manage such conflict? Such an attempt

will have to deal primarily, of course, with the choice and the

conceptualization of our dependent variables; in a farther step,

we m-gy try to formulate some tentative assumptions on the ways in
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which various factors can be expected to operate on such

variables.

With regard to the choice of dependent variables, we would like

to illustrate our point by elaborating on one type of

attitudinal orientation which we perceive as being

particularly salient to a conflict-oriented notion of

political socialization. If we follow V.O. Key's notion

of political conflict as being represented by a more or less

polarized bimodal (or, in some cases, multimodal) distribution

of pubaic opinion 24, then the question of how individuals and

groups identifying with one of the opinion clusters perceive of,

and relate to, adherents of a different or even opposite opinion

becomes of major concern to the analyst of the system's development.

Answering the question becomes all the more crucial the more

one is interested not just in stating the presence of conflict,

but also in its fature development, its persistence, its effects

on the system's operation, and its possibae regulation,

resolution, or disappearance. On a very elementary level, for

instance, one might argue that (in Rokeach's term) the degree of

"dogmatism" which prevails in the relationship between holders

of diverse opinions would greatly affect the system's ability

tc "process" existing conflicts in such a way as to maintain the

system's basic cohesior without at the same time taking

recourse to repressive action against one or the other group.

The complexity of the relationship pattern is, of course, bound to

increase the more reality differs from the pure and simple model of

a bimodal distribution of opinion.



We would therefor argue that the ways in which the holders of

diverse and conflicting opinion regard eachother could amd should

be conceived as one of the outcomes of the political

socialization process, and that our attention ought to be more

clearly focused on the factors which can be shown to influence

such outcomes under identifiable and specified conditions. It

would seem that Rokeachls notion of a distinction between "opennand

"close& cognitive systems and his discussion of their respective

properties and correlates
25 provide usefUl guidelines for the

more elaborate and specific formulation of the kinds of dependent

variables which we ought to be studying, although some other approaches

to the problem could probably yield similarly useful conceptual and

theoretical assistance 26. If we succeeded in operationalizing inter.

group attitudes in situations of conflict over political or

politically relevant valnes, and then developed research designs which

would test our assumptions dbout how different socialization

agents contribute totheformation, maintenance, and change

of such attitudes, political socialization research could

significantly enhance its contribution to the understanding of

not only the emergence of conflict in political systems, but also

of the determinants of its intensity and its chances of "success.

ful" regulation or resolution.

Let us carry our discussion one step further by specifically

looking at one aspect of the "open.closed" dichotomie: Rokeach

assumes that, in the overall dogmatism syndrome, the degree of

"closeness" of a cognitive system is highlyrrelated not only to

authoritarianism, but also to intolerance 27 If we pursued this

a
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further in the context of our thinking about conflict and political

socialization, we may find some value in concentrating on

toleration, or the lack of it, as one important attitudinal

dimension of both the antecedents and consequences of conflict.

In doing this, we would follow Rokeachis plea for a more

generic definition and use of "intolerance" than the narrower and

particular concept of ethnic or racial intolerance of the

"Authoritarian Personality" variety has provided 28. At the same

time, however, we would have to be mindful of Rokeachis observation

that "current concepts and measures of intolerance seem to

woefillly inadequate in addressing themselves to non-ethnic forms

of intolerance" 29--a statement which would naturally hold as true

for the obverse of intolerance, tolerance or toleration. It is

here that the Sherifsl notion of "latitudes of acceptance and

rejection" 30 of others' behavior would seem to provide a helpful

construct in our attempt to formalize the inquiry into socialization

processes which may lead to different levels of toleration in

the political realm: "The latitude of acceptance and the latitude

of rejection, relative to a given sphere of behavior, together

constitute the reference scale on the basis of which evaluations

or appraisals of specific behaviors are made" 31, and this

reference scale may vary from one setting to the next, both

within and between societies.

Thus, it should be possible to design measures which could

serve as specific indicators of the acceptance and rejection

latitudes with regard to various types of controversial political
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behavior
32

, and to begin to develop testable assumptions

about the ways in which the variance in these latitudes across

different subgroups of the political system ean be accounted

for by different socialization agents and processes. It will be

important to bear the behavior-oriented natvre of these

"reference scales" in mind when one sets out to fl.esign

appropriate measurements of "toleration". For instance, it will

be insufficient to just solicit reactions of agreement or

disagreement with statements representing more or less purely

attitudinal orientations without referring rather explicitly to

the type of behavior in which such attitudes would be most likely

to manifest themselves. One direction which it may be usefUl to

explore further would be to measure latitudes of the acceptance

or rejection of controversial political issues through a modified

"social distance" scale: the level of acceptance of a dissenting

position on a presumably controversial issue would be indicated

by how "close" a role the respondent would allow the holder

of such a position to assume--with the distance scale ranging

all the way from, say, speaking on television to personal

friendship 33.

While the problem of measuring attitudes which we can

conceptualize in terms of latitudes of accepting positions on

controversial and at least potentially conflict-generating issues

will require further study and empirical validation, an equally

important problem ariseA with regard to the factors that can be
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assumed to affect the development and change of suuh attitudes.

Some of the hypotheses developed and tested in connection with

the Sherif& work on the salience of accepted or rejected

behaviors could be expeoted to lead to usefUl propositions

for the more specific realm of political behaviors 34. Thus, the

finding that "the latitude of acceptable behavior, defined by the

norms of the group, varies according to the importanoe of the

aottvity to the members" 35 (which is subsequently differentiated

by referring to the different standing of members in the group as

a further factor) should provide an adequate starting point for the

analysis of differences in dissent toleration between, say,

different age groups or groups of different socio-oultural

background. While we fial this particular set of propositions

especially amealing and useful, there are probably several other wayl ir

which theories generated by research on small groups can be

made directly relevant to the study of differentials in the

toleration of dissent and conflict as a result of political

socialization processes.



Dissent toleration and education

Tha purpose of this paper calls for a specific consideration

of the question as to how we might go about formulating

intelligent hypotheses on the role which formal schooling,

and the factors and influences associated with it, may play in

the development of the kinds of attitudes which we have earlier

described as being in need of assuming a muoh more central

position in political socialization research. It is probably true

that here, as in the case of previous research dealing with a

different set of dependent variables, we are also faced with the

well-known problem of identifying the separate influencer of

different socialization agents '6; it may just be, however, that

the nature of the political socialization process in which we are

interested mgy provide us, with the help of some inferences from

previous findings, with the possibility of making at least some

assumptions about the kinds of sohool-related factors that we ought

to be particularly aware of.

Previous research shows that, at least in the case of political

efficacy and related attitwles, the formation of political

attitudes is strongly influenced by the practice of commensurate

kinds of behavior in other, non-political social contexts. The

findings reported by Almond and Verba, for instance, indicate a

strong relationship between the degree of participation in family,

school, and job decisions, and scores on their "subjective political

competence" measure; furthermore, the data suggest that the effect
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of these various participatory experiences is cumulative 37.

Analogously, me might argue that the degree of involvement

in situations which are characterised by a consistently high

level of dissent and diversity of opinion may well..especially if

the assumption about the cumulative effect of such experiences

could be generalised.-be an important factor in accounting for

varying "latitudes" of accepting dissent in the realm of more

strictly political beliefs. With regard to the eduoational

context, it would appear promiang to adopt, with some

modifications, the notion of the "open olassroom climate"

as developed and used by Ehman 38; the key factor in measuring

this variable, which was shown to have a substantial effect on

such attitudes as political efficacy, participation, and

cynicism, was the relative frequency with which teachers

discussed controversial issues in the classroom, illustrative

examples of such issues being the Vietnam war, minority group

relations, etc. It should be possible to expand this measure

to obtain additional information on the range of positions taken

in such discussions, the intensity of disagreement, and the

prevailing modes of managing such conflicts as the discussion

may have generated 39. If, moreover, experiences of this kind could

be generated and systematically varied in an experimental or

quasi.experimental design so as to maintain some degree of

control over demographic as well as other experiential variables,

a fairly solid test of whether, and under what conditions, our

assumptions about the experiential source of attitudes towards

dissent hold true should be possible.



On a different level of analysis, there seems to be a case

for going back to the substantive framework for formal learning

about politics provided in the codifications of civics textbooks

and similar material. To be sure, pcaitical socialisation research

to date has not yet produced any convincing results on the ways in

which the sheer content of civic instruction, regardless of such

intervening factors as modes of teaching, teacher personality, etc.,

may influence the process and direction of political learning

especially in terms of the acquisition of normative orientations

to the political system 4°. This is, of course, at least in part

the result of the tremendous difficulties in operationalising

instructional content as a truly independent variable--a difficulty

which in turn would account for the relative reluctance to "study

it systematically. With regard to the question of dissent

toleration, or the formation of different latitudes in

accepting non-conformist behavior, we may have a slightly less

ambiguous situation than in the oase of other attitudes for which

it ma7 be more difficult to find clearly commensmrate precepts

in instructional materials. There is no question but that most

civics textbooks in this country as well as in other Western

democracies place heavy emphasis on the importance and the

desirability of consensus and harmony in democratic systems;

instances of cleavage, dissent, or conflict are generally

relegated to the realm of the extra-ordinary, deviant, or

marginal
41

. However, there are also variations in this pattern,
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and it seems that concern among social stwdies teachers and

curriculum experts with the more genuine role of conflict

in democracies is becoming more widespread and serious 42.

Thus, i2 our expectation of a considerable range in the treatment

of dissent and conflict in instructional materials could be

substantiated, a case could be made for the exploratory value

of an admittedly gross analysis on the differential effects

of being exposed to differently biased instructional content.

From the results of such gross, yet probably rather suggestive

types of analysis, more refined approaches could be designed

which would probibly have to rely very heavily on some of the

theoretical and methodological developments in the field of

curriculum research and evaluation.
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Conclusion

The latitude of the charge under which thislaper was written

("If you were to study something that would contribute the

most to this of politics and education., what would

you study and how would you sbudy it?") has probibly contributed

to its someWhat diffUse quality. Hopefully, however, it has been

possible to oonvey a sense of concern over the direction in

vhich--at least in my view...an-immensely popular and ever

increasing field of political inquiry seems to be moving.

Given the fact that political socialization research has come

to be one of the most favorite meeting grounds for politically

interested students of education and (with a little less

enthusiasm) educationally interes'ed political scientists), concern over

the problem which we have tried to describe shoull by no means be

confined to the political science community. Whether the

alternattves discussed in the later part of this.paper

point in a direction in which a theoretically defensibae

solution to the problem can be found remains to be discussed.
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Introduction

By a mutual but unspoken and longstanding agreement, both American

citizens and scholars have decided that the world of education was unrelated

"t0.the world of politics. But while election and referendum might be judged

"political" for other policies, in education, Americans have proceeded on the

assumption of magic that one can change an object's quality by.giving it a

different name. Yet not all have been deceived. Over a decade ago, Eliot

demonstrated to political scientists how education was political, while also

urging research along many lines.' His agenda of research is still yaluable

because so few scholars have dealt with his suggestions.

But recent signs suggest that the rivulet of research on the politics

of education which we knew in the 1960's will in the next decade become a

f1eo.1. The reason.for this is that perspectives on education have changed

as a consequence of strained local resources and new national policies. The

point is not that the school system suddenly became politicized. Rather it

is that more have become aware of this political quality because of publicity

over state-local demands for financial assistance, the passage and adminis-

tration of massive and growing federal aid programs, national efforts to

eliminate racial imbalance, and increasingly bitter contests locally to wiest

school control into the hands of groups aroused over these policies.

Our purpose in this paper is not to argue why education should be viewed

politically.2 Rather it is to explore the need for more useful theoretical

orientation of the research movement now getting under way and, in the process,

to indicate scime of the knowledge gaps which research might fill. Iannaccone

has explained why much needs to be done in such research. 3 Mien education is

a "closed system," its leaders, by maintaining an isolation from politics,

4
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I. 2

free themselves from external control and, by controlling their own environ-

ment, reduce change within the system. Such effort is clearly functional for

professional educators, freeing them from the plurality of external constraints

and unsettling demands of internal change which characterize other social

institutions touching the political. But in the past, so skilled were edu-

cators that they moved the community to adopt ostensibly nonpolitical concepts

and terms to apply to their work. As Eliot noted, a successful superintendent

was one adept in "community relations," but "Why not say frankly that he must

be a good politician?"4 As for political scientists, they unquestioningly

accepted the closed system definition of the educators. Only recently have

they begun to see here similarities to other policies; "Rosy O'Grady and the

Colonel's lady are sisters under the skin."

The objectives of research into politics and education are those of any

research interest: description, explanation, prescription and evaluation.

Educational journals are filled with descriptions of pieces of reality--of

the operations of school systems and subsystems, of their actors and agents,

and of their laws and regulations. Further, this description of reality is

. invariably accompanied by normative evaluations that is, statements of pre-

ference, often accompanied by recommendations to change or retain the observed

reality. Further, description and evaluation merge undefinably into

prescriptionrecommendations on how to change reality so as to achieve

normative objectives, how to close the gap between the real and the ideal.

What is least found is explanationsuppositions and supporting evidence

about the causes, consequc c.es and interrelationships of that which is found

in reality. In the scholarship of education, causal theory of this kind is

found a great deal in the psychology of education, to some degree in the

sociology of education, and very little in educational administration.5
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qHowever, when we ask how much of these four research objectives are found in

the study of the politics of education, whether case studies or aggregate

analysis, the answer must be, "Very little." The reasons for such omissions

lie in the myth of nonpolitical education, in the mass of data to be studied,

and in the lack of a directing empirical theory. Less is found about educa-
.

tional politics than about politics of almost any other widespread policy in

American life because, in part, of the belief that one has satisfactorily

described reality by saying education is "above" politics. Under the mantle

of such thinking, descriptive research is regarded as misguided, and conse-

quently it becomes impossible to test theoretical statements. Further, there

is a vast array of data to be dealt with: in 1962 there were almost 35,000

school diitricts in the United States, constituting the most numeiims elected

units (38%) despite their sharp reduction during the 1950's) although by 1970

the number was down to about 16,000;
6 these districts are holding board

elections every year or so; and there are thousands of annual school refer-

enda. Further, this pool of data is swollen even more by the profusion of

school policies among states and districts.'

But if one pierces the screen of "unpolitical schools" and wishes to

work with such data, he finds highly inadequate theory and methodology for

his employ. As Kirst and Mosher have shown,7 there is no single theory,

simple or complex, which presently guides this work, nor is there agreement

on the appropriate methbdology. Political scientists are sevelily split

between traditional studies of institutional and legal analysis and studies

of political behavior which utilize statistical and other empirical methods.

What one finds in a review of the literature, then, is a grab bag of both

theory and method. While this is a typical condition in the early stages

of scholarship on any subject, such consolation makes it no less frustrating

491
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for those concerned to make some order out of the confusion. This is

certainly no discipline for those who define scholarship as the explication

of established truths, but it will be exciting to those who prefer to inno-

vate and develop theory and hypotheses.
4

A Sketch of pystems Theory

Much of this uncertainty can be seen in the application of "systems

. theory" to the politics of education. This theoretical formulation provides

what its author, David Easton, has termed A Framework for Political Analysis.

We would like to demonstrate such a framework and its limitations by showing

how the available research relates to it and by noting what it does not do.

Easton visualizes the political syStemwhich provides in every State

-an ftaut
horitative allocation of values"--as the focus of societal stresses

which create ,inputsin the form of demands and supportswhich the political

system nay convert into outputs or public policies, which in turn feeds back

values or resources into the society whence the process began. The major
.

concepts here--system, stress, input, conversion, output, and feedback--are

thought to be interrelated in a dynamic and ongoing fashion. We can see each

of these major concepts as a useful way of categorizing the research of edu-

cational politics, but a somewhat fuller explanation might be helpful.

. Inputs arise out of other systems in society--economic, for example--

which generate stress over value concerns. That is, stress, generated by

differing claims for scarce resources, produces organized activities directed

toward the political system, seeking to satisfy these claims. These inputs

-to the political system taLe the form broadly of demnds or supports. Demands

we associate mist often with the private pressures upon pub3ic government, the

claims for justice or help, for reward or recognition. These demands mobilize

resources in order to affect other private groups and to influence the
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disposition of the political Rystem. The particular kinds of issues which

develop and the particular form in which the attendant demands make their

way into the political system vary with different cultures, economies and

'political systems. As for the input of support, a steady flow is necessary

If any political system is long to maintain'its legitimacy, that is, the

,generally accepted sense that the system has the right to do what it is doing.

Indeed, so vital is this input that all societies indoctrinate their young

to suppoit the system, a function in which the schools have a dominant,

although not exclusive, role.

The political system, the object of such.inputs, is defined as the

nechanism for converting inputs into outputs, demands and supports into policy.

Clearly, however,.not all demands are so converted, and this differentiation

is a function of values dominant in the conversion machinery and personnel

as well as in the larger society. The conversion is seen in its machinery--

elections, referenda, boards, legislatures, all carefully fh.thorized by some

charter or constitution--as well as in its personnel--executive, legislative,

judicial. The personnel constantly interact in the conversion process, either

with those outside or inside the political system, and their behavior stems

ftom role difinitions imposed by that system. Indeed, such interaction gener-

ates inside the system certain pressures which also shape the conversion

process, What Easton termed yitilitapaa.

Finally, the outputs of public policy, although varying with culture and

over time, tell us much about the values of those who have power and privilege

in the system. The administration of this policy upon the larger community

always has differential impact. Any administration must enhance the safety,

income and deference of some while restricting that of others. Such impact

constitutes feedback; that is, it differentially affects groups, other systems
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and, inevitably, future inputs which will be fed back into the political

system itself.
s

The preceding resume is unfortunately an oversimplificatiOn of extremely

complex institutions and processes which Easton has sought to integrate into

a comprehensive description and explanation; for the educational scholar for

whom this is new it is highly recommended that Easton's original work be

examined. Such a theory has two broad uses in the study of educational poli-

tics. First, like any good theory, ii should generate hypotheses amenable to

operationalizing for research purposes, the results of which can test the
k

theory. Theory in this form is directed toward explanation and predictions

by means of "a set of...related propositions, which include among them some

lawlike generalizations, and which can be assigned specific truth value via

.empirical tests ...."9
..'

We would like to set aside that purpose for now, however, to consider

a second use of general theory, which is its heuristic value. That is, theory

may not be so much a predittive scheme 'as one which analytically separates

and categorizes items in experience. Systems theory enables us at least tO

order or arrange existing knowledge and theieby determine what portions of

the theory are clearly untenable, what have at least some empirical support,

and what totally lack previous research. Heuristic theory, and many in

political science.are of this kind as Gregor has shown, provides a "framework

for a political analysis," as Easton clearly claims for his own work. He

describes it as a "conceptual framework," a "preliminary" to theory develop-

ment, a way of raising "appropriate questions" and qnding "appropriate ways

for seeking answers." Indeed, he entitles one of his writings, "Categories

for the Systems Analysis of Politics."

In this 'view, then systems theory can enable us to see in a more or less
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connected way what the phenomena of educational politics are and where research

is needed. The rest of this article relates available research findings to

Easton's categories as a brush clearing necessary before describing our

research needs.

Macroanalysis

Review of Research

The environment in which the political system operate has consequences

for its operation and output. Easton conceives of the political system as

n analytically separate from all other systems," but realizes that these others

create influences across such putative boundaries; he refers to these as

ftexchanges or transactions [by which) each is coupled to the other
%
in some

way, however slight it may be.al Thus stress within these other systems

influences inputs flowing into the politcal system. For example, the structure

of the economic system should be such a powerful influenCe. -OUr reference here

is not merely to the fact that a school is a commercial institution or that it

is the object of commercial pressures.12 More importantly, variations in

economic resources from district to district should be associated with vari-

ations in life-styles and hence with inputs of demands about the resourcc:s and

outputs of the schools.

This concept has given rise in the last decade to much use of the tech-

nique of macroanalysis to test such a relationship. Essentially this involves

testing sets of socio-economic indicators for their relationship to other sets

of policy indicators by the use of multivariate analysis. Dye, in his exten-

sive work on state and city policy outcomes,
13 uses such a model to test

whether the economic or the political system is more related to school out-

comes. These concepts of "development," "political system," and "outcomes"

are operationalized by the selection of purportedly appropriate variables.

495
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Then we are ready to ask, in Dye's words:4.4 Do political system character-

istics mediate between socio-economic inputs and educational outcomes ...or

are policy outcomes determined by socio-economic variables without regard to

0
system characteristics

Prom the pioneering work of James onwards, the repeated answer has been:

if educational output is measured in expenditure terms, socio-economic vari-

ables are more important than the political in shaping the policy outcomes.

.Further, the measures of wealth are directly and strongly associated with

size of educational expenditures, holding all other considerations constant.15

This primacy of the economic in policy outcomes is a finding noi without

normattve and mdthodological debate. Some, regarding political variables as

more significant in affecting state policies, deny that for creating a good

life the reputed values of the democratic political process are less important

than a given stage of economic development. The rebuttal has also taken the

form of questioning the appropriateness of the statistical techniques and vari-

ables used to indicate inputs and outputs. By the end of the 1960s, the best

reading of the research would be that (1) different models of economic and

political interaction are associated with different policies, and (2) the

statistically unwary should tread carefully when he enters this field.16

Expenditures are not the only measure of educational policy, of course.

Political scientists have traced the factors'associated with the output of

educational innovation" and school segregation.18 Yet others have turned

from standard economic and political input variables to determine the influ-

ence up.n educational expenditures of other inputs--religion, metropolitanism,

and city-suburban life styles.19 The sophistication of such macroanalysis

studies is impressive, and the use of comparative data contributes much to

extendidg the generalizations they test. At the very least, we have learned
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more in recent years about the factors underlying the variability of public

policy in the American states than was possible earlier where arithmetical

means was about as far as political statisticians went.

Community. Power Structure

One environmental context contributing inputslto the political system is

the configuration of power--social, economic, or other--within which the

political system operates. More simply, what.inputs do or do not enter the

political system for conversion into policy.and how the conversion process

itself operates may be shaped by those not in the political system but who

nevertheless control it. One can conceive of nations or communities dominated

by a particular subsystem--the military, the clergy, the wealthy, the aristo-

cratic--which in turn dominates that political system. Indeed, much of the

literature of political science from Athens to the present concerns itself

with whether such subsystems do or should dominate.

One aspect of this consideration in the study of educational politics

is the American fascination with "community power structures." A voluminous

research and polemical literature exists, often pitting sociologists against

political .scientists,,debatitig wilether the structure of local power in America

is hierarchical and elitist or whether it is segmented or pluralist. TheFirt

is debate over the methods for detecting the pOwerful and over the implications

of these findings for our democratic society. Such research has in the most

recent years leaned increasingly toward comparative studies."

The community level is of course the.site of schools, so this debate has

some consequences for school administrators. If a community.were "run" by an

"elite," as earlier studies by sociologists found, professional schoolmen

could only operate as a dependant of that clique. If on the other hand, as

political scientists later said, power tended to rest in a number of hands,
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being more specialized to a given policy area, then the administrator might

not be so constrained. Further, regardless of the particular structure of

power in the community, it is important for the administrator to detect the

real power holders and not be misled by reputations for influence.

During the 1960s, we can trace a transference of this scholarly interest

from the social sciences to educational administration. Blumberg and Sunshine

in 1963, as part of the excellent series by Syracuse University on the poli-

tics of .education, showed the relevance of community power studies in four

suburbs.
21 But the work having greatest impact among students of educational

administration mas that by Kimbrough; his study of the way in which the school

policies of four Southern counties were sharply affected by differing power

structures was the first by an educationalist to transmit word of this research

to his fellows.
22 Also in 1964, a collection of essays stressing the research

potential of this analytic context brought together both political scientists

and school administrators.
23

Much of this work has consisted of showing educators how to be better

administrators . but this prescriptive air has yielded to more empirical work.

McCarty suggested how community power structures influenced administrative

terure; Gregg showed the relevancy of community power studies to educational

leadership; Minar found in a study of several score suburbs some factors

.differentially affecting conflict in school systems; Crain studied the rela-

tionship between power structures and segregation in eight major cities; while

others have suggested an interdisciplinary framework for community study.
24

CatekeeTers of.Demand Inputs

If demands originate outside the political system, what do we know about

them? Appearing ab "a social want, preference, hope expectation, or desire,"

some of these become political demands when they "are voiced as proposals for
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decision and action on the part of the authority.
05 Which enter the poli-

tical system is determined partly by cultural reitraints against some wants;

thus gangsters have little overt access to this system. Also affecting entry

,are what Easton terms "gatekeepers," positions in the social and political
4

structure which can control the demands--interest groups, party groups, opinion

leaders or the mass media. What gets in the system then, as well as what gets

out, reflects these gatekeepers' preferences and power. However, the system

F.

undergoes considerable stress if its outputs do not meet insistent and persis-

tent demands and/or if the volume of deMands exceed the system's capacity to

handle the inputs.

Because in a democratic polity, public preferences play some role in the

system's outputs, the detection of these demands and the determination of the

conditions under which they are heard and made effective have been questions

of concern to educational administrators long before the recent.interest in

the politics of education. Given the probably unique condition among nations

in which our citizens vote upon school policy and its makers, it is not sur-

prising that such officials have long sought to detect and defending themelves

against such control. Such concern in past decades was concealed under the

rubric of "community relations," a literature much preoccupied with methods

of selling professional views to the public. But little of this rested upon

empirically researched propositions. Often it was, and to some degrees still

is, anecdotal in form, a nice little story about how a bond issue was maneuvered

to success in some town. But by the end of World War 11, such validation was

appearing in the literature, as in the report by Hamlin on tested techniques

for increasing citizen participation in school decisions.
26

Because such analysis focused upon gatekeepers who shaped public inputs,

only occasionally did research turn to the reverse question, how did the



12

demands shape the gatekeepers' position'and policy? Thus, Walden has traced

the relationship between school board members' defeats and consequent super-

intendent turnover, reflective of a syndrome of voters' discontent with

school policies.27 Only a few have examined the relationship between refer-

.

endum decisions and other policies; despite the widespread nature of such

'the y Arc
data, 16-6601nowhere centrally collected for convenient access. Masotti has

.
traced biracial differences in referendum participation and support in one city

for a five year period, while Willis has analyzed voter response to school

financial issues.28 It is conceptually possible that the referendum device

can make for conflict between school board and public over given policy;

it has been empirically validated in efforts at school desegregation and

district reorganization.29 However, when there is public satisfaction with

schools, as there generally is in the more affluent districts,
30 there is

less conflict expressed through the referendum. But that consensus shatters

when gatekeepers and citizens diverge; crxrently across the nation such a

schism appears in the increasing refusai of citizens to support local bond

issues.31

Intermediate between citizens and officials are the special interest

groups of educational concern. As early as 1958, Gross showed how, among.the

major forces affecting school policy, were groups exerting pressures to split

the board and weaken financial support.32 Concern over curriculum (discussed

later), teacher qualifications, tax increases and school decentralization

seems recently to have proliferated educational pressure groups'across America.

Educators themselves use pressure tactics to secure a larger allocation

of resources, althouzh as the comparative study of Masters Ind others shows,

they have been timid in some states;33 at the national level, educators were

long active in seeking federal Loney.34 In the latter 1960s, teachers

5
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became more aggressive in demanding not merely better salary and working

conditions but also control over the education process itself. From 1956 to

1968, those teachers believing they should be free.to.work in partisan elec-

tions rose from 23% to over 75%. The two major national groups--National

Education Association and American Federation of Teachers--are presently showing

Increasing signs of merging, if not organizationally, at least in their issues

and iactics.35

The Nature of Sbpport ,Inputs

Inputs consist not merely of demands but also of supports--for specific

policies, for the regime, or for the constitutional order. Decline of support

for the total political system is always dangerous to those in power and so

'must be strengthened. Strengthening can occur by changing system structure

of processes. But it occurs less radically and more frequently by generating

what Easton terms "sentiments of legitimacy, recognition of the general welfare,

and a sense of political comnunity" through the usual processes of political

socialization.36 Finally, flagging support can be checked by providing inputs

to the system which meet a particular dissatisfaction, a form of mkt mas.

Research here has concentrated upon political socialization. How nations

socialize their members to political norms of belief and behavior has captured

the attention of many political scientists during the 1960s. Consequently a

voluminous amount of such work has evolved, treating the perceptions, atti-

tudes, and knowledge of the young and the means by which these come into being.37

Essentially two questions are involved: what support do citizens provide the

schools and what support does the political system seek of citizens through

the schools?

Evidence of citizen support for schools is ambivalent. On the one hvmd

*education is very highly regarded; as the earliest observers of America noted,
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we believe that "Education Is A Good Thing." Its financial support is regarded

more vital than that for other major policies, eve4-hough the citizen often

,

havvery little knowledge of his own schools and much criticism of specific

policies. Research on this subject conducted at Stanford University in the

Ate 1950s represents the most comprehensive effort to understand this ambi-

valence; covering all the states, it surveyed community leaders, several

thousand voters, hundreds of school administrators, and many elections.38 A

decade later the Field Poll of Californians reported their high regard for

schooling but their belief that they could do little to improve it and their

*willingness to leave it to the professionals. This is certainly not the case,

however, on specific issues."

When we reverse the question, however, and ask what supports the political

system seeks of citizens, one finds wide belief that schools are a vital tool

for transmitting basic, political system values. Easton has provided theo-

retical statements and major empirical analysis of the proposition that a

primary function of schools lies in its political socialization which contri-

butes to--or may undermine--the support of the constitutional system and the

wider political communiiy.4° The reinforcing role is not new, of course, but

little research examines the possibility that some schools may undermine the

system. Thus, do schools in black ghettos today add to or detract from the

level of support for policies, the regime, or the constftutional order?

Whatever the reality of this supportive process, there is a popular

expectation that teachers and the curriculum will support the political system.

Mile such constraint might offend those who associate it with authoritarian

nations, studiits of the freedom of American teachers
N

and the rigidity of the

civics curriculum consistently point to their constraints. Almost 35 years

ago, Beale found in a national survey that American teachers were not free,
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as he defined it; 30 years later Spitz could still castigate teachers for

their conformity to community pressures.
41 Yet because of such pressures or

teachers' own beliefs, recent research demonstrates that they, much like

their students, have little knowledge of, or attachment to, the values of

Civil rights or other aspects of the democratic theory. 42 They also stand

in sharp distinction from other findings that the strongest support of civil

libe'rty exists among the most educated.43

Inculcation of system support is also seen in the familiar ethnocentricism

of each nation's curriculum. Certainly in America the 50 states control the

instructional courses, some of which are imbedded in state constitutions, and

all of which show consieerable variety.44 Lilt has shown that different models

of civics courses--the usual conduit for system support--are at work in poli-

tical socialization. 45 Their professional level tends to be very low; teachers,

poorly trained in concepts and methods of political science, emphasize ideal-

ized description with little relevance to reality. During the 1960s, some

political scientists began to develop curriculum and training programs to

overcome these defects. 46 The need for such remedies stems from lack of.

evidence that these courses were actually effective in their socialization.47

An unexplored possibility is that unreal instiuction in system operations., when

acted upon, may contribute to cynicism about--if not alienation from--that

system and its values.

Whatever its shortcomings, however, efforts to move the curriculum away

from this formalized support precipitates a fierce counter-attack from what

Lunstrum has called "curriculum evangelism ,1148 thereby weakening efforts to

apply professional stanJards of curriculum iheory. 49 Curriculum and text-

book which speak well--or even at all--about the United Nations or established

we]fare policies have in some regions precipitated tremendous pressures upon
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administrators and teachers, with the latter essentially helpless." Else-

there, any textbook treatment of America's diverse minorities which ignores or

insults them also precipitates complaints and even Congressional hearings.51

Ironically, little such pressure arises in support of the original Americans,

the Indians, who may be the most poorly educated of all our minorities.52

Under pressure from the right and left, the teachers lack independent power

to.resist, particularly when their loyalty is. questioned.53 Although increas-

ingly militant on.other aspects of school ife, on support matters they are not

masters in their own house.54

Conversion Process--Structures and Policies

This mixture of demands and supports pours in upon a political system to

be converted or not into outputs by the process of .(in Easton's familiar

definition) the "authoritative allocation of values." To Easton, the political
gm,

system's conversion process is not static or its parts passive, for in:55

the goal-setting, self-transforming and creatively
adapted system members of the system are not
passive transmitters of things taken into the system,
digesting them in some sluggish way, and sending them
along as outputs....They are able to regulate, control,
direct, modify, and innovate with respect to all aspects
and parts of.the processes involved.

Here, then, are the institutions and personnel of government, the offices and

officials, who interact with their environment to convert private preferences

into public policy.

At the local level, the thousands of school districts can be viewed as

a myriad of miniature political systems. There is, of course, a uniform pat-

tern in this profusion: voters elect a school board which develops and over-
,

sees policy administered by the superintendent whom the board appoints.
56

But within this common rubric, political conflict can rage, as in the recent

demands of urban blacks for community control and decentralization of their
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children's schools.57 Another example of the political variety in school

policies arises from the seemingly prosaic budgetary process. Budget decisions

in any district combine not only economic and technical but also political

criteria; considerations of political and social benefit are thus as important

4
as measures of economic efficiency. How board members and superintendents

differentially evaluate these input components provides one analytical scheme

for understanding some influences upon educational policy.58 The pattern

school board and principal relationships may be viewed conceptually in other

ways. Research has shown how elections and superintendents are reciprocally

related,59 how the boards are functionally related to inputs from their

community,
60 and how community, board, and administration can interrelate

in different fashions.
61 Or, in more normative terms, questions may be

, raised about such boards' responsibility and responsiveness to cemmunity

demands. 62

Then, too, one might approach this conversion process by focusing upon

a specific level of government, viewing each as a political system, some of

whose inputs are from other systems. Some have fastened upon the suburb, in

case study63 or compnrative analysis.
64 There are also studies of educa-

tional politics in the big cities of America, also in case studies° -or com-

parison.° At a yet higher level, there are studies of the school political

system at the state level, and again there is case study" and comparative

analysis." Most recently we find interstate coalitions developing to

coordinate planning on common problems and to confront federal educational

policy.°

Climaxing*decades of public deb.ate, Warihington from the mid-1950s onward

became a major participant in local education through policies of regulation

and subsidy. Regulatory policy stemmed orginally from the decisions of the
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Supreme Court overturning local actions deemed repugnant to the Constitution,

e.g., public support of religious schools. When in the last decade it struck

down the widespread practices of school prayers and Bible reading, resistance

. .developed that moved Congress close to amending the Constitution to permit

what the Court had banned. 70 In another regulatory area--racial balance--the

Court's decision of 195471 did not find Congressional support until the Civil

Rights Act of 1964. Directed first against Southern segregation, 'by 1970 the

effort involved Court, Congress, and President in striking--albeit turbulent

--improvements. Segregation in the North, however, is just beginning to be
-

attacked, a prospect which has unglued Congressional and Presidential support.72

Another federal involvement in local schools is in supportive policies,

primarily financial aid. Washington has provided such aid since even before

the founding of the republic, although the mounts were limited and the pro-

grams few.73 But after World War II, increased demand for schooling strained

state and lecal sources and generated demands for federal assistance. The

.subject of intense partisan debate, such laws were few during the 1950s,
74

but in the Johnson landslide of 1964, additional Congressional support, when

paired with a solution of long-standing religious conflicts, produced the

landmark Elementary and Secondary Education Act of 1965.75 If it had not

been know before, certainly the passage and administration of this law empha-

sized the strong tic between education and politics. In the cut-and-thrust

of conflicting demands pouring in upon Congress and in its reaction to such

pressures,76 we can clearly see the group struggle to obtain that authori-

tative allocation of resources so central to.Easton's notion of the political

system.77

The Conversion Process--Personnel

Yet the conversion process involves not merely authoritative groups-7
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boards, legislatures, and so on. There is a very personal element in the

interplay of politics in which the outcome must be judged also by the feelings

and values, failures and successes, of human beings. Thus, school politics

vey be viewed as a struggle for power among parents, teachers, administrators,

or school board members." In another sense, it may be viewed as a study in

leadership, the way by which a few mobilize large numbers in support of the

few's judgment.79 In this perspective, any notion that only blind blocs of

men engage in the politics of education is simply insufficient in description

and explanation.

The empirical literature of conversion personnel overflows with anec-
.

dotes of indtviduals in a given place and time. Much of this was earlier
.

used as a source for learning how to be more effective as administrator and

ncommunity relations" expert;8° political science literature of recent gears

had its case studies, also.81 But most political scientists and educational

scholars now employ more.aggregate studies of key personnel which are designed

to draw broader generalizations about theii role in the political process.

Thus, there are studies of the role of state govetnors and attorneys-general

in the Southern desegregation conflict
82 and of state legislators' differing

evaluations of school needs.
83

At the local level, board members, administrators, and teachers have had

their personal values and perceptions exploied. McCarty and Carver have studied

different sets of board members to determine why they serve and how their class

affects their role expectations." Increasingly educators note that super-

intendents, particularly those in large cities,85 perform a political role

. .

in the community, and that their leadership styles are mediated by different

structures of power in the community and board.
86 The superintendent, the

go-between of the polity and bureaucracy,87 finds.his politicizatton thrust
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upon him not merely by communities seemingly more contentious about school

affairs but by the once docile teachers's turn to unionism.
88

Output and Feedback

In this interplay of groups and individuals, demands and resources,

educational policy flows out from the political system. These are outputs

in Easton's terms, "authoritative allocations of values for binding decisions

and the actions implementing and related to them."89 Designed to meet

demands by acting--or secming--to change the conditions which gave rise to

the demands in the first place, such outputs serve to diminish the stress

which precipitated prior demands. By this feedback the system is made to

respond to environmental stress; thus, as Easton has it, "A system is able to

make some' effort to regulate stress by modifying or redirecting its own

1190behavior.

This process of feedback and response to output is writ large in the

infrastructure of education. The effects of practices in curriculum and

administration constitute "withinputs" of the profession, and the texts and

journals of the profession for long have been filled with such evaluation.

Often however, such withinputs radiate outwards to affect community segments

who in turn transmit into the total school political system the demands for

new practices. The public outcry during the 1950s over why Johnny could not

read is illustrative of the school professionals generating public concern

which is transformed into a political question. In that sense then, probably

any professional policy has the potential for becoming a political issue, so

that the syndrome of output--feedback--input is'an analytic framework appli-

cable to many school aspects. Even in other nations lacking the decentralized

sovereignty of our schools, this possibility exists; one recalls the French

college students' riots in 1968 over instructional r.:acticcs.
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*While this conceptual framework may be applicable to a wide range of

school policies, this article cannot cover them all.. However, it might be

useful to apply the framework to a recent policy output with great conse-

quence for schools, namely federal aid. Such involvement has been with ua

lance 1785, over a score of major federal policies have been or are now on

the *statute books.91 In adult education policy alone there are 454 separate

programs,92 and the scope of federal involvement in other policies promises

to expand immeasurably in the decades ahead. The more significant question

for Citizens as well as scholars, however, is the impact of these policies

'upon their schools. The requirement in the Elementary and Secondary Educa-
N

tion Act of 1965 insisted on by Senator Robert Kennedy, that the programs

under this Act should be evaluated subsequently for their effects, provides

institutionalization of feedimek and response. This could be a powerful tool

for reshaping future educational programs, although bSi 1970 there was sharp

.criticism that evaluation was lagging badly.93

Federal policy has consequences for other aspects of the school than

curriculum. Thus, it can place major demands upon state and local school

administrative structures, but the consequences of this are not yet clear.

Campbell has recently urged that the ESEA of 1965 generates such a demand upon

state educational departments," and that this reaches even down to the

school boards.95 Even without federal laws, it is likely that the penetrat-

ing influence of other national forces develops mutual interests which creates

standardizing inputs on school systems." Further, Osman has shown that

federal financial aid stimulated considerably a31 state-local expenditures

for education;.for every $1.00 contributed federally, there was $4.11 increase

in state-local outlay.
97 Given the presently strained support of local levies

and the sweet taste of federal money, the most likely consequence of federal
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aid will be a feedback demand for more, despite the fears of the ideological

opponents. It is certainly true that the state policy output has consequences

for the local level. As Guthrie et al, have recently shown for Michigan, the

traditional distribution of state funds hai.created schools with rigidly

unequal resources and pitifully unequal student achievement.
98

In the administration of major federal policies, the value orientation

of representatives of different levels in the system are not always the same,

a differentiating factor which affects the outcome in ways which have had

little research: A Congressional report on a sample survey of state-local

officials suggests some of this variety. Along a continuum,the polar extremes
s,

"Orthodox States Rights" and "New Nationalism" philosophies, accounted each

for only a little better than ten percent of all officials; 43 percent held

a state rights philosophy but pragmatically accepted federal aid on specific

issues, while another 33 percent accepted the federal aid but reflected little

philosophical orientation.99

Certainly difierential attitudes bY local officials have made a difference .

in the administration of the Supreme Court and Congressional requirements

for school desegregation in the South. Just as some Southern judges have

been more reluctant to urge compliance
,100 so some Southern states have been

more adaptable to this policy demand; as the reports of the U.S. Commission on

Civil Rights have shown over the years, there has been more compliance in the

Border States than in the Deep South. Recent federal law has converted the

U.S. Office of Education's primary concern from supporting local control of

education to demanding equality of educational opportunities; these two values

clashed sharply throughout the South in the 1950s and 1960s, just as it will

in the North in the 19708. 101 Even in an act as popular as that of ESEA of

1965, its administration has precipitated a continuous set of problems.
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This has resulted partly from the newness of federal-state Cooperation in

this field bu.. also from the differing value orientations of the two levels.

Bailey and Mosher have shown that for the first years of this Act such conflict

arose from the best, and sometimes mutual, motives among federal partners.102

The Need for Theory, Conceptualization, and Research

Problems in yheory,

The preceding bibliographic review misletds in one major respect by

suggesting more theory, hypothesis, and research findings than actually exist.

Citations are often only to a single study, a study pay often treat with only

a few cases, and the restricted locale and incidence of research limit the

possible generalization. In this Concluding section we hope.to outline the

dimensions yet to be pursued in the study of school politics.

That very systems theory which has provided the analytic framework for

the preceding section is far from satisfactory as a theory. As Kaplan noted

a-decade ago:

Perhaps the first thing to be said about systems theory

is that it is not a theory. It consists of a set of

concepts. No propositions about the real world can be
derived from infinitesimal calculus, or from the methods

of science in general. Advice to a political scientist
to use systems theory to solve a problem, even when it

is the appropriate methodology, would advance him as

far but no farther than would advice.to a physicist to
use the methods of science.103

In other recent writing, the inutility of systems theory as a theory has been

stressed.10 4 These critics' persuasive reasoning and analysis have moved

the present author to use systems theory much in the manner they have suggested,

as a device for "mapping the field." As such, this article is in keeping with

Landau's judgment that our discipline is marked by "high information level and

low theoretic yield."3.1;
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Yet this research review has pointed up another way to utilize theory.

This alternative purpose is not prediction of what will happen but understanding

of wilat does happen. Both theories seek to explain the interrelationships of

events in experience, that is, both strive to speak of, if not explain,

4
causation. The understanding function, however, is satisfied by far less

demanding criteria of validity than the predictive function. In this article,

we .have sought to show how understanding a complex process of school politics

may be sought by using a theory which simply categorizes data. In so doing,

we have pointed to discrete research projects which have aimed at the pre-

F.

dictive function, even though they are not necessarily or demonstrably giner-

ated by systems theory.

In such heuristic terms, then, systems theory seems to provide an under-

standing of an inter-linked policy coversion structure responding to persistent

stress by achieving outputs of policy which lead to outcomes which in turn

reduce the original stress. This involves not merely one system, but a mosaic

of sub-systems, and at different time all or part may be operating. In

Figure 1, we can see some of this complexity of categories as they exist

within our federal system.

(Figure 1 about here.)

At a beginning point, arbitrarily labelled Time 1A; a sequence of stress--

conversion--output transpires upon and through the national political systew.

The School Outputs 1 refers to the policy set which results and which is

transmitted for administration at Time 1B to the State School System, forming

a somewhat different Stress Pattern 2 (the difference indicated by the 1,2

designation of Demands and Supports). The result here is the set of School

Outputs 1,2, the numerals indicating that the national policy has been trans-

.

muted by state inputs and withinputs into a somewhat different form from that
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At Time 1C, such outputs, when administered upon the Local School System

from the state system (direct federal-local system relations can exist also),

constitute yet another Stress Pattern (3) and another combination of trans-

muted demands and supports (1,2,3). These interact with the local school

system:to achieve yet another modification noted in School Outputs 1,2,3.

These may be decisions on curriculum, attendance zoning, salary improvements,

racial composition of teachers, budget allocations, etc. This policy set is

then administered so as to achieve some kind of Educational Outcome for those

who interact with local schools--Students, Teachers, etc. The outcome may

involve no change or it may constitute some degree of*change in the educational

.stress which precipitated the policy making process originally. Thus, does

the output of federal aid, when it finally gets down to those it is designed

to affect, actually achieve the desired outcome, e.g., more qualified teachers

of science or language, or students better prepared to start school or express

their ideas? These outcomes may in turn generate yet another set of stresses,

e.g., defects in administrative techniques, insufficient resources being

employed, or unattainable goals. As a consequence of such feedback, then, at

some future time (rime 2A) the whole process is recycled.

Mile such system analysis contributes to our understanding of a complex

process, its utility does not end there. If sufficient data can be provided

to describe what happens for many of the jurisdictions symbolized in Figure 1,

it may then become possible to develop some predictive theoretical statements

for testing.* For example, it is quite certain that:on the federal aid policy,

differential results will be observed as outcomes across the sweep of 16,000

school districts for even one phase of that policy, while differential patterns

will likely develop across several policy phases. That outcome is more than
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speculative, given the power of diffusion in the prism of a federal system.

If so, what theoretical explanations less sweeping than the federal structure

are there for such variety of outcomes? Is it possible to predict the condi-

tions under which local compliance with national or state outputs is high and

when low? Is the key variable the structure of the community in which the

policy operates or is it atiributable to the skills and other qualities of

el

actors on the local scene? Macroanalysis studies, which emphasize the primacy

of wealth as the best indicator of system performance, undermine severely the

scope left to actors to affect the system. Yet another set of queries might

seek to determine the explanatory power of the presence of the state system

in the process. Does funnelling policy administration through the state

facilitate or inhibit local systems' achievement of national goals? If the

answer is variable, what 1:actors account for--and thus possibly predict--

occasions when either facilitation or inhibition take place?

This merely suggests the fashion in which one may move from heuristic

theory through categorization of data to the development of true general theory

and.hypotheses. The theoretic yield is highly promising despite the critical

condition of general empirical theory at the present. Yet, if misery loves

company, we might note that this current theoretic poverty is possibly no less

than that of education itself in its other aspects; according to Smith, educa-

tion currently lacks that theory which would give structure to its body of

knowledge.
106

It is certain that this application of systems theory does not bypass

the perspectives of social science which are being increasingly brought to

bear as explanations of the behavior of the educat5.onalsystem."7 There is

a whole new world of models and paradigms now being focused upon educational

administration.103 Of consideraMe utility are concepts of organizational
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behavior and research, some of which Bogue has shown to .have direct applica-

tion for educational administration)" There is a similar body of knowledge

. .
on decision making110 which can have utility; we have shown earlier its use

for tinderstanding community decision making but which may also be of value

4

within school administration.111

.Yet we should not exaggerate the availability of general theory; much

of those in this paragraph are of limited range, at best middle range. One

sign of the inadequacy of general theory is the paucity of research in coin-

parative politics of education. While there is considerable literature in

the field of comparative of public administration,
112 little of it-deals

with educational politics in a number of nations. Coombs, it is true, has

recently brought a systems analysis to bear upon "the world educational

crisis," but we agree with Sroufe that the relationship between the theory

and the crisis is not clearly established.113 Lacking guiding theory, scho-

lars have provided mainly special studies of educational politics in a given

country, such as the USSR, Canada and England.114 It may well be that the

scholarly perspective of the schools as being political (as distinguished.

from Marx's political perspective, in whose view everything is political)

originated in America because of local control of education through the ballot

box. But an appropriate general theory of educational politics should cncom-
. 114a

pass the variety of experience, of-which the American is but one. Accordingly,

developing such theory cannot proceed T.,ben scholars fail to look elsewhere

for educational politics.

One essential element of such general theory must treat with the origins,

operations, and consequences of social chanr.e. Systems theory has been criti-

cised for its emphasis upon the system's efforts to maintain stability and

to fend off stress; Easton himself is aware of this criticism but regards it
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as inaccurate. He focuses upon the "persistence" of some kind of system for

authoritatively allocating values, even though the regime (political structure

plus political values) may change or remain stable. The allocation system

can persist regardless of the change or stability of the regime. Easton

insists he has nowhere postulated "either stability or change as a necessary

condition, a goal, or even as a useful theoretical tool for analyzing the

....regime.
0.15

What we urge, however, is a concern for a theory which explains--and

predicts--the origin and acceptance of innovation. The role of social change

i8 emphasized here becaute it offers a chance of explaining differences in

the many aspects of systems theory.seen earlier. What is required is a

theoretical explanation of the origin, acceptance, or rejection of change.
116

Clearly there are available different models of how such innovation arises

and is accepted,117 in which some officials such as educators may be "agents

of change"118 working against the inertia of bureaucracy. 119

Problems in Methodolo,gy

Nor is this policy area without needs in methodology, both simple and com-

.

plex. At the simplest level, there are questions of whether we Can obtain

some data; thus, there is resistance by many Americans to studies of their

children's politicization."0" Mbre broad, however, are the problems of the

kinds of data gathered and the method of doing so. Merlinger has criticized

the "mythology" of educational research for its overemphasis upon methods and

descriptions and its failure to ask preler quektions for which Aata can be

gathered.121 Such problems are not unknown in politicl science, of course.

Possibly we can best indicate the needs in methodology in more summary

fashion.
122 It is clear that one can go just so far in understanding general

behavior throw.,h the use of case studies. Mile a philosopher has noted that

5i7
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one can understand the universe by reflection upon a pebble, few of us are

philosophers and even less have the perspicacity to perform that task. We

need to know the relationship between the many pebbles, the pebbles and the

store, the wind and waves, and indeed the total ecology of pebbles. Further,

ye need better integration of case and aggregate analysis studies, and the

knowledge when to do which. Clearly also, aggregate analysis techniques have

prOblems of validation and reliability, that is, whether the grossness of the

measure aggregated encompasses the important but subtle aspects of the rela-

tionship studied. Thus) if one measures school output only by educational

expenditures, he is not measuring whether the system will.make the chilfi happy

or inculcates belief in democratic.values. Similarly, we need to determine

beiter the range of inputs operating in a given policy decision, for it seems

unlikely.that the totality of demands on school boards is encompassed within

the records of official minutes.

We believe that the recent work of Salisbury considerably advances the

specifying of suCh input-output variables and the theorizing about conditions

under which the conversion process operates.
123 Expanding upon Lowi's dis-

.

tinctions among distributive, redistributive, and regulatory policies ,124

Salisbury adds the self-regulation type and then suggests how such outputs may

vary as a function of differential demands and differential costs of policy

production. Thus, he hypothesizes that as there is an increase both in the

aggregate Ciemand and the cost of meeting that demand, one set of policies is

more likely to be the output than when demand and costs are low. Assuming that

empirical indicators of such input components as "demand" and "cost" can be

devised, this strategy provides clearer notions of inputs and outputs, par-

ticitlarly applicable to a policy world more colored in plaid than in dun.

We recommend Salisbury's ideas about concept and method as an illustration
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of how the two interrelate and what direction we need to move in operational-

.,

izing the components of general theory.

Some Research Sumlestions

These needs in theory and methodology are equally matched by the needs

for research in special topics. In a general sense, there is a need for

replication of almost any topic cited in this articleo.for very often the

empirical underpinning of a statement we have made rests upon no more than

one or two studies. There is also need for more longitudinal kudies, much

of the work cited here covers only the last 15 years, which means that we

have no way of knowing whether the finding can be eitended back int6 the past.

Too, there is clearly more need for aggregate studies and less of case research.

While use of the latter is more characteristic of the early stages of research

in any discipline, if any systematic statements about the field are to be

made, however, there comes a time when comparative studies must be undertaken.

In reviewing the literature in the main section, some specific suggestions

have arisen about where research might be fruitfully directO. How do we know

that our input and output analysis is related to "stress," that it is.this

phenomenon which activates the political system? Given the variety of American

communities, 125 we need to know more about how the variety of community power

structure is relevant to education administration, one innovative approach is

-
the development of a permanent community sample with resident investigators

who can be used for comparative study about the origin of and conflict over

a particular policy.
126 We need more studies of educational policy demand--

why are some educational pressure groups effective and others not in engendering

\

support for school programs, under what kind of demand conditions is a school

referendum accepted or rejected, and what ro3e do forces outside the community

play In generating local demand?
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Too, is the pattern of school support found as the 1960s opened127

that known in the 1940s or 1970s? Thus, are younger school teachers as sup-

portive of the regime as may have been true earlier, and if not, is their

political socialization effect upon the young as monolithic as it once was?

Uhat difference %socialization content arises from those male teachers

deferred from the draft, those who have military service, and those never

affected by the problem? Or in another dimension, is opposition to school

policies diffuse or concentrated in the population? Do some oppose many

sdhool policies consistently while others oppose only one issue and support

the schools otherwise? Are the political values transmitted coVertly as well

as overtly to the very young? The shifting nature of the issue agenda of

education makes judgments drawn from an earlier day of limited utility.

Research needs in the studies of the conversion process are numerous.

There is great room for aggregate studies of the relationship among superin-

tendent styles, school board roles, community demands, and policy output.

There is need to know the way in which the conversion machinery is affected

by state and national policy requirements. Curiously, there exists no single

case study showing the interrelationship of state, national, and local policies

in a single school district as the diagram of Figure 1 implies. One may find

an inventory of such policies existing in a given district, but their inter-

relationships and.thcir ir4)act upon school operations and educational policy

are not provided.
128 As for the conversion personnel, many research questions

are raised by existing literature and others need be asked. Why are some

teachers militant, others not, and what accounts for their change; how does

the professional training in administration affect leadership qualities--if

at all; is the institutionAization of the administrative profession functional

for the whole school system or just for the profession; what arc the conditions
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maximizing community support for administrative innovation; in newly develop-

ing nations can the teacher or school administrator be an agent of change

indePendently of.the dominant political system?

As to the research on the feedback process, we can do no better than

raise the various inquiries about this process put by Easton himself.129

We would need to know, for example, what kind of

information typically returns to the authorities

along the feedback loop and the extent to which

it is accurate, false, or distorted. To what

degree do time leaves and lags, the number of

feedback channels, the length of these as trans-

mission belts and their variety, influence the

type of information fed back? To what extent is

accuracy dependent upon the perceptual apparatus

of the authorities and the way in which it may be

influenced by ideology, prejudice, indifference,

or lack of ability to obtain and interpret infor-

. mation? We would also need to inquire into .the
decision rules guiding the retrieval of informa-

tion froy the collective memory banks in which

past experience is stored.

The preceding paragraphs have provided an agenda for a decade of research

at least. It suggests we have made but limited advances from the agenda set

by Eliot as the 1960s opened with his call to political science. But as

Kirit and Mosher have shown recently, the development of this scholarship

during the 1960s has baen curiously uneven and biased (for example, emphasizing

input rather than output analysis), but major forces as the decade closedhave

begun to move students of school politics more in the direction suggested by

the present article.130 When the 1970s end with many of the research ques-

tions raised above more nearly answered, it will be a particularly difficult

task, for the contours of American education will be constantly altering under

the increased federal and state finances.
131. Certainly the task will be

easier if more students of education and political science enter this field,

rich in theoretical and empirical innovation. Possibly by that time ue will
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have begun to meet the criticisms of Goldhammer in 1965 in reviewing books

on school politics:132

All the books appear to waver between a sort of

missionary zeal to help the educational administrator

become a more adept politician and a concern to found

exhortations upon a more respectable knowledge base

than is currently available....Until there is a more

general theory developed, descriptive data are likely

to appear merely as curiosa, interesting facts of

little value in suggesting further research or in
providing assistance in guidance of practical affairs.

The change required, then, is from the use of "a knowledge base" for

II exhortation" purposes to its use in developing a systematic explanation of
.

the causes, processes, and consequences of school politics. Such a require-

ment is not witliout its challenge to the best of scholarly thinking. At its

worst it may do no more than correct "the schoolmerOs political myopia
n133

that they are magically blind to and unseen by the political process. At its

best we may be able to make a major contribution toward developing a general

field theory of political behavior in its broadest sense.
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The subject of this conference comprises two of the

oldest, most pondered matters in the recorded history of

Western civilization, education and politics. Shortly after

the ancient Greeks discovered philosophy as a self-conscious

activity focused upon a complex of "problems," of which

politics was one of the most important, they made the same

discovery about education: the latter, too, presented problems

of which politics was one of the most important.
1 The union

of politics and eduration within a common frame of philosophy

was uniquely symbolized by the figure of Socrates. Socrates,

who in the fine characterization of Cicero, "was the first to

call philosophy down from the heavens and established her in

the cities of men,
112 was also the first to designate politics

and education as distinct and, above all, interrelated subjects

of systematic inquiry. The intimacy of the union was

deliberately reenforced by the institution of the Academy

founded by Socrates' greatest pupil and, somewhat less so, by

tha institution of the Lyceum founded, in turn, by Plato's

greatest pupi1.3 The union was maintained despite, or perhaps

because of, the continuous criticism directed at the Socratic

1This is one of the major themes in the classic work by Werner
Jaeger, Paideia The Ideals of Greek Culture, tr. G. Highet,

New York7-1507- See also 1.-Miireiii-arc,Preiice to Plato,

Cambridge, Mass., 1963.

2Tusculanae Disautstions, V. 4. 10.

3See G. C. Field, Plato and His Contem oraries, 2nd ed., London,

1948, Ch. III; W. Jaeger, ristotle, tr. R. Robinson, 2nd ed.,

London, 1948, Pts. I, III.

5 `Ji3
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conception by rival schools of philosophy as well as by

rhetoricians, poets, and politicians. But the disputes were

mainly over the proper admixture of th2 two elements, politics

and education, not over whether education ought to be political

or politics educational.

As I understand it, this conference is not about the

problems arising out of the historical association of politics

and education, but about how best to study the behavior of

those who sake, or who influence the making of, decisions about

education. Or, alternatively, how best to study education as

a political process. Judging by the papers which were sent as

illustrations and examples to the participants, a strong

predisposition exists among political scientists to recommend

the use of "systems theory" as the preferred method of

investigating the new subject-matter.
4 If we grant that a

"field" is defined by the way we propose to study it and that

the methods and/or theories brought to bear ambody certain

assumptions and discriminations, then we are justified in

scrutinizing the proposed mode of inquiry, particularly if the

field is thought to be relatively undisfigured by prior

theories or if one has grave doubts about the utility of the

theory being proposed. Mindful that the participants in this

4Michael W
Review of

c

Kirst and Edith K. Mosher
Educational Recearch, Vol.

Fre--aerTYKTIfFETWOrigii-gchools

, "Politics of Education "
39, No. 5, pp. 623-40;
as a Political System."
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conference have been invited to submit their views on how best

to study the politics of education rather than to criticize

alternative approaches, my comments on "systems theory" will

be brief. They will mainly be directed at shoing that the

assumptions of the theory are symptomatic of a broader range

of problems which constitute the proper starting point for

thought and reflection o-A the subject of this conference.

Since every theory is an abbreviation of reality, it is,

in varying degree, a distortion of reality. In social and

political matters, it is not enough for proponents of a theory

to acknowledge this. Distortions and omissions cannot simply

be justified on grounds of convenience or because a certain

amount of arbitrariness is inevitable. There is too much at

stake to permit such an easy way out. Any theory which

attempts to depict a society in broad, political terms and

which also claims to generate propositions that are testable

by the actual operation of that society is engaged in very

serious business. Political theories deal with structures

which embody and exercise the most awesome powers of which man

is capable of concentrating. On some occasions these powers

are used violently and destructively; more often they are used

to intimidate; and still more often they are used to reenforce

a going system of distributive inequities. Much depends,

therefore, on how meaningfully a theory deals with these basic

features of any political society. The capabilities of a

theory are determined by the nature and type of distortions
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it embodies. In the case of systems theory these distortions

are crippling. It enables its exponents to talk about "outputs"

but not about distributive justice or fairness; about "steering"

but not about statecraft; about Imessages" or "inputs" but not

about the quality of the citizens or their ltves.
5

These embarrassments may be of little consequence when a

theory is being applied to that abnormal and deceptive state

of politics which is called normalcy, and is supposed to

signify a state of prosperity, peace, stability, and equity.

But when a theory, with all of its distortions, omissions, and

assumptions is applied to a deeply troubled domain like

education and when that domain appears to mirror the larger

troubles of a society in crisis there is reason to question its

utility. If one thing can be confidently stated about the

Miltonic chaos of political science it is that a great and

pervasive doubt now surrounds the main assumptions that have

governed Imainsoixem" political science of the past three

decades and have been incorporated into systems theory.

Among the insecure assumptions are the following:
6

(1) that the best possible politics is one whose basic "rhythm"

is set by the competing pressures of organized interest

groups; (2) that the best mode of political competition

5 See the tortured attempts to tnclude concepts of "sin,"
"guilt," and "grace" within a cybernetic system of politics
in K. Deutsch, The Nerves of Government (New York, 1963),
pp. 228-40.

6For a convenient statement of these assumptions see R. A. Dahl
and C. E. Lindblom, Politics Economicsand Welfare (New York,
1953), p. 324ff.
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consists of interest groups striving for material advantages

and that the woret or most dysfunctional mode of competition

occurs when political parties present sharply defined

alternative programs and "ideologies" to the electorate;

(3) that from the interplay of group pressures the most

equitable distribution of material goods will emerge as long

as no one group or permanent coLbination of groups exerts

dominant influence; (4) that the main tasks of government are

to mediate between group demands, enforce the standard of fair

competition embodied in the constitutional and other legal

rules of "the game," and somehow seek to reconcile the public

interest with the self-serving thrust of group pressures. These

tasks are commonly held to be discharged by showing either that

no single group has consistently dominated public policies or

that at certain times there has been manifest governmental

concern over the plight of disadvantaged (i.e., unorganized or

powerless) groups. Given the constraints of group power and

influence and the resulting limits which fence political

action, it is not surprising to find that in the eyes of most

political scientists the "political system" has exhibited a

natural and healthy genius for slow, piecemeal, incremental

advance.
7

The comparatively unenthusiastic support which these

assumptions now command are directly traceable to the startling

1111.11/...1111.1......
7This is systematically developed by C. E. Lindblom, The
Intellirvence of Damocrac (New York, 1965), pp. 3-177717ff.,

774
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emergence of specific problems, such as environmental pollution,

depletion of natural resources, the disappearance of habitable

space, intensified racial conflicts, urban decay, campus

unrest, and military disaster. As we are coming to recognize,

these problems only appear to haveemerged suddenly. Most of

them have been in the making for decades, which suggests why it

is that political scientists seem so uncertain about the main

assumptions of the political system: the problems were concealed

or misrepresented by the normal operation of the system, so

much so that in many quarters it is feared that the problems

have either become insoluble within the current terms of the

system or worsened. Nowhere are these doubts more evident than

in the field of education where there is widespread lack of

confidence about the capability of existing educational

institutions, practices, and values; deep scepticism about

whether society can be persuaded to face up to the heavy

financial, political, and psychic demands which radical change

requires; and despair over whether the traditional methods of

policy-making, supervision, accountability, and community

involvement can cope with the dimensions of the crisis.

Meanwhile, our schools, like our cities, are streaked with

lawlessness, violence, alienation, and incivility.

The general situation which obtains both in politics and

education is marked by fundamental disorder or derangement such

that the ills reenforce the causes which have produced them.

The political troubles arising from racial conflicts, poverty,
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urban decay, and campus rebellian have contributed to an

educational crisis wbose political effects will continue to

be registered for several more years. Civic man is, in large

measure, the product of our schools; and the future vitality

of our civic life and its values is being determined in the

present. If, in the midst of a profound political crisis

affecting education, it is proposed that we study the latter

by means of a theory which assumes that the former is

functioning normally, the results are bound to be misleading.

The task which confronts us requires a political theory that

will illuminate both politics and education, but it must be a

theory which starts from the assumption that the society is

in deep trouble, proceeds by searching for a formulation which

identifies those troubles, and concludes with same sketch of

the possibilities, necessities, and dangers for a better

politics and a better education.

No one, of course, is foolish enough to pretend that he

has the theory which will solve all of our political and

educational problems. However, it is possible to get some of

the questions a bit straighter. Toward that end I shall contend

that our present political condition is being shaped by many

novel and unprecedented factors and that, consequently, the

main theoretical task must begin with the search for new

categories and concepts. Before turning to these novel factors,

I would briefly mention two questions, first raised by the

Greeks and then retained by later writers, that are central to
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any discussion of education and politics: What kinds of persons

should education seek to encourage and, inseparably bound to

that question, what is the proper image of the citizen which is

to be followed in preparing the young for membership in the

most general and inclusive association, political society?

These two elements, the quality of the individual person

and his quality as a political or civic being, gre complicated

by a third consideration which forms one of the paradoxes of

education: in a democratic society education is said to be

justified by the extent to which it promotes the development

of the individual---how far it develops his mind, cultivates

his sensibilities, and equips him with a command over certain

bodies of knowledge and skills which will enable him to move

about in the world with some measure of confidence. From the

standpoint of society, however, education rests on a different

and sometimes contradictory justification. Society requires

and demands certain skills of its members so that economic,

administrative, scientific, military, and other socially

necessary tasks will be performed efficiently. During the

nineteenth century much of the momentum for popular education

stemmed from the recognition of the growing needs of

manufacturers for literate workers. A decade ago the Sputnik

crisis led to widespread demands for increased education in

science and engineering.

Thus one justification is individual and qualitative,

while the other tends mainly to be functional and quantitative,
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i.e., how many literate workers, how many and what types of

engineers? But, as Plato diacovered long ago in the 1.3s uta.alts,

the difficulty is to reconcile the two justifications and

satisfy the legitimate claims of each. That difficulty is

mainly what the politics of education is mostly about,

deciding what kinds of individuals should be cherished and

encouraged by education and what kinds of social tasks properly

require educational support. To clarify this conception of

the politics of education it is necessary at the outset to

identify those forces which are shaping our society and are at

the heart of its crisis in politics and education. What are

the most insistent imperatives which are shaping the contours

of society, the forms of work and socially necessary skills,

the relationships between classes and groups, the assignment

of rewards and status, and the rating system by which some forms

of knowledge are preferred? What are the imperatives which are

causing many of our personal and collective tensions, providing

much of the "stuff" of cur major political decisions and

policies, and dictating increasingly the style and means of

political action?

Imperatives of this range and magnitude form the primary

substance of a potentially significant political theory. In a

preliminary way, they can be conveniently grouped under the

concept of "technological society" or, more broadly,

"technological culture." Today there is scarcely a sphere cf

society or a major aspect of human activity which is not
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infected or affected by a technological component. There is

daily confirmation that contemporary politics is mostly about

the future imperatives and past consequences of technology;

that education is increasingly being affected by it; that

popular culture has become inseparable frem it; that, in short,

our society can be most accurately described as technological.

Neither politics nor education, nor any combination of the

two, can be properly understood apart from technological

society.

What, then would the beginnings of such a theory look

like? It would start with an attempt at some general overview

of the distinctLve nature of technological society, some

per3pective which would help us to understand its nature and

distinguishing features. Such an overview would form a

network of concepts that would aid us in describing, explaining,

and signifying the relevant phenomena. It would start from

the common knowledge that technological society is distinguished

by a special form of collaboration between modern science and

modern industry and by particular institutional and

organizational forms which have been evolved to promote and

exploit that collaboration. The distinctive feature of

technological society is that it is an order based upon the

union of science and industry and that that union has issued

in unprecedented forms of power which have created a constantly

changing environment, natural and social, and give every

indication of being able to change the human species as well.

54,5
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In its several component parts, this ordered totality of

activities does not appear novel. Other and earlier

civilizations have cultivated science, technological innovation,

social organization, and environmental change. What is unique

is the union of these factors and the systematic and premeditated

cultivation of that union. In this context, intense cultivation

signifies more than the encouragement of techniques or methods,

be they scientific or industrial; it points to a special eti-3

which has become generally diffused throughout society and

definitive of the dominant values and socialized consciousness

of the members. Thus society, environment, and man are being

altered simultaneoucly. The future which looms already in the

present is of an artificial nature surrounding a mechanized

society inhabited by a species which has been christened a

"bio-mechanical symbiote."8

There is little need to remind this group that the main

issues pressing upon our society have their origins in, or are

powerfully affected by, the operation of technological society.

A theory of technological society should be a response to the

evident urgencies of our condition, not simply a search for

explanation, much less a cause for self-congratulation. Toward

that end, the concepts employed in that theory must not begin

with an isolate, not even with "technological society," much

less one composed from the vocabulary of technological society

8P. H. A. Snaith, Planets and Life (London, 1970).
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itself, "cybernetic society" or the "technetronic

society." It is not merely that technological culture has a

history, i.e., it came from somewhere, but rather that its

novelty and significance depend upon the kind of contrasts

which history alcne can provide. To mention one obvious

example: one cannot appreciate the significant changes in

the nature of "work" unless one hns a fair idea of what work

has meant in other ages. But while some older concepts still

retain vitality or can be modified by a new emphasis (La.,

"infovnation" is an old notion but it has acquired a

significant and new emphasis), there are others which may

cease to be relevant. For example, it is no secret that in

many sectors of advanced societies the absence of "authority"

explains more than its presence. It may be the case that

technological society will be governed by "processes" rather

than authorities.

What, than, are some of the possible concepts which could

form a theory of technological society and thereby help us to

find our bearings, politically and educationally, in this "new

world" which Saint-Simon prophesied more than a cencury-aud-a-

half ago?

1. Like all previous societies, technological Society

constitutes an order., but of a distinctive kind. It is

essentially an organizational society which integrates,

coordinates, and subordinates activities in accordance with

the requirements of science, technology, and industry. Much
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of modern science and most of modern industry are administered

activities in the sense that their success and efficient

operktion depend upon a high degree of organization, the careful

ordering c.f sequences, imense amounts of planning, and

formalized methods of accountability and performance. It

would be superfluous to add that the technological order

thrives on tmpersonality---of effort, achievement, and service.

2. Although many previous societies have accorded high

place to the pursuit of knowledRe and to the value of "useful"

knowledge and have supported the institutions of knowledge,

such as monasteries, academies, and universities, technological

society is not only deeply dependent on knowledge, but

peculiarly reliant upon knowledge which is systematic and

interlocked. (Contrast, for example, the mediaeval

preoccupation with distinguishing various bodies of knowledge,

as in the Thomistic distinction between, among others,

philosophy and theology, with the contemporary assumption about

the interrelationships between "fielda" and the constant search

for new overlappings.) The contemporary emphasis upon the

various sciences, mathematics, engineering, and, now, the

managerial sciences is reflective of this dependence, as is

the use of the phrase "knowledge-industry" to describe the

modern universities. This dependency is further distinguished

by a continual dynamic; particular forms of knowledge are not

only specially cultivated but are cultivated in ways that are

54:S
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intended to make them continually expanding. Technological

society is probably the first society in history that

continually renders vast bodies of knowledge obsolescent and

at the same time threatens to engulf itself with ever-mounting

heaps of new knowledge. It might also be noted in passing

that the primacy of knowledge in technological society, as well

as the rank-order in prestige among various fields of knowledge,

will play a large role in assigning stations of power and

powerlessness throughout society.

3. As the above suggests, technological society is not

classless. Scientists, engineers, experts in management,

"information" specialists, as well as hybrid types, such as

the scientist-entrepreneur or the scientist-administrator,

exert great power and influence throughout society. Within

these categories, however, the growth of knowledge is so rapid

that skills are constantly being rendered obsolete: today the

engineer who specializes in space engineering enjoys greater

rewards than the engineer who specializes in road construction.

Perhaps more important technological progress has jeopardized

most of the forms of work which were the lot of the vast

majority of the working population less than a half-century ago.

The destruction of work and the ever-changing demands of

technology threaten the lower classes with permanent subjugation.

The new structure of inequalities has a most important bearing

upon education, not only for the obvious reason that education

is looked upon as the means of outfitting new generations with

kpJ
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new skills, but because educatica is being asked to prepare

classes and groups which hitherto have lacked even rudimentary

skills and which, at the same time, are becoming politicized

before they have been "technicized." And all of this is in

addition to the problem of whether technological society can

continue to absorb vast numbers of college-educated persons

and offer them meaningful work.

4. Technological society accentuates concentrations of

Power and influence. The clusters of skills which it demands

and organizes, the goodsand services which it produces, and

the equipment which it employs are all extraordinarily expensive

and beyond the reach of most small-scale enterprises. Heavy

governmental support is needed, not only in the form of funds

but in the form of future assurances. A web of mutual dependency

grows between governmental bureaucracies and corporate

bureaucracies and its symbol is the governmental contract.9

Any viable distinction between public and private enterprise

disappears.

5. At the same time that technological society encourages

the concentration of power and facilitates its exercise by

ueans of rapid communication and ingenious forms of surveillance,

it becomes increasingly difficult to alter or significantly

uodify the society by means of political action. The novelty

of technological society is that incessant innovation flourishes

amidst rigidity. As the present problems of the cities and of

INRIPMMSlalm..Inwwael.%mmIWwMIMIPawrliw.MMIN.

9H. L. Nieburg, In the Name of Science (rev. ed., Chicago,
1970), p. 184ff.
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the natural environment have taught us, it is very difficult,

perhaps even impossible, to separate the social costs of

technology from its benefits, impossible to have the one

without the other, and impossible to remedy the forrer by

larger applications of the latter. Without the possibility of

significant change, political action dwindles in importance.

Perhaps it is no accidPnt that virtually all of the major

prophets of technological society, sudh as Saint-Simon, Marx,

Lenin, Bellamy, and H. G. Wells, have all reduced the role of

politics to administration, as if to emphasize that in the

society of the future efficient and stable routines are what

matter and that creative politics is atavistic.

This list of concept could be prolonged. If space

permitted I would want to examine such notions as "consumerism"

and explore the new "thythms" embodied in technological society.

But a more important closing note would emphasize that whatever

its benefits, technological society forms no exception to

Freud's gloomy wisdom that all culture is purchased at a human

price. There can be no true theory of technological society

which is not also a theory of evil, and hence there can be no

politics and no education worthy of their names which are not

committed to cauntering many of the forces and promises of the

new society and to preserving, rather than merely redefining,

what is human.

5 r 1
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In proposing a topic for researeh, I will violate several traditions

which have appeared with startling persistence In the youthful field of

the politic:. of education. First, I do riot propose to study political

socializatir ) Second, I do not propose to use systems theory VA a basis

fur gathurin, in.ornation.

ConcerninA political socialization, I mi not impressed with the

aroments of Hess and Torney that the school is the major agnnt of social-

ization. The jury is still out on the quest:ion, and I susnect that the

most feasible way to seek an answer J. throtO longitudinal research,

a techaique which I do not understand fully.

Concerning systems theory, there is little point n reviewing the

nomProus essays by political scientists ard educationistr.; tryin r. to

fit existing research into this void. I nm in tircement with thcle N:ho

argw; tljat ystes neory is, in essence, a uf:A.ul device In raisinf; vpp;-o-

priate questions, e.g. in ordering our bundles.

Instead of building a research problem out oC systeNs theory, 7 propose

to ask a question asked frequently by many who have no recourse to r.ystclis

theory. As phrased some years ago by nross, the question is simply: uho

runs our scheols. Lest this question appear too mundane, let me suggest

that, as of now, there is no clear answer to this question. I believe

that little is actually knoun about the relative distribution of influence

among the various potential and actual participants in the educational

decision-making process.

The list of such participants is not necessarily simple to develop.

If one wore studying, say, the Conress, enour.h previous research on

thjs sin:Je institution exists so as to give one a protty good starting



point'. However, there are appro\ipately 23,000 school districts; and

reletively little known about. them. When one considers the siniplcr

functions of school systems, the salience or education to parents and

children, and the tremendous invcstnent of financial resources, there is

rezison to eoubt the political sirmiricaree of school f.stems.

Unfortw.ltely, ono searches In vain for systematic studies of school dis-

tricts or the sort eharactertzi other political titstitutions in thp

United States. To sure tip: surr,n of political socialization studies

and the flurry or rerorts dealinc; ulth teacher militancy and racial do-

segmation have hretwht to the fore the essentially political character

of schools. Mere nre, also, occasional ease studies !!hicb trent various

aspectr of the schools from the point of viev of the political procesf .

hut only a handful of studios cnn be described no having, apnroachod the

public schools as pclitical lostitutiol.s. Even fewer have considered

the attaa In ter,3 of how and to 'hat end schools are !Tverw.d.

WWI: the paucit,- of evidence our first ensr. is not pore theorv.

Our job ht to con..ilc a list of participants in tho c.,overnino, of scl'ools

and nsl,csr the inile once of each. While makinp no pretense at inclusiveross,

I sugs;cot that we consider the activities of thy following participants:

(3) adm!nistrators, (2) school l'oards, (3) teachers, (4) interest groups.

(5) studmts. I recorvlize thrt this list is based upon the asrunntion

that the basic :locus of control is local h-nce tho exclusion of state

depariol.,ntsof educ.,tion and the various federal twencies witb an interest

in education. I a;., excludinr stzite and national participants solcly

becown.1 the shecr r.ornitude of the task of assessine, local influent-La:Is

is staf:cering. I alJo recor,ni.ze that, In even prenarinr a list, certain
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assumptions about the goveynin!! process anpeaa to be nadv. ror instance,

does not the presentation of a list assu...,.. that inflnence 3n distributed

among those various ncnts irrespective or Ow nnturo of the strIF.,.le. . No.INM.......agFeln so Mures 40 1Mb 41...

for influence? 1 do not thia that.it does. Thnt is, T anticipate that

the ranhinf; of thc participants i.:ould vary fror fr.su... to Issuo and from

one type of district to another. however, in spite of tb.:

ausumption, I still thihh It likely that for r,:yly districts and on mst

isuues, the rnnkinf; vill remain fclrly stnble.

To illustrate, Crain arp.ued thnt, Oth res!'ect to docisions about

interation, the school bonrd wan able to svizo tho initiative ane operate

the school,: In a manner that vas displensinp to the superintendent.

ever, since Crain was int.:,:estcd In only a sisuje issue, it is possible

that-hnd hc studied the other conflictsthe su7erintenlept %:ould have

proven to bo dominant. Thus, in the districrs studied bv Crain, It is

likely that the siw-lo issue of Integration as a small portion of the

dcision made and that, in an overall esnosilent, th role of the board

was substantially lens thrill his research vonid lend us to concl.Ao.

Let us con3ider the list of pnrticipnnts, in sme detail, bnviwt

dealt with these troublesome questions.

1. Thc school Loard and the superintendent. Tbore are approxinately

121,000 hoard nembcrs with the formal responsibility of minim', the school.

Althow;h 1 canhot be certain, I uqpect that tbere aro yore board werlwrs

than, say, city council mambers; yet we kno:= virtuall,! not',41 (other

than th r! usual inform:ction, c.g.,they arc disproportionately renreqentative

of the middle and vy:,er-imiddle classos) aimut thom. Co.lpared to othor

units of governmcmt, r.fi4o1 l)oards are a einfl: continent.
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I think we should explore school board behavior bcause school boards

are a symbol of one (If the prevailing mythologies of American education:

local control of the decision-making process by laymen. Why the American

system of education has its foundations in such an ideology in the subject

of a variety of explanations, most of which make reference to the cultural

traditions of an emergent society or, if the writer is of a particularly

bitter frame of mind, to the anti-intellectualism and distrust of "experts"

which is--so the assumption was--part and parcel of the exuberent and youth-

ful democratic traditions of the country. Contrast America with England,

for example, where school boards were abolished precisely because it was

decided that laymen had no business meddling in the affairs of professionals.

While similar proposals are occasionally made in this country, there is

clearly no social support for such radical tinkering with the mechanisms

of "participatory democracy".

In spite of the persistence of such an ideology, the researchable

question is: how can such laymen compete with experts. What resources

can they muster and how do they use these resources? The ideology* of lay

control does not have the benefit of a reasonably articulate set of de-

fenders while the educational system itself has been producing a corps

of professional managers whose ideologywhile hardly consensual--is more

carefully promulgated than is that of the proponents of lay control. School

superintendents, subject to a relatively uniform (in contrast to board

members) occupational recruitment pattern, possess an occupational ideology

which is somewhat at variance with the traditional mythology es dnscribed

above. This ideo3ogy centers nn expert autonomy for the superintendent

and a fiduciary role for the board. Such an ideology is hardly unique to

656



school superintendents and.no doubt is shared by the various professions

which, taken collectively, comprise the revolutionary cadre of the

"managerial revolution".

The available evidence suggests%that superintendents take a dimmer

view of the supervisory responsibilities of boards of education than do

board members themselves. Assuming, therefore, that superintendents

and boards have competing ideologies, who wins and why?

It is perhaps natural for a superintendent--whether the prototype

of the Lasswellian power hungry politico or not--to find it annoying,

to have a half-dozen or so relatively uninformed laymen bustling around

in matters believed to be purely administrative. Superintendents might

make the old, absurd, but remarkably persistent distinction between policy

and administration. If such a distinction is being made, it may well

have very little to do with the actual division of responsibilities between

board and superinteudent. While empirical studies of board-superintendent

relations are rather sparce, the thrust of available evidence suggests

that, desires and aspirations to the contrary, school boards do relatively

little supervising and a great deal of delegating responsibility. But

.certainly this is not always the case. A great deal.depends on the issue,

the community, etc. On the one band we have arguments that school boards

perform the function of legitimating the policies of the school system

to the community, rather than representing the various segments of the

community to the school administrators. On the ottler hand, there are

certainly some boards which, if nothing else, nip at the heels of super-

intendents. There are, In other words, contexts within which the super-

intendent is placed under strong constraint by the board. hat are these

5



conditions? One possible avenue of inquiry is Lhe relation between

board-superintendent conflict and general community conflict. It is well

known that superintendents--in addition to their expert role--also espouse

an ideology of education being above politics. Whatever nonsense is

contained in this ideology, there is--from the point of view of the

superintendent--probably a great deal of cf:nwnon sense in isolating the

educational from the general political sy6tem. When community conflict

reaches the board level, does the tendency to supervise the superintendent

increase?

Another way of looking at the same problem is to think of routinized

versus non-routinized decisions. Given the greater technical resources

of the superintendent, his relative expertise in matters of management,

and his commitment to his career, it is nerhaps to be expect-1 tIllt board

members will avoid challenges to professional authority 11. L'ie issue

can be phrased in such a manner as to make professional authority a nego-

tiable resource. Perhaps Crain's study of integration can best be under-

stood as a category of decision for which there was no professional authority.

Perhaps, then, the strategy of the "successful" superintendent is

to avoid phiasing issues in terms which tap the emotions of diverse and

competing segments of the public. If this is done, then the competition

between a full-time professional and less committeeparticipants is likely

to be highly uneven. The unequal distribution of resources between pro-

fessionals and laymen helps to understand the cooptation of board members,

a pervasive theme in the literature of organizations. The ability of manners

to master the complex flow of information, to rely upon the capabilities

of a staff, and to devote a mnjor portIon of their time to a problem



are resources unmatched by comparable ones on the part of hoard members.

Unlike many elected public officials, school board members typically do

not speak for a clearly defined functional or geographical constituency.

Unless an issue is clearly beyond the prokessional competence of the

superintendent, as was apparently the case with desegregation, board members

appear to be at a disadvantage. It is probable, therefore, that school

boards are somewhat more acquiescent than are other public bodies in their

relations with administrative officers.

To reduce the problems described above to workable proportions, we

might foCus upon the existence of opponents tc the superintendent. The

questions are:

1) On how many boards does a substantial proportion of the members

frequently oppose the superintendent?

2) In what kinds of communities does opposition develop? In addition

to the .mual ecological variables, I have in mind ascertaining something

about the level of support for education, gathered from surveys and from

the outputs of the community (frequency of defeat for bond or tax ievies,

for example).

3) What kinds of formal structures of decision-making foster opposition

to the superintendent? The formal structures in which decisions are made

havebeen the focus of widespread concern on the part of various reformers

in both local government and educational administration. Indeed, most

of the energy on the part of reformers was directed toward various institu-

tional modifications on the assumption that "desirahle" behaviora3 con-

sequences would flow logically and naturally from these modifications.

In municipal reform, the non-partisan ballot and ciry-wide elections,



for example, were instituted because such forms would keep "politics"

out of local decision-making. If there Is no Democratic or Republican

way to collect the garbage it is even more true--according to the rationale

of reformers--that there is no Democratic or Republican way to educate

children. Accordingly, school boards are constructed so as to minimize

partisan conflict. Nevertheless, there is enough variation to enable

us to examine the relation of opposition to the superintendent with

(a) whether elections to the board are partisan or non-partisan, (b) whether

elections are aistrict or at large, (c) whether school related elections

are held simultaneously with other elections, (d) the frequency of elections,

and (e) the legal term of office. All of these variables can be linked

theoretically to the exacerbation or softening of conflict that has been

presumed to encourage certain sorts of pressures. For instance, we would

hypothesize that district elections would create more constituency pressure

and hence provide a base of resources for opposition to the superintendent.

4) What is the internal control of succession to the board? Are board

members subject to electoral opposition? Are incumbents regularly returned

to office? These variables give us some idea of the "openness" of the

system. The more open the system, the greater the conflict between board

and superintendent.

5) How are board members recruited? The recruitment of board members

might be linked with their behavior toward the superintendent. It may

be that the reasons for seekin3 the job and the manner in which a person

is recruited are of equal influence to the occupational socialization of

the job itself. Recruitment should be a good predictor of socialization

which, in turn, should help us understand tl-e way a person looks at the



world. Of course, such a clear model is not necessarily empirically

true. For instance, there is apparently little relationship between

the role orientations of legislators and city councilmen and their patterns of

recruitment. In our case the possibility of a linkage may be high because

it may be possible to discover that opponents and supporters of the super-

intendent had different reference groups prior to their becoming school

board members, or that opposition to the superintendnet was a part of a

potential board member's intellectual baggage before he joined the board.

Basically, my Concern over recruitment centers upon whether or not opponents

and supporters are recruited by agents from within the "educational es-

tablishment" or by agents from within the general political system, such

as by groups whose interest extends to matters other than education.

It may also be that opposition is more likely to take place when board

members are "self-starters" without any organizational ties to the community.

6) What are the resources of board members. Essentially, resources

are weapons in an exchange, assuming that both parties to the exchange

are contesting the authority of the other. Those who deal in exchange

theory propose two categories of resources: (a) detachable and (b) non-

detachable. A detachable resource is one that is transferable, e.g.,

not linked to a unique individual while the opposite in true of non-

detachable resources. For instance, organizational membership is de-

tachable but socio-economic status is not. With regard to detachable

resources, a further distinction can be made. Resources can also be

internal or external. External resources, which are brought by the hoard

member to the interaction with the superintendent, might he the control

of a bloc of votes, or the representation of an identifiable constituency.

661
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Internal resources might be typified by technical knowledge which, as we

have suggested, is a resource monopolized by the superintendent.

In a sense, the competition between the board and the superintendent

might be viewed as one of external versus internal resources, with the

board, because of its legal statui, having greater access to external

resources and the superintendent, because of his training and the require-

ments of his job, gaining easier access to internal resources.

Resources of board members which may influence level of opposition

to the superintendent are: length of tenure, socio-economic status,

organizational membership, and interaction with community groups.

7) What are the values of opponents and supporters? Is the super-

intendent the defender of the status apa, as Crain has suggested, or are

boards more likely to play this role?

2. Teachers and students. Although teacher militancy has become

an increasingly important topic of research among educationists and poli-

tical scientists, there are many unanswered questions relating to their

role in the governing of schools. For the sake of feasibility, I propose

to limit the research on teachers and students to their rising expectations

for participation in decision-making. American school systems have tradi-

tionally been organized along fairly hierarchical lines, with teachers

and students occupying a position near the bottom. In spite of the surge

of militancy, the available evidence sugge3ts that these underdog groups

remain without much power in their competition with school boards and

superihtendents. There is also evidenco, however, that the actual role

of teachers and students and their aspirations are at variance. What

appear:: to be happuning in education is a small reproduction of what is
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happening in the larger society: groups with an inferior influence

position are seekiAg to expand their power.

The difference between these groups and school boards is that there is

very little ideological support for an expanded role in the decision-

making process. Teachers like to think of themselves as "pmfessionals"

but it is difficult to agree with this self-concept. Among other attributes,

professionals are supposed to have some degree of autonomy in exercising

their special competence. Yet teachers cannot exercise much independent

authority even within the classroom to which they are assigned. There

is among teachers an "employee" orientation which requires a basic loyalty

to the "boss".(the superintendent and the school board). Yet it is

apparent that, even if the employee orientation is dominant, some teachers

hold a genuinely professional view, which impels them to seek to expand

their power at the expense of administrators and lay authorities.

If teachers have traditionally adopted a subservient position, this

is even a more accurate description of the role of students. li those

who have traditionally held power have resisted the demands of teachers,

they have done so even more vehemently with regard to the denands of students.

Further, when student demands are voiced, teachers frequently find them-

selves defending the status gpo.

In essence, we have the opportunity to study the conflict between

a growing professionalism on the part of teachers and grovin!!, dissatis-

faction on the part of students and the authoritarian structure of the school

bureaucracy. The researchable questions are:

1) What is the extent of militant professionalism arong teachers?

Estimates now range from between 10 and 40 percent, depenCiing upon the
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measure used.

2) What proportion of students arc seriously interested in taking

a more active role?

3) What kinds of school board members and superintendents are likely

to respond with favor on demands from below?

4) How much support framexternal sources, e.g.,the public, car teachers

and students expect? Tentative evidence indicates that there is substantial

public support for a greater voice for teachers, but considerably less

among school board members and superintendents. Presumably, the public

*is much less to3erant of students; certainly boards and superintendents

have taken a dim view of student power.

3. Interest Groups. Another threat to the.status nuo comes in tbe

form of various segments of the public. Some evidence of a decline in

public support can be seen in the rise in the proportion of local bond

issues rejected. While the "taxpayers revolt" might be a fruitful topic

of research, we are better off examining the role of intermediarfes betueen

citizens and officials, e.g.,special interest groups. As early as 1958

Cross asserted that interest groups were occessionally successful in exert-

ing pressure to split the board and weaken financial'support.. On the other

hand, Crain has argued that interest groups were of little consequence in

influencing the course of integration decisions. The problem here, as

elsewhere, is that studies have usually been issue specific, with no effort

being made to develop a general notion of the role of interest groups

in school governance. The appropriate task is one of uncovering the

influential groups in educiltional decision-making and assessing the overall

impact of group activity upon the decisionmaking process. The questions
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are:

1) What is the inventory of groups whose activities come to the atten-

tion of decision-makers? Is the pressure predominantly from the "right"

or the "left"?

2) What is the intensity of group activity? It is probably true that

some boards operate in an environment relatively free of group activity,

while others are besieged by interest groups. We need to know the factors

associated with variations in group activity. Some possible clues are:

the complexity'of the community (group demands should be more intense

in complex social environments); the level of stress within the community

(interest group activity should become more intense as stress increases);

the extent to hich the structure of board decision-making is "political"

(interest group activity should be more intense in more political structures).

3) What re the consequences of group activity? If we view interest

groups as bargaining agents in the allocation of public resources, then

we need to know what difference they make in the way school districts

conduct their business. We raised the question earlier of whether or

not interest groups thrive in an atmosphere of heightened tension. Does

it therefore follow that group activity might contribute to heightened

tension which aceoupanies a decline in public confidence? Imagine, for

example, a school district suffering a decline in public support. Assuming

that interest groups will probably become active in this district, does

their activity translate the loss of confidence into observal.le phenomena?

What is needed is some measure of the conqequences of group activity

which would tap the dimensions of "issue arousal" and "issue disposal".

am thinkinp for eNample, of the relation, if any relation exists between
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Interest group activity and, say, financial defeats or superintendent

turnover.

The strategy of research can be understood as consisting of two

parts: macro-analysis and micro-analysis. The theoretical justification

for reliance upon two levels of analysis stems from my desire to generalize

about the American educational system while at the same time providing

detailed information about the vagaries of the decision-making process.

Given this set of requirements, the strategy is one of broadly based

survey research and detailed case analysis, based upon the generalizations

of the survey research, to provide follow-up information.

Neither surveY research nor case analysis is solely adequate for the

task, since each method has inherent weaknesses. The weaknesses of survey

research are that its findings are based upon reports of behavior rather

than obeervations of behavior: it is difficult to describe the decisional

process in any detail based upon these reports. The weakness of the case

method is that, in order to generalize, we must commit the fallacy of rea-

soning by analogy. That is to say, because two units are structurally,

functionally, or behaviorally homologous, i.e., there.is real or near

identity between them, it does not follow that we can treat them as

analogies and assume that statements about one are as good as statements

about :!!e! other. This is why the case approach has had remarkably low

theoretical yield.

The strategy thus consists of two distinct phases. In the first

phase, the survey, we need to select a relatively large number of school

districts. In these districts, interviews would be taken with superintendents,

school board mevibers, teachcrs, students, and the general public. Of course,
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I recognize the extraordinary problems and expense in conducting such a

survey, but the utility of gaining comparative data from a variety of

groups is sufficient stimuluS to press on with the job. In this phase,

the analysis should be primarily at%the non-individual level. Although

the information is necessarily baSed upon individual responses, the

data should not be analysed primarily in the traditional fashion of tabular

presentation of individual responses. Although the individuals in a group

and the group as a whole make decisions simultaneously, in the real world

of decision-making; it is the group as a whole and not the individual

members which is the effective decision-maker. It follows that we want

to make statements about the group as a whole rather than the behavior

of its component parts. This is particularly true In my case since I

want to compare the behavior of many groups. Of course it is impossible

to observe the behavior of the group without observing the behavior of

the individuals in the group. As Eulau suggests, the solution is to bring

all the unit's properties to the same level of analysis.

To illustrate, interviews with the entire population of teachers,

much less citizens, of a district is obviously impossible. However, it

is quite feasible to interview all the members of a school board. To

take the example of opposition to the superintendent, boards can be classi-

fied simply according to the proportions of opponents. Or to take the

example of interest group activity, we should be able to develop a measure

of group intensity for each district. If the data can be expressvd at

this lcvel, then causal modeling, or at least nultiple regression, should

be employed.

In this first phase, we will also need to make some decisions about
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the kinds of districts to be selected for more detailed analysis. Some

possible alternatives are: (1) classifying districts according to the

level of tension and selecting districts which typify each level of

tension; (2) classifying districts according to the extent of conflict

between board and superintendent; (3) classifying castricts according

to whether influence is largely in the hands of the superintendent, the

board or both.
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