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Preface

T decade'of the 1970s witnessed a dramatic expansion of legislative,'powei,in the; pOliey- dorniiiii- of education. Throughout the nation,-stateleg,
began:to:exercise' leaderihip and in 'Mary places they 'beeiMe thepredominant force on the educational seene._

, This- VOlunie;4/14ing,EducatiOnPoliey
in the-States, and a companion

Voluine,l,egirlatiVeEdueationLiadership itt-the_States, portray the cOnteni,-poriny role OfState 'legislatures. They are theprinciPal products of the "StateI...etialiitiveEducatioa 'Leadership Study," conducted' by -theFagleton Insti-inte;Of Politics att-Rtitgeri VniVersity-With-granta-from the National InstituteOf L,EclueatiOn (NEE-G=794)176), and the,Ford Foundation:
purpose in :this- study 410' been , to map the structure of legislativeeducation leadership; both in tern* tbe eharacteristieS,of legislators andstaff who-exercite 'influence the nature of the influence siiiicturee',In the:-!legisly,ures-of the states. The preseat volume deals intensively with legrslativeedittitionleaderaltip'ip six particular`' states-- Pennsylvania, California,-Flor-

Utah, and New'Hampshire.' The other volume reports on the*rap reStilta:tif. Our-work which derive largely froin surveys oflegislatorsand Staff inIthe:fifty.:,,states.

One of the editor* in this voluine is: responsible for the New Hartipihirestudy,: ThezOther state studies were ;Written by five scholars :whoie contri-----ibutionvte-the-Planning, and eiteciition-ofi the projeetwe atknowledge'aPP,!60696*
who --Wrote-the Pennsylyinau study, ,,haS taught politics -lineeducation and law and the judicial, process at Temple Uniyersity since 1962.'Presently-I* an Associate of- Political Science, ha-s.- ap-_.poiritiiiint in the of-Education, .00'4 a Fellow at thetentei.foethe-

of,Pederation. ProfeSsor-Kati has ii' book on ethnic group., politics; icinbatigraPh on etieirtiOnai policymaldng in the states; and articleson thelpottics-Of edutatiOntand:thecriminaljustice system. As an Associate

v



vi Preface

of-thelnstitute-foe Educational Leadership (IEL), he coordinates the Penn-

sylvittiitt EdneatiOnal Seminar which brings'together leading state-level edu

cational Policymakera- to discuss. issues; as federal -state relationi-iri ed:

AicatiOn-andlhe future ofhigher
The_CalifOrnia study was written,bY -Michael Kirst, ProfessaOf Eusinesi

Administration and 'Education at. Stinforct University-. Prior-to joining the
StanforPiaculty;:he was Staff DirectOr of the .United' States Senate Special

'Subcontmittee on :MinpOwer and PoVerty and worked in the Bureau of the

Budget and the S.:Officeof,Edudation. While at Stanford, Professor Kirst

served as chief ctinsilltint to -the Florida Citizen's Commission on Education.

He has- been Chairman of the'California State Boai4 of Education since 1977.
_

He co- authored a-,basid text.on politicS and education and has recently -been

.writing onequityln children's services, educational reforin, and educational

interest groups.
-Angusttis-Ttiinbull, who chairs the Department of.Public Adininistration

and -servesai-,Assistant.Vice-Pre,sident..for Public Affairs at Florida State

University, ainhored the Florida tttdy: Professor Tunibtill7wa-s,_Assistant

-Press -Secretary.. to Georgia Govern r Carl Sanders for three years and lien

was a :faCulty Memberat the -Insti to of Government at the University of

-deorgiateforecorning to- Florida Sate._In 1975 and-1976, he took a leave

frOtti,thatOtiixetsity'- to serve as staff idlirector of the Florida House EduCation

Cothinittee*tere he worked two _lajor bills; the Basic Skills Act of 1975

and: theEducational Accountability Act ,Of -1970. His writing has been fin=

' niarilyin.the fields of budgeting and-the legislative process.

The- Wisconsin study was written by.Richard;Lehne, who is an Associate

,Professor of Political Science at Rutgers' College, Rutgers University:. Pro-

-fei§Oklehne,teaches, courses on,pOlitics and education, public fmance;- and

itatepOlitics and has authored a major study of politics of saitoollinance-
Islewiersey. He also served as Assistant to the Majority Leader: of theLeader'

;NeW-Jersey, General, Assembly-from_ 1979,_ and recently became an

:Associate of IEL and Coordinatotof the-NeW Jersey-Education-al Seminar.

Roald_Campbell, who authored-tin Utah study, has had a long and distin-

gulitied career teaching and writing about educational administration. He has

.been, Dean. -of the Graduate - School of EduCation and Chairman of the De-

part rent of.-Ed:uaation at_the,Universityof_Chicago. He is_an Emeritus pro-

:feisor there and at Ohio State University where,he was Fawcett Professor of

-Educational Administration. His texts on-the field have gone into several

editions,- and-he co-authored the most recent large -scale research on state

politics and edit-cation. Currently an Adjunct Professor at the University of

'Utah, Professor Campbell, is in his third year of service as the Utah Associate

of-the Institute for Educational Leadership.



Preface vii

The authors join Us: in gratefully thanking many individuals. Above all, 'we
Appreciate the contribution of the forty legislators, twenty-seven staffers, and
thirty-five other persons in the six states who graciously permitted themselves_
tó, be interViewed_for.theatudies in this volume.

. "Augtistus, Turnbull particularly 'wants to acknowledge th assistance of
trnieLitz, Research Associate at the',PolicY_ScienceS_Program at Florida
State University. Richard Lehne is 0'-ate f di for the advice of Wisconsonia4
IRobert Lang,fitoniiie Reese, Richa ".ossmiller, and Dean Bowles. Roald
Campbell specially acknowledges the bccietarial services of Joyce Gorrell at, -

the,Upiveisity of Utah.
3 ,

We also wish, to acknowledge the people at the Institute for-Educational
Leadership who have collaborated thrOighout`the projectSamuel Halperin,
=IEL'a DireCtor;,`Phillip Kearney, who headed' The Associates Program; the
38 Associates, and Robert Miller, who is tesponsible for editing our manu-
scrips them to press. .

:Finally, thereare those at the Eagleton Institute who worked on the_study.
Rodrforthinanaged the processing of the survey data, devoting considerable
skill àndtime to -alli:it,the computer-related tasks. Mine Wagenhoffer and
Cindy Schultz typed and *dread draft and manuscript with their customary
graCe-ind:efficieney. Joanne Pfeiffer also-helped out in the crunch.
'1*/ ppreCiate the support of NIE, and.of Donald Burnes who heads the
Làgallkid Governmental Studies Team-and who served as project officer on

:the: ginti and that of the Ford Foundation, and of James Kelly, a Program
Officeein a:dation: -Neither NIE nor Ford, Burnes nor Kelly, nor anyone
else,IioweieI, is responsible for the views' and findings that have emerged
Tiorii.Our stad and which are reported here and elsewhere. The responsibility

--is ours and that of the authors of the state studies.

Susan Fuhrman
-Alan Rosenthal
March, 1981
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tate legislatures are asseting, themselves in education ; ipstitwhaye been strengthened ,by the leaPportiOritheint .and`legisiatiye
iiforpr.*:,,ftioveMeitta of the-196*. In the edUCaObnal,pOlicYinaking arena they
;Itaire=littioComPetiiiint;Errurt state depirtMents,,whiol Oen'haVe.traditionallY,..deferred io"lopa4; or froin'intereat IMOPilvhichitie increasingly fragmented,
'6Y-40-0-ch#;#140,1**- aPk,kistr:i finance, rctallaand ttfcaistriat:904:aav9 .'atta4t9 eaaa*, taa 4494100 Oi-000,jssaes
49,099.aciaaOsiaes. !iikaVO' allays lad authority. A$-#result, legislatures hi* taken , on the role: Of preeminent education- poliCy-

iftat0;' in 6114 :9th9ia they are at leaat199*IttalPaltaPraad
_413''a.fcv..KakthO'5011:90*6';

plespi0 tireoc$,;iing activity, there been little scholarly: attention :010
t9460344e;!**441.,11-, _Liaaii§;0 ti4s'bo* reports on .Pr.Pieclaa-.State Legislative EducationLeadership 8tudy7-4viiieh is aimed at filling some

-.-.01,dieigaps:in-Otklaktwiedgei.tie***91).a *is to map the structure'of
,atiaaleatitilai.013 4-014 lagialiilatea:Pf,ta9 tatO, ta X0000. on who

.t4e,.ieadera,,,arei where ,theY?are- lOCittidi .*here-they
. get: infOrination; the

faatii041 tha perform,.and, the ampacte 014 ita*e
nioitiriteriating -411itive education leadership-sire the

state4v7stataPattefac the contrasts art ..ompensons which emerge wlr!thP1401ifoisihk'cd.atjo*ii,POtky -,*''seii'**11- the Palicra.4g ,,01***-9040t405M44VSCita: When the -Statp.ieg01000:E496.00i1
'40eiiihi0i*-0-440.4eSigned, we knew:that questionnaire. and...icitslooe;
surveys,- 01;14104.PP; and staff leaders 99-It aktOaarta0a *014 slpply,.onlk-phut- ofthe'pictuiie. In ofdite* 0'00 expliOtlY On.1***16.0

to
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2 Introduction

their states,, we decided to include investigations of leadeiship ill six individ-
ual states. This volume contains those studies and may be read as a com-
panionpanion to Legislatiye Education Leadership, in .the States, which reports

o mainly on the fmdingsof our mail surveys -and telephone interviews.
Our sin eye, and interviews provided ,the'context for the choice, of the sii

states reportectori in this book. Based on informant information, we chose
states which would providenot only geographic diversity but also interesting,_
contrasts in patterns_of_leadership. Thus, we Iselected:Pennsylv-ania,--Califor-,
nia, Florida, Wisconsin,..Utah, and New Hampshire. The reader will 4ee that
each state, his its own mode _of educational policymaking,' distinctive ap-
proachesproaches arid attitude's whigh relate to history, political culture, and p,rsion-
Why. Mich that goes vn now is related to a state's past; although the; issues
change, the fiscal.- context shifts, and the priorities of .individual actors
undergo revision, many elements ofthe process endure.

. ,
The States

4,

The states chosen for study are two large ones, Pennsylvania and Califor-
nia; two moderate-sized ones, Florida and Wisconsin; and two small.ones,
Utah:and New Hampshir.. The first twohave over 10 million residents; the
smallest two have under 2 million and Florida and Wisconsin range in be-

* tween.
The legislatures in these states exhibit a level of development that correlates

with size. For example, Pennsylvahia and California have large, elaborate
staff structures.? In both, ther e. are extensive committee staff wad year-round
staff for most individual legislators. In California the legislature has over
1500 employees including secretaries, administrative assistants, committee
consultants, clerks, researchers, sergeants-at-arms and messengers. Florida
and Wisconsin have more moderate resources, but they are subStaiitialtione-
theless. In those states there are 30 to 40 professionals serving standing
committees, with an overall staff that can expand to 460__individuals during_
the session. New Hampshire and Utah are much less well endowed; individual
legislators here have staff only in the session or draw stair from a pool. In

iNewilampshire, as a matter of fact, not all of the committees have profes-
sional. staff assistance. .

Other' indicei of legislative development illustrate the same pattern. uta41
and. New. Hampshire are the only two of the six in which senators do not
have their own offices. As for House members, only in California and Florida
do all of them have offices. Legislktors are most professionalizedin that
their job is a full-time occupationin Pennsylvania and California, where
legislator compensation exceeds $25,000 per annum. In Florida and Wiscon-
sin legislators earn between $10,000 and $25,000 per year, while those in

9
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Introduction 3

Utah and New Hampshire rec.eive only tacen compensation. In the latter two
states, sessions:are-algiirelitively short. The legislature meets for approxi.
Matelr80.days per biennitnit in Utah, and in New Hampshire legislators.canT collect exPEnk compensation for a maximum of 90 regular session days. ByContrast, California legislators meet for approximately 400 days a biennium,3

There are alsO distinctions between theItates in The size and scope okthe
eduCation sector. Table, I shows some selected characteristics of educational
finance, demand,for educational services, and educational governance in theSix states: As the table makes clear, the.states make very different efforts in
financing education. California,picks up the greatest share of state-local costs.Iss share increased by almost 40 percentage Points after Proposition 13 limited

;loc*,itl-propertytaxes.:Florida and Utah come next in stale percentage of costs. for elementary and secondary- education However, while Utah' makes the-greatest effort relaiiVe to personal income, California' and Florida make'a' anIong the least. New Hampshire is ecase where there is both low effort and
.a small state role, the Smallest in the nation.

There are also differences in educational demand. The large states, Penn-
sylvaniwandcalifornia, serve over to million students in public elementary 4and secondary education. On the other extreme, Utah and New Hampshireiaucate under half a million pupi1V-eact._1116-.contrasts-in.

. education enrolments are interesting. Pennsylvania-educates fewer studentsthan Florida; it enrolls only a fifth the number of students in California publichigher ethicdtitn. ThetWo small states provide public higher education tofewer than 100,000 Apils.
Educational governance arrangements also vary among the states. As thetable below shows, three states have appointed state boards of education;Utah has an elected board. In Florida, the state board is composesl of the- state commissioner of education, the' governor, attorneyleneral, secretary OFi

state, ,commissioner of agriculture, insurance commissioner, state treasurer,and Comptroller. In Wisconsin there is no state board for elementaryand e
-secondary-education. The Chief itate-school officer (CSSO) is elected in
California, Florida and Wisconsin; he is appointed in Pennsylvania, Utah,and New Hampshire. The size of the state fias . little to .do with-the number
of school districts in the state. New Hampshife has many more districts than

'Florida or-Utah. The number of districts often reflects history and custom.For example, in Florida (as well as other southern states): he distric6 are
organized on a count"), basis and there are relatively ft-w of 'tem:-

The,numbes of public postsecondary institutions does-relate to size. As is -
shown in-the 'table, California has the most public postSeco,ildary institutions,137. Utah, on the-otter hand, has only 9. -The fotaLnumber Of inuitutions. .t.

r "
kO
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TABLE I

Educational Characteristics 8( the States

. Characteristics . Pennsylvania California . Florida Wisconsin Utah New Hampshire'

Stale and Local Revenues.fei Schools as a . o
:,Peieeri Of Tits! Personal Income,:. 5.0 4.0 3.9 5 1 6.0 3-6
Stale Ss* 40046 of Statocal

. :ReyenUes for Public Statuary and 's' 4
i. 1 iecendaY Sibook!"c. - - 50 78 ' 62 39 60 10

'Total Number of paillic School Students
,((9711-79.esilitaied)i.. 2.058.000 0 4.071.060. 1.525 440 886.419 324.568 174.650

'Total Eitiollmentiln Public Higher
Education' (19711) ,. ' '-. i , 280.528 1.467.569 311.071 209./43 55.215 IV '23.099
Selection ofltaitioatil Of Sias : Appointed by Appointed by The Cabinet ' No ROM!

Governor Governor A
Elected Appointed by

. , Governor
Seltakil of priel'State.icboril Officie AppOinted by Elected Elected -

overnor
Elected Appointed by Appointed by

t . 't Governor State Board State-Board

Trial Number of.Eltrisentary A SeCkdary .
School Districts' (1471179) 1 Ac I505 11043 67 sA Atli 40 168

Number Of Public Hijher Education , IT
1

Institutions* 61 137 37 30 9 10

'1-flookofthe Somas, ' -
.4,,,AaR, Signricant Features of Fiscal Federalism, 1980.

`-..



Introduction \, S

does not neceparily indicate the organizational complexity \f the postse-ontlary establishment in these states. For example, Pennsyl*ia's system istquite complicated. In addition to the state university (Penn State), there are3 state related universities (Lincoln, Pittsburgh and Temple), 14 state col-leges, and'the 14 community colleges. In Wisconsin, on the otherhand, a1971 merger created one university system incorporating'the old state colleget system. in the public sector, there are now 13 universities, 14 two. yearcenters, and a statewide extension service.

,rbe Studies

Each of the six writers repor4g in this volume is very familiar withlegislative and education politics in his state. Ellis Katz. is an AssociateProfeyor of Political Science and Fellow at the Center for the Study-ofFederillIm at Temple\University in Philadelphia. As an Msociate in theInstitute or Educational\Leadership's Associates program, he conducts sem-inars op ucational policy issues for leadifig Pennsylvania policymakers,including s to legislators. Michael Kirst is Professor of Education and Busi-ness Admin4kraiion at Stanford'University and Chairman of the CaliforniaState Board ofViication. Augustus Turnbull, Chairmanof the Public Admin-istration Department at Florida State University, served earlier as staff direc-tor of the Houst.12.4cation Committee in Florida. Richard Lehne, AssociateProfessor of PolitiCal Science at Ringers University, is an IEL Associate inNew Jersey and has conducted research on school finance in Wisconsin overa number of years. 'Roald Campbell is a Professor of Educational AdMinis-tration at the University, of Utah and the IEL Associate in Utah. Susan Fuhr-. . man is .a Research Aisaciate at. the Eagleton Institute of Politics; she also'serves as a consultant to the Ford Foundation and in that capacity has mon-itored grants on school finance in New Hampshire. Four of the six writersit-livgjn the states. they studied. `". a
The writers conducted th9r research in the summer of 1980. They held

extensive interviews with legislators, staff, lobbyists, state department per-.sonnel, gubernatorial staff, and other knowledgeable informants. The inter-views were supplemented by documentary materials, reports, and other stud-ies. . .

.The definition of leadership used by the writer is essentially the same asthat used for the larger study of Which these six cases are a part. Leaderswere identified by .a telephone survey conducted with three informants ineach of the fifty states. The informants included legislative staff directors,Associates of the Institute for Educational Leadership, and others they sug-gested.' Informantswere asked to naiiif legislators in the 1979-80 legislaturewhO were leaders in the sense that " ey could get something done or keep..- . ,

12
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_
something 'froOrgetting- done-in the -areas- both- of educational policy and

--APpropriations." They were alsoasked- to name staff who "played an im,
,portantrole-ip_education," The legislators identified ,in this manner -were
"ccittsideredle,aders:if.two out of.three informants Mentioned _them. These
_leadxrs':and the entire group of staff named were.sent mail questionnaires and

over:50 were:subsequently-interviewed by telephone.
Fifty-nine legislative leaders and 35 staffers were named in -the six states-

inciudedilere. Only for the Florida case did the method of identifying leaders
'4ifferl'The\#dt6r chose to go beyond-current leaders and study leadership

over a decade -long period; his-metiiod of specifying leaders for that time

Span isclestribed in Chapter 4
_.-In o'rder,tolnake the_ state studies comparative, the writers generally fol.-

-1oWed-a common-outline-ma:format: They-focused-on-the followingdimen,
ions:of legislative edOcation leadership in their states:

of legislative education leadership, including where leaders
are-located by chamber, party and position, the concentration of leadeisrp,
and the place-otstaff-iritie-leadership structure.

The composition of legisiative,educatioii leadership, including motivations.
for-involvementin-education, _specialization _in And within_ the .field,Ahe
continuity of leadership, and the benefits and costs of education leadership.

The linkages -of-legislative education leadersip, including, relationships
with state agencies,- interest groups, local actors. and organizations outside

Aka
styles of legislative education leadershipi-including-the-methods--

exertingleadershipthe special skills and talents of leaders, traits which
distinguish- leaders, and the aggregate style of the legislature in tenns of
consensual or conflictuarapproaches to educition policymaking.

.--The.impacLoLlegislative education leadership, including impacts on other
education actors-as well-as On

A,

.4

Theie dimeriSicint provide the organizational- framework -for the-state_siudies

-that_follow.
_ _AlthOugh-_thesostudies focus on current (1979-80) leaders and patterns of

leadership, the writers paid particular attention to changes and trends. They

Were interested in variations. in factors-such as leadership structure and

composition=- over time, and theyalso tiamined distinctions-related tofar-
tictilar education issues. For example, they considered whetherleadership
differed by sector, elementary and secondary as opposed to higher education,
or whetherdifferences related to the ,handling of policy matters as opposed

to fiscal issues.
O -.
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Introduction 7
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The -differences in the size- and scope of the legislative and educational
establishments in the six states would lead us to expect that the dimensionS
Of leadership would vary significantly Indeed, they do. A summary char-
acteriiittion of legislative educational leadership in each state indicates some
Major- points of contrast.

lit-Peniiiylvania the education leaders all hold a formal position, as party
leadetoraMninittee chairman. Party leaders have enormous power by virtue
of their office; a committee chairman, On the other hand, must work to make
the -Most of his position. Five Of eight- education leaders here are former
school teitehers. While there are former teachers among the education' lead-
ership in virtually every legislature, this proportion is very large. In addition
to background, legislators are attracted to education because of their particular
philosophies and because_ of constituent interest in a greater State educ4tiOnal
tole. They:find-that-serving as an education:leader can have significant ben-

' efits,-Whielt derive from the visibility Of the educational-enterprise-and the
fact that th e Pennsylvania State Education Association (PSEA) has enough

6;3;6. -grassroots, strength and money to provide. important help with reelection cam-
paigns.legiilator linkages to the State Department of Education are strongly
dependent on party. Democrats are Critical of the Republican administration,
while Republicans are supportive. Similarly, links to interest groups have.a
partisan-coloring with Democrats more closely allied to the PSEA and Re-

_publicans to the -school boards. Single-interest, categorical groups are not
active in Pennsylvania. Legislative leaders exert then' influence by-virtue -of
;an acknowledged:expertise education. Even-More-important thanthe.ex-
pertise is an-ability to "broker," to put together compromises and forge
_bar ains. The attitude of respect for compromise results in an incremental
approach to educational policymaking, an approach which values quiescent
agreemeiii-over new policy initiatives.
Califomies.legislative_education_leadershin is characterized by a very ac-
tive,: state-interventionist style.ccalifornia is a state that believes in and ex-
ercises-control;,:year-after -year. thelegislatire develops ever more specific
program s. Most-of the education leaders are located in the Assembly; turnover
has decimated Senate leadership. The leaden are strongly linked to the State
Department of Education, whose superintendent is a formidable policymaker.
Also, the-California-scene is impacted by a large number of interest-groups-.
The importance of lobbies probably reflects the historical weakness of parties
in the state. The large teacher groups and classified state employees are_the
most powerful lObbies, but there are a profusion of special interest groups.
Some are functional, related to categorical programs, and others are geo-
.graphic.These groups can have substantial impact on individual issues. An

14
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example is. the bilingual education controversy which is described in some
detail-in-Chapter,--3, Despite-the lack of money and staff, the bilingual-groups
We managed to thwart efforts to repeal California's present program in that
area.

The Florida legislature also takes a leadership role in edikational policy,
but in contrast to other states, legislators exert considerable influence with-
out benefit of a formal leadership position. For example, one education
leader, who served in both the House and Senate, never held a top position
because his party was always in the minority. But he was the minority expert

-on education,matters and proved to be-very effective: Constituency interests,
such as a university in the district, seem to be somewhat more important as
a motivation for-- legislator interest in education in Florida than in the other
states. But Florida education leaders are also perceived to be experts, because
of 'their-substantial- legislative tenure and interest in the field. Many past
Florida legislative education leaders who have left the legislature have main-

.tained their,involVement in.education._Florida.legislators.are linked-strongly
to groups outside the state,.* well as to the State Department of Education-

-and the interests-. The leaders.exert their influence through their expertise and
through an ability to master the legislative process. Such political Skills
a good -sense of timing, an ability to read the audience, and a persuasive
speaking style are important qualities of leaders in Florida.

Wisconsin education policymaking reflects the new prominence of the
individual legislator in that state. Party caucuses and majority leadership have
lost their previously dominant role. The most important actors in education
are members-of-the-two-education- discussion groups of-the--Joint--Finance'----

-many: decisions-about substantive issues. The Finance-Committee thus-initi-
ates-new-programs and amends old ones, -as-well-as-appropriates- dollars.
Wisconsin-legislators-are-attractedureducatiotrby-a-warietroftattors, among
which are the electoral activities of the Wisconsin Education Association and
the Presence of university units in legislative districts. Relationships betWeen
legislators and the Department of Public Instruction are tinged by an anti-
bureaucratic bias; an the same attitude-, a155-i-igh more muted, applies to the
administration of -the university system. The Wisconsin style of education

',decision making is to avoid conflicts; this is done by avoiding divisive issues,
and sometimes deferring action until the intterests reach their- own compro,

--miser-

Utah legislative education leaders are a small group of men on the standing
education committees and on the Executive Committe of the Joint Appro-
priations Cothmittee. They attain leadership by dint of hard work, interper-
sonal skills, and long tenureThere is an important division in Utah between

15
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legislators- who care about elementgy and secondary education and those
who care about higher education. They are linked to different groups outside
leirsTartire andiVeTchiiiediffeferTaientations toward the legislative role.

The legislature is much more-assertive initigher education, imposing more
controls and exerting morelbeluenCe. Utah legislative leaders use their ex-
pertise to atomplish their pals; many see th'emselves as "teachers" with
respect:to the rest of the legislature, in that their tole on behalf of legislation
is primarily to present information and to convince by dint of knowledge.
The adniiiation for expertise works to diminish conflict over education within

.the legislature.
Those who are education leaders in the New Hampshire legislature are

persons in formal positions of leadership. The size of the legislature is an
importanlfaChk,.because in a- 400 - member House only committee or partyleadeis have any visibility. However, even in the 24-member Senate, leaders

.hold formal positions. Leaders all have some backgroundlii educationas
school board members, if not as educators. Their background means that they

:maintain_theirInterest throughout their legislative careers, and there is colt-
-Addable continuity of leadership. Education committee members might leave
eclu'eation, but only to serve on an -appropriations committee. There is some

---sub:specialization-withinxthication and: there is a real effort to further that
development through the use of subcommittees within the education com-
mittees. -Links to the State Department of Education and to interests are
particularly useful -for information .pApposes, but the most important links

/ seem to be with localb. The fact that there are so many legislators means that
f each community -has a number of representatives who are petitioned with

regularity.-The respect-for local opinion atilt reflects a strong belief in local
control 7irreducation-and -otherpolicy-areas.

-Findingn-Across-the-States

These- different- approaches to educational decision making the- varying
einphisis- on the importance of expertise or on relations with the state de-
partmentare what stand out when the studies in this volume are reviewed.There -are; however;a- few important trends- which'cross-states. 'These- trends
also emerged in the State Legislative Education Leadership study's national
mail and, telephone questionnaire data and are explored at length in the com-
panicin -volume, Legislative Educatiqii Leadership in the States. While the -

-national data-revealed-these findings,the-state.studies.portray_them_in
relief, tarnishing examples and details which the surveys could not provide,

One important trend is the growing significance of money committees in
education. The national survey showed that many of the legislators named
as education leaders serve as chairman of appropriations, finance, or ways

f
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and-means-comritittees:5_ Leaders -who serve on,both appropriatiorti and:ed-
ucation are often ,considered- the- most powerful members in education. In

tate-reportedlon- re-the-appropriations committees are win in

influence;
_ _ _ _ _

In Pennsylvania appropriations is judged to be "the most important single
committee-Within either-chamber. " -It is seen-as a gatekeeper, a committee
which bottles uplegislation for substantive as well as fiScal reasons, working
-in consort -.with leadership and the goVernor to, shape legislative prograths.
The:Utah JOintA0propriations Corninitteeis also a gatekeeper, but a unique
..ane.Every, member of the legislature serves on it and on one of its subcom-
mittees. The Executive Committee of Joint Appropriations exerts enormous'
power, that is where all the demands converge and the decisions about relative
,funding,of services are-made. The Wisconsin- Joint Finance Committee is
probably. the epitome of the powerful money committee,. It attracts the most
capable and diligent legislators. As has been noted, the budget is a very
inclusive, document which incorporates substantive decisions. The committee
also,sees all bills with any fiscal implications. California resembles Wisconsin
in-the sense_ that non-fiscal decisions often find their way- into the budget.
Mach of p9stsecondary education policy is made in thiS -fashion. Even in
Florida, where the most recent-major legislation came out of the substantive
editcation committes, and in New Hampshire, where very little state money
:iSsliStributed to locals, the money committees are growing in importance.

'Whetherasan issue of adequacy in-a-time offiscal-restraintotas_an issue
of equity related-to local disparities of wealth, finance is just so important
thatitcan easily overwhelm other echication matters.

Another Si 'nificant development highlighted in the state studies is the
growing importance of staff to legislative deeiiioninOCing in educatiOn. Staff
who respon-dettto-the -mail-survey-felt-they-had considerableimpact.lkihe
states-dikussed-in-this-book7 the-staff-influente-is-iacreasinvand-in-some-
itzhassnarkedly_changed the way the legislature. operates.

An-example of-staff influence is Wisconsin. The legislature haS a _Legis-
latiVe tom:Mil:for committee staffing, a Fiscal ,Bureau to analyze expendi-
tures, a Legislative Audit Bureau to conduct fiscarand programmatic audits,
a caucus staff for the leadership, and a fund for individual staff assistance
for-all senators and some assemblymen. The growth of staff has meant-the
professionalization° of the legislature; indiViduals now have More -resources-

at,their disposal_ and rely less on centralized-decision makers such as party
leaders. TIM excellent Fiscal Bureau staff enhances the power of`the Joie
Fiseal-Corninittee-whose importance was just.noted.

The. California legislature' -s- aggressive policymaking stance probably re-
flects the research and program development capabilities in its staff. The
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-Utah Staff is of a fat different magnitude than California's.
Though it is nowhere near as large or as extensive, it has still reached a point
where legislators are beginning to wcirry about being overly reliant on staff.

Staffers can play interesting roles which go beyond resaarch,
or fiscal analysis. In Penns91Vania the staff is organiied on a partisan basis
but-serves as a -bridge between the parties and. chambers. Staffers share in-
formation, plan joint Strategy and generally cooperate, forging links that
legislators maybe unable to make. Similarly, the legislative staff and-State
Department of Education personnel continue to do business, despite partisan
differences which inhibit legislators from free communication. Providing lin-

-kage is' one-of-staff's critical responsibilities in'Flikida. A difriiilitiee staffer
is expected to make sure all interested parties have input on legislationn the
early-stages. In New Hampshire the staff also often serves at the tie with
national and regional organizations such as-the Education Commission of the
States. New Hampshire contrasts with the other states; it has very little staff,
with one committee staffer in the house serving six committees. The abSence
of assistance means that legislators become' leaders by working very -hard,
by doing their own homework. They also rely heavily on the State Depart-
ment of Education and on interest groups for information, more so than in
thefiVe oilier states.

Ora 11 the cross-state currents revealed by this study, the most crucial
concerns an impending generational change in legislative education leader-
ship. In Legislative Education Leadership in the States, we discuss at length
the finding that the present crop of legislative education leaders has had long
tenure-and-is-relatively old:7 When-these leaders leave, a new group will be
emerging. The studies in this volume give us some clues about What the new 6
leaders will look like.

,.First, 'there is the case of the California Senate, a n in the declining
--- attractiveness o ucanon- as a po cy-field. -Tirtre-Senate, there is absence

of educational leadership. Most of those who were leaders decided to retire
or not run. Oneimportant leaderwas defeated,in 1980.Other legislators have
not taken their place because education is no longer seen as a politically
beneficial area in which to serve. The general public is critical and opposed
to more spending.

_ ± The same deterrents_so iny_olrement_in
e_chication_amseehin_P_ennsylvania___

where new legislators do not seem to be interested in education. It-is no-
longer "sexy" like the policy domain of the environment. But the problem
is not just that education is losing its holding,power; some newer-members.- -
of- 'the- legislature-do not want to-be comet' red to-afiy ofrePoliCy field. They
are retreating from specializationmov g frpm issue to issuecausing staff
to woncletif they, ,staff, will be the o y respository. of expertise.

13
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Imsome-senSes, Wisconsin presents a picture of the future of legislative
-edueatiOn leadership. The new, relatively young Wisconsin legislature does
not invest much effort on subject-matter specialization. Education leaders do
,nor sptnd-wireat-deal-of-time-on-edtteation-and-the institutionahneraori_on
policy- issue does, in fact, side with the staff. Decision making is seen to
be episodic rather than continuous; topics are pursued for a while, and then

chopped.
It may be, as we speculate in the companion volu , that the only legis-

latoti attracted to education in the future will be t ith particularistic
interests, such as professional educators In states like orida, where a major
turnover inedueational leadership is in progress, we will soon find out what-
the new generation holds in store.

The Patteits

`Beyond information about how education leadership operates and beyond
insights into trends which cross states, the six cases in this book provide
fascinating pictures of different patterns of state politics. These themes are
So distinttiVe that they surfaced very early. The different pattems.of poli-
tymaking- provide intriguing settings for,the studies, and we recommend
reading the cases with a special eye for context and flavor.

Ellis Katz describes the Pennsylvania legislature as a home for profesSional
politicians. Partisanship is so strong that it determines the organization of
staff and colors relationships with the State Department of Education. Com-
mittee chairman cannot compete with party leaders in the power granted by
position. In Pennsylvania, just as a professional politician is a respected
occupation, a professional lobbyist is consideredza legitimate participant in
policy detiSiOns. The writer summarizes educational policymaking in the

___Iegislatures_cceening_process" whereby legiilatori broker and package
eman s o interests wichcreen-ouf-extraneous-demands-from "non-

professionals," which often include constituents. The penchant for compro-
mise, as-he puts it, enables the legislature to bridge the deep partisan,.geo-
graphic, and ideological cleavages which could paralyze it were they to come
into play on every issue. It also results in incremental policymaking which
may, or may not suffice in the more contentious, less favorable climate sur-
munding.education in the 1980s.

If "partisanship" is a one-word description of legislative poll-Cy-Making in
Tenirsylvania the counterpart for-Californi " a mentation." As Michael'
Kirst pictures it, the Assembly and Senate"-of the California Legis azure
Characterized by very different climates and even different substantive on-.
entations in education. Up until the 1980 elections there were several strong
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education leaders in the Assenibly. Whereas the Assembly legislative edu-
cation-leadership has thrived, the Senate's leadership is waning as old leaders
leave thelegis'iture and new ones fail to appear. The strong speaker's office

Assembly;-butlherelurocounterparucLgive
the Senatea focal paint. The Senate seems to favor general aid in education,
whereaS the Aisembly is oriented toward categoricals such as bilingual ed-
ucation. These divisions between the houses are difficult to bridge. Party
certainly-cannor do it, since it is a weak force in the state. Mist of the staff,
too, is organizedby chamber. The legislative establishment is so large that
it is also hard for personal relationships to develop across chambers. The

-fragmentationhas-not, greatly however. As noted, Cal-
ifornia's legislature is prolific in education, substantially adding each year to
an education code which is already tlielongest in the nation.

Florida's educational establishment is called an "Interlocking Directorate"
by Augustus Turnbull. As one important legislative leader remarked "the
legislature is the establishment." The Governor was formerly a legislative
education leader as was the Commiisioner of Education. The latter's assistant
is a former House education staffer. These relationships place the legislature
in a uniquely effective position, although it does not prevail on every issue.
(The Governor recently vetoed a major higher education reorganization bill.)
Turnbull suggests that, as in other states,. education in Florida's legislature
is losing its holding power; still, new Florida legislators have positive role
models for the choice of education as a policy area. The most powerful and
respected legislators have made their names in education, and upon leaving
the-legislaturethey found new positions of prominence.

In Wisconsin an orientation toward governmental reform has had important
impacts on legislative policymaking in education as in other fields. .Richard
Lehne, indicates that reform_has-meant.a-weakening-ofcenualized-decision-----
making mechanisms such as the party caucuses ancfleidersOpen-meeting
laws have reduced the power of these institutions tremendously, while_the
elevation of. the legislator's job to virtual full-time status and the growth in
staff resources have enhanced the role of the individual legislator. The newly
prOfessionalized job of legislator is attracting ambitious, young people with-
enough free time to campaign extensively- on the local level. Legislators
elected in this fashion are not beholden to party leadership. The growth of
staff has-made-each legislator-feel-more-competent And-also-wealcened-reli-

'knee on the Department of Public Instruction for information.
A very interesting force in Utah legislative politics is the Mormon Church.
members of the legislature are Mormons; the education leaders hAve

all held leadership positions in tifitMiTth7Threhurclrexerts-its-authoriry
indirectly since legislators are adherents of church positions and naturally
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take stances which are in concert with Mprmon ideals. In fact, as Roald
Campbell points out, the Church has taken a.public position on only a few
legislative questions, and most legislators did not need that instruction; they
would have voted the ChUrch's beliefs without its formal pronouncement.
The common Church Membership makes the Utah legislattritrch--mure---
homogeneous than most and leads to a very consensual\pproach to decision
m_ alcing,on education.

Finally, New Hampshire legislative education politics are characterized by
the strong tradition of localism which translates into a minimal state role in
most policy areas. New Hampshire legislators who are education leaders have
well-known- "pro'or "con" education stands relating to state funding -of
elementary and secondary education. At the moment New Hampshire is last
in state contribution to elementary and secondary finance. Some legislators
want to 'Change that;-the majority do not. But they all believe strongly in
local' and even those who envision a larger state role think that unless
the legislature- funds a program it should not manc.ate local participation.
Because of the localism, the legislature turns out few initiatives in education.
The State Department of Education resorts to mandating through regulation,
realizing the legislature's opposition to mandates without funding. Since the
major question of the state role is often avoided or suppit'ssed, much of the
education legislation coming through the General Court is of the housekeep-
ing variety ind'is settled fairly consensually. -

At the beginning of this chapter we indicated that the legislative role in
educatioh-was growing, to a point of preeminence in many states.. It should
now be apparent that in several of the states under study here, it may have
reached its zenith. In Florida the legislature has beer, the training ground for
all important ediication policymakers in the state. The California legislature

_has-overcome-its fragme` nted style to- become--"the big school:board." The
onsin legislatureis moving toward a much more active role

exerting influence over areas such as the university system where it tread
yeti, carefully in the past. In Pennsygiania the reactive stance of the legis-
lature may change as the current generation of leaders departs. The Utah
legislature is increasing its assertiveness, particularly in higher education. In
NeW Hampshire, if innovation comes it is likely to come from the legislature,
not from-the -slate education agency which is hampered-by a very decentral-
iiedliretkid oroperationt

The ies to follow, along with Legislative Education Leadership in the
should begin to fill in the gaps in our knowledge about the activity

of state legislatures in education. With the growth in their role, information
about which individuals in the legislature make education policy, how they

O
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aid what facthrs irifhience their behavior becomes ever more
000114nt!

.,
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tefini;_cif politic-s; Pennsylvania ISa traditional state. Ilia characterized'rby,,,iatinnitnirtiaanship; -Vell-deveietedintitest igreupsi and 'legislators ,sen--sitive'-to.-the needs and 'demands mot: constituents.- With, few.,exceptionsi.ihnitate'a politleal: leaders:tand,te be ,pinfessional politicians-Who- interact'yndtiprofesstonaltzed-interest group f.spokesmen- to- formulate .policy- on anincremental basis;reapportionment and politidal refoOrillave weakened party
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ithdlec.alLeonstituencieS-.7-MOraucation-,iiSties:that', comeisliture ireated- finance ind.Moit:policy decisions

a no organized:InterestI
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between the two chambers:House ,members tire red or twayear firms
from .sma14ancLaftenhomogeneous constituen es. Senators, the other

hand, are elected for four years, and it is not uncommon for a senatorial
district to include one or two third:class cities; suburbsk.anct rural, areas. This

.diffeit:cein constituencies has important consequences for eduCational pol-

iCies. For example, when a senator's district includes- urban, suburban and

-rural ',School districts, he may well be cross-pressured when it comes to voting

On a revision of the school subsidy formula. On the other hand, there are
Houae districts in which a stale college campus is an important political force,

and the representative may play the role of advocate of a particular higher

education interest.
The tradition of 4nirtisanship -extends to staffing patterns in the legislature.

State senators, qua senators, have only clerical and district staff, but as
committee chairmen, or as minority chairinen of committees, they_ccintro'k
committee staffing. Such staff in the Senate not only serve the needs of the

cothrnittee,.but.often.do a senator's.constituencyand-political work-as well.

In the Houk, 'Democratic and Republican Staff are separately constituted and

'organized. Democratic staff work directly -f61--the committees. The' HauSe

Republican staff, however, is centrallytorganized, with individual staff being

assigned to committees by the leadership.
Another factor which strongly, influences- Pennsylvania'slegislative edu-

cation politics is a deep seated urban-rural division. In fact, within the edu-
cation committees themselves, deliberation is said to be reasonably bipartisan;

Republicans and Democrats work closely together. The rural-big city split is

often.more_ialient -SOmutimes-issues-get-defined-simply-as-Pliiladelphiirver-
sus therest of the state.

Currently, Philadelphia elects 9 senators and 34 representatives, 18 percent

o membership cif the Senate and almost 17 percent ofthe House. Because

of its nurrierical importance, especially Within the Democratic party, Phila-

delphia-legislators often occupy important positions within the legislature;

most hotably the chairmanships of the Senate and House-appropriations dot.
minces:Furthermore, ,when combined with the Pittsburgh delegation, which

is also predominantly Democratic, the urban legislators represent the most

importan bloc_withth.the-legislature. HoWever; the-recent-weakening

of the iladelphi Democratic organization, coupled with the indictment and

imp nment,of vorai of Philadelphia's most important legislators, have

les fled. the influe e of the city considerably.
A final, important element in the legislative education policymaking scene

is_ the in.ereSt grouippnfiguration. The Pennsylvania State Education Asso-

-.dation (PSEA)is clearly the most powerful single interest group in education.

.It represents mostly suburban and rural teachers while the Pennsylvania Fed-

eration of Teachers (PFT) is the bargaining agent in Philadelphia, Pittsburgh,

24
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and many of the largg- if hies. The school boards are organizgd into the
Pennsylvania School Boards Association (PSB'A), an important,group espe-cially among the Republicans. School administrators, organized into the
Pennsylvania Association of School Administrators (PASA), are not per-ceived as politically active, except on issues that touch directly upon theiremployment.

More specialized'interest groups, such as the Peimsylvania Association ofRetarded Citizens (PARC), are not known for their efftctive lobbying., How-
ever, many legislators recognize their ability to win major victories through. litigation. Both Philadelphia and Pittsburgh have their own school lobbyists
and they exercise influence on-the urban legislators.

The dominant higher education voice in Harrisburg is the Pennsylvania
Association Of...C011eges and Universities (PACU). However, the various
components oTiligher education have their .own ofganiza tiOni, the larger
collep,esnd-universities hire legislative lobbyists, and the presidents of mostof the state colleges are politically active in the legislature. In fact, in op-tration'the higher edtication system is more like a non-system. Policy is madeon the local campusesthe state university (Penn State), the three state-

related universities (Lincoln, Pittsburgh and Temple), the fourteen state col-leges, and the fourteen community collegesrather than in the legislature Orin the office of the Commissioner for Higher Education.
While Pennsylvania exhibits a strong respect for local control in education,almost in spite of itself the state is being forced into a greater role in publiceducation. The orf`W---01atare at work in many statesproperty4tax over-burden, declining enrollments, and fiscal restraintoperate also in Pennsyl-

vania. The challenge for Pennsylvania is whether the traditional politics of
patty, constituency, and grout can resolve the educational issues of the 1980sas they ,emerge in the 'state arena.

The Structure of Education Leadership
;

__Leadership w ithin the Pennsylvania legislature is, at .the same time, both.
everywhere and nowhere. It is everywhere in the sense that one can find
well-developed leadership structuresmajority and minority elected partyleadership, party caucuses, pOlicy committes, committee chairmen, and in-formal influence networks. But, at the same time, leadership is nowhere
because none of these leadership structures can bend the legislature to itswill.

Leadership in the area of education is a function of interest, style, andpositiop. According to informants, .legislative interest in education is not
high. Relatively few individual legislators were identified as having a con-tinuing .and sustained interest in educational issues, All of those who-were

ow
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identified as legislative education leaders in this study also held a position
'as a party leader or committee chairmanwhich gave them a podium from
which to exert their influence. They were about' evenly divided between the

. House and Senate and,betv4ten the Democratic and Republican parties.
Partyleadership is very important in penfisylVania. The presiding officers

and majority and minority leaders of each chamber are the most influential
'memberS of the-legislature. This'lleadership,,controls committee assignments,
assigns officespade,.contrb1S1patroaage, and can perform a host of other
services important to individual additionitheieadership of the
igovernor's party carries his program tolie legislature and ofteniiiiisas-a:
link between individual legislators and the powerful executive brarich, Lead-

---ershiP is also said to dominate thejparty caucuses, although the power of
those bodies in _terms of their ability to distiplinvoting has severely diminr
iihed.

Committee chairmen are chosen, by a leadership-dominated committee on
committees. seniority is in important tor, although certainly not the only
one. Usually, committeechairmen c*nueo hold their positiods from one
legislative session to the next so long as their partwismainsln power, so long
as they want their position\ and so long as they are'able,to gain reelection -

. to the legislature: 1,

.
Each committeishas both majority and a minority chairman, reflecting

the basic partisan structure of.the Pennsylvania legislature, and each has both
majority and minority staff. Individual committee assignments are made by

the party leadership. While a committee chairman might express a desire to
have a particular legislator on ,his committee (or more. likely to keep an
individual legislator off), the final word rests with the leadership. For ex- -

'ample, a few years ago, the House leadership was able to force a legislacor
onto the education committee despitethe strong oppos:tion of the chairman.

The chairmanship of a committee provides an oppoitunity for leadership
within the legislature, but certainly does not guarantee power. The poker of
a committee chairman is more likely to be a function of hisindiyidual
his interest in the pblicy area, his legislative style, his ability to get along .
with the leadership, his policy area expertise, and his ability to bargain suc-
cessfully. But in ho case can the power of a committee chairman-approach
that of the elected Party leadership. _ _

.
Special attention must be given to the appropriations committze.

.-okk

clearly
the most important single committee within either chamber. According to the
formal legislative rules, the role of the appropriations committee is to supply.
a "fiscal note" to proposed legislation, informing the. membership of the
likely cost of the proposal. But according to several legislators, the appro-
priations committee acts like a "super comfriittee," bottling up legislative

9
ti

6



Pennsylvania 2

proposals for both substantiveAnd fiscal reasons. Furthermore, the committee
:appears to work closely with the leadership and,the governor in refUSing to

,.report out legislation.
Although the leadership and the appropriations committee can block edu-

cation legislation; the responsibility for initiating education legislation-tfor
setting the' education agenda for the legislaturerests with the education

. committee-S. Power within the committes is, by and large, in the. hands of
the Chairman to exercise_ or dole out. In the Senate, the current education
chairman has'occupied that position since her election to.the Senate over ten
yearS'ago.in the House, where the Republicans just recently gained control,
the style of the chainnatrhasrbeen to leave_,substantial discretiori_to, .the-
chairmen of the -two subcommittees on basic ancihigher
nority (Democratic) chairman of the committee has been a member or chair-
than of the House Education Committee for over twenty years.

While the structure* of the two committees follows the partisan tradijion,
RailisanShip actually plays little role in their behavior. There has been sub-
stantial continuity in the memberships ofboth the Senate agd Houk education
committees and both sides of the aisle have learned to work with each other,
leaving- the inost divisive aspects of, partisanshy aside.

this. is not to suggest that relationships on 'the committees are always
harmoniouS; bott committees haye strong urban-rural and ideological divi-
sions. In addition, not all members of the committees share the same overall
interest in education. For example, -one committee member is from alistrict
which contains a major branch of the state university. While generally con-

_ servative on most issues, he is reported to be a "big spender" when it comes
to the interests- of-his constituency. Other-members of the committees rep-
resent constituencies with large Catholic populations and are advocates of aid
to ,nonpublic schools.

individual legislators, or bloc's of legislators, can also exert influence on
particular education matters, quite apart from the education committees. For
example, during the recent recodification of the ,school code, the House
approVed several amendments offered from the floor despite the fact that they
had-been rejected by the House Education Committee. Also, because of the
closeness of the party division (in the 1979-80 House, the margin was two
.102 Republicans,to 100 Democrats), legislative majorities are by no means
guaranteed to the party in power. Thus, the leadership must constantly strug-
gle to prevent even small defections from the faithful and seek to convert the
most wavering from the opposition. As a result, the leadership has sometimes
been forced to make large concessions to individual legislators in order to

.gain their vote to ensure the passage of important legislation.
In the Senate, both the majority and minority chairmen control staffing
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budgets. In both cases, staff time is divided between committee work and
iither4Ork-frir:their-reSpective-chainnan-Although_thc_vast_majority oLstaff
-time appears to lie spent, on education matters, one Senate staffer indicated
thattlie-divisidirbrIelpoifSibilitieS depends a great deal On the individual
Senate employer:

Tbefunctioni that staff provide for senators varies. . . . I do a lot of speech
writing and that sort of -stuff as well as a-lot of committee work. There are
otheilpeople who have their staff do solely constituent work, almost to the --
neglect of committee work.

Staffing the House EducatiOn_Committee is somewhat more complicated.
Theitaffis-heided by an exedutive director, hired nine years ago when the
Deniociats controlled the Ho.u.e. Despite the recent change in party control,
he continues in his position and, in many ways, is an "education leader" in
his own right. The Democrats, now in the minority, control two ;additional
staff positions. The Republican staff is part of a central pool assigned to the
education committee. Currently, two staff members are assignedsto the House
Education- Committee, one who specializes -in basic education and one in
higher eduCation, which reflects the subcommittee structure. However, like
the committee membership itself, despite its partisan structure, the staff. has
avoided the most divisive aspects of party. Members share information, plan
joint' "strategy, and generally cooperate with each other. It is also important
to note that both Republican ancf"Democratic legislators on the committee
feel free to go to the staff executive director for information and advice.

Finally, whatever the Senate-zHouse or Republican-Democratic differences
might be, all legislators admit being heavily dependent upon their staffs. One
House member put it quite candidly:

There is no way I can be an expert on everything and still chase down people's
unemployment insurance claims. So I've got to rely on them to be knowl-
edgeable and expert and to advise me. . . .

The structure of education leadership in Pennsylvania reflects the general
structure of legislative policymaking in many senses. The structure of the
committees and the staffing pattern is intensely partisan and the pOwer of. the
committees is severely constrained by the party leadership and by the critical.
position of the appropriations committee. However, unlike most other policy
areas, in education legislators and staffers are able to mute the partisin struc-
tural divisions. Other cleat/ages based on constituency, geography or ideology
are ofteti-more salient within the education committees.

9 Q



Pennsylvania 23

the tom don Of

Education leaden in thePenrilylvinia legislature are chkacteriial by. longseiviCein the le 'datum indbackgrounds which prr-disnosethom-tOwnin=
terestin7educitiorricalioliCY 'area.

Overall, education -leaders -avenge over 10 years:of service in -
_SPeethieeharibers:-Legialittifiliigeneral have much shorter teniire. Most ofthe leaders entered the during ,a time of :educational growth and,consequently, established their reputations as proponents of more state fund-ing, supporters of innovative programs, and advocates for the cause of ed-ucation generally.

A surprising number of the leaden, came . directly from education to thelegislature. bier 616)f:them were -public school teachers and have beeninvolved in educational policymaking since their first terms in the legislature..None of represents a purely urban constituency Rather, their districts-can best be characterized
as suburban, ' Which is not surprising since educationtends to be a salient issue in.subtirbrui-areas.

The :leaden!" desire-to-Specialize in education as a policy area seems toflow,-frOm several factors, relating _ to ideology, background, and_ consti-tuency. One legislator, forezample,-rnOVed, te her current district with twoyoung childrenAinhappy with theexisting school system, she was urged bythe I..eague,of Women Voters to=run for the local school board, but choseinstead-to run for -the state legislature. Elected to the House on her firstattempt.- she became chairman of the education committee two years laterand, When* moved to the Senate, immediately' betame chairman of theeducation committee there. Her legislative interest in education stemmedfrom her particular policy persuasion, her belief in the need for legislatively',initiated change.. :%'
Other leaders came to thelegislature with education backgrounds. One had1:4ena-PUblio-kfieof teacher for 21 years and a member of the school ,board-of a neighboring township before running for the House. &third leaderwas'a fkulty-nietnber and dein of women at a state_ college and another had beenpast president, of the Pennsylvania State Education Association.A 'different pattern is eidribitedby leaders,Who were originally attracted toeducation because of constituency interests. One representative named as aleader, had no special background inseducadon, but was originally elected4O-the House from an urban suburban district in school enrollments weregrovnigi lapidly:One-of hisgOals was an increase in state funding for edu-cation.

While initial attraction to education is a result of a variety of factors, thereare 'cloaupOlitical benefits for continued involvement. The most obviousadvaiinge a thepotential for PSEA support for reelection or for election tovc

,
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-higher-office:One senator Pin it quite-candidly; stating that PSEA-has "grass'
roots organization and money." Others pointed to the fact that "teachers are
tecomitig.more politic-WAY a-ciiir,"uid thatthrough service-on the education-
committee "you ban-Wild Up- those prlitiCal Chits that air so important for

No respondent mentioned any other education group that is expected to be-
especialiy iielpfUl olection time. However, many mentioned other benefits
from serving on the:education committee, beyond the possibility of PSEA.
_SUPPort.:Olia respondent referred to the size of the_education budget, "any-
time you allocate $1.6 billion then you're in a position to gain some benefit
&int it."

Another respondent stressed- that involvement in education provides a lot
of exposure and visibility:

know that there are a lot of people interested. The whole state proVides
educationand there are colleges across-the state,and there are alumni. There
are parents organizations and public schools. [All of these] provide With-
& lot of opportunities for speaking, a lot of time for talking with people. This
political-gain is not just in terms Of the money and support that you can get'
from the teachers and those in the actual community. There are a lot of
opportunities to be out in public and there's political gain from that.

However, leaders also feel that the very magnitude of the education budget
is also somewhat of a liability. One representative commented that service
on the education committee had "the least political benefit," because "the
biggest controversial item in every local commis nity is the education dollar"
and "you get accused of raising their taxes" or. of "being tied in with'
PSEA." Siniilarly;_ono senator commented that "they -see their local-taxes
rise and they blame' me."

There is very little specialization within education in Pennsylvania. Mem-
bers of the education committees tend to assume general responsibility for
all of education, and perhaps exhibit special interest only when their consti-
tuency is .directly.affected. The one exception to this "no specialization"
norm is the division of the House Education Committee into subcommittees
on basic and higher education. The chairmen of these two subcommittees are
legislative-specialiits in their respective policy areas. However, this theme-
should not be .carried too far. While the members of the House Education
Committee are assigned to one of the two subcommittees, all committee
members are full voting meinbirs of both subcommittees. Indeed, the chair-
men of the subcottees are hard pressed to identify the official member-
ships of their respective subcommittees.

Current leaders do not see new education leaders arising in their respective,
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chambers. On'the one-hand, several of the current ones are about -to leavethe legislature: For example, in 1980 one senator ran for the United-States
Congresa.and atiother-for statewide office, and a third:is_ considering-retire,trieni:On =tlie other hand, younger legislators Tess likely to in-education. -Education is not considered:as "sexy" as_it used.to be. --Many legiSliiiiiiSlack the traditional faith in education, and While theyseem to recognize the need for "more state o ars, state ro e rs con-ceptualized as one of relieving the local tax burden rather than of promotingidticational growth. One legislator commented that: -

The younger members coming in are much more independent, less willingto toe a parti, line, much more conservative in terms ofspending money, andcoming from ale:aeration that's somewhat jaded about education:

As 'education is losing its holding power, other issues are seen as "hot"ecqiics:

I think that there's less interest in
education-as-new-issues-arisethe-environment, the economy, etc.and as the public changes its interest, we havedeveloped "one issue publics." Now, people are elected either on abortionor anti-abortion. .

Even more ominous are intimations that the problem extends beydnd theattractiveness of education as a field to the changing nature of legislatorsthemselves. The newer crop of legislators in Pennsylvania is characterized.by some observers as peripateticdevoid of commitment to any particularinterest. ttThey'-go-fmm one issue to another depending on shifts in publicmood rather than becoming subject matter specialists." One legislator de-scribed his younger colleague as epitomizing this trend:

just jumps.on everything. He must read newspapers from all, overthe state and see what any editor or group is advocating and all of a suddenhe has a bill'in for it. . . . I don't think he knows his right hand from his lefthand about anything.

If this trend continues, worried a staffer, "we will end up with a situationwhere the people with the most seniority and comprehensive grasp of anissue are going to be-the staff members."

Linkages in Education Policymaking
Pennsylvania legislative education leaders interact with many individualsand groups at the state and local levels. Their ties to out-of-state organizationsare more restricted.
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Le 'give interaction with the State Department of Education appeirs to
be Mixed by tET:partitanship that affects.so.much of Pennsylviuda policy -

niaking. For eitainPle, one Democratic-legislator:corhplained
publican idministrationi

dotetlean-ro-recogaize----_thiftbeirjs_ a:ligWatt- re and want to do thihka
unilaterally. - There seems to be more partisanship from the front office.

.

Another.Democratficre situtrdie-departinentrestrictsilw ucess of Dethocratic
legitlittori.`Ilffitites-thelii-tilreitrifitli one or -two offices rather: than we -
eniningtontacttwith all departmental divisions. On the other hand, a Repub-
lican legisiatoeremarked, "The relationship with the departntelit is excellent

. just what it shOuld be. This respondent said-that his relations, with the
-Secretary of-Education were cordial, and open. "I like to be in on some of

the plans he has for the department and-I'd extendlim the same courtesy,"
is_the way he putit.

Clearly, the State, Department of Education is identified as part of the
administration. This contrasts to many other states where the depirtment is
a non-partisan, stable presence, and opinions about it are not colored by the
legislative - gubernatorial party split.

A Democrat indicated that the department's responsiveness depends on the
political Vinds:

I used to be able to call the department and say, need a printout onsuch-
-and auchrQuil have it?" No problem. They've still got good people over
thereBut now I'm not so sure. Formerly, I could, say, solicit positions on
pieces Of legislation. After I got the department's position, I would solicit
the working .papers that circulated within the department. . . . I wanted to
know what-the guys in the bureaus were saying. Now, I-can't get them.

Other legislatOrs feel that relationships vVith the department are not so much
a function of partisanship, but merely a reflection of the traditional separation
of powers. One recalled remarking to a high department official after a hot
-difference.of opinion:

Of course, we're at each other on this; that's why God created.the Consti-
tution. There's a built-in tension that's designed to be there. We fuss together
becauie we're "supposed" to, because the structures are tiuilt that way.

Whatever the causes of the relationship, interactions between legislators
and the Slate Department of Education are characterized by both cooperation
and conflict. Legislators speak of sitting down with the secretary and planning
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strategies, but they balk at any departmental infringement on their preroga-tives. For example, legislators do not clear their agenda with the secretary:

F.*

la-

I would never go over and say to [the secretary] that going to introducea- -bill: I-would never" ask his perniiision
tojunsornethingin the committee

And even the,legislatoCwho characterized relationships with the department
rs "eiCelient,!! noted, that it wouldhe inappropriate to ask the department's
"permission" to dirSbniKting-.-tge respondent commented:

I would discuss it with the department and if the department was going to,oppose it, I'd say, "well that's just fine." . . . It wouldn't deter me.

-The diverse interpretations of legislative linkages with the State Depart-ment of Education can, perhapp,-be explained by recent executive develop-ments. Prio: to the 1970s, the state's affairs in education were conducted bya very, decentralized State Department of Public Instruction with close tiesto the education community and to individual legislators. But a 1970 consti-
tutional_amendment created the- State Department of Education, headed bya cabinet-level Secretary of Education.

The first secretary was a close associate of the Chairman of the Senate
Education Committee and the two worked very closely together. The presentsecretary, however, serves a Republican govern::: and has made attempts toCentralize the department and to integrate education into the executive branch.

-Consequently, iris-likely that legislative-state department relations are in astate of transition that will- probably continue -to be characterized by someconflict.
Finally, although legislator-department linkageschange and depend strongly

on political factors, relations between the staffs seem to continue pretty muchas-always. Staff perceptionsof the department's cordiality depend to an extenton, the' feelings of their legislative employers, but staffers have made theirown contacts within the department and maintain their working relationshipsdespite shifts in power and persuasion.
The 'suspicion of the current State Department of Education

has-influenced-theinteractlon of legislators and staff with interest groups.Some Democrats have-hegun to turn to interest groupsespecially thePSEAfoi information that they may have normally requested and receivedfrom the department.
In Pennsylvania, as in many states, the advent of collective bargaining has-split the old,state education coalition. While the Pennsylvania State Education

Association that-emerged. from this split is clearly committed to collective
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bargaining and to the economic well-being of its members, it retains some-

thing of its claim to being the principal spokesman for education on the state

level: Part of-this continuingrold is dtie=to,the recalcitrance ofthePennsyl-
.vania.SchooliBoards Association. According to one Republican legislator,

BA...is_vercomptomisbigly Conservative and out of touch with its own
membership:. Fu_ rthermore, according to one Deinocratic respondent, Dern=

Reratic members are unlikely to have close relations wiffi_ESBA, because the

association's assumption "is that certain people, particularly Demo-CratiTaii-
-iiiTSEA"ssaptivity and they can't deal with you." What emerges, in a very
:rough sense,,is a Republican- oriented school-boards association linked to the

more conservative Republican legislators and a state teachers association,
while-relatively bipartisan, -more closely linked to Democratic members of

the educadotiebtumittees:--,-----
But-PSEA's central role is based on more tha-ic

Democrats. -The teachers group also is respected for superior expertise in
educational matters. For example, one Republican legislator commented that:

.PSEA is very helpful, they're on top of things. When we changed the school
subsidy formula, they were the leaders. I mean, they had mathematicians and

Statisticians in our meeting with calCulators and they were blowing the de-

partment right off the map.

And in describing the PSEA role in education policymaking one Democratic

legislator said:

On an issue like subsidy, I would talk to PSEA, talk to AFT. talk to the
department, talk to Philadelphia certainly;'there's a whole range of people I'd

talk to. But I would turn to PSEA more in a sense because PSEA has a
sophisticated computer system -- They're realiable and fast.

While acknowledging the special status of PSEA, leaders recognize the

need to involve a multitude of interest groups in all phases of legislative'
policymaking. One respondent, commenting on the recent House revision of .

the-school_code,pointed_ouithatit is important to involve and maintain on

your side all the relevant parties. According to him: -

It just affects too many interests and too many people and too many liveli-
hoods. There's no way we can do it without just moving it forward inch-by-
inch and having everybody there as you go along.

As important as the PSEA is, he continued:

In terms of trying to get together the coalition that would operate in respect
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,to'thestibkiciv"billi,yOu can't ,talk. to those IPsgm.folks_alone-Theyce a
the-package, an important piece,- but a piece.

The 'practice of interest jup hiYolVeinent in the legislative 'process is
-ingrained deeply:in the pennsylyania tradition. In part it results from a sense
of Piefeasionali interacting-,With-eaCh .other.-, One senior legislative_ staffer

.

taistrhat.relations;cleyeloped`,frothAvoridirg-toietheriiiiiran extended period
of time, and for long and:strentIOds hours.

But even more importantly, the legislature, according to most respondents,
reactiVe '7forrn po---lierto7deal-with -s-pec- --ifjc-,,situatOns-that

are brotight.-befOre it by the affected- interests. One observer captured this- orientation when he described the legislature's attitude towards the education
_ commitity-ii, "Tell ifS what you want and let's see ifiVe Can aCcondnodate-

'Ycm,__-:','

Thit'applies to the few organized groups that are active in the state arena..
drekAnipleTschool-achnitrietritors,-beeausa_they....are_Rot politically active,

rarely interact-with-legislatora. As one leader said, . . the only ,superin-
tendents have to deal with on a regular basis are Philadelphia, _then Pitts-. _

s-2 'Sitnilarlyi higher -education is active in Pennsylvania politics only through
the-PetisylYania Association of Colleges and Universities. The crucial role
"of-PACU was- attested to by a leader who. commented-that, altliougn-he
sometimes dealt with the college presidents, "on a day-to-day doing-business
basis, irely on of PACU for the backing and forwarding on particular
iisues."' Another:legislator commented along the same-lines: "Genera119,
with'The exceptioil of those schools that-Actually receive direct institutional '\\

fro the state, their tesupport. m . , in s are expressed by PACU." \
Finally, it jainttitini that Pennsylvania does not exhibit the nation-wide-

propeniity toward the proliferation of Special-interest-groups. Pennsylvania
education politics are limited to the particiPatiOn of.thetraditionargroups--,-=

46-state-educatiOntaelitiOn;,the school 'boards, the largest Urban district,,
and the teacher's union. In higher education, While there is sOme interietion.
With individual Colleges (especially with those legislators whose districts ccin-
tain the-eolleg--6), most business is conducted with the tatewide association

college* No leaders mentioned any non-education :groupssuch-as...the
:Leagueof-Viomen:Votert Or the Chamber of Commerce=as being active in
-Ilie-development.of.eAucation.pOlicy.

I is' not surprising that:Pennsylvania-legislators tend to be advocates of.
-their constituency interests. Nor-is it surprising that Pennsylvania legislators.
keep in eibse contact with their constituentsilmaintainiag district offices and
Speaking to local gibups whenever -0--osaibre. Legislative education leaders are

,
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exceptimi.-in;fact, -When.,legislators disOnis' the special interests of their
,colleagues, ,ibY-- ofienrefer,t,O.conifirtieridy, as-, the root of these particular

,are- described'in the folloiving terms:

, to intireitedi in: parochial school aid ---- speaks
for' . ;:iiiakYou;knoie-,ho* - -- , is going to go on
, labor-Management- lasues.,BM that's,a function of their constituencies. . ..:.

his Ionia interest in special, edliCation issues ind' seems:to be
fir) aging a number of bills in,. . but Mitt because there's a strong interest'
in his district- SliOut

Thern'arnenatorlitTparticular--Whres_interested in higher education, but.
tharibecauiehis- district COntains.tWo.atate colleges.

-
Many ofthe groups which press their Clainis_as constituents'are not active

} lobbyists in7ahictLioti,-004 -94 the °State Groups such -as ,the,
chambers of coMineree, Parochial: schOols, and parents (especially :Mote of

education ''students) are ,included in 'this categOry.:Intereatingly, no
. respondent mentioned school., administrators or 's-----erofit board.-mernbera-as_
being politic liy riCtiVeort thelocal level;and one House member commented
that 'la , heir fib a pripeiPal-ni- superintendent is almost unheard' of:" At
the same t4e.preSitleitte: of the state colleges appear to maintain close
contact with their_ legislative repnientatives..JO fact; there-are .seVerallek
islitora,Who:are,fOr who'have, been;,, on -the faCultits- of ,state colleges or on

-thOt;b?:arcis trustees.
A 1141-,Sett, pflit*ages are with groUps outside the suite-. Pennsylvania-

legislators, and'legialatiie staff tend' to: see their problems as unique. iConse.
qUendy. with `few: eitceptions, .%the. States . education -. leaders- are not Closely-

tiieiveolleagties in Otheustites through' such oiganizittiottS the
Education Commission of the States (ECS), the National Conference of State
-1-e0slatiliesOTP:50, or the Institute.for Hduentional Ileadership,,(1EL). Pre
iesPoPileS 4haraCterize4 thCleOslatiuP as having:

. . . a real tendency to .be. parochial. -I-think-thar perhaps iweducation,_We-
eatend Ourselves a bit further than most people do-but-by.suid-h-lie,there
sit* ,to.fica ,tendencylo pith Mmajor lobbying groups and to Me de-
fitment to get information.

'Currently; 'four Of -the legislatures education leaders are ECS Corn*,
siOners. Generally, they haiie high-praise for the work of the organization.

-.For example,, a Democratic senator commepted that ECS has real clout in
Congress and has good data. And a Republican House member observed:

vv
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!:We've'been using ECS a-good deal and we have no fear about gettingon
,
the phone and: talking to their legal department,"

However; pettrisylvania'Sinvolvement with ECS.is relatively recent. One respondent recalled that.when'he= was first ,appointed- an ECS Commissioner, he kneW nothing about the:organization. Itt- fact' he and another commissioner did not know of theirappointment for the firsttwo years of its,dnration. Most recently, a decisionwas made to- include education
committee staffers in ECS meetings Whetheror not this will -substantially affect Permsylvania'S parochialism remains to

No other national-organization. was perceived by leaders to be especiallyhelpfulin education affairs. In fact, in commenting on other organizations,---one respondentObservedi "they're nice to 0.16 occasionallY;but they're not-Signifidant in_anything-Weleariiith day-to-day.' Thus, neither legislatorsnor staff appear to be very closely linked to-national organizations; instead,legiilators and staff continue to rely on the State Department of Education.and the-Major interest groups-for information.

Styles of Leadership in Eiliitittlon-PAkymaldng
The image of Pennsylvania educational politics.that emerges thus far isone of partisanship and

constituency-basedconflict, tempered by a continuity---orleaderthifilitil it tradition of cooperation that mitigate the most divisiveaspects of the system. It is appropriate now to begin to explore the processof legislative leaciiiihfp in education as it operates in this atmosphere. Inother words, how do leaders lead?'
As might be predicted, the most dominant characteristic of Pennsylvania's.,.education leaders IS their ability tosuccessfully.broker the party and ceititi-

,

_tuency,differences- thateidst in the legislature. As one respondent put it:
If you're not willing to broker, then you're going to be unsuccessful. Bro-kering is at the heart of Pennsylvania politics. Especially with the partisandivision, you have to come to compromises.

-Almost all the identified education leaders are acknowledged expeits at forg-ing bargains and compromises. Many of these agreements get worked out ininforund networks of legislators which haVea variety of bases.
There' are -networks of those who room together, dinner networks, com-muting networks and drinking networks as well as ties based on joint com-mittee service or office proximity. For example, the Senate Education Chair-man served in the House first. She made many contacts and friends there andstill draws on them. Two pairs of education leaders are from adjacent districtsand have worked effectively on local matters over, the years.
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*Another channel. throtigh which brokering takes place is the executive
director 'of the House Education Committee, who links Republicans and Dem-
ocrats: AlthOughhe is-a Democrat; Republican membersof the committee
-and Republican staffers evidently feel free to -"do business" with him. Sim-
ilarly; aAenior Democratic representative and pase chairman of the House
Education Committee -serves as a link between Republicans and Democrats
because of his long tenure and involvement in educationaffairs.

The ante forheing able to-broker, for playing the political game, appears
to be some claim of expertise. All of the eight legislators identified as edu:
cation- leaders have some claim to expertise in education because of long
.tenure of backgrounds in education. This is ndt to suggest that the education
leaderi are in fact experts.-As one staffer put it:

I think the expert's function is pretty much on the staff level. . . . There are
not many legislators who are going to go to American Education Finance
Association meetings; there aren't many who are going to read the profes-
sional joumals;.there. just aren't enough hours in the day for that sort of thing.

Even the legislators themselves acknowledge they are merely,perceived as

having expertise. For example, one House member said, 4-1 think I would

be looked upon by my ,scolleagueS as having expertise . . . grass -roots ex-

perience." Or, as one legislator put it in describing one of his colleagues,
4 4 has developed a reputation for being at least somewhat of an
expert:" Real- or-not, this perceived expertise is important. According to one

House Member:

-If gets up and says something on an education bill,-people.will

vote with him. And if gits up and speaks on an education bill,
people will listerr.

One legislator-recognized the potential authority of thisperceived expertise

and used it to his advantage in committee and subcommittee meetings. He

recalled: "One of,the things I'll say is this is the waj, it works; or, damn,:it,.

you haven't been in the classroom."
While,skill at forging bargains and the aura Ofiiilistance are the prime

ingredients of successful operation, legislators sometimes feel the need to .-

invoke broader support in behalf of some policies. At times it is important,

and more so for some' egislators than others, to "play. to a certain consti-

tuency," to take policy positions in behalf of certain sectors. This advocacy

Works best when it is the legislator's own constituency on whose behalf an

aPpeariclaunched. As one legislator commented:

I don't forget the kind of people I'm representing. The kind of people who

3')
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really paying the bills,' the
who' who.are working clus,..whothe work ethic, who work hard most of their lives and are nowint it yeti ,difficult to Make ends meet.

,

Wis-aceepted'tp.he'n spokesman for one's-constituency, it is not,expedient to be perceived ipluv advocate for organized interests: One senator
"ftle.E'EA."ionly as long as they were "right on the issues:"-Ancithei-legialatie-laid :that being, "for education" does not mean - alwaysStlpOrting`PSEA. .

pespite..thepartifanshiP of the Pennsylvania legislature ,and the salienoe.Oftither.cleaVages in state politics, education issues arouse-little tOritroversyin the: legislature. They fltitit rather smoothly through, because the generalpolitical leadership pU tbC'state has,litd\e` interest in education except as it*pacts on fiscal considerations: *Cation issues are compromised out be-witiett the_ professional interests who preSs claims on the legislature and theeduisfion'CoMmitneeS Which-screen .theseitxternal-dentands.
of:,profektiotitit interest groups to the forging of education policyis exeniplie,4'in_two issues currently. .before.the legislature: the attempt, to I,readily the achtiril code and the;propOstjto Create. a statewide governingboard for, the .foiuteen:state colleges. Bec.ndificatiorr Makes the law More.-intelligible to school aoliCitora. BUt tot-he 'extent that it involves decisionsabout *Mir tn Mandate explicitlY-and -*hilt to leave out, it is an important.1 for lobbyists. Much-of the- compromising takes place:Outsidi-ofithe

bill-to:create a statenidelibilid for the state colleges:
The legidiure, inleneral, couldn't cue less. If the education communityComa in and sayi,, "We think we could functibn more efficiently," or "Wewould (Unction hi 'may-Mat would make our teaching better," or "mina'our b e t t e r " . . ., . . and "hire's What` we Would like you itn`46,7*-,thelegislaturi;lin general, will say, 'Fine, tell us what you want andlet's see if we can accommodate you."

The-rather subdued, give-and-take between the interests and tl educationcommittees is liiiiitipted OnItly_misiiiesfroin_"the- folks brick hoine,"
IrareritiferCreiied'as disruptive farces. In a sense the legislature is anboard; Melia who are not with districkleveLsolutioni pressclaims on the legislature. As one respondent said:

We-have so Many people involved threugimit-the
state.... That's wherethe action is and that's where the Ordinal* legislator gets his feedback from=frotii teachers aid Paenti._Teachers

have a Prnblem,,:with the labor laws, orkids-artterleiting bused that should, be Wiled. And all of theie problems inlocal districtslind themselves in bills heading toward the [legislature].
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In other words, When_ Someone fails-to get what he wants in his school

_
district, he -goes to the legislature for action:

To a great extent, the role Of the legislature is to differentiate between the

demands uflhe_prOfessiOnal interests the demands generated out of con-

stiMeticy-nolitics.- The ediication e handles this task with as little

disruptiOn as possible, hoping to Wick at any. extraneous or extreme

initittives. Vet)? contover.-7 *legislation is oided or killed in comniittee,

unlessit's soinething the educttiOn interests feel strongly about. Usually the

educaticn committee functions to screen out the constituency demands which

do- Vtmesh with the positiOn Of the. professional-interests and to quie,.-.;
the group cie.minds into a politically !feasible solution._

reipondent described. this Sereeningfirnetion quite candidly:

We [the; ethic:ask-a -committee] try not to riaktour_ guys vote on prayer bills- .

\or onnills requiring the teat. of the evils of communism. But, God.forbid,

you should get staiel;cisly in charge wro- decided, that- you ought to vote

-rjularly on these *eilhtY matters.

Another, retpcindent described how the educa n committee screened out

competency testing:-"The legislature, from to time, has adopted amend-

ments on.the floor-of the House, but we beat- in back thii time because

of the legal questions raised an . . . so we 7> them back and scared

thkinemberi any." - _

She,- nnsylvanit legislature's-approach-to educational pol0 stresses

camcompmiise,bargaining, . and brokering. It reflects the traditional-Pennsyl-

vania- tics of local .interetts arid- professionalized interest groups, The,

peachint. orfcmtPromile is the legislatures solution, to the deep partisan,

geographical aosiideological cleavages which could paraljfie theth& legislature

-Were they llowcd to surface on eitix issue. . '

Thiln -of Legishitive Education Leadership

The Penn9lvania legislature's roli in education is essentially incremental.

As One respondent commented: ". . . legislative Policyinaking,, insofar-as it 14

exists stall,- i a matter of accretion ... . over along period of 'time." .,

:-.,--:- tal approach relatei to the brokering, conipiontising,style of
--..the legislature. Its.role is_a reactive one. Theilegislative eduction 'tAsk is to

work out the of various-interests, not to'make radical changes on w-

its own,initiativ . The reactive post= permits the legislature to keep poten-

-tial conflicts, qu scent and* enables' it to function, albeit slowly. ff the leg-

:islature did ive of itself as innovative or entrepreneuriaLthe-schisnii

in Pennsylvania's political make-up might erupt. and prevent. any action.
.' t.

.
.

. ,
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'While the legislature's generally reactive orientar n and the dual functions
of appeals boards and screening process seem to apIy equally to both basic`ind.higher 'education, there are important diffetnces in terms of how the.
legislature relates to each. One respondent-suggested-that- the 'legislature's

-sanairt*initirestricted" role in higher edudation served important purposes:

We don't go into Much detain higher education because we feel that thereshould not be that much Control from the legislature. Many people, I think,rea consciods of academic freedom and do not mint to be,accused of inter-fering with that on thepoitsetondary level.

In any case, the constitutional mandate for higlher education isvaguer thanthat for-eletnentiry and'secondary schools.,F2r whatever reasons, the legis-
liture's-role in higher education has been essentially limited to fiscal Matters.In the words ofone respondent, "the role of the legislature traditionally hasbeen to turn the crank antlet the Machine run by itself."

It remains tolie seen whether this laissez-faire attitude toward higher ed-
4Kation will continue. The legislatuie's role in higher education is likely to
increase because of the coming fiscal chinch. Caught between declining en-rollmenti and rising costs, the universities and colleges will seek more stateassistance: Many legislators feel that the state has not .jet adequately ad-
_diessed.the governance and financing of higher, education.

While the future role of the legislature in higher education might be prob-lematic, the consensus among the respondents is that its role in basic edu-cation is expanding. This increasing role ineducation may simply be a part
of-generally-growing,state_activism. More people are pressing their claimsat the state level these days: As a result, according to one legislator "by
acceeding to new pressures, we are imposing new programs and new obli-
gatkins on the department and on,the local school districts."

Increased legislative involvement may reflect the legislature's frustration
-with-atipidly growing educational bureaucracy. The legislature may betrying to "catch up with the executive branch. . . capture back some of the
power." As a legislator observed:

The legislature is very willing to stick.it to the department. Even 'sattempt to get rid of the State Board dfEducation was a shot at the department.
A misplaced one, I think, but it was one. Increasingly, we're seeing a denuuldby the legislature for control over regulations.

Indeed, there are current attempts in the legislature to' guarantee greater
legislative control over regulations issued by executive agencies. While not
aimed specifically at education, if enacted the proposal.would give the leg-islature a veto over the department's proposed regulations. But at least one

Al
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education leader was not sanguine about this apppoach. He observed:

It's easy for us to say we want to review the regulations, but nobody- has the
tithe to_do.it4One,guy, , is great this area. He will go charging
off and take twenty-three.of the twentY-foUr hours necessary to do 'that, but
'he'll be die onlY one. "

According to one legislator, there is danger in:this revitalized legislative
interest in edueition: He expressed fear that the legislature would depart from
its traditional screening function and-enact legislation that the legislature is
really not ,,very serious_ aboin, but yet' create new obligations on the State
Dcpartment,ind the local:districts.. lie expressed the opinion that:

We'll accede to the demands of the pressure voups,,putit in and make the
symbol ie gesture. Bin there's confusion about what should be symbolic and
what should be terd.'Iti different if we require the department to-implement
a program in patriotism or if we require them to implement a program for the
gifted.

Traditionally, the education4coMmittee has lven able to screen out what
it viewed as extraiteouS.demanda. With increased pressure on the legislature,
coupled with the-legislature's perception that the education bureaucracy has
gotten out of hand, kis not.cliar that it will be able to continue to differentiate
betWeen the real and the symbolic.

-Pennsylvania politics is the politics of the party, interest and constituency.
With regard to education, the party leadership appears not very interested in
educatioir.-7-except as:it might impact Upon taxation and government spend-
ing+-and has left substantive issues to the education comniitteet of the Senate
and the House. This committee leadership has worked closely with the highly
cirganizecleducatiOnal interests of. the state to formulate policy on an incre-
mental basis, tempered always by the need to satisfy diverse constituency
interests. In the context, the role of the legislature's educational leadership
has been to react to initiatives from the interest groups and attempt to ac-
commodate them by successfully brokering them through the complex-leg-
islative process.

But the changed environment poses additional challenges to the education
leadership. Constituencies throughout the state make new demands, as they
are affected by inflation, increased taxation, and/the spiraling cost of,edu-
cation without noticeably improved eduCationaliperformance. Their repre-
sentatives, often new to the-legislative process and without-the discipline of
party% become, spokesmen for their constituencies and make more and more
demands upon the legislature.

f
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The questions arewhether the screening and brokering approach to edu-.cational politics will continue to operate in the 1980s and whether such asystem will be functional for the society as it attempts to grapple with theeducational-issues that will.irise during the next decade. Although they can-not be addressed here, these questions are worthy of the attention of thepolitical ancreducational leadershipin Pennsylvania.
0
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voteirtind:hipartisan legislative issues still exists. Even major issueslike
bow-lo-finance :schools after.Proposition 13 limited load -tax revenuesare
not decided Oki- straight party-line vote. In a sense, influencing ,legislative
decisions becomes a More difficult process, since capturing the party caucus
:inay,er-nutylkot*oducelhe-desired-votes-onlite-flOor.

The office of Speaker of Assembly As the Legislature's most powerful
*hind with its strength rooted' in three interwoven powers:1

Appointment of all members.of all committal as well as.chairmcn. By
appointing committees and deciding which bills go to which committees,-
the speaker can assure the passage, defeat, or amendment of almost any
measure.

iv Control of flow of legislation through scheduling or burying a bill.
Ability to raise hundreds of thousands of dollars for campaign funds that
are donated-to silks. These funds have made a major difference in the
canipitips of many legislators.

The speaker sets the philoSophy and fiscal limits that orient education policy.
Heimposes party unity in a state that lacks the electoral tradition of. strong
pities. The reputation of the strong speaker:goes back to 1963 when Jesse
Untuh earned his "Big Daddy" label for an overnight lockup of the Assembly
when-it refused to stipport a budget he wanted passed.

Speaker Leo McCarthy, who served from 1975 through the 1980 session,
isdescribeckas a "master of persuasion" rather than a boss. He presided over
a Democratkparti which had a comfortable majority, but not the two-thirds
margin needed, for budget approval. McCarthy dismissed the view of an all-
powerful speaker is outdated and unrealistic. One of his top aides emphasized
that his style of leadership meant "spending hours in discussions with experts
in the various fields of law." It did not, according to him, "rely on the

."

HoweVer successful his persuasive skills, at times McCarthy had to resort
to the inherent power of his position. For example, when the Assembly
Ecludation Committee recently killed a major school bailout bill on Mc-
Carthy's instructions, no Democrats voted for it. There is a story that one
freshman Democrat was in tears; she had promised constituents that she'
would. support the bill but was ordered not to by the Speaker. The Senate
Republican leader said:

A number of legislators were told that if they didn't vote with the Speaker
on a particular piece.of legislation there would be no financial support from
'therSpeaker for them at the next election. Or they might lose a choice com-
mittee .assiihment or maybe their office might be moved to the seventh floor
otthe Capitol.

There are six floors in the Capitol.
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" However, the speaker's power is definitely on the wane. In the winter of1980, there was 'a revolt by a- large block of Democratic assemblymen who
wantedtooust McCarthy. Many personal and political motives account forthe rebellion, led by Majority Leader iloWaid Berman, which severely weak-
ened the:spiiiker'ithority.-11n-1-981-there-will-beanew speaker; Willielirovnt,:who was elated with Republican assistance and despite the majority

. of Democrats who opposed hith.
Viewed/inabroader context, the speakership,appears to be falling victimto the rapidly changing political attitudes' of the public, which are transform-ing institutions at all levels of government. The most obvious is the kind ofsentiment which gave rise to the taxpayer's revolt. A weakened spealcerihip

has implications for education policy. In the past, special interest lobbyists
have dominated when the speaker was unable to enforce discipline. Since thespeakership is only 15 years old, "not rooted in history," as one legislator
expressed it, the decline of the "imperial speakership'' should not be viewedwith surprise.

The GOP side of the aisle is also in transition. No sooner did the 16 new
conservatives elected in the Wake of Propotition 13 take their seats than they
ousted the minority leader. It is assumed that-the militant Republican groupwants more confrontation with the Democratic leadership. One former GOP
legislator said with respect to the new conservatives:

The so-called children of 13 owe their allegiance to being children of 13 first,not to the Minority, Leader. She has to fit, in some measure, theii idea ofwhat carrying out the mandate of 13 is. If she doesn't,they could turn onher.

In California the legislature is just one of several powerful actors in edu-cation policy., There is an elected state superintendent with a visible and
potent statewide political base. The State oard of Education has significantforthal powers. California ranks high in e formal powers of the governorwho has a line item appropriations veto an extensive appointment authority.Staff resources available to all these government institutions are impres-sive. The State Department of Education (SDE) has over 2,500 employees,
including a sophistiCated planning and evaluation staff. Governor Brown useshis State Board of Education appointees as education advisors. His national
ambitions and frustration with the lack of leverage points in elementary and
secondary education have diverted. his attention from the field. Indeed, theGovernor has usually chosen to react to education proposals made by thelegislature or chief state school officer rather than initiate his own. AB 65,the 1977 school finance bill, was a notable exception.

Sacramento also houses a highly developed interest group structure, with
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full-time executive secretaries-in-Offices similar to their Washington, D.C.
counterparts. The California interest group structure varies by level of edu-
cation. At the postsecondary leyel, the central university administration is
dominant, with a striking absence of special-purpose or teacher organizations,
the student lobby is small; but surprisingTx effective:he number of interest
groups in elementary and secondary education is huge, with some Sacra-
mento-based lobbies aimed at increasing general aid,and some oriented to-
ward categorical programs. The staff resources of these lobbies are growing.
They produce sophisticated policy analysis on educational issues. The Cali-
fornia Teachers Association (CTA), which is affiliated with the National
Education Association, is the third largest interest group contributor to leg-
islative races. Other groups with a major goal of increased general support
to school systems include the Association of California School Administrators
(ACSA), the Califomia School Boards Association (CSBA), and the Cali-
iornia Federation of Teachers (CFT). These groups have found sympathetic
ears in the Senate. There are also a number of groups organized around
individual categorical aid programs such as bilingual and disadvantaged ed-
ucation. These lobbies have more influence in the Assembly. The usual
outcome is more money for both general and categorical aid, with no clear
priorities emerging from the legislature.

In large measure, the various lobbyists representing interest groups (and
it may be appropriate to incifideffiFSDEVitYstill-tend-totely on -the-"soft-
sell." They see their major role as providing information. They concentrate
on four committees: Education, and Finance in the Senate; and Education and
Ways and.Means in the Assembly. These are the committees that pass or kill
much of the legislation of interest to the education community. There is no
evidence that other committeesthe Senate Rules Committee, for example_
influence the flow of bills, nor has the appointment of select committees
garnered much attention from educational interest group lobbyists.

The legislature takes a very active role in education policy. About 1,000
education bills are introduced yearly. Most of the 200 or so that pass adckto
an elementary and secondary education code that is alreadythe nation's
longest. The legislature's orientation features the need for state intervention
to improve the alleged shortcomings of local education officials. California
lilt high state-control state; each year legislated programs and regulations
become more specific. In elementary and secondary education the legislature
examines any idea that circulates in the national market place and often
mandates it. An indication of the legislature's growing role was itunovement
in 1980 to reappropriate some federal- education ftinds thereby enlarging its
influence-over-the Statefiepartment of Education and the State Board of
Education.



Calomia 43

The legislature's activity in postsecondary education depends on the level
of the institution. The University of California has constitutional autonomy
clauses which protect it from specific regulation, The CaliforniLState Uni-
versity Coll'eTferliiie fared less well in the independence area, but legislative
control is primarily through the appropriations route. The community col-
leges, however, are regulated at a rate and depth that is closer to elementary
and secondary, but with substantially more deference for local campus pre-
rogatiVes.

The ;Structure and Composition of Legislative Education
Leadership

The most salient feature of the structure of legislative educational policy-
making in California is the striking_difference between the two chambers.
Education leadership has been thriving in the Assembly, while in the Senate
there is an absence of leadership in the field.

the Assembly benefits from the centralization brought by the speaker's
office. It provides a focal point which the Senate does not have. In addition,
in the Asseinbly there are several experienced senior education leaders (one
of whom was defeated in the 1980 elections) who have a number of potential
years of service. By contrast, the Senate has lost most of its senior education
leaders. Two retired, and one senior senator was elevated to chair the finance
committee (and he was subsequently defeated in 1980), leaving no experi-
enced Democrat to chair education. The chairman who was appointed had
little of a record in education. He focused on oversight and criticism 'of

I administration by the SDE, but did not establish himself as a substantive
,leader. . -

The Senate's difficulty has been in attracting new members to the field of
education. Some attribute this to the lack of political benefit in education
these days. The public is not as favirable as it once was. According to one
legislator.

Twenty or thirty years ago the general public wasiproeducation.and-feltduir
education was a wise investment of funds.-Butn,thelail five or seven years,
because of declining -test-scd inner city 'chool problems, people no

-longeritimk education is a good buy.

Educational issues are more problematic now
In the 1960s and early 1970s the legislatu was in the business of adding

new programs like vocational education or driver training, but.the current
fiscal situation requires restraint. The tasks now are less,politically popular.
They include finding funds to replace I al contributions; which were se-
verely limited by Proposition 13, and redibtributing money from one district
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to anothet.
The post-Proposition 13 fiscal situation is so desperate that the legislator's

main worry is protecting his constituency's interests. The focus on securing
funds for one's own constituents has contributed to the prominence of the
LOI, Angeles Unified School District (LAUSD) as it lobbying group and to
the development of a rural caucus in the legislature: One legislator indicated
that.the,letters'he gets from local school districts are "filled with anxiety and
fear Of. bankruptcy." Mother. said:

I think that the districts in California in the last five years have had so much
trauma that their main communication with the legislature is, "Help us, we're:. '
drovitiing from all these categorical requirements with no funds, Prop 13,
from collective bargaining . . . help us."

Another reason for education's loss of drawing power in the Senate may
be a lack of campaign "juice" and.contributio'ns by educators, in comparison
with other groups. Even though the teachers organizations are active in elec-
toral politics, one legislator indicated that they cannot match the influence
of other groups:

I would say that education is different than other program areasinsurance
or waterwhere you have monied interests who have a lot of financial stakes
and_are_moreaggressiveinlobbying and proyitling campaign contributions.
Campaign contributions in education appear to have a marginal impact, be-
cause most of the people who are education leaders have an educational
philosophy that they are very true to.

Given the trends in Senate education leadership, the balance of power in
education policy has shifted to the Asse J...kly,This-is-in-part-because akey
Senate staffer became - chancellor dihe community-college system, leaving
the Thiinbly school finance stafferi in.a relatively stronger position.2 More-
over, Assembly legislators have depth and breadth in education. The Assem-
bly Education Committee Chairman has been in the legislature for 18 years
and is an expert on school finance and facilities. The Assembly Ways and
Means Chairman is a 13-year veteran whose prime interest is education; he
dominatei higher education areas. The Chairman of the Education Reform
Subcominittee is a former teacher. A number of freshmen in both parties are
educators or former school board members. As a staffer expressed it:

What you have now in the Assembly is a core of people who are quite
competent, quite committed, and knowledgeable. . . . There doesn't seem to
be a lot of dropping off of interest in the Assembly.

The interest by five-year veteran and freshman legislators is noteworthy,
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given the difficulty in recruiting new leaders in the Senate and in other states.
ManY-AsSembly legislative leaders were either tea-chers,'administrators, or
school board members beforethe-t ran for the legislature. Some have strong

,ideological commitment to education as well as a background in it. They see
a potentiaildr, impact. A staffer.describei her chairman's commitment in this
manner' , .

His.view is that education is a way for people to grow, as a way to break out
of. socioeconomic constraints, as a way for people to have some sense of,
'themselves. And K-12 is manipulable, much more so than the university.

In-addition; some assemblythen see education as a stepping stone. One or
twomay run for state superintendent if the incumbent retires.

Linkages in Education policymaking

California legislators are closely linked to state agencies and lobbies. There
is a uniqUe relationship between the legislature and the State Department of
Education, primarily because of the man who heads it.

The State Department of Education is under the leadership of its consti-
tutionally elected and thus independent superintendent, Wilson Riles, who
was overwhelmingly retumed to office in the November, 1978 elections..-it-
is difficult to find political actors in the_capital-who-c-atTieparate the depart-ment--.--from the 'man; he is highly respected as a leading spokesman for_public--

t-d-ialion in the field, in Sacramento,_and-in-Washinttaf, -D.C. He is also
considered a-potent and astute politician. His opposition to a policy proposal
effectively dooms it and, though he does not always win what he wants, he
can almoit single-handcdly protect programs that are'on everyone else's "hit
list."

Traditionally, the SDE was a sleepy bureaucracy that rarely bcthered any-
one, but under Riles it has been turned into a force to be reckOned with. In
the past the agency for the most part busied itself with requiteu state paper-
work sent up from districts, while routinely handing out mol.ey due the!'
But now the department monitors schools throughout the state and decides
in some cases whether districts get money, depending On how well they run
programs. As a result, a spokesmen for the CTA said:

The department has gone from a graveyard for old superintendent:, a ware-
house to collect' statistics and send out notices, to major ctetnunaat of
educational policymaking. What has happened, particularly in ha,Ids of
an aggressive administrator Dike is the department has b o Ile a
significant power to deal with.

Another lobbyist commented that SDE's "empire is absolute." It is the
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7

largest bureaucracy in the state with over 800 profesiionals, many of whom
are seasoned and effective campaigners in Sacramento political warfare. The
SDE's hand is strengdpied immeastuably by its t ommand of technical fiscal
data on the schools; its staff in this area is highly respected. Adding to its
overall effectiveness is the mutually supportive relationship Riles has devel-,
oped with the State Board of Education. The State Board is,not in itself
deemed to be very, influential, but in previous administrations antagonism
between it and the SDE had weakened education's clout in the legislature.

, The SDE does not like to lose and its bruising style has made enemies.
For example, some legislators who have opposed the department accuse it
of stirring up constituency opposition during reelection. One critical staffer
asserted that the SDE is sometimes viewed as "having an axe to griitd,"
inv.. estedin its own programs-rather than general education. The Department
of Education is also criticized for poor administration and has .suffered
ttuugh some difficult menagerial oversight hearings. But despite muchleg-
islative criticism of its operations, the SDE's record with the legislature in
to . of legislative output is quite impressive. The department's legislative
iMage is frequently one of advocacy rather thin expertise but_this-seems-to
be the fate of strong leidersbip.----

ereare st.ibirantial differences between higher and elementary and sec=
ondary education in terms df legislative ties. The University ofCalifornia has
ewer lobbies on its behalf, but a high success rate in achieving legislative

g als. Part of the university's favored position reflects legislative respect for
6.

the onstititional protection of university. autonomy. The Regents are also
influ tial and prestigious, especially in comparison to the State Board of
Educ- In.-Numerous alumni serving in the legislature help the university
cause. Eken a fiscal conservative will bend if he is "true blue" for U.C.

The uni4rsitY's greatest strength is its ability to present a united front to
the legislapir The nine 1.f.C. campuses do have a similar mission but there
is also a conscious effort to speak as one to legislators. A former U.C.
lobbyist charac4rized this strategy as"'keeping the lid on." As one lobbyist
indicated, "There \ are incredible sanctions against university folks who air
the huffily laundry hi\public."

. The fact that there ale very few higher education lobby groups, furthers the
appearanceof unity. Not many views which differ from the central system
are heard. While the elementary and secondary education-area is fragmented
among 1,040 local education agencies jwith numerous categorical lobbied;
higher education spokesmen include only the Regents, central athninistra-
dons, some focal campus groups, the professors, and a student lobby. The
American Federation of Teachers \(APT) controls most community colleges,
but unions at.other levels are weak.
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. ,Theuniversity is ,further insulated from legislative influence because there
are few education leaders interested in postsecondary education! Both the
Senate and-Assembly defer on many issues to 'the Chairman of the,AssemblyWaysand Means Committee, who has pushed for minority access and moreattention to universityleaching as opposed to research. He uses non-statuto
languitge* that accompanies the hudget to infringe somewhat on university
lutonomy.indeed, the authorizing subcommittee on postsecondary was abol-
ished 'when lie,moved up to'chair appropriations.

A major issue ;s the extent or the university autonomy under the state
constitution. Article IX, Section laces:

The university 'shall be entirely independent of all political or sectarian influ-enceand kept free therefrom in the appointment of its Regents and in the'administration of itsigfairs.

tit so grants the Regents full powers of organization and government. This
means; according to the university, that the legislature cannot place detailed
restaictions on how the Regents spend their money. But the Chairman of the
Assembly Ways and Means Committee arguei that the legislature has "the
constitutional right to asks questions and.tp condition any grant of/money."

Among the most heated issues that he has pursued are:

Student fee hfcreasesthe ChairMan thinks fees are to high.,.
Emphasis on undergraduate teaching and tenurethe Chairman wants moreemphasis on teaching.
Farmworkers displaced by agricultural mechanizationthe Chairinan wantsthe "social impact of research" to be a factor in funding decisions.

According to the Chairman, our society wants an excellent university that:,provides the best in educatiOn and research, but that has not lost touch with
real people and the real world. The legislature, he claims, has the responsi-bility for malting' sure that "the money taxpayers have authorized us to ap-
propriate is going for the taxpayers' purposes, not just for some private egotrips of academics or intellectuals or an institution in an ivory tower."

From the university point of view, the Board of Rege ":114,--not the legis-
laturespeaks for the public interest; that.is why the governor and other state
elected officials serve on the board. University exer;itives feel it is improperfor a small groiip of legislators to sit as a court of appeals and hand down
decisions in the form of budgetary control language.

Legislator links to both the State Department of Education and the uni-
versity system are strongly impacted by lobby groups. 'California has a rich
history of interest grolp dominance going back to the railroad oligarchy of
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the late 19th century' The state was, until quite recently, fodder for political Is

scientists, such ns,Harmon Zeigler and Hendrik Van Da len, who contended
that a weak-party system paved the way for pressure group dominance! It
was not until the Political Reform Act of 1974 that effective curbs on the

. excessive influence of special interest monies were finally established in
California. Even so,.Vic 'Pollard of the California Journal reported that lob-

.hying expenses were up 25 percent in 1977-78. Expenditures fOr entertain-
ment (very often of the $24.99 lunch varietya penny less than the total at
whiCh reporting is required) increased 500 percent, and campaign contribu-
tions rose even niore' steeply.

The California Teachers Association, controlleckby an oligarchy of school
superintendents, dominated all the education interest groups through the for-
ties and fifties.3 By settling disputes-internallpand presenting the government
with their demands weighted with consensus; the organization determined
state educational policy with little interference. It enhanced its predominance
by controlling the selection of, the state superintendent,, usually an ex-local
superinteRlent himself.

By the sixties a shift had taken place." The profe.sionalization of the
reapportioned legislature and the emergence of partisan politics coincide with
the fragmentation of the powerful monolith that dominated state educational
policy:TheTcoalition-was -not able _to adjust to new conditions, including
increasingly partisan legislative voting patterns, centralization of legislative
decision making, and the wholesale Democratic takeover in 1958. The in-
,
terest groups could no longer contain,their differences. Separdtely, they began
to take their cases to the the most sympathetic legislators. The unitary voice
of professional education became a babble of competing tongues laden with
self interest. The administrators were exiled from the CTA which girded for
battle with the rival CFT; and they eventually formed the ACSA, aligning
themselyes with school boards. Labor-management strife increased greatly.
Special functional groups born of federal categorical aid initiatives and special
geographically-focused groups pleaded their unique needs.

In fragmentation, the separate groups gained strength. Peihaps only the
superintendents, whose oligarchical power was shattered, lost in the trans-
formation. The 1960s were a period of rapid educational growth; there were
sufficient resources for all the groups to enjoy some measure of success. 1t .

was a case of the "triumph of many fragmented interests," to paraphrase
Zeigler and Van Dalen. The newly active functionally- and geographically-
oriented interests were able to flourish by concentrating on their narrow needs
and mobilizing their smaller constituencies, while the older broad,based as-
sociations slowly attempted to adjust to the new politics. The ACSA, CSBA,
and the PTA are still hamstrung by their more democratic organizational
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Istructures and' jirofessional-educatorbies. The -emplOyee unions have suerceeded *making the netiena0 internal trunifOrmatio-ns.
Signs of decline, and other threits to public edutatiOn- began to appear_ in-,the Piny .19,70s. In 'the competition- forscarcer teflOilIVO,,!CYellti- groups--begin to emerge as predominant forces in state edircational Politici; notably

their:Ocher unions fed 'thebig Schooltdistricts,- especially the Los 4610les
UniiedSchool District (LAUSD), Other interests had;lo rely more and more
on friends in the legislature, such as theBluk Caucus, and oti-SDE protec-tion:

'Tbe specialfocus functional stoops; in California are gas- multitudinous;
frigrefited,,and transitory as the'categorical programs that \inspire their for-
matioe.' It 4,s exceedingly difficult toilet a good.Sense of %lit vouPs exist tif o r bow long, with ghat constituency,-and with whatsort of political activity ;
reprelentation, andteffectiveneu. Given the degree'-of- consensus among in-
lervieweei that thocategorical interests in general had the inost'to lose in the
-06st-Fioposition1l3: policy process; kis somewhat *limiting rot no one in
"'Sacramento seems to have any listing of the grotips, even within their special...
arenas. There simply is no coordination, between them, or, any visible effort
even ivithinSlk to consolidate their potential influence. \ 0-

-The-only broad-based groups.with any power are those with large rnem-
.berships -,ancll the-capacity to raise campaign funds, the teachers nearly

.100,000 altogetherand the classified employees. Statewide associations of
_publiC,sector managers-and/or tiusteesf have comparatively small ineMber-
ships. They are unable to raise carpaigii fu.nds or even to contribute through
-participation in tesiiinonial 'dinners beciuse

funds

use public fundsfor
'such-avowedly political-purposes:- *ligament- vssociatirs such as ACSA
and,C,Sleit- have recourse only to the :tars, of"their members. The school
board and community college trustees have somewhat of an advantige in that
they,-like the legislators, are locally eleCterl officials, which gives them com-
mon, ground for communication. -In fact, several legislators are ex-trustees,
having started their elective careers in that capacity.

.However, ithoth K-12 and community- college manager and trustee asso-
ciations are weakened by- the limited invalvenient of eligible officials from/
the large districts, with the biggest legislative delegations. These single-fo-
ous;geograihicelly based interests have found that it is to their advantage togo it alone.?Even many smaller district

contacts
and board presidents

tend to rel)lf.on their own independent contaCti and. strength rather than on
theit statewide associations.. But it is the defection of the powerful large
"districts,- Such- as Los Angeles, the Los Angeles County Office, the Los
Angeles COmmunity College-riltrict, and others from San Diego, LongBeach, San lrancisco and Oakland, which really hurts. To make natters
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worse,- the-five above-mentioned school districts formed their own organi-
zation, the Big-5, several years ago. It has become the Big 8 with the addition

Fresno,-and.Sacramento,unlf:red 'school districts.
An Important linkage between legislators and groups isfthrough the pro-

visten ofinformation. Despite the extensive staffing in the legislature, there
,are)Obbies whole; expertise is respected and sought. The school finance
policy technical ezpertise at CTA.!s`disposal is deemed to be very high,-and
-its campaign clout guarantees it the ear of members: LAUSD employs a
-woman who is acknowledgoitbytiOst Observers to be among the very bright-
est:and best technicians in the state, school finance policy arena. One De-
partMent of Finance expert stated flatly that "LAUSD has more technical
capacity-than the test of the state combined."

An interesting recent phenomenon is the formation of a collective of 41
.ingaitizationi7-, educator groups, good' government groups, and geographi-
cally- based-groups. It is known as the "Tuesday Night Group" because it
began-,o meet on Tuesday nights during school finance reform debates. It
rarely attempts to arrive at a uniform :position because of its varied consti-
tuencies,, but it serves as a useful vehicle for the exchange of political infor-
matidwand a strong voice on behalf of general aid to education. It also has
great pcilitical strength, because of<the combined influence of its members,
and.,provides a vehicle by which the groups can, muster winning coalitions
of legislators.

Styles of Leadership in Education Policymaking '

The-California legislative style is very conflictual. Tile main arena:of
conflict is general versus categorical aid, and the Senate and Assembly con-
test each other regularly oh this issue. One observer described it in terms of

ritual dance:

The Senate would formulate a general aid bill spread among all LEAs. It
' would come to the Assembly and they would always hook on categoricals

for the disadvantaged, school site improvement, and special education. The
resolution was more for evarybodygeneral plus categorical:

The bitterest battle in-recent years has focused on one particular alttegorical
program, bilingual education.

During a period of restricted budgets and widespreadoskepticism.toward
the public schools, the Bilingual-Bicultural Education Act of 1976 has been
threatened with repeal in the California legislature several times. The con:
troversy may well continue, given the growth of Hispanic pupils from 11

percent of total enrollment in 1970 to 24 percent in 1980.
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are a variety of differeotperspectives on the bilingual education
9:(iitraveray to be foUnd in the legislature. One 'group supports, appropriate
English prograins for students in English only, even if the Spanish language
proficiency which they do have is lost completely in the protess. Another

. perspective to tie-found iniiSacrainento is sympathetic to the problems of
school district administrators in implementing the regulations for a bilingual
education piogram. It seems to make More sense, from this perspective, to
simply eliminate those requirements, if a district is having difficulty- recruiting
a bilingual teacher or fmding a way to juggle the budget to meet the instruc-
tional needs of bilingual students. Many legislators feel that there is justifi-cation for cutting bilingual programs since this is an English-speaking coun-

41-Y.

Some legislators see bilingual education programs as "extra" programs
for students, not as.a "basic skills" program for students of limited English
proficiency. Especially' since the passage of Proposition 13, the legislature
has been exploring additional ways to cut the state educational budget, and
bilingual education, programs may be one way.

On the opposite, side is the belief that bilingual education is "affirmative
2 ethnicity,".to use a term coined by the Washington Post reporter Noel Ep-
stein, because it allows the use of the students' primary language in instruc-
tion and also allows instruction in the cultural heritage of these students.

The legislative leaders identified in this project have a significant part to
play in this issue and, to a large extent, the long-term outcome will depend
on their actions. The sponsor of the present bilingual education law in Cal-
ifornia is an advocate and representative of bilingual education adherents: He
is-a-former teacher but has not been involved in a leadership role in other
areas of atileatioir-The Chairman of the Chicano Legislative Caucus has
joined to assist hi the passage of bilingual education. He has clearly articu-
lated the need for bilingual/bicultural teachers before both houses of the
legislature and has voiced loud opposition to changes in the current state
requirements.

The Chairman of the Assembly Education Reform Subcommittee, defeatedin the 1980 elections, was a noted opponent of the current program. He
Sponsored legislation to repeal it. The great compromiser on this issue has
been the Chairman of the Senate Finance Committee, also defeated in 1980.
With those leaders gone, it is difficult to predict the course of future devel-
opments, but it Is certain tha: interest groups will continue to take strong
positions on the issue.

Large educational organizations such as the California Association for Bi-
lingual Education (CABE) and the Association of Mexican American' Edu-
cators, Inc. (AMAE) have joined with other groups such as the L.A. County
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Bilingual Directors Association and the Mexican American Legal Defense
and Educational Fund (MAL.pEF) to makea Concerted effort to preserve the
integrity of bilingual education in California. Through regular meetings, sup-
porting the Chicano Legislative _Caucus, talking with individual legislators
about the bilingual program, and testifying on various bills, the California
Bilingual Community Coalition has been able to educate the legislature as
well as thwart efforts of the opposition to repeal the current law.

The group has now been called the "bilingual industry," even though this
all-volunteer force 'kits 'the financial capital of any other lobbying group
found in the Capitol. As miltter'of fact, it is interesting to note that almost
all of the coalition mem rs are women, most of them Chicanas. The coali-
tion has been able to secure a broad base of support from administrators,
bilingtal teachers, community people, academicians, and other professionals.
- The coalition operates independently of any legislator, but works more
closely with those who are supportive of its goals. The legislative Chicano
Caucus is stronger after. having survived a period of internal strife, and the
Bilingual Community_ coalition also continues to build in strength and ex-
perience. Its greatest challenge now is to preserve the integrity of the current
Bilingual-Bicultural Education Act.

A major exception to the conflictual style of legislative leadership was
seen in the adjustment to the politics of,austerity after Proposition 13. The
passage of Prop 13 in June 1978 cut in half the local property tax support fee
education. The legislature had two major decisions: (1) whether to replace
the local money; and (2) if so, which of the 6,000 units of local government
should receive more or less from a state "bail out."

The Governor was expected to submit, a concrete plan for implementing
Prop 13, but he proposed no specifics. Brown's role was limited to accepting
or rejecting the legislature's proposed cuts. He waited and reacted, which
appeared to legislators as an adroit way to slay above the tough and unpopular
decisions. This led to even more resentment against Brown by Republicans
and Democrats alike. 4

The legislature had three weeks to fashion a plan. More than a month
before Prop 13 passed, the Chairman of-Senate Finance had accepted its
inevitability and asked his staff to develop a plan for distributing the state
surplus to local units of government. Overnight the state K-12 education
share went from 44 percent to 78 percent. Bue legislature decided the
surplus was not enough, so it would have to trim lk budgets of state agencies
to provide' more local bail-out aid. Consequently, the budget committees were,
called into action to determine "how much could you rob Peter [the state
agencies] before he was i, worse shape than Paul [local government]."

Many legislators had post-Prop 13 "hit lists" of favorite state budget cuts.

ak
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-hi 'eduaatibii,thete. was considerable newspaper speculation about Superin-
E..

tenant- Riles' -favorite programSchool Improvement--tha_t_proVides re-
i, ,7_ sOuice SI* school she:Councils-But the attack never came. Budgets. were

CdtabOut-10 Percenticross the board.
.

,,"iegislatoil-Were-prObablr reluctant to rock the boat, to do anything that," ". wasn't proportional educators left the cuts up to the Assembly Ways -.......t...; ".. and Means EdidatiOn-SubcOinminee. The subcommittee recommended (and
the legislature approved) ending adult education (except literacy training) and

"-,,, summer School: These were peripheral programs-whose demise.did not affect. -.' . the' :basic' enterprise. In 'higher education there was no large program like: '' . -siniuner school that Was an easy. target. The cuts were more surgical and
'preeise-.out of. state travel, equipment, new scholarly journals, alumni ac-
tivities, library, acquisitions and so on. Higher education was happy-with the"

,,,, ',,, subeoinmirtee's .work, given the circumstances. Wholesale assaults, fronithe
light were avOidert Legislators who recurrently rode herd on the uniyelsity, -- -,

but were basically supportive of its-mission, closed ranks to protect it from:.,.
"undiscriminating fiscal Cleavers wielded by unthinking Proposition 13 zeal-

4 1

The Impact of Legislative Education-Leadership

The legislature is increasingly seen as the "Big School Board. " It controlsaU of K-12 spending, and state centralization continues to increase. The
L. legislature is also taking a more intensive, look at postsecondary education.

-But there are:too many actor to say the legislature is always preeminent,. and as fiscal concerns become more pressing, programs are less interestingto legislative leaders. 'California will continue to experiment with new ideas,but tick: at such,a high cost as in the past. The Spending effort for education
: during 1970-80 has droppd dram"tically at the same time that the state

assumed 80 percent of school funding.
The past two years have been notable for a significant increase in legislativeoversight of administration. A sunset provision' (applicable solely, to K-12

education) was implemented in 1980. Eight categorical programs are slated
for termination or renewal in 1981-82. Even more legislative staff has beenhired for this new ask. The California legislature has contracted with major
evaluation firms, including, the Rand Corporation and the Stanford Research
Institute, to conduct multimillion dollar 'program evaluations of the largest
categoriel. Legislative staffare directed by statute to sign off before the SPE. can finalize the evaluation contracts. The detailed evaluation design is in-cluded in the statute.

The legislative impact pervades all elements of California edUcation policy.But the legislature's relative influence in a system with multiple important

53



54 California

institutions and actors depends on the commitment and sophistication of key ,

members. The high turnover in the state legiilature recently has weakened
educational leadership. Twenty-three new members were elected in Novem-
ber 1978 as the "Post-Proposition 13 babies"dubbed by journalists as the
"Bad News Bears." These newcomers tended to be more aggressive and
refused to follow their party leaders. In 1980, their number increased slightly.
Twenty assemblymen-retired in 1980. The reasons for so many retiring.are
summarized by the California Journal°

The growing distrust of politicians and the stresses of public life have taken
their toll and reduced the psychic rewards of the job. Internal party strife and
bitter leadership struggies Wither exacerbated negative feelings among mem-
bers in both parties.

A sense of malaise was particularly, noticeable among retiring Democrats.
Instead of dealing with new programs of ideas, Democrats face retrenchment
in the newjax-iTittihg atmosphere of Sacramento. Buffeted by single-issue
groWrthreatened by swarms of new initiatives, and confronted by resurgent
business political action committees, some Democrats decided they Would,
rather quit than fight.

Also, two key education leaders were defeated in 1980, and other powerful
figures may lose authority_ when the new speaker organizes the Assembly.

Educational leadership will also be influenced by the nature of California
politics in the 1980s. The election process- will probably be dominated by
money and media, with charismatic personalities and buzz words necessary
to .get the electorate's attention. Parties will continue to be very weak; in
fact, voter loyalty to party may almost disappear.9 Business and labor lobbies
will be crucial money suppliers/ Certain groups, such as women and con-
servatives, will continue their scent in political power. On the other hand,
Chicanos will grow :n numbers but not as political office holders. Finally,
government funds will grow/tighter than ever, leading to an even greater
clamor over the budget. An public employees, particularly teachers, will
become more frustrated an militant.

Observers of the Cal ornia educational scene have cause to wonder
whether California can maintain its innovative stance through changing con-
ditions. It has been noted that there is a lack of education leadership in the
Senate, and the Assembly could be similarly affected in the future. Certainly,
the legislature will continue its control over education, since more centralized
governance hg's been an established result of the growing centralization of
funding. A /important question, however, is whether the legislators exerting
the contra will care as much about education as their predecessors did.
Legislat e education leadership is in transition in California; the commitment
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progressive educational policy may be lost as the present
generation ofleaders departs..

9kePter Three NOTES

lis,'Theiriateriaiin this svetiort isderived from several stories in theCaliforniaJOUrrial..Thisi.articies. were prepared by Robert' 1". Studer, "McCarthyas `Speaker "' 1979), pp. 382-383; Vic Pollard; "Will theImperIal'Speakersitip.Suryive the Assault on Government,"
(May'1980),1:0-'497.41$19; and 'Salzman, "The

Bitter-Berman-McCarthy Struggle"
rate'1980,,i6the experienced Assembly staff leftor indicated that theyplanar I to leave their pests. Therefore, the Assembly seems to be losinghi-shift advantage over the Senate.

4

Materintoninteresigroupsis excerpted frOin a recently completed report-forthi, Nadir* ;Institute of Education -by Michael Kirst and StephenSornits, Colliciivi Action among California Education,hyerest Groups:A:Logical11esPonse to Proposition 13. This research was funded by theInstitute pc Finance and Governance at Stanford Uniyersity.4111atmOrt teigler and Hendrick Van Dalen, "Interest Groups in theStates"1.1`kierberf Jacob and Kenneth Vines; Politics in the Amerian States(B,oiton::Littie, Brown, -1971),,pp.122-160.5. -See Lavrersr.i
-Iannaccone, Politics in Education (New York: Center for.Applied14search, in Education, 1967) for his construct of interest groupstructure. He cites studies ofZalifornia 'interest group hiiiory by DeaneWileyi:B-Dean Bowles and Lawrence Fahey.Dean Bowles, "The Power Structure in State Education Politics," PhiDelta KaiptinIFebruary 1968), pp. 337-340.. "7. SOthe of the analysis is derived fitiin Don F. Speich and Stephen S.Weiner, In! the Eye of the Storm ( Washington: Institute Tor EducationalLeadership, May 980). -

8. Charles M. Priee and Charles G. Bell, "Leaving the Legislature," Ca-
- florniaJournal (September 1980), p..366.9. Ed Salzman,

"California Politics in the-1980s," California Journal. (Jan-1980), p. 4-6.
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Chapter
Florida

Augustus Turnbull

Florida .the legislature has traditionally taken.a leadership role in estab-,_

Hitting policy. The goVernor, state agencies, and'even the various interest
groups-__haVe-been of less importance Than the members of the House andSenate in education_ ixilicy matters. This leadership position for the legislature
came abOUt.during the decade On,The 1970s following reapportionment, thecliafting, and passage of a new state constitution, and the reorganization of-Theexectitiii branch of Florida state goverrunent.1 ,

,lskitecintent with just reforming others, the legislature proceeded tomost of the standard reforms of the legislative modernization-liter-,: aMieadding professional staff, constructing modern buildings with officesoc*legislatoi.as, well, as "for' the leadership and ,support-personnel, in-
.,ereasini,,legiSlative time by providing for regular meetings of the standing
committee's around the year (in addition to the 60-day regular cession), and
deVelopini:_extensiVe computer support.

A

SUellehringei led* the Citizens Conference on State Legislatures in 1971to.raidethe Florida legislature fourth in the nation in overall professionalismiiidliiit;in'independence. In develdping such a reputation, the Florida leg-blaiiire has also developed some persistent .behavioral patterns which are
Fitili.',rtantiin understanding the Florida legislative process. Softie of the most--Opoitatit are thefollowing: _

10.Control of Thelegislatureii in the hands of the speaker of the House and.--,.--,Theprestdent of the Senate, who are selected by the majority party and electedfoc oae two-year *in by the members of their chamber. Once in office, the
Pre,siding_officer,dorninites the process through the appointment of all com-
initteeiAnd-committee chairmen, including the chairmen of the rules com-
niittees,who effectively controtthe flow of legislation.
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the majority party (the Democratic party) in Florida is definitely in
charge,. bu for the most part the minority party works in harmony with the
majority/and exceptional Republicans may even develop-leadership roles in

:,,conunitteepr on the floor.2
,AII,standing committees are staffed by non-partisan professionals, most

of whom survive the biennial turnover in legislative leadership either by
remaining in the same post or by transferring to another within the legislature.

Leadership rotates every biennium. The speaker and president are per-
mitted by custom to serve only one term. Most chairmen rotate also; they
are-leaders in the faction which is successful in electing the presiding officer.
But the Democratic caucus chooses a .`speaker designate" and "speaker pro
tem designate," so future leaders are known in advance. Thus, the discOn- t
tinuity caused by turnover is tempered,by a long lead time.

Having established itself as the primary determinant of state policy gen-
erally, the Florida legislature has not shied away from playing a key role in

, establishing and frequently revising educational policy. Most observers con-
sider it the preeminent actor in the field. The legislature's primary rival in
educational policy leadership has been a series of committees and commis-
sionssome named by the governor and others by the legislature itself. These
commissionsfor example, the Governor's Citizens Commission on Edu-
cation, 1971-1973have suggested needed improvements in the Florida
system of education. In many cases the legislature has chosen to follow the
suggestions, but in others it has ignored them in favor of its own solutions
or the status quo.

During the decade of-the 1970s, the period examined by this particular
study, Florida has had three governors. Claude R. Kirk, Jr., 1967-1971, the
one and only Republican governor of the century, was flamboyant in a flam-
boyant time. He served in the closing years of the turbulent 1960s and iii-
volved himself personally in th 1968 strike_of-Florida-school eac ers and in
scenes.of-unrest-onege campuses.

Kirk's successor, Reubin O'D. Askew, 1971-1979, dominated the decade
but had surprisingly little interest in education matters, especially in his sec-
ond term in office. He appointed the citizens committee cited above, which
was chaired by outgoing Speaker of the House Frederick H. Schultz of Jack-
sonville. Although this commission is credited with a major impact on edu-
cational policy in Florida by establishing principles still supported by the
legislature, the Governor was not very involved. By the 1975 session thetstaff director of the House Education Cominitte ould comment that he had
not seen the education advisor to the Governor ring the whole session.

Governor D. Robert Graham, who began his four-year term in 1979, by
contrast has built much of his public reputation as a supporter and reformer
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in education.. For most ,of the decade under study, he was in educationalleadership positions irrthe Florida House and-Senate and authored some of: the mare, nOtahle, educational'
during that period. In his first twoleant- as goVernotOgi interest in education continued as hag the tradition of-legislative leadership. Bits-dual effort at leadership in the educational policy-atenihair10 to confrontation between the _Governor} and the-legislature over', -educational, policy. 'There are more bills passed despite gubernatorial oppo-. sition,rnote. vetoes; aritntore_ appeals to the courts1 It is too early to judgehol the balance of influence will be readjusted, but it is clear that someadjustment is,-in fact, taking place.

'Rio-Department of Education-has been a survivor but not an initiator ofpolicy-in the-state. The 1960s ended with a radical transformation of theeducational envlronemnt. What had been termed the educational monolithteacheii, -Principals, superintendents and their respective. associations speak-

_ . .

speak-ing to the legislature through.the voice of the State Department of EducationADOE)was shattered bythe teachers' strike of 196$. Any remaining soli-, clarity was eliminated when the teachers were successful, along with otherpublic employees, in securing the right to bargain co\lectively hy an act ofihe_legislaturein 1974. The legislature acted only af r the Supreme Court
annorincedirwould implement a constitutional provisi n requiring collective'bargaining if-the legislature failed to act.

The Department of Education is administered by the Contmissioneeof Education who is a member of the cabinet and serve as Secretary of theState Board of Education. In 1974, after the incumbe t commissioner re-signed under fire, Governor Askew appointed to the pot a former speakerd_dean of the House (with 24 years of legislative servi ), Ralph D. Tur-lington.
Turlington was subsequently elected to the post in his o n right and con-tinues to hold the position: He has long been a spokesinan 1 r education-and.especially for the University of Florida Which was located in his legis-IatiVe district. Turlington appointed as his deputy commissioner Dr. RogerNichols, a fOrmer university professor who had served as staff director of theHouse Education Committee and later as the chiefassistant to Speaker TerrellSessums. While Turlington andNichols have not been interested in a frontalchallenge of the legislature they have not been reluctant to influence theprocess in more subtle ways.

In addition, to the posts already mentioned, five.former legislative staffdirectors are officials of the Department of Education. Two current membersof the Board of Regents are former legislators and another resigned recently.Other staff move back and forth frequently among executive and legislativeoffices. These examples suggest the nature of the "Interlocking Directorate"
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that governs education in Florida. The legislature has been the source-of all
the current, executive branch eduCational leadership.

A number of lobby groups are active in Florida education politics. After

the 1968 strike, the various teacher groups tried to establish their new roles

as representatives of teachers in the collective bargaining process. In so
doing, there was considerable conflict among rival organizations in Florida
and their national affiliates. In the early part of the 1970s these rivalries
hampered their effectiveness in the legislative process, but by the end of the

decade conditions had stabilized and teacher union representatives had begun

to show real effectiveness in influencing legislation.3
The two main teacher groups are the Florida Teaching. Profession (FTP)

and the Florida Education Association/United (FEA/United). 'Observers sug-
gest that for most of the decade, the FEIC4Mited group was the more effective

since it had several large grass roots organizations in major counties of Flor-

ida. More recently, the FTP has improved its position. Some would say it
has even pulled ahead as a result of two developments. First, the FEA-United

supported a losing candidate for governor and the winning candidate; Gra-

ham, has not forgotten who his educational friends are and are not. Second,
in the 1980 sessiona compromise had been hammered out on a major piece

of legislation, the Educational Practices Act, but the FEA-United reserved

the right to seek changes in one clause. Subsequently, it failed to persuade
the legislature to ignore the consensus position, and the failure further denied

FEA-United's reputation for effectiveness.
A college professors union, the United Faculty of Florida (UFF), is"a

newcomer to legislative lobbying. There is some evidenCe that it is growing
in effectiveness as its leadership learns how to work -with the legislative
leadership. The Florida School Boards Association is considered one of the
More effective lobbyists for the administrative viewpoint in education. Its

long-time executive director is especially successful in one-on-one discus-
sions with legislators.

, The Association of Florida School Superintendents is a more low-key or-
ganization, but it has considerable effectiveness in dealing with technical
changes in the school law. Its current executive director and lobbyist is the
immediate past director of the division of public schools of the Department
of Education and a former county school superintendent himself.

In the last five years the school financial officers of tha larger school

districts have become a respected, albeit informal, lobbying group. Leading
meymbers of the group spend much of The session in Tallahassee and are
called upon for technical assistance. They have become highly influential in

this key area of educational policy.
At least one other group deserves attention. Students in the state university
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system (repreienting nine universities) have became organized as the Florida
Student Association (FSA). On a number of specific issues during the past
five years, the FSA haSdemonstrated its capacity to overcome the opposition
of the Board of Regents in winning approval by the legislature of specific
items of legislation of interest to students. Community college students are
not so organized and consequently haye less visible sway in the legislature.

The Structitre of Education, Leadership

Flotida legislators who are considered education leaders' are more likely
to be senators than representatives (several served in both the House and the
Senate), and more likely to be Democrats than Republicans.

All but one of the leaders have been committee or major subcommittee
chairmen or'held other leadership posts, although these 1posts may not have
had any formal relationship to education. Seyseral of the keyeducation leaders
have held the chstirm' anship of both the-substantive education committee and
of the appropriations subcommittee dealing with education finance. Others

.have held one or the other chairmanship, and still others have influenced
educational policy from party leadership posts. A, long-term former staffer in
the Senate observes that Florida's legislative structure vests all power in the
presiding officer, and in turn, in his appointees as committee chairmen andfloor leader. HowevereSo consistent pattern has emerged relating position
to effectiveness in establishing educational policy. Obviously, it does not
hurt to hold a key chairmanship or other leadephip post; on the other hand-
several ofthe leaders have been effective in pushing major educational leg-
islation at a time when they were not in a,chairmanship and indeed were
considered to be in a faction opposed to the leadership.'

Ofie leader, for example, was involved in education throughbut the entire
period under study. He was noted as important to the development of major
education legislation in each of the years being examined, hut, it was not until
the 1979-80 biennium that he had a formal leadership post as \ Chairman of
the Senate Education Committee.

Another leader shifted his attention from human services issues (he had
been chairman of that committee for several years) to education only when
he became education committee chairman. He retained the interest during a
biennium in which he was without a leadership post and renewed his effec-

-tiveness in the last two years as speaker pro tem and chair of the appropri-
ations subcommittee dealing with education. Over thg years he has become
recognized as one of the intellectual leaders of the House.

Finally, one leader who never held a visible position made a great impact
on education. Before becoming a legislator, he served for a number of years
on a local school board anS.bccame a leader of the Florida School Hoards
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Association. This experience quickly made him a spokesman for the School
Boards Association even as a freshman, minority member of the House. His
leadership;opportunities.condnued when he moved to the Senate. As the
member 'Of the ...inority party considered most expert in education matters,
he has been an almost automatic appointment toconference committees deal-

-

ing with educational legislation. Therefore, he is effective, even though his
party status has kept him from formal leadership positions.

Rather than position, the key to education leadership appears to be the
amount of interest and concern possessed by the legislator. All of the mem-
bers identified as leaders have demOnstrated a continuing interest in one or
more education topics. They have chine their homew with interest groups
and agency personnel and, of course, have become Effec ti v e general legis-
lators as well.

Although the total number of educational leaders is smallless than 20 of
the several hundred possible legislators over the decade-4t has not been a
closed shop. Those legislators willing to become effective through Study of
the issues have been accepted and put into leadership positions. The biennial-
Fycle of leadership change in the Florida legislature keeps open the opporr
tunities, And most presiding officers have been careful to name chairmen
from among those both knowledgeable .nd interested inthe subject.

Since money controls most polfcies, the appropriations committees have
, had major influence over edbcitional policy; but it would be inaccurate to

characterize their role as one of dominance. Major legislation, such as the
Educational Accountability Act of 1976 and the University System Reorgan-
ization Aci of '1979, -were products of substantive committees.

The tension among the various levels of education is continuous, even
though all are represented by the same Department of Education. On the
legislative side, the House has alternated between a unified committee over
all of education and separate committees for K-12 and for higher education.
Vocational education and community colleges, the other major components
of the education community, haVe either been included in the overall com-
mittee or have been carried along with the public schools and the universities
into the separate committees.

As noted previously, the Florida legislature is well staffed. Each House
member has an aide or a secretary, and each senator has both. Each of dr 23
House committees and 14 Senate committees has a staff director, one °more
legislative analysts, and clerical assistants. In addition, each chamber has a
bill drafting unit and a clerk or ,secretary 's which keep up-with the
legislative paperwork. A joint legislative management committee provides a,"
comprehensive information service, a computer support division, a legislative .

library, and personnel and accounting support.

66



..

: r

Florida 63

Staff support in education is located hi the education committees of thetwo chambers (two committees in the House) and the educationsubcommit-tees of the two appropriations/ways and means committees. These subcom-mittees are adrymously termed subcommittee "B" in the Senate and sub-committee "Hr. in the House. The substantive committees have normally
operated with three to five professional staff members and two or three cler-icil positions. The House Appropriations Committee his usually assigned atleast two professional staffers to educational finance, supplemented by theadditional partial attention of a capital outlay specialist. The Senate Waysand- Means Committee has varied its practice, but throughout most of thedecade has had at least one of The senior budget

analysts assigned full timeto'education.
Determining staff involvement ineducational policymaking is considerably

'harder than identifying the legislator's involvement. Most staff, especially
those who remain with the legisliAure for a long period of time, are expert
at remaining behind the scenes. There is a fair amount of turnover, and some
staffers may work on only a few bills intensively before departing, whileothers provide a limited, summary analysis on dozens or even hundreds of
different bills without making a significant impact on any. Nevertheless,
respondents. did identify some staff members who had significant 'impact on
major legislation over the decade. .

A .third of those cited were staff directors of education 'committees; two
Were budget analysts' for education; and two others had the role of repre-
senting the presiding officer of their chamber on education-related matters.Such staffers have a substantial role in monitoring the progress of key leg-
islation and assisting in the complex negotiations among members of the two
chambers, the agencies, and the various interest groups. The other staffers
,named served primarily as analysts for substantive education committees. In
general the professional staff provide analyses of issues and of legislation
drafted by others. Upon request of the committee chair or other' members,
they may draft the more complex legislation related to their ',committee's
jurisdiction or develop amendments to bills assigned to their committee forreview.5

The Composition of Legislative Education Leadership
What brings a legislator to an abiding interest in education legislation?

Stimemembers, like former school board members and a principal, come to
the legislature with prior educational experience and carry that into the leg-
islative arena. Another member came into the legislature with a strong interest
in vocational education, which expanded into other parts of education as his.. tenure continued. Two prominent representatives had L-ecome convinced of
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the need to improve higher education after businessmen in Florida and else-
where. told them that a major impediment to industrial development was the
'Ow qualitY,,,of the university. system.

One staffeiobserVed:' . 4-

f-
4

1. I haveiome to believe that legislators get involved in education for the same
reasons ai professional educators,not because of the glamor but rather in the
recognition that the-PrOblems,are almost.universally worth solving. I would
further guess that for the best legislators it must be quite frustrating to cast
a vote on 60 to 70 percent of the state budget Without understanding the issues
and the complexity of the educational system.

Another staffer suggests that many of thtleaders have a general felling that
public education in recent years has not been as productive as when they.
were in school and that public disenchantment with the quality of education
leads .thelinembers to seek corrective. -

. ". -

A former staff member suggests that the smaller districts. have provided .1,

more !eiders than the larger and that the 9.iiversity of Florida has alwitys
hada champion in the House or Senate. The larger counties might be expected
to be powerful because of the size a their delegations, but they have been 0'
less influential than some of the smaller counties ,which produce a key leader.
Internal' disagreements, including partisan fights, tend to split the larger.del:
egations and make them less effective than sheer numbers would suggests

What makes certain members leader?? One observer suggests that a uni- ,

versal ;characteristic possessed by these members ikthe respect of their col-
leagues for their knowledge and understanding ofAie issues and their sin-
cerity:

Unlike some of the demagoguery on busing during the 1960s, legislators,
genuinely look at problems 'seeking solutions. Especially in the early 1970s,
where the interplay of property taxes and school finance and subsequently the
FEFP (Florida Education Finance Program) weights were developed through
formulae. Some members stood far above other members who had not the
time,;eneriy, effort, desire, or perhaps intellectual capability to. keep on top
of all the issues and data.

Expertise grows with exposure. An initial problem in the school finance
reform of the early 1970s was that very few people understood the existing
formula, The Minimum Foundation Program (MFP). One legislator s-uggests
there were only, two people who understood the program, and they were not
allowed to fly on the same plane because if it crashed, ncr one would know
how to fund the schools. The legiligir notes that he acd certain colleagues
were successful in making ,t1te process explicable, "There were 30 members
who had at least partial working knowledgq,when we got through." -
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One resu lt of this growing expertise wascthat the legislature "took theinitiative from the State.Depar tment of Education," Whereas previously the,
legislature had just reacted. Eventually even the commissioners of education
volunteered.stafrassistance to the legislature. This led to the legislators de-
manding 'more information and becoming more sophisticated.. Their data de-
mands grew beyond what the State Department of Education was, interested
in producing.

Not every legl%lator who is active in education becorhes a leader. Florida
has not lacked educational demagogues and proposals for punitive legislation.
The--perHalo stfudent unrest ,and concern over the drug culture sparked a---
number 'of restrictive bills and curricular suggestions that were not warmly
received bythe educational establishment. Other,bills.,setting forth minimum
classroom contact hours for community college and university faculty were
also unpopular on campuses around the state. Nevertheless, the proposers of, Suchflegislation, while perhaps individually powerful in the legislature, never
became part orthe leadership.in the committee structure that governs edu-
cational legislation. As one observer noted, "The punitive, inflexible type
never made it into the educational leadership; the power of the educational
constituency and their fellow members never let them into key positions."

In Florida, as elsewhere, leading legislators become specialists in the sensethat they focus their attention in a limited number of areas and they earn the
respect of-their colleagues. The other members get in the habit of "watching
their button;" that is to say following their lead in voting on issues in their

'aka of-expertise. All of the education leaders would be likely to have their
button:Watched. This is not to say that they all limit themselves exclusively
to education, but for most of these leaders it is their major focus.

Within education there are topics of more interest to one member than;. another, but the broad jurisdiction of the committee structure works against
intensive specialization for those members serving extended periods of time.
It.is more important for leaders to develop a comprehensive understandingof the subject area than to become known for competeno in any one subarea.
A long -range systems perspective is a major component of educational lead-
ership. It often takes at least three years to pass a good bill. The first yearis spent in developing the concept, the second in polishing it and gathering
support which becomes strong enough to pass it in the third year. To succeed
in such an environment, one must have a long-range perspective.

Since tk- presiding officers change every two years anti;have the option
of changing committee chairmen and the membership of the committees,
continuity of leadership is something of a question mark in Florida. In the
decade under examination, one can find very little continuity of leadership
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in formal positions. However, tnembers in the leadership category have typ-
ically, had some close connection with education and positions of relative
significance throughout the period. They have been in the legislature for
years and kept their interest in education legislation throughout their time
there.

interest in education continues after leaving the legislature. Several leg-
islative leaders were appointed to the Board of Regents. The outgoing,Senate
President in 1980 has been named to the Post-Secondary Education Com-
mission by the Governor. A respected minority leader went on to serve as
a member of the.Commission on the Future of Florida's Public Universities.

Education holds the interest of legislators because, as one of the major
programs or state government, it is very visible. However, the costs of in-
volvement in education are perhaps greater than the benefits. Due to the
complexity of the subject and the variety and number of interest groups and
bureaucracies involved, concentration on major education legislation leaves
little time for other policy matters. The complexity of education issues is
magnified by the fact that all the varying viewpointsconstituenc# 'ntere3ts
and group interestshave their spokespeople in the legislature. is point:
was made well by one leader in the closing debate on the Higher ucation
Reorganization Bill of 1980. He told the 1:ouse that taking on the ucational
establishment is to take on,the legislature itself, as well as all of e outside
interests. The only task more difficult is reapportionment.

Furthermore, many of the issues do not have much political se appeal and
the most significant issues require several years to take effect, hus diluting
the pride of authorship and the political benefits. The trend in Florida toward
formula funding of programs has minimized (although not rerr)bved) the op-
portunities to provide programs for one's home district.

One senior House staff member suggests that the costs or benefits of in-
volvement depends on the legislator's district. Being an education leader
helps if one is from Tallahassee or Gainesville (seats of tile three oldest
universities in the state)in fact one has to be seen as an education leader
from those districts whether interested or not! Usually, if lane is from the
urban areas it does not hurt, but some rural districts can obj t to a legislator
who becomes too active in education matters.

In the area of education, Florida is perhaps in the first years of a major
change in personnel. Four outstanding leaders have left the (legislature. An
other might well step down after his forthcoming term is completed in 1983.
Of the seventeen members on the decade-long leadership list only eight are
still in the legislature. Observers expect a focus on consolida ion rather than
innovation in educational policy in the near future. There ill always be
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some legislative "tinkering" with the system and there is some major unfin-ished business in higher education, but in the next few years the opportunityfor significant innovation is likely to be slight.

Llikages In 'Education Policymaking
Linkages with the major educational agencies and interest groups are directand most-often initiated by the designated lobbyists or other officials of theagency or interest group. The Department of Education has a number ofofficials quite familiar with the legislative process. In addition to Commis-sioner Turlington and the several former legislative staff members now em-ployed by the department, a number of other key personnel in DOE servedas staff to the legislature in the 1960s when it lacked staff of its own. Theseindividuals were borrowed during the session to write and analyze legislationfor the memberslind have continued that activity on behalf of the DOE andits several divisions.

The department is expected to provide accurate enrollment, financial, andcapital outlay needs data; but the legislature over the years has been vocalin its dissatisfaction with the quality of the data presented. For most of thedecade the legislature has,pushed the department toward an aggressive roleas the overseer of local educational programs and the initiator of reforms.Almost as persistently, the depaitment has resisted while arguing that realdecision-making power is and should remain in the hands of local schoolboards.
In the middle of the decade under review, one legislative leader pushedhard to convert the department into an "educational auditor," modeled afterthe role of the legislatiiie auditor. In thii proposed model, the DOE wouldinvestigate the pc.forrnance of local school systems and suggest improve-ments. The DOE could see little political support in such a "bad guy" roleand successfully fought the proposal; what it had to accept instead was theEducational Accountability Act of 1976, which consolidated and strengtheneda number of efforts since the 1973 report of the governor's commission topush school-based management and to require regular reports of student ac-complishments The 1976 bill provided for statewide assessment testing,student progression standards, and the withholding of graduation diplomasfrom students failing to pass a functional literacy test. After it became clearthat this approach had strong popular support, Commissioner Turlington andthe department became its champions and since have defended the legislationagainst a series of court challenges.

A senior legislative staffer suggests that in the last five to six years thecommissioner and his immediate staff have had less and less influence. Thedepartment's organization has hindered its impact. It is comprised of at least
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four fiefspublic schools, vocational education, community colleges and
universitieswhich rarely agree among themselves. Even within divisions

there may be conflict. Furthermore, the fragmentation of the teacher groups

and the lack of unity in the education profession's point of viewwith prin-
cipals, school boards, and teachers acting independentlyhas limited the

influence of the department.
The organized education interests are regarded as important, although

biased, sources of data and opinion. A house budget analyst specializing in

_education points out that the education leaders in the legislature do not have

to seek out the groups because each group has a legislative program and is
aggressive in pushing it. The lobbyists are always around so the leader can

ask their viewpoint in a casual setting. In putting together the 1973 education

finance reforms, there were several joint meetings of House and Senate lead-

ers to which lobbyists of the school districts and education associations were
invited. The legislators explained what they were doing and got feedback

from the educators.
One problem groups have in working with the Florida legislature is the

speed with which issues crystallize after perhaps a long period of gestation.

This was particularly true in the context of the many changes made by the

newly reapportioned legislature Annual sessions and the demands for infor-

mation as well as legislative ideas for change came too fast for groups to

react. "There were dramatic shifts in short periods of time from where we

were to where we would be. Groups such as the tax assessors and parents
could not keep up." One result of this fast pace is the expansion of the

lobbying core in Tallahassee. Almost any organized group which wants' o

be effective in dealing with legislation has full-time lobbyists in Tallahassee

during the session and many people there all year around.

Local school districts are relatively uninvolved, with the exception of a

few larger districts such as Dade (Miami), PaIM Beach, and Pinellas (St.

Petersburg). Dade County has been cited as being especially effective. It

comes to Tallahassee with a specific legislative program and understands

how to utilize its large legislative delegation. There is almost always a major

Dade County legislator on the education committee or education subcom-

mittee of appropriations. One former budget analyst tells of the year that

Dade County school board representativei met with the speaker to insist that

they needed "X" millions of dollars to fund salary commitments. He agreed

to see they got the money, and in return the school board agreed to support

whatever other school legislation the leadership wanted to pass.

Legislators themselves are in touch with local educators. The importance

of representing constituency interests is exemplified by one whose feats on

behalf of the University of Florida are legendary. He had an uncanny ability
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to know exactly when something of importance to the university was coming
up. One staffer recalls a particular meeting of the education appropriations
subcommittee. After a Friday meeting, the staff member was told to develop
some numbers over the weekend and the subcommittee would meet on thefloor Monday to consider them. (This was prior to the legislature's adoptionof strict meeting notice requirements.) The Chairman had a speech cancelled
and returned early to Tallahassee to find the staff member just finishing thework, early Sunday afternoon. He decided to call a subcommittee meeting
then and was able to round up enough members for a quorum. Starting about
2:30 p.m., they worked through the budgets for public schools, the State,
Department of Education, the junior colleges, the education and general bud-
get of the universities; and by 5:15 p.m. they had gotten to the budget of the
Institute of Food and Agriculture Sciences (IFAS) at the University of Flor-
ida. The chairman had instructed the staff to prepare major cuts in the IFAS
budget. But just as the subject was introduced, a shadow passed over theglass door of the hearing room in the deserted building. The door opened andthe champion of the university walked in: "What's next on the agenda ?' -'asked. The IFAS budget was not cut.

Any discussion of_linkagels-iiiecimplete
without some discussion of the

_legislative "Riff role, since providing linkage is one of staff's critical respon-
sibilities. A committee staff member is expected to make sure that all inter-
ested parties have an opportunity to provide input on legislation at the earliest
possible stage of development. Members much prefer to know the positionof all interested partieswhether or not they intend to revise the legislation.
The motto "No Surprises" is dear to the heart of most long-term legislativestaff.

Given the fact that 400-500 bills relate to education in any given session,
the limited staff must rely upon the DOE, local education agencies, and the
various interest groups to supplement any other sources of information. As
in other areas of legislation, there is the assumption that interested partieswill call any problems they have to the attention of the legislature. Exposure
to a wide variety of viewpoints is expected to uncover any problems with the
legislation. Said a staffer, "The cardinal rule which I observed was that thereshould be no surprises for the committee by having lobbyists or interest
groups presenting more current or extensive data."

Legislative education leaders are also tied to out-of-state actors. Florida
legislators are active in multi-state and national organizations such as the
National Conference of State Legislatures (NCSL), the Southern Regional
Education Board (SREB), the Council of State Governments (CSG) and the
Education Commission of the States (ECS). There is no consensus,, however,
on how much, if any, these external organizations contribute to educational
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policy initiatives. One staffer spoke to a common paradox, "If a person
testifying before a commiftee begins by saying that states A, B, and C do
this in this way, the committee will respond by saying, 'Well, we have to
be cognizant of the fact that Florida is different.' On the other handosif the
testimony does not reference practice in other states, one of the first questions
will be, 'How do other states handle this?' " The same person said his
committee made considerable use of the American Association of University
Professors, the Southern Regional Education Board, and the Education Com-
mission of the States as information clearinghouses.

Some observers believe that many reform ideas which Florida considers
come from national organizations such as ECS or NCSL. "They are brought
back by legislators or a staffer. The 1973 Commission on Education got
much of its information from national groups like that."

Styles of Leadership in Education Policymaking

Some Florida legislative, education leaders clearly exert their influence
through their specialized knowledge in the field of education. There are also
some lead_ ers who_primarily-represent a constituency, either a geographic or
interest -based one. For example, two prominent leaders can usually be con-
sidered to support the views of school administrators. Still another group has
definite ideological orientations. One legislator could be counted on to sup-
port activist programs to improve society through better education. At the
other end of the continuum is a legislator who prides himself on a no-non-
sense, conservative back-to-basics approach to education which clearly in-

fluences his orientation toward education policy.
All leaders though, no matter what their expertise or philosophy, exhibit

some degree of ability to use the legislative process effectively in building
a consensus for their positions. A leader must have a comprehensive knowl-
edge of the legislative process with particular attention to details of procedure
and an understanding of how to persuade onc's colleagues. A sure sense of
timing is an important ingredient of this talent. An excellent illustration is a
leader who at the beginning of the seventies was completing a legislative
career which spanned more than two decades. His legend remains. As one

staffer comments:

Representative A is a very, very competent politician. He was by far the most
effective legislator I have ever seen. He had a shelf of props--newspa'per
clippings and other thingshe could pull out to dramatize a point. He was
one of the few legislators to realize that you cannot win all the time, so he
set up things to lose on, so that people would not notice that he was winning
100 pewent on the things he really wanted.
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The staffer went on to describe a scene where the Senate President cameover to a House committee to explain a bill that he wanted badly..` He wasa very effective speaker and had the committee in the palm of his hand untilRepresentative A took over the questioning and began to back the President
into a corner. The President slowly began to realize the bill could be killed.The committee proceeded to make a series of amendments that drasticallyrevised the intent of the bill. Representative A then proposed a far-reaching
amendment that would have completely gutted the bill. The President wasable to defeat him on that and went back to the Senate happy with what hecould salvage and pleased with his "victory" over Representative A's amend-
ment. Representative A, however, went away having secured his objectivesthrough less far-reaching changes--and without the stigma of embarrassingtheSenate President.

This leader had a superb sense of timing and an ability to read the moodof his committee and the audience. He was known to keep a bill on an agendaall session until the moment when the committee, the reporters, and theaudience were in the right balance to bring about his objectives.
Technical skill, or perhaps just a knowledge of what one can get awaywith, is illustrated by another incident. As a very complex bill of over ahundred pages developed through the amendatory process in the closing hoursof the session, it was causing the technical staff frantic hours as they triedto put it into correct legislative format. The House and Senate had beenwaiting for some time to get the final version on the Senate floor for passage.Pages from the bill's many sections were stilt lying in small piles scatteredaround the Senate secretary's office, when one senator said they had to passthe bill then. Another said they didn't have it ready and they couldn't passblank pages. The first just grabbed a stack of paper, put it in a bill folder,and said, "I'll show you." Minutes later the Senate and then the Housepassed overwhelmingly a hundred sheets of blank paper.

It should be noted that such practices are not common. In fact, a postscriptto the story is that the House clerk arrived just before midnight in the officewhere the staff was still laboring to put together the bill passed some timebefore. "If you don't have that bill in my hands by midnight," he declared,"I will refuse to certify it." The bill in final form consisted of what the staffmembers were able to get together by midnight.
In part due to his detailed knowledge of the legislative process, a memberoccasionally will become the "answer man" for an entire chamber, the per-son to whom everyone turns when something has to be done._A senator (wholater became the state's lieutenant governor and then U.S. Deputy Secretary

of Agriculture) had this role. In the early 1970s when the legislature wasconsidering complex problems of taxes and school finance, the senator solved

75



72 Florida

everything that came up.
Persuasiveness in committee or floor debate is an essential element in a

member's developing the reputation of being a master in the legislative pro-
cess. One of the classic stories of persuasive skill is a two-stage debate

between Representative B and the Republican leader in the House. The party
leader proposed an amendment 'to a tax bill that would have provided
exemption to the sales tax. Representative B objected and told how he had

- recently been back to his little home town to see his "old daddy, the town
blacksmith." Blacksmiths were having hard times (this was in the 1960s)
and Representative B "couldn't see the sense to exempt a lot of wealthy
folks from the sales tax, when the little people would still have to pay." A
substitute amendment killing the exemptions passed overwhelmingly. Some-
time later the Republican leader tried again, this time carefully including
blacksmiths in the list of exemptions. Once more Representative B took the
floor to describe a trip home to talk to his aged father. "I've talked to my
daddy about this and he's upset. He doesn't want an exemption because he
has been a hard worker all his life and he wants to pull his fair share." He
the': passed another substitute amendment killing the party leader's amend-
ment once more.

Another legislative education leader redoubtable in floor debate was once
engaged in a lengthy discussion with the minority caucus chairman, who was
dubious about the changes in school funding procedures. At the conclusion
of a long discourse on the formula, the dollars involved and the policy
implications, the leader said to the caucus chairman, "If you could vote for
this, I will be glad to come to your district and help you get reelected based
on all you have done to help education in your area." The chairmanre-
sponded that the price was too high to pay for reeection. The representative
then brought down the house by saying, "If that is all that you have gotten
from the last hour, then even if I came down to help you, you couldn't get
reelected." -

Another aspect of the ability to use the legislative- process is effective use
of one's position. A few_exceptional individuals manage to become leaders
or to retain a leadership role without a position. But having a role as chairman
or membership on the key committees such as appropriations and rules helps
enormously. The independence of chairmen varies from time to time. Some
presiding officers keep closer control over the flow of legislation than others,
and there are periods when the process is more or less open to rank and file
input. In Florida a definite trend has been toward more concern about demJ
ocratic procedures such as open meetings with preannounced agendas, but
the power of a chairman or the speaker or president continues to be great.

A slaffer describes working with a particular Senate Ways and Means
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-Education subcommittee chairman. He and the chairman would work up the
recommendations and then call in the committee and tell them what they'ddone. It was not unusual just to go into the chairman's office and "settle thething."

In considering the power of position, one must never overlook the per-vading influence of the presiding officers in the Florida legislature. TheSenate president and House speaker, as noted, above, appoint all committees
and committee chairmen. They refer all bills to committee. And through theappropriations committees, to which all bills having a financial impact arereferred, and the rules committee, which schedules floor debate, they candominate the timing of consideration of legislation. As presiding officers,
they deterMine who is recognized to speak and settle points of order (the
House speaker has never been reversed on a point of order by the member-
ship). Nevertheless, the style of leaders varies considerably; some have theirown programs and some leave substantive leadership to the committee chair-
men and others. In the early years of the period under review, speakers haddefinite education programs. Later, cae speaker told his first education chair-
man to "do something to help children learn to read-and write," but left theimplementation of the instruction up to his education chairman. The result,was the Basic Skills Act of 1975 and the Accountability Act of 1976. JA recent speaker returned to the model of central leadership. He haddefinite plans for educational changes at both the public school and highereducation levels. To facilitate consideration of these proposals, he even di-vided the education committee into separate K-12 and higher education com-mittees. His aim was to push higher education reform, and a separate com-

mittee would '8"-e able to concentrate on just that agenda. The Speaker's staffkept close tabs on the progress and content of education legislation, and theminority leader spearheaded the legislative push. Senate Residents have beenconsiderably less visible than speakers in pushing educational reform; -al-though one president representing Tallahassee with its two universities, didappoint a special assistant to coordinate education policymaking during histerm in office.
Almost by definition, one cannot be a leader without followers. In the

Florida legislative environment, with its rapid turnover of formal leadershipand the relative insignificance of party, considerable stress is placed on build-
ing coalitions on major continuing issues and consensus on specific issues.
Education policy illustrates these two approaches.

Coalitiim-building often involves regional politics. Delegations from agiven area are organized to support the interests of that area. In the less
populous northern part of the state, delegations may represent more than one
county and are generally cohesive. In many of the urban centers, especially
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where party politics is a factor, cohesion is less easy to obtain. Dade County's
very large delegation, for example, can rarely agree on a consensus position.

One exception is funding for schools. The "urban coalition" has been a
consistent voice for more -school funding in general. On a few occasions it
has challenged the leadership of both chambersnotably by threatening to
reject the leadership position on school appropriations. On one occasion a
legislator lost his education committee chairmanship by going along with the
position of more funds for education rather than with cne position adopted by
the speaker and the appropriations chairman. In 1977 another deadlock was
broken only when the leadership promised to find $26 million in money for
compensatory education funds the following year.

Consistent urban-rural clevage has been visible in the sparring over the
"cost of, living factor" and the "sparsity factor" in the funding formula.
Cost-of-living-factor proponents from the urban districts argue that expenses
for education, are higher in the urban areas and should be recognized in the
formula. Rural sparsity-factor advocates note that administrative and other
costs are much higher when the schools are spread out over a large geographic
area and that these costs should also be recognized.

An aspect of consensus politics on, a specific issue is illustrated by the
experience with the Education Practices Act of 1980. Efforts to reform the
process by which teachers are disciplined were, stalled for years in the conflict
between administrative and union viewpoints. Finally, two factors broke the
logjam. The legislature had sunsetted the existing commission, thus forcing
some change, and newly elected Govemor Graham wanted to get the cabinet
out of its statutory' role as the final arbiter of a misbehaving teacher's fate.

The education dean of the University of Florida called all parties together
DOE, both unions, school boards, and superintendents' associationsand in
a series of meetings they ,hammered out a consensus position which was
accepted without change by 'the 'legislature.

In considering the legislature as a whole, one is struck by the continuity
of intense involvement in educational policy setting despite the wide differ-
ences jn individual styles and the fair amount of change in actors over the
decade. Florida legislators are self-confident abo "t their responsibility for
leadership in educational policy setting. While they value consensus, there
is no hesitation to challenge colleagues or the educational establishment in
seeking to reform education in the state; there has been a consistent conviction
that improvement is possible and that it is the legislature's role to push the
educational' community into accepthig these improvements.

The Impact of Legislative Education Leadership

The overall impact of legislative education leadership in Florida has been

01'



Florida 75

positive, though not without its traumatic effects on agencyjpeisonnel andeducators at the local and institutional levels. Florida is generally regardedas being_at the cutting edge of educational reform.
The ,publib ,schtiols operate within a comprehensive educational account-ability pro,Cess based on a heavily state- funded - and - equalized financial foi--

mUla-, Essential responsibilities for curriculum and financial management restwith Alte school principal. But student assessment reports provide for piplic,;scrutiny and-oversight while students, in order to receive a high saki& di-ploma, must becothe at least "functionally literate" as measured by a state-mandated testSubstantial additional funds have been put into the schools,with particular attention to the primary grades, in order to promote successful
. basic skills education as 'a foundation for further development.

Higher, education in the past 15 years has- seen the development of 28community colleges and the expansion of a university system from threeschools to nine. The number of students enrolled in higher -education hasclimbed by several hundred percent.- As the 1980s begin, the legislature isshifting -its attention from access to quality. Funding formulae are beingrevised froth enrollment-driVen factors to program factors, with an explicitmandate to develop program-quality measures. The higher education gover-nance -structure is under debate; and all parties concerned, including thelegislature, are under strong public pressure to prevent political interferencein education, while insisting that authority and responsibility be put into the. hands of officials who can bring about quality. The education community,
. .....

of course, has been heavily involved in all of these developments as havebeen several governors and citizens commissions.
Nevertheless, the-driving,continuing force behind the policies has been the sustained interest and con-, cern of education leaders in the Florida legislature.

Chapter Four NOTES

I. This study spans the decade of the 1970s. While some of the other studiesprovide historical perspective, they are not explicitly designed to focusbeyond the 1979-80, session.
2. During the period Republican Claude Kirk was in the governor's chair,party conflict in the legislature grew to new heights marked by the creationof minority and majority leadershipposts. Such rancor has subsided, somesuggest proportionately with the shrinkage in numbers of Republicans. because it takes at least one-third of the membership of a chamber to haveleverage even on votes requiring a two-thirds majority. In the 1973-74period, when the Republicans did have more than the one-third requiredin the House, partisan tension was higher and resulted in the Democratic
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speaker reducing the size of the Republican staff.

3. Much of the information in this section is based on "State Policymaking
for the Public Stools of Florida," by Frank P. De Palma, mimeo, pre-

pared for the Educational Governance Project, Ohio State University,

January, 1974.
4. In addition to the reputational survey performed for the larger study of

which this analysis is a part, the author, former staff director of the House

Education Committee, and his assistant, also-a former legislative staffer,

'.. performed their own analysis for the entire decade of the seventies. For

this period the author identified approximately 150 specific legislative

issues, 40 members of the legislature and 30 legislative staff members

associated with educational policy. Each-person interviewed was asked

to select a limited number of issues for a given year or biennium and then

to indicate the legislators and staff most:Important to the resolution of the
issues; respondents were free to add names and issues and did so to a

limited extent. Of the 40 members of the legislature initially identified

(and some 20 others added by the respondents) seventeen can be cate-

gorized as consistent leaders in educational policy mattersoverihe decade.

A smaller group of "consensus" leaders was developed by asking the

respondents to name the five most influential legislators over the decade.

Of these five, all those who were in the legislature in 1979 were named

as leaders in the larger study. The larger study also identified others on

the list of seventeen, all those.who were current. Thii chapter will refer

to the entire group of seventeen, adding a historical dimension to the

study of legislative education leadership in Florida.
5. The chambers' bill drafting services draft bills for individual members

, and committee staff typically draft bills for the committeeiand committee

leadership, which bill drafting then double checks for tech/Meal accuracy.

I
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In Wisconsin, one author writes, "the movement towards political andgovernmental reforrh . . . and the growth of the state's public university
. . . symbolize that which is unique and distinctive. . . .''' The centrality; ofthese two factors in the state's public life is aptly captured by the locationof the ?ate capitol building and the historic campus of the University; of
Wisconsin within sight of each ot4.-ri in Madison. These two elements havecombined in Wisconsin to create a tradition 6f government which presuinesthat solutions to public problems should rest on informed, non-partisan anal-yses of the substance of issues. The heritage of the "Wisconsin Idea" ofapplying university expertise to state. problemi still pervades governmental
decision _malting in the state and contributes to the climate of reform.

The citizens of Wisconsin do not simply support governmental reforms;they embrace them. The structure of state government itself is a product of -numerous national reform movements which have occurred over many de-brides. The state's only constitution was ratified in 1848. It requires the
popular election of six state constitutional officersthe_governor, the lieu:tenant grikernir, the secretary of state, the state treasurer, the attorney gen-eral, and the superintendent of public instructionas well as the election ofthe 'judges of the state Supreme Court and the Court of -Appeals. All consti-
tutional officers are elected for frau-year terms. The state enacted the firstcivil service system in the country in the nineteenth century; it strengthened
the governor in the decades after World War II by allowing an unlimitednumber of terms, by reorganizing the executive branch and by expanding the
gOvemor's budgetary role; and it has recently streamlined its judicial struc-tune. Wisconsin provides public funds for political campaigns, limits the sizeof individual contributions; and requires the discloscire of expenditures.
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The Wisconsin legislature has shared in this reform tradition. The state
established the first Legislative Reference Bureau in the country in 1901. In
more recent years it has established a Legislative Council to staff the corn-,
mince system, a Fiscal Bureau to analyze expenditures, the Legislative Audit
Bureau to conduct fiscal and programmaticaudits, a caucus staff for consti-
tuency-oriented tasks, and additional aides to provide individual staff assis-

tancefor all senators and most members of the Assembly. The Wisconsin
legislature is generally considered a'well-informed and independent body in

a state with a strong executive.''
The State of Wisr-rmsin has begun to make elective office a full-time

profession. A decade ago, one study Of the Wisconsin legislature noted,
'Candidates (are) . . . expected to 'prove themselves' through successful
ventures in private life" before standing for the legislature.' Legislative serv-
ice was normally a second career taken up after becoming established in a
private position or retiring from that position. Today many run for the leg-.
islature as part of a first career. The annual salary of legislators .now exceeds
$20,000 per year and additional allowances and per diems are provided.
Many people become candidates for the legislature after ending or even dur-
ing their college years or after they have served as congressional or legislative
staff aides. The result has been a legislature which is younger, bend edu-
cated, more analytic, and less ,e7iperienced. Relatively few members have
been elected to local govemment office, once a prime stepping stone to a
legislative candidacy. Fewer are lawyers, only 22 of 132 members, and more
are unmarried, 38 today compared to Inly 7 a decade ago. In the last leg-
islative session, for the first time in Wisconsin history, a majority of the
members of the Senate and Assembly listed their occupation's as full-time
legislator.

The educational 'system which these legislators help direct has a distin-
guished heritage and extensive operations" The University of Wisconsin is
the 'fourth largest system of higher education in the country, now serving
146,000 students.' The University of Wisconsin System was created in 1971
as a result of the merger of the University of Wisconsin with campuses at
Madison, Milwaukee, Green Bay and Parkside (Racine-Kenosha) and the
Wisconsin State Universities System which had evolved from an earlier sys-
tem of state teachers colleges. The merged system 'is now composed of 13
universities, 14 two-year centers and a statewide extension service. It is

.governed by a 16-member Board of Regents which appoints the president of
the system aS well as the chancellors of the individual campus units. Wis-
consin is a state where economic growth and per capita personal income have
lagged behind The national average,but where public sector expenditures are
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'a*, we the national norms This unusual commitment to`support public sere-
itesbas.:madeiossible the great growth cf the university system. In the pastdecadaetniversity of Wisconsin has conferred moredoctoral degrees than
ariy other Instittitton in the country, but to do this itthas become the employer
of ap xiMately half of all state government efnployees.6 Wisconsin tanks

:.,itribenatiorrin governmental Support for higher education as a percent
of perSerialineotne,,behind only special situations which:occur in Alaska and

',Utah:741re "Wisconsin Idea" of,applying university expertise to the needs °
of the state has. led specific constituencies to support the system, and it hascontributed to the still apparent -tradition of pride in the University.

's Publicyper pupil expenditures for elementary_and-secondary-education in
above the national average iespiteiWisconsin's

ti ave6ge-personal income.'The state-relies heavily on localliroperty °taxes tot 'support education with 59' percent of school revenues doming from local
sources'36 percent tote state and 5 percent from the federal govern-

.,

ment.8 WiScaisin, like mast states irithe north central region of the country,
hicS been:bard hit by declining enrollments. Peak enrollment in the public

:elementary and secondary' system occurred in 1971-72, and the state has lost
more than;100,000'students in the years since. The full impact of these trenps
has not yet been felt by file elementary and secondary system, and it is yet

Aril-each the collegiate level. r,;efitting the Progressive tradition, the Depart-mint of Public Instruction IS headed by a popularly elected superintendent,,chosen tor a four-year term' on a nonpartisan ballot in the spring after a-presidential election. Wisconsin has no state board of education, which some
argue halps maintain the discretion of local school officials in educationaldecision making.9
Eletheritary and secondary education in Wisconsin was dominated until

about the mid-1960s by a coalition of the established educational associations-:tatd-the Superintendent of Public Instruction."' Candidates for soperintendept;;
were then required by law to hold a state certificate allowing them to alocal supt:rintendent, and may local superintendents were also me l of
the Wisconsin Education 'Association (WEA): The WiscOnsin As- laden of
School BOardS (WASB) worked closely with the legislature, e ressed theviews of its locally influential members, and defended ditions of lo-ealism in educational decision..making: As in many other $laces, the state-

r,- .level coalition in Wisconsin divided in the late 1960s, over rrilanagement`issiies and qUestions of state mandates. The requireme that the State Su-
---petiffreiiderit of Public Instruction hold the highest a inistrative state cer-t.- *tificate was repealed. The WEA devoted more of its forts to teacher welfare

'issues an4,became active in electoral politics. Man observers today describeit as the most influential pflitical force in the st. Despite its lack of direct
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participation in the electoral arena, the WASB still plays a prominent role in
legislative policymaking. The Wisconsin Association of School District Ad-
ministrators can effectively represent the views of superintendents on occa-
sion while the other teachers and administrator groups are less visible. There
is no statewide parents group with wide political influence, although the PTA
may be reestablishing a presence. Relations among the education associa-
tions, and particularly between the WEA and the WASB, have improved in
recent years as the K-12 system has had to cope with declining enrollments
and relatively constapt resources, and the groups are now again able to join
together in a. United 'Action Council to defend or enhance educational fund-
ing.

Students of state legislative leadership in education find Wisconsin a place
where both public education and governmental reform have been uniquely
prominent. This prominence makes possible a relatively unobstructed view
of current relationships between the legislature and public education, and it
provides some indication of how such relationships might evolve in other
states in the years ahead.

The Struct of'Education Leadership

Two dec es ago, relations between the Wisconsin legislature and both the
state's higher education system and its elementary and secondary structure
were spse and relatively uncluttered. Most governmental activities of the
University of Wisconsin were with the governor and the executive branch
rather than the legislature, and most elementary and secondary policies were

Idominated by a state level education coalition whose decisions° were usually
accepted by the legislature."

Many of the trends which have affected education throughout the Country"
in the last two decades have appeared in Wisconsin as well. Education in the
state now faces more vigorous competition for public funds than it did in th,e
past, as one longtimeparticipant in Wisconsin Aucation politics recalls:

When I started, the elderly and the environment were not issues; highways
had a separate fund; no one thought about waste disposal. Education was a
very; issue with little competition. No one in the legislature would
have gone home, it would have been political suicide to go home, without
doitig something to improve school aids.

The large share of the state budget appropriated to support the University
System and to provide funds for elementary and secondary schools must now
be defended at a time when enrollments have declined and public confidence
has diminished. In addition, harmony within the education community itself
has been strained in recent decades by labor-management strife and basic
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transarmations in university institutions and procedures. The legislature hasresponded to these educational developments by devoting greater attentionto education issues and by playing an expanded role in the formulation ofeducation policy. For all these reasons, the traditional structures of legislativedecision making for education have been supplanted in recent years by a.structure which better accommodates educational change and legislative in-novation.

Legislative decision making in Wisconsin in the first part of the .1.960s was-
a centralized affair,. and the-major legislative FefOim of the late 1960s and`early 1970s, increased staffing, reinforced this pattern.t2 The growth in staffiat that time in Wisconsin accrued primarily to the party leadership, partycaucuses, and to the Joint Finance Committee, all mechanisms of centralizeddecision making.13 An education committee chairman from this period notesthat it would have been unthinkable for the education committee to defea) ordelay a bill 'sought by party leaders and the caucus

The Joint Finance Committee in Wisconsin is an even more crucial locusof legislative decision making than analogous committees in other statesbecause the state's biennial budget act encompasses far more than just ap-propriations. Particularly under Governor Patrick Lucey, the budget act hasgrown to be a sweeping document which initiates new programs and amendswold ones as well as performing the normal appropriations tasks traditionally
associated with finance committees." A decade ago, the Joint Finance Com-mittee held executive sessions on thetudgekand individual members of thecommittee were_ designated tohear- privately recommendations from corn-__Inittee-chaii-s or others on specific progiammatic areas. The Joint FinanceCommittee then reported a budget bill which would be passed essentiallywithout ainendment.

Legislative reforms in Wisconsin in the last ten years have enhanced theroleof the individual legislator and weakened institutiohs of leadership. Thejob of a senator or representative has now approached full-time status, andsignificant new staff resources have been provided to many legislators toassist them in their activities. In addition, open-meeting laws have beenpassed which apply to legislative committee meetings arid party caucuses.Hardest hit by these changes have been the party caucuses and the majority
leadership. ene association official reflected this decline of the party andcaucus by saying:

They hardly call a caucus anymore because people won't attend. They walkthe halls and tell theparty to go to hell. The name of the game in the Assemblynow is to get 50 votes, not to get the majority party. I really care less aboutthe' patty leaders than about the chairmen of the Joint Finance Committee.
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A similar view was expressed by someone concerned about higher education:

Once the political question about higher education policy was whether the
Republican party or the Democratic party was more supportive of the Uni-
versity. Now you ask whether individual legislators find it in their interests
to back or to criticize the system.

The party caucus remains more important in the Senate than in the Assenibly,
and it still retains a role in the budget process, but there is no doubt.that its
significance has been reduced dramatically.

Part of this legislative fragmentation is a result of new patterns of electoral
politics in local constituencies. Wisconsin's Assembly districts are relatively
small, with a population of approximately 45,000 each,,and party organi-
zations in most areas remain undeveloped. With, Atha' post of a legislator
moving toward full-time status, ambitious young people with few obligations
or other persons with jobs that provide much free time can devote months to
knocking on practically every door in a legislative district. Intensive local
campaigning was_not known in-much of -Wisconsin, and it has upset tradi-
libtial voting patterns.. Legislators elected in this way often feel little obli-
gation to the party leadership in the legislature, and this in turn has made the
party leadership hesitant to take forceful positions on many issues. The ma-
jority party has difficulty holding together its members.

The Joint Finance Committee remains today the keystone of legislative
decision mating in Wisconsin. It attracts many of the most capable and
diligent legislators from both chambers. It dominates the appropriations pro-
cess. "When it comes to the budget,"onettnance expert commented, "there
is no higher authority than the,Joitit Finance Chairmen." Joint Finance is
staffed by the Legislative Filal Bureau whk: is a very well regarded non-
partisan-agency with thirty-three employees. Critical statements from the
Fiscal Bureau cause concern among program advocates and agency officials.
Furthermore, the Joint Finance Committee guides many non-finance deci-
sions in Wisconsin because of the inclusiveness of the state's budget docu-
ment and because legislative procedures require that all bills with fiscallin-
plications be sent to it as well as to the standing committees. One education
committee chairman commented that if he had his legislative career to do
over he would have sought a seat on the Jdint Finance Committee because
the is concerned about education, and the Joint Finance Committee is the
most effective place-to shape education policy.

,Even the Joint Finance Committee, however, has been affected by recent
changes in legislative operations. It too must accommodate the preferences
of full-time legislators who are less subject to party d'rection, and it too must
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abide by the open-meeting regulations which require public posting of com-
mittee sessions. In part to avoid some of these regulations, the Joint Finance
Committee has established five disbussion groups to helpitanalyze-the-bud--

....--ger,Including one on elementary-anti-secoiation and another on
higher e . '5 The meetings of the discussion groups, which-have four
to six members each, are notclosed, but they are not well publicized either.
In the-hfilf decade since their creation, the discussion groups have become
a key stage in the budget review process of the Joint Finance Committee.

The two education discussion groups have somewhat distinct identities.
Attendance at meetings of the Higher Education Discussion Group is smaller,
and the discussion is more free-flowing. Sometimes, there will be no one at
a group session' other than the members, staff people from the executive
Department-oL_Adriiinistratior(DOA) and the Fiscal Bureau, and represen-atives of the being considered. In contrast, Elementary and Second-
ary Education Discussion Group sessions often. et a.,z legislators who are not
committee members, a dozen or more legislative aides, representatives of the

- -associations, as well as DOA and Filcal Bureau staff. Representatives of the
Department of Public Instruction attend some sessions. Issue papers prepared
by the Fiscal Bureau establish major items on the discussion group agenda,
but sometimes legislators develop their own issues or raise questions in re-
sponse to constituency requests.

The rule that the full Joint Finance Committee accepts the decisions of the
discussion groups is followed most consistently in the higher education area.While the caucus may make a few minor changes in the higt.'r education
budget, it too basically accepts what is presented. One participant notes,"The Joint Finance Committee's decisions on the university systemAre al-
most never a matter of contention, but elementary and secondary ,aids arefrequently a problem." More legislate:: are concerned about fund's distrib-----uted through the school aid formulas, and they express their Conceitis at eachstep in the process. Elementary and secondary finance issues will be fought
out in the discussion group, the-Joint Firiance Committee, and ,the caucuses.

_Standing committees in legislatures tend to attract memberS who supportthe programs of their committees. This is tri, of the Senate and Assembly
education committees in Wisconsin. The Wisconsin Senate' has fewer com-mittees than the Assembly, and one Senate committee is responsible for both_
education-and revenue. The Assembly committee's jurOiction is restrictedto education. In recent years, the Assembly Education'Committee has been
more active in the education area than is its Senate counterpart.

Standing committees relate to the discussion groups of the Joint FinanceCommittee in diverse ways. Some ignore the appropriations issues that come
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before--Join t-FiVance and direct their attention to other topics. Other com-
mittees become advocak.s for their program areas before Joint Finance by
urging the expansion of funds and the restoration of cuts, and still others
attempt to rearrange budgetary priorities within their jurisdictions, recom-
mending some increases and some reductions. The Assembly Education
Committee began holding hearings on the education budget six years ago.
Tlie'Assembly Education Committee's budget hearings have informed edu-
cation committee members about the content of tfie education budget, and
they hays, given education interests an additional opportunity to plead their
case 'before the press. While the_university system in particulaLhas tried to
enhance_the role of the standing committees, the impact of the activities of
Assembly education on the judgment of the Joint Financial Committee has
not been resounding. Some say that the education committees are defenders
of the educational establishment whose effects on Joint Finance are minimal,
while others suggest that Joint Finance weighs seriously the views of the
education committee on the non-finance issues in the budget.

Discussion groups of Joint Finance probably have more influence on ed-
ucation policy than do the education committees, but standing cummittees in
Wisconsin appear to have grown in stature in the last six years or so. The
zdvent of full-time legislators has increased the activity of many committees
and enhanced the probability that they will be diligent in examining questions
in their domains. Some standing committees now serve as gatekeepers in the
Wisconsin legislative process. While rules permit committees to report bill
with a negative recommendation, the education committees now releas y

those measures which are supported by a majority of committee m bers.
Bills sought by the leadership have been held in committee becau of the
lack of support by a committee majority.

A function recently acquired by the standing committees is the review of
administrative rules. All committees receive copies of proposed rules, and
some, such as the Assembly Education Committee, frequently hold hearings
on the drafts. While an umbrella Joint Committee for F.eview of Athrinis-
trative Rules usually objects only on narrow legal grounds, a standing com-
mittee may express opposition to proposed rules for simple policy reasons.
The leverage in writing administrative rules under this process has shifted,
some believe, from the executive departments to the legislature. The univer-
sity system is now exempted from submitting its rules for clearance, but one
official of an association active in the elementary and secondary area report.,
"We regard the administrative rules review process to be of equal importance
with the statutory process. It gives us a second kick at the cat."

Recent legislative reforms in Wisconsin have interacted with developments
_ -
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in education to weaken the structure of centralized legislative decision mak-
ing: While the Joint Finance Committee remains the major arena.for-deci-
sions, its discussion groups have emerged as_critieal institutions. The head
of the Higher Education_Discussioh Group can be the most influential leg-
islatiVe-voiteln a policy area where there is little non-budget legislation. In
the elementary and secondary arca, the discussion group considers issues
which affect many members intimately, and it works more closely with the
Joint Finance Committee and others in the legislature. Opinions of members
-in the caucuses must be considered, and active standing committees are now
visible. There is little reason to doubt that the trend of the diffusion of
authority throughout the legislative structure will continue in the years ahead.

The Composition of Education Leadership

The seven key educat:on leaders identified for this study are a rather ho-
mogeneous lot. They aft all between thirty-three and foity-nine years of age,
and they were first elected to the legislature between 1970 and 1976. All
seven have held formal positions in the current session which involve them
in education issues, and they typically represent smaller cities or suburban
areas. A group of six subsidiary education leaders displays more diverse
characteristics. They entered the legislaturciietween 1953 and 1970,-and they
are between thirty-seven and sixty-six yearSbf age. Some represent the state's
largest cities while others come from districts which are primarily rural.
These thirteen legislators possess special characteristics which make them
"leaders whose judgment others'accept, but they also share some of the same
qualities which encourage the average legislator to devote time to education
policy.

Traditionally, education Was an attractive issue area in Wisconsin forerep-
resentatives and senators who wanted to affect statewide policies while still
participating in issues which were prominent in their own communities. Their
involvement was often an extension of pre-legislativ.; activities as school
board members, parent organization leaders or teachers, and identification
with education enhanced their stature in their constituency. In addition, prop-
erty tax rates in individual communities are affected by the amount of state
&id which is provided to help operate the local schools, and tax burdens are
always of interest to legislators.

Today, the attractiveness of elementary and secondary education to leg-
ishitors has diminished in Wisconsin as it has across the nation. Once it was
anassct to be involved in education," a long-time legislator noted, "but now
it has become a liability," Fiscal constraints require difficult choices when
schools are losing students, and in Wisconsin these unpleasant decisions have
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been accompanied by the enactment of new state mandates which diminish
the autonomy of local school districts and antagonize influential constituents.
The types of decisions which state legislators must make have also changed
profoundly in the past decade. The emergence of collective bargaining has
given almost every state education issue a labor-management dimension
which requires legislators to choose between one group of constituents, and
another. The visibility of teacher organizations in some constitutencies has
also-made schools the targets of anti-tax groups and thus created enemies for
legislators who attempt to defend education. This divisiveness has led one
leader 'n education decisi6n making to plan to reduce his level of involvement
in the rats ahead.

The quality of school performance appears to be subjected to less criticism
in Wisconsin than,,it is in many other states. This lower level of criticism
may, be the result of better schooling in the state or of the educationartra--
ditions of the state's citizens, but some argue as well that legislative criticisms
of school performance have been muffled by the political strength of the
Wisconsin Education Association Council. The overwhelming political fact
of elementary-secondary policy in the legislature, many assert, is the electoral
assistance which teachers provide legislative candidates. Some legislators are
said to owe their elections to WEA assistanccarid are properly beholden.
The Council publishes legislative voting records of incumbents, and iLfavors
incumbents in its endorsement process. Legislators who receive rating of
70 percent or better on the list of weighted rollcalls selected by the WEA
automatically receive the tiachers' endorsement. One legislator noted that
two hundred volunteers in his last campaign were members of school teacher

families, and the desire to win this assistance is why sonic representatives
and senators seek to participate in K-12 issues.

The motivations for 'participation and judgment in higher education issues
are_based on different factors. In general, legislators see few political con-

_

sequences for participating in higher education issues, either positive or neg7
ative. Neither students nor faculty groups are effectively organized to parti-
cipate in electoral campaigns, and the university administration can not take
an active political role. One advocate of a more aggressive political strategy
by higher education interests laments:

Opposition to the university does not corn home to a legislator. One col-
league has been consistently critical of university budgets and management,
and he has advocated substantial increases in graduate tuition, but he will
receive more electoral support from his unit of the university than I will get
from mine.

One education leader finds this absence of pressure constructive "The av-
erage legislator is pushed around a good deal in the elementary and secondary
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are-," he noted, "but in higher education people can vote for what theythink is godd policy."
The one exception to the-general lack of political stakes for participation

in higher education issues occurs for legislators who have large university
units in their districts. Some political mileage can-be achieved in a consti-

rtuency by senators and representativeswho become chamPions of the local
campus. Some-local chancellors will indicate which legislators have been
helpful, and some individual faculty members and students do become active
in campaigns. In economically depressed areas, vigorous support for the
uni can be represented to business groups as an effective way to boost
the local economy.16 While certain legislators are freqtfently described as
advocates for particular campuses, this role appears to be obligatory only for
legislators who represent the Madison area. The large concentration of faculty
and students in this area all but compels local legislators to be automatic
Oef:.ndeis of Madison campus welfare.

These general considerations motivate individual legislators to participate
in the conduct Of education policy, but they do not help us distinguish edu-
cation leaders from rank and file legislators. Certain characteristics which are
important in other states do not appear in Wisconsin. Lengthy service is not
a prerequisite for education leadership in the state. In contrast to the decades
of service :often possessed by education leaders in other states, none of the
seven key leaders has served as loag as ten years in Madison, and only oneof the six subsidiary leaders has extended tenure.

Detailed command of the substance of a policy area also fails to command
a followingConti-Wry-to- the expectations created by the image of a well---- staffed, full-time,, resourceful legislature, the degree of specialization and
expertise possessed by Wisconsin legislators in the educational policy area
is rather low: In the past there were legislators to whom everyone would turn__when retirement programs, for example, were being considered. Today such
legislators have passed from the scene. In fact, none of the seven education
leaders who returned a survey for this project indicated that he or she spent
as much as one-third of his or her time on education issues. The institutional
memory of the Wisconsin legislature on policy issues is no longer composed
of individual senators and representative° who acquired expertise over many
lf,islative sessions. Today, the memory of the institution rests within the
staff structure and particularly in the Fiscal Bui-eau. Decision making in the
syStem is often described as episodic rather than continuous. A topic will be
taken up, dealt with, and then set.aside for a number of years.

This does not mean that legislators do not become very knowledgeable
about the proposals which concern them. As in many states, individual rep-' resentatives and senators will work on a particular bill to alter state regulation
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of Indian education or titancy, fc/f example, because of constituency pres-
suresor individual interests. The knowledge acquired to secure enactment of
a single,bill, however, seldom accumulates in Wisconsin to become contin-
uing expertise in a policy area. In most states, the enactment of a program
must be followed in subsequent years by additional legislation to amend,
refine, and improve the workings of the original design. In Wisconsin such
'tinkering with a program is usually done through the budget bill in a quasi -
administrati'.e way rather than through new legislation introduced by the
original sponsor and handled by 'the standing committees. Individual legis-
lators are rarely involved in the details of a program over a number of ses.
sions. Since the Joint Finance Committee is generally the arena for the
amendment of ongoing programs, subject-matter experts seldom appear in,
Wisconsin, and even if individuals develop the requisite expertise about a
program, legislative procedures usually deny them an expert reputation even
among those who are active in the policy area. In addition, there is substantial
movement from committee to committee in Wisconsin, aad long term in-
volvement in-any policy area is unusual.

Probably the single most important factor which does contribute to edu-_ --
cation leadership in Wisconsin is position. All of the seven major education
leaders havelield posts in the current session which involve them in education
decision making, and fouy of the six subsidiary leaders hold now or have
held in the past positions which help guide the general business of the leg-
islature.,Two of the subsidiary leaders appear to have reached their position
through many terms of service on relevant committees. Eleven of the thirteen
leaders are Democrats, and only two are Republicans, retie& g the presence
of Democratic majorities in both chambers. A second factor which charac-
terizes the seven key leaders is a reputation for being intelligent, capable, or
hardworking. These seven education leaders are all regarded, at least by some
standard, as good legislators. A final characteristic which enhances a legis-
lator's stature is the image of being somewhat detached from organize,' in-
terests. Uncritical followers of certain organized interests are disparaged as
"water carriers" for those groups, and their judgments are discounted ac-
cordingly. While such a reputation does not exclude a person from leadership,
it diminishes the legislator's prospects and effectiveness.

Linkages in Education Policymaking

The structure of a legislature constitutes a framework within which indi-
vidual senators and representatives attempt to fulfill their public roles and
realize their personal ambitions. Most legislators seek to improve the content
of public policy and to ensure their own reelection prospects. Neither of these
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objectives can be achieyed alone, however. They can be secured -only in
concert with others in the policymaking system or in the legislator's local

-constituency. The linkages between legislators and others help shape the
(policies that are enacted and help identify the legislator who will be reelected.

_ Relationships between the legislatureand state education agencies have not
been cordial in recent years. In fact, an antibureaucratic theme has developed
among education leaders in the Wisconsin legislature. Part of this results
from the national trends in the 1970s. While the heritage of the New Deal
depicted government agencies as instruments for the solution of social prob-
lefiff, the past decade has viewed public agencies as problems in their own
right. They have been accused of being more concerned with their own well-
being than with the achievement of the public purposes they were established-
to attain; charged with being too rigid to coordirjateactivities-within- their
own structures, and indicted for substituting-th-eir own preferences for those
of the elected_officials--Whose policies they are supposedly administering.
Lesr esdei-7vedly, they are also criticized for now clarifying the programmatic
ambiguities left unresolved by policymakers, and they are used as scapegoats
by articulate officials and staffs for any dissatisfaction with program opera-
tions, whatever the source. Re, 'less of fairness, an anti-bureaucratic tone
iz clearly heard in the legislature's messages about the elementary-secondary
structure and higher education system in Wisconsin.

One study from 1972 described the role of the Department of Public In-
struction in the following terms:

Oui data suggest that the Department of Public Instruction did not play a
significant role in policymaking. Traditionally, state departments of education
have been seen as responding to rather than exercising leadership, and the
DPI in Wisconsin is no exception."

1 his reactive role which the Department was described as playing in the early
1970s is thought by most observers to have dwindled even further during the
balance of die,dectitle. The top leadership of the Department is accused of
failing to provide eduCational, administrative, or policy direction for the

- conduct of publicinstructrotritrWiSconsin, and the consequence is thought
to be drift and needless controversy. Champions of the department argue that
supervising an educational program in a time of declining enrollments, di-
minishing tesources, and fallingpublic confidence is a task which poses great
challenge to any group of administrators. Whatever the mesons, few disagree
with the comment of one well-placed legislative source who noted, "I have
not been to a meeting in five years when someone stopped and said, 'I
wonder what the DPI thinks.' " "The only reason people consult the DPI
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now," one association officisd remarked, "is not for their educational jUdg-
ment but because of their data system."

The, depth, of the criticism of the administration of-the University of Wis-
consip-system is certainly not prol'ound as that directed toward the DPI,
but the anti=buretworatio-theine is unmistakable there as well. Some legisla-
t. _say-Itho university's legislative relations are ill-managed, that its
personnel - policies are chaotic, and that the administration is not willing to
faCelhe unpleasant decisions which necessary for the university to flourish
in-the future period of declining eni011thents. One long-time participant in
education policymaking stated, "'have never seen a legislature which is as
skeptical of university management policy, as questioning of university state-
ments, and as disdainful of university procedures as the current body." The
growing doubts about the competence of university management.has not yet
led to as detailed' an involvement by the legislamre in university affairs as is
seen in the, operations, of the K-12 system in the state, but an informed
dissatisfaction has materialized which was not evident a dozen years age,

TwO area ich illustrate the imporexce of legislative policy links to the
state educate. _,encies are the provision of information and the mobilization
of the statewide educational coalitions. In past years, when elementary and
secondary education policy was still dominated by the coalition of statewide
education groups, the Superintendent of Public Instruction usually Mobilized
the coalition in response io a generally recognized opportunity or difficulty.
The mobilized coalition would then work through interim corvettes, the
governor or the DPI to advance its objectives. Without organization by the
State Superintendent, the various elements of the state education policy sys-
tem are seen today to be operating in greater isolation from each other than
in the past. To fill this organizing void, association officials are not discussing
new efforts to encourage the DPI to mobilize educational groups as it did in
the past. Instead, current suggestions envision the associations themselves
establishing study groups on education topics with members drawn from the
associations, the Department of Administration, the Legislative Fiscal Bureau
and perhaps from the department. The presumption is that if the members of
these association-sponsored study groups can agree on a needed policy ini-
tiative, the balance of the state4ducation policy system will accept the pro:
posal.

The diminished role of state education agencies is alas evident in, the
change itt the sources of information legislators use to reach policy judg-
ments. The study from 1972 reported that eleven of fifteen legiilators inter-
viewed indicated that the DPI almost always provided information that sat-
isfied their policy needs while the remaining four said that DPI's information
usually met their needs.'° The analysis concluded ,that legislators regarded
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the DPI as the most useful source ofinformafion about public instruction in
the state."' In a survey for this study, seven' education leaders were asked to
specify the sources of education information which they found most useful
in reaching policy judgments. None of the seven mentioned the DPI. These
legislatois responded that..the Wisconsin Association of School Boards and
the legislative4staffs were places that they approach first.for information.

Thodeclitie in reliance on the Department for information reflects both the
anti-bureaucratic tendency now apparent in legislative circles in Wisconsin
and also he growth in the importance of staff services available to the leg-
islature. One official in the DPI captured this change in status almost wist-
fully:

In the past, when we went to meetings we were the source of expertise about
hoW schools operated. When a question came up, they were dependent on us
for the answer. Now you go to a meeting, and everyone has one or two aides:
When a question comes up, they turn to their aides. We administer the pro-
grams, but the legislative and gubernatorial staffs know as much as we do.
You would be surprised how much individual legislators know about specific

-topics. Today, most of the analytic computer runs we do are for the legislature
or. the governor, and not for Our own purposes.

tr
The days when there were a few wise educators in the DPI to whom legis-
lators would go for information and judgment have passed. Per malities as
sources for information about school operations have been replaced by data
systems, Legislators now look to their own staffs to marshall and organize
data, and! the DPI has been relegated to the role of assembling information
for others. Legislative staffs still rely on the departmental data system, but
they bring analytic training and policy expertise to the examination of that
information which individual legislators rarely acquire. Legislative staffs
have in effect grown up between legislators and the DPI, and they are able
to interpret DPI data and tnus enhince the independence of legislative deci-
sion making.

The fact that the legislature even wants information aboutuniversity system
operations constitutes a departures from past decades. "In the past," one
university official noted, "you would hear from legislators about constituent
problems, but now there is a detailpd dialogue about managing the system."
Sonic officials complain that the legislature and the governor focus on uni-
versity management issues rather than questions ofpolicy, and this requires
the analysis of operating information. The University of Wisconsin system
maintain§ most of its own records and many of its definitions and formats
are tibt consistent with those which the Department of Administration uses
for t6 balance of the executive bralich. This contributes to ongoirg tensions
between the two agencies as the university system resists efforts to make it
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conform to standard governmental record keeping. The growing volume of

data needed to Manage campus units from the system's cefural administrative
offices however, provides inform'ation which can be analyzed by legislative

and executive staffs. Legislators active in the higher education area report

that their efforts would be impossible without the talent, contimity, and
diligence of the legislative staff. As in the elementary and secondary area,

legislators are beginning to demand information needed to review the judg-

ments made by'educational administrators rather than simply accepting the

judgments made by others.
Most legislators, of course, want to be reelected, and many of their contacts

are maintained for simple electoral reasons. Many communications may be
occasioned by policy concerns, but they have important and sometimes pre-

. dominant eleCtoral significance as well. Contacts with the WEA and with

individuals and groups from a local constituenc) often fill into this category.

Regardless of the different implications, however, most legislators report that

they heir from essentially the same groups in their districts as they do in the

capital. School teacher r:ssociation.s, board members, and administrators are

in contact with legislators in most districts with greater or lesser frequehcy.
Within this general' frameWork, the natnre of the contacts varies according

to the composition of the district, the needs of the individual member, and
the legislative position of the member. Legislative districts which are entirely

within h single community will usually have an active teachers group, but

only ahandful of school board members. Legislators who represent a number

of smaller communities will sometimes encounter less effective teacher as- I

sociations but a large and formally organized association of school board

members. In larger communities, secondary school principals are often in
touch with inembers while, in districts composed. of smaller towns, local
superintendents more frequently express their concerns and' their objectives'

directly to individual legislators. Most senators and representative who are
active in the education area, especially those who occupy a fordal position
of education.feadership, report that there are countless local educatiOn groups

which a willing legislator could address every evening.
Some legislators report that they seek differea, things from school board

members and teachers. The electoral activities of ute WEA'lead Most senators

ani representatives to want the.campaign assistance which the teacher or-
ganizations can provide, but, instead, their contacts with school board mem-

bers are designed to forestall opposition rather than win support. Board mem-

bers are often :nfluential cor.unanity figures, and the ambitious or arragonized

board member couX Strome a future opponent of the incumbent legislator

Boa'd members are unlikely to provide much ass: '.ance to a legislative...an-
didaie even if they endorse his_or.her_cailtfidacy, but a board member who
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is.offended by legislative actions could become a troublesome enemy in the
-Years ahead.

ltelatioris between the university systemand the legislature have also be-
ceune'more constituency oriented in the past decade. One university, admin-
iittatordaseribes this change:-

.0nalhe university went to a fe0/ senior senators, usually on the Joint Finance
Coinmittee; .0/hen it had a problem. These were usually legislators without
units:Of the Universityln their districts and who frequently ha4 not had the
benefit of-higher education themselves. Today our best- friends are, those
legialators who ate concerned about lOcal campuses.

Another university figure commented that ;here are few legislators who de-
fend, the- university as a system any longer.

When the university , system was created from the merger iii -the early
19104, "the -expectation was that:the syStem- administration would carry -the
*den of-legislative representation and that the campus chancellors would
-be,calledbpOn periodically to support system efforts. Today, university issiies-
arelliVided'between system priorities and' campus -matters. IsSueS of enroll-

, inents,, the- general- funding formula, and coping with inflation .are. system
priorities; and- indiVidual chancellors should not oppbse The ,SySteiii admin-
istration On'theth. Individual campus projects and distinct campus programs
are- matters Whieh chancellors frequently bring to the attention (*their local
legislators.Legislators,sepoitthaLthe_volume oLcontacts from Weal chan-

-cellors has `increased Significantly since the merger, and these contacts often
take- the - form -of apPeals ,frOinsunfavotable decisions made within- the uni-
versity system - structure. Apparently the system- administration itself odcat
signally Rifteni tfie blow bfia ad-Verse campus'decision by encouraging local
cluincellois'to-try to generate support for their programs, projects, or build-
ings among legislators. Legislators who occupy 'forinfilleaderShip Kisitions'

education- indicate that.they receive appeals -from _chancellors-,across the
State for campus projects, and most frequently these ehhncellora-came:froin
eanipiiSea which are experiencing troubled times.. As is typical of large state
universities, -rural legislators also heir froth organized agricultural interests
Which champion the activities of the university's agricultural extension'sery-
ice.

-Styles of,Lendekship in Education 'Policymaking
The most frequent style of legislative behavior is-to avoid conflicts which

caaarodse individual and group antagonisms-ald endanger reelection pros -
pects of incumbent legislators. For the reasons mentioned above, it has be-
.come, more difficult for education leaders to avoid such conflict in recent

97



94 Wisconsin .

years. The education- issues-now considered_ by ;the Wisconsin legislature
usually evoke. rather- predictable divisions-among the senators and repreieli,
tatives.:Soine issues pit-the-Milwaukee legislative delegation againSt legis=
lators front the balance of the state. Other proposals divide legislators into
One group which favors a more responsible role for the state government in
the conduct offeduoationand another which oOpeies the growing volume of
State mandates and supports the traditions of local' discretion and home rule.

,tollectiYe bargaininglegislation has long divided advocates and opponents
rather distinctly -in:the -state, and in recent sessions a further division -has
appeared' between labor union supporters and. the new liberals. Fiscal con-
servatives are usually reluctant to endorse enhanced spending programs cham-
pioned by traditional liberals while 4ate school- aid proposals normally lead
-representatives of well-to-do school districts to oppose the claims of legis-
lators who represent school districts with few local resources. While some
Of these legiSlative, divisions resemble partisan cleavages, most observers
report that education policies do not normally unite one party in opposition
tedie other. Elementary and secondary education issues and higher education
questions are-usually considered less partisanly than most other matters that
come beforothe Wisconsin legislature because, as one chairman noted, "We
are dealing with kids :tot parties."

Most try to navigate around the perils of legislative division and
conflict..For the average legislator and for certain activities of education_
leaders this often means sponsoring legislative remedies to narrow problems
affecting school operation that have come to the legislator's attention through
constitent:orinterest- group concern; As sponsor, _the_senator or represent- 'ottt
ative usually tries to propose remedies that do not violate the interests of

_ established education groups. While many legislators can be identified as
more responsive to some education interests than others, most bills sponsored
-to respond to specific problems in school operations usually avoid intergroup
conflict. LegiSlative proposals of this sort generally expand the education
enteiprise or leave the interests-of-established-groups-unaffected.
/When proposed legislation does generate-conflict among organized

cation constitt.-.ncies, a frequent legislative pieference is-to defer action.until
the dispute can be resolved by the groups themselves. Both legislative and
- gubernatorial staffs have agreed, for example, that their principals have more
to lose than to gain by routinely making judgments about the components of
the budgets of ,individual units of the "university- system. The legiSlature's
concern as defined by the Joint Finance discuSsion group is to guarantee that
funds-are distributed equitably and relponsibly among the units and to allow
occasionally an extra project for a local campus, but they prefer to have most
Such matters resolved by the Board of Regents. Education leaders generally
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desire to avoid involvement hi needless battles.
Sometimes a legislator will to fashion a compromise in a contentious

area by brokering the positions of the various groups, but this can be _a risky
-- endeavor, While the aim is to discover a Solution which is acceptable to all
-groups, -the-danger is that all groups will feel that their interests have been
sacrificed :in the process. A recent group effort to authorize collective bar-
gaining in higher edueation :prompted some legislators to try to broker the
Various positions toyield an acceptable compromise. After much effort, leg-
islators finally Concluded that it was difficult to work with higher eduCation
interests: No bill passed, and no Solution to the problem discovered.

_ Avoiding' a brokerage role among various claims and interests is usually
impoSSiblein the appropriations process. The standing education committees
are sympathetic to the claims of educators, and many regard them as "de-
fenders of the education establishment." The leaders of the Joint Finance
Committee and its discussion groups are cast almost inevitably as defenders
of: the state .treasury as claims for public support always exceed available
resources". The leaders of Joint Finance meet weekly with the party leaders
during the approPriation season to review major budgetary decisions and
consider specific budget directions and needs. Leaders and members on Joint
Finance know that the budget they present must respond to the concerns of
enough members in the party caucuses to be enacted. Sometimes the discus-
sion groups will anticip.fite and accommodate popular positions, and on other
occasions -they will establish a fimi position from which they recognize they
will be forced to compromise in Caucus. While more legislators are interested
in elementary..and secondary funding than in higher education decisions, the
appropriations process is one that demands a brokerage style in collective
decision - making institutions.

1'fie 1----dardWf the who chair committees, in the_edu-rvt
--cation areaUPPear contours of these generalized parameters of

legiilative behavior. One recent education committee chairman departed from
florin& traditions and approached committee business on a partisan basis.
The Chairman's projects were the majOritems of committee business during
the session; and the bills of minority members were not reported even if they
had the support of-most-of-the-committee: Relationships-among- members
becathe strained, and little substantive legislation was enacted. Another am-
bitious was noted-for his responsiveness to established ed-
ucation interests. This legislator would sponsor bills for organized groups

introducentroduce resolutions in caucus to restore or enhance funding for projects
which had been rejected earlier in the appropriations process. While this
legislator did not have an especially favorable reputation among other leg-
islators, his position and his role as a representative of resourceful groups
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-eStablished=his.leadership_status. .

Another chairman it the education area would be described in the terms
of,the congressional- literature as-a middleman. There were only infrequent
partisan divisions hi-the committee, andAhe chairman would assist both Re-
publican and Democratic members move their bills on the hoar. His positions
,reflected the mainstreaniWeommittee opinion, and he would persuade others
of: the-validity of his vieWs -by 'forCe,of personklity. In contrast, a second
Chiiirnian `who guided the committee nonpartisanly was ideologically out of
tune with the majority of the committee members and a majority of the
legislature.-His leadership rested on a reputation for diligence, and procedural
fairness. _Information was shared among all members of the committee, huar-
ings were,held on billS desired by the inority or the majority, staff assistance
was available to all members to amen their bills, technical flaws of proposed
bills were resolved in committee rath r than on the floor, and no bills, even
those sought by the chairman, were released from committee without the
Support of a majority of the committee. Bills that won the backing of this
coMmittee were,usnally adopted by the full legislature.

The Impact of Education Leadership

This examination of education leadership in the Wisconsin legislature is
,.. both fragnientary and time-bound. It focuszs on a single element of the

education policy system in the state, and it essentially ignores the balance of
that system. Scant attention- has been given to the role of the governor's.
office in the conduct of education policy, the effectiveness of education
leadership in udaan and other local areas and to the internal operations of the
beparlment of Pithlic Instruction. Certainly the quality of leadership in any
part' ofthe education policy system affects the character of education lead-
ership in the-TeirsTaTirE. The personal judgment and individual capacity-of
those who occupy critical positions in the university system and the Depart-
ment of Public Instruction, for example, shape legislative action, and changes
in the: personnel who guide those institutions will in turn affect Otteerns 'of-
legislative behavior. In addition, this discussion reflects the chara s

of' the education policy environment which existed in the late summa
early fall of 1980: These characteristics are subject to change. If education
Avere.again.to become an expanding policy area in Wisconsin or if the_ political
:heritage of,governmental reform were supplanted by some other dominant
-political tradition, legislative leadership in edikation Would,alsO be-reshaped.

Despite these limitations, the presentation does permit review of our two
central analytic questions: What i ictors explain most fully why education
leadership in the Wisconsin legislature takes the form that it does and what
factors account for the degree of impact that this leadership has on the conduct
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of education in the state? The foundation-of-education- leadership-in-the
Wisconsin legislature appears to be legislative structure and poSition. The
importance of the Joint Finance Committee in the legisiativeproceSs and the
critical role of formal position appear to be. the distinctive features of the
Wisconsin scene. A variety of- personal legislative -styles appear to be ac-

,,ceptablepaths '6 leadership in die-state, and.specific types of linkage to-the,
policy do not appeatto be obligatory. The impact of legislative action
on state fmancial aid to local districts and on the objectives of the teachers
unions affects the extent to which members accept the decisions of education
-leaders.

Appraisals of the impact of legislative leadership on education -policy in
WiscOnsin rest On generalized impressions rather than on disciplined anal-
yses*; but some comments are possible. Legislative leaders in the state prob-
ablkhave thiit;gieatest influence on the fiseal aspects of education policy.
Much Of the initiative for change in the state financial support for education

.restS in the:joint Finance Committee. Legislative decigions which determine
the _aiimiint Of state support for education and which define standar& for
distributing that support among local school districts, howeveP are closely

by widespread expectations that previous financial commitments will
he.thaintained in-the future. Individual education leaders in Wisconsin also
"affect state policy in specific areas where personal enterprise can avoid con-
flict- with legislatively important education interests. Frequent examples of
such actions appear. as legislative remedies for narrow problems that -arise in
-school-operations, but another example occurs in the efforts of a legislator
who eh:Arecl a specialized education. committee. This chairman concentrated
iris activity in-the higher education field where the political stakes were small
and where there were few reasons for other legislators to object to his lead.
His-intelligence-and his activity won the backing or at least the acquiescence
of a few other legislators in key positions, and he came to dominate legislative
policy this area. In contrast; Wisconsin legislative, education leaders in
recent years have not mounted comprehensive reviews of the conduct of
elementarkand"secondary edutation in the state, and they have t initiated
legiSlatiori which fundamentally reorients school district avior. Again,
iegislatiVe structure appears to be the most important factor in explaining the
impact of education leaders on education policy in the state. The level of
expertik acquired by education leadeis in and legislative rela-
tionships with the education bureaucracies also appear to affect the impact
of leadership on the

Students of relationshipsI)etween education and state legislatures from the
state can see in Wisconsin one view of the future. They find a legislature
where traditional education leaders have been replaced by a younger group
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'Which -is more skeptical=of educational. author 20 Legislative appraisals of
the condUct of higher education have become more constituency oriented,
and organized:teacher interests_ have become a doininant standard for eval-
uating legislative' proposals in the elementary and secondary. area, These
changes have_oecurred in a legiSlature which is-less centrally directed than
it was deCade ago and-more responsive to individual member preferences.
The task ahead fOr education interests is to devise imaginative ways to relate
to thdse new legislators in a policy environment which is less supportive of
edtication agencies than was that of the past decades.

1.0
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177:BrriwiiTSTateTalicyniiiking, p..0.

- 65.
I

p
FSr early- evidence of the emergence of. this new breed-of education-

-legislator see'llichard Lehne, The.Qitest for Justice (New York:1.64-s
'itian 1979)-

a
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Chapter

4 . -a

Roalc:1 F. Campbell

tab' is. alinique 'setting fqr the study of_ legislative education leadership..
An i.unnSual appropriations procedure involving every legislator, the strong
influence of.thesMorinori Church, and separate environments for elementary
and'seeondarj, and higher eduCation policymaking characterize _the context
in1Which.the legislative education leaders'

, .

I.J.taii..legislatiire there are-104 members, 75 in the House of Rep-
^- resentativei and 29 in the. Senate. Eight oftheio 104 members, four in each

body,:hoebeeri identified as the legislative education leaders, and
feecnies. on them.

The_ptAklegislatirie meets each-year, igeneral session of 60,days duration
is hod:in'0447nuOiert4 years and a budget session of 20 days duration:is
held years. The:Senate; haS 11- Standing committees, two
of which toTc16AsTftfi education, one in higher, edueation' and ifie other

. Pitilicedtielition: The /IOUs; alsiiihas Jr standing committees, two of
which deal' with education, one for iligher -education .:and one for
*cation. lIetWeen -Sessions- there .are joint 4nteriin conimittees,.Whieh -in-
clude; mernber from both Senate, and House, The II" interim cornMitteei--
two, in - ecineation,, one in higher- education and in public educition-
erdinirily;ineet;-oria, day each rpoi4.beriveen sessions.

In Otah.the Joint Appropriationi coinniittee includes every member Of.the
:Rinse-And:80We., headed by an ;Executive Committee composed of
seven Senators "and-nine representatives: There* nine Joint ,Appropriations
dlibeonimitteei oi-whiCh,two-arein edurPlon. One deals Wity.higher edii-
CatiOn and is composed` Of 8 senators anu representatiVes._Tie-other: deale

T.-wit117044c education and:is composed of 6 Senators' and 12 representatives.
-flVeriOtienthar of-the:legislature serves on one, of the nine Joint Appropriv

subcommittees. All appropriations are .finally-brought logether. Abe

.101



s:e

102 Utah .

Executive Committee; and the senator and representative who 'co-chair that
comrnittaieiña poSition, tireitercise great influence. Both 'of, then) are

-anions the legislative education leaders dealt With here. .
The-MOrniptiChtirch (officially, the Church of Jesus Christ of Latter, Day_

Saints) plays an extremely Strong tole in the Utah Legislatitie. Most members
Of the:legislatuiVire Mixt-Mina. 'Not only-do they hOld membership in the
Churchilhey are frequently active officials such as Ward, bishop i (leaders pf
a single congregation) or slice presidents (leaders of sever congregations)
SUChPositiOns in the Mormon Churcti=have More 'thap *usual significance,
since the Church has or,prOfessional ministry and relies on ;#

. hers :ft* leidership. Frequently, leadership in-ono or more church positions
doesinhchat the local level to identify possible candidates for the legislature
and to convince voters that, siidkpersons are capable'of leadership in _Other
arenas. -In-any case, Church-inflittnce is pervasive ip the state, and;:in the
legislature. The . General: Anthorities_.of- the ,.Church do not have to -indicate
what stand legislators should take on moral questions, legislators are already
firmly attached to-those tiositions by their upbringing and beliefs.

This being the case,,it is little wonder that Church influence is perceived
tOlielindirect rather than direct: Only on a few questions, such as liqUdr by
the drink lincil_ERA, has the Church taken a.definite stand : Editorials in the
-Church iiewsp;--Tkibeserit News, report those poSitions. Most legisla-
tors do not even neeil.that-much instruction on how tO-vote.

Some Utahans _feel- that-the cOncomitants of Mormon affiliation are Con-
- :ser-YatiYe sOcial iieWs. On informant Sumnied up_the Church's influence,

"the legislature 'is subservient only eo the Clurch, no one else, you buck.
.the Chuich--0-4-ymi,lose." He gave as examples EA and the-pioposal-tcy
Provide some state stiperiisir Of private schools. Qne respondent notedlhat
there was sinnerightWing influence on legislators and another suggested that
most legiSlators were rather orthodoxChurdir members; said he, "that ip how

-:they- get. elected." The common Church membership makes the legislature
very honiogenebus. The tendency is to settle issues by reaching a conseghs;

:there _is .Yery ccinflict _
iniI9197,80, 19 of the 21 members of the Senate were Republican, as

were 51-of the 75 Members of the-House. Most of the time party membership
isa niinoi_cOnsideratiom particularly in education. At the same time, "in the-
crunch," the party -caucus position is -a deciding_ factor. The distriblitiOn of
:power _between the governor_ and the legislatUre is alive issue-in the state,
and sinCe'the-current governor is a Democrat and both houses of thelegiS--
latum have_Republican majorities, partisanship may be a complicating factor.
AlegistatiVe cbThñiittéO has recently given consideration to a plan to recon,
vene the to reconsider any bills vetoed by the governor after the
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legislature adjourns- The'gdvernor's streagOi it-hiS Control over_ the budget,,b41 his power is somewhat diluted by the .Board of Examiners (made up of,the.govenior,lecretiry of state and attorney general) which apProves certainappointments ancUtYl*Of 41)...**Fes
-Utah has two edileatititi agencies atthe state level.:one for higher education,the Board of Rc,genti; and one for elementary and secondary education (gen-*BY-referred- to as public educatiOn),:the-Swte

Board of-Edueation..The-. Board of Regents is coniPtied. Of .16'.
members, tapixiinted by the governorwith the consent ofthe Senate, and hasjurisdiction over nine state Universitiesand colleges. The -Board of Edtidation-is cemposed of 11 niemters,eleeted,froniregions'of the state,-aficrhas general'jdrisdiction over the 40lehooldiatticts,alid= special schools:for the dOaf-and the-blind The State-Board of-Education-also acts as the State, Board' for. VoeationalEducation.The executive officer bf the Board of Regents is the Comraitrioner of Higher,Eclueation and the exeCitlive-qfieer of the State Board of*Edueitionis- theState Superintendent of Public instnietiOn:

The public achool4igenty, which includes the'State Board of Education-and the' State Superintendent of Public Instruction,- seems to be more inde-
liondentorlhelegislature than the Board of Regents and-the Commissionerfrligher EducatiOn, which constitute the -higher-education agezey. Thisdifference probably stems from two factirs:Tiist,-there is a longlindition-of
autonomy accorded publiceducation, particularly as exemplified-in bilth con-ititutiOnaltand- statutory pro'visions protecting public school revenues. Sec-ond,,,tho State Board of Educatibir and'stattikauperhitendent tend to have arecognized constituency in the-40'1Ocif bciardi of education and their Alper-intendants. In higher education, on the othet hand, each, of the nine-institu-: tioni_hara:c,anatittiency, nat the. Regents Or thocommissioner.

The. legislature's.power vis-a-vis-the agencies seeons to be growing. Re-centli,_ the legislative interimcommittee on higher education met with the'Board of Regitts and insisted that the Regents clarify the status of the,-Com-lniSsioner of Higher-Education with respect to the presidents of the institu-tions, or the legislature Woulil write such clarification into law. The Regents
.tookiliechiettiveinilnioiied toward such clarification.

Just-O-public-edUcatiOn and higher education are dealt with in separate
legislative conunittees;_lhe interest group environments for legislators con-...oernettWiti these two aspects of education are _quite distinct. In the publleducation realm, theiltah Education Association (UEA) is a powerful lobby.But several legislators Seem lo.put-more credence in positions taken by-theState-Saibol7pftiaidi Association and the superintendents' organization thanthe-UEA.'the Parent Teacher Association is also seen as exercising consid-

onible influence. Some. legislators also mentioned the presence of special
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interests repreientinmocational education, the hbdicapried, and the hispanic
population'. ,Overall, it seems that legislators listen to all Of the interest
groups, bui do not see themselves as captive to them.

Iehigher education no group seems to represent the professors -as effec-
tively as the UEA represents the teachers in the public schools. Indeed,.the
public employees organization of the state, to which many og the classified
employees at colleges and universities belong, seems to be meisible than
any other interest grouP in higher education.. Alio active are a retired pro-
fessor's group, student body representatives from some of the institutions,

and a countil of institutionul presidents.
Asa historical note, in'1969 Zeigler and Baer' made 'study gf lobbying

in four state legislatures, one of which was Utah. In that year some 89 percent
of the legislators were members of the Mormon,faith, and that figure would

be about the same today. They found that legislators perceived education to

be the strangest lobby in the state, and that is still a common perception. A
decade ago Utah was seen as a high lobby gate, but lobby influence was
thought to be relatively low. Today Utalt still seems to be a high lobby state,
but perhaps lobby influence is somewhat stronger. Earlier it was concluded
that education was4 high saliency issue, and that remains the case today.
-Earlier also the pervasive influence of the Mormon Church was pointed out;
that influence is still present; although it is seldom direct on the part of the

.general Church officials:

The Structure of Legislative Education Leadership

Education leaders in Utah are primarily majority party members in visible
positionsLeadership more often resides in the Senate. (inc representative
indicatedthat in education the Senate "more often calls the shots, 1" In fact,
the only leaders who are'of the minority party are senators with long tenure.

Actually, there are three centers of legislative education leadership: those
interested in public education; those interested in-higher educatioii; and the

two men who chair the Executive Committee of the Joint Appropriations /0
Comniittee. The latter serve as gatekeepers on all appropriatiqds, with one
of- them also serving on the Joint Appropriations - subcommittee for public
education, and_the other on the Joint Appropriations subcommittee for higher

education. or short, these two help fashion the educatiotrrecommendations
made to th6 ExeCutive Committee and they then exercise key roles in passing

upon those recommendations.
The srtall coterie of education leaders dominates, no matter what" KE par-

ticular education issue._However, there is spme tendency to turn all issites
_into moneyissues which. in combination with the unique membership of the.

committee, helps to 'explain the hegemony of appropriations.
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Staff is very to the leadership in ecidcation. A major staff memberwith some assistants serves higher education and a similar arrangement per-tains**. public'education. One respondent noted that there hattcteen a realshift to more -itaff help over the last ten years. Legislators-twilled to agreethatz,itaff memoirs did good work and that their rdtonunendatiiins, were ac-ceptect."most of the time." There is almost clove -hate relationship betweenmembers and staff. On one-hand, there -is great need, for staff help and--appreciationlor its quality; on the other hand, there is some resentment atbeing at all:dependent upon such help.
,Staff_ hi$ is of time- kinds: the legislative analysts deal mainly with fi-=nance; he legislative researchers deal with a variety of education issues; andthe'legal staff examines the legal implications of proposed legislation. Thesedays' so 'much-reliance for inforMation is placed on legisjative staff that-theImportance, of the state department and of lobbyists has been reduced:

t/itCdtipoSition of Legislative Education Leadership4- The Utah education leaders are primarily natives who reside in urban areas.Most have been owners and managers of small businesses. Furthermore, they-, ,....,fe all Mormon:and have all held leadership positions in the Church.
men .-. Thete men are primarily attracted to education as a field because educationis iitiPOitant ,as a public issue. Only a few have specific backgrounds in,l, education; most are involved because they are concerned about their chil-dren's ed4ation and because public educatkin and higher education together_:.represent iiore.than half of the statebudget. The education committees andparticularly-the subcommittees on appropriations are powerful committees.. SonikicifteaS iirrattracted to education because of strong public confidenceand stipportfor%r,.While the nation's faith in schools and colleges may be

oiminishing, provision for education rdmains, in the mind of many Utahans,.;the most impoitant governmental function perfortned`by the legislature 'As:One ot:the- senators remill5ed, "Whc, Lfirst came up here they were going
> to put ine .on the well*, but 1 foUnd out that was a can of worms and

requested education:" ..' .

There is also some tendency for legislative education leaders to ,be drawnto the field because of their reformist impulses. Several.acknowledged thatthey wished-to effect some imProveinents in the schools, in the legislativepiociis for education, or in the education agencies.%A. few legislators whodevote themselves to education have been publicly recognized as "Utah ed-ucatorsof the year" by Phi Delta KiPpa, the education honor society.Afiiial reason toy involvement concerns regional interests. Somelegisla-tors-may seek involveinent in education to protect or advarice the interestsof a, particular-college or university in theirregionof the state.
.
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Whatever,the motives fer their initial involvement, legislators who become

education leaders "work at-it." In short, they give time and energy to the

task and they bedome informed:One legislator expressed it prosaically when

he Said, "You_go to the meetings."
Almost all of the legislators' also referred to the need for interpersonal

skills in attaining.leadershiti-reCognitioni, Again, this Was said in different

ways. One legislator indicated that he had learned how to-deal-Withpeople
,in'hii, business, another remarked- that one had- to be "aggressive-but not
abrasive." Other responses included such terms as-honest, fair, articulate,

and decisive.:A few*, of the legislators noted that their training and professional

qualificatiOns-had been factors in their recognition as education leaders. For

instance, one member said, "I am the only in the House and that fact

seemed-to bring me tO the:attention of the leadership rhen they wanted

.someone who could work-with the budget."
Tenure is 'very important,- in- develOping influence. All of the- education

'leaders have served-at least four years; And the average tenure is eleven years.

These leaders are also intending to stay inthe legislature, and in 1980,almost
thenrWere running for-reelection; one was running for lieutenant gov-

ernor:
Lengthy tenure,permits_legislators, time to study the issues and become

experts in the_fleld. But experts do not-focus on education ixciusively. Fre,_

quently-in -inter st in education is coupled with an interest in taxation or
7-77_ Ebudget : Allvithelegislators.being.considered here have membership on the

joint subcommittees ofappropriationsfor public education or foihiglier-ed-

ucation and two of-then sofieas chairmen of the Executive Committee-of

theJoint Appropriation Committee. These leaders had to become expert in

the budget and other finanaiakmatters as well as edu tcki5n.

'There is some further specialization within education itself. The legislative

committee structure divides public education from higher education. The

-legislative staff follows that same divisionpublic education and higher ed-

_ucation.-The-state-agencieilof CdUcatitiii;also conform-to-that-divisionthe-
,

. State-Board= of -Education- concerned -chiefly with public educatiOn and the
Board-d-Regents-concemed_chiefly with higher education. Some legislators

not only:beeome specialists in higher education,
more aPpropriately, advocatbs, for one institution in their region of

the state.
Such specialization may not always be beneficial for the total field of

_
-education'. One respondent indicated, "We can hardly get the two groups to

speak_rto-each-other." It shouldabenoted, however, that in the Executive-

Committee of the Joint Appropriations Committee the two groups converge.

10')
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There, the,dentends for-higher. edticationand, the:demandS -for public Odu-
-.cation, lama as the demand of all.otherstate prograins, must be weighed,

w Viz, each agitinst' theoiliers.

leinkitgerin'EthicsitionPall4niiiking

tegialatiVe.edtiesitiefileadeis-in.Utah are linked -to- individuals. utside_the
-legiiliture by long,,established_patterns. Smite legialators are apparently -se
.eure.in information received trOima few friends 4min:intact adviSors. Others
feel the need to secure advicefri0 a -.wider range of people. The latter _would
go. to the legislatiVe:analyie for information on finance and the state super-
4ritendenr on certification. In:other words, his contact would- vary by the

The most notable example of 'Variation according to issues is the exis-
.1eaceof an entirely different set of linkages for thOSe legislators involved in-
public education and those:involved in--higher education:

In the case of public education,- important contacts are with the UEA and
its full -time lObWist and the State Superintendent of Public InStruction. Local
superintendents ofshools are important to urban and suburban legislators,

Particularly those, from,.-Salt Lake City_ and its itiburbs., PTAs also "Count.
,Contaeis outside the -.legislature are 'most important -for.infOrmation on fi-
hocingissues, the technicalities' of die itate aid formula in particular. In-

G'.fOrmatiOnhas 'also been sought 6n -prOpOsed oltangessin. teacher certification,requests-
In:the-ease of higher education,linkages' are with the Commissioner of

Education.. and inititutioital 'presidents ;and- staff membeisTlo these sources
legislators turn' for .inforanation_,about higher educitiOn budget alloCations
.anicinuand::Within -about;,proposed- student fee 'schedules.a. _Interestingly, legislators. do nor establish-regular patterns ofeominunicationwith Ahe toard of Rego*. Indeed, one legislator said ',they knoivWe

'Legialatorsfhave-also -been ,to; indicate.;that-the-Regents.-,do;nOt___
iroperly. do theii/ob. Relatively, minor campus operations can- be-blOWn- up
intoimporiailtsisSues.-:Publication Of_ilia-Studentnewspaper it the University
of Utahlxcaine such an'isSue -When-tont& legislators met with the'Board- of

:Regents. and' the President of the University.. The President indicatedthat he
contrail 'oyer'the' student paper and:its Cho'..ce of articleS. Ob.'-leg-

lalitor:turned,th .the President and said, "roit Mean- you have no:authority
,oye:the operation ofthe University?" The implication was rather strong that
the :Regents ought toselect Presidents- who could and would _exercise au-

'Pt-
Legialative-..education-leaderrinvolved-in:highet tritteation-haVe Seta of

,
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contacts-with two groups who rarely figure in the discussion of those inter-
-ested in .public education. They are Church officials and the business corn,-
munity. In the case- of the Church,. specific Church leaderi, not the top
hierarchy of the Church, were sometimes named. Another linkage, perhaps
more subtle, was noted in Church positions held or previously -held by some
of thelegislators.'For instance, some are former mission presidents and some

-are currently in- key Church posts, and even more have-been, or are still,
arid stake.pre s idents

Legislators dO have their own internal source of inforthation, the staff
Staff is seen as -a particularly important source during the legislative oversight

-OroceSs. There is a new office, the office of the Legislative Auditor General,
established- by the _legislature in 1975 under provision of a constitutional
amendment approved by the voters in 1972. The constitutional language
-reads:

The Legislature shall appoint a Legislative Auditor General to serve at its
pleasure. The Legislative Auditor shall have authority to conduct audits of
any funds, functions, laid accounts in any branch, department, agency or
political subdivision of this state and shall perform such other related duties
as-rnay-tiepreschbed-by-the-1-egislature,He shall report toand. be answerable
only to the Legislature?

Statutory provisions give more specific direction to the Legislative Auditor
General. He is charged with determining the effectiveness of state programs
in aCcoMplishing their intended objectives.

In accordance with the constitutional and statutory provisions, the office
.of LegislativeAuditor General has now been in operation for over five years.
Performance audits have been conducted on many areas of state government.
Recent audits made in education included a study of normal school schol-
arships and a study of public school transportation. Legislators see the office
of the Auditor: General as an important instrument in legislative oversight._
The budget for the office of Auditor General in 1981 is $675,000, and 21
profesSionalsare employed by the office.

Among the national organizations legislators turn to are the NationalCon-
ference of State Legislatures, the Education Commission of the States, the
Council of State Governments, and the Western Interstate Commission for
Higher Education. A few legislators apparently seek information from several
of theSe sources, a few others said that they skim information from these

, organizations,.and some admitted that they pay little or no attention to such
information. Participation in these organizations seems to be limited. Some
legislators indicated that they used to participate but did no longer. One
reason for restricted Participation may be parochialism, a feeling that Utah
considers its concerns as relatively isolated,-unrelated-to others.
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Styles,iitLeaderShip-hdiicationTolkymakitig
._ -U eal'Aegislative educatiOn-leaderi.ten&to See-themselves ,as eipertsiwthe
r

ficici'of education They see their role as one of presenting "the facts" . bri-
-'i.,' thereSt .of the legislature,, and securing passage of legislation by force of.

id:01-0000. _ ..

"' ' Many leaders feel they come upon this role as "teacher" naturally -it is
ii:Mattii:Ol`perSonat preference or disposition For instance, one said that he

,`, was a "student by nature "Another said that "he had a natural curiosity"
-Sat another exPlained, that he "had always sought -verification," Finally,
another said that "going after the facts was in keeping -with his approach to' life:" ,

--- Some legislators also alluded to theirHraining as.the basis for their-peda-
gogical style The lawyer in the group 116:ea-that he had beeigrairied to ferret -:-

--Mit-the ,zfacts: Another referred to the fact that he was the only .CPA in the_ -House, --and he ascribed such training as basic to his -style of legislative 3..-.-.

performance : A third legislator simply referred to his graduation from college 0
as giving him a foundation from which to inquire as to the merits of the case.

The individuals also realize that their perSonal, inclination toward a proles-
sraii-argtaii-ceiRei-itf'

orcedliyatliezgeneralzdulture--Which--rewards-those--who---------=;kilo* Or are perceived as knowing : 'flick, responses are caught up in the-. -

, e following phrases : "Our culture respects authority," "We reward those who
'. -Sp".eaic With authority;" and "An informed person gets positive reinforcement

!- :from his colleagues."
.Pradtideniirrors perception to some extent. That is;leaders who see them-

:. ielyei,as experts do conduct themselves in this manner in many Waya. For:--- ;example, they-respond to, questiiiin committee and.elsewhere, presentjthe
,toilooF-bill-On-the:flOor, speak intelligently, use information to defend- pet

?, projects, appear before education groups, and support their stands. However,
a less talked-about' but equally impoitant side of leadership is the ability to

.7, - effect,comprobise,[tO "play the :gaine:"-On-erhasio-be' able to bring the
);...- minority akihk,--get,people togetheir,bring the committee along, hammer out ,.

f.. _ the state- budget, and adjudicate the dollars available.- One leader felt that as ',, president --..andi-iitanager of a :sizable business he has learned "how to dim,
PrOniiie" and the skill prepared him *ell; but generally .legislators prefer to -,--

i
'.:_- 2. talk about their expert role and admit' their brokering abilities -as-kind' of aL ,necesatry'evii.

The agreement On the
importancerg_expertise-translates-into rrelativelYconsensual approach to -educatioli4Pelicyinaking: The culture-of Utah seemsto reward more 'those who seek consensus than it does those who are abraiive.

--i

. .

'Beyond-respect , for-the facts is- the common church membership that gives
.
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thO IckislaturcriOrnogeneityand,cohesivenesi. One legislator said; "If-the
'Church has a position'on an issue, -they, [the legislators] line up."

The itnp-act tiSeEducatiowLeadership. ._
The' legislature plays a.veryiniPortant role,in'Utah education policy. The

.
legislature shapes: what is,decidedik-eduCatiOn;-_ and 'its rOle,has_greatlegit-
nnacY.for,twolreaSons..-#irSt;.ediiCatiow is al-high:Interest area in the state,

and; those who shape: are seen al' perforining:an -esseritialr_pnblie- .

Wryice: Second;:the:State.avoWs an'eialitarfarr4view of education. ThiSIVie*

leads iegialatorn: to _support programs designed-.to eqitalize opportunities
among the -46 school districts.. Such a view has also supported the establish-
Ment, and --maintenance-. of many Colleges and universities, so - that College
Opportunity-Might be readily-available toprospectiVe college students. To lie

Ore, :each. of:the-0'041y nistitutiOni-also receives strong politiCal support
fronkits tegitin4,constittiency. Still, egalitarianism lends, legitimacy to such

I'lleP#MarY40Ote.4* thecxejtion of legislative influence is .the hidget.
The.'"power.of the,parse,":expressed through' 'the finance formula,, means
that dielegialatUre,dominates funding arrangements-Other important legis-

.---------liitivc.rolen.arethe establislunent of standards regiirding items such:as class:
size, 110 tlr,,evekrunentof:pmgraiiiifibi-speciatpcipulations--such-as-vd,
`CationiLand Special education.

Legislative control over higher education is farther reaching than its control
Over puhlic education. The Board of Regents, a creature of statutory law, has
lets independent authoritY,Man the constitutionally, authorized State Board of
Bducation..Thelegislatiut hainctually limited the number of institutions of
higher.education,inthe_state and actually approved the level of program -that-

could-he_offered , at-each institution. Some institutions offer _only two-year
programs,. sortie ,offer four-year programs, and do,graduate *grams

At-the graduate leVel programs are actually allocate&aniong the
.institutions by the,Board of Regents,' but. these decisions are, subject to leg-
islative scrutiny. Thelegislature also determines tuition payments at collegei
and univeisities4ind approves all capital-funding arrangements.

In-.sunimaryt the-legislature makes miifh of_ the..- education policy in the
state...As;elsewhere local control:often-serves-more in the -breach than in

,prietict. It is an honored traditionbut the legislature is increasingly assertive
through-the-budget processnnd-the establiihment of programs. Institutional-
.

counterpart-:the- counterpart-to ;local .controt in-higher education, is also a-

,

respected goal; but one- which -appears to be subservient to certain statewide
as exerted by the legislature

A number of-themes characterize legislative policymaking in Utah. These
;-;
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elements have been stable, enduring through changes in specific issues. of
educational. jibliey.:Ediication ini.,1tah is a high saliencrissue. Despite much-
skepticism-recently on the part of the public generallyabout the performance
'o f schoolC,arkeblIeWthaliiisiill seemtoNalue.highirtheir-educational-
inStitiioni. This is not to say that Certain programs of those institutions are
noi'questioned or that the-behaVlor of certain-instructors and adniinistrators
in those institutions has not come under scrutiny. But overall, the public and.
-the legislature' still have7taitliiii "the -schools and-collegesofthe state. Eduz
cation posts in the legislature are still preferred assignments.

The Mornion Church has a subtle but pervasive influenceon the legislature
and on its education leadership. For the most part, this is a cultural phenom-

' enon and not an overt effort on the part of the top Church officials to exercise
itifhience.'Most legislators are Morinon and most of them have held and still
hold Official leadership posts in the Mormon Church. They support Church
.positions on-moral and related issues.

There is a- marked separation in policymaking and in operating procedures.
for public -education and for higher education in Utah. This separation is

-clearly evident in the committee structure of the legislature, in the staff of
the legislature;. in the operation of the two education agencies, and in the
existence Of interest groups unique to each sector. Only in the Executive
tomMittee Of the Joint Appropriations Committee are the money demands
of these two institutions brought together. Every member of the Utah Leg-
islature serves on one of the Joint Appropriations subcommittees. This ar-
rangement-accentualiffurther-the-importancebtthe-money-committees.over
the non-fiscal committees.- Legislators seem to prize membership on the joint
subcOMMittees on public education and higher education more than they do
membership on the non-fiscal committees dealing with these two functions.°
MoreoVer, as-suggested above, the two 'legislators who s e as to-chairmen
of-the-Executive-Committee-ofthe-Joint- App-ropiia-tibT, ' onreutfeeare in a

who

to exercise great influence over appropriationi:for education,, which
represent about half of the state budget.

As in otheiStates, there has been a substantial increase over the past decade
tiff:staff help available to the legislative committees. Staff assistance is sup-- plied-byfour-offices: Legislative Research, the Legislative Fiscal Analyst,
Legal Counsel, and the Legislative Auditor General. While legislative staff

assistanee has been augmented, staff help in -the governor's office, in the
agencies, and in the institutions also has increased. Some concern with over-
dependence on staff is 'developing and questions Of "how much is enough"
will probably be raised soon. ,

Provisions for legislative oversight have grown considerably during the
past decade. These. provisions are of two kinds. There is the staff work that
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goes On'at the behest of the interim committees, which request staff studies.
Also, there has been the establishment of a new office, the Legislative Au-
ditor-General, >which -is:charged -With auditing the performance-of state pro,
grams and state agencies. With a sizable budget and a staff of trained auditors,
the offiCe.hiviesponded to requests froth the legiSiluie.

Utah is'somewhat iselated fromihe main currents affecting legislatures in
many odier-stateS: There a geographical isolation; even with jet travel,
attendance by Utah legislatois-at national meetings is more difficult in terms
of time and: money. Perhaps, too, Utah has considerable feelings of self-
sufficiency. There is much about this self-reliance that is admirable; and there
are dines When-it may appear parochial.

Chapter Six NOTES

1. Harmon Zeigler and Michael A. Baer, Lobbying: Interaction and Influ-
ence in American State Legislatures (Belmont, California: Wadsworth
Publishing-Co., 1969).

2. Legislative Auditor C,:neral, Fifth Annual Report to the Utah State Leg-
islature (Salt Lake City, Utah, January 14, 1980), p. 1.
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egialittilie.POlieyinalcing;for,:educatiboin New Hampshire must be Ofider-
lokthe-cOntext.*hiCh, defines all.state -services. -Becintse, of a. strong

felf,illocal'eontiOl,:,theitate takes hhUhimar rOlejn.Serifee,provialon.and,
aid to' localities. =In. edneatiOn;::geit

shheratik.s:latt iwthe-atitte :share
hteducttkio-Mcolts.:Eighty,eightllercent of funding for eleinentarys,and.sec7
OndirY.editeatiOn,ialiorner.bilocaLachOOLdiStrieta. The UniVersitY of NeiV
;1.10UPShileAtiN4YiS the* State', university ;in Ate; riationniSost; supported -;tuition >and lajOit$1.6*(i.,:."bY010.130.,

_aerat stakes
deliberations over --WtictortitiLiehhiveicithpse7.

ewottletitatei.- yeti ituderlyingMrthally OVetY.70eatiOn. the tegillature con-'Oen COCiar *Ye of W!let4PF-the:Oate role's
t e*44e4even re "velYhihOrinitiatives can be.very:Sitiificaat4a_rany_ ,_Net

,seventies and 'eigitiei is at:a troinhada..,'Itiituat nth
vestrietiOns-Plike4 On2Seate government

service needs
educationalmaking ip *O.

ii:intek4iffig,Ouittliiatite**hfiii the linit4O. ititabbut educational
say-It:The -ke*,

.1}1.021/6*1 the'largestiii the. nation. Al** there are.only 24°
Meleatatives' are seated the -PeiteritECOrt.:1,1*resia no

%!reri:il:ftWei#544P9000:efffielaile size and relatively liautedlinujed
the New Hampshire legislature The House was intentionally designed
1 **Milan iciear represeilitiOh. and" local Contibt.

^,^
direct;democracy.. When you are 404418:*0 t4e.!i0,4se,=i the words'

010-00,4kfer094 are virtually Cleilikivid!,theeelistiteePeYitselt. "You;
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-- iiie-Jalrifig4hat_suy_off_the street and putting him in a seat in a House, and
;ciie ii vcititig.",t-

,

--:7The-size.of.theliousehasimportant effects on the policymaking process.
i.::.. The role of committees is intensified: Their recommendations are more likely

to be accepted, since chairmen are highly visible and the volume of bills to .

be preicessed-is-enorinous: -A :lobbyist said, , "Two thousand, billgwerefileds
in-1979, most-Of Ahern garbage, really awful bills. Now part of them were . I!

i .. awful in conception, but many Were:awful- in draft too: That I think, puts :a
terrible:burden on thelegislanite:" Size' also exaggerates the power of lead-.

,....:ership, since there are so many people to organize and such a flow of bills'
trixontrOl. The'speakees reSponsibility for appeintirig the committee chair,
inen:takos.on added' significance when those .chairrnen and party leaders are ,

. .
perhapS only the representatives-known to-the vthoiefiouse.

Another indication of the culture is the amateur nature of the
legislature., State business is not seen as very important. There is a general
feeling that whatever does get done should be decided by ordinary working 'Ii

men and women who represent their towns' interestr. Legislators are truly
citizens, meeting for fewer than 90 days every biennium and receiving only

_- $200- plus- expenses for their legislative labors; -Leaders receiVe::50 inore.
- One senator explained that New Hampshire was a big contrdst in this respect

,

tO its-neighbor Massachusetts:, "The man that has the job I have there makes
$48:600'a year we make $100 a year:. He has secretaries, he gets an Office.

;
expense.:We,pay our own phone bills-akid sometimes they're very heavy."

Despite; a:conscious effort to professionalize the legislature by providing
___ _regular_Cothinitteemeeting-MOIns. and be,efmg-up resources, there is still very ----4

little staff capacity. Legislators have access to the drafting and research serv-, .: _ -
Aces, of the legislative -services-agency; there is a budget assistants office for
Midget analysis; and very recently the state library has acquired new computer
toftwarepickages with extensive data bases. However, there remains very
little: assistance on substantive Matters. One committee researcher in the
HOuse-seives:six standing committees, including education. .

The local control principle also 'influences the partisan nature of the leg!
islature.. The-legislature is-Republican and always has been. But-whereai in
1979-46 the Sena had a 127M-11 Republican-Democratic tie, the more
salientdiVision waAe 13-ta11-conservative-liberal split:Conservatives and
liberals divide on many issues, and chief among them is the queltion-Of-the
size of the state role and the revenues to support state functions. NeWHamp-
Shire ii-the only state without a broad-based tan, a general sales or 0 income.

.tax..StatereVenues derive from apatchwOrk of special taxes and user charges.
Anyone who supports the imposition of a more general' Mk sate -may be
labelled a "broad-baser,". an epithet which could serve as a filter for all

117



,I
-NeW Hanipthire

F.

pronouncements and seriously detract from the person's effeetiveness.
:One senator addressed the relative importance of pan:

-

There has been only one partisan issue in the state ofNew Hampshire in the
Jegislatire_iiiihitenYearsTve been'in.it:and that was an election between
twO ienan*s.-Lines ire-notdrawn on s partisen-bisii;_they are drawn on the
basis of whit the philosophies of edlication ought to be:

Ituty,eatieuael.take-pOlitiOns on Major issues,. therels, linle
etifOreenterit of the _patty_ POsition., The conservative-liberal dichotomy,
licidady, over ,itate-role and reVenueu supercedes. party, despite the strong
organizationstrole\ PlayedbyPikleaderihip in the legislature:

The-liniited:fiantre, of state goVerrinient isaPpirentiri.the executive branch+
tOo.-ThegoiertitiObe only state Acial-elieted,statewide, but he is elected

844-1wo, years ancriniiit work with_a_five,member biennially elected ex-
dire council Which, co ,nOrtna all his appointments. The State -Board of

ucation, appointed 14the governor and council,. in turn appoints the Com-
missioner of -Education : The commitment to control of education and
thelrlief inliraiting state, power. is strikingly apparent to even a casual visitor

- to tciiieerd,, the state capital. The 'State Deportment of Ethication (SDE) is
--716e,atetiiffotiirtliffelentlabdiiiliiehlireieParated from one another.

There:iv-no. aPpearance..oi.ltrong coordination or unified direction. As a
iobbYiat,putit: \

spread-all'over the city. There's so little proximity for communication.
'I had contact with 6,04; siñgledivsion mid I serve on a number of conirnittees
for the detiartnient-representing iiiyassociationTso-I-knoir what's !g on. -

-people:itilhedegartintrif derri:Thiylie-diiiiii similar things, or they-have
information useful to someone elseand theyhavono-way-of-conununicatinv

,Oiven the amateur nature of:he:legislature; the relatively small staff.ca-
-Pacity and the= dePirtmenes- limitations, including serious problems getting
and managing 414, it not autpriaing; that education lobbies- an-sitn-
'0600# role 41-Ne*-th,n1PsiOre'edir-atOi!1)91*0; The major groups are the
NeW-, Hanipahire, Education Asstieiation;\(NETA),-the New Hampshire Fed-

-Oration of Teachers (NHFI'), the New Hampshire School Boards Association
(141SBA),- the New Hampshire School Adininistratoes Association (NHSAA)'
:ar,d"the:NiiflritiiiiiiTure' Association of School -Principals- (NHASP). The
lane:three 'often speak as one on legislative issues through' the Join1EdU
,cahettal

All these groups capitalize on the legislator's need for information. 'A..
-lobbyistAlt AO -wits perceived by the education cOmmitteet- as'a resource.
-*senator said; -"Wo uso the lobbyists'very heaVily;1- depend heiVily tip&

1 1 .
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obbyists_ta_bring-some-of-the-facts." the lobbyists supports
these statements. In 1979 the Joint Educational Council supported 40 bills
(in-fact initiating 10), of which 34 passed. It opposed _17 bills of which 12
were- killed and -the -other 5 were sent to study; none passed. On higher

leducation,:thelegislatiire:helfs froinilie chancellor and,_according_to one_
legislator, "a very powerful unstructured alumni lobby, particularly in the

'House."_On_biidget.matters the-university-business manager is perceived as
important.

Despite the role lobbyists play, their power in New Hampshire is curbed
by the size of the House. A legislator said he would never vote to reduce the
size of the HouSe because it was relatively impervious to influence.

You can't buy them. There's no lobbyist group tbat's going to buy 400
- 'People. . .. The lobbyists get to a small body. They can get to the Senate

if thCy. have to,, if the issue is rig5t. There is no way they're.going.to get to
that 400-meihberHouse.

Even more important in limiting the role of lobbies is the philosophy of lOcal
control. Very little gets done at the state level; the balance of power is clearly
With_the locals. Thereis some change:in the direction of.more.state:partici-
pation, but the trend is very gradual.

One final point needs to be made about state government and education
in-Nevd Hainpshire before proceeding to a .iiscussion of leadership in edu-
cation. The state of New Hampshire does not play a large role in any service
area, _the revenues are,,just,too limited. What is- said aboureducation may_

_apply in-. many- respects- to-other -policy arat , _ so in - NesiA Hampshiki
than in other-stater-While the local control tradition may have persisted in
education but has no bearing on other services.

The Structure of Education Leadership

In the New Hanipshire legiSliture education leaders are likely..to occupy
visible positioRs. None of the New Hampshire leaders identified in the initial
inforMant survey were general members of the legislatule. Two-thirds were

____-committee:chairthen of vice chairmen; the other third were party leaders.
Leaders -ere in both houses, but more representatives" were_natned-than-----7-7
senatorsAliree-quarters-ofetheideiftifiiiileaders were representatives. Also
three- fourths -of ,those named were Republicans. Leadership is fairly dis-
persed, with the money committees serving as important power centers, dis-
tinct and apart from the education policy committees, particularly in the
House,

The size of the New Hampshire House accounts for many of these findings.
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There are 23 standing committees in the House with an average of 17 mem-
bers each. Since representatives serve bn only,one committee they specializt, __
in the subject area. Their expertiselliacknow:edged-brother inembcrs who

`'tend "to defer to Co-nithittee judgment. One legigator said, "You -don't fight
a committee.beeause_iLcommittee=has-access to good knowledge. The smart_

dOwiithele On the-floor is a tough committee to fight." HOuse
committees are relatively informal, particularly the committee,lout
it is the Ovairman who refers bills to subcommittees,,: `schedules hearinis;,&

committees. The chair have a great deal of authority. Their position. is en-

funnels research requeits, leads mark-up sessions, and serves on conference

hanced by -the tendency to accept committee decisions within policy areas
and the difficulty of gaining visibility in the House.

- Party leaders also get recognition: A party leader in the House made sense ;
of her nomination as an Mb-cation leader in the following fashion. She was
interested in education as she was a former educator. The leadership position

.gave .her-a-platform- for expressing that interest.

think my position as one of the party leaders helps meit furthers anything
I'm doing. It puts me out front quicker than it would just any legislator. So
I think-more people in the House know me.

Size also explains why most of the education-leaders named serve in the
House. There are_simply more TePresentatives to choose from and there is

Of an opportunity to specialize in the House than in the Senate. In the
latter body, where. there are Ircommittees and only 24 members, senators
serve on at least three committees.

One legislator who has ser.-d in both chambers feels that it is harder to
become an education leader in the Senate for another reason. The 'Senate is
so small that it is difficult for a member to champion any unpopular legislation
or buck a majority 'pavement. Innovation may be stifled "because there is
much more pressure on Bach individual person and a lot less creativity out
of people. There's so.few of.them_and-you need them . . . you can never
afford to make an- enemy. "-Perhaps these reasons, as well as the persuasion
of-traiticular individuals in power, explain why the Senate is viewed as more
conservative.

The dominance of Republicans amoz legislative education leaders reflects
Republican control of the legislature. Republicans are in positions of ,au-.
thorrityY. However, one Democratic leader in the House who ery-active-
and sponsored-a teat aLof-educatio eggs ation was cited as an ed-

,
ucation- er, and the Chairman of the Senate Education Committee in
1979-80 w a Democrat. He is very senior and long involved in.education:
Democrats.are also disproportionately sponsors of bills which are mentioned

12(L
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as important policy initiatives in education. One Republican was struck by
the heavy: involvement of Democrats on some of these issues:

In fact there were more Democrats on the $32 million voc-ed bill moie
Democrats than Republicans. In the handicapped legislation, which picked
ups me excess costs of special education, there were more Democrats than
Republicans again.

SOme education leaders exercise leadership primarily in the policy realm.
When it comes to fiscal issues, hOwever, the important groups are the House
Appropriations Committee and the Senate Finance Con4mittee. Half the ed-
-ucittion leaders serve on one of these committees. Money issues are growing
in importance. in, New Hampshire as in other states. Ip, New Hampshire,
however, there is-so little state money that the expenditure of even Ismail
amount can become. a major issue. Because there is an increasing belief that
the -state should not mandate programs or stindards-onlocal-districts-without-
funding tlIVII,important marl-dales are citen written into regulation without
letiihition. What remain for the legislature are either housekeeping bills or
bills which carry an appropriation, and those,-.of course, go to the money
committees. &prominent SDE Spokesman said, "the finance people are very
impcittailito us. They are more important than really the education commit-
tees r;vemll,"

VirruallY: every legislator offered an opinion on the importance of the
money committees and the necissity to fund what is mandated. A senator'
lised;anxample of a competency testing Progiam. In the 1979 session a
prominent senator introduced his own version. The teachers opposed it
stronglyis did other educational interests who preferred the Commissioner's
emerging plan. 'Tie senator discussing the issue opposed the testing program
on other grotinds,-however:

T h e m o s t important point though,`the r e a s o n that f o u g h t it vigorously . . .
was because the state'was not going to send money back to the locals to be
able to pay for the testing. And I thought that was very important. If we're
going to mandate it, tell them they had to do it, I think we should pay for it..

The bill was killed; competency testing was left to departmental regulation.
As this example illustrates, important education Issues are often handled
outside the legislature and those that come througbthe legislature-are likely
to involve money,no-matter how small the amount:

the Senate there are strong ties between the education and finance
_ _ -niittees, because the Senate Education Committee Chairman and

Vice-Chairman both serve on finance. Although once on finance, "you've
got to throw away your edpcation hat more or less and be sympathetic of
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-welfare, health and-Other departments, loolc at-all the priorities, there is no
doubt that the overlap ,of membershipenhances the e.hince of education leg-
islatioa-getling funded lad enhances the role of the senators involved. A bill

- which gets through education can still be killedin appropriations if it is not
funded.-Similarly, an education leader can enforce his priorities by supporting

ribe-fondint.Of *oat -education-Nils be particularly favors and by ,favoring
echicationlegislation ovd* Other policy areas. -

By contrast, in the House the appropriations committee is a distinct *
ceder: There is little lobbyingor inframal interchange between the edu anon
conninikelusdappoppriations. Appropriatiimsjetls- thin if a bill gets to it,
the education wrists' it -funded;they rely the "*innowing down
process is the 4a-tiding committee." They aOniaapect otneed_io be lobbied
by eduCation proponents ; there's no money aroundiany*ay:"'On,their part, education committee members will not go after a big initiative
unleas there is general knowledge that there will be some surplusfunds.'The
handicapped legislation in the 1977 session came- about when "Someone

,Inentioned that [then_GovemoriThompson-has got five or six million bucks.in his pocket, It ik not customary for a legislator to aponcor legislation with
:a pricellagandIiii2d-go to appro priations to-try to find the money.

The, structuie Colitadership is not heavily impacted by staff capacity in
New Hampshire. The' majority of legislative educaiise leaders can controlstaff of their positiona, but stafflis alcarce that legislators

'are used:to functioning without it:
;Staffers them-W.4s feel "'that their impact is limited., theyyktually never

'influence the agenda. The committee staff ..primatilysuppliet fits on .the
."...histOry of a bill and on what other states are doing. One er indicated that% it is possible in exert some influence "through the -up:

111'mm-reports" always include a = ns for the committee to
ask-in hearings. I'm very careful pro agil con questions in.'This is'
probably the: biggest impact. . . . If .you sat through the hearing.anct felt
fritstrated because as a staff person you can't ask that question, you can atleast include it in your memo.

.

..Staff nay bane a greater impiet in very informal ways:

[will sit with the fun committee and then when we are alone, the ammitilmight say "Welt wIlatdo yofi think of this" and.I.can be very

The very fact,..though i. that individual, staffs many committees: which ,:hive over -100-legislators as member's, means that she cannot attend every
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g -0_0000.6e:time she Would-like an research. -One education com-
-mittee lnember-iss_canaidering hiring-her own legislative intern to do. back--

sstatilics irOgrami.
I'shaithictincof tegisiative education -has been rather stable in

lhaayeirige. leader has had at least six yearS of tenuraial
the legislature a n igslatnie which mini over a third

:afsittniensberahipavery two years-Those who ire recognized as legislative
_leaders' in education. are: positions of authOrity, poiitions which carry con-
iidepiiie weight and give an important podium to the individuals who inhabit
Them. ThaiMpOrtance of these-porations,maygradually4iMiniah, howeVer.

.Stinihitie.lawayTthich require = open meetings expose more legislators to the
Media and pub*. Position Ma, Ile a less essential prereqUiSite

710, neY./',C#P1****1,iitiOntsit*Hi --sYste_ rils give the, indi
more resources: itMay.b&thatlitthe future a Eat: of legislative: education.
leaders in Nevigampshire wouldinclude some ordinary members in addition,
.:those With positions: of:influence.

thegollipladtioii:oltEducition Leadership

Legislative educatiOn leadera in Nesifitanipshife are aliblvedla education
beeansaaf ;their personal back grounds and experiences. Interest _does -not
develep.as, aresusktif legislative service; there upon election to the
legislature: ThaSalegislaitirs were teachers, school board members; of in=
%volved in Mina other- ,education - related experience before running for.-14s-,
iative office.

One legislate* eXplainaihOw her background contributed to het choice of
coituitittcec

Before I went to the legillatnrei.I wis a teacher and member of the board or
education. The One thing led to the other. When I went to the leghlanare, in
determintai which committee I should be On,IthoUght I_ already had Sari*
expertise:keducitionalian: It leemed'Iogical- that should-go on to the

..edtieation:Cominittee, and I've been tbere'ever

ThaSenatairesident, who is active in cducationi; ii a college professor._
The of the Education Committee had been a football, bas-,
lethal! 'and basebilli, official ,authe liege -level for most on -his life. The
Chaitinan of the House. 411 'mu Committee was a teacher then4.
executive .difector of the New ampshire EdueatiOn Association ,frie,eleVen.
years. Some leaders even credit\an interest in education witkpronipting theM-

.to mn.for the legiilatire-One, a school-teacher; rill beeause of het concern-
4bout special education. SWFmcIliV rifid-worictickirraresidential--.
treatment center that took New Hampshire children but had difficulty getting
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*id from the._State....NYhen she-mtwed to New_Hitinpshite she ran.- for the.11Ouse to Wk on arcinedy for the sititatiOn.
50:diliatioS'COnaittee-meMbeis almost all have a background in.1cduOition. Those who were educators or Scheel" board members- were

University students or trustees iOcCa4se. Cd011iOn.soinIm.4te'me4ers cometo the committee with Priiirinteiest. they tend to stay' on it, leaving only to-..._inoYe.tintoleadersbin, to apprtipriitiOns or to leave the legislature.. In
eight of the"20MeMbers on,the-1979.HOUseEduCation Committee had servedon it siaCes-.104.-Atiadditional five served since 107:

Another important reason to stir on education is that the -committee is
Everyone back 'Wino eirci deeply.- about education, andan education bill can bring,important benefit, to local area One legiilator:got fioajoifiii,iiregiofialii0dionalOriteriii

her home district, another wasable to through **go capital project for his home UNH cainpus. Bothachievements brought and** from COnstitnent.S.1,1igeiniections,of funding for capital projects are rare in New Hampshire,but locals care :attOu0egialitiyeeditdation-, 014 even when - there is no-
-Of pork-barrel benefits: The itsue of the size of the state role ineducation is very salient: It seems that locals expect- legislative -education`ieadtri-io.protcet them by preventing fUrther mandating of programs whichburden local distrieta. They pay alrear deal of -attention to what happens-in

,
Visibility

but it does nOtin New Hazn
.shire.r. Former education committee chairmen -and niernbers_hai,e risen toleadership positions.,-Former education committee- mernbers have been ableto :moye, oath. apPropiiitions,which is'.generallY -aolcnowledged as, a, niore,nrestigious,-iiinportitnt

assignment -because, of the cntical nature,of money.deeisiOns-Those-whO do mrive-on;.hoWever, . Maintain .their interest in ecio-,cathat,bOtawietheir interest_Was deeplYieoted.
Theeiltieitiori-btickgrOurid eliegistative education leaders does nochec-eitiarilk,ntike -therivSPeCialirits in-iducatiOri-to-the extent that they forsake.other policy areas House Education Committee *fibers specialize the most

in education They serve on just -One.cOnimittee and consider education as
Senate Edticitioo-CoMniittee,niemberi;;hoWever;

aremote likely to refer_ to other policy areas One legislator ranked retirementPtilicklitid,intUrance_akareas which- were-aiMOit; :though not quite, asJini
.portantjtif,hina as education Similarly, money committee members do notsee themselves as specialistsin'education,- even when they have a backgroundJnlheareà.SäidOne: -

6

:Perhaps losight have a bit more natural interest in it than any other area, but
.4
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__you know when you're on appropr. ations you end up having to take a look
at the whole piature;,There -aterild-of ball-games-in town-besidethe education.
one. It'S like being at the- bottom of a big funnel. AU this stuff is stirring
around but eventually' it all comes down to the appropriations committee
...r to -Steer the.course and 'we try to have an even hand for all legitimate
concerns Of state government. . . ..Peopie have intense levels Of intereit-in-
a whole myriad of subjects and I don't try to support education anyniore than

-
Legislative education leaders do specialize within education. Even those

who do not spend all their time on education may have certain areas of
expertise. For.examplea party leader in the house is seen as a "special ed
persori.'s A senator is interested in vocational education because his children
graduated from vocational- technical schools and he thinks the economic fu-
ttire of NOW-Hampshire'depends on them.

Sometimes specialization in a subatea develops as a result of involvement
in legislative issues. Working on an issue for a number of years makes for
expertise. There are also occasions when a chairman will purposely create
an expert:

I push, him into it, brow beat,theminto-it.-I-say;
out what (a particular subject) is all about. I'm going to have to draw on you.
We're going to be in a floor fight and I'll need you." The floor fight is the
key colt. They envision themselves standing up and defending that agency-,
and they're not going to get caught with their drawers down.

The use of subcommittees, a relatively recent development, also tends to
further. subspecialization.

Special expertise can be a criterion in the choice of bill sponsors. When

the Commissioner of Education has legislation he wishes sponsored the per-

son he would choose would depend on the issue. For example, there is a
member from the northern, most rural part of the state who is apprciached

for legislation dealing_with cooperative districts. However, subspecialization

has its limits. It has not grown to the point where certain legislators are seen

as gatekeepers.on particular issues. There are people considered experts on
certain issues whose allegiance would be appreciated but their failure. to
support a-bill-would probably not-Cause its sponsor to back down. A special
education-expert said that if others sponsored a special education bill, "they
would come and talk to me about it and see how I felt about it. Usually they

don't feel they have to clear it with me, and I don't feel that way."
In addition, the significance attached to expertise in a particular area can

be transitory because issues gain and lose importance. A legislator can work

on an issue for a while and then lose interest in the area out of frustration

P
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from aihire to accomplish a goal or a sense of completion uponaccomplish-
fluent. Oinallyi.political philosophy may be a much more important criterion

State

an experstise_in,the choice of a sponsor or the search- for Support-The
e 'Department of Education, identifieS certain legislators as liberal and

conservative, and it often seeks sponsors by those characteristics-rather than
substantive;subspecialty". In summary, legislators do. becothe known-as:ex-
perts on pardeular_eduCation issues, but that reputation is fess importanithan
-a general credibility on education matters. Other factors, such as philosophy,
outweigh-specialization as traits by which legislators are characterized.

Although Subspecialties come and go, and may not always_ be very _im,
_portant,_i background in education and a deep interestinthat area are-likely
to retnain,:charactdristies of New HaMpshire legislative education leaders in
the.--:ftitUre, Some _newer members of the House Education Committee have
aparticularinteiest in -UNH governance, -for .example._ The_emphasis.may,
.change but.not.the historyof commitment to education. Perhaps if the state_
took -a-Major policy shift toward increased funding of education, the com-
munity of ,thos_ecially interested_ in_education-would-broaden ;toirichide
1--noretaxpayer, business,..farinrand labor types. At the moment any foresee-
Itble-chaitierilikely to be so gradual that it should not mean great change

--in-theeomposition_ of legislative edueatiOn leadership.

Linkages in Education Policymaking

The legislative education leaders in New Hampshire are strongly tied to
outside groups within the state. They are linked to the State Department of
Education,, to educational interest groups and to local educators, relying on
all three for Mfonation and for contacts.

The importance placed on communication with outsiders has two sources.
First, citizens are encouraged to initiate contact with legislators. New Hamp-
shire's founding fathers planned a legislature which comes closer than any
other, to direct demoCracy. That ideal lingers, and legislators are treated as

-ordinary citizens who are easily approachable. They are expected to_welcome
input from other New Hampshirites and, in fact, they do forge strong ties
with groups and individuals outside the legislature. A second reason for the
Outward orientation of the legislature is the lack of staff capacity. Legislators
must rely on agencies and lobbies for information, having little alternative.

The State Department of Education initiates much of what the state does
in educatioti. Most although not some major ones like the 1977 special

--education bill, start in the department..SDE develops a shopping list of
legislation at the beginning of each session and then seeks sponsors. One
legislator estimated that of the 15 or so education bills she sponsored in the
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1910.seiiiad,it: least-half were propoied.by.Ahe department.
After identifying a-sponsor, the. department educates him and makes sure
is. in theriting.Of the.bill.."The-deadliest thing," accordingjo

an SDE official, "is-That you have a sponsor who _hist signs his or her name
Old:then, doesn't:knoW-thebill." This process is seen by thedepartinent- as
its MostiMportant role vis-it-vis.the -legislature: It feels its greatest: input is
-in-fininaliCOMmitten_hearings:where.it,testifiesin detail. The hearings'are
critical_ for botkpolicy_rnatters-and'inidget. hi, the latter case, the 'apprepri-
atitiOS' Cotninittet -meets with heads of divisions and :programs within- the
!depititinant,as -well as with: legislative liaison personnel. SDE 'proVideS in-
TOOriatiOri in .less formal ways as well. Each legislative education leader
indicated -that ,he often telephones or-visits-the department, seeking infor-
-*don on paOkulat areas. In developing the special education legislation of
19i7; one of the co-sponsors went.to-the department for data ahnostiinune--..._
diately after hearing that there might be some availableitinds_in-the -hudjet.

-notHersue.

the,Department of-Education is marvelous. It provides any informatiOn I
need. When I first started sponsoring the _vocational bill I was really new to
-that. I went to the State Department and said-"Give me everything you've
gOt.-I4ant-to know how this bill was conceived, what the long range Pro-
jettions are, what you see in financing." They gave me all the stuff.

DeSpite legislative reliance, departmental data are not, always accurate. The
department;admits to completely mispredicting special education_ costs and
'is very concerned -with its poor performance in that area. Part of the' problem
is,thitt.SDE- has' had to rely on Central Data Processing which /keeps its
records. Distreised with that unit's failure to report out data appropriately,
some of the _divisions in the education department are rebuilding'_ heir-own
data capacity:

The detartment is a prime source of political contacts as wielLas_infor-----
matioe. Its_staff. lobby- legislatormlirifportant bills before they even go to
committee. Legislators indicate that they often talk informally about issues
-with - department personnel, -trying_out ideas on them. Some 'observers -feel
that' legislators do not always- question depaititient iiiiirces_sufficiently.- The
tendency 1s to ;accept department data or testimony without challenge.

-In the case pf higher education, the legislature hears from the UNH chan-
cellor-and the presidents of individual institutions. Legislators feel that-the
chancellor's btidgetary requeststhe university gets 'alump-sum budgetare
usually_ treated with considerable respect, but that _More scrutiny is given to
Other higher education issues. Some are skeptical of what UNH spokesmen
tell them. While the State%eartment of Education speaks for all of those
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-in'elettientatyand'seconciatyedutation; the nnivertititruatees are-not always
Acie***Ii41*-r9F,C,0644*--0-faciiity,

Reliance on the
or students.

does tiot-preclude.,uie infor-a on iiiPplied.hyeducanOtial interest-grotipa. They art: source' of analytical'
input =- teacher data=fioiri the i41-1:20A or a' breakdown on.PL-94-14i.cirtiVided

:by. the = Coalition of tholHatidiCaPPed: Lobbyists :feel that iritetest groups areitiost adept at supplying inforinatiok. about !peal :Aiatricts, the depatinient
getaita-,,dataoi-,:lOcal- diattietsfrotn."the,fOrnirirrequirda school 'ciffteiala

iCOMPleteAf,tit'ifeeticinforination,not.requeited on thdielorins;itniay'have
tin*getting-'. -Theifiteitif-groups ;can ;ContaCt-membetshiP' in the

for ,infOtiratiOn.And;SUpply,.:Iegislattits 41iStrict breakdOWni and
prof iles,that ,the.,dePattment-does,nOt have:,

Lobbyists eitert their influence In tOrinal testimony at hearings and aome-04,, ate,. eVeit; hiVited16. CoinMencOri..respond-th-a-que'Stionin,coMinittee
exetittiVe,--TiessiotTTA = -spOnsor..may Make-a special_ effort:to '.turn out
representatives of well-Mganlied grtinpa,at,'-a,hearing. 13tit-,the

-,y4ii,*stateiy)cfe:lisiociations',haie paid lobbyists -who prepare position; papers
],atid..teatify.-regidatlY, Certain legislators- can` be relied on to,sponsor bills for

014:iroups, _hut -this practice arouses-410 suspicion`. 'their group ialle-itanCe is seen as natural result of their backgrounds.For example, a fernierschool board would be expected to be receptive to NHSBA's 006a:is

.------AVeiyirripOrtantaspect of the legislative education leaderijob:is staying
-.in.tonelyWith .10Cal3:sehOol-people in,,his-gdistrict: For example, one legislator

must`must` 'Maintain contact txcauae there are a variety ,of --achOor.
.diatricia containedin her legislative distriet. The -school. district she lives in
(-4'prOPerty'rieh but -some of the:Othets.are, property, poOranclIshe-wants-theirinsight's onproPosed legislathin.tegialators often aporisor bills on the request-tit; 16'0d:0114*i. senatei gave an example of a bill'he introduced-to
anti*, school bOarcl term a:

Tralked_with,the-schisal'attorr e sure that he gave me thewording, I
came'over here toWhai We call our legislative_office:They-havelholawyers

theie_and.they-virite-up-thi-biU for me._And then Igo back and,talk-with
.-MY,aiiplr-iitteiident or the school hoard and say "now is this exactly v:that,you
..want? ?'

In COntiaati.the governor and his staff are not seen as important contacts
,-.On'inoit.edneatiMi'mattets. On big, bills, a sponsor will clear with the gov-
ernor's -Oftlee, lint 'the governor takes a stand on only about a tenth of the,

education-`,,legislatiOn that is considered. His approval is important, hit his"
"inteteat-only-aPoradic.
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'While 'the ties "between New Hampshire legislative education leaders and
in-State -groups -ire- strong, links to those outside- the state' are much less
-important: Tliis'is true despite the fact thatihe 1979-80 Speaker of the House
is the immediate past-president of the National Conference of State Legis-

,Ititori (NCSL)._A fewlegislators-ge to the annual meetings. Most education
leaders -read nationatpubliCations from groups, such as NCSL and the Edu-

cation Commission of the States (ECS), but not on a regular basis. It is more
the pattern for legislators to phone these organitations and ask whoever an-
-swers.fOrAnformationon what other stains doing. Staff is sometimes the

, _

conduit to the outside world-kir-legislators. A staffer-said:

Legislators-are usuallrveryhttypesolreTAlot of times the brief newsletters
and magazines from NCSL and the Council of State Governments will give
me an idea as to.something going on in another state that they ought to know
about. So I will call up that other state and get a popy of the law or rules,
the regulations or a report.

_put, sometimes itis the legislator who uncovers useful information about.
what another state is doing. "You think you're reading everything but they
pick it up-froth one of their connections."

;Sometimes strong state loyalty and a New England suspicion of outsiders
will surface in Conversations. about outside. groups. "Invariably 90 percent
of what I'll learn at a national meeting won't work in my state," is the way
one legislator.put it._ But the parochialism does not include the rest of New
England. "I really enjoy sitting down with New England_states because our-
- legislation -'is comparable." Regional meetings are attended with relish.'

Styles Of Leadership in Education Policymaldng

When legiSlittori and close observers are asked to comment on the qualities
which make for educational leadership, they point to a philosophy about
education and candor in expressing it. Leaders are also said to work very
hard, exhibit-greatcredibility,\and do their political groundwork.

Legislative education leaders-lake a stand on the question of the state role
in education. All 'believe firmly that the local school districts, so heavily
reliant on the property tax, are overwhelmed. They will not mandate any
more without funding it. Some, known as "pro-education" or "lib-
erals," think it is time the state _drastically increased its share of educational
costs, even if that were to mean only fully funding the existing aid formula.
The foundation school aid program on the books is funded at less than one-
tenth of the authorized level. Liberals argue that the underfunding seriously
impairs New Hampshire's' ability to educate its children. Said one House
member:

1 11 rti
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,filis:21OcaCatiiiirolOfe,14eW Ilainlishht, the.way I would like to see itdoae: "I- think too many °children get sboriChineed:thit gueisat thinkip *nia'sitSlic.finapdOs e.chicatj04 the state leY0 .1* prOablyas liberai,aa you 010:14 on education.

:I'VeltelciusiiliciV** anIneothe tax- and not bashful about it .lihere'S a.hitiand, CiV.ont there froth the cities_aidlthi".th*ns- to- fillyfithd
tatiiiiviththat; it certainly shouldbe done. But they'vefiet;t6,giVeMe anonY to do it Uthean they just can't sit there and'say nonew, taxes:,

"1"kie4eakttiS:1506%;:liaa a "broad baser;"-Others feel his position damageshis effectiveneaSandare-ivary about being so direct. Theymight speak about
the,need forinereMonek.butnot.mention-the:seurce:

Taking.the.OppoSite,stance are a number of leaders who feel- thatlocal-________:--'-:.districts7could handle7their-duty,7to support public. educkion if the state
"stopped burdening, them With-additional Mandates.. Since eduCationisa-local .
Matter;=localS:shOulci-paY for, it AS one legislator Said,. "The local.school
board:,shoirld completely control:the school. The only thing the state should

the.basiCs.''
Therefore under-the-overarching of .local Contm-1 are two .camps:

-(T)Those,WhOleel Seine districts are so resource poor that more state funding
is essentia4'44(2)-thost who feel funding sittiationis-fine-ariticatith
,sideS,belieVe strongly_that-there-sholikra-no additional state mandates with-
out;additienal:titriding. Says an observer, "I think they all-conservative or...,
Iiheral=,-43ellevein ',local- control; That's sort of apolitical-given."

The"pro-OucatiOn"'group appears tobe somewhat More aggressive than
the-cOnServatives.- A state department spokesman feels the advocate usually..-gathers; more infOrMation to , support his position. "The conservative

46Orningi becauSe.they are against you anyway. They don't want anyjnfor-___miation."-
The: spokeintarrMay-have exaggerated:soniewhat: There is general agree--Meat that legislative education leaders all work very had at being legislators;

regardless of phileSophy. It's very important to "know the subject Matter."
:-Leaderaare thOse whocan get up in committee and defend a bill thoroughly.,
When-thexpreSenlit; they must know every facet of the proposed legislation.klegialatOr Said, "You get on that floor one time and you shoot-your mouth

antUdOn't:knOW what- you're abbot; in essence you're lying andithat'Sthe'end- of your credibility. "'In a legislature with so little staff, leg-
islators: who want to be thoroughly prepared must do much of their own
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homework. They :themselveiTcontact.the state department, interest groups.
local officials for informatiork.

Working hard, including sometimes drafting your own legislation; has its
rewards. The State Oepartenent of EdticatiOn reipOnds more openly in terms
of'suplyinginformationto acknowledged leaders. One way to become an
_acknowledged leader is to keep asking for information; the more one aSks,
the *re -One gets.

.jiarciAvoric brings a legislator credibility as do honesty, openifai-,7and
-consistency. There is great respect for those who speak out candidly, even
.ifphilotophiesdiffer. One legislator, a liberal, indicated why she sought a
certain conservative to cosponsor a bill she was working on: "He's very
opirservative but he is good reliable help if he's with you . . and lg'11 never

back away, mice he tells you he'll do something, he'll do it."
yirtries_thatmalcefor.leadershipdiligence, honesty,

notrprecluderespect for other qualities. A-leader must be
-g good lobbyist, able to sell colleagues on the conunittee, other legislators,

and governor if necessary._
An important focal point in lobbying js the other house. Those who refer

the most to the necessity of gaining the support of the other house are liberal
representatives who want to make sure that the more conseyativeSenate
doesnotp!uve agriveyard for-House billsOffeHoiiëidiijation leader,.
himself not considered a liberal, indicated that it is impo to find out in
advance if "deals" have to be made to get a bill tdh the. Senate. If too
-Many bargains are necessary, .the representative may decide not to "run with

the .bill:"
The references to "deals" are jarring to the ear of one who spends time

with New -Harnpthire legislators. For although, everyone recognizes the need
for trade-offs and, lobbying, the essentially political natur of thelegislature
is. not as apparent to the observer as its down-home, folksy culture. The
citizen legislator might make many deals but he does not refer to them often;
what he talks about is how he can work with 11;.., colleagues to best .serve
tho-se-constitnents. Constituent demands are expe.tted to shape a legislator's
behavior. Any stance is understandable if it is taken, on behalf of one's
constituency. It is not unusual to hear-a legislator say, "Well so and so's
from'district so, of course, he won't support this bill."

Courtesy and access to constituents is very important. For example, as one
legislator said:

It's always been my belief that the people who take the time and come-here
to Concord to testify must-be heard. I'll do anything I can to make sure
every' body in that room has been heard at least once.. I'll be sure that after
everybody's been heard once that if they want to speak a second time, they

1 )
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-haVethe-riglit-to do it.I ask them if they wouldn't be repetitivei-you-know; !

beciiiiie we do hive a long schedule. By the same token, I don't try to offend
them it all. Some people have never,testified before a conunittee'before and

., ,..- maybe a little bit-neivous and lo. We go along with them. We like to think 1-
it's a citizen's legislature, the citizen should have it lot of input.

The culture Of 'a eitizenfs legislature _tends to ,promote consensus raffle).
.1

.. than controversy,- even though there are rather sharp philosophical differences
,:c 'between legislators. Because there is a tendency to run committees informally1,

and to allow a great deal of discussion most education matters get settled in
committee The size of the House then works to promote acceptance. of
coniinittee'deeisions on the floor of that body_ ,, .-..-t

.:. 'When-legislators .describe coininittee meetings, they speak of mutual re,. 7
speotcunderstanding, and courtesy. Everyone gets a chance to express his

'.

,...' views.arid alLineinoers are actively involved in reaching a decision. Conse-r---
vatives and liberals may argue with one another, but there are- rid,-harci feel-
ingS, :Said. a' Staffer, "It all seems to be .done in very good humor:"

- , .
, .

Althoughraembers have a hard time remembering fights within_the Com-
ince,* is relathjelye,asyto pinpointissues_whici.aTeTailen with controversy,

---.bOthiifirde:the committee and on the floor. Sex educatiOn, prayer in the
schools, -and other moralistic issues are very likely, to arouse a furor. Thei..0,"'"' \
Senate,coniidered a controversial bill which would mandate the p o t t i ri g o f

the Ten comMandnients on school walls. A bill to Change the drinking age ,. ,

alSti arousedicrintroversy. A bulb change the composition of the university
board of,trustees wt nt to a floor fight. Any bill dealing with school district
cOnsolidatien or changes in regional agreements between districts brings a lot
of local district people down to Concord. But the major.education issue in
the state, that of local control, has the potential for, causing the most conflict..,

Because,the narrow revenue base provides opportunities for new infusions
Of state funding, only rarely when occasional revenue surpluses, appear, the
issue -of the state role does not often surface into legislation. The no.,-mmi-__

. .

dates-WithoUt-funding ,dogma also serves to keep controversial issues out of
,. 1,the legislature. Recognizing the strong legislative commitment-to this goal;

the department ries to handle new mandates, particularly controversial ones
`lie sekeducation, through State Board regulation and bypass the legislature...'
therefore,'althoiigh the issue of the state gilds paramount, it is submerged_
and only on 'decision surfacesWitliiiiiii legislature. Education politics hence:.-'- .

-appear relatively consensual.
.. . . . .

The Impact Of Legislative Education Leadership
i-

.,-New: Hampshire is gradually moving toward an increased state role in
education policy. Despite the unshakable, widespread belief in local control. -.

. A

.
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the State role is-gn3wing liksmallincrenients. The ial education legis-
lation and theincreasedlunding of vocational edu on--are two examples
OtgroWint atate-retponsibilitk and represeni a shift i state direction; even

.tlioingh,they.wereenatted as a result of, federal es.
'Just` tri:thelogislature was -responsible for.,theie ellanges.in direction, it

4 will be the legisliiture.Whieh>ultimatelk determines the state-local ,bilance
:Service as a legislative education leaderappears to socialize a peiton, making-

tbai inankloCaLichool=distripts`in.New Hartipshire have-insuffi-; oienireaeitices.:The_ceiniatiennotile mandate- without funding groWs Out-of
experience in* legislature;' it comes from listening _to lestirnony from
eilitirdenecl.district represeniativia..As I think you be-
carneiliereasingly,aware . . . you come to the legislatureandiee all the laws
"ciwthe books: that 'ate all dusty, that have never been implemented because
theklack funding:"

-ri*:17 the realizaiion that the locals. are.presstired toward pro-
-Viding more funds at:the state level is_a large one The most conservative-
.legislitors'-will probably not take thartranaineni satisfied that.the best they
can do for overburdened locals is to stop mandating. But others, and not just
the- avowed "broad- balers," are beginning to make the connection. Legis-
lative serOice_exposes-Oneto the lizik betw..en: lack ofresources at the local
leveLand_thensied for.a_larger.staterole.,SonieJegislators_believe thafthe

:question.goes beyond adequacy to one of equity. The problem is not just that
iilLietala'neecito rely too mticlron property-tax revenue; it is also that -some
districts haVeseieral times the property-tax base of others.

A legislator:who is-a known conservative and a vocal supporter of local
_control expresSed it this way:

--Legislators are starting to figure out what the responsibility is betWeen state
and local: .They are spending_toolittle.money down-there. They are starting
to ftgiiiiifout. We finally have legislators fallcing,about-the disparity between
their:se-hoot distrists_and-other-schobrdistricts. We'll do something, at least

--iabaut

The awareness stems partly from the efforts ofoutside groups like.the
Center for Educational. Field- Studies at the University of New Hampshire,

IiiiCkbastad Ford Foundation grants to educate, legislators and citizens on
school 'finance. There is also a coalition of educational interest groups and
citiien groups dedicated to-greater equity in school financing.

it will be legislative education leaders in New Hampshire who.-carve put
a larger role forthe state in education, not the department, whichilas played
a weak leadership role. The department may initiate many bills, but those
bills are laigely housekeeping' kinds of lee-lation. Change will not come
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;from the rvernor, who spendi, pitch of his short tern in office getting ready,

to tun again. The movement toward alargerstate-role may take long time,

whosteer the course.
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