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In recent years, there has been a growing movement to find some
way of developing and using social indicators to take the nation’s
social temperature at regular intervals in the same manner as our
gross: national product and consumer price index measure its
economic health. Such social indicators would be used to describe
conditions and predict future trends in noneconomic areas of our
society such as education or heaith.
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The 1975 ETS Invitational Conference provided an overview of

the social indicators movement, which draws upon a developing
body of*theory concerning the gssessmert of the functioning of
large groups or systems. Speskers reviewed the origins and
evolution of social indicators, their uses and limitations in our

" world today, and their povential for the wor!d of tomorrow. What

is the relationship between schooling and the quality of one’s life’
and how, can we use such data as an educational indicator? How

can the information gleaned from social and educational indicators

~ be ased to guide sound educational policy? What international

e . educational indicators have relevance for the United States?
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'I}Be afternoon session featured a panel discussion in which all the
speakers gave their views on the top priority research needs for
further development of educational indicators. It was a very lively
finale to a stnmulatxng conference.

We are mdebt,ed to David Krathwohl who conceived of the theme
“of this conference and whose skill and diligence made it such a
success. I should like to thank Dean Wilbur Cohen not only for a
witty and engrossing luncheon speech but also for contributing
valuable insights to the afternoon panel.

William W. Turnbulil
PRESIDENT
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_ Preface

Educational indicators is a topic whose time ha3 come. Such
. measures are a natural outgrowth of the social accounting move-
= ment started by; among others, Dr._Eleanor Sheldon, author of
out first paper. The efforts to construct indicators, such as those
gathering momentum among the various social services, raise
expectations for similar attempts in the education field, which
1epeatedly is diegnosed as needing charge and improvement.
Massive federal legislation often has a great impact upon our
- schools, but key statistics are seldom available t6 help legislators,
policy makers, and laymen understand in uncomplicated terms
how education is changing. In the absence of other understandable
. indices, iower average Scholastic Aptitude Test (SAT) scores are
- inbe{prebed,by many as a drop in school quality. People ask
whether the quality of education is commensurate With the
financiai investment in it; yet we lack indicators of both the
investment and the resulting quality. h
We must find bétter, simpler indices with which the decision
makers and laymen who formulate federal, state, and local policy
may more fully understand education. Perhaps such indices could
be comparable to the gross national product, the cost of living
index, or balance of payments, which help us understand -our
economic status. For example, as Dennis Cooler noted in his
: paper, Ralph Tyler has suggested that we calculate & *‘gross
) educational product.”
; The neéd for such measures has been reinforced by a mandate
' from Congress. The 1974 Educational Amendments to the Ele-
. mentary and Secondary Education Act require the Assistant
Secretary for Education to submit an annual report to Congress
““. .. on the condition of education in the United Statés.” The
\ National Center for Education'Statistics’ recent pubiication, the
2y . highly useful Condition of Education, is a first response to that
: mandate. The need for indicators is also voiced in earlier govern-
ment publications. For example, Toward a Social Report,
compiled by Dr. Mancur Olson, whom we were fortunate to have
as a partic\:ipant at this conference, was one such governmental
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effort. In addition, we have the increasingly successful efforts of
the National Assessment of Educational Progress conducted by
the Education Commission of the States.

In light of these activities and mandates, this conference on
educational indicators seemed appropriate and timely. Eleanor
Sheldon opened it by describing the broad context ¢f social indi-
cators. Dennis Gooler focused on the problems of defining indi-
cators ‘or education and proposed a concrete framework for a
com rehensive system of such indicators. ge also noted some of
the likely problem areas. . ,

Recause achievement measurement in general, and National
Assessment in ‘particular, have been covered in past sessions,
speakers at. this conference addressed themselves to work being
-, done on indicators in other areas of education. Mancur Olson
examined some ‘economic aspects of education, Steven Withey
explored the relation of education to quality of life, and Selma
MushkKin discugsed indicators useful in international studies,
giving particular attention to indices of self concept. To conclude.
the conference, the speakers formed a panel and examined some
questions and research issues that bear on the future development
of educational inéicqt,ors.

Our conference speakers thus included individvals who helped
initiate the social indicators movement, authors of comprehensive
reports on education, and persons who have thought long and
deeply about complex aspects of this issué. Therefore, we have
reason to hope that thi$ conference will contribute significantly to
progress in the formulacion of educational indicators and that
work in this area can go forward with gréater spee(f and clearer
direction. .

David R. Krathwohl
CHAIRMAN
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The ETS Award for Distinguished Service to Measurement was
established in 1970, to be presented annually to an individual
] “whose work and career have had‘a major impact ol developments
in educational and psychological measurement. The 1975 Award
e was presented at the conference by ETS President William W. .
; Turnbull to Professor Harold Gulliksen with this citation: 3

- For almost half a century, Harold Gulliksen has made pioneer
iy " contributions to-the sohition of psychological problems by the
LN application of mathematical methods. His work has been of
H marked significance for the advancement of knowledge in test
: theory, psychological scaling, and learning.
For more than two decades, Dr. Gulliksen's Theory of
Mental Tests was the leading text on test theory. Here he
brought together, for the first time, information scattered .
throughout the literature, presented it with mathematical rigor
- . and clarity, and added approaches and insights that.gave
) mental testing a strong new impetus.
His work in scaling provided new techniques for measuring
mere accurately those subjective states of iudividuals that are
so important but yet so difficult to deal with in educational
research. . .
In learning, his research has embraced not only early studies
of animais but also original mathematical theories of léarning -
and transfer in human subjects. )
Professor Gulliksen was one of the Younders of the Psycho-

psychology as a quantitative rational scl
reflected in his continuing role in guiding the éjtorial policies

which he helped to initiate almost forty years ago. .

Perhaps his greatest contribution has been throughhis stu- .
dents. In addition to teaching at Ohio State Universny, the
University of Chicago, the University of Iowa, and Princeton
University, Professor Gulliksen served for almost twenty-five
years as Director of the Psychometric Fellowship Program
sponsored by Educational Testing Service and Princeton
University. Throughout those years, his scholarship and
integrity were an inspiration to successive generations of grad-
uate students, many of whom are now distinguished mathe-
matical psychologists at universities and research organiza-
tions throughout the world. .

For his many contributions in mathematical psychology and
for his productive career as a scholar and teacher, ETS is
pleased to present the 1975 Award for Distinguished Service
to Measurement to Harold Gulliksen.

’

Provided by ERIC.
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Previous: Recipients of the
ETS Mea/surement Award

1970 E/F. Lindquist
1971 Lee J. Cronbach
1972 Robert L. Thorndike

- 1973 Oscar K. Buros

1974 J.P. Guilford
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The Social Indicators
Movement

pord

ELEANOR BERNERT SHELDON
President, Social Science Research Council

The past decade has witnessed an upsurge of interest in social
measurement—largely in the form of proposals for the develop-
ment of social indicators. The label is generally applied to meas-
ures of various social conditions and trends—both objective and
subjective in nature—that is, measures of both external physical
and social conditions and perceptions of these conditions. Several
apers have described the origins and current outcomes of the
fv\m{e range of activities that have come to br ralled “social indi-
cators.” Let us attempt a summary of that co-.lemporary history.

Or{gins of the Movement ’

SOCl}\ scientists, commentators, and policy makers brought the
social iadicators” into vogue during the mid-1960s. The
term and allied phrases (*‘social reporting,” “social accounting,”

“monitoring social charge’’) emerged as a resulting confluence of
many factors: an awareness of rapid social change and its conse-
quent problems; the increasing diffusion of cost-benefit analysis
and its possible application to the ever-increasing number and
variety of domestic sociai programs; and a disenchantment among

many socia! scientists who viewed the limitations of a structural- .

functionalism framework as impeding the re-emergence of interest
in the analysis of social change. .

Inits early manifestations, the term “social mdlcators and its
synonyms became a rallying point around which many program-
matic and evangelistic statements found legitimaticn and
enthusiasm. The banners themselves {chiefly the banner of social
indicators) became a symbol for a faghionable movement linking -
an ill-defined membership that shared few specific objectives,

1
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The Social Indicators Movement

leaned heavily on a few ambiguous symbols, and was led by artic-
ulate spokesmen, As in all movements, schisms developed,
though this movement was so new it could not distinguish heresy -
from orthodoxy. All seemed to share a demand for social informa-
tion, though Questions pertaining to what information and for
what purposes caused considerable splintering.

These early differences divided the movement into two main
groups: 1) those seeking somal information relevant to policy
decisions; and 2) those seekmg data to further our knowledge of
the functioning of society and the measurement of social change.

The first group couched their indicator effects in terms of the
limitations of purely economlc considerations in dealing with the
problems of modern Amencan society. Policies and programs
aimed at the alleviation of problems sought data for planning. for
implementation, and eventuglly for evaluation (8). These demands
for social information were stated in terms of three uses: 1) the es-
tablishment of goals and pnontles 2) the evaluation of our social
programs; and 3) the development of a system of social accounts
that could provide guidance among many alternative inter-
venticns.

From the research community (the second major group) came
demands for data that would be amenable to the measurement of
change and the charting of social trends,and that could enhance
our capability for social prediction.

During the course of the early debate (8),

it was, pointed out to those.seeking social information for
pollcy and program purposes by the social science research
community that their promises far ex-eeded any possibility
for realistic attainment. It was noted 1) that. priorities and
goals are more dependent on national values than on assem-
bled data; 2) that program evaluation necessitates the
demonstration that the programs determine the outcomes
(measured by indicators) rather than uncontrolled extraneous
variables; and-3) that the essential theoretical prerequisite
for the development of a system of social accounts— defining
the variables and the interrelationships between them—was
particularly deficient, if not completely lacking.

The social science research community was reminded by
the policy-analysis community that data are useful for
planning and development of policies and programs; that

19




Eleanor Bernert Sheldon

suck data could be improved without awaiting the methodo-
logical and theoretical advances of the social sciences.

The Influence of Economists .
Another debate, sﬁnultaneously waged and remaining extant (7,
10), emerges from the

) prominer:ce of economists in the social indicators movement,
. and the fact that they saw the task as one of finding non-

‘ market measures of well-being, encouraged an emphasis on
“non-economic’’ components of the quality of life and a vision
; of sociel indicators as measures of these components. The
1o influence of economists was also responsible for the dom-
i - inance of the imagery of the national economic accounts in
discussions about social indicators. Both these ideas have
: served as rallying points for people in the social indicators
: - movement. However, these ideas have provided an unpro-
- ductive. conceptual basis for the scientific work that is re-
o quired for follow- through

Fiw

A key problem is that the term “social” has been used in a
residual sense to mezn *‘outside the realm of economics.” For
example, Olson says: ‘“The most notable limitation of the
national income statistics is that they do not properly meas-
. ure those ‘external’ costs and benefits that are not fully re-
‘ fiected in market prices.”” This is true enough, but the trouble
: begins when this approach to delineating the area of concern

comes to define the realm of social indicators, as it does:
“Ideally, what the national income statistics ieave out, social -
indicators ought to measure, and a social report ought to
_assess.”
The implied homogeneity of the residual, of the “social” in
D this use of the term, does not exist. To suppose that it does is
! to guarantee confusion. And to suppese that the residual
’ topics may, in principle, be represented by analogy to
national income is to compound the confusion. Both points
are well made by Leroy Stone (11):

I have found that most people who use *‘social”’ in this sense

{of noneconomic] fail to realize what a wide net they are cast-

. ing, and how tremendously varied are the fish that the net

| will snag. . . We may think of social organization as being
_comprised partly by a network of interrelated ard open sub-
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T:.2 Social Indicators Movement

systems. One of these subsystems is concerned with the pro-
duction and distribution of wealth—we call it the economy.
Examples of other subsystems are [the educational system
and the system for.acquisition and dis:ribution of political
power). .

The unphed analogy to economic indicators development is
actually yseless; because nowhere in economic theory, as I
understand it, are we faced with the problem of integrating
information about such'a wide variety of subsystems that are
not.demonstrably oriented toward any conceivable common
goal that can be as fairly concretely identified as aggregate
income.

37 P v g €6 AP A e A

. The tendency to define the realm of the social as a residual,
and what many regarded as an excessively aggregative,
approach to indicator development was challenged by scholars
who called for the resumpt:on of detailed work to improve
measures of change in various sectors of the society. Tte sub-_
ject of measures of changes in social conditions had been
discussed in one essay (Bxderman s) in the Bauer book (i) and
in a few of the papers in the Annals (4). An 800-page * olume
entitled Indicators of Social Change: Concepts and M.easure-
ments (9) was published in 1968 by the Russell Sage Founda-
tion. This volume and other works contained detailed reviews
of conceptual and measurement problems in the delineation
: of demographic, social structural, and other types of change
in the United States. The data dealt with in these publica-
tions were of the hard variety, and in 1972, The Human
Meagning of Social Change (2) was “‘published, dealing with
conceptual and measurement problems involving subjective
data‘on public aspirations, expectations, and satisfaction.

Another approach aimed at the policy usefulness of social indi-
cators may be referred to as “national goals accounting,” for it
attempts to give explicit definitions to national goals or sncial
concerns. The government report, Socicl "~dicators 1973 (13),
organizes its data by such sccial concerns and *‘widely held basic
social objectives.” A more fully explicated work is provided by
Terleckyj in the recently published Improvements in the Quality
of Life (12). Critics of this approach point out its limiting nature
insofar as it is designed to select current social concerns and to
provide output data relevant to them. The social system is divided
into goal areas (thereby excluding all other areas), and cutputs

21




Eleanor Bernert Sholdor’/

\from these systems are presentea. The interrelations of inputs to
. gutpum in the same goal areas and of outputs in the same and dif-
, fgrent areas are usually excluded. For instance, given that cogni-
‘ ti;\(g,ékill'development is an output of the basic education system,
\achievemerit and attainment measures would be presented,
thoyigh input measures (time spent in school) of the educational
s”ys'*{em and input and output measures of other related systems
wou'i\d be excluded. Among the criticisms, the critics note that
outpgt data cannot be adequately interpreted in the absence ~f
system inputs.
v
B
Chiet li\yrpose of Soctal Indicators
A

It is now generally agreed, though far from unanimously, that the
chief purpose of social indicators.is to comprehend what the main
features' of the society are, how they interrelate, and how these
features and their relationships change over time. This is &
realistic,"a_lbqit major, task and a long-term one. There are several
aspects te it.’ It will involve work to improve the data base for

social indicators (such as recently instituted surveys that develop

new data on learning and the replication of: questions asked in
prior surveys to provide data for trend analysis). It will involve
conceptual and methodological work such as recent developments
in the subjective assessment of the quality of life and by work on
medels of social processes.

How do these tasks relate to education? Untortunately, I am ill-
equipped to provide definitive answers or even ill istrative tasks.
For discussicn pu-poses, however, I offer the following comments:

¢

1. Improving the data base: Relatively eaily (1969) in the indi-
catqrs effort, the Russell Sage Foundation published a volume,
Indicators of Trends in American Education (3). Its principal
purpose was to bring together time-series data that indicate
changing characteristics of education—viewed both organiza-
tionally and as a characteristic of the population. In assembling
the data, Ferriss noted that

the educational system offers a variety of statistical evidence
in itself. One may be surprised to find so many time series

- 22
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The Social Indicators Movement -

available in trends in education. Upon closer inspection, how-
ever, one may be equally amazed that so ‘‘literate’ a system
as Education, with a capital E, does not provide more
evidence on many vital aspects of the system, such as the
.amount of learning that takes place or the qualifications of
-the " teaching staff.

With respect to the latter, Ferriss provided time-series data on
teacaers with less than standard certificates and pointed out their
weaknesses,

Since the time of these early i'lustrative observations (certainly
not as a result of them), the National Assessment of Educational
Progress has come into being and has issued a geries of reports on
educational attainments of young people. I am sure that most
readers know more than I about the strengths, and particularly
the weaknesses, of this endeavor, but surely it is an attempt to
provide data on learning. It may warrant reconceptualization and
refinement as well as methodological ihprovement.

Other}_improvemex}ts in the data base may also be forthcoming
from the National Center for Education Statistics. Its most recent
volume on The Condition of Education (14) deserves close scru-
tiny and critical comment for future improvement.

2. Development of concepts and measures: The concept of criterion
referencing as distinct from norm referencing in testing seems to
have blossomed in recent years, only partially as a resuit of the
national assessment mentioned above. Again, I suspect that there
is considerable debate about this but it, too, is a notion that
warrants attention, definition, and methodological development.

3. Social system models: Many investigators are working on
models of various aspects of chang¢ (6). Indeed, one early and per-
sistent definition of social indicaters placed them in the context of
social system models. In 1971, Land (5} wrote: *“I propose that the
term social indicators refer to social statistics that . . . are com-
ponents in a social system model . . . or of some particular seg-
ment or process thereof.” Whetlier or not we adopt this confining
definition, we need an approach that would interlock educational
measures within the system with those from related fields (such as
health), and that would relate these measures in cohort and social-
historical tiine.
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Obviously, a vast amounf of work remains to be accomplished.

The moverzent is off the ground, less contentious, we hope, and”
certainly sufficiently secure to absorb alternative approaches that

.may prove to be‘mutually beneficial.

-
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) Exactly five years ago yestex'da.y, participants at the ETS Invita-
P 1_,\‘tiqnal Conference heard a series of papers grouped under the rubric
ol “The. Promise and Perils-of Educational Information Systems.” .
The Chairman of the 1970 Conference, Gene Glass, remarked in
the conference Proceedings (8) that *“the program of the 1970 Invi-
tational Conference reflects & realization of the pervasive social
consequences of the pherfomenal inventions of twentieth-century
psychometricians.” Glass captured the general spirit of that Invi-
tational Conference when he observed:

The creation of ax educational information system raises both S
hopes and fears. The promise of more informed decision

making, which resides in these newly created systems, is

quickly tenipered in the minds of thoughtful men-by the

realization that these powerful inventions can be harinful if

usad carelessly. g

Educational Indicators:” Monitoring the State of Education,

. the title of this 1975 Invitational Conference, is clearly a central
aspect in the development and use of education information sys-

tems. Educational indicators is the relatively ncw term being used

to describe the means whereby such monitoring might occur.-The

term appears to be a derivation of the more global notion of social

L indicators, whose characteristics were outlined by Eleanor
Sheldon a moment ago. A definition of educational indicators
might be deduced from definitions of social indicators, as applied
to education. More simply stated, educational incicators are
statistics that enable interested publics to know the )§tatus of

i .
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Davalopment and Use of Educational Indicators

education at a particular moment in time with respect to some
selected vanables, to make comparisons in that status over time,
and to prOJecL future status. Indicators are time-series statistics
. that permige study of trends and change in education. )

There are innumerabie elaborations upon this basic definition
For example, some argue that indicators must be statistics that

.y cun be dxsaggregated according to selected personal, geographic,

oF, institutional attributes (14). Others argue that indicators must
be of direct normative interest {(4). In geheral, these elaborations
call for statistics that are both meaningful and relevant to decision
makers and consumers of education.

An examination of the subject of educational indicators might
proceed according. to three fundamental questions:

1. What must be known about education?
2. What will be done with what is known?
3. How can we gather needed information?

2. discussion of educational indicators is most clearly associated
with the question of how we can find out what we feel we must
know about education. All of you are familiar with the problers of
obtaining valid, reliable, and useble measures. Developing useful
information systems, however, involves more than adequately
solving techriical reasurement problems. Deciding what to
megsute add then who will measure it have always been difficult
conceptual problems. These problems are fundamental to the
development of an effective educational information system

What 13 the concition of education? Consider the myriad ways
in whirh education is described. number of persons graduating
from high school, stabbirgs and drug use in elementary schools,
seniur citizens engaged in lear~ing activities, violence related to
busing, the strength of unions. why can't my children read?;
empty echool buildings. the New Math, inequalities in school
finance, Ph.D s dnving cabs, American Nobel Prize winners. Bits
and pieces of the story of education abound How can we make
sense of this incredible array of .nformation? How can we know
where we are in education, and where we've come from?

In many respects. education encompasses all thought, al
avenues of humen expenence To discus~ education is to discuss
much of what s known about menkind. both historically and in
the future. And it 1s to discuss political prucesses, for education is

12 “«
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What Must be Known about Education?

As a first step, I shall ettempt to set forth five categories of
variables that address the question: What 'must be known about
educz’s‘tion? These categories might be seen as an organizing frame-
work for the subseduent”development of educational indicators,
and thus, as an attempt té sort the various signals about the-
conditiun of education into 1 more usable form. Later, I will gdek
to describe the adequacy of our present information system.-
The first category might be labeled access. Whom does educa-
tion serve? In many respects, the question of access is the most
global indicator of the condition of education. To understand
education is, in part, to know who participates and who does not.
Furthermore, it is important to describe the kinds of educational
* activities in which people engage. Many of these activities occur
Ain formal institutions known as schools, but learning opportunities
exist beyond these boundaries. Commercial and educational tele-
vision and radio, for example, reach millions of people in a non-
formal setting. Many adult education activities occur cutside the..
formal educational system. These activities need to be recognizéd
before a comprehensive picture of American education can be
drawn. Access alone is not a sufficient, but may be a neceskary,
condition for equality of educational opportunity. Many people
arerepelled by the numbers game, but hard statistics on who does
and who Yoes not participate in education are indeed important
statistics. 1 :

A second category, considered much less often, might be
labeled aspirations. What do Feople want and need? To know the
condition of educatjon is to understand the extent to which educa-
tion appears to contribute to fulfillment of personal, institutional,
or societal needs ahd desires. Later on in this conference, the rela-
tionship of education to quality of life will be discussed. It is im-
portant to ask questions about that relationship. It is impottant

13




Development and Use of Educational Indicators

to know what people believe they want and what they believe they
are capable of achieving. I wonder what it means for a man in his
early fifties to declare that he is no longer capable of learning.
What brings someope to this state? And what are the implications
of this self-assessment for that individual’s capacity to live his life
-as fully as possible?
Aspirations are extraordinarily difficult to defire or to measure.

And yet they seem so important, for they embody the idea of
" human will, which is so fundamental to achievirig those things

which are satisfying and desirable.

A third dimension along which the condition of education might

be described fancerns achievement. Most simply stated, what do
people who participate in educational experiences learn from those
experiences? To be sure, this is a different question from asking
what people know, for people learn from so many sources. None-
theless, it is important to understand what educators seek to
teach, for such information indicates, at least in part, what people
actually learn. Furthérmore, it is important to understand what
people can do with what they know. It may be important, for ex-
ample, to ask not only “Can Johnny read?” but *“Does he?”

For many years, education was talked about in terms of inputs.

In the past decade, however, attention has shifted to focus on the
outputs of education, most particularly the achievement of
learners. Today, many people feel that measures of student

. achievement are the only appropriate measures of the condition of
education. In fact, it would be difficult to imagine a statement of
the condition of edueation that did not include an analysis of the
achievement of participants in education.

_A fourth category concerns impact: What happens to an indi-
vidua! who participates in educational activities? To what extent
and in what ways is an individual’s life changed because of-partici-
pation in education? Most often, we look for relationships such as
those that exist among schooling, occupation, and income. These
are important dimensions. but there are many others. For ex-
ample, it may be important to understand the effects of participa-
tion if education on feelings of self-worth or participation in rom-
munity affairs or how a father treats his children. -

It may also be important to understand the iinpact of education
on general social. economic, and cuitural systems For example,
what is the effect of beaming educational television programs via

14
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satellite to societies that heretofore have had little technology
available to them? What does it do to *teoir culture? These are dif-
ficult questions, the answers to which may be found only in long-
term studies. And yet the condition of education will not be fully
understood until the impact on individuals, institutions, and even
society can be ascertained and tracked over time.

Finaliy, the condition of education might be examined accord-
ing to the resources available to education. What is spent on
education? What kinds of material and physical resources are
available to education? What is the quality of hunzan resources
available to those who participate in an educational activity?
What is the ratio of cost to benefit? How do the type and quality
of current investments in human capitai influence the availability
of future resources? 4

L]

Figure 1
Categories of Educational Indicators

ACCESS
How many and what kinds of people participate in educationsl activities
Retention rates in educatioral activities .
* Catalog of existing/available educationel activities or services

ASPIRATIONS
Description of needs and desires of various kinds of people
Individual self-assessments of personal capabilities
Description of institutional goals

ACHIEVEMENT
What people know, do, and feel
What people have earned (degrees, diplomas, certificates)
What is taught

IMPACT
Consequences of having schooling
Impact of education on social/economic/cultural systems
Consequences of not having schooling

RESOURCES ¥
Capital, personnel, and materials expenduures
Quality of human resources
Cost to benefit/effectiveness ratios
Quality f educational climate
Time




Y

Development and Use of Educational Indicators

Education must constantly compete with other kinds of pro-
grams for limited resources. It may be important to examine over

. " time the proportional growth or decline of resources available to

\

-

the educational enterprise. This becomes particularly important
as one seeks to affix a measure of accountability to education. If
one is to be accountable for something, one presumably must have
the resources to do that something.

If these five categories were acceptable as representing the
basics of what must be known about education, and if indicators
were available or could be developed for each category, we could
then describe the characteristics and numbers of people partici-
pating in some way in education, what they want and need out of
lift and from education, what people know and how they are
taught, the impact of education on individuals and institutions,
and the resources available to education. This would be a compre-
hensive picture indeed—not complete but quite comprehensive.

. Thé most apparent characteristic of much of this information,
which\is summarized in Figure 1, is that it is relatively simple.
Too simple, some will argue. Education is a complex task, and
indicatdys err on the side of portraying this complexity inade-
quately. The same argument is made by those working intimately
with any’ roject or idea when someone seeks to describe their
work. Beo, Stake (15, pp. 65, 66) spoke to this same idea in an
address on\Natlonal Assessment:

National Assessment is an effort to simplify and bring within
reach of our pnderstandmg the robustness of education inthis
nation. It cannot help but be an oversimplification. But we
know that every index number, every graph, every word of
prose is an oversimplification. We have no choice but to

__create simple things to stand for complex ones. Our curiosity,
our desire to command our destiny, demand it. We are human
beings. We will not be persuaded that it is wrong to define, to
symbolize, to model, to measure.

Part of the difficulty may stem from the fact that experts see more
complexity in things than do laymen. Thus, professional educa-
tors may find indicators more difficult to use, or less meaningful,
than do consumers of educational services This, however, should
not preclude the development of indicators, the consumer is
important.
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How Adequate Is Our Present Information System?

How adequate in the eyes of producers, consumers, and regulators
of education is our present information system vis-z-vis this
framework? The question is complex, largely because there is so
much extant data but so little systematic effort to put it together.
In the analysis to follow, I will focus on a relatively few attempts
to aggregate and analyze Census data at the nationa) level. In so
doing, I do not adequately reflect massive efforts such as Project
Talent (7), the work of the International Association for the
Evaluation of Educational Achievement (13), reports of commis-
sions such as the Carnegiec Commission on Higher Education (2),
and countless others. All such efforts supply valuable insights
into the condition of education but are not treated in depth here.

We appear to know a great deal about access, if participstion in
formal educational activities can be taken as one indicator of
access. Data reported by the National Canter for Educational
Statistics (11), by the Office of Management and Budget (12), and
analyzed in depth by, for example, Duncan (5), give a rather ex-
tensive picture of who participates in what kind of formal educa-
tional programs. These data, largely from the Census, can and
will be collected regularly to show changes in participation in
education over time.

An examination of these reports reveals participation data dis-
aggregated by type of institution, sex, race, age, and family
income among other variables. Retention rates are also reported,
primarily in secondary education: We have soine idea of -how
many adults participate in what kinds of educational activities.
Figure 2, for example, is taken from Social 'Indicators 1973 (12).
Note the simple rendering of this statistic.

What is less apparent from existing information is how acces-
sible educational opportunities are perceived to be or how many
people participate in nonformal educational activities. The condi-
tions of access, such as available transportation or facilities for
the handicapped, may influence people to attend educational pro-
grams. Despite the absence of data about these specific issues,
there is a substantial amount of information available on who
participates in education and, thus, on its accessibility.

The National Center for Educational Statistics (NCES) has
been and will continue to be involved in systematic data-collection
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‘ Figure 2
5 Educational Participation of Adult Population: 1969 .
: {From Social Indicators 1973, p. 86) R
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efforts to address,the access question. The Elementary and Sec-
onidary General Information System of NCES, for example, is the
7 ,pnmary vehicle for gathering quantitative data on students. New
¢ # _ efforts in postsecondary education are also under way at NCES.
It may be well to pause here to point out that these statistics do
not tell us whether enough access is prov1ded or whether the
educational system is just. Such judgments entail companng
what exists with some standard .or expectation or comparing
. present with previous status. &anmg the condition of educa-
I T tion is different from judging the well-being of education.

- ‘When one considers our understandmg* of aspirations, the
; picture does not seem as bright. There are countless studies of
Lo attitudes toward education, degree aspirations, attitudes toward
! self, and the like, but apparently very little has been done to*
regularly and systematically obtain a general picture of the hopes,
fears, and aspira ions of people. For example, Social Indicators
1973 (12) contains no data on the educational aspirationg” of
citizens or, indeed, on aspirations of any kind. The Condition of-
Education 1975 (11) includes one bar graph containing informa-
tion roughly approximating the concept of aspirations. The bar
graph is reproduced on page 20 as Figure 3 to give an example of
the kind of information being reported.

Plans are under way, however, to develop a better data base on
aspirations. NCES has plans to continue its Longitudinal Study
of Educational Effects, which will provide data on the extent to
which career plans and aspirations persist over time. Sidney
Micek and his colleagues at the National Center for Higher Educa-
tion Management Systems (NCHEMS) include in their higher
education outcome measures system a number of items related to
student aspirations. Gallup and Harr’s polls continue to contribute
to an understanding of what people want and how well they assess
their own capacities to achiéve their goals. Work such as that in-

cluded in the volume by Campbell and Converse (1) is useful in
understanding aspirations and the human meamng of social
change.

Data about aspirations is regarded by some as being too soft for
inclusion in an information system. Others say participation in an
activity can be defined as an indicator of aspirations. I contend
that the quality of education must be assessed, at least in part, by
the extent to which individual or collective aspirations are clarified

19




Figure 3
Aspirations and Attitudes
{From The Condition of Ecucation 1975, p.31)

. Aspirations and Attitudes of High School Seniors,
) . by Type of Curriculum: Spring 1972
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and appmched The data may be soft if what we use are seli-
reports of-aspirations, but they are nonetheless valuable and need
; -to be studied seriously in a responsive educationa! system., ; 2
R With- respect to achievement, the most commonly used index
) ¢ is degtees or diplomas earned, or, at least, number of ‘years of
schooling. Now most educators recognize the amount of faith re-
quired to accept possession of a diploma or degree as a meaningful
representation.of how much or what people know, particularly in
light of the plethora of kinds of diplomas available, The variation
across schools offering diplomas or degrees is considerable. None-
theless, the attainment of a diploma or degree is a kind of achievi-
~ ment and can be treated as such. °

Some Indicators of Achievement

i

The biggest news in the achievement area is, of wourse, the Na
tional Assessment of Educational Progress. National Assessment
has assumed responsibility for gathering national-level data apout
educational achievement in 10 learning areas. So far, data have
been gathered and reported in seven of these areas. J .

Predictably, the National Assessment project has drawn fire
from numerous sources for numerous reasons. Some people have
criticized the learning objectives about which National Assess-
ment seeks to gather data. Still others have criticized the way
these objectives were selected and the measures used to gather
achievement data. Some fear that the National Assessment data
will be used to compare one school with another. Some say Na-
tional Assessment goes too far, others say not far enough. And
there is still'a sizeable group of people who look at the very idea of
national-level education data as an encroachment upon local con-
trol and autonomy smacking of Big Brother.

My purpose here is not to debate the validity of these fears, but
rather to highlight National Assessment as a rather bold effort to
chert the progress of American éducation with respect to achieve-

' ment, and that achievement in this case does not mean earning a
degree or diploma, but rather what people actually know or what
skills they possess. A recent publication from National Assess-
ment (9, p. 3) sets fortk much of the rationale for this national -
data-gathering effort:
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The fact that disparity in achievement exists is not news.
Every teacher knows it; every parent suspects it. Now firm
evidence has been collected on a national scale that confirms
it and measures the extentof the disparity. But the results.

do far more than ‘simply point out that differences in educa-
tional achievement exist.. That fact is only one of innumerable
facts one can find, for the results provide a composite portrait _
of American education . . . . Now, some hundred years after
the Office of Education was {ormed with the charge to.do so,
it is providins; through the National Assessment, information
that enables people to act and react with some confidence
that their understanding of education in America is based not
on conjecture but on solid evidence.

There are other measures used by some as indicators of achieve-
ment. Legislators in many states have discovered sar, Act, and
GRE scores, and regard them as indices of achievement. State test-
ing programs yield data on achievement, but these data are not
aggregated to a nationdl level. (Perhaps they ought not to be.)

I have some confidence in the direction set by National Assess-
ment. It may not be comprehensive enough now; it may use some
measures thet could be refined; it may .paint too*simplistic a
picture of what education _is all about. Despite these concerns, I
would opt for continued refinement and building of this effort, for
I believe the idea does hold potential for successfully monitoring
the condition of education with respect to achievement.

Measuring the Impact of Education

Some data are regularly gathered which may indicate various
ways in which participation in education impacts on individuals.
For example, The Condition of Education 1975 (11) reveals that
the degree of participation in society, as reflected by voting in a
major election, varies with level of education. Participation in the
labor force is also related to educational attainment, as is earning
power. Participation in adult education activities also increases
with higher educational attainment.

Numerous studies have been done to examine the impact of
schooling on self-image, political inclinations and behaviors,
general awareness of social px;oblems, and so on. Once again, how-
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aver, we find that this kind of information is basically idiosyn-
cratic'in that it is not regularly collected so as to make possible
identification of trends with respect to impact variables.

It-is, in short, extremely difficult to systematically trace the
impact of education. Anyone seeking to do so first encounters the
major difficulty of substantiating claims of cause and effect. Our
inability to clearly show education (or schooling) as a cause of
some defined effect is particularly exasperating to the legislator

- trying to make choices about allocating scarce resources.

Interpretations made of impact indicators reveal some interest-

~ ing assumptions. Education is good because it begets more educa-

tion. Education is good because it enables people to be better em-
ployed:'Educated people vote more. What we do not know, how-
ever, is how content people are with:their work or whether more
educated voters are more enlightened or politically astute voters.

If education becomes increasingly susceptible to public demands
for accountability,, more indicators of the impact of education will
be called for. According te a 1973 Gallup poll, 76 percent of the
survey respondents felt that schooling is extremely important to
future success. There is still a basic faith in the inherent worth of
education. Nonetheless, the value of education may also be a func-
tion of its perceived relation to other desirable social benefits.

With respect to resources available for education, existing data
are relatively extensive. For example, The Condition of Education
1975 includes in its chapters on financing elementary, secondary,
and postsecondary education 22 charts related to school expendi-
tures. That report also indicates that expenditures by educational
institutions and agencies reached an estimated $110.4 billion in
1974-75. In 1973, expenditures in education amounted to 7.6 per-
cent of the Gross National Product, an amount greatly exceeding
that of other countries. The Carnegie Commission Final Report (2}
describes expenditures, including foregone income, taxes, and
implicit rents, of the knowledge sector of American society.

We have, then, regularly collected data that enable us to
monitor fluctuations in overall per-pupil expenditures for educa-
tion as well as changes in personnel costs, operating expenditures
for unique pro%rams such as in special education, capital construc-
tion costs, and so forth. These statistics allow comparisons of
expenditures across states, cities, and school districts. Partly
because such statistics zre available, controversies about the
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equ1t1es of existing financing structures have increased, resulting
in numérous proposed reforms in schoo} finance. While expendi-
tyres alone do not tell the whole story of available resources, such
- ‘Statxstm do tell much about what is available to do the job.

There are some critical problems involved in the interprétation

of indicators of available resources. For example, per-pupil ex-
penditures do not necessarily reflect true differences ir effort.
“Costs for providing equivalent kinds, quality, and quantity of
educational services differ in different parts gf the country.
Furthermore, costs are calculated in different ways by different
institutions. The issue of what counts as a cost is particula:ly
acute with respect to technologically based programs that reverse
the normal labor-intensive characteristic of most educational
efforts. There are as many disagreements about the ingredients of
per-pupil expenditures as there are about the mgredlents of the
Gross National Product.

Furthermore, quality of resources, particularly human re-
sources, is difficult to define. Not all teachers who hold the same
degree and receive the same salary necessarily provide equivalent
quality of instruction for learners. A poor- textbook may cost as
much as a good textbook. The climate for leammg in a school with
high per-pupil costs can be as intellectually or socially stifling as a
schoolwith a lower per-pupil cost.

Despite these important problems, much of the basic data on
inputs to education ‘is available. Refinements are needed, but a
good foundation exists in this area.

.

Educational indicators Today and Tomorrow

This has been a very broad look at where we are today with respect
to usable educational indicators. My admittedly subjective assess-
ment of the adequacy of our present information base is that we
are in relatively good shape with respect to data about access and
resources, moderately well off with respect to achievement {partic-
ularly in light of both National Assessment and the International
Association for the Evaluation of Educational Achievement), and
in very poor shape regarding aspirations and impact. My bias
about where emphasis on development of indicators should lie is
obvious from this assessment.
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Some time ago, Senator Walter Mondale mtroduced a bill in the
. Cougress to establish a Council of Social Advisera that would be
responsible for monitoring, on an ongoing basis, specific and
actual conditions that affect the social opportunity of people in the
United States. The bill also provided for an annual report by the
President on the sqcnal status of the nation i in areas such as educa-
tion (10). -

Such a report would surely reqmre the refinement of a system of
educatxonal indicators, focuSmg perhaps ca the areas suggested
pnevmusly We would have, in effect, an annual report card of the
condxtan of education. Some have argued that such a -zport
should mclude an aggregate single index of education status. For
example, \Ralph Tyler \15) called ‘or a Gross Educational Product.
Abbott FMS (6) described an Academic Productxon Indux,
wfnch\wouid summarize the total production of degrees of alli
levels. I'm not confident that. we'll reach the goal of a single index
for the condition of educatxon, but we may be able to.profit from a
few indices to teil the story of education.

A coherent information system that allows us to momtor the
condition of education over time should provide us with a means

of detecting, at various levels, the upact of new programs and
mt,erventxons in education. If we observe indicators of those
thmgs that really matter to us, we should begin to address the
issue of whether programmatic efforts result in positive changes
in the condition of education. This seems to be'the xmportant. link
between educational indicators and educational policy.

I am somewhat reluctant to suppose that any particular innova-
tion will dramatically affect the condition of education. Educa-
tion, I believe, is a relatively gentle enterprise whose size and
complexity absorb the radical and revolutionary and, for better or
worse, neutralizes most things. Change will be incremental; good
indicators will pick up these incremeuts. These ingfcators will not
tell us what to do, but will highlight changes.

David Cohen (3) raised zome compelling ques(xons about educa-
tional accounting: Do we’suffer from a short supply of information
or from a mhlimb.l demand for it? Cohen further wondered about
consumer capacity to mensye, control, or digest the products of
social accounting. Many resources are committed to the technology
of gatherinig and processing infor.nation, he argues, but few to its
social utilization.
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Devslopmenf snd Uce of Educstional Indlcators
1 have touched upon a number of questions that must be ad-
dressed in examining the potential for effective utilization of
educational indicators. These include.

R S I NI

How can we identify cause-effect, or at least correlational, .
. relationships among variables i education so that we can
examine relationships among igdicators?

How do we arrive at a useful ghd va]id mix of kinds of educa
N \ tional indicators?

What balance of quahtam a and quantitative indicatoss must
be achieved?

How can indicators be “popuiarized © whiie retaining an
acceptable depth of analysis?

, How can the "Big Brother” concern be lessened?.

v A rab e

o pad

To address these questions requires both an attempt to defide
more clearly a small set of indices about those things that matter
most and to commit resources to serious study of the problems .f
usage of incicator date. Perhaps the projected leveling of the
growth of education affords an opportunity for reflection. Witk

~this reflection may come a greater capacity Lo express and under
stand the xnwnt:ons processes, and outcomes of education

Finally. Whe Shﬁd be responsibie for developing tius system of

indicatours”?

3

Relerences

I Campbell, A & Converse. P The human meaming of secial change
New York Hoswell Sage Frundation, 1972

Carnegie Compu-won on Higher Hducation Prionties for action
fingl repurs of the Carnegee Commussion vn Higher Education New
York McGraw Hadl 1973

to

3 Cohen. 1Y Soas! accountag oo eduta .o reflections on supply and
demand Proceedings of the 197G Incitational { aference an Testing
Prihiems  Prnceton N1 Rducational Teating Service, 197

© Pp 120.14%

Aruitoxt provided by Eic:




10.

11.

i2.

13.

14.

15.

" 4.::

. Dennis D. Gooler

ﬁepartment: of Health, Education, and Welfare. Toward a social
report. Washington, D.C.: Goernment Printing Office, 1969.

. Duncan, B. Trendsin outgut and distribution of schooling. In Sheldon °

and Moore {Eds.), Indicators of social change: concepts and measure-
ment. New York: Russell Sage Foundation, 1968, Pp. 601-672.

Ferriss, A. Indicators of trends in American education. New York:
Russell Sage Foundation, 1969. )

b

. Flanagan, J. Education’s contributipn to the quality of life of a

national sample of 30-year.oids. Educational Researcher, 1975, 4,
No. 6, 13-16.

. Glass, G.V. Preface. Proceedings of the 1970 Inuitational Conference

on Testing Problems. Princeton, N.J.. Educational Testing Service.
1870. Pp. iv-vii.

. Johnson. $.S. Update on education. Denver, Colo.. The Education

Commission of the St.ates: 1975.

Mondale, W.S. Social advisers, social accounting, and the presidercy.
Law and Contemporary Problems, 1970, 35, No. 3, 496.504.

National Center for Education Statistics. The condition of education
1975. Washington, D.C.: Government Printing Office, 1975.

Office of Management and Budget. Soc.al indicdtors 1973. Washmg
ton. D.C.: Government Printing Office, 1873.

Purves, A.C. Literature education in ten countries. an empirical
study In International studies 1z evaluation. Vol. Z° Stockholm.
Almquist and Wiksell, New York. The Halsted Press, 1973.

Sheldon. E.B . & Freeman. H.E. Notes on social indicators. promises
and potential. Policy Sciences, 1970. 1, No. 1, 97-101, 110-111.

Stake, Robert. National sssessment. Proceedings of the 1970 Invita-
tional Conference on Testing Problems. Princeton, N.J.. Educauonal
Testing Service. 1970. Pp. 53.66. /

27




Quality of Life as an
Educational Outcome

StepueN B. WiTHEY ‘ ;
Professor, Department of Psychology and
Program Director, Institute for Social Research
Tke. University of Michigan

The question is: What quality of life accompanies educational
accomplishments? In exploring an answer, I will discuss some
problems and some findings and make some suggestions. First, I .
propose to look at some of the problems of assessing the conse- )
quences of educational achievement and indicate what some of the
consequences are.

Problems and Complexities
in Assessing Effects of Education

In a book entitled A Degree and What Else? (2), my colleagues
and I reviewed studies of the correlates and consequences of
educational progress for the Carnegie Commiesion on Higher
Education. Most of my work has focused on that level of educa-
tional attainment. We found that some of the correlates of a col-
lege education ameng students and alumni exist because cduca-
tion is not randomly distributed and admission policies and appli-
cants’ interests and atilities insure certain specialized character-
istics among enrollees and graduates. Throughout most of this
century, about half of our high school graduates have gone on to
coilege. This was an exclusive group at one time but in recent
years, as high school graduation has become commonplace, col-
lege-goers have increasingly become a mixed bag of backgrounds,
interests, and abilities, and colleges have changed to serve this
growing sector of the population.
| There arc differences among institutions, so some character-
istics will be influenced according to which college you attend
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Qﬁamy of Life as an Educational Outcome

while other characteristics seem to be broudly associated with any
college education that includes the extended moratorium and pro-
longed exposure to the peer society as well as the academic activ-
ity of any college experience. Also, the match or interaction
between individuals and the college environments they choose is
predictive of certain results. How far you go in your education
makes enough difference on a few measun:p so that one can distin-
guish significant changes with each yegr o or two of education. But
there are differences in curriculum, and one can distinguish en-
gineers from English majors on the basis of criteria other than
their knowledge of structures and literature. If education is
heavily job-oriented, the usual effects are reduced. Whatever the
impact. of education, its persistence is anhanced by the con-
sistency of activity, conditions, and assyciates over the ensuing
years. Vs

There are a number of characteristics of college graduates that
can only be accounted for on the basis of after-college events.
Similafly, there are a number of opportunities for, and accom-
plishments of, graduates that are not simply products of gradua-
tion. One consequence of a degree is that those who earn it have an
entree into certain occupations" that may provide certain incom.c
opportunities. These have correlates and consequences of their
own but they are not guaranteed by educational achievement. The
confirmation or disconfirmation of expeciations about post-grad-
uation life and the resulting crystallization of.characteristics of
the quality of life imagined and achieved by some are part of the
prolonged story of educational effects.

Some Educational Effects

N

The research problem is to sort out those aspects of living that are
closely related to educational accomplishment. Entree into certain
occupaticns is possible. Acquisitior of certain skills and compe-
tence in some areas of knowledge is assumed, and a continuing
interest in information and learning is not uncommon. We do
know that a desired life style and attendant working conditions
are part of the motivation for college attendance. Moreover. col-
lege graduates tend to feel better about their work than others and
they. more than others, particularly focus on the importance and
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meaningfulness of what they do on their jobs. There are also
prospects of higher income over a lifetime, and although a differ-
ential still exists, it is often exaggerated and, on an average, it is
dwindling. We know that values change during college, and -al-
though this change seems to be widespread and has been given

various titles, the phenomenon seems best explained by the idea .

of a developed sensitivity to the issues of the period, whatever
they were while one was in college. For some, they were the eco-
nomic issves of depression, for others, they were the issues of
war and peace and national systems' rivalries or the issues of civil
rights or resources and ecology, and so forth. One may not always
end up more liberal or tolerant, though that is a tendency, but
one’s ideology and values are likely to be molded around the issues
of that period of education. College graduates are more though ;ful
and deliberate as consumers. They are more involved and informed
as citizens and are more likely to participate and assume leader-
ship in organizations and community life.

Not completing college doubles one’s chances of not being mar-
ried, and a number of other socially unstereotypic things seem to
characterize the dropout. Having or not having a college degree
does not seem to increase or decrease one’s immunity to having
problems with one’s children, but a college degree does seem to
make one more introspective about one's problems with children,
with oneself, and with others; but along with this sense of doubt
or criticism, college graduates report greater marital happiness
and sensitivity to the rewards of relations with people. Reduction
of obvious prejudice against blacks is principally associated with
college training.

Th =e and other factors can be unearthed as consequences of
colleg. -aining with some reservations about what copstitutes a
college und some accentuation of effects for certain institutions
more than others. But these are findings from a rather large group
of miscellaneous studies that were not focused on organized
approaches to quality of life.

Quality of Life

’

When one discusses the quality of peoples’ lives, one hears many
adjectives, and various aspects of life are emphasized. It is clear
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that one can characterize quality of life from many perspectives.
The notion of quality implies some standard or model or at least a
rank order on some significant dimension, or perhaps an optimum
or weighted mix of characteristics allowing some substitutions to
cater to individual differences. But the question is quickly raised:
Whose standards should apply and who should be the judge?

People make such judgments about the quality of their lives all
the time, using one or several criteria simultaneously that they
think are relevant under the circumstances. They have evaluative
-celings about their lives and they make decisions about moving,
about jobs and careers, about divorce, degree of endeavor, pur-
chases, voting, and many other subjects. The functioning stan-
dards for evaluation are the ones which a person chooses to use,
and a common currency for measuring experienced quality of life
is the discrepaacy between currently perceived conditions and the
comparison standards which a person feels are relevant and justi-
fied. Anobvious implication of this approach is that quality of life
can be changed by altering either the conditions or the standards
by which they are judged. It is quite possible to characterize the
objective conditions of quality of life by such considerations as
working conditions, crowdedne. of living, physical environment,
economic assets, and so forth, but the weight given these factors
in the mix of life is essentially a subjective judgment.

My colleague, Frank Andrews, and I (1) studied quality of life
from one perspective, and there are admittedly many others. We
studied perceir ed sense of well-being, which left to individuals the
choice of relevant criteria and the option of using absolute, rela-
tive, or speciaiized factors for their evaluative decisions. Let me
explain our model, and tl..n I will provide you with some high-
lights of the results.

We asked national samples of American adults how they felt
about their lives. Answers were obtained on a seven-point scale
that ran from *1 feel delighted"” through ‘‘satisfied’’ and “dis-
satisfied” to “'I feel terrible.” The question was asked twice. and
indiv idual respon.es were averaged. Thus, although the scale has
only seven points, it was possible for a respondent to pick position
5 and then, when the Question was repeated, position 6. A veraging
would result in a score of 5.5, which vould fall between positions 5
and 6 on the basic scale. Because each question was asked twice
and averaged, we ended with seven scale positions and six posi
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Table 1

How do you feel about life as a whole?

) (6) (5) 4) @ 2 m
Mostly Mostly
De- Satis- Dissat.
lighted  Pleased fied Mixed «isfied Unhappy ‘Terrible
Hay 72 7% 9% 24% 22% 23% 1% 5% 2% 1% * LI T
ov. '72 6% 7% 23% 18% 26% 8% 6% 2% 1% 1% 1% *
Apr.'73 7% 9% 24% 19% 22% 8% 6% 1% 1% 1% 1% © ©

. ®*Less than 0.5%

tions between scale anchor points. Distributions obtained on three
studies are given in Table 1. Although satisfaction seems
widespread, one should keep in mind that 1-percent may represent
about 1,400,000 people.

In case this picture looks deceptively rosy, let me add that most
people see flaws in the quality of their lives, and about two-thirds
of the population want to change some aspects of their lives. Also,
it is clear from some of our measures that feeling dissatisfiea with
part of one’s human condition does not have much effect on over-
ail evaluations. Ratio measures indicate that people are somewhat
\acceptmg and tolerant of a few flaws and will still report that they
are ‘“‘mostly satisfied” with their lives. The mid-point of the scale
is clearly not the median of the distribution, and we regard even
expressions of “delighted’’ as including a fair number of discon-
tents. Apparently it is true that, in our cuiture at least, evaluating
*life as a whole” does result in some tolerance and minimizing of
life’s dissatisfactions along with some optumsm that things will
work out.

We theorized that this overall evaluation of the quality of life
was a summation of, and could be predicted by, evaluations of less
global aspects of life. Surely how one feels about life as a whole is a
product of how one feels about one’s family, job, home, neighbor-
hood, community, and so forth. These separate areas might be
termed domains of life. But when one judges the quality of, say,
one’s family life against some image or reference, the latter con-
tains specific values and criteria. Family life, for instance, might
be judged by love, cooperation, fun, loyalty, respect, novelty, and
soson. And these same values might be found in some other
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domains too—fun with friends, respect on one’s job, cooperation
in one’s neighborhood. '

Imagine a matrix in which-the rows are domains of life and the
columns are the value criteria by which quality is judged. An indi-
vidual evaluates the overall quality of a domain by summing
across relevant values. Similarly, people judge the overall satis-
faction associated with a value by adding value-satisfactions
across relevant domains. For instance, in evaluating one’s neigh-
borhood, judgments are made on critena of attractiveness, safety,
traffic levels, friendliness, convenience, and so on. Or evaluations
of one’s security might well involve judgments about safety in the
neighborhood, on the job, and while traveling; economic stability;
national security; and so on. One test of such a model is to compare
the predictability of global, life-as-a-whole evaluations based on
domain satisfactions with their predictability based oa value
satisfactions. It works about equally well either way. About 60
percent of the variance in global evaluations of quality of life
among the population is accounted for either by how people evalu-
ate domains or how they evaluate the satisfaction of their value
criteria.

The Structure of Life Evaluations

These analyses tell us something about how people judge the
quality of their lives, but it would be revealing to know more
about the structure of these judgments. Let us look closer. One
can clearly divide life into a large number of domains defined by
places, people, and activities. Maybe some of them cluster together
so that feelings about one item in the cluster are close to pre-
dictable from evaluations of other items. These clusters, which
tend to share evaluativ e feelings, could then beregarded as signifi
cant domains of life and they would reflect how most people break
up their world for judgmental purposes. Using Smallest Space
Analysis and a cluster analysis, such clusters can be identified.
They hold for the population as a whole as well as for various sub-
groups such as oid and young, ricn and poor, and educated and
uneducated, though there is some variation in the independence of
clusters from each other among different social subgroups.

In all, wé tried about 123 items—some domain items and some
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value items—on various national studies, but not all of them on,
any one national sample (although we did try all items on about
220 subjects in one city). On all measures, there were some occu-
pants\at every point on our seven-point scale. The results of one

using convex polygon criteria suminarized in Figure 1. This struc-
tural analysis has been replicated. Question items that fall within
the “Faunily” cluster are: How do you feel about your children,
your wife or husband, your marriage, things you do with the

-family, your family responsibilities and, marginally, your rela-

tives? Items called Local Services include medical, transporta-
tion, home repairs, and commercial services in stores; and Eco-
nomic Resources include job pay, family inc. me, and standard of
living. Actually, these clusters are better handled in three dimen-
sions, but two do not work badly and are more easily read. It is
not easy to label dimensions on these maps, but one is clearly a
dimension with private close-to-home domains at une end (bottom

Figure 1
Map of Significant Clusters of 62 Domain Items
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\

of Figure 1) and shared public domains at the other (top of Figure
1). Average satigfactions with domains fall in the same order with
the highest or most satisfying national averages being reported
for family and friends and the lowest or most dissatisfied national
averages being reported for governmental activities, general eco-
nomic conditions, and the like.

A similarly plotted map of value criteria shows a different struc-
ture, one in which there is a core set of values with a set, of Saturn-
like rings and then a more distant set of satellite clusters. T iere
seems to be less discrete structure for the value items, which sug-
gests that it is indeed hard to be pleased with the amount of fun in
ane’s life without at the same time being fairly satisfied with one’s
security, the amount of respect one gets, and so forth. \

We have already reported that evaluations of these areas of con-
cern predict most of the predictable variance in global life evalua:
tion, but can we do as well with a shortened list? We find that we
can. Using a Multiple Classification Analysis (though it works as
well with a regular multiple-regression analysis) and selecting
those items with the highest betas, we find that we can predict
between 50 and 60 percent of the variance in global life evaluation -
with only 12 items and just under 50 percent with only 6 items.
Will any small set of items do as well? No. The items that work
best as a set of predictors require some representetion from each

of the clusters that make up the structure of domains or of values
as we have reported them. The domains that have the niost influ-
ential beta weights, for example, are those that fall in the lower
half of the cluster map., but some improvement in prediction is
adced by including items on government, consumer icems, and so
on. These analyses add strength to the argument that these
clusters have some real significance in peoples’ appraisals of the
quality of their lives.

After rather extensive sralysis, we came to the coi.clusion that
a weighted additive combination of evaluative responses is ade-
quate to cag‘ure virtually all the predictive power present in these
clisters.. We *.ad thoughi there might be substantial interactions
in the uata, bu* ;o f2. ~one oi any significance has been found. We
may conclud., the. + : that mosy,but notall, of what constitutes
quality of life is made un i what might be termed that part of life
that is close to home, ‘nvolv ing such areas of conzern as cne's self:
efficacy. family, money fur., hwusing, end neighborhood.
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Prediction from Education and Other Demographic Variabies

How well can ¢ne predict global quality of life from such variables
as sex, income, education, socioeconomic status, age, and life-
cycle? The answer is that only 5 percent of the variance in life-
as-a-whole measures is predicted by all these considerations
combined. In this poor showing, the best predictors are family-
life cycle—partly because individuals whose family life has
crumbled report a rather miserable quality of life—and the level of
family income. Education, as a variable, comes up with a beta of
only .06. This does not mean that there are no significant differ-
ences by social or demographic subgroups in domain and value
satisfaction. Although we find significant diffc-ences in global
quality of life across socioeconomic status, the differences are not
large enough to account for much of the variance. Education b
itself, instead of as a component of socioeconomic status, works
even more poorly. We do find that the same predictive pattern
from domains or values to global life evaluation essentizily hclas
for some 20 or so social subgroups we have analyzed. So the struc-
ture we have reported is not just the result of averagmg across the
total popnlatlon

There is a slight tendency for those with a college education
(but not as true for those with postgraduate degrees) to report
better assessments than others do of their marriages, their
spouses, their children, young people in general, their own health,
and some of the aspects of their jobs if they are working. But as
we have already noted from other data, although happiness with
marriage increases with level of education, feelings of iradequacy
as a marriage partner also increase with education, and similarly,
feelings of criticism of oneself as a psrent also increase.

The only other concerns that show decreases in satisfaction
along with rising levels of education are. time to do things you
want to do, the informational mass media, and the condition of
the natural environment.

If one combines education and income in associated rising
steps, excludmg those individuals who have high incomes with
low education and those who have ccllege education but relatively
low incomes, many of the differences just listed are accentuated,
and satisfactions witk economic conditions are added as aspects of
life that are increasingly satisfying e3 one moves up the socio-
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economic ladder in both education and income. For instance,
associated with the progressive steps of joint educational-eco-
nomic attainment, the group means on life-as-a-whole measures
are {on our 7-to-1 scale shown in Table 1) 5.0 {low income, under
$4,000; low education, less than high school), and by steadily
rising steps go up to 5.7 (moderate income, over $12,500; high
education, college). But higher education with low income drops
the group's average back to 5.2, not much above the poc- and un-
educated. High income with low education produces only 5.4, still
not up to the level of joint achievement in education and income.

The Education Variable

. Apparently educational attainment does not necessarily improve
the quality of one’s life as perceived and evaluated subjectively.
Let me propose five factors that may contribute to such a finding:

1. What education may accomplish is a raising or at least a chang-
ing of standards and criteria for judgment. Higher aspirations
and higher demands un life, if they accompany education. could
iead to a constant discrepancy between standards and percep-
tions of life as standards and conditions both improve.

2. Another thing that may accompany educational accomplish-
ment is greater honesty in appraisals with a recognition of
problems and failures along with the greater sensitivity to
potentials and opportunities. Clearly, in some areas of life, it
seems that education leads to an increase in mixed appraisals
and more consideration and tolerance for such a mixed picture

3. Education does not always leaa tv accompanying improve-
ments in other components of social status. When the char-
acteristics that are usually a.sociated with status, such as
better occupations with higher income fcllowing educational
achievement, are all achieved, social benefits are more probable
than when the expected pattern of growth of social status is
disrupted. It may be that any muddying of the patterns of
social achievement s discouraging and disturbing and accounts
for some of the failures of educational achievement taken alone
to indicate the hoped-for improvements in quality of life.
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4. One of the problems in assessing the consequences of education
is that education seldom seems to operate the way a good.con:
tinuum should. The characteristics of tyose whganot achieve
the programmed levels such as a high schooldiploma or & bac-
calaureate degree (dropouts) do not always place them neatly
between their neighboring groups on the educational progress -
ladder. And in some ways, those who stay on for postgraduate
degrees end up no better off than those who stopped with a
bachelor’s degree. It may well be that education looked at as
years of training has sharp differences of meaning at different
points on the continuum, and these should be con<idered in in-
sightful studies of the impact of education.

5. As we reported early in this paper, higher education hasbecome
a rather heterogeneous mixture of educational offerings serving
a broadening range of students with increasingly variant inter-
ests, skills, and aspirations. It would be surprising if this
increasing variety led to similar effects and it is indeed sur-
prising that in some aspects it seems to do just that. Neverthe-
less, it may be that one should be more discerning and sensitive
in separating types of educational experience for evaluative
studies of consequences and effects.

Suggestions

What, then, might be proposed for research on indicators to be
tracked over time?

1. We have developed about a dozen usable and tested indicators
of feelings about domain and valuz clusters that seem to ade-
quately cover perceptions of well-being, and these can be
monitored. ‘

2. Instead of lumping levels cf educational attainment together,
we might look at people who achieve higher levels of quality of
life and look at indicators of their educational experience to find
out what aspects of education have a payoff in quality of life.

3. Instead of assessing ~nly cognitive and affective appraisals of
life conditions, we might also look at the standards and com-
parison referents that people use for their judgments.
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4. Another consideration is essociated with the map of domain
concerns. On that map, you will remember, most people’s antis-
factions were reported in the lower third of the map—areas of
life with which people had direct contact, experience, and inter-
est. It may be that education enlarges the world of interest and
experience and increases the salience of those areas of life that
most people, of whatever 2ducation, tend to fitd most dis-
satisfying in present times. .

5. Since judgments of worth and quality applied to components of
life experience are of uncertain Significance, we might look at
the implications of experiencing various levels of quality of life
in the behaviors, activities, and endeavors of people. We know
that various factors such as optimism, reference groups, and
personal. defenses creep into the evaluation process and.-al-
though we may all aspire to higher levels of life satisfuctfon, we
are not clear on the implications of occupying them.

6. In addition to monitoring various measures and components of

quality of life, we need to look at how the parts fit into a larger

picture. It may well be that the interrelationships of parts of
life may undergo more significant flux and change than would
be apparent from the figures on isolated areas of life tracked by
themselves.
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f should like to begin with a striking statement made by & distin

guished social scientist who often studies education. The state-
ment was made in a small, informal gseminar in which there may
have been an unplicit sassumption that any possibly embarrassing
comments would not publicly be attributed to the participant who
made them, so I won't identify the source. The statement was
that it was "surprising” {note the word “surprising”) that in
many parts of the country many of the best superintendents of
schools had started their careers as coaches of high school athletic
teams. In using the word 'surprising’ 1 don't think my inend in

.agded. and I certainly don’'t intend, tu belittle coaches of athletic
teams ag a group. [ don't want to be like the ninetesnth century
writer who descnibed o cavalry officer he particularly disliked as
being so stepid his colleagues noticed it.

My purpose s ratner to talk about the incentives, information
flows, and selection procedurds in public schools and in govern
ment generally . I hope to be able to relate the commest about the
‘surpnsing’’ success and achievement of coaches .n managing
teachers of subjects very different from their own to these incen
tives, mformation flows, and selection procedures, which are, in
turn, tied to some of the crucial problems of public education
today They are tied to the fact that seniority determines pay
levels, ard even sometunes responsibility levels, in many public
school sy stems in the ..untry, to the fact that there 13 so much red

*The authus thanka the Matnas SaOence Fowidaton and Rescuraes for the Future
for aupporting his research on sspects of thue topic
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tape in our school systems, to the fact that throughout the
country, parents, teachers, students, and observers alike have the
gut feeling that somehow we could be educating our children a
great deal better. And this sense that we could be doing much
better is not peculiar to this country or to the last few years; it
seems to be a rather general reaction to the public schools that are
almost everywhere the dominant element in the educational
system.

To get the particuiar perspective on these psoblems that I believe
1s needed, we must, it seems to me, start first with two concepts
The first of these 1s pecuhar to my discipline of economics. It ‘s
the concept of the "public’” or “collective” good and the distinc
tonn between it and the familiar notion of the “private™ or
marketable” good. The “"goods.” or valued things-that we get

from the government such as law and order, pollution control, and
defense, are collective goods and inherently different from the
private goods we buy 1n the stores The single most important dif
ference 1s that the public good is such that if it goes to 2nyone ir,
sume greap, it goes to everyone in that group Thus, if the air over
New York City 1s cleaned up. it 1s cleaned up for everyone in New
York for in any event, for some large group of people such as
everyone in the relevant airshed) Similarly. if the East and West
Coasts are defended agamnst amphibious attack, the Midwest is
ey itably also defended Agam if the police and courts arrest a
burglar caught breaking .nto my house, my neighbors are &lso
made more secre by his incarceration

11 the group that benefits from a public good is very large, busi
ness operating in the marketplace will not be able to provide 1t
Public goods usually have to be provided by governments — that
13 to say. you have to use compulsory methods like taxation to get
the needed revenue 1 wish we had time here to go into the dif-
ferent types of public goods and thewr importarnce for public
policy. for this t= une of the most important and interesting topics
1 the field of economics today

I.: the case of education. the situation 1s made a bit difficult or
complicated because education ts. 1n part. & public good and. 1n
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part, 2 private good. One aspect of education that’ s+ definitely
public is that which is designed to nake the democratic political
system function better. It is quite clear that if my children are
getting a lot of civics and the civics makes them better partici-
pants in the democratic process, then there is ultimately a gain for
people other than my children. That is to say, there is a benefit,
like the benefit from pollution control, that inevitably reaches
some large group—in this case, everyone in a particular polity or a
political system. At the sarme time, though, we know that by no
means all of education is like “this. Education, also passes on
marketable skills—frequently skills whose benefits are captured
entirely by the person who possesses them in the form of wages
from the employer who hires him. In this case, of course, educa-
tion, even if provided by governments, is a private or marketable
good. I hope it will soon be clear why I think this distinction
between private and public goods illuminates the issues of educa-
tional testing and assessment that this conference is about.

But before we go on, we must talk about the second concept, or
tool of thought, that’s needed at the moment and that is the par-
ticular definition of social indicators that is required, especially in
this context. As you were told by Eleanor Sheldon earlier this
morning, there is not yet consensus about what definition of social
indicators is most useful. But a* least for the purposes of the
present argument, it is clear that we must define a social indicator
as some measure of social performance— that is, as a measure of
outputs or variables of direct normative or welfare interest. Thus,
a measure of how much children have learned is a social indicator.
It tells us soriething about our scciety’s future well-being. This
definition of sv-ial indicators is the one I introduced when writing
the opening chapter of Toward A Social Report.* (Since com-
ments earlier th.s morning have attributed this report exclusively
to me, I want to emphasize the invaluable help of my staff and
consultants and the decisive administrative support for the
project from Wilbur Cohen.)

Now, where do we go with these two concepts, with the idea of
public goods on the one hand and this particular definition of
social indicators on the other? These two concepts will give us an

*U S Department of Health. Education. and Welfare Toward a social report
Wa<hington. D C U S Government Printing Office, 1969
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insight into the efficiency or effectiveness of schools and other
agencies of government. If it's the case, as I believe it is, that we
want more of the desired ouiputs of education, if possible with less
resources, then we want efficiency. To analyze this, we must look
into the relationship between the inputs we would like to be able to
use less of and the outputs or results we would like to increase or
improve.

II

A specification of the maximum amount of the desired output that
can be obtained from a specified amount of resources, given the
current state of knowledge about how this production can best
take place, is called a **production function.” or sometimes in con-
texts in which public goods or social purposes are dominant, a
“social production function.” To analyze whether an activity is
efficient {or &s effective as it should be, given the resources avail-
ablo to it) we must know what output it has and, in addition, ask
what results it obtains in comparison with the best rcsults that are
nossible with the current state of productive knowledge, for if the
social production function itself is now known— if we don’t know
what would constitute top performance—we cannot properly
assess whether or how far current performance falls short of what
should be expected.

My most basic argument in this talk will be that where public
goods are concerned, it is unusually difficult either to measure
outputs or to estimate production functions and therefore excep-
tionally difficult to assess effectiveness and to operate efficiently
This argument can best be understood if we think initially about
unambiguous public goods like pollution abatement. national
defense, or law and order. After we have done this, we can more
readily adapt the argument to our speciai concern with education
and testing.

One reason why 1t is tvpically harder to assess the efficiency
with which public goods are or could be produced is that measur-
ing the quantity or volume of what is being produced is usually far
more difficult. This greater difficulty grows out of the defining
characteristic of public goods mentioned earlier — the fact that the
good, if it goes to anyone, goes to everyone in a group because of
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its inherent indivisibility. This is evident in a particularly striking
way when we compare a firm selling a tangible private good with a
government department providing a collective good. The firm
dealing in a private good can count the number of units of output
it produces or sells, whether they be automobiles, television sets,
or-loaves of bread; it.knows its quantity of output and would be
able to get information about its “technical efficiency’* even
before it had sold its output. By contrast, no government or other
producer of a collective.good can count or directly measure the
units of output it produces and thereby check its technical
efficiency. To be sure, an army can count its tanks, a police
department can count the miles its patro} cars have been driven,
and a public health service can measure the insecticide it has
spread. But these are “intermediate goods'’ or goods used to pro-
duce other goods. Most of these and other inputs used in pro-
ducing a collective good are private goods that can be counted,
but the production function cannot be known unless the final out-
puts as well as the inpute are known. What is needed is not simply
the number of tanks but also the reduction in the probability of
attack or defeat, not simply the miles patrolled but also the reduc-
tion in crime; not simply the insecticide spread but also the num-
ber of infections prevented. The latter outputs cannot be directly
counted or measured.

To be sure, the instances just cited are special cases thet are
obviously favorable to the argument being made, because tangible
consumer goods are compared with public goods, all of which are
really services. Ultimatel?,‘ all goods are valued for the services
they provide— the automobile is wanted because it can provide
transportation service, the television set because it provides enter-
tainment service, and so on. All services are intangible and, thus,
not generally capable of being measured in simple physical units
This seems to suggest that it is equally difficult to determine the
quantity of output of private and of public services. The truth is,
however, that it is Systematically more difficult to determine the
output of public goods than of private goods, even when the latter
are plainly and immediately services (as opposed to goods that the
consumer uses ultimately to obtain services).

*An undertaking 18 technically efficient f « cannot. with the best available
technology and the existing resuurces. produce mure of one guud without less of
another
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This is because the producer of the private service can get some
insight into the quantity of output he is producing by analyzing
his total revenue. This is, of course, the product of the quantity of
service he sells times the price he receives per unit of service and
can vary because of autonomous changes in demand curves as weli
as changes in the quantity of services the producer provides But
if the producer can either irdependently identify the changes in
demand, or know that they are randomly determined, he can gain
insight into changes in the quantity of output he is producing
from the variations in his total revenue. The agency producing a
public good has no such opportunity.

The community may gain knowledge of the output of a collective |
good by experiment. It may gather some evidence on the effective-
ness of a Maginot Line by relying on one, or insight into the effect
on crime of doubling the police force by trying it, or information
about the effectiveness of advertisements for safe driving by ex-
amining the accident rate after a publicity campaign Societies
may also learn something from one another, if the breathalyzer
cuts down accidents from drunken driving in Britain, it may do so
elsewhere as well.

I1I

The special difficulty with public goods— and the second reason
why it 15 harder to determine the efficiency with which public
goods are produced —is that any experiment affects everyone in
the area or group that receives the public good Sigce communities
and often whole societies and (on rare occasions) even the whole
world must experiment to get information about what happens
when a new method of production or allocation of resources is
tried, there cannot be as many experiments with public as with
private goods or as much useful experience gained in a given
amount of time. There are, for example, fewer experiments on the
effect of air pollution un health than on the effect of cigarette
smoking on health. This is probably o.e of the reasons why the
effect of cigarette smoking on certain health problems is well
know " whereas the effect un health of ty pical levels of air pollution
remains relatively uncertain.

Consider also the desire to protect the country agaigst attack or
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defeat by a foreign power. Note that this not only raises questions
about what kind of weapons it is best to have, how large or small
the defense budget should be, what generals and what Secretary
of Defense ought to be in charge, but also whether maybe in some
cases, you.wouldn't do better to have & soft-spoken foreign policy
that makes it clear that we will sometimes compromise differences
with other countries rather than spend more on our military
strength.

How could we get empirical information en the important ques-
tion of how we should make ourselves secure as a nation? How
could we estimate the social production function for national
security? Surely we are not going to experiment by first arming to
the teeth to see what happens and then dissrming altogether in
order to get a little information about the effects of that type of
policy. Obviously these could be very costly experiments. The
point is that the impact of our foreign policy and our defense
policy is a public good that reaches so many millions of people
that changes in policy designed to tell us more about the cause-
and-effect relationships involved in producing military power or
international stability can be incredibly costly. Because the
number of major nations in the world is limited, we also learn only
a limited amount from the experiences, or ‘‘natural experiments,”
that take place over time. This is an area of ideological debate,
where even the smartest and best informed people don’t often
come to agreement even over long periods of time.

Similarly, there is continuing disagreement about how much

police protection there should be, what kind is best, and so on.
Again, the explanation is that whole cities tend to benefit from
police protection.
. If, by ¢/ ntrast, we are talking about a private good, like bread,
and asking how we could learn how to produce more wheat for less
money, it is clear that on some tiny plots of land costing very little
indeed we can test out the yields of alternative varieties of wheat,
the output gained from marginal amounts of fertilizer, and so on.
Because solid empirical information can be got rather cheaply,
there are normally no ideological debates about the production
functions for private goods. Debates are settled empirically be-
cause the empirical information needed to settle them can be ob-
tained and this information is normally attainable chiefly because
the goods are private goods.
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Iv

When we turn from those activities that produce goods that are
unambiguously public to the case of education, the situation be-
comes more complicated. If we didn’t care about the effect of
schooling on the functioning of our democratic political system
but only about the extent to which sciiools prepare people for the
job market, and if the schools were independent schools that
financed themselves by competing for tuition-paying students,
then the argument that has been made about public goods would
have no application to education.” Of course, the statement I have
just made does not exactly describe the world we live in. In our
world, education is usually provided on a basis that what one kid
gets a whole group of kids will be required to receive. The world
doesn’t have to be that way, but that is the way our world is, and
to that extent, the argument I have made in thig talk is applicable.
In addition, most of us are anxious to preserve and improve the
democratic process, and to the degree that we have this goal, it is
not possible to make education a private good, however much we
would change the educational system. Thus, the argument put
forth in this talk clearly appljes to education, but not to all parts
or aspects of the educational system.

1f the argument here is true, it leads to some important implica-
tions or predictions about the characteristice of government
agencies producing public goods and also to a great extent about
the characteristics of educational institvtions as well. The first
implication or prediction is that it would be frightfully hard to get
a high level of efficiency in government agencies producing only
pure public goods and even'rather hard to get maximum effective-
ness in most school systems. This, in turn, would lead us to
expect that citizens répeatedly will have the gut feeling that some-
hiow, with the resources and technology that are availuble, it
should be possible to do a lot better. Without being able to prove
it, many citizens are likely to think their governments and schools
could very/ likely do much better, and they are right

*It s not the absence of government that makes & good & private good; the
government-could provide aid to students from lo'v income families, or to all
students, but the public good argument set out here would still not apply if the
facts are as described In the sentence in the text to which this footnote is
appended.
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Another implication is that agencies producing unambiguously
public goods—and o some extent, educational systems as well —
can have little incentive to be efficient. The intentions of the
higher officials and of those who designed the institutional ar-
rangements may have been to reward efficiency, but it is not pos-
sible to provide an incentive to be efficient to an ageney or agency
head if there is no way of knowing whether the agency at issue has
been efficient or not. The agency and agency head will normally
have an incentive to seem to be efficient, but this is as likely to
lead to expenditures on public relations as to more effective or
economical policies.

A further implication of the argument is that effectiveness will
not usually be the dominant determinant of what personnel, pro-
cedures, or policies are chosen in institutions producing public
goods. If the true output of a public agency is not known, neither
can the contribution to output of any particular employee, pre-
cedure, or other input be known. 1f decisions are to be made about
which employee should be promoted, they have to be made in
large part, if not entirely, on some basis other than a record of
. efficiency. Because educational qualifications, expository skill,
and a style that fits in with the cultural, political, and administra-
tive ethos of the time often play a large role in personnel recruit-
ment and promotion in public agencies, the “merit system’ has
not usually troubled most intellectuals. But ts demand civil
servants with greater educational qualiticatious is to demand
more expensive inputs, and such qualifications may not lead
toward a more efficient provision of collective goods. Similarly,
decisions about other inputs or about alternative methods or tech:
nologies for providing collective goods must be made on some
basis that, however, likely it is to accord with currently fashion-
able doctrine, bears no necessary relationship to the cost -effective-
ness of the different alternatives.

In the case of the military, especially in peacetime, this comes
out with particular clarity. Have you ever asked why military
officers are supposed to have especially well-shined shoes? Ob-
viously, you can fight just as well in unpolished shoes, and in the
thick of battle, they may be allowed. The answer, if my conception
is even half-right, must have something to do witl shoeshining
being a proxy measure of the devotion to duty and effectiveness of
the officers and sometimes when no fighting is under way, pos-
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sibly as good as other available proxies. This is, of course,
somewhat of a frivolous example but one which may, nonetheless,
indicate the essence of the problem that we are deaiing with.

v

In government agencies producing public goods, we find civil
service systems, merit Systems, an unusual degree of credential-
ism, lots of emphasis on following procedures in staying out of
trouble with superiors, and so an. And the reason we find these
things is not because people have perversely wanted to use the
wrong measures to assess performance; it is simply that it is dif-
ficult to get the right measures. I sometimes speek of the *4-S
criteria’ — schooling, shoeshining, seniority, and sycophancy—for
retention and promotion in agencies producing public goods.

Now this, of course, overstates things, especially in education.
In the case at least of private schools, there is some measure of
effectiveness of a particular headmaster, for example, in whether
or not he is able to make the school attract enough tuition to stay
in business. So, of course, I am looking at a polar case for the sake
of brevity and clarity, but the world is far more complicated than
that.

Let us also look at the contrast between the State Depattment
and the civilians in the upper reaches of the Defense Departinent
in the U.S. Government, particularly in the fifties and sixties. It
is well known that, over most of our recent history (except pos-
sibly during-and since the Vietnam war), the State Department
has been able to attract college graduates vsith the highest grades
and the best recommendations. And my observation is that most
foreign service officers are, in fact, quite talented. But have vou
noticed the poor reputation of the State Department as a bureauc-
racy, as an organization? | am not talking about Secretary Kissin-
ger personally or about his predecessors; I'm talking about the
State Department as a collectivity. We know that again and
again, Presidents have relied on a national security office in the
W hite House rather than the St=te Department And it has been a
common assimption in Washington at various times in the recent
past that at interagency meetings and in other contexts, the
civilians from the Defense Department seem to do onf the whole
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rather better than the bureaucrats in the State Department. Of
course, these perceptions may have been wrong. and by my own
argument they must be viewed with caution. But let's ask how we
get civilians for upper-level civilian jobs in the Defense Depart-
ment. Certainly people don't go into the Defense Department
civilian sector at the GS-7 level or the GS-9 level for the prestige
involved. There are problems of recruiting really able people at

“that level in the Defense Department. Most of the higher ranking

civilians in the Defense Department are businessmen who made
money, politicians who picked winners, lawyers who won cases,
professors who wrote famous books—people who have succeesled
in some line of endeavor other than the Defense Department.

Now, of course, it doesn't follow that success in one thing will
necessarily assure proficiency at something else. But note that
when people come into a bureaucracy later in life, having been
doing something else, they will be different in two ways from
those who have been there all along, if it’s an agency that produces
public goods First, they are sure that things can be done differ-
ently because outside they are done differently. They are likely to
be less conservative in a bureaucratic sense. Second, they may
have come from an area where keeping score on what is being ac-
complished is a little easier than it is in the area of public goods
To the extent there is any correlation between achievement in the
area where someone is keeping score and efficiency in produci:ig
the public good at issue, this is a significant matter.

Thus, it is by no means obvious to me that policemen ought
always to be recruited at age 20 or so and police chiefs chosen only
from people who spent a whole life in a given police department.
You get very particular kinds of conservatism and ideology from
that. The military, fire departments, and foreign services are
much like police departments in this respect, and in some schools,
somewhat similar practices prevail. In other words, there is a need
to get fresh thinking from the outside, especially from utside
areas where someone is keeping score.

) Vi

Now we come back to our old friend, the successful coach who
later becomes a successful superintendent. Surely physical educa
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tion is not the most central or typical subject in a school cur-
riculum. But the coach guides a team that plays other teams.
Whenever the teams compete, there 1s someone keeping score.
To be sure, this point about coaches is not the general one that 1
am trying to emphasize, it is only an instructive special case. It
should, however, encourage us to search for more general and ap

‘posite methods of keeping score, which brings us back to our

second tool of thought — the concept of the social indicator.

Consider what happens in the absence of the testing and meas-
urement of the sort many of you do, and of the sort the organiza-
tion that sponsors this meeting does- that is, measurement ard
testing designed to assess the performance of schools, methods,
and teachers, not simply the performance of individual students.
In other words, 1n the absence of the social indicaors that testing
prov. ’_s and in the absence also of competition from a really large
private school system, there is no way to know how well a schoel
is doing. There will be the familiar difficulty that we won’t know
how to allocate resources efficiently and, thus, will pass up oppor
tunities to get more for less. Moreover, there will be the further
difficulty that there is likely to be what might best be called
“organizational arthritis”™ - lots of senority.determining who gets
paid how much, lots of credentials determining who gets pro-
moted and who daes not, lots of red tape, and lots of concern
about the particular events that happen to be newsworthy rather
than about some others that despite their importance are not.
Organizations that produce, even 1n significant part. public goods
have, because of the spraal difficulty of getting information, a
special tendency to contract institutional arthritis.

All that | have said about tests as“socml ind:cators must be
understood 1n the coutext of 'multiple capsation.” As everyone
now knows, there are many things besides the schools that affect
how much ss learned. Home environment, community structure,
genetic endowments, and television are obvious examples. It fol
lows that the degree of success that will be obtained from using
testing to imrruve resource allocation and combat institutional
arthritis will be very hmited. There 1s, for example, no way you
can adequately test to see what 1t 1s about an educational sy stem
that will make the people that «ome cut of it have a suctessful
democracy. You can test fur knowledge of wi2t is given tna civies
book and that may or may not he correlated with a successful
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democracy, but it is clearly not the same thing as a successful
democracy. And if a given country fails in.democracy, that
doesn't necessarily mean that its educational gystem is the cause,
we can't prove, for example, that because Hitler rose to power in

. Germany, German schools were uniquely bad, or even bad at all.

.
Y

vii . .
Thus, for fundamental conceptual reasons where ublis goods are °
involved, we must be satisfied with the most scattered” and
miniscule suzcesses at bzst. But this infrequent and tiny success,
it seems to me, can Le worth a very great deal Test results as
social indicctors are rather like cortisone for the person vfth
arthritis: They cannot possibly cure the disease and often even
have adverse side effects. Yet they may, in a small way, make it
possible to use our educational muscle a little more effectively ana
at the least encourage a bit of movement.

-~
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1 don’t know that I'm going to agree with what I m going to say
today I feel somewhat like Senator Everett Dirksen must have
felt one time when he got up w spesk to a group He was handed
his speech by one of hus assistants and he read the first page with
great enthusiasm and the second with equal enthusiasm. and went
on to page 3 and & When he had read part of page 5, he stopped
and said, “‘Hell, I don't agree with this at all'™

Having had speeches wnitten for me 0 the past, I've felt ke
that 8 number of times Now .hat [ am out «. office and have to
write my own, ! am more concerned with the validity of what 1
say particularly with such & distinguished audience as this one.

In my diversified career. I have had two experiences that in-
fluenced my attitude about transforming dsta into effe tive use
for policy deaisions The first occurred in 1939 when [ was & young
research assistant responsible for supply ing technice! informetion
to people at the legislativ e level of deaision making 1 hed gone w /
a8 meetng of the so called Conference Committee between the /
House and the Senate The chavman of the Conference Commttee /'
at that ume was Senator Tom Connally of Texas, ene of the flam -
hayant old ty pe senators with a buw Lie and a greatdeal of rhetonc
who was very seif assured sbout his role 8« ¢ senator The issue
under discussion concerned an amendment that Sensior Byrnes of
South Carolina, later a president.al usaistant and Secretary of
State, had offered to change the welfare system. At a certam pomnt
i the discussion, 1 was asked tu estimate the cost of the Byrnes
Amendment Asa young avil servant filled with the pnde of tech
nical competence | oanswered that the zmendment would cost
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somewhere between 80 and 120 milhion dollars a year. a mpnu-
mental amovnt then Senator Ge#nally looked at me and said
“Don’t you know?”
1 said. "Weli. Senator. it depends on the assumptions that you
make with regard to what the states will do T
“ar Cohen. you know we in the Senate give a lot of mopney to
the Executive Branch for research and study and measurement of
all these problems, and here it 15 four-thirty, quarter to five in the
afternoon. we ask you a simple question— how much does it cost —
and you start telling me it costs A, and 1t could cost B, and up to
C When we a<k you a guestion. we would like to have a frank,
simple. honest answer
“Well. Senator. 1 replied. 1 tned to give 1 to you. angd if
vou'll gine me a chance to discuss the different assumptions, 11l
tell you
“Well. he sard 1t s too late now Let s go home and you come
back- Mr Cohen. in the morning with 8 definite answer, will you
please =
Well. 1 went back to my office and finished doing the routine
things and went home and then found that something was wrong
with the children Ten o clock 1n the morning came without my
having done anything ahout the Senator s order. and when we
came back to tt  Jonference Committer Senator Connally said.
Do you have an answer Mr ( ohen'
ward Yo o7
He «aid What 1= 18
| ~arl A hundred mailbon deilars
H{- card  That « fre that < the Kind of Teai aformation we hike

Vo

I learned many things frem that experence one of which 15 to
e C()ngrei%x(mdi committees Simple aL-wers to lepk‘ ques-
tons  The absorption capaat, »f senators and congressmen 1<
very mited and f v e Lo plive them too much statistical in
formation 1.l at ohe Ume b (asts serius doubts o your compe
tence as a research person

My second experience wha b, | think also had a tremendous
effect upon me  happened somewhat ‘ater n the Hyde Park
Frankiin [} Roosevelt Librar 1 was aoing research on some of
the arpins of the New Deal anc the role of some of the outstand
ing leader- .o frrmulating pelicy Gunng the twenties that had an
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impact on developing the New Deal. I've always been deeply
interested in the origins of policy and development. How did they
occur and sustain themselves, who brought them up, and who
were the godparents and the mothers and the fathers of those
ideas? While at the library,.! came across the second draft of
Franklin D. Roosevelt’s historic 1937 second inaugural address. I
was absolutely fascinated by it because it had several people’s
handwriting on it including his own (he had very distinctive hand-
writing, and without being a handwriting expert, I could tell
which ariting was his). Somebody had presented him the draft,
which said, "I see twenty-five million people earning $€N0 a year,”
and he had crossed $600 out and put in a weekly an. t. He
didn’t like using annual earnings, I would assume, because he said
that nobody knows how much’ they make a year, they know how
much they make a week. He didn't ask anybody whether the
annual earnings should be divided by 42 or 50 or 52: he just
divided the annual figure and came out with $20 a week. The draft
stated that there were millions of people with such-and-such in-
ceme, and without benefit of any research, he decided to add that
this was six million families. The draft kept referring to *‘millions
of people” doing this and “'millions of people’ doing that, and I
think he was disturbed that some people didn’t really know what
millions of people and millions of dollars really meant or what its
— significance was. It was then that he wrote near the bottom of the

page, "'l see one-third of a nation ill housed, ill-clad, ill-nourished.”

I have often wondered what went through his mind as he wrote.

He could have written, ' I see 34.7 percent of the nation living in

sub standard huusm.? as defined by the Commerce Department,

- o8

and 21.5 percent withput electricity, according to the standards of
the electrical industry, and 323 percent without adequate
clothing for at least one member of the family, and somewh,e\are
between 31 and 41 percent of the population malnourished.or
undernourished. depending on the particular criteria of the
~ational Nutrition Council that you use
I think Frankhn D. Roosevelt created one of the most powerful
and significant soaal policy yndicators of his generation when he
created that statement As a sowal policy. it influenced my whole
professional life. I have spent 40 years trying to deal with that
single indicator, that single statistic, and do something about it.
4 I cannot throw much hght on problem. of educational indica-
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tors because during my work as Secretary of HEW, I came to the
conclusion that educational indicators are so much more difficult
than health and welfare indicators that I tended to concentrate on
the latter. So today I want to take a health indicator for you and
show how it can be cenverted into social policy. I will attempt to
illustrate hew funaamental your work on social indicators is in
helping to formulate new social goals and social change.

/
Infant Mortality as a Social Indicator

Infant mortality 15 a social indicator whose significance in terms
of social policy is both widely recognized and widely disputed
Like an economic indicator. it comes out every month. It is pro
duced by the National Center for V ital Statistics so that it is in the
publnc domain and is available nationally on a state basis and
periodicaily by Census tfacts. It is 3 v ~ll-known indicator; it’s
available. and for many people —at least nonmedical people—it
represents a very significant indicator bearing on the quality of
hife. Most people assume that when infant mortality declines. that
1s a social good and when 1t incrgases. that’s bad. So infant
mortality represents a well-known, sigmificant social indicator and
one that can have wide ramifications in the development of social
policy. Second. it is an indicator that can be disaggregated in a
. number of different ways. One can have an infant mortality figure
for the nation as a whole and use 1t as a time series; it can be
dev eloped on a state basis. which we have now. 1t can be developed
on a county basis. Tt has been used on a Census-tract basis and it
can be utihzed 1in terms of a number of such significant factors as
race. income. and the age of the mother
The third point 15 that infant mortality has an impact upon
edu-ation It has significant utility as a measurement of change as
to what 1s going on not only in the health and medical care sy stem
but n a number of other areas That’s what makes it debatable
because there are a lut of people who wiil say infant mortality i8_
net an indicator of health per se. but an indicator of social environ
menC including education of the mother and health education in

the community. \
A fourth aspect of this pam( ular indicator 15 its relevance to
other information _For example it is possible Lo correlate data on ~—
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infant mortality with many other factors such as the extent of
family planning, changes in fertility rate, spacing of children, or
the number of children per mother. I like to think that the kinds of
social indicators we will be developing in the education field may
have that kind of usefulness. On the other hand, I recognize {and [
think we all must) that because of the interrelationships that can
be drawn between infant mortality and other factors, this indi-
cator is subject to a great deal of controversy. If you use infant
mortality as an indicator in a discussion with a women's group, it
will be widely accepted as very important. If you mention it at a
session of the American Medical Association, they will argue that
it has no significant bearing on the medical delivery system. Per-
haps that’s the real test of a good social indicator— that different
people can look at it and find different things in it that are mean-
ingful to them irn terms of social planning.

Now the fifth aspect is of even greater importance to me as a
person having occupied a decision-making role in the federal
government: It is an indicator that can be used to set a goal. If the
infant mortality rate is X, it is perfectly possible for a reasonable
person to say, “Well, my social goal is a social indicator ‘gha_is 10
percent less, or 20 percent less, or 5 percent less, or 1 percent less
for each year. for the next five years. And that is going to be the
social goal upop which I am going to allocate scarce resources.”
So I think a social indicator that can be used as a measure of cur-
rent development and current progress and can be used as a social
goal does help a policy maker define what can be done and what
should be done. Once we have taken a social in licator of any kind
and made a social goal out of it, then we enter a whole new area of
social pelicy formulation because at that particular stage, we have
to analyze the impediments to reaching that goal: What are the
costs of reaching that goal in ferms of personnel, in terms of train-
ing programs”? What are the various factors that may nave some
bearing on 1t that you can't immediately foresee? What alterna-
tives are there? What effect will this goal have on the'education
system, the medical system, on parent education? A host of social
policy questions begin to ar.se, setting in motion a discussiu.n of
social policy, which could be embodied in a social report.

I'm disappointed that nobody in the federal government or else-
where has attempted to make another try at the scial report that
Dr. Olson and the rest of us had some role in developing in 1968-
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69. 1 really think that Senatgr Mondale's idea of a sncial report is
still a very good one. I woufﬁixke tu see somebody else try another
social report to identify the kinds of social indicators that are
needed to make that report meaningful It seems to me that in the
whole area of education, we are just on the threshold of seeing the
kinds of social indicators that are needed for social policy through-
out the country

When I completed my role in reviewing the draft of Toward a
Social Report, which was eventually published a few days before |
was involuntarily retired in January 1969, I attempted to list
various social indicators I thought were important. Subsequently,
I did publish 25 of them in my introduction to Toward a Social
Report published by the University of Micl ‘gan Press in 1970. 1
looked them over yesterday and I was rather shocked at the sim-
phistic character of the 25 that I selected. I think if I were doing it
today. I would try to select some additional ones.

A Quantum Leap Ahead-

In conclusion, I should like tu say that although you have reached
only the first step in the formulation of social indicators in the
education field, I see that as a quantum leap. Some day —let’s say
25 years from now in the year 2000, which is not too far away—
someone will look back and say, “Well, the mother of social
statistics and social indicators really was a grandparent of the
social repert.”
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Measures of Educational Outcomes
in Developing Countries

SeLMA J. MUSHKIN BrapLeyB. BiLLings
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Public Services Laboratory Public Services Laboratory
Georgetown University Georgetown University

This paper discusses outcome measures for evaluating educational
policies and programs in developing nations. The types of out-
come indicators that meet the evaluation requirements range from
measures of such specific achievements as functional reading to
measures of competence fcr highly technical and professional jobs
and changes in performance on the job. Some measures are
especially useful in assessing projects whose immediate purpose is
a certain aspect of development—for example, installing and
maintaining electric transmission lines. In thig case, the educa-
tional outcomes being sought are those that would be assessed
primarily by the efficiency with which the electricity along the
lines installed and mairtained was generated throughout the area
served. Other measures are especially germane to specific educa-
tional projects—for example, projects to raise the levels of
knowledge about personal hygiene.

Types of Measures

~ A large number of different outconie measures can be useful,

depending on context. Classification may be helpful. Measures of
outcomes capture aspects of 1) personal development, 2) the
quality of life, and 3) economic and social (including political)
development. Furthermore, some indicators ere functional for the
immediate period of education or training, others ‘count’ achieve-
ment on completion of schooling, and stil! others are yardsticks of
the impact that education of today's parents will have on the
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personal development of their children. In summary, the multiple
educational outcomes can be displayed in a matrix that takes into
account, on one hand, the different time periods (initial, second-
ary, and intergenerational) and, on the other, the general types of
outcomes (person.], economic, and social and those indicative of
education as a component of the quality of life)s

Educational indicators are not zlways interchangeable with
criteria for evaluation, which often require much greater
specificity. Moreover, evaluative criteria must be sufficiently
complete to encompass the objectives or goals that have been set,
and the degree of accuracy has to be much greater than that for
general indicators of social trends.

The decision to emphasize evaluative criteria grows out of the
accelerating interest of educators and planning officials through-
out the world in such questions as. Why do we want education?
What is its purpose? At a meeting last year, Tanzanian officials
noted. *‘It is now time that we look at the justification for a poor
society like our own spending almost 20 percent of its government
revenue on providing education for its children and young people,
and. . . consider what that education should be doing.” (12).

The pressure is on to evaluate educational projects and pro-
grams to determine if the intended results are being achieved As
a consequence, far moce attention is being paid to educational
outcomes—those intended and those achieved.

Itisalong and dusty road from where it is determined that the
intended purposes of education should be clarified to the point
where educational outcomes are actually specified, and it is still
further to the collection of the data required to assess whether, as
one Tanzanian official put it, "'what is intended to be achieved is
being achieved.”

The ruts in that road are deep. For one thing, the problem of
concepts of measurements hus to be resolved. it was not so 'ong
ago that the major emphasis in many countries was put on invest
ment returns © .n education, with the expectation that more
education woulu produce a higher gross national product (Gnp),
higher earnings, and more employment in advanced occupations
at secondary or tertiary levels. Among the criteria for measure-
ment were the onp, the amount and percentage increase in the GNP,
the level of, and changes in. earnings, the relative distribution of
employment by levels of occupations. and so forth (5, 16, 17).
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The lesson of that too-simplistic concept was hard for educa-
tional planners to learn. But it was learned. Experience in one
nation after another emphasized that returns from education in
the form of higher income and expanded Gne depend upon a
combination of circumstarces that are not unimportant such as
capital expansion and an industrial development that creates jobs
that can use the higher skills and knowledge required. Without a
strong demand for workers, a highly educated labor force appears
to create more public dependency rather than more.output An
additional complication occurs when large numbers in ‘the
population disdain manual labor and tend to leave the riral com-
munities of their birth in a vain effort to find work in congested
cities. :

In many developing nations, rates of social return on higher
education have been below the going rates of return on physical
capital investment. A 1970 study, for example, showed rates of
return on university education below 10 percent of investment in
education in Colombia, Chile, South Korea, Israel, Ethiopia, and
Kenya (19).

Furthermore, experience pointed to higher returns on primary
education than higher education, e result contrary to the expecta-
tions of the initial policy. A study in Kenya showed socia} returns
on a primary education investment of 14 percent, five percentage
points above that of university education (21). The findings on
relative returns computed for other nations, including Puerto
Rico, Venezuela, Colombia, South Korea, Israel, India, Ethiopia,
Kenya, ana Uganda, were similar.

A New Emnhasis on Testing

Later, beginning perhaps with evaluations of school programs in
1966 and 1967, there was a turn in the road—almost a right-angle
turn-- when emphasis shifted from izvestment returns to outcome
of education measured in terms of specified achievements at
specified primary and secondary grade lavels (1, 8). Development
and application of testing instruments were encouraged in one
country after another. It would be an exaggeration to imply “hat
even the majority of nations by now have developed national
standard testing instruments, but it is not an exaggeration to
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note that testing is receiving far more attention than ever hefore
About 12-14 months ago, for example, one nation initiated a pro-
gram of standardized achievement testing and planned to test all
children at each school grade within a period of two or three
months. Only after the hard facts about the time required to de-
velop standardized testing instruments and the costs of applica-
tion were made clear was the plan altered.

At some point along the way, the road becomes muddy.
Schools—or differences among schools—seemed to account for
little of the variation in tested achievement levels. This was the
finding of the famous Coleman study (2). A study by the Interna-
tional Association for the Evaluation of Educational Achievement
(i£a), headquartered in Sweden, showed similar results, but there
are some differences. The latter findings seem to say that for some
subject areas and in some instances, scho&l resources do make a
difference {3, 18, 20, 22).

As a consequence of these and other studies that have been
made, we have learned to define educational outcome goals for
planning purposes with far greater specificity and in terms that
can be met. Educational outcomes, to be useful assessment meas-
ures of relative progress, must be defined in the more practical
terms of whether or not they can be accomg lished within the social
and environmental climate in which educational services are pro-
vided. Coleman and others have found that the chief determinants
of educational achievements of children are tk.e educational level
and socioeconomic status of their families. Following the evalua-
tion already carried out. there can be no easy acceptance of the
relation of school inputs to achievement scores as measures of
output.

Sull other studies start with disadvantaged children {children
defined as disadvantaged by the characteristics of their families)
and seck to determine wheth. differences in inputs can improve
schol achievements The answer, tentatively given, appears to he
“yes.”" Combinations of school inputs — textbooks in the case of
Schiefelbein's Chilean study* and teacher behavior in the case of

Blaschke's Michigan study (i1—can make a difference.
" The 1Ea findings appear to show that there are differerces in the
extent to which achievements 1n chfferent subjects are influenced

sComments by Ernesto Schietehen during a private conversation in 1974
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by family background. As one might expect, family !:as less to do
with achievements in science and mathematics than with achieve-
ments in vocabulary skills or literature. Such findings challenge
the use of achievement scores in one cwbject as surrogates for
scores in others.

Furiher down the road, greater importance was attached to the
notion that the way children ieel about themselves and how they
feel about society have much to do with whether they find it im-
portant to learn or even to take tests. Self- esteem and external-
internal control, among other attitudes and attributes, have been
identified as important constructs in determining a person's
competence and educational performance.

The significance of the self concept and locus-of-control con-
structs is perhaps best analyzed from the perspectwe of the
present cultural milieu df a society and its emerging patterns.
There arc many unanswered questions about the meaning of
personality variables in different societies. What is the relation-
ship, for example, between self concept and locus of control in a
traditional, or structured, society, and between them and motiva-
tion to learn? One hypothesis is that ina highly traditional society,
the members of lower classes may have high self esteem {(derived
from the security of a class structurc that has clearly defined r 'es
and expectations of individuals) combined with an external locus-
of-control orientation that breeds fatalism. The configuration
perhaps might be reversed for the upper-class members of the
society who hawve great mobility but higher self-expectations.

If self-esteem or similar attributes have an important bearing
on an indiv 1dual’s motivation for learning, one must have informa-
tion about the time required to change a person’s perspective of
self through alternative educational methods. To encourage
learning, self-esteem may have to be developed, and the time
necessary for that development would determine the minimum
critical time phasing for antiapated implementation of educa-
tional plans. It certainly would have an important bearing on the
time allowed for the results to flow through from individual view
of self to motivation to learning as well as on ihe time that one
must aliow before plan results can be evaluated.

There is a fork in that dusty road. To the left lie modernization
vbjectives and preparation for urban life and to the right lies im
provement of Life in rural communities as a goal of educ-lional
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systems. Long periuds of colonization in mapy parts of the world,
particularly in Africa, tended to fragment and denigrate existing
sultural values and life patterns. People in the urban areas may
have adopted European values in their educational aspirations,
although some would allege such values are not always rewarding
or useful to them as individuals. The emphasis on modernization
that leads the Technical Institute at Kuala Lumpur to formulate
modernity as its main educational objective is straightforward—it
is industrialization, economic growth, and upgrading the educa-
tion of rural\youth for living in urban communities.

An e'xtensiye interview study, based on questionnaires and in-
volving some 760 South Korean professors and more than 750
journalists, sought to relate modernization with such indicators as
ability to accept changes, national consciousness, an <uterprising
spirit, an innovating spirit, rational judgment, and a sense of
participation. Sung Chick Hong, a sociclogist at the University of
South Korea who carried out the study and developed adjusted
measures of modernity, found taat professors and journalists were
predominantly “change-oriented,” with tolerant, nontraditional
attitudes on social change and occupational preferences (10}

Several mstruments have been developed to measure moderni}/y
Inkeles {11) and his colleagues defined modernity by a complex of
traits stressing the dependence of a nation’s development on the
transformation of the individual. Manaster a.ad Havinghurst (15)
developed scale measures of the pr- . ensity to take risks as
opposed to the propensity to seek security. One of their questions
asks: Which do you prefer—a job where you are almost certain of
vour ability to perform well or a job where you are usually pressed
1o the lirnit of your abilities? McClelland (13. 14) and others de-
veloped the hypothes: that need achievement is an important ele-
ment in thg economic activity of individuals. communities, and
nations.

The relation between self concept and economic development is
critical. 1f the weakemng of societal structure and tradition
reduces self-esteem. perhaps a precondition for learning is to
raintain or prop up structure 1n some form that 1s conducive to
learning but not a barrier to enlarging economic activity It may
be assumed that one advantage of rural nonformal education is
just this: The program is designed to facilitate learning while
maintaining the orthodoxy of the former structure in things other
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than education. But the cbjective and design of nonformal educa-
tion are most important if the linking role is to be performed.

In some developing countries, a concern consistent with the
self-esteem hypothesis is that the changes wrought by moderniza-
tion and urbanization have been accompanied by alienation and
psychological malaise. It is difficult to establish a clear cause-and-
effect relationship, but it is repeatedly said that rapid changes in
life styles have psychological consequences.

Folitical and Social Consequences

Education’s outcomes in terms of political and social conse-
quences do not go unobserved. For examnple, the educationa! ob-
jectives r~commended by the Education Sector Review Commis-
sion of Ethiopia were mainly concerned with sccial and political
factors (6, 9). A major recommendation that was made by the
Commission on Primary Education for the Conference on Educa
tion and Scientific and Technical Training in Nairobi was that
“the African government should insure that the primary educa
tion system . . . contribute to the strengthening of na*.onal unity

. . bring about the 3ocial and cultural integration of children in
the community and act as factors of change and of economic ar.d
social development.” (4). -

McClelland also has shown that t-aining can produce the typz
of modernity that is required. In a controlled experiment, he
demonstrated that need achievement scores can be increased
Participants trained for modernity were found to be more active,
they actually started new ventures, mobilized increased amounts
of labor and capital. and tended to be responsible for a relatively
larger percentage of growth in a firm's gross income than cont:ol
group members.

Educational objectives linked to change and modernity have
been widely accepted in many countries. As one observer indi-
cated, the faith that is placed in education as an agent of change is
of such far reaching importance, in fact, that much greater atten
tion has centered on developing and adapting education to meet
the needs of rapid development than on meeting needs of rural
living. Education is the key that unlocks the door to moderniza-
tion, ana modernization and rurality have been mostly opposite
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¢ Amount of exports from the commun.ties and relat.on of exports
10 imports

* Number of teaching units available in the community

° Number of persons enrolled i educationa! offenings and the per
cent of relevant age groups represented

* Number and percent of children and of adults whe achm.e basic
literacy and knowledge of arithmetic

° Number and percent of adults who regard blue collar jobs and
~vhite collar jobs as equal in esteem

* Number and percent of adults who apply newiy learned informa
tion about nutritior to family feeding

* Number and percent of adults who mawnta.r {her dwell.ng units
with the materials available in the communty

* Number ﬁsi percent of adults who work on communaly property
unproveyifmg,p}o;sczs. fercent of ume spent

H
There are ¥so process vanables that spell r ut weys W enlarge
agrictitural output. unpeove facdities for education or heafth, or
provide access W markets for handicraft. and agricultural
products  Among such process vanables are.

* Mumber and percent of farm units using new tocls

¢ Number and perent us.ng fertidzer i production of foodstufis

* Kilometers of rusds under construction 8s 8 percent of ali rvad
v 1ys

* Number of springs for dnnkung water that are fenced off from
animaly

1t 15 possible Ls view rural veonomuc socis!. and personal devel
opment as end purpuses of education W hether nations that are
poor 1n resources and that lacx physical capital can significantly
umprove the well bemng of thewr populations by higher farm and
crafts output remuans o be explored There are few who would
dispute. hgwever tha! more farm uatput per capits has Lo be ac
companied on many natwns by sliered perspectives about the sue
of famibes and about childbearing lest besx Malthusian pnn
ciples operate L, wipe out any gan~ Therelore, some components
of individua.: Jevelopment are anpourtant o the achievement of the
ecunonuc deselopment goals The yuestion of huw fer to procead
along the peth w persunal growth v a diffault one that different
societies undoublediy are answenng in e number of thferent
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ways Among the choices are these

e T restnct educational offenngs to those that will énhance rural
development such as education for family planning. greater use
of new agricultural tools, fertilizers, and so on

¢ To mclude in education not only the restricted offerings but
those of a cultural type that will emphasize literacy and history
and those that provide iraditional education of , . ."g children

* To broaden educational offenngs for greater equity . for examplg,
to facihtate occupational mobility along with expansion of co£/
munity services and opportunit:es for a broader spectrum of
occupalions in raral areas

Tanzania. 1n its formulation of rural education for children.
chose the second of these options I underook to assess, for
example, the extent to which each child by standard sev en’

* Achieves mastery of defined subjects - kiswahili mathematics.
sncial studies. and domestic science (or agnculture or crafts

*» Values rqually all subjects of the curniculum

» Regards primary education: as terminal

In Ethiopia, the chowe has been differsrt The constraints of a
seventn-grade educat:on have not been accepted Rather the
emphasis was pul upon evening out the discrepancies between
nch and poor and between educated and uneduceted, The basic
education program ;n fundamental Lo eracy was d:%ed among
other thirgs to lay the foundations for the acquifition of future
skalls

KY In many developing countnies  nonformal education 19 the
{  process currently in vogue to achieve the kind of learming that 1«4

( being sought Much of the macninery currently being developed
for evaluation 1s designid Us assess achies ement in subject matter

areas : nd to improve the primary and secondary school leaving
examinalions 9o that andidates may be channeled into the next

.. sequence of formal educstion In the Caribbean in the Phalippines

and in Pakislan ard Somalia ' menlion just @ few places many
resnuress are oy inlo weetang instruments for o hool ieaying

examinalions
But in mansy wavs res e for measunng outeomes 6f educs
Lion are needed most 0 aforma, wduwcation Pasan ther context
that passng froe o grade oo another sareiy 3000t e #
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criterion for learning. The many educational indicators of an input
or even a process type do not provide the required measure of
output. Some of these familiar indicatoss are:

s Number and percent enrolled in school, by age and status of
children

& Number and percent of school graduations

¢ Number and percent of school dropouts

* Expenditures per child at each schooling level

® Size of class or teaching unit

s Percent of teachers who are “'trained”

1f flexibility of movement is ta be maintained between types of
educetion— nonformal to formal and vice versa—a way has to be
found for judging cumpetency not by time spent in school or eyen
grades completed, but by learning acquired—the knowledge.
skill, and attitudes demandodor advancement in the sequence ~{
study. Also, perhaps to a greater extent than now, criteria of rele
vance will become necessary. Whatever the tests of criteria of
assessment, they should be derived from the actual requiremests
of that sequence. And. if professional or technical competency is
the goal, the specific content of that comp~tency has to be defined
su that those who seek Yo enter frum a nontraditional track can do
s0. To illustrate, those who perform effectively as sanitarians or
midwives i rural areas should be given the opportunity, if they
wish, to advance to medical training Those who learn well and
apply skills of husbandry and nutrition should, if they so decide,
be helped to continue their education and training

Whether or not competency 1s redefined, 1t is critical to flexible
movement between nonformal and formal education to find ways
to determine knowledge, skills, and attitudes acquired and w
arrange that the sequence of formal learning can be, adapted to
entrance and exit from nonformal education Perhaps, in this
effort, more research is required on the validity of existing testing
Instruments as predictors of success n formal schooling and on
the job or in performing the work

On the long and dusty road toward development of measureg of
enucational vutcomes, some attention has been given to under
standing the fundamental requirements of such occupationa;
skiils as those of an electrician. a carpenter. or a welder Require
ments are ot only being defined . they are beiag specified in terms
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of different technoiogies. that of an advanced nation and those of
nations at various stages of development in which the occupa-
tional skills are being applied. The effort by the un's International
Labour Office {1Lo) along these lines has not been linked to the
nonformal educational policies fos*ersd by tNEsco and others. But
in rural comanunities, tie wea is applicable to development of
measures of knowledge and skills, including weaving, pottery,
husbandry, baking, road construction, and house construction.

The number and proportion of dropouts from formal schooling —
indicators often used w judge educaticn-- have little meaning in
the context of a flexible sy stem in which individuals move between
programs. It is the application of the knowledge and skills ac-
quired while learning that 15 important to assess. Dropping out of
formal school is sometimes termed “wastage.’’ In the context of
nonfor:nal education, it may mean the wchievement of greater
efficiency. '

Greater attention is being given by the developing nations tu
evaluative criteria by whic! education can be assessed. Out of this
new effort comes new attention to vutcomes from education. And,
in turn, assessment instruments and new indicators are being
formulated 1n support of evaluative efforts and program decisions
to achieve greater rura: Jdevelopment and equity among giroups in
2 nation . ’ ‘

~

h




. Education. challenge to the nation. Report of the Education Sector

. Education Turnkey Systems. Inc. Summary cost effecti eness study

. Evans, J.W Head start. comments on the criticisms. In Francis G.

. Faisil. G. Kirus. et ai. Financing of education Report of Education

. Honé. Sung Chick® The inte...ctual and modernizetion. Seoul. Korea.

. International lnst?nute for Educational Pla: g Education for self

Selma J. Mushkin and Bradiey B. Billings

" References

v

In Frederick Mosteller & Daniel P. Moynihan (Eds.}, On equality of
educational .opportunity. New York: Vintage Books, 1972. Pp. 146-
167.

|
|
. Coleman, J.S. The evaluation of equality of educational opportunity. J

. Coleman, J.S., et al. Equality of educational opportunity. Washing-

ton, D.C.: U.S. Department of Health, Education, and Welfare, 1966.

. Comber, L.C., & Keeves, J.P. Science education in nineteen coun-

tries. New York: Wiley-Halstead Press, 1973. 1

. Commission on Primary Education for the Conference on Education

and Scientific and Technical Training. Nairobi, Kenya. 1968. C;K’\_(
nomi —

. Denison, E. Measuring the contribution of education to eco

growth. In John Vaizey (Ed.}, The residual jactor and economic
growth. Paris: Organisation for Economic Co-operation and Develop- |
ment, 1964.

Review. Addis Ababa, Ethiopia, August 1972. |

of compensatory education. Lansing. Mich. Michigan Department
of Education, March 1975.

Cuaro (Ed.). Readings in evaluction research. New York Russell Suge
Foundation, 1971. Pp. 401-407.

Sector Review 5, Addis Ababa, Ethiopia. 1972

Research Institute, Korea University, 1967.

Inkeles, A Making men modern. or the causes and consequences of
mmaividual change in si1x developing countries Amencan Journal of
Socivlogy, 1969, 72, No 2, 208.225.

rehance. Report of the African Regional Seminar on Educational
Evaluatioc: Dar es Saleam. Tanzama. spring 1975. Paris Interna-
tional Institute for Educational Planning, May 1975. P 10.

McClelland. David The achieving soctety Princeton N J. D Van
Nostrand Company. Inc , 1961

77

543




ERI

Aruitoxt provided by Eic:

Educational Outcomes In Daveloping Countries

14.

15.

McClelland, David, & Winter, David G. Motivating economic
achievement. New York: The Free Press, 1969.

Manaster, Guy J., & Havighurst, Robert J. Cross-national re-
search, socio-psychological methods and problems. Boston Hough-
ton Mifflin, 1972.

1
. Organisation for Economic Co-operation and Development. Financing

of education for economic growth Paris. Organisation for Economic

. Co-operation and Development, 1966.

. Organisation for Economic Co-operation and Development Policy

conference on economic growth and investment in education, Wash-
ington 1961. Paris: Organisation for Economic Co-operation and
Development, 1966.

. Platt, William J. Policy-making and international studies Puper

presented at Conference on Educational Achievement held at Boston,
Mass.: Harvard University, November 1973.

. Psacharaopoulos, G. Returns to education. London School of

Economics, Higher Education Research Unit. Studies on Education
London: Elzevier Scientific Publishing Company, 1973.

. Purves, Alan C. Literature education in ten countries New York-

Wiley-Halstead Press, 1973

. Thias, Hans Heinrich, & Carnoy, Martin Cost benefit analysis of

education. a c. -t study of Kenya. Washington. D C.. International
Bank for Reconstruction and Development, 1972

_Thorndike, Robert 1. Reading comprehension education in fifteen

countries. New York Wiley-Halstead Prr3s, 1973




Discussion:
Priority Research Agenda
on Educational Indicators

Ju




~

T

Discussion

ELEaNOR BERNERT SHELDON

I'm astonished at what goes under the umbrella of social indi-
cators and what goes tinder the umbrella of educational indicators.
{I'm not commenting on things that Dr. Withey has just brought
out because I do think that they are quite re'evant.)

I have a feeling that those indicators we will be developing for
an understanding of our educational system —and I do urge you to
view it as a system as opposed to a set of disparate activities—
those indicators we will be capable of developing for describing
and analyzing our own educational system in this country, and
how it relates to other systems in this country, will be quite dif-
ferent from those measures we'll be using on a cross-national
basis. And I would suspect we should not immediately try to

*design measures that will both describe what we are doing and
have applicability elsewhzre.

So I urge, first of all, that those of you who are concerned with
examining the educational system in this country do not for the
morent worry about designing measures that will be cross-
nationaily applicable. I think that one of the first attewipts to ex-
amine the educational system was very admirably made on this
platform this morning by my colleague, Mr. Gooler. I think that
he has piovided us with some kind of an approach to looking at
the educational system. I do not believe that it is a perfect
approach and I'm sure he doesn't either. It has been placed before
you as a reference point. Why don’t you try organ.zing some of
the currently available data? Heaven knows, there is a great deal
of that' There are time-series data. (And please bear 1n mind that
we are talking about change.) I think that if once you started
organizing data either along the line of Mr Gooler’s proposals or
any other that you have and viewing education as a system within
itself and then examine the relationships within that system and
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then the relationships of that system to other systems, you would
come up with a wide range of mudifications, refinements, and new
starts on conceptualizing what it is you're after.

[ think one of the first things we want to do is see what data we
have that describes what we are. I think we have a start here 1
our Condition of Education—1'm sure it can be revised and im-
proved. I think we s.iould try to find out what we have before we
begin designating what more we want to know. Let's see where we
are in describing a system that we can at least grossly define and
look at some of those data before we stait rushing into either
cross-national wo'k or a lot of new data collection enterprises. |
think that it's very important that we become fully acquainted
with some of the ongoing studies that both the government and
some of our private and unmiversity agencies are engaged in |
think the National Center for I ducation Statistics may very well
prove to be an important locale for our work in educational indi
cators. The Center has access t¢ « wide range of government
matenals and a talented staff who can begin organizing those
materials around any framework that initially sounds plausible I
think they arc the important custudians and (I hope) considerate
thinkers about a very impourtant longitudimal study which has
been 1n the field ‘or almost five years now [ think there are very
interesting data that will emerge from that arena. Also, as I said
earher this mormng, we should Le cnticzing or getting ready to
cnticzze not only the National Center work but also the educa-
twonal assessment work

I think that there 15 a confusion about the differences between
soaial indicators and how one evaluates sotal intervention pro
grams And ! would hate to see thi, group go away without
getting that deared up Svaial indicators. 4> time-series measure
ments that can be disaggregated as far as oir samples will allow
us to disaggregate them, are not capable of evaluating social pro
gram mterventions The logi of the two approaches 1s different
We are not operating in a doused system, &s the economy pre
sumably was [f you institute a program of vocationul gurdance,
for example. no amount of tme- s nes data 1s gong to tell you
whether or not  hat program was successful or what was suc
cossful ebont 1t or what made 1t succeed or what made it fa !l i we
cowd go away dearing up only one wonfusion. 1t 4 wid ve 3 very
worthwhile day  namely, time.series statistical data are « apable
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of describing and analyzing some systems. They are not capable
of evaluating the output of program wmterventions.

For those of you who are going to work in the arena of educa-
tional indicators. I urge you not to worry, not to debate, and not
to argue about what is and is not appropriate. I think the most
important thing is for people to get to work, to get their nails dirty
with the data, become the Dickens type of data grubbers that
Selma has referred to. No amount of abstract discussion as to
what is appropriate and what is not appropriate and for what
purposes is going to move the enterprise any further than it is
right here today. 8 ‘
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Dennis D. GooLer

I became interested in social indicators for two reasons: First, I
was interested in cducational evaluation— that is, how one deter-
mines the worth or value of an educational ..ogram; second, I was
interested in something called policy analysis— that is, how we as
a public decide what we will feature and where we will put our re-
sources. These two concerns seem to come together in what are
called social or educational indicators. 1'd like to suggest several
areas that I think need some more thinking. (It may be a little
grandiose to call it research.)

The first addresses the question. Why have indicators anyway?
I think Eleanor’s suggestion that we not spend a lot of time navel-
gazing but try instead to do something about indicators is right
on.

I think it would be helpful to examine the possible consequences
of seeing indicators both as descriptions of trends and of status at
different points in time and as particular and unique input to
policy making and decision making. I think that there are differ
ent ramifications that accompany these two broad views of educs
tional indicators. We ought to spend time trying to spell out the
possible consequences of holding each of those points of view

We should try to get a little better handle on why it is we're
trying to come up with these indicators anyway Ideally, I would
like to see us be able to determine the relationship of processes and
outcomes of education, so that we might have a somewhat better
predictive modei of what happens when we try to do cerya'h
things. Another ideal would be to establish clearly and definits ely
the relationships between education and other social variabies,
such as crime, poverty, and so for‘é:.

But those are ideal, and ] don't think we'll make a lot of progress
at that global level Instead, I suggest that we think about trying
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to refine existing data or develop new kinds of indicators, possibly
in one of the areas I've mentioned, such as the impact of educa-
tion. It's easy to talk about what ought to constitute a good infor-
mation system with respect to any of these categories; it's quite
another thing to actually pull data ‘ogether or to conceptualize
what additional data are needed.

I think we also need to try to test out the feasibility of any of
these indicator systems. If we propose some data-collection efforts
which are simply impossible to implement, we haven'i gotten very
far. We ought to check out the practicality of producing and inter-
preting certain kinds of data and, having done so, to assess the
implications of having those data—to see how congressmen or
parents or teachers ot professors or whoever interpret these data,
what kinds of decisions they make, how the data change their own
view of the world, and so forth. I think we need to focus on a small
number of these things, try them out, determine their feasibility,
and figure out what we've got once we've got a good system of
educational indicators.

All of this assumes that we are able to articulate bases of policy,

that we're able to figure out the ingredients that go into making
decisions about resource allocations, goals, and so forth. These
decisions are clearly not always made rationally, nor should they
necessarily be. I think that if we are going to aduvocate the use of
indicators, we have to understand a great deal more about how to
collect these data, how Lo interpret them, and what happens once
you have educational indicators
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e have indicators that tell us a great deal about . educational
establishment —about its size, its cost, it indebt: ....85, its activ-
ity, its characteristics, its participants, and so 4nd 1 suppose
we need these badly and we could ivnprove *he:  4nd if we could
g=t simpler indices with larger meaning, that - uzld be progress.
We obviously have several messures of accor. . .zhment in regular
and irregular testing prograins, and they ¢« . .tially measure the
conteat of the curricul@m . If one is interes’s .n curriculum, those
obviously should be gkod indicators and . _ should be improyed
and verified as the curticulum changes

We also have some measures of th€a. ... ,ements of alumni Oc
cupational, economic, a..d several th. . teria of success tell you
soimnething about the product of educs ... and if those can be im
proved, they would be helpful.

There are two or three other poir.  { view J would ke to give
some priority to. | think we do ¢ . .; jeb now of assessing the
primary purposes snd consequenc.  { education. But we don't do
as good a job of assessing the 1. :.tended, or secondary, conse
quences of education, both adva., .ges and drawbacks It's hard -
perhaps the roughest measure: ¢ problem one could pick - but
it is so important that I think ~e should try. In that sense, 1
would give it priority of inter  althcagh I don't give it priority
of promise. We need to know ¢ .« the edn~ational experience reaily
meshes with adult life. In # . use, tha. s what education is ail
about.

One might consider som. ...Jex of the basic or minirrum skills
(literacy, computation - th..t kind of atility) that education

should give adult life. I ... t the whole story . but it seems to m=
it's of great importance .. should have some measura of salable
skilis. We should also ' .. some measures of adaptive skills for
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living in our society. They’re harder tc measure, but I think they
are important. I think we should have something on appreciative
skills and know-how. How do we appreciate life and people and
the arts?

Finally, I think we should be studying something about the
values-and issues that we are sensitive to as we finish formal
education. I mention these not in the sense of goals. I don't khave
time to.explain what I do mean by those, but let me just give you
a-hint. We often collect cata on how people evaluate events. We
call such data “attitudes” toward people, activities, or objects.
There is considerable data to indicate that we can get more predic-
tive power on behavior and better understanding of it if, instead of
measuring how we feel about the event, we ask people what their
beliefs and assumptions are about how it came to be and what its
consequences are. We may do even a little better if we ask about
the %other optional courses the event might have taken. These
perceptions of the contexts of events, which may be heavily in-
fluenced by education, may be assessable and may be revealing
indicators of how people are interpreting their life experiences.
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I forgot to say earher that I’m not a specialist on education. Per-
haps you have learned that by now. I must emphasize that my
a..pxratxon has been to bring some principles from my craft of eco-
noxmcs to bear, in a general way, on the kinds of concerns of people
at this conference and since you are experts on education or
educatwnal measirement, to leave it to you to i mprove the way in

~wh1ch these ideas are applied to education.

) 1 would also like to supplement what I said in my talk on the
importance of multiple causation in producing education. and
many other things as well. Of course, there is nothing new in
saying that how much children learn depends not only on the
schools but also on the home environment, the neighborhood, tele-
vision, and the like, and that social indicators describing other
aspects of reality are normally also irlfluenced not only by some
single government agency but also by diverse social and economic
forces. This is a point that has been widely understood for some
time %nd which was dramatically underlined in the Coleman
report. Thus, I mentioned multiple causation in my talk and have
been emphasizing it ever since I began to think about social indi-
cators, not because of any illusion that I am being original, but
rather because it interacts with the public-good measurement
problem I was talking about in a way which makes that problem
more important and difficult.

For the purpose of the present argument, let’s accept what I
said before lunch about the special difficulty of measuring the out-
puts of public goods. Then let us ask what connection there is
between my argument about public goods and the problem of
finding out how much each of the relevant independent or causal
variables influences a particular social indicator or dependent
variable.
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When we ask about this connection, it immediately becomes
clear that, even if we had perfect measures of every independent
variable that influenced some social indicator except one that-was
a public good (a “public intermediate good”), we would not, in
general, be akie correctly to estimate (or perhaps even to specify)
the relationship between any of the independent variables and the
dependéent variable. The absence of a measurement of the public
good, or the unknown bias in its measurement, will mean either
that we have a *‘specification error” in our estimating equation or
a bias in the measurement of one of our independent variables. In
either case, our estimates of the velationship between other inde-
pendent \&riables-the ones that do not measure the output of
public goods—and the social indicator are likely to be in error. The
general difficulty of explaining the causes of changes in social indi-
cators, 2ven when particular causes arén’t public goods, is due in
substantial part, then, to the special problem of measuring the
outputs and production functions of public goods that I have been
talking about. -This difficulty of estimating the relationship
between independent variables and social indicators, in turn,
means that we cannot determine the outputs in production func-
tions of public goods as residuals.

What has just been said may be made clearer by means of an

example. Police protection is a public good and, by my argument,

the output of the police department is not likely to be measured,
at least not accurately, and any judgments about how it is chang-
ing are likely to be biased by the observer’s ideology. It is, how-
ever, possible to get some social indicators on crime, sach as crime
rates obtained from victim surveys. If we haven’t got meaningful
data on the output of the police, though, we can’t trust the regres-
sioris we might run on the relationship between incomie, unemploy-
ment, street lighting, family stability, or what have you, and any
crime rates. '

These problems are not as difficult in the area of education be-
cause education is partly a private good, but even here they have
proved to be difficult enough.

Okay, if it’s so difficult, why bother at all? One reason we should
bother came up in my talk this morning: A little bit of information
can have tremendous incentive effects and arthritis-reducing
effects in school systems and in other public bureaucracies.

Another reason to bother with social indicators and output
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measuirement is that there is no other way to get information
about social production functions or the causes of social change
that is generally any easier. Some will disagree with me and say
that there is an easier way: the way of controlled experiments. In
view of the statistical and conceptual difficulties of estimating
production functions with the aid of social indicators and other
statistics, they ask, why not use controlled experiments? The an-
swer is that we should indeed use social 2xperiments; they can
sometimes advance our understanding considerably, as in the case
of that famous experiment with the negative income tax in New
Jersey.

Note, however, that if public goods are at issue, an effort to set
up an experiment brings us back into the same difficulties we have
been discussing. This is because of the fundamental logic of the
situation. If a public good is being produced, it follows that it wiil
be impossible, or at any rate very costly, to provide the good for
the experimental group without providing it for everyone: This
impossibility or costliness follows from a defining characteristic of
public goods. With public goods, in other words, the experimental
group may nave to be as big as the group that uses the good in
real life, so that the distinction between experimental cases and
real or practical cases is no longer meaningful. Added to this is, of
course, the fact that where human beings are concerned, there are
both moral and practical limits to what can be tried, even when
the experiment offers a prospect of useful'information.

Thus, whatever else needs doing, there is also a need, after
facing up to the difficulties, to attempt to get what insights one
can from statistics on real situations—on the ‘“natural experi-
ments” that take place at different times and places. §Ve must
gather more social indicators, try to get better measures of the
independent variables that are not public goods, and attempst to
get the best information we can on the outputs and production
functions of public goods.

This data and information, in turn, should be, to the greatest
extent possible, in a form which enables the researcher to study
the relationships among the relevant veriables. For historical
reasons, the social indicators produced by the National Assess-
ment, for eXxample, have not in the past been in a form that facili-
tated an analysis of the effects of particular schools or kinds of
schooling on those whose performance is being assessed. When I
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last. Io})ked into the matter, at least, the National Assessment
could not publish data on what schools:those who were tested had
__.attended. {

Tam sorry to go. into this slightly technical matter of multiple
causation at such length, but this is a matter about which there
has been a bit of confusion in some of the critical literature on
‘Social mdlcators If these confusions are not cleared up, they :
might dxstract or delay experts in testing and measurement from
the urgent busxness of using the social indicators they produce to

. help us get better ‘insights into the ways the educational process
can be m made more effective.

l
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I have thought of some 10 or 20 different areas in which indicators
mxght be helpful in developing some new social policies for the
next 20 yeats and I want to discuss two or three of them. The first
would be early childhood education. I think that we are entering a
period of reexamination of what resources in our society we
should, could, and will put ¢ into early childhood education. This is
not merely because “child psychologlsts have indicated that they
believe certain changes in achievement, potential, motivation,
creativity, or whatever we want to change might be important
(and all those are debatable), but simply because with more
women going to work, we are faced with a need for some kind of
child care ranging all the way from custodial and day care to early
childhood development of the most sophisticated and complicated
type. - And the question of whether the nation is going to put 5, 10,

15, or 20 billion dollars more of new money into that area raises
various kindy of questions from economists and others about
whether those incremental dollars, in terms of scarce resources,
are geing to be wisely spent or not and what value we are going to
get from then We may be faced with those kinds of decisions to
make during the next decade or two with very few indicators of
achiévement, results, or output. We may have a lot of input in-

— formation for early childhood education; but the kind of output

data we will have deserves a good deal of attention. You have all
sorts of problems about differential impact on low-income people.
It’s very probable at the present time that welfare recipients are
probably getting more day-care funds for their children in terms of
public resources than people at upper-income levels are getting
now. So that the whole relationship bétween income levels and
social and educational status in early childhood fields seems to me
to be very ripe now for someone to try to see what kinds of indi-

92

1102




. o Wilbur J. Cohen

¥ . :
cators and what kind of information we can get that will bear on
that matter. .
-Second, in the area of minority and ethnic differences in this
country, there are many issues about which there really is very,

very little information at the present time. Is it pggsiblg__bo_,,——«;

" . ____dévelop_some-continuing-series of indicators in that area that

would be reasonably reliable and ussful? I have my doubts about

béing able to do it, but if you are asking me a question about what

needs to be done in research for the future, I would say that repre-
- sents & Very important area. \

The third area in which indicators will be important in the future
is in adult and continuing education. Here I think indicators can
be developed, particularly for different age levels of people in dif-
ferent kinds of learning environments. I think that is extremely
important because we have got to have some educational indi-
cators that are outside the normal schooling process. It is ex-
tremely important to develop these kinds of indicators so that we
are not relying entirely upon those that are conventional in terms
of K-12 or higher education or postsecondary kinds of environment.

Another one concerns the question of whether we can measure
the improvement in the quality of teacher competence. We're
entefing an era of concern about teacher centers and professional
growth and development centers in relation to the attitude of
organized teacher associations about in-service training and pro-
fessional training that is outside the normal concept of institu-
tions of learning. That may be good or bad. That may be desirable
or undesirable, but it’s not going to be within the normal institu-
tional framework of a university or a college or a community col-
lege or an educational system. We're going to have to try to
develop some indic-tors of whether our investment to improve the
quality of teaching goes against our concern about expanding the
quantity of teachers and whether that investment ie really some-
thing the taxpayer and others think is important. ’

I will conclude with two or three generalized points about the
new kinds of indicators. I want to underline what Dr. Hodgkinson
said this morning about the need for our having data—any indi-
cators—that can be usefully broken down on a state and local and
Census-tract basis. My own long years of experience lead me to
believe that in our kind of governmental structure with the tre-
mendously important role of states and localities in the educa-
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tional system, simply having aggregate national data is not useful
in terms of the implementation of sociai_policy when-you have
such great variance in'the United States. Therefore, I feel that we
should select those kinds of indicators and those kinds of measure-
ments that would be useful in our research. Breaking down any
measurement to the smallest unit possible and comparing it with
other units leads not only to a further discussion of policy but, as
Mancur Olson pointed out, perhaps it wo.ld ultimately lead to a
greater degree of social experimentation as well. In the future,
with possibly slower economic growth, if that is a valid assump-

tion, and with other constramts upon the public sector’s role in
inaugurating new programs, we may have to engage in a kind of
social experimentation in small units.

Senator Ribicoff suggested several years agu that instead of our
starting a minimura-income-guarantee program across the United
States, we ought to take a couplé of states or a couple of com-
munities and try it out and see what the problems are. Now, as
Dr. Olson said, that idea is fraught with difficulties because you
can’t solve problems by drawing geographical lines. On the other
hand, I thihk the idea of experimenting in small units is more
likely to happen because people are going to be concerned about
the tremendous investment of resources involved in doubtful
areas of social policies. And so it seems to me that while we should
have no limitations on the kinds of social indicators that people
can.create, I would hope that we would be able, in the course of
time, to define some of those that have more consequential bearing
on eliminating the extent of variance and inequality in the Amer-
ican structure, that would lead toward the development of social
policy and social change, and third, that would lead toward the
possibility of a greater degree of soc‘al experimentation before we
finally decide where we are going to put our scarce resources.

94

praa
<
[eal




'
!
!

\ Discussion

SeLmA Ji- MUSHRIN

I'd like to talk about what needs to be done in research and take an
approach that is somewhat different from Eleancr Sheldon’s. I
‘think- there aresome instances in which we do need much more re-
search. I think we need, for the developing countries, a new way of
looking at modernity, rural modernity. We need to know whether
through rural development we can achieve more equitable national
development. We need to know not only how we measure it, but, if
it can be measured, how' to create it. And we need to know
whether we can create it in a relatively short period of time.

I don’t think the items now used to measure self concept and
extemal/intelmal control either in the U.S. Office, of Education
high school longitudinal study or the old Coleman study are suf-

_flCant for the developing couatries or for our own. It’s true that a

.. great deal of work has been done on self-esteem aad control both
gadeﬁmng constructs and developing instruments. But I do think
.need to know more about how best to get at these constructs
and whether the particular items that we now have in the longitu-
dinal study, for example, are adequate. Let me say that the self- -
esteem and external/internal control items in the Coleman report
had more explanatory power than family background in terms of
educational achievement.
" "We need to know more about the interrelationships between self-
esteem and control."I offered one hypothesis here for the develep-
ing countries—namely, that as you maintain a rigid social ¢ "rvc-
ture, you do, in fact, have a good deal of self-esteem possible in
the lowest classes. And if you start breaking that class structure,
it can be very disruptive. I think we need to know something
sbout how to modify these instruments in terms of various
cultural patterns, both in our country as well as different parts of
the developing world. And we certainly need to know whether you
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can have a training program that can be carried out effectively
within a short period of time.

Also, perhaps we need in the United States and certainiy in the
developing world a structured way of measuring work skills. Not
everywhere in the United States do you have to have equally
sophisticated skills to do the same kind of thing, because the
‘materials that you work with are different. Certainly in develop-
ing countries you don't really need the same kinds of skills for con-
struction as are needed elsewhere. In rural communities in
developing countries, you do not need tle skills required to build
skyscrapers. I should think we want to be able to train people
specifically for the level of skill required where they are and to test
for those skill levels, and at the same time, give them a possible
way to move up. Now maybe those things are not social indicators
but they are really what you need to evaluate as criteria of a work-
. skill development program.
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