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predominait foree 6n the educational scene. , :
SR ":flhjs.Vblunie;ErSh"a”pjpggEducatio}yP‘oI.iéy in the-States, and a comipanion
‘ volure, Legislative Education: Léadership in-the States, portray the contem-
“poraty role of stite legisiatures; They are the principal products of the “'State
L @&i’;‘?‘i‘!ﬁ'ﬁﬂmﬁﬁi’Lcadmhip*sde».” conducted'by the Eggleton Insti-
Fuo- hteiof Politics at-Rutgers ‘_Upiiiétsi;){fiyigh~gxant$~fxpni'th¢ National Instiute
- -of Education (NIE-G:79-0176) and the:Ford Foundation:
‘Our:pmpds’};finéﬂ_iis*sttydy'bgs‘ been-to map the structure of “legislative
 ~ education:leadership, both in tefris of the Characteristics of legislators and

staff who-exercise ‘influ nce and thie nature of-the influence structuresiin the

by

. ‘legislsufes of the statss. The present voluine deals inténsively with legisiative

education leadership'in six particular stites—Pennsylvania, California; Flot-
: ida, Wisconsin, Utah, and New Hashpshire. The other-volume feports on the

.7 & overall results:of: our.work; - which derive largely from surveys of legislators
M%@ihimesw&,S;—~~s—’" T TS
T One of the editors: in ‘this volumne is-fesponsible for the New Harfipshire
.stidy: The:other staté ‘studies were writien by five scholars :whose contri-
ENE - butions:to-the-planning and. execution-of the project:we acknowlédge. with-
Lo appreciation, - ' :
PR --+Ellis-Katz, -who ‘Wrote-thé Pghﬁsjl?ﬁﬁazghdy,:haj taught politics -an¢
P ‘education-and law and the judicial process at Temple University since 1962.
‘Presently. he is"an ‘Associate -Professor-of Political Science, has-ajoint-ap-
~ ‘pointment in the College of Education, and is a Fellow at the:Ceiter. for the-

- -Study- of. Federalism. “Professor Katz has- authored- a book on-ethnic- group.
~ -politics, a'monograph on edycational policymaking in the states, and articles

o the politcs of educationind thé criminal justice system, As an Associate
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of .the-Institute -for. Educational Leadership (IEL), he coordinates the Penn-
sylvania Educational Seminar which brings together leading state-level edu--
cational policymakers-to disci 55 issues:such as federal-state relations-in ed-

ucation-and"the future of higher ed¥ation.

The Califormia study was written, by Michael Kirst, Professor-of Business

Administration and ‘Education at.Stanford’ University. Prior-to joining the

Stanford:faculty; he was.Staff Director of the.United’ States Senate Special
Subcommitte¢ on Minpower and Poverty and worked in the Bureau of the
Budget and the U. S. Office.of Education. While at Stanford, Professor Kirst
 served as chief consyltant to the Florida Citizen’s Commission on Ediication.
- He has been Chairman of theCalifornia State Board of Education since 1977.

He co-duthored a:basic text.on politics and education and has recently been

writing on equity.in childrén’s services, educational reform, and educational
interest groups.

-Augustus- Tumbull, who chairs the Department of . Public Agiininisiration‘
and _servessas Assistant. Vice-Président for Public Affairs at Florida State
University, authored the Florida ‘study. Professor Turmbull was. Assistant
-Press Secretary: to Georgia Governgr Carl Sanders for three years and then
was a-faculty member:at the-Institite of Government. at the University of
-Georgia before coming to Florida Stite. In 1975 and 1976, he took a leave
frorn. that \iniyersity’to serve as staff djrector of the Florida House Education

Committee .where he worked on two /,ajor bills; the Basic Skills Act of 1675
and: the Educational Accountability Act of 1976. His writing has been pri-
marily. in 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 Ruigers College, Rutgers University: Pro-
i fessor-Lehne.teaches,courses on.politics and education, public finance;. and
: . st politics and has authored 4 major study of the politics of schaol finance "
T wn New:Jersey. He also served as Assistant to the Majority Leader” of the
New:Jérsey- General: Assembly-from.1976.t0 1979, arid recently became an
‘Assodiate of IEL and Coordinator of the New Jersey ‘Educational Seminar.

‘Roald Campbell, who authored the Utah study, has had a long and distin-
o guisheed career ieaching and writing about educational administration. He has
¥ been Dean.of the Graduate School of Edvcation and Chairman of the De-
partrnent of.Education at the University.of Chicago. He is.an Emeritus Pro-
fessor 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 education. Currently an Adjunct Professor at the University of
‘Utah, Professor Campbell, is in his third year of ervice as the Utz Associate

of the Institute for Educational Leadership.
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The authérs join s in gratefiilly thanking many individuals. Above all, we -
appreciate the'éontributign of the forty legislators, twenty-seven staffers, and
x hirty-five other persons in the $ix states whio graciously permitted thémselves
Je t0.be interviewed for the:studies in this voluine.

o e 4 ugustus Tumbull -particularly wants to acknowledge. th assistance - of-
* + 'Emié:Litz, Reséarch-Associate at. the Policy. Sciences Program at Florida
Site Universiy. Rickiard Lehne is #-atefil for the advice of Wisconsonian$
‘Robert Lang, Bonnic Reese, Richa  “ossmiller, and Dean Bowles. Roald

Campbell specially acknowledges the secretarial services of Joyce Gorrell at_
;. the:University of Utah. . e \ " ’
O ‘We also wish to acknowledgs the people at the. Institute for-Educational

Leadérship:who have collaborated throughout the project—Samuel Halperin,
IEL’s Director; Phillip Keamey, who headed The Associates Program; the
38 Associaies; and.Robert Miller, who-is fesponsible for editing our manu-
Scripgs and-bringing them to press. . oo
. ‘Finally, thére are those at the Eagleton Institute who worked on the study.
e Roil‘Forth managed the processing of the survey data, devoting considerable
\} - skill and time t6 all of:the computer-related tasks. Anine Wagenhoffer and

Cindy Schultz typed and proofread draft and manuscript with their customary
grace and efficiency. Joanne Pfeiffer also helped out in the crunch. "
“*We gppreciaté the support of NIE, and.of Donald Bumes who heads the
d Governmental Studies Team and who served as project officer on
~ :the grandand that of the Ford Foundation, and of James Kelly, a Program

r O_fﬁccéi\ﬁ ducation. ‘Neither NIE nor Ford, Bumes nor Kelly, nor anyone
‘ qlse,‘%oivéj/q , is responsible for the views and findings that have emerged .
from our stydy and which are reported here and elsewhere. The responsibility
-is ours and that of the authors of the state studies.
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. deferted i locals; or from ntetos groups which ars increasingly fragmentes

I Desoite thé. growing activity, there has béen litde scholsrly. aitention paid

P g e moit intercsting dimensions ~islative education leadership-are the
. stite-by-staté patiers; the Contrasts an- omparisons which emérge when the
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L ':S@'tétlééiiﬂws are asserting,themsclves in'éducation policy. ‘As institu-
* Hions, they have been strengtheriedby the: reapportionment and legislative -
« Ieform moverhedts of the-1960s. T the educational policymaking aseta they

. ey .

have little competition fram stafe departiients, which offcn have traditionally

&

'bytedcher. militancy and'issues like' accotintability. School-finance reform .

‘it education;  issies onwhich. legislatures’ have:always ‘had authotity. As-a
-result, legisiatures ‘have:taken. on the role: of, preemirient education- policy-
mlkerm'ome@i&m many others they. are at least coeqiial partriers; and

© (ingnly a few sre.they.sill

to-legisiative :behavior.in: eduication. This-book reports.on a_project—the-

of education leadership in the legislaties of the fity statés, 10 £eport on who

the-leaders . are, where they: are- lociied; -whefy they get information; -the-

nctions they perform, and the: irpact thy have, -

legislators who mal. educational. policy are; seen within. the-policymaking

niroduction - -
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their states, we decided to mclude mvestlgatlons of leadenshlp in six individ-
_ual states. This. volume contains those stydles and nfay be read as a com-
panion to Legislative Education Leadersh«pr in the States, which reports -
mainly on the findings,of our mail surveys ahd telephone interviews.

.Our gurveys and intervie'ws provnded the'context for the choige of the six
states reponed on in this book. Based on informant information, we chose
states which would pmvnde"not only geographic diversity but also mterestmg
contrasts in patterns, of_leadership. Thus, we selected:Pennsylvania, "Califor-,

. nia, Flonda Wisconsin, Utah, and New Hampshire. The readel will see that

each stata, has-its own modg.of educational poltcymakmg, distinctive ap-
pmaches and attitudes which' relate to history, political culture, and person-
ality. Much- that goeson now is Crelated to 4 state’s ast; although the issues
change, the fiscal- context shifts, and the prioritics of 1nd1v1dual actors
undergo revision, many clements of the process endure.

. . - ) ¢

- 2
The states chosen for study are two large ones, Pennsylvania and Califor-
nia; two moderate-sized ones, Florida and Wlsconsm and two small ongs,
Utah:and New Hampshir.. The first two ‘have over 10 million residénts; the
smallest two have under 2 million and Florida and Wisconsin range in be-
tween. L
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, there dre extensive commnttee staff and year-round
staff “for most individual tegislators. 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 substantial fiorie-
theless. In those states there are 30 to 40 professionals serving standing ’
commiittees, with an overall staff that can expand to 400_individuals during_
the session. New Hampshire and Utah are much less well endowed; individual
legislators heére have staff only in the session or draw statf'from a pool. In
iNew. Hampshlre, as a matter of fact not all of the committees have profes-
sional. staff assistance. . .
Other'indices of legislative development illustrate the same pattern. Ulail
* and.New. Hampshme 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. Legislators are most professionalized—in that
their job.is a full-time occupatxon—-m ‘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

‘e .
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.Utah and New Hampstire receive only tg(en compensation. In the latter two

states, sessions-are-also relatively short. The legislature meets for approxi:

_~.-mately 80 ddys per biennium in Utah, and in New Hampshire legislators.can

collect expense compensation for g maximum of 90 regular session days. By
contrast, C i(c\gmia legislators meet for approximately 400 days a biennjum,3

Thére are also distinctions betwee the States in the size and scope of; the
education seéctor. Table, I shows some selected characteristics of educational
finance, demand for educational services, and educational govesnance in the
six 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,

Its share increased by almost 40 percentage points after Proposition 13 limited
_Jocpl-pmpex:ty'taxcs.. Florida and Utah come next in state percentage of costs

"« - for elementary and segondary education, However, while Utah“makes the

-greatest effort relative t6 personal income, California’ and Florida make

o among the least. New Hampshire is a ‘case where there is both low effort and

-a.small statc-role, the $mallest in the nation. _
There are also differences in educatiofial demand. The large states, Penn-’

sylvania-and California, serve over two million students in public elementary +

and secondary education, On the other extreme, Utah and New Hampshire

€ducate under half a million pupil§™each, The-contrasts-in, ublic_higher—
- education enrollments are interesting. Pennsylvania-ediicates fewer students -2

than Florida; it enroils only a fifth the number of students in California public

higher ediicatin. The‘two small statés provide public higher education to

fewer than 100,000 pupils. T
Educational govemance arrangements also vary among the states. As the

table below shows; three states have appointed state boards of education;

.. Utahr has an elected board. In Florida, the state Jboard is composed of the
"*~ state commissioner. of education, the’ govemor, attorney general, secretary of

state, ,cognmissiqn§§ of agriculture, insurance commissioner, state treasurer,
and tomptroller. In Wisconsin there is no state board foi eleméntary.and

- - -secondary -education. The‘ chief $tate-school officer (CSS0)is elected in

Califonia, Florida and Wisconsin; he is appointed in_Pennsylvania, Utah,
and New Hampshire. The size of the state fas 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 custorn.
For example, in Florida (as well as other sputhem states), the districts aré
organized on a county basis and there are relatively few of them?™

+ . The.numbes of public postsecondary institutions does-refate to size. As is

shown in-the table, California has the most public (Postéeco dary institutions,
137. Utah, on the ogher hand, has only 9. The fotal. numbei of institutions.
— ‘9 - ' L

G : ' .. S ’
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Ld

+
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S Educational Characteristics 3 the States . 5
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Characteristics - Pennsylvania California . Florida Wisconsin Utah New Hampshire® 8 N
ShendlmalkvmforSchoolsua ' o : 8. --*
;Pam of Total Pmoul Income*®- 5.0 4.0 3.9 51 6.0 3.6 o N
State: Shire (ercent) of Stse-Local . ) )
. :Ilzvewes lor Public Elementary and * 4
. "Secondary Schooh*%s. .+ : 50 78" ‘62 39 60 10
“Total Number of Public School Smdems . ) Co
* A1978-T9 cotimated)t' .. 2,058,000  * 4,071,000 . 1.525.§40 886,419 324,568 174,650
“Total Enroliments'in Pubhc\ﬂlgher ’ . . )
" -Educaion® (1978) °° - Y1 .f . _~— 280,528 1,467,569 311,071 209,243 ss215 AP "23009
Selectm omee m of mucs!gﬁ' Appointed by Appointed by The Cabinét  * No Rourd Elected Appointed by *
vt v Govemnor Govemor & Govemor
Selecuon ofaume&m Officer* Appointed by Elected Elected =~ Eected Appointed by  Appointed by
" s, Govemor State Board State-Board
Toul Numbetn( Elcmenlsy & Sec oy . * ,
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does not necessarily- indicate the organizational cpmplcxity%f the postsec-
Gndgry'cstablishment in these states. For example, Pcnnsyl\i ia's system is:
quite complicated. In a‘dditior! to the state university (Penn State), there afe

. 3 state related. universities (Lincoln, Pittsburgh and Temple), 14 state col-
leges; and the 14 community colleges. In Wisconsin, on the othér-hand, a
1971 merger created one university system incorporating'the old state college
system. .In the public sector, therz ure now 13 universities, 14 two- year
centers, and a statewide extension service.

“The Studies

"Each of the six writers reponi\m in this volume is very familiar with
legislative and-education politics in his state. Ellis Katz is an Associate
!-'fmfcs}sor of Political Science and Fellow at the Center for the Study-of
Federaltm at Temple\ University in Philadelphia. As an Associate in the

* Institute %Educational}l.eadcrship 's Associates program, he conducts sem-

inars op educational policy issues for leading Pennsylvania policymakers,
including stite legislators. Michael Kirst is Professor of Education and Busi-
‘ness Administration at, Stanford' University and Chairman of the California
State Board of < ucation. Augustus Tumbull, Chairman of the Public Admin-
‘istration Department at Florida State University, served earlier as staff direc-
tor of the House. Zducation Committee in Florida. Richard Lehne, Associate
Professor of Political Science at Ritgers University, is an IEL Associate in

The writers condiicted th}:'r 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, dégumentary materials, reports, and other stud-
ies. . . .

.. The definition of leadership used by the writers: js essentially the same as
that used for the larger study of which these six cases are a pant. Leaders
were identified by .a telephone suivey conducted with three informants in
cach of the fifty states. The informants included legislative staff directors,
Associates of the Institute for Educational Leadership, and others they sug-
gested.* Informants were asked to nan‘l\e legislators in the 1979-80 legislature
who were leaders in the sense that ** ey could get something done or keep

[
©
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X:_:- -something from “getting” done-in the -areas-both- of “educational policy and
IR ~-appropriations.”” They were- also asked-to name staff who ‘‘played an im-
. .- . portant' role-ir. education,’* The legislators identified in this manner were
- ‘cosidered-leaders-if.two out of. three informants mentioned them. These
. lead&ttand the entire group of staff named were sent mail questionnaires and
“  over.50 were subsequently-interviewed by telephone.
Loy - . Fifty:nine legislative leaders and 35 staffers were named in-the six states’ .
- i@p!pdég\grg, Only for the Florida case did the method of identifying leaders i
R -differ: “The\witer chose to go beyond-current leaders and study leadership
i over a decade-Tong period; his-method of specifying leaders for that time
\..... spanisdescribed in Chapter 4.
i 45 _ -In-order.tomake the state studies comparative, the writers generally fol- )
H ‘loweda common'outline‘an"diformat; They-focused-on-the followinz.dimen- —

L _sions:of legislativé-education leadership in their states:

.

e L

- .__&The.structure_of legislative education leadership, including where leaders
i, arelocated by chamber, party and position, the concentration of leaderst”"p,
o .. ._. . andthe place-of staff-in-the-leadership structure. =
. & The composition of legislative. education leadership, including motivations. .
for-involvement. in-education, -specialization .in and within the field,.the SR
continiify of leadership, and the benefits and costs of education leadership.
o The linkages of legislative edug:ationvleadersﬁip. including relationships
with state agencies, interest groups, local actors. and organizations outside
s “the stater ————-—= e e
=—— ——"The stylesof 1egistative education jeadership;-including-the-methods of =~ "
.o exertingleadership, .the special skills and taients of leaders, traits which ‘
Lt . -distinguish leaders, and the aggregate style of ihe legislature interms of .
consensual or conflictual approaches to education policymaking.
o-The.impactof Jegislative education leadership, including impacts on other
- .. .. tducation actors'as well-as on policies and programs.
L . - @
v - These dimensions provide thé oiganizational framework. for the state_siudies
=, 'thatfollow. N
@ . _-Although’these.studies 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 lead2rship structure and "
Do composition--over time, and they also éxamined distinctions-related to.par- - - - -
Soent ticular education issues. For example, they considered whether:leadership = |
. differed by sector, elementary and secondary as opposed to higher education, % -
o .or whether differences related to the handling of policy matters as opposed |
to fiscal issues.

Lo e
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The Findings= State by State— —— — — — — — —

The differences in the size and scope of the legislative and educational
estabhshments in the sixstates would lead us to expect.that the dimensions
of leadcrshtp would vary significantly., Indeed, they do. A simmary char-
actemgtron of legislative educational leadershtp in each state indicates some

- major points-of contrast.

In:Pennsylvania the education leaders all hold a formal position, as party
-leader or committee chairman. Party leaders have enormous power by virtue
of their off' 1Ce; a committee chauman, on the other hand, must work to. make

. the -friost of his position. Five of eight education leaders here are former
N school teachers Whtle thene are former teachers among the education’ lead-

I R

to background legtslators are attracted to education because of thetr particular
: philosophies-and because.of constituent interest in a greater state educational
- - role. They:fi nd-that- serving as an education.leader can have significant ben-
: efits, which' dérive from the visibility of the educational enterprise- and the

:9; o hed fact that the Pennsylvama State Educatton Association (PSEA) has enough
g;o. -grassroots strength and money.to provxde important help with reelection cam-

_paigns. Legislator linkages to the State Department of: Educatron are strong!y
: dependent on party. Democrats are critical of the Republican administration,
. while Republicans are supportive. Stnularly, links to interest’ groups have.a
’ _ partisan.coloring with Democrats- more, closely allied to the PSEA and Re-
— _publtcans to_the -school boards. Stngleatnterest categorical groups are not
‘ active in Pennsylvania. Legislative leaders exert their influence by virtue -of

-an acknowledged-expertise in- education. Even-more- important than.the ex-
- pertise is an-ability to *‘broker,”” to put together compromtses and forge

_bargains. The attitude of respect for compromise results in an incremental

[}

approach to educational policymaking, an approach which values qutescent
N agreement-over new policy initiatives.
—~ ——California’s legislative.education_leadership, is characterized by a very ac-
. tive, - state-interventionist style. Lalifornia is a state that believes in and ex-
e ercises-control;-year-after year. the legislatire develops ever more specific
 prograins. Mostof the education leaders are located in the Assembly; tiffiover
- has decimated Senate leadership. The Jeaders are strongly linkcd to the State
Department of Education, whose superintendent is a formidable poltcymaker
Also, the: Calrfomxa scene is 1mpacted by a large number of interest groups.
The imiportance 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 haye substantial impact on individual i issues. An
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: example.is’ the bi]ingual education controversy which is described in some
— deuiil-in-Ghapger.~3.~~Despite~the lack of money and staff; the bilingual-groups
: " have managed to thwart efforts to repeal California’s present program in that
areéa. -
" The Florida legislature also takes a leadership role in edueational policy,
. bit in contrast to other states, legislators exert considerable influence with-
v .out "benefit of a formal leadership position. For-example, one education
P 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 arid interest in the field. Many past
-« Florida legislative education leaders who have left the legislatuie have main-
P Atained-their .involvement in.education. Florida.legislators.are linked.strongly
) to groups outside- the state.gs 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 as
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— - - —

= ommittc(:-irpan,—thirirbecause~the~stat&'s—budget~document-involves~——

~ - -many-decisions-about substantive issues. The Finance: Committee-thus-initi-

. ates"new-programs and amends old ones, -as-well-as.-appropriates. dollars. _

- Wisconsin—lcgislatorsmattractedm*eduqatiorrbyavariety’ofﬁctors, 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 ani-

bureaucratic bias; and the same attitude, although more mutéd, applies to thé
administration of ‘the university system. The Wisconsin style of education
z—-  "decision making is to avoid conflicts; this is done by avoiding divisive issuss,
- and-sometimes deferring action until the interésts reach thieir own ‘compros - ~———
PR ,.mise:.— e - - [N . T
Utah legislative education leaders are a small group of men on the standing
education committees and on tie Executive Committe of the Joint Appro-
_priations Committee. They attain leadership by dint of hard work, interper-
sonal skills, and long tenure. There is an important division in Utah between

o
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\
legislators. who care about elementéry and secondary education and those aes
who care about higher education. They are linked to different groups outside ;
the legislature and even have diffegent oriéntations toward the legislative role. =
The legislature is much mdre.assertive in higher education, imposing more
controls and exerting momimﬂuen‘ce‘. Utah legislative leaders use their ex-
i _pertise to aicomplish their Boals; many see'themselves as *‘teachers’’ with
respect.to the rest of the legislature, in that their role on behalf of legislation
is primarily to present information and to convince by dint of knowiedge.
L The adniiration for expertise works to diminish conflict over education within
- -~ .the:legislature. ' - ; :
: Thogg;t'who are education leaders in the New Hampshire legislature are
. persons gp‘fomal positions of ‘leadership. The size of the legislature is an R
. important.factor, because in a.400-member House only committee or party-
: leaders have any visibility. However, even in the 24-member Senate, leaders
-hold formal positions. Leaders all have some background T education—as
* school board memnbers, if not as educators. Their background means that they
. "maintain.their’interest throughout their legislative careers, and there is con-
: siderable continuity of leadership. Education committee members might leave
< education, but only to serve on an -appropriations committee. There is some
~ —-sub-specialization-within-education and- there is a real effort to further that
' . development through the use of subcommittees within the education com-
mittees. -Links to the Siate Department of Education and to interests are
- parzicularly useful for informétion,p,;grposes, but the most important links
- ~ seem to be. with-locais. The fact that there are so many legislators means that
~{ each community-has a_number of représentatives who are petitioned with
regularity.-The respect for local opinion alsjg reflects a strong belief in local
control;-in"education-and-other-policy ireas - S

Y

& g

e-Findings:-Across the-States———— - —— - o

. ‘These. different-approaches to educational decision making—the- varying s

emphasis-on-the- importance of expertise or on relations with the state de- -1

o partment—are what stand out when the studies in this volume are reviewed.

’I‘here-are:;—howaverra-féw-important~trends~yyhich'cross-st\ates.—'l‘hcse-u'ends~

also emerged in the State Legislative Education Leadership study’s national . - -

mail and telephone questionnaire data and are explored at length in the com-

e panion volume, Legislative Edacatioh Leadership in the States. While the -

“national data-revealed:these ﬁnding‘s,uth.e-state.studies.pom'ay_them,inﬁhigll-,_k, a 7
relief, 1umishing 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

1 . as education leaders serve as chairman of appropriations, finance, or ways

¥
LY}
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. and means committees: :3 Leaders .who serve on both appropnatnoqs and'ed-

: - _ucation are' often .consideréd the-most powerful niembers in education. In . ‘
wwtmmd—on—? mhuppmpnauonuomnmt_s are growing in

* influence; - ) -~ L ;‘
In Pennsylvania appropriations is Judged to be ‘‘the most 1mportant single
committec- within éither- chamber.’’ It is seen-as a gatekeeper,-a committee

which bottles up legislation for substantive as well as fiscal reasons, workmg

in consort-with lcadershnp and the governor to shape legislative programs.

; The Utah Joint Appropriations Cominittee i is also a gatekeeper, but a unique
e . ..ONE. EVery m 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 sérvices are-made. The Wisconsin -Joint- Finance Committee is
" probably the epitome of the powerful money committee. It attracts the most
capablée and diligent legislators. As has been noted the budget is a very
’ inclusive document which incorporates substantive decxsnons The committee
. _ . also sees all bills with any fiscal iraplications. California resembles Wisconsin
in-the sense_that non-fiscal decisions often find their way- into the budget.
‘ _ Much of: postsecondary education policy is made in this fashion. Even in
Flonda, where the most recent-major legislation came out of the substantive
. educatnon committes, and in New Hampshxre, where very littlé state money
e~ is.distributed to locals, the money commxttees are growing in importance.
) ‘Whether as an issue ot adequacy i in"atime of fiscal- restraint or. as an issue
of equity related to local disparities of wealth, finance is just so important
“that’it:can easily overwhelm other eduication matters.

Another significant development highlighted in the state studies is the
growing importance of staff to legislative decision makKing in education. Staff —— —
who Tesponded to-the-mail-survey-felt-they-had-considerable impact.® In_the .
- - — —states-discussed-in-this-book; theitaff—mﬂuenee—as—mcreasmg;—and-m—some- —'-
,'_____ _ it-has. markedly._changed the way the legislature operates. ,
o An example of-staff influence -is Wisconsin. The legislature has.a Legis- E

lative -Council: for committee staffing, a Fiscal Bureau to analyze expendi-

turés, a Legislative Audit Bureau to conduct fiscal'and programmatic audits, ;

_a_caucus staff for the leadershxp, and'a fund for individual staff assistance :

for all senators and some assemblymen. The growth of staff has meant-the: ———
P professxonahzatxon of the legislature; individuals now have more -resources- .o
.. .at their disposal and rely less on centrahzed decision makers such as party i

TR

i

leaders. The excellent Fiscal Bureau staff enhances the p power of the Joint —,
;_;_ﬂcal\Comrmttee 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

A - 7 Providod by ERIC . . -
o 3 .
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“Utah ‘legislatiire’s staff is of a far different magnitude than California’s.
= -~ - Though it is nowhere near as large or as extensive, it has still reached a paint
where legislators are beginning to wqrry about being overly reliant on staff.

Staffers can play interesting roles which go beyond reszarch, bill-drafting,
or fiscal analysis. In Pennsylvania the staff js organized on a partisan basis
Bqtfsgrves as a-bridge between the parties and .chambers. Staffers share in-
formation, plan joint strategy and generally cooperate, forging links that
legislitors may be 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 isone of ‘staff’s critical responsibilities inFlorida. A conimittée staffer

) _ is expected to make sure all interested parties have input on legislation-in the
carly-stages. In New Hampshire the staff also often serves as 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

' - the five other states. .
AR Of-all the cross-state currents revealed by this study, the most crucial
concems 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
-7 tenure'and"isrelatively old:? Whenthese leaders leave, a new group will be

P

emerging. The studies in this volume give us some clues about what the new;

~— . leaders will look hke. _ .

: First, ‘there is the case of the California Senate, a | ':ﬂn in the declining

———  —atractiveness of cducation as a policy field. Tﬁ“‘th'e‘Séﬁaté, there is absence
. of educational leadership. Most of those who were leaders decided to retire
or.not run. One.important leader was defeated in 1980; Othet legislators have
not g’akgn 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.

- JJxe_s_ame‘de_t,err_ents_m_inxolv_ement_in_Qd_ucation_are;seen_inJEennsylvania._-“,_'_._?

where new legislators do not seer 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.—

are retréating from specialization—movirg from issue to issue—causing staff

. ~ —— of‘the-legislature-do not want to"be commi téd to dfy ofie policy field. They
to wonderif they, staff, will be the o)\'{;'{::spository, of expertise.

i
e e e
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- In:some-senses, ‘Wisconsin presents a picture of the future of legislative

‘eduéaﬁbh leadership. The new, relatively young Wisconsin legislature does

T 7 ‘not‘spend'a‘greardeai-of-nmeon—educauon—m\d-ﬁ;e ‘uhletTn\l;n;?ﬂ memory_on
policy-issue does, in fact, reside with the staff. Decision making is seen to
be episodic rather than continuous; topics are pursued for a while, and then
(iropped. ' . .

. It inav be, as we speculate in the companion volug, that the only legis-

lators attracted to education in the future will be t ith particularistic
: interests, such as professional educators’ In states like orida, where a major
. “turnover in-educational leadership is in progress, we will soon-find out what-
_ the new generation holds in store. - 4

. The Patterris _ SN

°Beyond information about how education leadership operates and beyond
msnghts into_trends which cross states, the six cases in this book provide
fascinating pnctures of different patterns of state politics. These themes are
so distinctive that they surfaced very early. The different pattemns.of poli- .
: cymaking. provide intriguing settings for.the studies, and we recommend
reading the cases with a special eye for context and flavor. -
' Ellis Katz descnbes the Pennsylvania legislature as a home for professional
polmclans 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

o occupatxon, a professional lobbyist is considered, a legitimate pamc1pant in
- pollcy decisions. The writer summarizes educanonal policymaking in the
___leglslatu[e_as_a_scx_eegn“rg_process whereby legislators broker and package
demands of the imterests—and screen-ouf-extraneous-demandsfrom_*‘non-___ |
: professnonals, which often include constituents. The penchant for compro-
.~ . -mise, ashe 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-
rounding_education in the 1980s. . ~
: If “‘partisaniship’’ is a one-word description of legislative policymakingin ~ —
X - T’ennsylvama, the counterpart for—GahfomxwL‘fLa&f_“Ml}_?mel .
e Klrst pictures it, the Assembly and Senate-of the California Legislature ax‘eN
2 charactenzed by very different climates -and even different substantive ori-
oL '_ entations in education. Up until the 1980 elections there were several strong

v T
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education .leaders in the Assembly. Whereas the Assembly legislative edu-

* cationleadership has thrived, the Senate’s leadership is waning as old leaders

leave the'legis’ture and new ones fail to appear. The strong speaker’s office .

‘ ":“isL@MgﬁanthmmmleJumummMmgiye;.

- the Sénate a focal point. The Senate seems.to favor-general aid in education, L
\ whereas the Assembly is oriented toward categoricals such as bilingual ed-
ucation. These divisions between the houses are difficult to bridge. Party
certainly-cannot do it, since it is a weak force in the state. Mdst of the staff,
. t0o,-is organized by chamber. The legislative establishinent is so large that

_ . it is -also hard for personal relationships to develop across chambers. The .
- -fragmentation‘has not greatly hindered productivity, however. As noted, Cal-
; ifornia’s legislature is prolific in education, substantially adding each year to

an education code which is already the longest in the nation.

Florida’s educational establishment is called an ““Interlocking Directorate’
by Augustus Tumnbull. As one important legislative leader remarked,, ‘‘the
legislature is the establishment.’’ The Governor was formerly a legislative
«  education leader as was the Commigsioner of Education. The latter’s assistant
is a former House education staffer. These relationships place the legislature

LRT]

1
A

o~ in a uriquely effective position, although it does not prevail on every issue.
{The-Governor fecently vetoed a major higher education reorganization bill.) )
- . Tumbull suggests that, as in other states,. education in Florida’s legislature n e

is losing its-holding power; still, new Florida legislators have positive role

models for the chioice of education as a policy area. The most powerful and

‘ respected legislators have made their names in education, and upon leaving
~.. the'legislature-they 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-of. cemralized.decision-—_ _ .-

- making mechanisms such as the party caucuses and leadership. Open-meeting

laws have reduced the power of these institutions tremendously, while_the
elevation of . the legislator’s job to virtual f\ull-timevstgtus 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. weakened reli.. ..
- &ance on the Department of Public Instruction for information. :

A very interesting force in Utah legislative politics is the Mormon Church.

~—=———Most_members of the legislature are Mormons; the education leaders have S
: all held leadership positions in the Church; hurch-exerts-its-authori =

d indirectly since legislators are adherents of church positions and naturally
Q . ) o
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take stances which are in concert with Mormon ideals. In fact, as Roald
Campbell points out, the Church has taken a.public position on only a few
legislative questions, and most lcgislators did not need that instruction; they
would have voted the Church’s beliefs without its formal- pronouncement.

homogeneous than most and leads to a very consensual\qpproach to decision
: making on educatien.

: 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

in state contribution to elementary and secondary finance. Some legislators
want to changé that; the majority do not. But they all believe strongly in
"local ‘control, and even those who envisicn 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 suppr¥ssed, much of the
education legislation coming through the General Court is of the housekeep-
ing variety and'is settled fairly consensually. -
At the beginning of this chapter we indicated that the legislative role in
- education-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 edication_policymakers in the state. The Califomia legislature
——— —has-overcomé-its fragmented style to become *the big-school-board.”” The
__—tcformciﬂlsconsm_leglslamre is moving toward a much_more active role,

3

elementary and secondary education. At the moment New Hampshire is last

- The ‘common Church membership makes the Utah legislature much-more—— —

— exemng influence over areas such as the university system where it treag
B very carefully in the past. In Pennsylvania the reactive stance of the legis-

lature may change as the curfent generation of leaders departs. The Utah
_ legislature is increasing its assertiveness, particularly in higher education. In
New Hampshme, if innovation comes it is likely to come from the legislature,
- not from-thestate education agency which is hampered by a very decentral-

ized method of ‘operation -

The ies to follow, along with Legislative Education Leadership in the
;/Sjﬂufj:::uld begm 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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e ) go aboht it, aifd what factors influence their bchavxor becomes ever more
o 1mportant L
. . v
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A = ' between the twp-chambers.” House members gre piécted for two-year terms
-__. from small;.and-often-homogencous constituéncles. Senators, oii the other
hand, are elected for.four years, and it is not. uncommon for a senatorial
district to include one or two thifd-class cities, suburbs and rural arcas. This
) diffefe-ce‘in constituencies has important consequeq@'gg»for educational pol-
: icies. For example, when a senator’s district includes' urbarr, suburban and
A 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
House districts in which a state college campus is an important political force,
and- the representative may playthe role of advocate of a particular higher
L cducation interest.  ~¢ ' . ' -
i The tradition of -partisanship exténds to staffing patterns in the legislature.
State senators, qua senators, have only clerical and district staff, but as
committee chairmen, or as minority chairimen of committees, they controf,
committee staffing. Such staff in the Senate not only serve the needs of the
committee, but.often.do a senator’s-constituency-anc-political work-as well.
: In thé House, Democratic and Republican Staff are separately constituted and
=~~~ - ‘organized. Democratic staff work directly ‘for the committéés. The House
‘Republican staff, however, is centrallyorganized, with individual staff being
assigned to committees by the leadership.
N . Ancther-factor which strongly, influences-Pennsylvania’s-legislative edu-
N cation politics is a deep scated urban-rural division. In fact, within the cdu-
P cation committees themselves, deliberation is said to be reasonably bipartisan;
‘ Republicans and Demccrats work closely together. The rural-big city split is

ot i e

0

thzmonm‘alient.&mctimes-nssues—get-defmed~simply-as~Pliiladelphia vers
. sus_the-rest of the state.

%—’—ormmm € Senate and almost 17 percent of the House. Because
to s of its numerical importance, especially Within the Democratic party, Phila-
.. delphia.legislators often occupy important positions within the legislature;
P most idtably-the chairmanships of the Senate and House-appropriations com-
mittees. Furthermore, when combined with the Pittsburgh delegation, which
is also predominantly Democratic, the urban legislators represent the most
bloc_within. the-legislature. However; the-recent-weakening
iladelphiX Democratic organization, coupled with the indictment and
imprjfonment-of sgveral of Philadelphia’s most important legislators, have

lesséned the influefce of the city considerably. ‘
A final, important element in the legislative education policymaking scene
e is.the in.erest grqggggonﬁguration. The Pennsylvania State Education Asso-
-.ciation (PSEA)\i§,£l&ily the most powerful single interest group in education.
It represents nfostly suburban and rural teachers while the Pennsylvania Fed-
ération of Teachers (PFT) is the bargaining agent in Philadelphia, Pittsburgh,

A .
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Currently, Philadelphia elects 9 senators and 34 re resentatives, 18 percent
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and many of the larger gities: The school boards are organiz‘;:d into the
Pennsylvania School Boards Association (PSBA), an important.group espe-
cially among the Republicans. School administrators, organized into the
Pennsylvania Association of School Administrators (PASA), are not per-
4 ceived as politically active, except on issues that touch directly upon their
-employment. .
More specialized‘interest groups, such as the Pennsylvania Association of
. Retarded Citizens (PARC), are not known for their effective lobby,ing.. 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"Colleges and Universities (PACU). However, the various
components of fligher educatipn have their .own ofganizations, the larger
‘- - colleges-and-universities-hire legislative lobbyists, and the presidents of most
: of the state colleges are politically active in the legislature. In fact, in op-
" ‘eration’the higher education system is more like a non-system. Policy is made
on the local campuses—the state university (Penn State), the three state-
related universities (Lincoln, Pittsburgh and Temple), the fourteen state col-
- leges, and the fourteen community colleges—rather than-in the legislature or
' in thé office of the Commissioner for Higher Education.
3 - While Pc'nn'sylvanfa exhibits a strong respect for local control in education,
_almost in spite of itself the state is being forced into a greater role in public

: €ducation. The forcessthat are at work in many states—property%tax over-
. burden, declining enrollments, and fiscal restraint—operate also in Pennsyl-
) vania. The challenge for Pennsylvania is whether the traditional politics of
party, coﬁ‘sgituency, and group can resolve the educational issues of the 1980s
as they emerge in the ‘state arena. S

-

_The Structure of Education Leadership

_____Leadership Within 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 structures—majority and minority elected party
leadership, 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 its

- will, :
. Leadership in the area of education is a function of interest, style, and
- position. According to informants, legislative interest in education is not
). high. Relatively few individual legislators were identified as having a con-
: tinuing and sustained interest indeducational issues. All of those whg»wen:

/
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identified as lc\g”islativc education leaders in this study also held a position—
'as a party leader or committee chairman—which gave them a podium from
" ‘which to exert their influence. They were.about'evenly divided between the
,+ + House and Senate and between the Democratic and Republican parties. _
. Party’leadership 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 leadership controls committee assignments,
assigns office.space,. controls: patronage, and can perform a host of other
services important to individual legisfators. In addition;:the Jeadership of the
. |govemor’s party carrics his program tothe legislature and often serves as-a: -
link between individual legislators and the powerful executive branch, Lead-
“ership is- also said to dominate the ;party é’aucu:_:s. although the power &f
“those bodies in terms of t\eir ability to distipline voting has severely dimin-
ished. \ : '
Committee chairmen are chosen, by a leadership-dominated committee on
. committees. “eniority is an important factor, although certainly not the only
. one. Usually, committee'chairmen cotinue to hold their positiorls from one
. legislative séssion to the next so long as their partysemains’in power, so long
as they want their position\. and so long as they are’able to gain reelection - .
- to the Iegislature. \ .
Each committee Tias botl\lk majority and a minority chairman, reflecting
the basic partisan structure of the Pennsylvania legislature, and each has both
p a majority and minority staff, Ir\rgiividual committee assignments are made by
] the party leadership. While a committec chairman might express a desire w
. have a particuiar legislator on his committee (or more. likely to keep an
) " individial legislator off), the ﬁnah word rests with the leadership. For ex-
h ‘ample, a few years ago, the House leadership was able to force a legislacor
onto the education committee despite.the strong opposition of the chairman.
. The chairmanship of a committee provides an opportunity for leadership
" within the legislaturg, but certainly does not guarantee power. The ‘power of*
a committee chairman is more likely to be a function of his-individual skills,
- his interest in the policy area, his legislative style, his ability to get along
with the leadership, his policy area expertise, and his ability to bargain suc-
i cessfully. But in .no case ¢an the power of a committee chairman.approach
te that of the elected party leadership. ., v a -
Special attention must be given to the appropriations committce. 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 .
i likely cost of the proposal. But according to several legislators, the appro-
priations committec acts like a *‘super comnittee,’’ bottling up legislative
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. Chairmen of the two subcommittees on b

*hadbeen rejected by the House Education

ELI A v 7t Provided by ERIC

proposals for botml;tamive,,and fiscal reasons. Furthermore, the committee
“appears to work closely with the leadership and /the govemnor in refusing to-

<-report out legislation.

Although the»lcadcrship and the appropriations committee can block edu-
-cation legislation; the responsibility for initiating education legislation—for ~
setting the' education .agenda for the legislature—rests with the education
-committees. 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 ower ten
years“ago.'In the House, where the Republicans just recently gained control,
the -style of the chairman-has.-béén.to leave substantial discretion.to -the-

‘nority (Democratic) ¢hairman of the committee has been 2 member or chair-

—t

man of the House Education Committee for over twenty years.

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

This‘.is: not to suggest that relationships on‘the committees are always
harmonious; both committees have 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 a-district
“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 interesis of-his constituency. Other-members of the committees rep-
resent conistituencies with large Catholic populations and are advocates of aid
to nonpublic schools. s .
Jndividual legislators, or blocs 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
1 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.

;_» L In the quate, both the majority and minority chairmen control staffing
: Q vy

asic and ‘higher educativii. The mi= - — ~—

=
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budgéts. In both cases, staff time is divided between committee work and .
other-wi k-fd;—'ipeir-rcs‘pective&hainnanwAlthouglul;c_vast.majority_of.staiff . )
“time appears to be sperit on education matters, one Senate staffer indicated .
~— that thedivision~of ‘Tesponsibilities depends a great deal on the individual
Senate employer: - '

P

The functions that staff provide for senators varies. . . . I do a lot of speech
writing and that sort of stuff as well as a'lot of committec work. There are
other people who have their staff do solély constituent work, almost to the
‘neglect of committee work. . -

Staffing the House Education Committee is somewhat more complicated.
—-—The staff is ieaded by an executive diréctor, hired nine years ago when the
. Democrats controlled the House. Despite the recent change in party control,
s 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
s staff positions. The Republican staff is part of a central pool-assigned to the
. education committee. Currently, two staff members are assigned o the House
Education- Commiittee, 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 and ‘Democratic legislators on the committee
feel free-to go to the staff executive director for information and advice.
Finally, whatever the Senate:House 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 partisan struc-
b tural divisions. Other cleayages based on constituency, geography or ideology

o

are oftefi-more salient within the education commiitees.
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‘ uring a time of educational growth and,
cdnsequégﬂy;.cstqb}ish@d their reputations as proponents of more state fund-
. ;ing’..s;ippgittets;éﬂ innovative programs, and advocates for the cause of ed-
.- ucation generally. L.

1 chara L as suburban, which is not surprising since education
- " tends to be a salient issue in.suburban arcas, :
"Ihevzle'@déiif’desiré-to-.ipecialize in education as a policy area seems to
flow-from several facto, , Telating to ideslogy, background, and. consti-
tuency. One legislator, for.example, moved. to her current district with two
-young children. Unhappy with the existing school system, she was urged by
the League.of Women Voters to-run for the local school board, but chose

. from her, pfiniéﬁiqrpoligy persuasion, her belief in the need for legislativély
- \initiated change. % oL )

{ ™ Other leaders caitic to the legislature with'education backgrounds. One had
e béena public school teacher for 21 years and a member of the school board

leader. had no special background in,education, but was originally elected 1o

the House fromh an urban-suburban district in.which school enroliments were
’ growing: rapidly:-One-of his goals was an increase in state funding for edu-
~n. |

While initial atiraction to education is g mﬁf;f a variety of factors, there
are ‘clear-political benefits for continued ‘involvement. The most obvious

’ a@!vaﬁi;gc‘is the potential for PSEA support for reelection or for election to

= .
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7" The Composition of Education Leadership L iy
Education leaders in the Penniylvania legislature are chatractérized by long
service in the legislature ind backgrounds which predispose them to - - -
erall, education leaders-average: over !Q:yga”rsﬂ-‘of,s‘crvice«in.tbcir:xe-; -
- --spective chambers:-Legislators in géneral have much shorter teniire. Most of
-the:leaders. entered the legislature d
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**"higher office. One senator put it quite candidly, stating that PSEA-has *‘grass’
_roots orgamzauon and maoney.** Others pointed to the fact that *‘teachers are
: ming.more politically active,’* and that through' service on the educ..uon

commmee “you can build up those political chits that are so important for

i No mspOndent mentxoned any othcr cducauon group that is expected to
especmlly nelpful at election time. However. many mentioned other benefits
from serving on the -education ion committee, beyond the possibility of PSEA.
_support.‘One respondent referred to the size of the.éducation budget, “any
time you allocate $1.6 billion then you're in a position to gain some benefit
from it."*
Another- respondent stressed- that involvement in educauon provxdes a lot
of exposum and visibility: - *
L-know. that there are a lot of people interested. The whole state proVides
education,and there are colleges across-the state .and there are alumni. There
are parents organizations and public schools. [All of these] provide yoi with
alot of opportunmes 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. thc teachers and those in the actual community. There are a lot of
opponumues 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 cducauon committee had *‘the least political benefit,’* because ‘‘the
bxgg&st controversial item in every local comridmty is the education dollar’’
and “you get accused of raising their taxes'’ or. of “being tied in with”
PSEA." Similarly, on¢ senator commented that “‘they-see their local taxes
rise and they blame me."’ #

There is very httle 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 Housé Education Committee into subcommittees
‘on basic and hxgher education. The chairmen of these two subcommittees are
legislativespecialists 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 mefnbers of both subcommittees. Indeed, the chair-

men of the subcorfimittees 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 abeut-to Jeave
the legislature: ‘For example, in 1980 one senator ran for the United States (
Congress' and another for. statewide office, and a third.is considering-retire: - )
‘—h‘iéﬁ??‘o‘ﬁfthé;&héi“haﬁaﬁaﬁﬁgéi legislators are less likely to specialize ifi “’"
‘education. ‘Education is not considered .as ‘‘sexy’’ as it used.to be, e T

Many ‘legislators-lack the traditional faith in education, and while they

seem to recognize the need for “'more state dollars,™ the state role is tonc
ceptualized as one of relieving the local tax burden rather than of promotisig - o
¢duicational growth. One legislator commented that: -
The younger members coming in are much more independent, less willing
» to toe a party line, much more conservative in terms of spending money, and
-—- coming from a.genération that’s somewhat jaded about education,

As education is losing its holding power, other issues are seen as ‘‘hot’*
topics: : . -

I think that there's léss interest in educatiorras-new—issucs—aﬁse—thc-envi- S
ronment, the economy, etc.—and as the public changes its interest, we have
developed *‘one issue publics.’” Now, people are elected either on abortion

or anti-abortion. . . . .

Even more ominous are intimations that the problem extends beyond the .
attractiveness of education as a field to the changing nature of legislators
themselves. The newer crop of legislators in Pennsylvania is characterized,
by some observers as peripatetic—cjevoid of commitment to any particujar

- — -nterest. *“They’go-from one issue to another depending on shifts in public
mood 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, over
the state and see what any editor or group is advocating and all of a sudden
he has a bill'in forit. . . . I don’ think he knows his right hand from his left
hand about anything. . )

— A

If this trend continues, worried a staffer, ‘‘we will end up with-a situation
where the people with the most seniority and comprehensive grasp of an
issue are goinig to be-the staff members.’’ ’

Linkaéés in Education Policymaking

Pennsylvania legislative education leaders interact with many individuals
and groups at the state and local levels. Thei ties to out-of-state organizations
are more restricted. : ’

4 .
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_\_.__‘Leglslmve interaction with the State Department of Educauon appears to ;
) ‘be colored by the pamsanslnp that affects.so.much of Pennsylvania policy- -
making. For example, one Democratic- legxslator oomplamcdm —
publican administration: . .

I i [N . -
P T Ry T e - ~ -
& ey

= - hey Wma&ﬁﬂmﬁ&&%
.— -unilaterally.-There seems to be more partisanship from the front office.

. -Another. Democrat‘f“rs‘tlmmrdepammntmmcts_tm access of Democratic
T 'leglslators "It forces- theii to -déal with oné or-two offices- rather than-wel-
———¢omingcontact-with all departmental divisions. On the other hand, a Repub-
- hcan legislator remarked, ‘‘The relationship with the departmient is excellent
: . just what it should be."’ This respondent said.that his refations. wnh the
e -Secmtary of Educal Educauan were cordial and open. *I like to be in on some of
x the plans he has:for has' for the depanment and 1'd extcnd him the same courtesy,"’
is the way he put.it.

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

A Democrat indicated that the department’s responsnveness .depends on the
. political Wwinds:

Do Iusedtobeabletocallthedcpmmemandsay “Ineedapnntwtonsuch-
g -~ -and:such:Can’I have it?"* No problem. They’ve still got good people over
: there.. But now I'm not so sure. Formerly, I could, say, solicit positions on,
pieces of legtslanon After 1 got the department’s position, I would. solicit
the working papers that circulaied within the department. . . . I wanted to
know what' the guys in the bureaus were saying. Now, Ican t gat them.

. Other legxslators feel that relationships with the department are not 5o much
: a function-of partisanship, but merely a reflection of the traditional separation
' of powers. One recalled remarking to a high depanmcnt official after a hot
-difference - of opinion:

: Ofcourse.wemaeachod\erontlus.thatswhyGodcreatcdu\eConstn-
! tution. There's a built-in tension that’s designed to be there. We fuss togéther
becausc we're ‘‘supposed”’ to, because the structures are built that way

Whatever the causes of the relationship, interactions between leglslators

and the Sfate 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:
e : -

I would never go over and say to [the secretary] that I'm going to introduce
a-bills!-would-ne»‘qf-ﬁk-his-penﬁis‘sion.tQ Tun.something.in.the commiitee.

Ard even the legislator 'who characterized relationships with the department

{TIa rs “excelient,” noted that it would be ijaﬁp‘;qpr_i‘at_g to ask the department’s

~—= “‘permission’* to do something. The resporident commented: =

-

T would discuss it with the department and if the department was going to
10ppose 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, pcrhapg,;bc explained by recent executive develop-
*  ments. Prior to the 1970s, the staté’s affairs in education were conducted by
a very. decentralized State Department of Public Instruction with close ties
" to the education community and t6 individual legislators. But a 1970 consti-
. . tutional amendment created the-State Department of Education, headed by
a cabinet-level Secretary of Education. - :
. The first secretary was a close associate of the Chairman of the Senate o
. .. Education Committee and the two worked very closely together. The present
' secretary, however, serves a Republican governer znd s made attempts to
centralize the depariiiient and to integrate education into the executive branch. e
; - Consequently, it'i§ likely that legislative-state department relations are in a
- state of transition that will. probably continue.to be characterized by some
conflict.
_ Finally, although legislator-department linkages change and depend strongly
on political factors, relations between the staffs seem to continue pretty much -
asalways. Staff perceptions of the department’s cordiality depend to an extent ‘
on, the* feelings of their legislative employers, but staffers have made their
OWwn contacts within the department and maintain their working relationships
despite shifts in power and persuasion. o
oo . The"Democratic suspicion of the current State Department of Education _
5-'“';“" “has-influenced-the-interaction of legislators and staff with interest groups. -
: Some Democrats have:begun to turn to interest groups—éspecially the {
PSEA—for information that they may have normally requested and received T
from the department. ) - R
7 In Pennsylvania, as in many states, the advent of collective bargaining has .
2 -split the old state education coalition, While the Pennsylvania State Education -
: Association that-emerged- from this split is clearly committed to collective

SRS
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bargaining and %o the economic well-being of its members, it refains some-
thing of its claim to being the principal spokesman for education on the state .
level:.Part of -this continuing-rolé is due:to-the recalcitrance of the Pennsyl- e
_.vaniaSchool-Boards Association. According to one Republican- legislator,
I BA.is_v_eq;ugcompmmisingly_chsc_Mlma—nd,out of touch with its own
membership,_Furthermore, according to one Democratic respondent, Dem-
ocratic members are unlikely to have close relations with PSBA, because the

R

association’s assumption *is that certain people, particularly Democrats, are

i PSEA’s captivity 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 Pemocratic members of

the educatioi committees:—— - )
But PSEA’s central fole is based on more than its loose allianice with-the—

Democrats. The teachers group also is respected for superior expertise in

eduicational matters. For example, one Republican legislator comrhented 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. ’

Axnd in describing the PSEA role in education policymaking one Democratic

legislator said:

On an issue like subsidy, 1 would talk to PSEA, talk to AFT, talk to the
department, talk to Philadelphia certainly; there’s a whole range of peopic 1'd
talk to. But I would turn to PSEA more in a sense because PSEA has a
sophisticated computer system—Theyre 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 out that it 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- L

hoods. There’s no way we can do it without just moving it forward inch-by- .
il{fh and having everybody there as you go aang.

As important as the PSEA is, he continued:

o
<

In terms of trying to get together the coalitiop that would operate in respect :
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7777 "sometimes dealt with the college presidents, ‘‘on a day-to-day doing-business
.~ basis, Irely on ___ of PACU for the backing and forwarding o particular.
" issues.” Another-legislator commented along the same lines: “‘Generally,
with the exception of those schools that-actually receive direct institutional q'\”\ .

i -propensity toward the proliferation of special interest-groups. Pénnsylvahih

;. - education politics are limited to the participatiop of.the.traditional groups--
7, - “the-state-education assotiation, the school boards, the largest urban district,
;> - and the teachers union. In highér education, while there is some interaction.
§ with individual colleges (especially with those legislators whose districts con-
tainthe colleges), most business is conducted with the statewide assocjation
of: colleges: ‘No leaders mentioned any non-education ‘groups—such-as_the
« © League of Women Voters or the Chamber of Commerce—as being active in’
S -thie-development of education.policy.

¥
v

It is'not surprising that Pennsylvania- legislators tend to be advocates of
i~ their constiiéicy interests. Nor-is it surprising that Pennsylvania legislators, - .
= = -keepin.Close contact with their constituents, maintainiag district offices-and_
LT speaking to Jocal groups whenever possible. Legislative education leaders are
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+to- the. subsidy bill;, you can't tlk to those [PSEA] folks alone. They're a - -4

;- ~—"piece-of the"package, an important piece, but a piece. ° .
== Thepractice"of “intetest group involvement i -the Tegislative process is
o -ingrained déeply in the Pennsylvania tradition. In part it results from a sense )
i - of-professionals interacting-with-each .other.- One. senior legislative staffer Lt
: said. that relations:déveloped-from -working together over an extended period :
‘ of time, and for long and: strenuous hours. ) ' 1
e ____B_q!gm ugggmytlyL the legislature, according to most respondents, -
L Jds-“‘a reactive body, " formilating policy-to-deal with specific situations-that. —_—
are- brought-before it.by the affected- interests. One observer captured this .

- -_sorientation.when he described thie legislature’s attitude towards the education :

- communiity a$, ““Tell i What you want and let’s seé if we cai accomimodate- -

. - J}lf?’épplics to the few organized groups that are active in the state arena.’

_“_"\Fo‘f‘t;@mﬁlérschool-admihiétritors,—beéapsé_thequt_p_oliticall active, .
i rarely interact-with legislators. -As one leader said, . . . the only superin- ]
.~ tendents I have to deal with on a regular basis are Philadelphia, then Pitts- !
L % "Sirhililrly,- higher ‘ediication is.active in Pennsylvania politics only through :
; > the-Penfisylyania Association of Colleges and Universities. The crucial role :
'of PACU was. attested to by a leader who. commented that, althongh-he . - e

; “support.from' the state, their interests are expressed by PACU. "’ AN
E Finally:it is intefesting that Pennsylvania does not exhibit the nation-wide’ \ ;

ﬁ@( . . .
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.o exception. 'ln fact, when Tegislators discuss the speclal interests of their
ocolleegues, they often: refer to. constituency, as:the-root of these parncular :
coneems Tbey are deecnbed in the followmg térms: v

o \_mduo et intéreited in-parochial school aid: .- speaks —
",forthemwlleges andyouknowhow__nsgomgtogoon L
. mamgementusues But tlm’ufuneuon of theuconsumencles

- s —

;-
’.
Z:iu
3
s -
.
$

_lm some- interest in special. educauon issues and' seems. to be -
‘btinpnganumberofbtllsin bmtlutsbeeeusethmsasu'ongmm‘
inhudmnctsboutnt

‘l‘herem_nifor m“pmcular—wbo s_interested in higher education, but.
ﬂm becauue ‘his’ dmnct contains two. state colleges.™

) Muny of the groups which § press S their ¢laims as constituents are not active
lobbynstsrm*edlm:ion pohcy on the state level: Groups | such -as the local
chambers of oomxgérce, paroclnal schools and parents (especmlly se of.

e 2 e

‘H.

that “to, hear fmm a pnncnpal ‘or- supenntendent is almost unheard of: At T
the same time,. tae presidents of- the: state colleges appear to mamtam close ;
contact with then' legislative representatives.. In fact, there-are. several leg-
: 1slatots who are, or who' have been; on the faculties of State cclleges or on
doo tberrboardsoftmswes
. - A final: Set- of ‘linkagés are With groups outside the state. Pennsylvania: A
i leglslators and legrslauve staff tend to: see their. problems as unique.:Conse- Ny
; ~ quently,. thh few: exeeptlons,hthe state’s. education- leaders are-not closely | ——;
lmked to, theu' oolleagues in- other:. states through such orgamzatxons as-the

‘4 Educauon Commrssnon of the Staies (ECS), the Nauonal Conference of State

L Deglslatures (NCSL), or the Institute for Educational Leaderslup (IF.L) Ore

fy” respondent characterized the- leglslature as havmg
i . a real tendency to be, paroclual T think-that' perhaps in‘education, we". et
; ‘ extend (iirselves ‘a bit further than most people do-but; by -and” large, there "L

x seemstobeatendencytogototbemajorlobbynnggroupsandtothede- }
Do D pmment to get information. )

E .__.—-—--——-‘"'*—““““""
PR .
I

S Cun'ently, four of -the legislature’s educatxon leaders are ECS Commis- :
. snoners Generally, they have high-praise-for the work: of-the organization, et
-For example, a Democratic senator commepted that ECS has real clout in

Congress and has good data. And a Republican House member observed:

‘M et e b -t e e o, - - ®
= — PRy Py PO e yin
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- /*We've been using ECS a'good deal and We have no fear about getting on
! the phone andtalking to their legal depa_rggcht,”.How;ve(,; Pennisylvania’s
L involvement with ECS is reiatively receiit. One respondent recalled that when
: ‘he was first appointed-an ECS Commissioner, he knew nothing about the
; .‘organization. -In- fact hé and another cornmiissioner did not know of their
a appointment fcr the first two years of its duration. Most recently, a decision

T ‘be seeén. - '
-  No other national organization' was perceived by leaders to be especially
#— __helpful'in education affairs. In fact, in commenting on other organizations,.
- oné respondent.observed, “‘they're nice to_go.to occasionally; but they ’re not
“Significant in.anj'thing"i“vé“de“ﬁliﬁ'im day-to-day. " Thus, neither legislators
T Tior taff appéar to be very closely linked to-national organizations; instead
fl legislators and staff continue to rely on the State Department of Education
- .and the major interest groups-for information. : ‘

Il

* Styles of Lud?mmmmﬁ&ﬂonfﬁﬂwmlm

—_—

The image of Pennsylvania educational politics that emerges thus far js

one of partisanship and constituency-based conflict, ‘empered by a continuity-——
“v o leadeiship-and a tradition of cooperation that mitigate the most divisive
iy a‘s'pec‘ts of the system. It is appropriate now to begin to explore the process
© of lcgislatiire:lcadcrship in education as jt operates in this atmosphere. In

other words, how dc leaders lead?" )

Do As might be predicted, the most dominant characteristic of Pennsylvania’s__

... . education leaders is their abilityﬂto.syc_qessfullywbroker the party and consti-

e ~tuency-differences that €Xist in the legislature. As one respondent put jt:

kering is at the heart of Pennsylvania_politics. Especially with the partisan
division, you have to come to compromises,

£ -Almost all the identified education leaders are acknowledged experts at forg-
- ing‘bargdipg and compromises. Many of these agreements get worked out in
; informal networks of legislators which have.a variety of bases.

- There are - fietworks 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 and

%
-

:, still draws on them. Two pairs of education leaders are from adjacent districts
~7" "and have worked effectively on local matters over.the years.

.--------\\‘l ‘ ) A .
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"Another -channel through. which brokering takes place is the executive
director of the House Education Committee, who links Republicans and Dem-
‘ocrats: ‘Although: he is-a-Democrat, Republican members-of the-committec
.and Republican staffers evidently feel free to*‘do business™ with him. Sim-
ilarly; a senior Democratic representative and past chairman of the House
Education Committee-serves as a link between Republicans and Democrats
because of his long tenure and involvement in education.affairs.

The ante for_being 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 educaticn because of long
tenure or backgrounds in education. This is not to suggest that the education
leaders afe in fact experts.~As one staffer put it: .

1 think:ihc expert’s function is pretty much on the staff level. . . . Thereare
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 jouma?s;.therc_ just aren’t encligh hours in the day for that sort of thing.

Even the legisiators themselves acknowledge they are merély\perceivéd as
having expettise. For example, one House member said, ¢‘I think I would
be looked upon by my colleagucs as having expertise . . . grass T00ts ex-
perience.”’ Or, as one legislator put it in describing one of his colleagues,
. 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:

.

~ JIf-—___ gets up and says something on an education bill, -people will
- vote with him. And if —_ gets up and speaks on an education bill, .
peoplé will lister,. ’ .

K4

One legislator-recognized the potential authority of this perceived 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 way it works; or, damn.it,.
you haven’t been in the classroom. " '

. Whileskill at forging bargains and the aura of substance are the prime ™

ingredients of successful operation, legislators sometimes feel the néed to -

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

and more so for some legislators 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
~ appeal"is launched. As one legistator commeited:

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

*
-

.

*
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supporting PSEA. | *

"o other cleavages

| The rathe subdued

*

fe really paying the bills, the Kind of
the work ethic, who work ha
very difficult to make ends meet.

While it:is,weptgdfgd‘be_-’a spokesman for one's_con
"~ ‘expedient to be pérceived

"saidshe was “fot PSEA "
Another Iegislaio:shd

* Despite.the partisinship of the

in state politics,
in the legislature. They float rather

. ‘ : . ,
neral, couldn't care Jéss. If the education communify

give-and-take
littees is interrupted only by
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‘people who.are working class, who
most of their lives and are now

!
stituency, it.is not
advocate for organized interests: One Senator
Only as long as they. were *‘right on the issues.”*
‘that being. *‘for education”’ does not mean. always

Pennsylvania legislature and the salicnoe
education issues arouse little controversy
smoothly through, becausé the general

thi could function more efficiently,” or *We

ould make o eaching b, o il
= .. and “'hire’s what we would like you fo

will say, "Fine, tell us what you want and

odate you.” .

»

between the interests and t*= education

T We Bave 30

] the action i and that
»fs .M o

ki area't geting bused
Jocal districts find

7~

Nhich-are” fien viewed as

i claims on the legislature.
many. pedple involved thevughot the state. . . That's where

Pele ivolved droughot ¢ .

and perents..

themselves in bills heading toward the [Icgislature),

pressuces from_*‘the folks back hoine,” -
disruptive forces, In a sense the legislature is an

nof-satisfied with district-level solutions press
‘A3 oe respondent said: -

that should be taed.

L]
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In other words;. when someone fails-to get what he wants in his school
- district, he goes t the legislature for action. ' ;

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

: demands of the professional interests ar the demands generated out of con-
stitaeincy-aolitics. The education comm ec handles this task with as litle

isruption as possible, hoping to block at Pass any. extrancous or extreine

initiatives. Very controver’’ *:legislation is voided ‘or killed in committee,

—-— - unless if's-sométhing the education interests feel strongly about. Usually the
educatidn committee functions to'screen out the constituency demands which -

%,me;h—withﬁn position of the. professional -interests and to quic...

IR

i

T T

PN

thé group demands into a politically feasible solution..

réspondent descri ibed this Scréening function quite candidly:

-

¥

. - -~

2

. We [(hced\monoommmee] try not'to raake.our guys vatc on prayer bills- :

\or on'Dills requiring the teackizi of the evils of communism. But, God forbid, "

you shouid get someBody in charge who-decided: that-you ought to vote LT
-regularly on these weighty matters. . TN,

Another: respondent de’:ctibc:i how the educatidn committec screened out
competency testing: *‘The legisiature, from timejto time, has adopted amend-
ments on.the floor-of the House, but we beat m bick this time because
of the legal questions raised in Florida . . . so we them back and.scared
the members away.” - . — ’

.The:Pennsylvania, législature’s ‘approach -to educational policy stresses
romise, bargaining, and brokering. It reflects the traditional- Pennsyl-
ania- politics of local. interests and. professionalized interest groups, The.
penchant-\for-compromise is the legislature’s solution to the deep partisan,

aphical and ideoiogical cleavages which could pamlye the legislature

‘were they allowed to surface on every, issue. M,
The Impakt of Legislative Education Leadership - ' T
: _ ‘The Pennsylvania legislature’s rol¢ in education is essentially incremental. ,
5 As one respondent commented: *'; ... legislative policymaking, insofa-as it ¥
: exists at all, iy a matter of accretion .-. . Over a'long period of time.” .

_The increriental approach relates to the brokéring, compromising style of
the legislafiire) Its.role is a reactive one. The'legislative education task is'to
work out the of various-intérests, not to'make radical changes on ¥
its own initiative. The reactive posture permits the legislature to keep poten®
: tial conflicts:quiescent and’ enables'it to function, aibeit slowly. ff the leg- .
Y islature did conceive of itself as innovative or entreprencurial, the -schisnis S
’ -in Pennsylvania’s political make-up might erupt-and prevént. any action.

e ) . R N
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" ‘Whil the legislaturé 's generally reactive orientatjon and the dual functions
of appeals boards and screening process seem to apply equally to both basic
“and-highér-education, there_are important differénces in terms of how the.
legislatire relates to each. One respondent-suggested-that-the legislatiré's
““narrow arid restricted”” role in higher education served important purposes:

We don't go into much détail'in higher education because we feel that there

should not be that much control from the legislature. Many people; 1 think;
~ -are.conscious of academic freedom and do not.want to be‘accused of inter-

fering with that on the postsecondary level. )

In ;ny case, the constitutional mandate for higher education is vaguer than
that for eleméntary and secondary schools. For whatever reasons, the legis-
Iature’s-role in higher education has been essentially limited to fiscal mjtters,
In the words of one respondent, “‘the role of the legislature traditionally has
been to turn the crank and.let the riachine run by itself."’

It remains to'be seen Wwhether this laissez-faire attitude toward higher ed-
-ucation will cotinue. The legislature s role in higher education is likely to
increase because of the coming fiscal criinch. Caught between declining en-
‘rollments and rising costs, the universities and colleges will seek more state -
assistarice. Many- legislators feel thit the state has not yet adequately ad-
dressed 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 in-education may simply be a part

"~ of-generally-growing_state_activism. More people are pressing their claims

at 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- -
gations on the department and on the local schoo} districts. "’ .

Increased legislative involvement may reflect the legislature’s frustration
“with-a rapidly growing educational bureaucracy. The legislature may be
trying 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 .______'s
attempt to get rid of the State Board 6f Education was a shot at the department. -
A misplaced one, I think, but it was one. Increasingly, we're seeing a demarid

by 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

11
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education leader was not sanguine about this apppoach. He observe&

ltseuyforultouywewanttotev:ewmetegulmons.butmbodyhasthe :
tithe 10_do it:"Ong. guy, » is great in this area. He will go charging
off and take tweuty-three of the twenty-t‘mlr hours neoessarytodothat. but
’he'llbetheonlyone

- Aecordtng to one legxslaton there is danger in:this revitalized legislative
‘interest in education.. .He expressed fear that the legnslature would depart from
’its traditional screening function and ‘enact legtslatton that the legislature is
teally not-very serious. about, but yet create new. obligations on the State
Dq)anment ‘and the local districts., tie expressed the opinion that:

R
-

We'll.eeedetothedemandsofdtepteuuremups.putltmmdmakethe
symbolic gesture. But there's confusion about what should be symbolic and
what slmld be real. It's dlﬂ'etent if we require the department to-implement
a %gnm in petnottsm or if we tequue them to implement a ptognm for the
8

‘l‘ndmomlly. the education committée has been able to screen out what
it viewed as extrancous demands. With increased pressure on the legislature,
coupled with the legtslature s p»roeptlon that the education burcaucracy has
_getten out of hand, it is not.clear thati it will be able to continue to dtfferentnate
between the réal and the symbohc

o

Pennsylvama politics is the politics of the party. mterest and constituency. .

With regard to education, the party leadership appears not very interested in
education—except as-it might impact upon taxation and govemment spend-
mg—and has left substantive issues to the education comniittees of the Senate
and the House. This committee leadership has worked closely with the hxghly

organized educational interests of the state to formulate policy on an incre-

mental bms. tempered always by the need to satisfy diverse constituency
interests; In thi - 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 educatton
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 educauonalfperfonnance Their repre- .

sentetnvee. often new to the legislative process 3 and without-the discipline of
party, become spokesmen for their cohstxtuenctes and make more and more
demands upon the legislature.




Pennsylvania 37-.

Pl

lucational-issues that will arise during the next decade. Although they can-

y of the attention of the
a.

not be addressed here, these questions are worth
political and educational leadership-in Pennsylvani
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Tbe Cahfomia lexishtum has' developed as ptobably the strongeit'in the

mtion lt uulf-sufficientand éndent of executive branch domiration,
ltiswellpudundwellmffedmtheexnentmunneednotmlyonlobbym.
S ordnSmDepuunentodetmﬁonforumh information, and analysis..
’ halWlmdybydwCinmsConfmonSmeugmm Cali--
’ fmuslégimwunnkedfminmemﬁononmovmllmemmof

effectiveneu Oneofthemaomismecxeellentmfﬁngsimauon lnaddiuon

’woommimmffs individuﬂlegidumhavethenownmmu In Cal:

cluicalaniumeompmbletominmtyladminwmeswes ‘The-Cali--

PN uublhhedmximmlywyemago Itﬁmetionsannmdependenne-
; h and: analytical: agency for all legislative . proposals -that -involve the
expenditure of monics, ‘There s aiso a Legiilative Auditor General with an
evulmﬁonrolesimilctodutoftbevs GenenlAceounungOffiee

Califomulexiuwmtendtodﬁnkofﬂlemnlveaupolicymakenfmand

. aﬂerwinmngbothpmypnmmes Inaddlﬁon,thelackofpmymachmeo»
at county andmunicnpnl leyels has contributed io the electorate’s’ rclaﬂvely
lowlevelofwmneuorconcemfonﬁctpaﬂylines s'l‘hilisuottouy

dtupcnypohﬂcsmummpomm Withthclbohnonofcmuﬁlmg,mdwiﬂx

et ﬂwemergenceofmﬂudenhnpﬁomthespﬂkerofthewlywho

i vlmtheanhonty to:ppointcommmeememben partisan ‘thinking .in the'_
‘leginlatnxehubeenonthemcmse However.themdmon of ncket-sphmng

ifomhtvenaﬁed\mmmmblymlmofﬁoctpmmdmfudow and.
-fomia’ le(inlaum 'is uniquely.served by, the Legiddive Analyst’s Office, first:

-paity members second. Smcecandxdmeonldcmuﬁleunulthemewsm,
anumbe;oflegishmsﬁﬂmmktodayuonepointsoughtelecuonuboth
- Demiocrats and-Republicans.:Some of them did, i fact, reach the législature .




voters and - bipartisan legislative issues still exists. Even major issues—like
how- tofinance :schools-after. Proposition 13 limifed loal-tax revenues—are
‘not decided on-a- straight party-line vote. In a sense, influencing legislative
decisions becomes a more difficult process, since capturing the party caucus

W'D)e office of speaker of Assembly-is the Legislature’s most powerful

position with its strength rooted in three interwoven powers:!

® Appointment of all meffibers of all committegs as well as.chairmen. By

- appointing committees and deciding which bills go to which committees,”
the speaker can assure the passage, defeat, or amendment of almost any
measure :

®-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 gllies. These funds have made a major difference in the
* campaigns of many legislators. *
The speaker sets the philosophy and fiscal limits that orient education policy.
He-imposes party unity in a state that fucks the electoral tradition of strong
paities. The reputation of the strong speaker.goes back to 1963 when Jesse
Unruh eamed his ‘‘Big Daddy** label for an overnight lockup of the Assembly
when it réfused to support a budget he wanted passed.

Speaker Leo McCarthy, who served from 1975 through the 1980 session, -
is described:as a “‘master of persuasion’’ rather than a boss. He presided over
a Democratic party. which had a comfortablé majority, but not the two-thirds
. margin nceded for budget approval. McCarthy dismissed the view of an all-
powerful speaker as outdated and unrealistic. One of his top aides emphasized
that his style of ieadership meant “‘spending hours in discussions with experts
in'the various fields of law.’ It did not, according to him, *‘rely on the
whip. "} :

Howev’;e; successful his persuasive skills, at times McCarthy had to resort
to ‘the ‘inherent power of his position. For example, when the Assembly
Education Committee recently killed a major school bailout bill on Me-
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 picce of legislation there would be no financial support from
‘the'Speakc_r for them at the next election. Or they might lose a choice com-
mittee assighment or maybe their office might be moved to the seventh floor
of ‘the Capitol. L

"There are ‘only six floors in the Capitol. ’
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" However, the- speaker’s power is deinitely on the wane. In the winter of
1980, there was ‘a revolt by alarge block of Democratic assemblymen who
wanted to.oust McCarthy. Many personal and political motives account for

* thé rebellion, led by Majority Leader Howard Berman, which severely weak-

*__enéd the ‘spéaker’s>authority. Jn-1981-there-will- beanew speaker, Willie
Brown, who was elected with Republican assistance and despite the majority

. of Démocrats who opposed him.

* Viéwed ina broader context, the speakership_appears to be falling victim
to the rapidly changing political attitudes of the public, which are transform- -
ing institutions at all levels of government. The most obvious is the kind of
sentiment which gave rise to the taxpayer’s revolt. A weakened speakership
has implications for education policy. In the past, special interest lobbyists

. have dominated when the speaker was unable to enforce discipline. Since the

speakership is only 15 years old, “not rooted in history,”" as one legislator

expressed it, the decline of the “‘imperial speakership®*should not be viewed

- _ with surprise.

The GOP side of the aisle is also in transition. No sooner did the 16 new
conservatives elected in the wake of Proposition 13 take their seats than they
ousted the minority leader. It is assumed that the militant Republican group -
wants more confrontation with the Democratic leadership. One former GOP

lcgis}ator 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, their idea of
what carrying out the mandate of 13 is. If she doesn’t, they could tum on
her. N :

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 Board of Education has significant
formal powers. Califomnia ranks high in Gc formal powers of the govemor
who has a line item appropriations véto and extensive appointment authority.
Staff resources available to all these govemment institutions are impres-
sive. The State Department of Education (SDE) has over 2,500 employees,
including a sophisticated planning and evaluation staff. Govemnor Brown uses
his 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, the
Governor has usually chosen to react to education proposals made by the
legislature or chief state school officer rather than initiate his cwn. AB 65,
the 1977 school finance bill, was a notable exception.

Sacramento also houses a highly developed interest group structure, with

Q
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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-
|4' ’ cation. At the postsecondary level, the central university administration is .
}L dommant, with a striking absence of special-purpose or teacher organizations. .
The student Tobby is ‘small, but surprisingly effective. “The number of i interest
groups- in elementary and secondary education is huge, with some Sacra-
o mento-based lobbies aimed at increasing general aid.and some oriented to-
SN ward categorical programs. The staff resources of these lobbies are growing.
: They produce sophisticated policy analysis on educational issues. The Cali-
fomia Teachers Association (CTA), which is affiliated with the National
Education Association, is the third largest interest group contributor to ieg-
| 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-
" fomia 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 bllmgual 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 1nterest groups (and

|
1 it may be appropriate to include the SDE Tere) still terid 1o tely o the““soft-*m—
i Csell.”’ They see their major role as provndmg 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 committees—the Senate Rules Committee, for example—
| inflience the flow of bills, nor has the appointment of select committees
gamered 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 add to
an elementary and secondary education code that is already the nation's
longest The legislature’s orientation features the need for stahwentnon
to improve the alleged shortcormngs of local education officials. California
is"a 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 growxng role was its movement -
in 1980 to reappropriate some | federal education funds, thereby enlarging its
influence-over-the State Department of Educatlon and the State Board of
Education. . 3
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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 Califomia.State.-Uni-

versity Colleges have 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. S

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 Assembly 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
* litle of a record in education. He focused on oversight and criticism of
/ administration by the SDE, but did not establish himself as a substantive
leader. ) .
» The Senate’s difficulty has been in attracting new members {o the field of
education. Some attribute this to the lack of political benefit in education
. these days. The public is not as favorable as it once was. According to one
| legislator: i ‘
. f ' ;o i
j Twenty or thirty years ago the general public was/pro-education.and-felt that
K education was a wise investment of funds.-But-in the last five or seven years,

¢ ] because of declining-test-scores and inner city school problems, people no
t_—_,]._’,——-lqn'g*e?'fh‘i—nfeducation is a good buy. peop

Educational issues are more problematic now,

In the 1960s and early 1970s the legislature 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 poiaular.
| They include finding funds to replace local contributions; which were se-

/ v'erely limited by Proposition 13, and rcdiétributing money from one district
E
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to another.
The post-Proposition 13 ﬁscal situation is so desperate that the !eglslator s

the development of a rural caucus in the legislature: One legislator indicated
that the letters'he gets from local school districts are “‘filled with amuety and
fear of bankruptcy.’* Another. said:

s e 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- -
. drowning from all these categoncal requirements with no funds, Prop 13,
from collecuve bargaining . . . help us.””
Another reason for education’s loss of drawing power in the Senate may
be a lack of campaign *‘juice’’ and-contributions 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:

¥ would say that education is different than other program areas—insurance
: . or water—where you have monied interests who have a lot of financial stakes
;‘_.__aniam_mom_aggmsﬂxumlobbymg and proyiding 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

Given the trends in Senate education leadership, the balance of power in_
education policy has shifted to the Assembly. This.-is-in-part bécause a key
_ Senate staffer became-chancellor of the community-college system, leaving
;_——/diemschool finance staffers in.a relatively stronger position.2 More-
i - 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
) dominates higher education areas. The Chairman of the Education Reform
: Subcominittee is a former teacher. A number of freshmen in botlr 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,

e . 48

""" 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
o Los' Angeles Unified School District (LAUSD) as a lobbying group and to

philosophy that they are very true to. ‘.

/
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¢ __given the difficulty in recruiting new leaders in the Senate and in other states.

......

Many- Assembly legislative leaders were either teachers,-administrators, or
school board members before the’ ran for the legislafure. Some have a strong
“videological commitment to education as, well as a background in it. They see
5, a potential for.impact. A staffer.describes her chairman’s commitment in this
- -mdnner .. | .
His.view is that education is a way for people to grow, as i way to break out
of so¢ioeconomic constraints, as a way for people to have some sense of,
‘themselves. And K~12 is manipulable, much more so than the university.

'j‘ln'addition; "some ‘assemblymen sce education as a stepping stone. One or
" two.may run for state superintendent if the incumbent retires.

- . Linkages in Education Policymaking

California legislators are closely liriked to state agencies and lobbies. There
is a unique relationship between the legislatire 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 consii-
tutionally elecied and thus independent superintendent, Wilson Riles, who

is difficult to find political actors in the capital-who can separate the depart-

; ment from the ‘man;-he is highly respected as a leading spokesman for. public——
" €ducation in the field, in Sacramento,_and-in-Washington, 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 almost single-handedly protect programs that are’on everyone else’s *‘hit
list.” ‘

" Traditionally, the SDE was a sleepy, bureaucracy that rarely bethered any-
5 one, but under Riles it has been tumed into a force to be reckoned with. In
) the past the agency for the most part busied itself with requirzu state paper-
g work sent up from districts, while routinely handing out moi.cy due ther~
ot 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 spokesrian for the CTA said:

The department has gone from a graveyard for old superintenden:z, a ware-
house to collect- statistics and send ou: notices, to & major d:terminaat of
educgtional policymaking. What has happened, pasticularly in {5+ hands of
an aggressive administrator [like Riles], is the department has d-come a
significant power to deal with.

Another lobbyist- commented that SDE's “‘empire is absoluté.”" It is the

\)“ . q
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was ovérwhelmingly retumed to office in the November, 1978 elections—1It- ~—— -
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largest bureaucracy in the state with over 80Q professionals, many of whom
are seasoned and effective campaigners in Sacramento political warfare. The
SDE’s hand is strengthgaed imméasuggbly by its command of technical fiscal

"data on’the schools; its staff in this area is highly respected. Adding to its
overill effectiveness is the mutually supportive relationship Riles has devel-

-oped-with the State Board of Education. The State Board is-not in jtself

: 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 grind,”’

C o inv -ested'in ifs own programs rather than general education. The Department

~.of Education is also criticized for poor administragjon and has suffered

- gh some difficult menagerial oversight hearings. But despite much Teg-
— .isl'ative criticism of its operations, the SDE's record with the legislature in

o t:f:ﬂs of legislative output is quite impressive. The department’s legislative

____image is frequently one of advocacy rather than expertise, but this-seems-to

- be the fate of sMnMW-/ .o

—Thefeare substantial differences between higher and clementary and sec=

ondary education in terms 6f legislative ties. The University of California has

, ewer lobbies on its behalf, but a high success rate in achie\cing legislative

o goals. Part of the uriversity’s favored position reflects legislative respect for

: the constititional protection of university. autonomy. The Regents are also

influegtial and prestigious, especially in comparison to the State Board of

- Education.-Numerous alumni serving in the legislature help the university

cause. Even a fiscal conservative will bend if he is “‘true blue’* for U.C.

. The university’s greatest strength s its ability to present a united front to

~ the legislaure. The nine U.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 chmctéq’zcd this strategy as “‘keeping the lid on.’* As one lobbyist

- indicated, ‘‘There‘are incredible sanctions against wniversity folks who air

) the family laundry in public.”’ .

. The fact that there very few higher education lobby groups furthers the
" appearancé, of unity. Not many views which differ from the central system

., - arc heard. While the elen\lcntary and secondary education-area is fragmented

= among 1,040 local educaﬁo\n agencies with nymerous cate‘gon’cal lobbie¥, .
* +  higher.education spokesmen'include ofly the Regents, central administra- -

tions, some local campus groﬁp\s. the professors, and a student lobby. The
American Federation of Teachers (AFT) controls most community colleges,
... but unions atother levels dre weak,
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- are few education leaders interested in postsecondary education® Both the

" restsictions on how the Regents spend their money. But the Chairman of the

. h;;story of interest
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The university is further ipsulated from legislative influence because there °

Senate qu-Asgethbly defer on many issues to the Chairman of the Assembly
Ways.and Means Committee, who has pushed for minority access and(more
-attention to university teaching as opposed to research. He uses non-statuto'
‘language’that accompanies the budget to infringe somewhat on university
autonomy, Indeed, the authorizing subcommittee on postsecondary was abol-
ished When he,moved up to’chair appropriations. __

A. major issue is the extent of the university 's autonomy under the state
constitution. Articlé IX; Sectio@ta:egz o

The univessity shall be entirely independent of all political or sectarian influ-
ence-and kept free therefrom in the appointment of its Regents and in the’
administration of its affairs. - :

nm full powers of organization and government. This

means, according to the university, that the legislature cannot place detailed

Assembly Ways and Means Committee argues that the legislature has *‘the
constitutional right to ask questions and to condition any grant of: money. "’
Among the most heated issues that he has pursuied are:-

¢ Emphasis on undergraduate tcc'aching and tenure—the Chairman wants more -
emphasis on teaching. : ’

* Farmworkers displaced by agricultural mechanization—the Chairfnan wants
the “‘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 making'sure that *‘the money taxpayers have authorized us to ap- *
propriate is going for the taxpayers' purposes, not.just for some private ego
trips of academics or intellectuals or an institution in an ivory tower."" -~
From the university point of view, the Board of Regen‘%—not the legis-
lature—speaks for the public interest; that.is why the goveror and other state
elected officials serve on the board. University exer atives feel it is improper
for a small group of legislators to sit as a court of appedls and hand down
decisions in the form of budgetary control language.
‘Legislator links to both the State ‘Department of Education and the unj-
versity system are strongly impacted by lobby groups. ‘California has a rich
gri%p dominance going back to the railroad oligarchy of

-3
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the late 19th century.® The state was, until quite recently, fodder for political
scientists, such as; Harmon Zeigler and Hendrik Van Dalen, who contended

' that a weak- pany 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-
bying expenses were up 25-percent in 1977-78. Expenditures for entertain-
ment (very‘oftcn of the $24.99 lunch variety—a penny less than the total at
which n:pomng is required) increased 500 percent, and campaign contribu-
tions rose evén more steeply. -

The California Teachers Assocnauon controlled by an oligarchy of school
superintendents, dominated all the education interest groups through the for-
ties and fifties.> By settling disputesinternally.and presenting the government __
with their demands weighted with consensus; the organization determined '
state educational policy with little interference. It cnhanced its predominance
by controlling the selection of the state superintendent, usually an ex-locaI

. superintendent himself. ~  ° ,

By the Sixties a shift had taken ptacc.® 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—The-coalition-was-not able to adjust to new conditions, including— —— o
increasingly partisan 1egislative voting patterns, centralization of legislative /

D decision making, and the wholesale Democratic takeover in 1958. The in-
. terest groups could no longer contain their differences. Separately, they began
e to take their cases to the the most sympathetic leglslators 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 €FT; and they eventually formed the ACSA, aligning
themselves with school boards. Labor-management strife mcreascd greatly.
- Special functional groups born of federal categorical aid initiatives and special
geographically-focused groups plcaded their unique needs.

In fragmentation, the separate groups gained strength. Pcrhaps only the
superintendents, whose oligarchical power was shattered, lost in the trans-
formation. The 1960s were a period of rapnd educational growth; there were
sufficient resources for all the groups to enjoy some measure of success. It
was a case of the *‘triumph of many fragmented interegts,”’ 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 stil] hamstrung by. their more democratic organizational
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‘began t0 emerge, as predominant forces in state ediicational politics; dotably. _

the teachers unions and the big school disticts, especially the Los Angeles
United:School District (LAUSD): Other interests had o rely more and more
on friends in the legislature, such as thé Black Caucus, and on-SDE protec-
"The special focus furictions] groups; in California are\as multiidinous;
- fgmeed, and tritaitocy as the categorical programs that nspire their for.
matioq. hgs'éx.cge@ingly difficult to.get a good sense of what groups exist -\
for how long, with whiat constituency, and with what sort of political activity, . \
-represéntation, and|eéffectiveness. Given the degree of consensus among in- - N
terviewees that the calegorical interests in general had the most'to lose in the'
" “post-Propositiod<13. policy process; it'is somewhat surprising that no one in
“Sacramento seems to hiave any listing of the groups, evén within their special..,
- arénas. There simply is no coordination} between them, or.any visible effort
even within SDE to consolidate their. potential influence. \ : ,
* " The only broad-based groups. with any. power are those with large mem- Yl
-berships .and " the -capacity to raise campaign funds, the teachers—nearly '
"200.000Va;tog‘cther,—-and the classified employees. Statewide associations of

 Public sector managers and/or tiustees| have comparatively small member-
* ships. They are unable to raisc campaign funds or even to contribute through
“participation in teshmonuldmnegs because they.cannot use public funds for
‘such-avowedly politicat “purposes.. Mgn’ag’ém‘eht associatigns such as ACSA
.. and CSBA have recourse only to the status. of their members. The school
" board and community college trustees have somewhat of an advantage in that
they, like the legislators, are locally elected officials, which gives them com-
mon_ground:for communication. .In fact, several legislators are ex-trustees,
having started iheir elective carcers in that capacity. ,
.However, ;poth K-12 and comminity. college manager and trustee asso-
‘ciations are weakened by the limited involverient of eligible officials from
the large districts, with the biggest legislative delegations. These single-fo-
cus, geographically based interests have found that it is to their advantage to
80 it alone./Even many smaller district\supcximendents and board presidents
tend to ml);' on their own independent contaits and strength rather thanon -
their statewide associations. But it is the defection of the powerfu} large .7
districts, such- as-Los Angeles, the Los Angeles County Office, the Los .
Angeles Community College Ditrict, and dthers from San Diego, Long T
Beach, San Francisco and Oakiand, which really hurts. To make matters o
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worse, the five above-mentioned - school dnstncts formed their own organi-
ution. the Big S, several years ago. It has become the Big 8 with the addition
of. San Jose, Fumo. and Sacramento- umﬁed school districts.

An impomnt lmkage between legxslators and groups is'through the pro-
vision of information. Despnte the extensive staffing in the legislature, there
“ape’ lobbm whose; expertise is respected. and.sought. The school finance
pollcy tecluncal expertise at CTA’s disposal is deemed to be very high,- and

-its: cunpeign clout guarantees it the ear of members: LAUSD employs a

. -woman who is acknowledg!d*hy‘most observers to be among the very bright-

est and best technicians in the state. school finance policy arena. One De- -

pmment of Finance expert stated flatly that “LAUSD has more technical
capmty -than the rest of the state combined. "

An mtenestmg recent phenomenon is the formation of a collecuve of 41
-organizations—educator groups, good government groups, and geographi-
cally based groups. It is known as the ‘‘Tuesday Night Group’* because it
began to 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-
mation-and & strong voice on behalf of general aid to education, It also has
great political strength, because of<the combined influence of its members,
and_provides a vehicle by which the groups can muster winning coalitions
of legnslators .

- Styles of Ieedership in Education Policymaking '

The- California Iegnslauve style is very confhc;ual THe main arcna of
confhct is general versus categorical aid, and the Senate and Assembly con-
test each other regularly on this issue. One observer described it in terms of

»
o

The Senate would formulate a general aid bill spread among all LBAs It
* would- come to the Assembly and they would always hook on categoricals

v for the disadvantaged, school site improvement, and special education. The
tesoluuon was more for everybody—general plus Categorical.

The bitterest battle in-recent years has focused on one panit_:ul:;r é‘ategoriegl .

program, bilingual edueation. v
During a period of restricted budgets and widespread skepticism.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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14 are a variety of different.perspectives on the bilingual education

”.c,o/nu'bvcr'sy-to be found in the legislature. One group supports appropriate

* /English prograims for students in English only, even if the Spanish language

proficiency which they do have is lost completely in the process. Another
/" . perspective to be-found ix)/’Sacramento is sympathetic to the problems of
" school district administrators in implementing the regulations for a bilingual
education program. 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 finding 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-
- '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 0 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
" xethnicity,” 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 isstie and, to a large extent, the long-term outcome will depend
on their actions. The sponsor of the present bilingual education law in Cal.
~ \ffox:nia is an advocate and representative of bilingual education adherents: He
is-a-former teachér but has not been involved in a leadership role in other
areas of ediicatiom—The Chairman of the Chicano Legislative Caucus has

_* joined.to assist in 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, defeated

in the 1980 elections, was a noted opponent of the current program. He

' 'sponsoreq legislation to repeal it. The great compromiser on this issue has

been the Chairman of the Senate Finance Committee, also defeéated 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 o take strong
positions on the issue.

» .. Large educational organizations such as the California Association for Bj-
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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intsgrity of bilingual education in Cahfomna Through regular meetings, sup-
porting the Chicano Legislative Caucus, talking with-individual legislators
about the bllmgual 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 cumrent law. .

The group has now been called the ‘‘bilingual industry,”’ even though this
all-volunteer forcs lacks ithe financial capital of any other lobbying group
found ip the Capitol. As a métter 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,
bilinglal 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 aftér. 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 l’rop 13 in June 1978 cut in half the local property tax suppost foc
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 focal government
should receive more or less from a state *‘bail out. ™

The Govemor 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 stay above the tough and unpopular
decisions. This led to even more resentment against Brown by Republicans
and Democrats alike. »

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. Bugighe legisiature decided the
surplus was not enough, so it would have to trim tRe budgets of state agencies
to provide' more local bail-out aid. Consequently, the budget committees were.
called into action to determine ‘‘how much cotld you rob Peter [the state
agencies] brfore he was i. worse shape than Paul [local government}]."’

Many leg.slators had posi-rop 13 *‘hit lists’* of favorite state budget cuts.
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In“education, thete’ was’ considerable newspaper speculation about Superin-

: tendent 'Riles' -favorite program—School Improvement—that provides re-

f:. sources for school sité:councils..But the attack never came. Budgets. were.
cut:about. 10 percent across the board. :

—Legislnors were. probably ieluctant 1 rock.the boat, to do anything that
[ ‘wasn't: proportional: ‘The educaiors lef: the cuts.up to the Assembly Ways-
. . and Means Education-Subcommittee. The subcommittee recommended (and
£ the legislature approved) catting adult education (except literacy training) and
;. summerschool: These were périphéral programs whose demise. did not affect
LT tbé'basig"gntelpﬁse.'ln‘highc; education there was o large program like |
e - simmer school ‘that was an easy target. The cuts were more surgical and
"Precise—out of state travel, equipment, new scholarly journals, alumnj ac-

tivities, library scquisitions and so on. Higher education was happy with the * _

* subcommittee's work, given the circumstaiices. Wholesale assaults from the
Tight were avoided: Legislators who recurrently rode herd on-the univesity,

; * . but were basically supportive of its mission, closed ranks to protect it from
: “undiscriminiating fiscal ¢leavers wiclded by unthinking Proposition 13 zeal-

[
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" "The Impact of Legislative Education-Leadership - -

© " Thelegislature is increasingly seen as the *‘Big School Board. '’ It controls

all of K-12 spending, and state centralization continues to increase. The

{. legislature is also taking a more intensive, look at'postsecondary education.

,-But there are.too many actozs to say the legislature is always preeminent,

- and as fiscal concerns become more pressing, programs are less interesting

to legislative leaders. ‘California will continue to experiment with new ideas,

* . butnotat such a high cost as in the past. The spending effort for education

* during 1970-80 has dropp:d drametically at the same time that the State
assumed 80 percent of school funding. ) G '

The past two years have been notable for a significant increase in legislative

oversight of administration. A sunset ‘provision (applicable solely to K-12

- I education) was implementh in 1980. Eight categorical programs are slated .

~ for termination or renewal in 1981-82. Even more legislative staff has been

hired for this new task. The Califomia legislature has contracted with major

evaluation firms, including the Rand Corporation and the Stanford Research

Institute, to condiict multimillion dollar ‘program evaluations of the largest

categories. Legislative staff are directed by statute to sign off before the SDE

" 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

-
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institutions and actors dcpends on the commitment and sophistication of key .
members. The hlgh turnover in the state legislature recently has weakened
edmc_gtmnal leadership. Twenty-three new members were clected 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 polltlcmns and the stresses of public life have taken

their toll and reduced the psychic fewards of the 105 Intemal party strife and

bitter leadership struggies fdrther exacerbated negative feelings among mem:
bers in bolh parties.

[
"

A sense of malaise was particularly_noticeable among retiring Democrats.
Instead of dealing with new programs of ideas, Democrats face retrenchment
in the new tax-cutting ’atmOsphere of Sacramento. Buffeted by single-issue
WW threatened by swarms of new initiatives, and confronted by resurgent
- business pollucal action committees, some Democrats dccuded 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
polmcs in the 1980s. The clection process will probably be dominated by
money and media, with charismatic personalities and buzz words necessary
to .get the electorate’s attention. Partles will continue to be very weak; in
fact, voter loyalty to party may almost disappear.® Business and labor lobbies
will be crucial money supphers/ Certain groups, such as women and con-
servatives, will continue their 7sccnt in political power. On the other hand,
Chicanos will grow in numbers but not as political office holders. Fmally, )
government funds will grow /tlghter than ever, leading to an even greater
clamor over the budget. And public employees, particularly teachers, will
become more frustrated a‘rr:}‘:nllnant
Observers of the California 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
Scnatc. and the Assembly could be similarly affected in the future. Certainly,
the legislatire \ylfl continue its control over education, smce more centralized
governance has been an established result of the growing centralization of .
funding. An/important question, however, is whether the legislators exerting
the control will care as much about education as their predecessors did.
Legislati¥e education leadership is in transition in California; the commitment

Y
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’ 10: progressive educationg] po]icy may be lost as the present generation of

l“"'lhemltemlin this s.ction is derived fiom several stories in the California
’ Joirnal: These Articles. were prepared by Robert P Studer, *“McCarthy
84 Speaket™* (Novembe; 1979), PP- 382-383; Vic Pollard, “Wil] the
Ig:pjeija_JZSPé,a]tenhip, Survivé the Assault on Government,’ (May '1980),
PP 197-199; and Ed Salzman, “The Bitter Berman-McCarthy Struggle’
2 e B0 pp-dg-s0, Mo
2. In latel980.sonﬁe cxperienced Assembly staff left-or indicated thqe they
-planne- t6 leave thejr posts, Therefore, the ‘Assembly seems to be losing
s sl advaiitage ove the Senate, - . o "
"3, Maten_gonmtemst 8roups. is excerpted from & recently completed report
~fogltbeathi6ii§l‘ Institute’ of Education .by Michge] Kirst and Stephen
-Somers, Collective Action among California Education Inierest Groups:
N ALogical Response 1 Proposition 13. This research was funded by the
~_ Institute for Finaiice and Govemance at Stanford Uniyersity, <
" 4.~Harmon Zeigler and Hendrick Van Dalen, “‘Interest Groups in the States’’
inHerbert Jacob ang Keancth Vines, Politics in the Amepizgy States
(Boston: Litl, Brown, 1971),.pp. 122160, - .
‘See Lawrence Tannaccone, Politics i Education (New York: Center for
‘Applied Reséarch. in Education, 1967) for pjs construct of interest group:
Structure, He cites studies of .California interest group history by Deane
-Wile'y,-:B.\,Dup Bowles and Lawrence Fahey, .~ .
6. Demngl,es, *The Power Strictire in State ‘Education Politics,’* pp;
; Delta Kappan (February 1968), pp. 37-340., - - T
7. Some of the ‘analysis is degjued fos _ :
Weiner, In/' the ‘Eye of the Storm (Washington: Institute or Edlicational‘
dership, May 1980), . : N
8. Charles M. Price and Charles G. Bej), “Leaving the Legislature, ** ¢cqy.
ifornia Journal (September 1980), p. 366, ~ .
9. Ed Salzman, “California Politics jn the 19805, ** Californiq Journal (Jan- ]

uary 1980), p. 4-. .
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‘t\ A
AN
~ ', -2

- e n




g" A
T e Florida
S ‘ Augustus Tumbuil

P In Florida. the legislature has traditionally taken.a leadership role in estab-
o lishing policy. The governor, state agencies, and even the various interest
= . " groups:have been of less importance than the members of the House and
. Senate in education policy matters. This leadership position for the legislature
; -came about-during the decade on-the 1970s following reapportionment, the
~'drafting. afid passage of a new state constitution, and the reorganization of

;- . -the execitive brinch of Florida state government.! - .

: " Not.content wiih just reforming others, ‘the legislature proceeded .to im-
. plement most of the standard reforms of the legislative modemnization liter-
% - ature—adding professional staff, constructing modern buildings with offices

iwéi'_g‘gqh%legiés}étd_r’.,as‘ well asfor the’leqdcrship and support personnel, in-

* creasing. legislativé time by providing for regular meetings of the standing
., Committées aroind the year (in addition to the 60-day regular sessicn), and

., developing extensive computer support. o : *
. Such-chingesled the Citizens Conference on State Legislatures in 1971
T torankthe Florida legislature fourth in the nation in overall professionalism
AR and’first in independence. In developing such a reputation, the Florida leg-
;7 " -islatire has also developed some persistent behavioral patterns which are
7 ‘impSrtantin understanding the Florida legislative process. Some of the most--
L7 important are the following: ' .

SR . Control of the legisiatur¢ is in the hands of the speaker of the House and

‘ PH—

W;pe:‘pnglq;mrdﬁ‘th‘é Senate, who are selected by the majority party and elected

Ty

7 -~ forone two-year terin by the membess of their chamber. Once in office, the

.+ . Presiding officer.dominates the process through the appointment of all com-

- * _mitteés-and committee chairmen, including the chairmen of the rules com-
mittees:who effectively control.the flow of legislation. »

s1. 61




’

~ sonville. Although this commission is credited with a major impact on edu-
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©‘The maj ty party (the Dcmocrauc party) in Florida is definitely in
charge,. buy/for the most part the minority party works in harmony with the
majority,‘and exceptional Republicans may even develop-leadership roles in
;committee.or on the floor.?

e All- sundmg committees are staffed by non-partisan professionals, most
of whom survive the biennial tumover 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 ,desngn[a‘e, ** so future leaders are known in advance. Thus the discon- %
tinuity caused by tumover is tempcred by a long lead time.

Havmg established itself as the primary determinant of state policy gen-
erally, the Flonda legislature has not shied away from playing a key role in
estabhsﬁmg and frequemly revising educational policy. Most observers con-
sider lt the preeminent actor in the field. The legislature’s primary rival in
educatxonal policy leadership has been a series of committees and commis-
snons—some named by the governor and others by the legislature itself. These
commnssxons—for example, the Governor’s Citizens Commission on Edu-
cation, 1971-1973—have suggested needed improvements in the Florida
system of education. In many cases the Ieglslature 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 pamcular
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 in-
volved himself personally in th 1968 strike of Florida- schwlm
scenes.of-unrest-on” Flb'ﬁ'di?a_lege 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-

cational policy in Florida by establishing principles still supported by the
legistature, the Governor was not very involved. By the 1975 session the
staff director of the House Education Committeytould comment that he had
not seen the education advisor to the Governor during 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 educational

leadership positions ifi the Florida House and Senate and authored some of

 the more notable.educational legislation during that period. In his first two

[~ ~-yeass & govemor; his interest in education continued as ho* the tradition of

.
¥ o

~!ggislgti?e‘légdership. Bhis-dual effort at leadership in the educational policy-

- arena’has led to-confrontation between the Governorjand the legislature over
-educational- policy. ‘There are more bills passed despite gubernatorial oppo-
sition, .more . vetoes; ani ‘more appeals to the courts) It is 100 early to judge
how the: balance of inflzence will be readjusted, but it is clear that some
adjustment is, in fact, taking place. ’

Thé-Department of Education has been a survivor, but not an initiator of

" policy”in the-state. The 1960s ended with a radical transformation of the
. educational environemnt. What had been termed the ?d'ucational monolith—

" teacliefs, principals, supcfimendems. and their respectiiverassociations speak-

ing to the legislature through the voice of the State Department of Education
{DOE)—was shatered by the teachers’ strike of 196§. Any remaining Soli-

. announced it-would implement a constitutional provisian requiring collective

bargainiing if- the legislature failed to act.

The Department of Education is administered by the ejected Contmissione -

of Education who is a member of the cabinet and serves as Secretary of the
State Board of Education. In 1974, after the incumbent commissioner re.
signed under fire, Governor Askew appointed to the post a former speaker

. ___anddean of the House (with 24 years of legislative servi ), Ralph D. Tur-

R Ty L

. o
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lington. ) p
Turlington was subsequently elected to the post in his own right and con-

... _ tinues to hold the position. He has long been a spokesman Yor education—

And.especially for the University of Florida which was located in his legis-
lative district. Turlington appointed as his deputy commissioner Dr. Roger

- Nichols, a former university professor who had served as staff director of the

House Education Committee and later as the chief assistant to Speaker Terrell
Sessums. While Turlington and-Nichols have not been interested in a frontal
challengé of the legislature they have not been reluctant to influence the
process in more subtle ways, l

In addition: to the posts already mentioned, five former legislative staff
directors are officials of the Department of Education. Two current members

*. . of the Board of Regents are former legislators and another resigned recently.

Other staff move back and forth frequently among executive and legislative
offices. These examples suggest the nature of the “‘Interlocking Directorate’’

e
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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 lo\aby 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 osganizations 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.

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 FEA-United 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 govemnor and the winning candidate, Gra-
ham, has not forgotien who his educational friends are and are not. Second,
in the 1980 sessiora compromise had been hammered out on a major piece
of legislation, the Educational Practices Act, but the FEA-United reserved
the right to seck changes in one clause. Subsequently, it failed to persuade
the legislature {o ignore the consensus position, and the failure further dcniqd
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 Fiorida 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 the larger school
districts have become a respected, albeit informal, lobbying group. Leading
megmbers 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 leasi one other group deserves attention. Students in the state university
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System (representing fifie universities) have became organized as the Florida
" Student Association (FSA). On a number of specific issues during the past \
five years, the FSA has demonstrated its capacity to overcome the opposition
" . of the Board of Regents in winning approval by the legistature of specific
items of legislation of interest to students. Community college students are
not so organized and consequently have less visible sway in the legislature.

©

The Structiire of Education Leadership
[ )

Flofida legiglators who are considered education leaders® are more likely
to be serators than representatives (several served in both the House and the
Senate), and more likely to be Democrats than Republicins.

All but one of the leaders have becri committee or major subcommittee

 chairmen or ‘held other leadership posts, although these ‘posts may not haye
had any formal relationship to education. Several of the keyseducation leaders
have held the ¢ irmanship of both the"substantive education committee and
of the appropriations subcommitteé 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 committeé chairmen and
floor leaders. Howeverno consistent pattem has emerged relating position
to effectiveness in establishing educational policy. Obviously, it does not .
hurt to hold a key chairmanship or other leadegship post; on the dther hand-
several of the 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 throughout the entire
period under study. He was noted as important to the development of major
education legislation in each of the years being examined, but 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 speakér pro tem and chiair of the appropri-
ations subcommittee. dealing with education. Over the years he has become
recognized as one of the intellectual leaders of the House. i

Finally, one leadgr who never held a visibje position made a great impact
on education. Before becoming a legislator, he served for a number of years ¢
on a local school board ant became. a leader of the Florida School Boards

et
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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
leadcrslup opportumtxes continued ‘when he moved to the Senate. As the -
nember of the ...inority party corisidered most expert in education matters,
e, has béen an almost automatic appointment to conference 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 done their homewc§ with interest groups .
and agency personnel and, of course, have become tfective general legis-
lators as well. ¢ ) .« .

Although the total number of educational leaders is small—less than 20 of
- the several hundred possnble legislators over the decade—=it has not. been a
closed shop. Those legislators willing to become effective through study of
thie issues have been accepted and put into leadership positions. The biennial
cycle of leadershxp change in the Florida legislature keeps open the oppor-
" tunities, and most presiding officers have been careful to name chairmen
from among those both knowledgeable and interested in-the subject

Since money controls most policies, the appropriations commnttees have
- had major influence over edbicational 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 Act 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 altemated between a unified committee over
all of education and separate committees for K—12 and for hngher 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. ' ’ t

As noted previously, the Flerida legislature is well staffed. Each House

member has an aide or a secretary and each senator has both. Each of the 23
" House committees and 14 Senate committees has a staff director, one or.more
legislative analysts, and clerical assistants. In :ddition, each chamber has a
bill drafting unit and a clerk or secretary’s offi.. which keep up-with the
legislative paperwork. A joint legislative management conimittee provides a-”
comprehensive information service, a computer support division, a legislative
library, and personnel and accounting support. - .
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Staff support in education is located in the education committees of the
two chambers (two committees in the House) and the education subcommit-
tees of the two appropriations/ways and means committees. These subcom-

* mittées are anjiymously termed subcommittee ‘B’ in the Senate and sub-
. committee “IIX™ in the House. The substantive committees have normaily
' operated with three to five professional staff members and two or three cler-

* ical positions. The House Appropriations Committee has usually assigned at
least two professional staffers to educational finance, supplemented by the
additional partial attention of a capital outlay specialist. The Senate Ways
and- Means Committee has varied its practice, but throughout most of the
decade has had at least one of the senior budget analysts assigned full time
to education. )

' Determining staff involvement in educational policymaking is considerably
‘harder than identifying the legislator’s involvement. Most staff, especially
those who remain with the legisli.ure 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, while
others provide a limited, summary analysis on dozens or even hundreds of
different bills without making a significant impact on any. Nevertheless,
respondents did idéntify 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 .
.. .amed 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 for
review.3 . . :

L

The Composition of Legislative Education Leadership

What brings a legislator to an abiding interest in education legislation?
Some’ members, 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 Lecome convinced of
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;the need to 1mpmvc hngher educatton after businessmer in Flonda and else-

_ Where. told them that a major |mpeduncnt to mdustnal devzjopment was the
R low quality.of the univessity. system, < . vad
Onestaffa' observed . g . v

s . «

e 1 have’come to believe that lchsluors gct involved in education for the same S

: reasons as professional educators, not because of the glamor but rather in the .

) mogmuon that the-problems are almost.universally worth solving. I would - .

further guess that for the best lchshtors it must be quite frustrating to' cast ’

a votc on 60 to 70 percent of the state budget without understanding the issues -t

. md the complexity of the educational system. s 4 o N

Another sZaffcr suggests that many of the Yeaders have a general febling that

public echmlon in recent years has not been as productive as when they, /-
were in school and that public disenchantment with the quallty of education .

leads 'hefmcmbers to seek corrective . ps. C ot

A fonncr staff member suggests that the smaller districts, havc prowdod AL

-more lcadcrs than the larger and that the Umvcrsny of "londa has always‘ e s

. had a champlon in the House or Senate. The largcr counties mlght be expected
to be powctful because of the size of their delegations, but thcy have been ¢
) Tess mﬂucnual than some of the smaller counties which produce a key lcadcr
Internal disagreements, including partisan fights, tend to split the larger. del;
egations and make them less effective than shecr numbers would suggest,*

» What makcs certain members leaders? Oné observer suggests that a uni- ,
versal characteristic posscssed by these members i, the respect of their col-
leagues for their knowledgc and understanding of fhe issues and thc|r sin-
cerity: . . . N .

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
formylac. Some members stood far above other members who had not the

. umc.,cmgy. cffort, desire, or perhaps intellectual capabxlny !o. kecp 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 suggests
there were only two people who understood the program, and they were not
allowed to fly « on the same plane because if it crashed, no one would know
how to fund the schools. The l@'ﬂaﬁr notes that he apd certain colleagues
, were successful in making the process explicable, ‘‘There were 30 members
R who had at least partial working knowledge, when we gat through.'* -~

-
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: . One result of this growing expertise wascthat thg legislature *‘took the
Pt iqi{iativc from the State_Department of Education,”* whereas previously the,
: - . legislatire had just reacted. Eventually even the commissioners$ of education
Lo volunteered .staff ‘assistance to the legislature. This 1éd to the legislato;s de-
R -manding more information and becoming more sophisticated.. Their data de-
7. " mands grew beyond what the State Departmeqt of Education was, interested
: in producing. .
) " Not every legilator who'is active in education becorhes a leader. Florida
> ' hasnot lacked ‘educational demagogues and proposals for punitive legislation.
' __The period of student unrest and concern over the drug cultufe sparked a
" number 'of restrictive bills and curricular suggestions that were not warmly
¢ received by the educational establishment, Oth'er,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
« Suchelegislation, while perhaps individually powerful in the legislature, neyer
= became part of the 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
Lo constituency and their fellow members never let them into key positions. *’
In Florida, as elsewhere, leading legislators become specialists in the sense
that they focus their attention in a limited number of areas and they earn the
respect of 'tf‘eir 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
drea ogfexpenise. All of the education leaders would be likely to have their -
buttons:watched. This is not to say that they all limit themselves exclusively
o, .  toeducation, but for most of these leaders it is their major focus.
’ Withifi 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 understanding
o of the subject area than to become known for competenc= in any one subarea.
A long-range §ystem§ perspective is a major component of educational lead-
ip. Tt often takes at least three years to pass a good bill. The first year

“

ership.

TN is-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 é’nvimnm,cnt. one must have a long-range perspective. -
Since gﬁ'i&;;ir‘tzsiding officers change every two years ant’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
O . decade under examination, one can find very little continuity of leadership

v
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in formal positions. However, members in the leadership category have typ-
ically. had some close connection with education and posmons 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 leglslature Several leg- Co
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 of state government, it is very visible. However, the costs of in-
volvement in education are perhaps greater than the benefits. Due to the
complexlty of the sub_)ect and the variety and number of interest groups and
bureaucracnes involved, concentration on major education leglslatlon leaves
little time for other policy matters. The complexity of education issues is
magnified by the fact that all the varying vnewpomts-—constltucnc?ginterests

and group interests—have their spokespeople in the legislature. This point-~
was made well by one leader in the closing debate on the Higher Education |
Reorganlzatlon Bill of 1980. He told the Fouse that taking on the educational
establishment is to take on the legislature itself, as well as all of the outside

interests. The only task more difficult is reapportionment. . .
Furthermore, many of the issues do not have much political sex appeal and

the most significant issues require several years to take effect, 7hus diluting .
the pride of authorship and the political benefits. The trend in onrida toward e
formula funding of programs has minimized (although not regr} ved) the op-
portunities to provide programs for one’s home district. |

Cne senior House staff member suggests that the costs or benefits of in-
volvement depends on the legislator’s district. Being an educatnon leader
helps if one is from Tallahassee or Gainesville (seats of tf\e three cldest
universities in the state)—in fact one has to be seen as an education leader
from those districts whether interested or not! Usually, if bne is from the
urban areas it does not hurt, but some rural districts can object 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‘leglslature 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 consolidation rather than
innovation in educational policy in the near future. There will 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 opportunity
for significant innovation js likely to be slight.

Linkages in Education Policymaking

I,fnkagcs with the major educational agencies and interest groups are direct
and most- often initiated by the designated lobbyists or other officials of the
agercy or interest group. The Department of Education has a number of
officials quite familiar with the legislative process. In addition to Compis-

The department is €xpected to provide acc%ratc enrollment, financial, and
capital outlay needs data; but the legislature over the years has been vocal
in its dissatisfaction with the quality of the data presented. For most of the
decade the legislature has, pushed the department toward an aggressive role
as the overseer of local educational programs and the initiator of reforms.

_Almost as persistently, the depaftment has resisted while arguing that real
decision-mal'dng power is and should remain in the hands of local school
boards.

In the middle of the decade under review, one legislative leader pushed
hard to convert the department into an “‘educational auditor,”’ modeled after
the role of the legislative auditor. In this proposed model, the DOE would
investigate the pr.formance of local school systems and suggest improve-

ments. The DOE could see Jittle political support in such a “‘bad guy”’ role

against a series of court challenges.

A senior legislative staffer suggests that in the last five to six years the
commissioner and his immediate staff have had less and less influence, The
department’s organization has hindered s impact. It is comprised of at least
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four fiefs—public schools, vocational education, community colleges and
universities—which 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 view—with prin-
cipals, school boards, and teachers acting independently—has limited the
influence of the department. :

The organized education interests are regarded as important, although
biased, souzces 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 éréups 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 Yo
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, witl Te exception of a
few larger districts such as Dade (Miami), Palim Beach, and Pinellas (St.
Petersburg). Dade County has been Gited as being especially effective. It
comes to Tallahassee with a specific legislative prograrn 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 representatives 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 the
floor Monday to consider them. (This was prior to the legislature’s adoption
of strict meeting notice requirements.) The Chairman had a speech cancelled
and returned early to Tallahassee to find the staff member just finishing the
work_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 unive(sities; 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 the
glass door of the hearing room in the deserted building. The door opened and

the champion of the university walked in: “‘What’s next on the agenda?**he——"" |

asked. The IFAS budget was not cut. . T

Any discussion_ of linkage-is-ificomplete without some discussion of the
_legislative Staff 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 Pposition

of all interested parties—whether or not they intend to revise the legislation.

The motto *‘No Surprises’” is dear to the heart of most long-term legislative
staff.

Given the fact that 400500 bills relate to education in any given session,
the limited staff must rely wpon 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 parties
will 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 there

should 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 Confere_nce of State Legislatures (NCSL), the Southem Regional
Education Board (SREB), the Council of State Govemments (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\iﬁiii;ives. 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 hand «if 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-
fmission 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 cducation leaders clearly exert their influence
through their specialized knowledge in the field of education. There are also
some leaders who_primurily-represent a constituency, either a geographic or
‘ifiterest-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 commenis:

Representative A is a very, very competent politician. He was by far the most
effective legislator 1 have ever seen. He had a shelf of props—newspapet
clippings and other things—he could pull out to dramatize a pomt 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 pescent on the things he really wanted.
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The staffer went on to describe a scene where the Senate President came
over to a House committee to explain a bill that he wanted badly.‘ He was
a very effective speaker and had the committee in the palm of his hand until
Representative A took over the questioning and began to back the President
into a corner. The President slowly began to realize the bil] could be killed.
The committee proceeded to make a series of amendments that drastically
revised the intent of the bill. Representative A then proposed a far-reaching
amendment that would have completely gutted the bill. The President was
able to defeat him on that and went back to the Senate happy with what he
could salvage and pleased with his “'victory "’ over Representative A’s amend-
ment. Representative A, however, went away having secured hjs objectives
through less far-reaching changes—anq without the stigma of embarrassing
the Senate President.

This leader had a superl sense of timing and an ability to read the mood
of his committee and the audience. He was known to keep a bill on an agenda
all session until the moment when the committee, the reporters, and the
audience were in the right balance to bring about his objectives.

Technical skill, or perhaps just a knowledge of what one can get away
with, is illustrated by another incident. As a very complex bill of over a
hundred pages developed through the amendatory process in the closing hours
. of the session, it was causing the technical staff frantic hours as they tried
to put it into correct legislative format, The House and Senate had been
waiting for some time to get the final version on the Senate floor for passage.
Pages from the bill’s many sections were stii} lying in small piles scattered
around the Senate secretary’s office, when one senator said they had to pass
the bill then. Another said they didn’t have it ready and they couldn’t pass
blank pages. The first just grabbed a stack of Paper, put it in a bill folder,
and said, “'I'll show you.”” Minutes jater the Senate and then the House
passed overwhelmingly a hundred sheets of blank paper.

It should be noted that such practices are not common. In fact, a postscript
to the story is that the House clerk arrived just before midnight in the office
where the staff was still laboring to put together the bill passed some time
before. ““If you don 't have that bill in my hands by midnight,’’ he declared,
‘T will refuse to certify it.”” The bill in final form consisted of what the staff
members were abie to get together by midnight. -

In part due to his detailed knowledge of the legislative process, a member
occasionally will become the *‘answer man’’ for an entire chamber, the per-
son to whom everyone turns when something has to be daone._A senator (who
later became the state’s lieutenant govemor and then U.S. Deputy Secretary
of Agriculture) had this role. In the early 1970s when the legislature was
considering complex problems of taxes and school finance, the senator solved
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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. Orice 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
ther. passed another substitute amendment killing the party leader’s amend-
ment once more.

Another legislative education leader redoubtable i 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, 1 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 chairman re-
sponded that the price was too high to pay for reelection. 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 le;,nslauve progess 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 appropriatipns 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 dem?
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 saffer describes working with a particular Senate Ways and Means
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-Education subcommittee chairman. He and the chairmfan would work up the

recommendations and then call in. the committee and tell them what they’d
done. It was not unusual just to go into the chairman’s office and *‘settle the
thing. * .

In considering the power of position, one must never overlook the per-
vading influence of the presiding officers in the Florida legislature, The
Senate president and House speaker, zs noted above, appoint all committees
and committee chairmen. They refer all bills to committee. And through the
appropriations committecs, to which all bills having a financial impact are
referred, and the rules committee, which schedules floor debate, they can
dominate 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 their
own programs and some leave substantive leadership to the committee chair-
men and others. In the early years of the period under review, speakers had
definite education programs. Later, cae speaker told his fifst education chair-
man to “‘do something to help children learn to read-and write,”’ but left the
implementation of the instruction up 1o his education chairman. The result
was the Basic Skills Act uf 1975 and the Accountability Act of 1976,

A recent speaker retumed to the model of central leadership. He had
definite plans for educational changes at both the public school and higher
education levels. To facilitate consideration of these propesals, he even di-
vided the education committee into separate K- 12 and higher educatior com-
mittees. His aim was to push higher education reform, and a separat¢’ com-
mittee would B¢ able to concentrate on just that agenda. The Speaker’s staff
kept close tabs on the progress and content of education legislation, and the
minority leader spearheaded the legislative push. Senate presidents have been
considerably less visible than speakers in pushing educational reform; -al-
though one president representing Tallahassee with its two universities, did
appoint a special assistant to coordinate education policymaking during his
term in office.

Almost by definition, one cannot be a leader without followers. In the
Florida legislative environment, with its rapid turnover of formal leadership
and 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. -

Coalition-building often involves regional politics. Delegations from a
given area are organized to support the interests of that area. In the Jess
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,qcohesio,n is less easy to obtain. Dade County’s
very large delegation, for example, can rarely agree ori 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 chambers—notably by thréatening to
reject the leadership position on school appropriations. On one occasion a
legislator lost his education committee chairmanship by going along with th2
position of more funds for education rather than with e 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 urbam 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 overa 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’ associations—and 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 abort 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 accepting these improvements.

The Impact of Legislative Education Leadership

The overall impact of legislative education leadership in Florida has been
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posiu%'-although not without its traumatic effects on agencyrpersonnel and -

educators at the local and institutional levels. Florida js geQadly regarded
< . ag being at tie cutting edge of educational reform. .
"~ - The public'schools operate within a comprehensive educational account-

F - ability process based on a heavily state-funded-and-equalized financial for..
.  mula; Essentigl responsibilities for curriculum and financial mansagement rest ~
¢ with-the school-priacipal. But student assessment reports provide for lic. .
=" . Scrutiny and-oversight while Students, -in-order to receive a high schoo] di-

- ploma, must become at least ““functionally literate’* as measured by a state-
*~ mandated test"Substantial additional funds have been put into the schools,
2 - with particular attention to the primary grades, in order to promote successful
i - basic skills education as’a foundation for further development.

- Higher. education in the past 15 years has seen the development of 28

~ - climbed by several hundred percent.”As the 1980s begin, the legislature is
.~ shifting.its attention from access to quality. Funding formulae are being
revised from enrollment-driven factors to program factors, with an explicit
mandate to develop program-quality measures. The higher education gover-
hance structure is under debate; and all parties concerned, including the
legislature, are under strong public pressure to prevent political interference
in 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 have
i—__ been several governors and citizens commissions. Nevertheless, the driving,
¢ continuing force behind the policies has been the sustained interest and con-
. -cem of education leaders in the Florida legislature. ’

< - .

." " Chapter Four NOTES

~ 1. This sfudy spans the decade of the 1970s. While some of the other studies
. provide historical perspective, they are not explicitly designed to focus
;- T beyond the 1979-80. session.

Suggest proportionately with the shrinkage in numbers of Republicans
because it takes at least one-third of the membership of a chamber to have
— ‘leverage even on votes requiring a two-thirds majority. In the 1973-74
. period, when the Republicans did have more than the one-third required
H—- in the House, partisan tension was higher and resulteq 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 Schools of Fiorida,"* by Frank P. DePalma, mimeo, pre-
pared for the Educational Govemance 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 identificd

" (and soine 20 others added by the respondents) seventeen can be cate-
gorized as consistent leaders in educational policy matters overthe 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. This chapter will refer
to the entire group of seventeen, adding a historical dimension to the

_ study of legislative education leadership in Florida. =~ .

S. The chambers’ bill drafting services draft bills for individual membes

. and committee staff typically draft bills for the committee and committee
leadership, which bill drafting then double checks for techhical accuracy.
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? Richard Lehne

In Wisconsin, one author writes, * > movement towards political and |
© governmental reform . . . and the growth of the state’s public university
. - - symbolize that which is unique and distinctive. . , .""* The centrality of

these two factors in the state's public life is aptly captured by the location

yses of the substance of issues. The heritage of the ““Wisconsin Idea'" of
- applying university expegtise to state, problems still pervades governmental
decision.making 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 -

tenant goyemor, the secretary of state, the state treasurer, the attorney gen-
-cral, and the superintendent of public instruction—as well as the election of
“the judges of the state Supreme Court and the Court of Hppeals. All consti-
tutional officers are elected for four-year terms. The state enacted the first
civil service system in the country in the nineteenth century; it strengthened *
the governor in the decades after World War I by’ allowing an unlimited
number of terms, by reorganizing the executive branch and by expanding the
gavemor’s budgetsry role; and it has recently streamlined its judicial struc-
. - ture. Wisconsin provides public funds for political campaigns, Timits the size
-« of individual contributions, and requires the disclosufe of expenditures.
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) The Wlsc:)nsm legislature has shared in this reform tradition. The state
estabhshcd the first Legislative Reference Bureau'in the country in 1901. In

. morc tecent years it has established a Legislative Council to staff the com-

mittee system, a Fiscal Bureau to analyze expenditures, the Legislative Audit
Bureau to conduct fiscal and programmatic- audits, a caucus staff for consti-
tuency-oriented tasks, and additional aides to provide individual staff assis-
“tance -for 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 Wisc<nsin has begur: 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 li lfe“ before standmg for the legislature.3 Legislative serv-
ice was normally a second career taken up after becoming established in a
private position or retiring from that posiiion. 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, better edu-
cated, more analytic, and less experienced. Relatively few members have
been elected to local govemment office, once a prime stepping stone to a
legislative candidacy. Fewer are lawyérs, only 22 of 132 members, and more
are unmarried, 38 today compared to gnly 7 a de¢ade ago. In the last leg-
islative session, for the first time in Wisconsin history, a majerity of the
members of the Senate and Assembly listed their occupations as full-time
legislator. ,

The educatienal ‘system which these legislators help direct has a distin-
guished hcntage and extensive operations. The University of Wisconsin is

,the foufth largest system of higher education in the country, now serving

146,000 students. 4 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’ Unlversmes System which had evolved from an earlier sys-
tem of state teachers collcgcs The merged system'is now composed of 13
universities, 14 two-year centers and a statewide exterision 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 cdpita personal income have
lagged behind the national averagé,but where public sector expenditures are
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abovc the national riorm.* This unusual commitment to support public serv-
. icsthas-made possible the great growth (f the university system. In the past
AR decad§ §Uhiv§r§ity of Wisconsin has conferred more'doctoral degrees than
7 -any other institition‘in the country, but t0 do this i®has become the employer
\oﬁapﬁtox:mgtcly half of all state government efnployees.® Wisconsin ranks
T thifdin’the-natioprin governmental Support for higher education as a percent

of p“ci’éfofs:ﬂiné‘orhe.lbchind only special sit{iationg which:occur in Alaska and
"Utah:” The **Wisconsin Idea’" of applying university expertise 6 thé needs

of the state has, led specific constituencies to support the system, and it has

t tradition of pride in the University.

°

T

‘1

z\\ . coniributed to the still apparen
; . Public-per pupil expenditures for ¢ c_lcmcntaty_and—sccengary—qducation in”
-—t-the-stete i slightly above the national average despite Wisconsin's below,
~  avetage-personal income. The state relies heavily on local‘property ‘taxes to

‘ 9 percent of school revenues ¢oming from local

-
%

! ‘support education with §

‘sources,' 36 percent trom the state and 5
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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 ro statewide parents group with wide political influence, although the PTA
may be reestabhshmg 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 constant 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 legislatuze and public education, and it 1
provides some indication of how such relationships might evolve in other
states in the years ai}ead.

-

The Structure of Education Leadership

Two decades ago, relations between the Wisconsin legislature and both the
state’s higher education system and its elementary and secondary structure
were Sp 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 pollcles were |
dominated by a state level educatlon 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 the
past, as one longtlme participant in Wisconsin .~Jucation politics recalls:

When I started, the elderly and the environment were not issues; highways 1’

had a separate fund; no one thought about waste disposal. Education was a
attractive issue with little competition. No one in the legislature would

hav,& gone home, it would have been political suicide to go home, without

doing something to improve schoo! aids. .

{

. | .

The large share of the state budget appropriated to support the Universit'y
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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; transformations in university institutions and procedures. The legislature has
{ responded -to these educational developments by devoting greater attention
: to education issues ang by playing an expanded role in the formulation of
: education policy. For all these reasons, the traditional structures of legislative
¢ . decision 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 1960s was - -
- - & centralized affair, and. the-major-legislative Teform of the late 1960s and
T early 1970s, increased staffing, reinforced this pattern.'? The growth in staff
«at that time in Wisconsin accrued primarily to the party leadership, party
caucuses, and to the Joint Finance Committee, all mechanisms of centralized
. decision making.!® An education committee chairman from this period notes
: that it would have been unthinkable for the education committee to defe:;; or
delay a bill "s’bught by party leaders and the caucus *
The Joint Finance Committee in Wisconsin is an even more crucial locus

because the state’s biennial budget act encompasses far more than just ap-
“a propriations. Particularly under Govemor Patrick Lucey, the budget act has
grown to be a sweeping document which initiates new programs and amends
old 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 the budget,-and individual members of the
: committee were designated to hear privately recommendations from com-
. ___-mittee-cliirs or others on specific programmatic areas. The Joint Finance
. Committee then reported a budget bill which would be passed essentially
o ..~ without amendment.
Legislative reforms in Wisconsin in the last ten years have enhanced the
roleof the individual legislator and weakened institutiors of leadership. The
. job of a senator or representative has now approached full-timp status, and
significant new staff resources have been provided to many legislators to
assist them in their activities. In addition, open-meéting laws have been
. passed which apply to legislative committee meetings and party caucuses.
: Hardest hit by these changes have been the party caucuses and the majority
leadership. Cne associstion official reflected this decline of the party and
caucus by saying:

They hardly call a caucus anymore because people won't attend. They walk
the halls and tell the party to go to hell. The name of the game in the Assembly
now is to get 50 votes, not to get the majority party. I really care less about
M the party 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
) Repubhcan party or the Democratic party was more suppomve of the Uni-
, - versity. Now you ask whether individual legislators find it in their interests
: to back or to criticize the system.

e o e e

The party caucus remains more important in the Senate than in the Assembly,
and it still retains a role in the budget process, but there is no doubt. thm 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 relauvely
small, with a population of approximately 45,000 each,-and pany organi-
zations in most areas remain undeveloped. With,thé 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-
. — — -tional 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 making 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,’’ oné finance expert commented, *‘there

« is no higher authority than J!e Joint Finance Chairmen.’* Joint Finance is
staffed by the Legislative Fi Fiscal Bureau whit, is a very well regarded non-
partisan-agency with thirty-three employees. Critical statzments from the
Fiscal Bureau cause concern among program advocates and agency officials.
Furthermore, the Joint Finance Committez 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 witli fi scal’im-

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 Joint Finance Committee because
Ne is concemned about education, and the Joint Finance Committee is the
most effective place-to shape edication 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*zection, and it too must
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; \ * abide by the open-meeting regulations which require public posting of com-
P mittee sessions. In part to avoid some of these regulations, the Joint Finance

.. —+———get;"including one on _elementary-and-secondary education and another on
a —higtier éducation.'® The meetings of the discussion groups, which-have four
1y to six members each, are not closed, but they are not well publicized either.
In the-half decade since their creation, the discussion groups have become
a key.stage in the budget review process of the Joint Finance Committec.
: 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
Dcpanment-of;AdrﬁinistrarioT(DOA) and the Fiscal Bureau, and represen-

ary Education Discussion Group sessions often s+ ac: legislators who are not
committee members, a dozen or ifiore legislative aides, representatives of the
.—— - ~associations, as weil as DOA and Fiscal Bureau staff. Representatives of the
Department of Public Instruction attend some sessions. Issue papers prepared

by the Fiscal Bureau establfish 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 Com
discussion groups is followed most co
While the caucus may make a few
budget, it too basically accepts wh
““The Joint Finance Committee’s de
. most never a matter of contenti

mittee accepts the decisions of the
nsistently in the higher e ducation area,
minor changes in the higi.r education
at is presented. Ope participant fiotes,
cisions on the university system are al-

on, but elementiry and secondary dids are
=, frequently a problem.** More législater are concerned about funds distrib-

~"uted through the school aid formulag, and they express their concerns at each .
step in the process. Elementary and secondary finance issues will be fought
‘ out in the discussion group, the-Joint Finance Committee, and the caucuses.
*___ Standing committees in legislatures téna to attract member$ who support
7" the programs of their committces. This js tru of the Senat¢ and Assembly
. education committees in Wisconsin. The Wisconsin Scnatg:"has fewer com-
mittees than the Assembly, and one Senatg committee is responsible for bein
education-and revenue. The Assembly committee’s juri;diction is restricted
. to education. In recent years, the Assembly Educatior)'Committbc has been
s+ more active in the educatjon area than is its Senate counterpart.
' Standing committees relate to the discussion groups of the Joint Finance
Committee in diverse ways. Some ignore the appropriations issues that come
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..  Committee has established five distussion groups to help it analyze the-bud——

tives of the agency being considered. In contrast, Elementary and Second- -
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. before-Joint Figance and direct their attention to other topics. Other com-
mittees become advucaies 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.
- The'Assembly. Education Committee’s budgcl hearings have informed edu-
T cation committee members about the content of the education budget, and
: they have given education interests an additional opportunity to plead their
case ‘before the press. While the university system in’ parilcularhas 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
B - 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 cducation commiftees, but standingcommittees in
Wisconsin appear to have grown in stature in the last six years or so. The
2dvent of full-time legislators has increased the activity of many committees
and enhanced the probability that they will be diligent in examining quesiions
in their domains. Some standing committees now serve as gatekcepers in the
Wisconsin legislative process. While rules permit committees to report bills
with a negative recommendation, the education committees now releas y
those measures which are supported by a majority of committec mg¢mbers.
Bills sought by the leadership have been held in committee becausgof the
lack of support by a committee majority. N

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 Adminis-
trative Rules usually objects only on narrow legal grounds, a standing com-
miltee may express opposition to proposed rules for simpie policy reasons.
The leverage in writing administrative rules under this process has shifted,
some beiieve, 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 1in 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.critical insfitutions. The head
of the Higher Eqﬁggiicn«Discussiéﬁ”Croup can be the most influential leg-
islative-voic€'in a policy area where there is little non-budget legislation. In
the elementary and secondary arca, the discussion group considers issucs
which affect many members intimately, and it works more closely with the
Joint Finance Committee and others in the legislature. Opinions of memkicrs
-in the.caucuses must be considered, and active standing committees arc now
visible. There is little reason to doubt that the trend of the dutfusion of
authority throughout the legislative structure will continue in the years ahead.

The Composition of Education Leadership

The seven key education Icaders identified for this study are a rather ho-
mogeneous lot. They are all between thirty-three and forty-nin€ years of age,
and they were first elected to the legislature between 1970 and 1976, All
seven have held formal positions in the current sessipn which involve them
in education issues, and they typically represent smaller cities or suburban
areas. A group of six subsidiary cducation leaders displays more diverse
characteristics. They entered the legislature between 1953 and 1970,-and they
are between thirty-scven and sixty-six years'of 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"accepi, but they also share some of the same
qualisies which encourage the average legislator to devote time to education
policy. . : . o

Traditionally, education Was an Aattractive issuc arca in Wisconsin for.rep-

resentatives and senators who wanted to affect statewide policics while stifl
participating in issues which were prominént in their own communities. Their
involvement was often an extension of pre-legislative activities as school
board members, parent organization leaders or teachers, and identification
with education cnhanced their stature in their constituency. In addition, prop-
crty tax rates in individual communitics are affecied by the amount of s.ate
bid which is provided to help operate the local schools, and tax burdens are
always of intecest to legislators.

Today, the attractivencss of clementary and secondary cducation to leg-
wlators has diminished in Wiscansin as it has across the nation. **Once 1t was
an,asset 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 fosing 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 consmutencnes has
also-madé 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 decision making to plan to reduce his level of involvement
in the ycass ahead.

The quatity 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 educational tra- -
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 assistance-and are properly beholden. -
The Council publishes legislative voting records of incumbents, and it favors
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 teachers’ 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 some representatives
and scnators seek to participai¢ in K-12 issues.

The motivations for partlcxpatlon and_judgment in higher education issues
are_base on different factors. In general, legislators sce few political con-

.. sequences for paticipating in higher education issues, either positive or neg:

ative. Neither stidents 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:

Opposmon to the university does not com home to a legislator, One col-
lcague has been consistently critical of umvcrsuy 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 abscnce of pressure constructive *‘The av-
erage legislator 15 pushed around a good deal in the clementary and secondary

30
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: are*,” he noted, ‘“‘but in higher education people can vote for what they
think is good policy.’’ . S
The one exception to the.general lack of political stakes for participation .
i —in higher education issues occurs for degislators who have large university . ;

units’in their districts. Some political mileage can’be achieved in a consti- R
/tuency by senators and representatives_ who become champions of the local i
campus. Some-local chancellors will indicate. which legislators have been -

- helpful, and some individual faculty members and students do become active . - ;o
_in campaigns. In economically depressed areas, vigorous support for the .

. university- can be represented to business groups as an effective way (o boost

: the local economy.!® While certain legislators are frequently 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 R

gefendets of Madison campus welfare. ) _

These general considerations motivate individual legislators ¢ narticipate

in the conduct of education policy, but they do not kelp us distinguish edu- T

cation leadets from rank and file legislators. Certain characteristics which are y

. imporiant in other states do not appear in Wisconsin. Lengthy service is not

- @ 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 one
of the six subsidiary leaders hias extended tenure.
Detailed command of the substance of a policy area also fails to command
_a following.-Contrary-to thie 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 leg:slators 1o whom everyone would tum
___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 retumned 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

Ir+islative sessions. Today, the memory of the institution rests within the

staff structure and particularly in the Fiscal Bufeau. 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 concem them. As in many states, individual rep-

resentatives and senators will work on a particular bill to alter state regutation
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of Indian education or ttuancy, fof example, beeéuse of constituency pres-
sures -0 individual interests. The knowledge acqum:d 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 dor.e through the budget bill in a quasi-
administratite 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 ov2r a number of ses:
sions. Since thie Joint Finance Committee is generally the arena for the
amendment of ongoing programs, subject-matter experts seldom a;ipcar in,
Wisconsin, and even if individuals develop the requisite expertise about a
program, legislative procedures usoally deny them an expert reputation even
among those who are active in the policy area. In addition, there is sybstantial
movement from committee to committee in Wisconsin, asd long term in-
volvement in-any policy area is unusual.
Probably the singlé most important factor which does contribute to edu-_
. cation leadership in Wisconsin is position. All of the seven major education
leaders have held posts in the current session which involve them in education
decision making, and foy of thie 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, reflecti- 2 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 sonie
standard, as good legislators. A final characteristic which enhances a legis-
lator 's stature is the image of being somewhat detach=d from organize! in-
terests. Uncritical followers of certain crganized 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 cffectiveness.

_Linkages in Education Policymaking

The structurc 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. Nci‘thcr of these
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objectives can be achieved alone, however. They can be secured -only in -
concert” with-others in the policymaking system or in the legislator’s local

N

* -constituency, The linkages between legislators and others help shape the

ipolicjes that are enacted and help'identify the legislator who will be reelected. :
- Relationships between the legislature and state education agencies have not - - e
been cordial in recent years. In fact, an antibureaucratic theme has developed
among education leaders in the Wisconsin legislature. Part of this results
fron the national trends in the 1970s. While the heritage of the New Deal

" depicted government agencies as instruments for the solution of social prob-

lems, the past decade has viewed public agencies as problems in their own
right. They have beer 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 coordinate activities within- their
own structures, and indicted for substituting-thieir own preferences for those .

-— of the electéd_officials - Whose policies they are supposedly administering.

LessT dEEEr;;dly, they are also criticized for no? clarifying the programmatic -
ambiguities left unresolved by policymakers, and they are used as scapegoats - .F
by articulate officials and staffs for any dissatisfaction with program opera- ‘
tions, whatever the source. Re, 'less of fairness, an anti-bureaucratic tone
ie clearly héard in the legislature s messages about the elementary-secondary
structure and highier education system in Wisconsin.

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

Qur 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 10 rather than exercising leadership, and the
DPI in Wisconsin is no exception."? :

this reactive role which the Department was described asplaying in theearly - ..
1970s is thought by most observers to have dwindled even further during the
balance of the.decade. The top leadership of the Department is accused of
failing to provide educational, administrative, or policy direction for the

---conduct of public-instruction in” Wisconsin, and the conséquence is thought

to be drift and needless centroversy. Champions of the department argue that
supervising an educational program in a time of deglining enrollments, di-
minishing tesources, and falling public confidence is a tusk which poses great
challenge to any group of administrators. Whatever the rexsons, few disagree
with the comnient of one well-placed legislative source who noted, ‘*I have

" mot been to a meeting in five years when someone stopped and said, ‘[ -
wonder what thé DPI thinks.’ ** *“The only reason people consult the DPI /
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. now, "’ one association official remarked, *‘is not for their cducatxonal Judg-/
ment but because of their data system. " T .

The. depth of the criticism of the administration of-the Umvcrsxty of Wis-
consin-system is certainly nogaipmfound as that directed toward the DPI,
but the antibureaucratic-theme i is unmistakable there as well. Some legisla-

/)ﬁy‘m university's leg:slatwc relations are xll-managcd, that its
_personnel pohcxcs are chaotic, and that the administraticn is not willing to
face the unpleasant decisions which are > necessary for the university to flourish
in-the-future period of declining cmollmcnts One lcng-time participant in

. education policymaking-stated, “I have never seen a legislature which is as
skcpucal of university managcmcnt policy, as questioning of university state-
ments, and as disdainful of university procedures as the current body.’’ The
growing doubts about the competence of umvcrsnty management has not yet
led to as dctmled an involvement by the lchslaqxre in uaiversity affaxrs as js
seen in the operatxons of the K-12 system in the state, but an informed
Q|ssa_us£actxon has materialized which was not evident a dozen years agg,

Two area”  ich illustrate the importuncc of legislative policy links to the

state educati.  _encies are the provision of information and the mobilization
e " 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 Supenntcndcnt of Public Instruction usually mobxhzed
the coalition in responsé o a generally recognized opportunity or dxft_'ncu!ty
“The mobilized coalition would then work through interim commitices, the
governor or the DPI to advance its objectives. Without organization by the
State Superintendent, the various elements of the state edycation policy sys-
tem are seen today to.be opcratmg in greater isolation from each other than
in the past. To fill this orgamzmg void, association officials are not discussing
new efforts to encourage the DPI to mobilize educauonal groups as it did in
the past. Instcad current suggcstxons envision the associations themselves
estabhshmg study groups on education topics with members drawn from the
associations, the Départment of Administration, the  Legislative Fiscal Bureau
~ and perhaps from the department. The pncsumptxon is that i the members of R
these association-sponsored study groups can agree on a needed policy ini- -
tiative, the balance of the stalc(cducauon policy- system will accept the pro;
posal.

The diminished role of state education agencies is also eviden: in, the
change in the sources of information legislators use to reach poiicy judg-
ments. The study from 1972 reported that eleven of fifteen legislétors inter-
viewed indicated that the DPI almost always provided information that sai-
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 of-information 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
legislators responded that the Wisconsin Association of School Boards and
. the legislative staffs were places that-they approach first for information.
The decline in reliance on the Department for information reflects both the
- anti-bureaucratic tendency now apparent in legislative circlds in Wisconsin
~. +» and alsv .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
hew 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 tumn 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 iegislators know about specific
*topics. Today, most of the analytic computer runs we do are for the legislature
octhe governor, and not for ‘our own purposes.

)
The days when there were a few wisc educators in the DPI to whom legis-
lators would go for information and' judgment have passed. Peronalities 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 thus enhance the independence of legislative degi-
sion making.

The fact that the legislature even wants information about university system
operations constitutés a departures from past decades. *‘In the past,”’ one
universjty official noted, *‘you wodld hear from legislators about constituent
problems, but now there is a detailed dialogue about managing the system."’
Some officials complain that the legislature and the governor focus on uni-
versity management issues rather than questions of policy, 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 not consisient with those which the Department of Administration uses
for the balancé of the executive brahch. This centributes to ongoirg tensions
between the two agencies as the udiversity system resists efforts to make it
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conform to standard governmental record keeping. The growing volume of
data needed to fanage campus units from the system’s ceiitral administrative
offices however, provides information which can be analyzed by legislative
and executive staffs. Legislators active in the higher educatidn area report
that their efforts would be impossible without the talent, contiguity, and
diligence of the legislative staff. As in the elementary and secondary area,
legisltators are beginning to demand information needed to réview 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 commaunications may be
occasioned by policy concerns, but they have important and sometimes pre-
dominant electoral significance as well. Contacts with the WEA und with
individuals and groups from a local constituency often fall into this category.
Regardless of the different implications, however, 1nost legislators report that

they hear from essentially the same groups ir: their d_islr‘cts as they doin the ~ °

capital. School teacher sssociations, board members, and administrators ase
in contact with legislators in most districts with greater or lesser frequency.
Within this general framework, the nature of the contacts varies according
to the composition of tt_ie district, the needs of the individual member, and
the legislative position of the member. Legislative districts which are entirely
within 4 single community will usually have an active teachers group, but :
only a handful of school board members. Legislators who represent a number |
of smaHer communities will sometimes encounter less effective teacher as-
sociations but a large and formally organized association of school board
members. In larger communities, secondury schpol pitacipals are often in
touch with snembers while, in districts composed- of smaller towns, jocal
superintendents more frequently express their concerns and’ their objectives’
directly to individual legislators. Most senators dnd representatives who aze
active in the education area, especially those who oczupy a formal position
of education.feadership, report that there are countless local edgcatibn groups
which a willing legislator could address every evening. ’
Some legislztors report that they seek different things from school board
members and teachers. The electoral activities of uie WEA Jead most senatnrs
un representatives to want the .campaign assistance which the teacher or-

ganizagons can provide, but, instead, their contacts with school board mem- °

bers are designed to forestall opposition rather than win support. Board mem-
bers ure often :nfluential ccramanity figures, and the ambitious or an’agopized
board membur cou’ Serome a future opponent of the incumbent legislator
Boa-d members are unfikely to provide much ass; *ance to a lepislative ~an-
didawe even if they endorse his,orkha':_cax}didacy.' but a board member who

¢
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‘k:offenggq by legislative actions could become a troublesome enemy in the
‘years ahead.

‘Relalions between the university system and the legislature have also'be-
v come ‘mofe constitiéncy oriented in the past decade. One university. admin-

istrator désribes this chinge: _

s Onc&e university went to a few senior senators, usually on the Joint Finance
B e Cofximitte?; -when it had a problem. These were usually legislators without
’ units of the-university. in their districts and who frequently had, not had the
| benefit - of- !xigh‘érjdduqqtipmthcmskelves. Today our best-friends are. those
- Jlegislators Who afe concerried about local campuses.

»

fend:the-university as a system any longer. .

_When- the. university .system- was created from the merger ini -the early
19703, the expectation was that: the system-administration would carry-the
burden of legislative réprésentation and that the campus chancellors would
‘be called upon périodically to suppoit system efforts. Today, university issues
) “are divided between system pricrities and’ campus maiters. Issues of enroil-
— .ménts, thé- general funding formula, and coping with inflation are. system
’ priorities, and individual chanceflors should not opposé thé system admin-

- Another university figure commiented that :here are few legislators who de-

Jistration on thern. Individual campus projects and distinct campus pfbg;arng
v are-matters which chancellors frequently bring to the attention of their local
— legislato zont

tors.-Legislators.report_that the_volume of Gontacts from local chan.
-cellors has ‘increased significantly since the mérger, and these contacts often

take- the-forni-of appeals from-unfavorable decisions made within. the uni-
versity System-structure. Appareiitly the system-administration itself occa:
: sionally softens the blow of an adverse campus decision by encouraging Jocal
G chancellors to'try: to generate stipport for their programs, projects, or build-
- ings among legislators. Legislators who occupy formal 1éadershiip positions'

~ “in-education- indicate that.they receive appeals “from_chancellors.across the
state for campus projects, and most frequently these chancellors.came from

© .. cdmpusés which are experiencing troubled times.. As is typical of large state
" universities, -rural legislators also hear from organized agricultural interests
which champion the activities of the university s agricultural extension serv-

- ice.
. Styles of Leadership in Education Policymakiny b
1Y N . N . -

v The most frequent style of legislative behavior is-to avoid conflicts which

can-arouse individual and group antagonisms-and endanger reeléction pros-
pects of incumbent legislators. For the rféasons mentioned above, it has be-
.come. more difficult for education leaders to avoid such conflict in recent
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© yéars. The education- issues-now considered. by the Wisconsin leglslature
usually evoke rather. predictable divisions.among the senators and represeii-

_ ' tatives. ‘Some i lssues pit_the-Milwaukee leglslatlve delegation against legis-

lators from 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 ofaeducatlon and anot{rer which opposes the growing volume of
state mandates and supports the traditions of local discretion and home rule.

-Collective bargalmng legislation 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 enhariced spending programs cham-
pioned by tradmonal liberals while state school aid proposals normally lead
representatlves 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 leglslauvg divisions resemble partisan.cleavages, most observers

cteport that education policies do not normaily unite one party in opposition
to the other. Elementary and secondary education issues and higher education
questions are -usually considered less pamsanly than most other matters that
come before.the Wisconsin legislature because as one chairman noted, ‘‘We
-are dealing with kids <ot parties.”’

Most legisizies try to navigate around the perrls of legislative division and.

conflicc. .For the average legislat'or and- for certain activities of education.._

_ leaders this often means sponsoring legislative remedies to narrow problems
affectmg school operation that have come to the legislator’s attention through
constitient orinterest- group concern:’ As-sponsor, the_serator_or represent-

B

als
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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. Leglslatwe proposals of this sort %enerally expand the education
ent tprise or- leave the intérests of established- -groups-unaffected.

When proposed legislation does generate-conflict among organized edu-
cation constitt *ncies, a frequent legislative preference is-to defer action.until

- the dlspute can be resolved by the groups themselves. Both legislative and

-gubermatorial staffs have agreed, for example, ‘that their principals have more
to lose than to gain by routinely making judgments about the components of

£y

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 reSponsibly among the units and to allow
occasxonally an extra project for a locgl 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 i needless battles.

Sometimes a legislator will try to fashion a compromise in a contentious
area by brokering thé 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, 'ﬂl’e'dangér’is‘ﬂlat all groups will feel that their interests have been
sacrificed ‘in the process. A recent' group effort to authorize collective bar-
gaining in higher education-prompted some legislators to try to. broker the
“various positions to.yield an acceptable compromise. After much effort, leg.
‘islators finally concluded that it was difficult to work with higher education
interests. No bill' was passed, and no solution to the problem discovered.
-Avoiding-a brokerage role among various claims and interests is usually
impossible in 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 l¢aders 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
.résources. 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 anticipate and accommodate popular positions, and on other
occasions. they will establish a firm 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

Ep})mpﬁatioris process is one that demands a brokerage style in collective
decision-making institutions. 3

3
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The individual,sty!es of the legislators who chair committees in the.edu-

" 77 Tcation’ area-appear ‘withifi-the contours of these generalized parameters of = -

legislative behavior. One recent education committee chairman departed from
norma! traditions and approached committce business vn a partisan basis.
The chairman’s projects were the major.items of committee business during
-the session, and the bills of minority members were not reported even if they
h'a“d'thé‘sﬂppon"of‘most’of’the"committee:“Relationships—among-members
becarne strained, and little substantive legislation was enacted. Another am-
bitioiis ediication 1éadér was noted for his responsiveness to established ed-
ucation interests. This legislator would sponsor bills for organized groups
and introduce 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

et
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‘establlshcd hlS leadershl “status.

Another chairman in® Sthe education area would be described in the terms
of .the congresslonal Jliterature as-a middleman. There were only |nfrequent
partisan divisions .in.the committee, and:the chairman would assist both Re-
publican and Democrauc members move their bills on the floor. His positions
réflected the mamstream ‘of commlttee opinion; and he would persuade others
of: the- valldny of his views by force -of personality. In contrast, a second
chairman ‘who guided the committee nonpartisanly was ideologically out of
tuie ‘with the majority of the committee members and a majority of the
legislature.-His leadership rested on a reputation for diligence, and procedural
faimess. Information was shared among all members of the committee, h.ar-

) mgs were held on bills desired by the yminority or the majority, staff assistance
was available to all members to ameny their bills, technical flaws of proposed
bills were fesolved in committee rathbr 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-usually adopted by the full legislature.

The Impact of Education Leadership

Thls examlnauon of education leadership in the Wisconsin legislature is
both fragmentary and time-bound. It focus>s on a single element of the
educgglgn‘pohpy system in the state, and it essentially ignores the balance of

that systém. Scant attention- has been given to the role of the governor’s.

office in the conduct of education policy, the effectiveness of education
leadershlp in ugban and other local areas and to the internal operations of the
Department of Public Instruction. Certainly the quality of leadership in.any
part of -the education policy system affects the character of education lead-

*f*[c o

ership in the legislaturé. The personal judgment and individual capacity-of- —

those who occupy critical positions in the university system and the Depart-
-ment of Publlc Instruction, for example, shape legislative action, and changes

in the personnel who gulde those institutions will in turn affect pﬁuems ‘of

leglslauve behavior. In addition, this discussion reflects the chara stes
of ‘the ediication policy environment which existed in the late s_umm )
early fall of 1980. These characteristics are subject to change. If educaion

were.again.to become an expanding policy area in Wisconsin or if the political -

~hentage of governmental reform were supplanted by some other dominant
-political tradition, legislative leadership in ediication would,also be reshaped.

Despite these limitations, the presentation does permit review of our two
central analytic questions: What 11ctors 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

o
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~of education- in the state? The foundation-of -education- leadership-in-the
Wisconsip legislature appears to be legislative structure and position. The
importance of the Joirt Fisiance Committee an the legislative process and the
critical role of formal position appear to bé the distinctive features of the
Wisconsin scene. A variety of- personal legislative 'styles appear to be ac-
.- ceptable paths to leadership in tliqstate,/ and. specific types of linkage tothe’
policy process do not appear.to be obligatory. Thé impact of legislative action
on state financial aid to local districts and on the objectives of the teachers
‘unions affects the extent to which members accept the decisions of education
‘leadeérs. . .
- Appraisals of the impact of legislative leadership on education -policy in
Wiscpnsih Test on generalized impressions rather than on disciplined anal-
yses; but some comments are possible. Legislative leaders in the state prob-
ably- have thé’ig{gfbatest influence on the fiscal aspects of education policy.
Much of the-initiative for change in the state financial support for education
tests in the Joint Finance Committee. Legislative deciSions which determiné

the .amount ‘of state support for education and which define standards for
distributing that support among local school districts, however are closely
limited by widespread expectations that previous financial commitments will
‘be.maintained in-the future. Individual education leaders in Wisconsin also
affect state policy i 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 arige in
"school-operatioris, but another example occurs in the efforts of & legislator
" who chuired a specialized education cominittee. This chairman concentrated
~-his 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

T P A N Y A Y

of afew other legislators in key“positions, and he came to dominate legislativé
policy in:this area. In contrast; Wisconsin legislative. education leaders in
recent” years have not mounted comprehensive reviews of the conduct of
elementary-and secondary edudation in the state, and they have 6t initiated
‘legislation which- fundamentally reorients school district befiavior. Again,
1égislaiiV9 structure appears to be the most important factor in explaining the
impact of education leaders on education policy in the state. The level of
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expertise acquired by education ieaders in Wisconsiii and’ legislative réla-
tionships with the education bureaucracies alsa appear to affect the impact

of leadership on the cBitént of policy.
Students of relationshipg@étween education and state legislatures from the
state can see in Wisconsin one view of the future. They find a legislature

where_ ué‘glftibnal education leaders have been replaced by a younger group
- .
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‘which is more skeptical-of educational authority}* Legislative appraisals of"
the conduct of higher education have become more constituercy oriented,
and orgamzed teacher interests_have become a dominant standard for eval-
iating leglslatlve proposals in the elementary -and secondary. area. These
. changes have occurred in a legnslature 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 these new legislators in a policy environment which is less supportivé of
education agencies than was that of the past decades. 8

&
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Roald F. Campbell

v Utah is.a umque setting fqr the study of legislative education leadershrp

‘ An unusual ‘approptiations. procedure involving every-legislator, the‘strong:

i mﬂuence of the: Mormon Church, and séparate environments for elementary

fs and secondary and’ lngher educatron pohcymakmg charactenzc the context

‘in:which-the legrslatrve educatron leaders operate.. -

. In: the Utah legrslature there are 104 members, 75 in the House of Rep-

('~ -resentatives and-29 in the Senate. Erght of thesé 104 members, four in each

- -bogy, have been 1dent1fied as the pnncrpal leglslatrve education leaders, and

tlus study focuses on: them

- The Utah' legrslature meets each year; a- general session of 60 days duratioh
is held in’ odd-numbered years and a budget session of 20 days duratron is
held in; even-numbened d years. The Senatg has 11 I standing committees, two
of whxch have to-do: with educatron, one in hrgher educatron and the other:
A pubhc educatlon The: House alsmhas ir standing committees, two of
which. deal with educatron, ‘one- for htgher ‘education.. and one ‘for: pubhc
educat:on Between sessrons there are Jornt-intenm comnuttees, whrch in-

two in- educatron, one rn hrgher educatron and one-in pubhc educatlon—
ordmanly meet:oné. day each. month between legrslatrve sessions. e
‘In Utah the Jornt Appropnatrons Commnttee includes every member.of the
House and Seriate Itis headed: by an- Executrve Commrttee composed of
Seven Senators and nine representatrves There are nine Jomt Appropmtrons
mbcommrttees of whrch two-are-in édurs* ion. One deals wnh-hxgher edu-
; .cation and is composed of: 8 senators anu  fepresentatives, Theother deals
: _““f “wrth’pubhc educatron and is composed of 6 senators and- 12 representatrves !
3 Every‘member of the legrslature serves on.one of the nine Joint-Appropria-*
‘tibns’ subcommrttees All appropnatrons are finally- brought together bythe __. .
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Executive Committee; and ‘the senator and representative who co-chair that
commxttee are.in-a posmon to-exercise great influence. Both ‘of them-are
-among the lepslauve education leaders déalt-with.here. .

The Mormori Chutch (ofﬁclally, the Church of Jesus Lhrist of Latter Day
Samts) plays an extnemely strong Yole in the Utah Legxslature Most members
.of the legxslatum are Mprions. 'Not only-do théy hdld membership in- the
Church, ‘they-are frequently active officials such as ward, bishops (leaders of
a single’ congregauon) or stake presidents (léaders of severd congregations).
<Such positions in.the" Mormon Church have more than ‘usual sngmficance,

- ‘since the Church has'no paid ot‘pmfess:onal ministry.and relies on lay mem-
. bers for leadetslnp Frequently,. leaderslup in-oné or more church :positions

gdoes much\t the local level to identify possible candidates for the legislature
and to conviiice voters that siich; person§ are capable of leadership in other
arenas. In-any casé, Church- mﬂuénce is pervasive ip the state. and:in the |

) legxslature The General: Authorities of the -Chuich -do not have to- indicate )

what stand- legxslators should take on moral quéstions; legnslators are already .

" - firmly attached to"those sition's by their upbringing and behefs

This' bemg the case,.it is little wonder that Church influénce is. percenved

\t\be mdnect rather than direct: ‘Only on a few questions, such as hquo‘r by .

the' dnnk and ERA, has the Church taken a.definite Stand. Editorials i in-the
-Church newsph\T Deseret News, report those positions. Most leglsla- :
tors do' not even need that-much instriiction on how to-vote.

.Some Utahans feel that- the concomitants-of Mormon affiliaticn are con-
‘servative socnal views. One mformant summed up_the Church’s infiuence,
“The legxslature is subservient only to the Church no-one else, you buck.
.thé Church- and-you:lose. ** He gave as examples-ERA and the- proposz}l to.
pmvnde some state supems:qn of private schools. One respondent noted that
there was some.rightwing influenck on legislators and another sgggested that
most legxslators were rather orthodox Church members; said he, “‘that i is how

j:they get.electéd.”” The common Church membership makes the leglslature

very homogencous. The tendency is to settle issues by reaching a consensus;
-there is very littl little conflict. = - e

" "In.1979-80, 19 of the 21 members of the Senate were Repubhcans,
were 51 of the 75 members of the- House Most of the time party memberslup
1s a rmnor consnderatnon, part:cularly in education. At the same time, *‘in the-
crunch * the_party caucus position is a decldmg factor. The dlstnbutwn of
.power between the governor and the legislature is a live issue-in the state,

" and since the-current governor is a Democrat and both houses of the-legis--

Iature have Republican majorities, partxsanslup may be a complicating factor.
A leglslatwe comiitteé has récently given cc!nsnderatlon to a plan to recon-
vene the leglslature to reconsider any bills vetoed- by the governor after the

dos -
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but his power is somewhat diluted by. the Board of Examinérs (made up of
the govesadr, sceretary of stte and atiomey general) which approves cenain
appointments and-types of éxpenditires, (

“Utah bas two edication agencies at.the state level: gne for higher educition, ..
0 ‘the Board of Regents; and one for clementary and secondary education (gen- +
f enlly-referred-to as’ public education), ‘the-State Board of -Education...The-
: ‘Board. of Regents is composed. of '16. members, «appomted by the govemor
-7 with the consent of the Senate, and has jurisdiction over nine state universities

- and colleges. The State Board of Eduéation .is composed of 11 memters,

. legislature adjourns.. The 'governor's s'trgliiﬁ;"is‘his‘ Z:qntml over the qugét,

- Board of Education also acts as the State Board' for. Vocational Education,
. The executive officer of the Board of Regents is the Commissioner of Higher
‘Education and the executtve- Officer of the State. Board of Education is the
‘State Superintendent of Public ) struction,,
.~ & The public school ‘agenty, Which includes theState Board of Education
= _"and the Sate Superintendent of Public Instruction, seems to be more inde-
: ~]§qnd§nt;oﬂtbe’légis1atu;§ thin the Board of Regents and the Commissioner
+ "=~ ""of Highet Education, which constitute the “higher - education agercy. This
", difference probably stems from two factors. First, there is a long tradition of
autonomy accorded public education, particularly as exemplified in both con-
Sﬁtuﬁdf;iléﬁd’jfstétﬁtbiy provVisions protecting public school revenues. Sec-
ond, the:State Board of. Education-and statevsuperiritendent tend to have a
¢ recognized constituency-in the"401ocal boards of education and their super-
"7 intendents. In highér education, on the other hand, each, of the nine institu-
- tions has'a constituency, ngt.the Regents or the:commissioner. .
: The. legislature’s power vis-a-vis: thie agencies segms tobe growing. Re-
~ ¢ cently, the legislative - intérim-committee on higher education met with the
Board of Regents auid insisied that the Regents clarify the status of the, Com-
‘missioner of Higher Education with ‘respect to-the presidents of the institu-
tions, or the legislature would write such clarification into law. The Regents
-took:thie difective and moved toward such clarification;
Just-as-public-education and higher-education are dealt with in separate
lgﬁisla;iv’e committecs; the interest group environments for legislators con-
.. .. :cemed With these two aspects of education are_quite distinct. In the public
* . education realm, the Utah Education Association (UEA) is a ppwerful lobby.
* But several legislators seem to.put-more credence in-positions taken by the

& State-SchbolBéards Association and the superintendents® organization than,
o tpeUEA “The Parent Teacher Association is also seén as exercising consid-
-erable inflyence. Some. legislators also mentioned the presence of special
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" interests representing vocational education, the hindicapped, and the hispanic
\, population: -Overall, it scems that legislators listen (o all of the-interest
+ groups, buf do not see themsalves as captive to them:.
In‘higher 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 of the classified

-employees at colleges and universities belong, seems to be mﬂ@siblc than
any other interest group in higher education. Also active are a rétired pro-
fessor’s group, student body-representatives from_ some of the institutions,
and a coucil of institutional presidents. ' .

. - Asa historical note, in' 1969 Zeigler ami Baer' made ¢'study of 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 fourd that legislators perceived education to
be-the strongest lobby in the state, and that is still a common perception. A

* decade ago Utah was scen as a nigh lobby state, but lobby influence was
thought to be relatively low. Today Utah still seems to be a high lobby state,
but perhaps lobby influence is somewhat stronger. Earlier it was concluded
that education was'a high saliency issue, and that remains the case today.

‘Earlier also the pervasive in/luence of the Mormon Church was pointed out;
that influence is still preseat; although it is seldom direct on the part of the
_general Church officials: -

-

’,

The Structure of Legistative Education Leadership - -

Edugation leaders in Utah are primarily majority party members in visible
«.  positions.. Leadershipy more often resides in the Senate. One represéntative
indicated that in education the Senate *‘more often calls the shots,’’ In fact,
the only leaders who are‘of the minority party are senators with loiig tenure.
Actuaily, there are three centers of législative education leadership: those
interested in public education; those interested in-higher education; and the ,
two men who chair the Executive Committee of the Joint Appropriations &>
Committee. The latter serve as gatckeepers on all appropriatigns, with one™ B
of them also serving on the Joint Appropriations. subcommiittee for public -
education,-and.the other on the Joint Appropriations subcommittee for higher
education. ' short, these two help fashion the educatiori recommendations
made to th Executive Committee and they then exercise key roles in passing .
T . upon those recommendations. - L
| The shall coterie of education leaders dominates, no-matter what tié par-
’ ticular education issue..However, 'there is spme tendency to turn all isshes
__ifito-money issues-which, in combination with the unique membership of the

commiitee, helps to ‘explain the hegemony of appropriations.

>
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Staff is very.important to the leadefship in education. A major staff member

- with some assistants serves higher education and a similar arrafigement per-

tains for public-cducation. One respondent noted that there ha n a real

shift to more -taff help over the last ten years. Legislators te to agree

that:staff memoers did gand work and that théir retommenda‘ions were ac-

v cepted ™ ‘most of the time.*’ There is almost alove-hate relationship betweén

A members and:staff. On one-hand, there.is-great need. for staff help and

~/apprecigtiopff6r its quality; on the other hand, there is some resentment at
: being at all- dependent upon such help. - cor

g Staff_hcl} is of three kinds: ‘the legislative analysts deal mainly with fi-

-nance; the legislative researchers deal with a variety of education issues; and

®

’ .. ~ihc'lcgal staff examines the legal implications of proposed legislation. These

‘v ‘importance, of the state department and of lobbyists has been reduced:

[ - <
AN m'Cél/xipog‘itiqn of Legislative Education Leadership |
s =, The Utah education leaders are primarily natives who reside in urban areas,
’ -Most have been ownets and managers of small businesses. Furthermore, they
% & all Mormon'and have all held leadership positions in the Church,
.- Thest men are primarily attracted to education as a field because education
" is _inlportant-as a public jssue. Only a few have specific backgrounds in
¢+ - education; most are-involved because they are concerned about their chil-
dren's edulgation and because public education and higher education together
" _.-wrepresent iore-than half of the state budget. The edication committees and
» particularly the subcommittees on appropriations are powerful committees,
HE. Sonigeaders are-attracted to education because of strong public confidence
-and sﬁppon"fof it, While thé nation's fith in schools and colleges may be
5ﬂnigishing, proyision for educatior rémains, in the mind of many Utahans,
. - <the most impofant governmental furictios; performed'by the legislature.” As
;. -6né of the senators rematked, ‘¢ hen Lfirst came up here they were going
~+ "to putme -on the welfd¥e, but I found out that was a can of woimns and
‘requested-€ducation; ! ~ o
; There is also some tendéncy for legislative education leaders to be drawn
Y to the field because of their reformist impulses. Several.acknowledged that
they wished to effect some improvererits in the schools, in the legislative
. process for education, or in" the education agencies.,A few legislators who
devote themselves Yo education have been publicly recogpized as *“Utah ed-
ucators of the year"’ by Phi Delta Kappa, the education honor society.
L A -final reason fo_r involvement concerns regional interests. Some legisla-
, -lors may seek involvement in education to protect or advance the interests
.- ofa particular.college or university in their-region. of the state.

- .
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. days'so°much-reliance for information is placed on legislative staff that-the *
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. . task and they become informed. One legislator expressed it prosaically when
- he 8aid, “‘You go to the miéetings."’ "

_ifstance, one member said, *‘1 am the.only:CPA in the House and that fact

_-all of them-were running for-reelection; one was running for licutenant gov-

_‘budget: ,'All'c}f the legislators being considered here have membership on'the

_ -education. One resporident indicated, *‘We can hardiy get the two_groups to

\\

Whatever.the iotives for their initial involyement, legislators who become
education:leaders ‘‘work at'it.”” In short, they give time-and energy to the

oy

Almost all of.the legislators also feferred o the need fof interpersonal
skills_in attaining léadership recognition: Again, this was said in- different
ways. One legislator indicated that he had learned how to-deal with people

in’his_business, another remarked that one had to be ‘‘aggressive-but not

abrasive.’” Other responses included su‘cf} 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

‘seémed-to bring me to the -atiention of the leadership vien they wanted
soracone 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 in'the legislature, and in 1980.almost -

ermnor: . . . ]
Lengthy tenure-permits.legislators time to study the issues and' become
experts in the field. But experts do not-focus on education exclusively. Fre-
quently-dn-inter st in education is coupled with an interest in taxation or

joint subcommitiees of.appopriations. for public education or for higher ed:
ucation-and two of thgm sérveas chairmen of the Executive Committee-of
the-Joint Appropriation§ Committee. These leaders had to bécome expert in
the budget and other financial,matters as well as educatiop.

“There is some further specialization within education itself. The legislative
committee structure divides -public education from higher education. The
Jlegislative staff follows that same division—public education and higher ed-
.9éation.Jl'hcnsm_e,agen@:ie&”.'féiEdp”cétiiiﬁialso conform-to-that-division—the.  —
State-Board-of Education- concerned “chiefly with public education and_the :
‘Board-of-Regents-concemed.chiefly with higher education. Some Jlegislators :

_ not only-become specialists in higher education, they become specialists; or  —
perhaps more appropriately advocates, for one institution in their region of ‘
the state. - .

‘Such specialization may not always be beneficial for the total field of

—————— . — e o e e
N = [ % -

.speak-to.each.other. "It should-be_noted, however, that in the Executive.
Committee of the Joint Appropriatipns Committee the two groups converge.
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e 'Iherc,tbedemandsforhnghcr education-and. the-demands for public edu-

Poiease >

' -cation, as, well as the demands of all other state programs, must be weighed, -
| enchvagiingt the others, - .

Linkages in Education Polizyniaking « o

;;«»v~-m-7:1§g'i§iagjy§r¢dﬁé§q@f1¢adetslin»ngh are linked.to.individuals outside the

Jé'g‘ijs!ityrg by lpng«émbjislxé@.panems. Some’Icgiglators'arc apparently se--
-cure.in information received from a few:friends and trusted advisors. Others

feel the need to secure advice from a-wider range of people. The latter would

80.to the legislative ‘analyst for information on finance and the 'staté super-

- - intendent on certification. In:other words, -his contact would vary by the.

-issue.”The most notable c;ampic*éf'Vaﬁaﬁbn according to issues is the exis-
Atence:of an entirely different set of linkages for those legislators involved in-
. Public education and those involved in‘higher education

L% Inthe case of public education; important contacts are with:the UEA:and

“its Zall:time lobbyist and the State Superinténdent of Public Instruction. Local

~ &8 Contacts outside the ‘legislature are most importantfor-information on fi-

. hancing issues, the technicalitiés of the state aid formula in particular. In-
‘formation-has ‘also been sought on'proposed-changes.in. teacher certification
- ‘requests.. L :

In:the.case of higher education, linkages are with the Commissioner of
Bduc‘atibn_andihs’:itutfbiialfmsid'cnts:ﬁnd‘stﬁff members. To these sources.
legislators tum' for .information -about: higher education budget -allocations

* .among.-and: within institutions- and -about: proposed- student fee ‘schedules.

- Interestingly, legislators do riot éstablish tegular pattetns of communication

with-the:Board of Regents. ‘Indeed, one législator said; ‘‘they don’t know
we exist.” - : - )

&

';—ég,mfg‘\i‘peri_ntg'qderits-6fes$hoqls*are~i;ﬁpq};ang “to-urban-and-suburban-legislators: — —~=
& o patticularly those. from :Salt. Lake City. and its suburbs: PTAs also count.

2

b
'

‘Legislators - have-also -been tknown - to: indicate :tha;"ihc*chp’nts(:do;ndtw«m-.»»-:‘é

As ke ‘

-propeily do theirjob. Relatively minor campus opefations ¢an-be-blown tp

-of Utahbecamesuch an-issue -when-soniie legislatots et with the Board-of-
“Regents and'the President of the University.. The President indicated- that he

. ~into important issues. Publication of fic ‘Student fiewspaper at thé University

~ “hadlittle control ovér the shident paper and-its cholce of. articlés. Onc leg-

islator tumed-10-the President and said, “You mean' you have no.authority
‘over.the operation of the university?* The inplication was rather strong that
the Regents ought :to-select présidents-who could and would _exercise au-

'@‘*“Bjégiilaﬁvc?education“leédcrs“involvefin'fhigh'éi' education have sets of
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-reads;

contacts with two groups who rarely figure in the discussion of those inter-

‘ested in public education. They are' Church officials and the business com:.

munity. In’ the case-of the Church,. specific Church leaders, 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 the leglslators For instance, some- are former mission presidents and some

; .are currently 'in key Church posts, and everi more have-been, or-are still,
—--— .bighops-and.stake. presidents.

Legislators do have their own mtemme of mformatlon, the staff.
Staff is seen as-a pameularly important source during the legislative oversight

-orocess. There is a new office, the office of the Legislative Auditor General,

estabhshed by the Jegislature in 1975 under provision of a constitutional
amendment approved by the voters in 1$72. The constitutional language

The Legislature shall appoint a Legislative Aucitor-General to serve at its _
pleasure. The Legislative Auditor shall have authority to conduct audits of
any funds, functions, #hd accounts in any branch, department, agency or—
polmcal subdmsnon of tlus state and shall perform such other related duties

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 Legislative Auditor General has now been in operatlon for over five yeers
Performunce audlts have “been conducted on many areas of state govemment
R.cent “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

- .- -professionals.are employed by the office.
Among the national organizations legislators tumn to are the National.Con-

ference of State Legislatures, the Education Commission of the States, the
Council of State Govemments, and the Westem Interstate Commission for

T Higher Education. A few leglslators apparently seek information ‘rom 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
leglslators indicated that they used to participate but did no longer. One
reason for restricted participation may be parochialism, a feeling that Utah
consxders its concems as relatlvely isolated,-unrelated-to others.
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Education Policymakisig .
-»«:Uté{:‘,l‘egislégive education. leaders. ténd:to $1éé~tf1¢msclvqsas.ekperts'in;th¢
“field of education. They see- their role as one of presenting “the facts™ to-
- thé-rest of the legislature, and Securing passage .of legislation by force. of
-information. o o ’
" Many leadéts feel they coiné. upon this role-as “teacher’”"
‘& Matter'of personal preference or disposition. For instance;
‘was & “‘student by nature.”* Another aid that
"Still another explained that he “had-always

naturally. It is.
one-said that he
“’he had a natural ‘curiosity.’
sought -verification.’ Finally,

another:sid'that *‘going after the facts was:

:]ife.j’ ’. » ‘
- -Some;legislators ‘also allid
gogical stylé. The lawyer in

‘House, -dnd tie

perforiance: A third legislator simp

- “as giving him a foundation from w
The individuals also realize that

know or-are perceived as knowing

€d to their training as.thé basis for their peda-
the group noted that he liad been
~out-the facts. -Ariothér. referred to:
d e ascribed such. traifin

hich to.inquire as to thié merits of the case.

in keeping with -his-approach to

trained to ferret

only CPA in:the
g as basic 6-his stylé of legislative

ly referred to his graduation from college

the:fact-that he. was ‘the .

their. personal.inclination toward a profes-

: These- responses are caught up in the

&

‘following phrases: ““Ou culture respects authority;** “‘We reward those who
-speak with authority;” and ‘‘An informed person gets positive reinforcement
“from his colléagues."” S

‘Practice mirrors perception to some extent. That is, leaders who see them-
‘Selves.as experts do-conduct themselves in this manncr in many ways, For

N~ - .
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‘example, they-respond to_questions in committee and.elsewhere, present-the
- -SoMoolbill-on-the-floor, speak intelligently, use information to defend- pet
:i5r9j9¢t§, appear before education-groups, and support their stands. However,
aless @k&-@bﬁut'but'equally‘impoitaht'sid,é of leadeiship is the.ability to
" One-has-tobe' able.to ‘bring: the

~effect.compromise, o “‘play thé ‘game.
minority dlong,-get people together, bring the-committee along, hammer out:
the state budget, and adjudicate the dollars available. One:leader felt that as
business-he-haslearned ‘‘how to com-

well; but generally legislators prefer to

- _president :’éiid%iﬂaipaggr of a-sizable
promiSe* and-the skilf prepared-him
t admit their brokering abilities as’kind of -a

talk-about their ‘expert role and
‘necessary evil, -
“The agreement-on the importance. of ex
.. - Consensuai approach to educational'policy
" ."+to reward more 'those Who seck conserisus
‘Beyorid-respect- for-the facts is the co

pertise-translates-into a‘relatively
making: The culture of Utah seems
than it does those who are abrasive.
mmon church m mbership that gives
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Sy the legislature: homogeneity-and. cohesweness Ore législator saxd “If “the
Church has a posmon on an 1ssue, they [the: legxs.ators] line up.’

The Impact of. Legislative Education Leadership

- The legislature plays a.very: unportant role:in’ Utah education policy. The
ST legxslature shapes:what is, decided:i in- educatron, and ‘its réle. has great. leglt-
iy imacy. for- two:reasons. First educat:on is ar lugh mterest area in the state,
and tl;ose who shnpe educauon are seen as performrng an essentral publrc
leads legtslators to support programs designed-.to equalwe opportunmes
: among the 40 school districts.. Such a'view has also supported the establish-
i, -  -ment-and maintenance: of many colleges and- umversmes, so.that. college
: opportumty mxght be readrly avallable to prospective college students To be
P “sure, ;each. of these ' many rnstxtutlons also receives strong: polmcal support
; fnom its reglonal constituency. Still, egalrtanamsm lends. legrtunacy to such
‘ pohtlcal activity..

faoe The.primary: route_for the exertion of ‘egrslatrve influence .is .the budget.
i The. *‘power .of the: purse " expressed throuvh the finance formula, means
i that the-legislature.dominates funding arrangements.. Other important legis-

%“~lmvemleam the establishment of standards regarding items such as class: B
i size, and the devEIanenrofprograms For special populations;-such-as vo- ___-
H ‘Cational:and specral education. '
4 Leglslauve control over higher education is farther reaching than its control

over public education. The Board of Regents, a creature of statutory law, has'
less mdependent authority than the consututronally authonzed State Board of
Educatron The: legrslature has actually- Jimited the number of mstrtutrons of’ .
hlgher education.in, 1 the state and actually approved the level of program- that— —
- ‘could.be_offered at-each institution. Some 1nst1tut10ns offer only two-year
_programs,. some-offer four-year programs, and some do_graduate programs
_-as-well. At'the graduate leve] programs are actually allocated -among the
. tnsututlons by the Board of Regents, buit. these decisions are subject to leg-
a islative scrutiny. The’ leglslature also determines tuition payments at colleges
;. and universities-and approves all caprtal fundmg arrangements
I In. summary, the- legislature makes much of. the education policy in the
¢ state, As- elsewhere local control often serves-more -in the -breach than in °
i -practice. It i is an honored tradition but the leglslature is mcreasmgly assertive
. through the budget process-and-the establrshment of programs. Instrtutlonal~
. autonomy, - the- counterpart-o - Tocal. control in-higher education, -is also a-
respected goal; but one-which-appears to be subservnent to certain statewrde
- .. " prerogatives as exerted by the legislature; 3 T
.o A number of .themes characterize legrslatlve policymaking in Utah These

e R
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R clements havebeen stable, enduring through changes in specific issues. of o
© . educational policy.’ Education in Jtah is a high saliency.issue. Despite much. -
skepticism recéntly on the part of. the public generally about the performance -
“of schools and colleges, Utalians still seem.to.value.highly.their.educational. et
ifistitutions. This is not to say that Certain programs of those institutions are
not questioned or that the behavior of certain -instructors and admiinistrators
: in those institutions has not come under scrutiny. But overall, the public and. )
' -the legislatiire still have faithi“ifi‘the ‘schools and"colleges of the state. Edu- R
: cation posts in thé legislature are still preferred assignments. ~
N The Mormion Church has a subtle but pervasive influence on 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
. influence. Most legislators are Mormon 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
“cléarly 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
Committee of the Joint Appropriations Committee are the money demands X
of these two institutions brought together. Every member of the Utah Leg- . ’
_islature serves on one of the Joint Appropriations subcommittees. This ar-
P rangement-accentuates funher~the4mponance-ot-me-money-conmfﬂte’é‘sﬁVer‘ ——
the non-fiscal committees. Legislators seem to prize membership on the joint
subcomniittees 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 serve as‘co-chairmen
of the-Executive- Committee-of the Joint App‘ropﬁéh‘qﬁ" ommittee are ina B
¢position to exercise great influence over appropriations for education; which ;
represent about half of the state budget. . ‘ -
As in other states, there has been a substantial increase over the pdst decade
‘in’staff help available to the legislative committees. Staff assistance is sup- :
- -~ plied-by-four-offices: Leégislative Research, the Legislative Fiscal Analyst, o
: " Legal Tounsel, and the Legislative Auditor General, While legislative staff
7= - --assistance has been augmented, staff help in-the governor’s office, in the
agencies, and in the institutions also has increased. Some concern with over-
depenidence 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 cominittees, which request staff studies.

: . .Also, there has been the establishment of a new office, the Legnslathe Au-
H_— ditor- Generalﬁwhnch 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 has'responded to requests from the legisiature. - .

- “Utah is'somewhat isolated from the main currents affecung législatures i in
many other states. There .is a_geographical isolation; even with jet travel,

‘L attendance by Utah legislators at national meetings is more difficult in terms
: of time and:money. Pethaps, too, Utah has considerable feelings of self-
sufficnency There is much about this self-reliance that is admirable; and there
are times when'it may appear parochial.

R

pl;apter'Six NOTES ’

* 1. 'Harmon Zeigler and Michael A. Baer, Lobbying: Interaction and Influ-
o °ence in American State Legislatures (Belmont, California: Wadsworth
fo. Publishing Co., 1969).
; 2. Leglslatlve Audltor Ceneral, Fifth Annual Report to the Utah State Leg-
tslature (Salt Lake City, Utah, January 14, 1980), p. 1.
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slagve pohcymakmg for’ educauon in New Hampshue must be under- ' !
tood'-m :the-coritext. which. defines all state services. ‘Becaise of ‘2. strong j\L
1y

local control;; the State takes a mnmmal mle in service, provns:on and,
: M-localmes. In: educauon, New: Hampshxmranks last in: the state share
: --of:education: costs Enghty-exght ‘percent of fnndmg for elemcntary and "sec- . i
. - <ondary.ed tion‘is:borne:by. local. ‘school districts, The University of New ‘

|

R

‘the state: umversnty ‘in the nation :riost. supported: by

\ pponed by Staté- general ~x‘é\‘?enue Therefore, the. stakes 1
‘involved: mlegxslanve deliberations over exdtics ion; anzsmalr relauvejotboﬁe, ‘i"
i

p——

odle‘i’»,‘sutes Yet, underlymg virtually every qu esuon the leglslature con-
ide qmeul e of whether-the: state role.s e expanded; so
5 u@xely minor initiatives can bé. very: slgmf' cant._ln many. nses :
npshire-in the severities and’ enghues is'ata cmssroads y (4 xnust redefine-
‘of at:least fecxarine: the _vestrictions’ placed’ “on state governmeént in: light. of,

: semce needs of its populace Tlus tension. makes- educauonal \

; making in New: Hampshu-e a: fascmatmg sub_;ect for study. | g

" It is", teresting that the 4  state: wlnch has the least to say:about ediicational ot

policy’i "local”ai?u'ncts has the most’ people in'a position. to sayit. The New. . i

,*Hui:pshire legislatiire is the largest ifi the ation. Al(hough therearconly24 . i

‘xeptesentatnves ar¢ seatéd in_ the Geiieral: Cout.. There is no

§r i ‘the. Jjuxtaposition -of the: large size and relauvely lumted' :

"Han p_s_hge}egulamm The Hou;- Was' mtentxonally deslgnedi i

\ “;.erpresentanon and: mi:umum local’ éontrol. . It-is.

NOCTac .‘-When you are dealmg w:th tbe House, in tbe words ‘

you ate vn‘tually dealmg with the- constituency’ 1tself “You , :
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—are-xakmg.t.haLguy_fo_the street and putting him in a seat in a House, and

N al\e is vonng
-— - - - The-size.of the House has important effécts on the policymaking process :
R The role of committees is initensified. Their necommendanons are'more likely

‘to-be accepted since chairmen:are hnghly visible and the volume of bnlls to
be. processed-is-enormous: A lobbynst said,. ““Two thousand-bills were: filed
. in-1979, most-of l(hem garbage, really awful bills. Now | ' part t of them weré
i - awful in concepnon, but'many were-awful in_draft too. That I think puts.a
temble burden on the. legnslature " Size also exaggerates the power of lead-
erslup, since’ there are:so many people to ofganize- and sucha flow of bllls
to.control. The speaker’s responsibility: for appointing the committée chair-
men-takes.on added significance . when those chairmen and party leaders are
perhaps only. the representanves known to. the whole Houge. o
-Another-indication of the. locallsnc culture is the amateur nature of the
legislature.. State’ ‘business is not séen as very important. There is a general
‘feeling that whatever does get done should be decided by ordinary working
mea and women who represent their towns’ intereste. Legislators are tnily
‘citizens, meeting’ for fewer than 90 days every-biénnium and receiving only
L . $200-plus- expenses for their-legislative-labors: -Leaders- receive-$50 more, -
- ;One senator explamed that New Hamipshire was a big contrdst in this fespect |
- to its' nenghbor Massachuseits: ‘“The man that hs the job I have there makes
: $48, 000 a year; we make $100 a year. He has secretaries, he gets an office.
;- expense. ‘We. _pay our own phone bills- and sometimes they’re very heavy.”’
i Despite.a- conscious effort to professlonahze the legislature by providing
i _regularg committee meeting rooms:and beefing-up resources, there is still-very ———
i*httle staff capacity. Legislators have access to the drafting and research serv-
.ices of the legnslanve ‘services-agency; there is a budget assistants office for
budget analysns, and very recently the state library has acquu'ed new computer
software packages with extensive data bases. However, there remains very
' little assnstance on -substantive matters. One committee researcher in the
- House serves:six standing committees. including educanon
The local control pnnclple also ‘influences the partisan nature of the leg-
1slature The leglslature is Republlcan and always hias been. But-whereas in
1979—-80 the Senafg had a 12.t0-12 Repubhcan-Democranc tie, the. more
salient division was¥e 13-to-1 nservanve-hberal split. Conservatives and
hberals dmde on many issues, and chief among them is the questlon of- the =
S size of the state role and the revenues to support state functions. New/l-lamp- ;
F shife is the only state without a broad-based tax, a general sales or 24 income.
- tax. ‘State.reveriues derive from a patchw0rk of special taxes and user charges ;
Anyone who supports the | imposition of a more general tax sowyce may. be —
labelled a “‘broad-baser,’” an epithet which could serve as a filter for all
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’ /_—‘ future pronouncements and senously detract from the person ’s effecuveness ‘ )
g One senator addressed the. relanve importance o{ partisanship: S

é k Tberehubeen onlyone pamsan 1ssue1nthestateofNew Hampshire in the ;

< ~ _legisiature._in'the ten 1 years 1°vé beei'in.it-and that Was an election betwéen .

A WO senatins.- Lrnetarenotdnwnonapamsanbasls,theyuedrawuonthe -

3 s of whi the pilosophies of cdicaton ough o be *
~Evén thongh party - Caiicuses. take positions on-Mmajor-issues,. there j ;s little R

” " ‘enforcement of the party, posmon The conservative-liberal dichotomy, par- :

; ) ucularly over. state~nole and revenueg, supercedes party, despite the strong :

. orgamzauonal role played by party" leaderslup in the legislature:

b ‘The- limited: natuxe of state government is apparent in the executive branch# -
100, The' gov the only state oﬁiclal elected statewide, but he is elected

: éfy—two years and must work wrth a five-member biennially elected. ex-

o ['iutrve couticil: which' confirms all his appointments. The State Board. of

! ucation,, appomted bgt the goveznor and council; in turn appoints the Com-

mrssroner of Bducatron {I'he eomrmtment o local contml of educatron and

to Concord the state caprtal Tbe State Department of Edication (SDE) is
located"in" foiﬁ'“drfferent b\nldmgs whrch are. separated from one another.

 There is 16, ‘appearance .of strong coordination or unified direction. As a
“lobbyist put.it: \ )

i

W XoEATA

\

-

It's spread all'over the city. 'l'here 5 'so little proximity for communication.

‘Thad contact with ¢ every smgle drvr\sron and I serve on & number of conimittees

: ——for-the department representing my:association; so T- know what's haing on. -

"—**—““"People in”the department don’t.” Théy re-doing similar things, or they- have
mformatwn useful to someone else. and they. have.no-way-of communicating:.

+
e =N

A vaen the amateur nature s of- the: legxslature, the relatively small staff ca-
g 'pacnty and- the department s hmrtatrons, including serious. pnoblems gettmg
“ and gngugxng data, "it"is. not. surprising: that education- lobbies- .y an’im-
¥ *  -portant role in New Hampshrreeducatlon polmcs The major: groups are the
New- Hampslune Educanon Assocxatron,\‘(NHEA), ‘the New., Hampshue Fed-
© -eration of: ‘Teachers (NHFT) the New Hampshire School Boards Assoclatron
) ‘(NHSBA), tbe New ﬂgpmm School Adrmmstrator s Assocratron (NHSAA)‘
-~ ‘and"the’ New” Hampshrre Assoclatron of School ‘Principals- (NHASP) The
- later: three ‘often speaX as one on’ legxslatrve issues through the Joint Edi-
L. catronal Councll
P All tbese - groups capitalize - ‘on the legislator’s need for information. A,
: lobbyrst felt shé was percerved by the education committees.as a resource.
{ - ““A senator said, *‘We use-the lobbyrsts very heavrly, I depend heavily upon
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lobbyists_to.bring-some-of-thefacts.”” The record of the 1 lobbyists supports

o
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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 seat to study; none passed. On higher _ .
-education, “the-legislaturé hars from_the chancellor._ and,haccordmg toone . .. .
legislator, *‘a very powerful unstructured alumni lobby, particularly in the
_~House." On hudget matters the- university business manager is percéived as
important.

Despite thé 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 gettoa small body They can get to the Senate ’
if they. havc‘ to, | if the issue is right. There is no way they're, going to get to
that 400-membcr House. . .

e el e N

Even more important in limiting the role of lobbies is the phxlosophy of local
control. Very little ge.s done at the state level; the balance of power is clearly )
with _the locals. There is 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"New Hampshire before proceeding to a .iscussion of leadershlp in edu-
cation. The state of New Hampshire does not play a large role in anyservice
_area, the revenues are_just.too limited. What is- said-about-education may _

e

————

=
Im

T

———— than in other'states Where the local control tradition may have persisted in

. _.committee:chairmen or vice chaumen, the other third were party leaders.

_ s,eaators.«-’l‘hree—quancrs*of the"identified leaders were representatives. Also - RN

T -

“apply .in-many- respects-to-other- policy areas, moreé.so -in-New*Hampshire

education but has no bearing on other services.

The Siructure of Education Leadership

In the New Hamipshire legislature education leaders are likely.to occupy
visible posmoqs None of the New Hampsfure leaders identified in the injtial
informant survey were general members of the legislatute. Two-thirds weére.

Leaders »-zre in both houses, but more Wem_mw than~~;*§-"
three-fourths of all 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 average0of 17 mem- )
bers each. Since representatives serve dn only one committee they specialize ___ .-

" _inthe subject area. Their expertise is acknowiedged-by-othér members who
£ - ~“-tendto défér 1o committee judgment. One. legislator said, **You.don’t fight
a ‘commiggebeégggg&committee:haS‘ac_cess” to good knowledge. The smart__
* ~“commiitiée dow thére 6n the floor is a tough committee to fight.”” House_
.committées are relatively informal, particularly the education committee;imt -
_itis the crairman who refers bills to sibcommittees,, schedules hearings,» |
funnels research requests, leads mark-up sessions, and serves on conference
L committees. The chair have a great deal of authority. Their position. is en- .
. hanced. by “the tendency to accept committee decisions within policy areas
3 and the difficulty of gaining visibility in the House.
j‘@ . * 'Party leaders also get recognition: A party leader in the House made sense
“ of her nomination as an edﬁfation leader in the following fashion. She was
interested in education as she was a former educator. The leadership position
:— - -gave-her-aplatform for expressing that interest.

Jona—

’

. I think my position as one of the party leaders helps me—it furthers anything
I'm doing. It puts me out front quicker than it would just any legislator. So
I think-more people in thc House know me.

Size also explains why most of the'gguoation»lead::rs ramed serve in the
House. There are.simply-moré tepresentatives to choose from and there is
- -——"1fiofé Of an opportunity to specialize in the House than in the Senate. In the
T latter body, where there are 17°committees and only 24 members, senators
serve on at least three committees.

One legislator who has ser:=d in both chambers fecls that it is harder to
3 become an education leader in the Senate for another reason. The ‘Senate is
— °  sosmall that it is difficult for 2 member to champion any unpopular legislation
or buck a majority movement. Innovation may be stifled *‘because there is
much more pressure on dach individual person and a lot less creativity out
of people. There’s so.few of thiem_and-you need them . . . you can’ never
afford to make an.enemy:""Perhaps these reasons, as well as the persuasion
of particular individuals in power, explain why the Senate is viewed as more
conservative. : ’

The dominance of Republicans amors legislative education leaders reflects
chublican control of the legislature. Republicans are in positions of au-

“  thotity. However, one Democritjg_lgader-i“"_ﬁ‘f_l;ﬂ’f—l@%j”epy-activg
and‘hgxsponsorcd‘a feat deal of-education Tegislation was cited as an ed-
_—~_—ucation™ :ge\r, and the Chairman of the Senate Education Committee in

1979-80 was a. Democrat. He is very senior and long involved in.education:
_Democrafs are a{so dispropgnionately sponsSors of bills which are mentioned

o —— o —
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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:

ln fact .there were more Democrats on the $32 million voc-ed bil

Democrats than Republicans. In the handicapped legislation, which pncked
up the excess costs of special education, there were more Democrats’ than
Republncans again. . .

——————— —

——

Some educatxon leaders exercise leadership primarily in the pohcy realm.
When it comes to fi scal issues, however, the important groups are the House
Appropriations Commmee and the Senate Finance Comymittee. Half the cd-
-ucation leaders serve on one of these committees. Money issues are growing
in importance in.New Hampshire as'in other states. In New Hampshxrc
however, there is-so little state money that the expenditure of even a.small
amount can become a major issue. Because there is an increasing belief that
the state should not mandate programs or stindards.on-local-districts without-
funding tl,m,,xmponam mandafés are often written into regulation without
~ legislation. What remain for the legislature are either housekeeping bills or :
bills which carry an appropriation, and those,. of course, go to the money
committees. A promjnent SDE spokesman said, *‘the finance people are very
"important t 10 us. They are more important than really the education commit-
tees Zverall.”

V:x*ually every legxslator offered an opinion on the importance of the
money cormittées and the necéssity to fund what is mandated. A senator’
used-an-example of a competency testing program. In the 1979 session a
prominent senator introduced his own version. The teachers opposed it
strongly as did other educauonal interests who preferred the Co mméssxoner 's
emerging plan. The senator discussing the issue opposed the testing pregram
on other grounds,-however: .

e "

The most important point thougb.'thc reason that'§, fought it v:gorously
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 n.lt}unkweshouldpay for it. . .

The bill was killed; competency testing was left to departmenta) regulation.
As this example illustrates, important education issues are often handled
.. outside the legislature and those that come. through the legislature-are likely
to involve money,.no-matier how small the amount:
“~"""Inthe Senate there are strong ties between the education and finance com-

- -mittées, primarily because the Senate Education Committee Chairman and

Vice-Chairman both serve on finance. Although once on finance, ‘‘you’ve |
got to thro-v away your ed;:catxon hat more or less and be sympathetic of _
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‘welfare, health and other departments, look at all the prioritis,” there is no
" doubt that the overlap of membership enhances the chance of education leg-
" islation getling funded and enharices the role of the senators involved: A bill

+ * Which gets through education can siill be Killed'in sppropriations if it is not

funded. Similarly, an education leader can enforce his priorities by supporting
"ihe‘fundipguéf tbb;ic'educatipn‘ibil}s he particularly favors and by favoring
education‘legislation over othet policy areas. _ _ :

By contrast, in the House.the appropriations committae is a distinct bowies

center. Ther¢ is little lobbying or informal intérchange between the edufation
commitiée-“and-appeopriations. Appropriatioag fecls: that if a bill gets to i,
the education committee waits it funded; they rely o the “‘winnowing down
process in the standing committée.** They don’t expéct or.need to be lobbied
by education proponénts becatise “‘there’s 1io money around;, anyway."* On-
thieir part, - education committee members will not go after a big initiative

" unless there is general knowledge that there will be some surplus-funds. The =

-bandicapped - legislation in the 1977 session:came- about when” “‘someone

'~ montionéd that [then Govemor; Thompson-has got five or six million bucks

"

P inhis pocket. " It is, not customary for a legislator to spon:or legislation with

+a price.tag and thén go to appropriations to try to find the money.
.. The stiucturé or ‘leadership is not heavily impacted by staff capacity in

-%. " New Hampshire. The majority of legislative education leaders can control
. »  staffrésources-because of their positions, but staffiis sotacarce that legislators

‘are used t6 functioning:without it. © -

(& . ~Staffers themselves feel that théir impact is linﬁted.,‘l‘he&,vi:mally néver

3
P

'influence the-agenda. The commitece staff_primatily -supplies faets on.the
fer ind’i'cated that

it is pessible &0 exert some influence throiigh the

’ ns for the committee to
K pro lﬁ'l con questions in. “This is'
- If you sat through the hearing.and: felt

In' iny-reports I always include a
ask-in hearings. I'm very careful
* . probably the:biggest impact. . :
ﬁin;u’agedbecausea;:mﬂ’personyoucap'taskthuquesﬁon, you can at
* *X  least include it in.your memo, T, . -
.Staff may have a greater impact in very informal ways:
- iy ‘3'. §; , ) : N
+ F'will sit with the full committee and then when we are alone, the ccmmittde’
~might say *“Weil what do yoi think of this"* and-f can be very fank, °
- L] : ) ' . ,ﬁ
The very fact, though; that this" inai:{'ic_lual, staffs many commitiees; which |,
:have over 100.legislators as members, means that she caunot attend every




:.m,..%w -educanon commmec. and l've been there: ever since.

meetmgorspendtheumeshewouldhkeonmsumh Oneeducauoncom L
mmeeme@gwmdmn;hmghuownlepslmve mtemtodoback ——}

.ground .work, .such as gathering statistics on programs.
Tbemdkgdauvemmlqdumphasbeenudmsuﬁem .
Néirﬂnw ‘lheavetageluderhuhadatlustsxxyearsofwnmm
lhelemlm aconndenblepenodmaleglslmrewh:chmmsoveruhud
_leadetsmeducatxonmmponuonsofmthonty,posmonswhlchcmyoon-
ndanblemghundgwemmpmuntpodwntothemdmdualswhomhabnt
o Tbeunpomnoeofﬂaeseposmonsmygndullydnmnmsh however.
,;Suuhmelamwhnchreqmopenmeenngsexposemorelepslmwdre
. meduandpubhc ‘Position may. be a less essential prerequisite forvisibility.
The.new- eomplmnzed mfglmaﬁon -systems give the individual Jegislator
. more:resources: -It.may. beéhaiﬂthefumreahst of leglslauve education.
:le.da:mNewH:mpshuewould mcludesomeordmarymcmbersmaddmon

. thosewnthposmonsofmﬂuence

) TheCompodﬂonofEducaﬁon Leadership

. Leglslauve education leaders in New’ Hampshm: are sr¥olved in education
because ‘of :their- personal backgrounds ‘and experiences. Interest. does not
develop:as. a+ fesult. of leglslauve service; it 5 there upon election to the.
legislature. These legislators were: teachers, schiool board members, or-in-
‘volved in some. other educauon-related expenence bcfore running for: legls-
‘lanve officc
One leglslator explamed how her background contributed to her choice of
~Committée:

. Beforelwenttothe legislature, iwuateachermdmcmbetofdwboardof
education. Tbeooethmgledlotheotber Wlun[wentto!lwlepslatwe in
determining which committee I should be on,. lthoughtlalreadyhadsomej

.- expem:emedmmonallaw ltseemedlog:calthalshouldgoontotbe
> '
; Tbe Senate Presxdcnt, who is active in education;yis a collcge pmfessor
Tbe Chauman of the Senate Education Commmee had beeri a football, bas--
‘ketball and baseball official . at’ the liege leve for most on.his iife. The -y
,Chamnnnof!heHouseA onsCommltteewasateachctandthen -t
éxecutive dxrector of :the New Hampshire Educatxon Association for. eleven
years. Some leaders even credit\an interest in education with prompting them’
.to run-for the legislature. One, a school teacher; ran "becausé of her concern

about special education. She had lived in Vermont andworkedmsldenuh
uutmcnt center that took New Hampshue children but had difficulty gettmg




paid fromthemteWhenshng\Led to New_Hampshirs. she ran.for. the

. House 1o Vol o a vemedy for the siiition,
= Tl-!og}ieEduauonComnntteemembmalmost all have a background in
o7 seducition. ‘Those-who. were not’ educators- or. school’ board members were

7 1t thecommitioe with prior-inteteat, they teid to stay on it, leavirig only to
- Tove.up to.eadership, 10 appropriations or. o leave the legislature. In fact,
cight of the' 20 members on the'1979 Hoise Education Committee had served
. -on it since~1975./An‘additional five served sinice 1977, )
"1, Another important Teas0n"to stiy- ori- education is that-thé committee is

s *grgpleqq.;éﬁ}fg;-Eyjeryone:b&k'hb“ﬁsa'care_g.deeply.-aboucedl;caﬁop{am_i

-aieducation bill can bnngmpom:beneﬁ:..mlocal area. One legislator

s
e
2

gt funding forx egional vocatonal enter i hes home district, another was.
able'to pash thiough a large capital pn/uect for his home UNH campus. Both

7 achievements brought the legiiiators ublicity and kudos from constituents.
i .+ . Large injections of funding for capital projects dre rare in' New- Hampshire,
¢ "bgy;‘loga_ls;paie:abdut%lé’gi‘sliﬁve; education- policy.-even - when -there..is.no
o = guestion of pork-barrel benefits, “The issuc. of the size of the state-role in

b -education is very: salient: It seems that locals expect-legislative education-

< leaders:to protect thern by preventing further maidating of programs which
. -burden'local districts, They pay a;great deal of atterition 20 what happens in
*education,. . ' : —

-shire.. Former' education committee chairmen -and members_have risen- to
; ‘leadership positions. -Former education coqux‘xitteeme;hbcvr;‘_hav’e been able
P 'tb:mp\(e‘.oiu{),tpbigpﬁéﬁqins.»which'is:qumgy~aéknowledged as‘ a- more

‘ pnsuglous,lmpomntasingnment ‘because. of the critical- nature -of: money
v decmons'ﬂmewho do move on; however;. maintdin their interest in edu-

- cation because thei interest-was deeply sooted, —

- - essarily: make ther specialists in. Sduca tion-to-the. extent that they-fofsake

>« other policy areas. House Education Committee ménibers specialize the most
[ ineducation. They;serve on just one comimitics. arid consider education as.
- -their:basic.mission.. Senate: Education. Conitnittee. members, -however; -are
£ more likely 10 refer 1o other policy areas. One legislator. ranked retremnent

polgcylndmmnnee_uaersWMch were-almost;-though not quité; as.im:

.portant.to'him as education.” Similarly; money committee members do-not
. -see theiselves as specialists in'education, €veir when they have a background
" .im:the ared. Said ome: .~ . ) .

~
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N V'iéiﬁiijty,:éaxi‘nieéq’incteasediﬁi,lneribiliiy,'bug it does not.in New Hirap-

background of legisfative education leaders does not'nec-
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- ___you know, when you're on appropriations you end up having to take a look .
G at the whole picture. Ther¢ are a lof of ball games'in townrbeside the education- ——~ -~

one. It’s like being at the bottom of a big funnel. All this stuff is stirring ;
around but-eventually-it all comes-down to the appropriations committee
. . .'to Steer the course and*we try to have an even hand for all legitimate L
] conceérns of state govérnment. . . .. People have intense levels of interest-in- -
Ins—— awhole myriad of subjects and I don’t try to support education_any more than

: e

- 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.example, a party leader in the-house.is seen as a *‘special ed
personi.”* A senator js interested in vocational education because his children
graduated from vocational-technical schools and he thinks the economic fu-
turé of Néw Hampshire-depends on:them. ‘ o

' Sometimes specialization in a subarea 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: )

RS

SV

. " 1 push, him into_it, brow_beat.them.into-it.-I-say; “I-need-you-guys-to find "
T‘« _ 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 ‘-
g key to.it. They envision themselves standing up and defending that agency _ it
j and they're not going to get caught with their drawers down. -~ | - A,
//

Thc 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 approached
T for legislation dealing with cooperative districts. However, subspecialization
a2 has its limits. It has not grown to the point where certain legislators are seen »
T 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 aboui 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
op an issue for a while and then lose interest in the area out of frustration
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- from .mlure to accomplish a goal or a sense of completion upon accomplish- .
mient. Fmally, political philosophy may "be a much more important criterion

han expertise in.the choice of-a bill’s sponsor or the search for support. The

" State Depanment of: Education. identifies certain legislators as liberal and

conseérvative, and it often seeks sponsors by those characteristics rather than
_substantive : subspecnalty In summary, legnslators do. become known -as’ ex-
perts on parucular education i issues, but that reputation is less 1mportant than
‘a general creuxbxhty on education matters. Other factors, such as philosophy,
outweéigh specialization as traits by which legislators are characterized.
Although subspecnalues come and go, and may not always be very im-
portant, a background-in education and a deep interest.in.that area are likely
to remain;charactéristics of New Hampshire legislative education leaders in
“the:- futurc Some newer members of the House Education Committee have

a:particular-interest in UNH governance,-for.example.. The_emphasis.may. _
.change but_not. the history. of_ commitment to education. Perhaps if the state

took -a-major policy shift toward increased funding of education, the com-
mumty of . _t_hﬁg_se_%cnally,_mterested in- cducauon would-broaden:to-inicliide

-able-change is hkely to be o gradual that it should not mean great change

“:inthe: composmon of legislative education 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 educauonal interest groups and to local educators, relymg on
all three for mfoqnatnon 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 appmachable. They are expected to welcome
input-from other New Hampshirites and, in fact, they do forge strong -ties
with groups and individuals outside the Iegislature. A second reason for the
outward onentauon of the legislature is the lack of staff capacity. Legislators
must rely on agencnes and lobbies for information, having little alternative.

The State Department of Education initiates rauch of what the state-does
in education. Most bills, although not soine major ones like the 1977 special

- =~ education blll start in the department. SDE develops a2 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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. %1976 session, at least half were proposed by the department.

After rdennfyrng a sponsor, the. department educates him and makes sure
“heis mvolved in the writing ¢ of the.bill. ‘‘The deadliest thing,”’ according: to
an SDE official, “|s~that you have a sponsor who just signs his or her. name
and’ then doesn’t Know.the bill. ** This process is seen by the department as

‘—rts most’ important role vis-a-vis. the legislature. It feels its greatest.input is

-in- formal :committee. hearlngs where it_testifies in detail. The hearings' are

'cnucal for both' polrcy matters-and’ budget In the latter case, the appropri-

anons comimitteé -meets with: heads of divisions and. . programs wrthrn the
sdepamnent as well as with. legislative ‘liaison personnel. SDE provrdes in-
'formanon in less: forma! ‘ways as well. Each legislative education ‘leader
lndrcated that lie often telephones or -visits the department, seelung infor-
imation on pamcular areas. In developing the special education legislation of

) 1977, one of the co-sponsors went.to.the department for data almost imme-

St t R
e

g

diately after heanng that there mrght be some available funds.in the- budget

Another said” ] - ;

! .

The. Department of-Education is marvelous. It provides any information 1 -

. meed. 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 -I-want-to know how this bill was conceived, what the long range pro-
Jecuons are, what you see in financing.”’ They gave me al} ths stuff. ¥

#

Despite legrslatwe reliance, departmental data are not always accurpte The

aepartment admits to completely mrspredrcnng specral education costs and

‘i very concemed with its poor performance in that area. Pait of the problem

is.that.SDE has had to rely on Central Data Processing which /keeps its

recoxds. Dlstressed with that unit’s failure to report out data appropriately,
some of the divisions in the education department are reburldmg therr own

data capacity. / )
" The department is a prime source of political contacts as welLas_mfor-— ——--—l

_____ mation. Its staff. lobby- legislators-on imy important bills before t they even go to
commmee Legrslators indicate that they often talk mformally about issues
wrth department persorinel, trymg out rdeas on them _Some observers feel

tendency is to accept department\data or testlmony wrthout challenge

1In the case of higher education, the legislature hears from the UNH chan-
cellor-and- the presidents of individual institutions. begtslators feel that-the
chancellor’s budgetary requests—the university gets a, lump-sum budget—are
usually treated with considerable respect, but that more scrutiny is given to
other higher éducation issues. Some are skeptical of what UNH spokesmen
tell them. While the State Iryspgtment of Educanon speaks for all of those

EKC_ e
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¢ iivelementary and secondary éducation; the university.trusteés are-not always
= 0 t :

secti'as adeéquate representatives of faciilty or'students.
- - Re mgﬁgzgg%y:eipqpanﬁgeﬁt—§ff5dﬁcgﬁon does not-precludé.use of infor-

smation Supplied by eductiotal intérest groig, They are sotirces of analytical

“ﬁ‘“
7o

s

,¥~ 'z
PRt

ey

- input—eacher data from the NHEA or a breakdown on'PL-94:142 provided
" by:the'Coalition.of the Handicapped: ‘Lobbyists feel that iiitérest groups are.
- -most-adept:at-Supplying informatioi- about: local districts. The department
* ‘Betsitg:data-on local- disiricts fron:the’ forms: it requirés school officials.to
«complete “If.it iweéds. inforiation not-requested on those-forms; it may:have-
* ~a-hard-time' getting it. “The"iiitéfest groups-can :contact”membefship in the.
fleld. for inforimation. and: supply legisiators with istrict breakdowns :and
Jprofiles ihat fie. depaiiment does fiot have: . »
[ Lobbyists exert their influeiice in formal testimony 4t hearings:and. some-

- -times. dre. éven.invited é‘td‘éoiﬁ;néng;phieéppﬁ&igﬁ‘qumﬁh‘in:cq_’n’ii'nittpe

exceutiversession. A-Bill's sponsor may make-a special effort tofum- out_
'+ Iepresentatives’ of ‘Small, :léss. well-organized groups, at-a hearing. Butthe

- ‘large,-statewide-associations-have paid lobbyists who prepare position papers

. :and_testify. regularly. Certain legislators can'be refied on to_sponisor bills for

" “paticulir_groups, but-this practice arouses o sispicion. Their group alle-

.. giahce is seen'ds a natural result of théir backgrounds. For example, a former

:.». School boardmeriber would be expected 16 be receptive to NHSBA s réquesis .

for:sponsorship. L. . N

- T A Very importanit aspect of. the legislative education leader’s job:is staying

i intouch'with local'school people in his district. For example, oni¢ legislator

~8aid" that"she- must-maintain contact because there are a variety .of *school” _
‘districts contained-in her.legislative district. The 'school district she lives in

" fis propenty rich but-some of the:others-are. propetty poor and:she-wants theit

o insights on.proposed legislition. Legislators often sponsor bills on the request

... -oftlocal'educators. A senator gave an' example of a bill*he introduced-to

N ‘giaggqg}sghqél‘béard,teqné;‘ ’ T

Ll
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I talked-with:the-schol attorney 6 be sure that he gave me the wording: I _
. -came dver here to what we call our legislaitiv&offnce.«ﬁey"hgve‘thé*léwygn;s .
. in_there.and.-they-write-up the bill for me._And then I.go back and.talk-with -

miy, supérinténdent or the school bodrd and say *‘now is this exactly \Jhat:you

T want?” ; ) .

2 o n contrast; the governor and his staff are not seen as important contacts
 <on'most-education mattérs. On big bills, a sponsor will- clear with the gov-

© emor’s office, but the governor takes a stand on only about a tenth.of the

- Q ,__;;..,,,,:.,,NW,—_‘ - e
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‘education’legislation that is considered. His approval is important, but his
‘Interest.only- sporadic. _ - ki
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"While ‘the ties between New Hampshire legislative education leaders and

- in-state ‘groups ‘are-strong; links to those outside-the state' are miich less
important. This is true despite the fact thatthe 1979-80 Speaker of the House
is the immediate past-prcsndent of thé National Conference of State Legis-
Tators (NCSL) A few legislators go to the annual meetings. Most education
leaders read national. publications from groups. such as NGSL and-the Edu-
.cation Commission of the States (ECS), but not on a regular basis. It is more
;. -the pattern for legnslators to phone these orgamzatxons and ask whoever an-
oo -swers.for.information-on what other states are doing. Staff is sometimes the

condmt to the outside world for legislators. A staffef said:

—

;_______—uglslators-are usually-very busy pf.-.o_liréw A fot of times the brief newsletters
W and magazines from NCSL and the Council of State Governments will give
© = . meanideaas to.something going on in another state that they ought to know
v about. So I will call up that other state and get a copy of the law or rules,
. the mgulauons or a report. “ -

But._sometimes it_is the legislator who uncovers useful information about. S
what another state is doing. ‘“*You think you ’re reading everythmg but they a
pick it up-from 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 Wwith New England states because our- —
Jegnslatxon is comparable.”’ Regional meetings are attended with relish.’ )

o Styles of Leadership in Education Policymaking :

.,. "When leglslators and close observers are asked to comment on the qualmes \.“.
which make for educational leadership, they point to a philosophy about ]
. education and candor in expressing it. Leaders are also said to work very

\

|

1

. hard, exhibit.great credibility, and do their political groundwork.

| Legislative educatxon leaders\ake 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 policy without fundmg it. Some, known as ‘‘pro-education’’ or *lib-

erals,”” think it is time the state drast1cally 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: . o

122
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e ThulocalcontrolofNew Hampshire isn't the. way I would like to see it

‘gote. 1 think 0. many children, get shorichanged that way. .1 gusss I think o
in terms:of public financing of education at the stafe level . . ..I'm probably L

‘43 libera. a5 you could, gt on sdication,

" Asenor i dven more ouispoken: . -
L T've:been-an advociie of an’income tax"and I'm not bashful about it . . .
e . there's w Hiie and.éry-out there from the citiés. and:the-towns-to-fully “furid P
brs—foUndation aid-Well I agree with that; it certainly should be done, But they've )
ol me moriey to do it. I'mean they. just éan’t sit there and ‘say no L

B 'newtues. . T . 4
Pv I‘hespeaker is’known as a “‘broad baser;" others feel his position damages .
i :his effe tiveness and are wary about being so direct. They might speak about i
i the'need for. more. money_but:not.mention-the.source: - — —— - -3

g&@ﬁé@@ﬁld,—ihag@iértheir*dptx‘ft_p’ “Support public. education if the. state i
i . stopped burdéning them with ‘additional mandates. Since education is.a.local . e
‘matter; locals should pay for. it: ‘As one legislator said,. “The local school :
':bpgfdiql)qgld ‘completely control'the school. The only thing the state should .
“Tequire-is the. basics. *’ e e e
Therefore,_under-the-overarchifig banner of local control are two .camps:
. Wsc;iyhéffqﬂ_sdme districts are so resource poor that more state funding
' - -isessential; dnd (2) those who feél the funding situation is fine-as it-is: Both.
;.. - .sides believe strongly.that-there-should be no additional state mandates with- .-
o ] gut1addiﬁb;x;i§1fﬁ;h}ding. Says an observer, ‘I t_[unjc they all—conservative or - T
b liberal—believe.in-local-control; That's sort of a political given,” - !
S The: *‘pro-education’" group appéars to-be somewhat more aggressive than
" the-conservatives.. A state department spokesman feels the advocate usually ,
gathers inqive;inférmaﬁon"to‘s,&pgort his_position. *“The conservative sisn't .3

Taking the:opposite.stance are a mumber of Icadets who feel that_jocal. =

.

;. ' “coming; because they are against you anyway. They don’t want any. infor-.. e
,¢ " miation, "’ et :

js* - 'Thespokesman‘may-have cxaggerated somewhat. Thefe is general agree- o
- -ment that legislativé education leaders all work very hard at being legislators;

regardless of philosophy. It’s very important to “know the subject matter. *’ R
i< - ‘Leadersare those who can get up in committee and defend a bill thoroughly.
.. " When they. present it} they must know every facet of the proposed legislation,
7 -+ Alegistator said, ““You get on that floor ore time and you shoot your mouth
k. -off-and:don't know what you're talking about; in éssefice you're lying and
¢ that’s: the ‘end of your credibility.’"In a legislature with so little staff, leg- :
t .- . -islators. who want to be thoroughly prepared must do much of their own ;

o .
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homework They - themselves contact the state department interest groups;- = =
, Tocal' officials and other; legrslators for information,
‘=—- .- Working- hard mcludmg .sometimes drafung your own leglslauon has its ‘
o rewards. The State: Department of Education responds more openly in terms -
! of supplymg tnformauon to acknowledged leadérs. One way to become an )
Lo acknowledged leader is to keep asking for: information; the more-one asks,
v -the more one gets.
Hard work brmgs a legislator credrbrlrty as do honesty, openness, . and )
;- -consistency. There is great respéct for those who speak out candidly, even .
if_philosophies’ drffer One legislator, a liberal, indicated why she sought a !
certain conservative to cosponsor a bill she was workrng on: ‘‘He’s very

» ) conservative but he is good reliable help if he’s with you . and le'll never
YL back-away, orice he tells you he’ll do something, he’ll do 1t 7
=2 ., ....The.value. placed “on virtues that make _for_leadership—diligence, honesty, :

i reliability—does_not_preclude.respect.for other qualities. A -leader must be  ——
_ -a good lobbyist, able to sell colleagues on the committee, other legislators,
ahd the govemor if necessary.
An lmportant focal point in lobbying is the other house. Those who refer
; the most to the nécessity of gaining the support of the other house are liberal
~— ~ " representatives-who want to make sure that' the more con ative"Senate ——
: @does not prove a_graveyard for-House bills:One” House edugation 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 Zh the Senate. If too
‘many bargalns 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 -Hampshire legislators. For although everyone recogmzes the need -
for.trade-offs and_ lobbying, the essentially political nature of the Jegislature
is not as apparent to the observer as its down-home, folksy cultire. 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 hiz colleagues to best serve
i those constituents. Constituent demands are expe.ted to shape a legrslator s
behavror Aty stance is understandable if it is taken, on behalf of one’s -
consutuency It is not unusual to hear-a legislator say, *‘Well so drid so’s
from' X district so, of course, he won’t support this bill.”
Courtesy and access to constituents is very rmponant For example, as one
legislator said:

f\
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It’s always been my behef that the people who take the time and come-here” ~
to Concord to_testify must-be hieard. I'll d6 anything I can to make sure
R evétybody 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 - ' . R
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’;:-:-;«— . “have the nght to do it.-T ask them if they wouldn't be repetmve. you-know;
N because we do have a long schedule By theé same foken, I don’t try to offend
Sl themat all. Some people have never testified before a committee "before and

,nt sa citizen's legrslature the citizen should have-a lot of input.
The, culture of a cltxzen ’s legislature ténds to promote consensus rather
\" - than contmversy, even though there are rather sharp phnlosoplucal drfferencest
}5 ) ‘between legrslators Because there isa tendency to run committees mformally
I
§

and'to allow a great deal of ¢ dtscusslon; most educauon matters get settled i in-
comrmttee “The size of the House then w°rks to promote acceptance of

RIS

spect, understandmg, and. courtesy Everyone gets a chance to. -express his
_ views:and all-memoers are actively involved i in reaching a decision. Conser-
_ vatives and lnberals may argue with one another, but there are no hard feel-
‘ings. Satd a staffer, It all seems to be.done in very good humor: "’

ittee; it is rgl_a_uygly_easuo plnpomt issugs whicli are Taden with controversy,
“both rnslde the commitiee and on the floor. Sex ‘education, prayer in the

e e e EREES
x .0t
B ' i
1
|

Senate consndered a controversial bill which would mandate the postirig™ ‘of
the Ten Commandments on school walls. A bill to change the dnnkmg age
HI— also aroused controversy. A bill to change the composition of the university
i board of trustees went to a floor fight. Any bill dealing with school district
3 c0nsohdauon or ch.nges in regional agreements between districts brings a lot
of Jocal district people down to Coricord. 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 fundtng only rarely when occasional revenue surpluses appear, the

issue of the state -role does not often surface into legislation. The no-man-__
dates-wnthout-fundmg dogma also serves to keep controversial - issues out of-

the leglslature Recogmzmg the strong legislative commitment.to.this goal;

3 the department tries to handlc new mandates, particularly controvetsial ones
T hke séxeducation, through State Board regulation and bypass the legnslature
Therefore, although the issue of thie state rle is paramount, it is submerged.
and only on occasion surfaces ‘within the legislature. Education politics hence

appear relattvely consensual.

* Tﬁg;hnpact of Legislative Education Leadership

¢ New:Hampshire is gradually moving toward an increased state role in
) ¢€ducation policy. Despite the unshakable, widespread belief in local control.
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maybealtttlebntnervousandsowegoalongwnththem We like to think
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conimittee declstons on the floor of that body . A
- ‘When-legislatots déscribe committee. meetings, they speak of mutuai re- °

Although members have a hard time remembermg fights within_the com- '

schools. and other _moralistic issues are very likely to arouse a furor. The;-w““’“' \
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the state :ole is- gmwmg by small mcrements The ial education legis-
lauouapd the incréased- funding of vocanonal educh: are two examples
T of: growmg state responsxbnlxty and 'represent a shift in state direction; even
.. though they. were.enacted as a result of federal initiaties.
’ . Just 2. the- leglslamre was’ :esponsnble for, these changes in direction, it
will be- the legislature. whnch ultimately determmes t}e state-local -balance.
. ‘Service asa legnslauve educanon leadeér -appears to socialize a person, making
) hnm awaxe that i many local school: districts in. New Hampshue have- msufﬁ-
: TE30Mir aviction not to mandatewnhout funding grows out-of —
expenence m the leglslature, it comes fmm hstemng to testimony from ov-
ewmdeged d:stnct représentatives. . As one- senator puc-it, *'T think you be-
come mcreasmgly aware . . . you come to the legnslature and see all the laws
" on the books: that are. all dusty, that have never been' xmplemented because
, theylackfug T
"—————The'step‘mnd “the realization that the locals. are. pressired toward pro-
, ~v1dmg more funds-at the state level is.a large one. The most conservative:
‘ ' ;leglslators will probably fot take that transition; satIsf'ed that.the best they
can do for overburdened locals is to stop mandatmg But others, and not just
the avowed “broad—basers," are beginning to make the connect:on Legis-
o “!gt_lrve servxce exposes one:to the link betw.en lack of resources at the local
~_""level.and_thé need for-a. larger. state role..Somie. legxslators believe that the.
. -question: goes beyond adequacy to oné of. equity. The problem is not Just that
-, all locals need to rely too mich.on property-tax revenue; it is also that some
£ .7 districts Have several timés the property tax base of-otiiérs. :
: A legislator who is-a known conservative and a vocal supporter of local
. Aoontml expressed it this way: ; J

PRI e T Darpry

Leglslators are starting to figure out what the respongibility is between state

. and local; ‘They are spending too little. money down'there. They are starting
. to figure it out. We finally have legislators talking about the disparity between *
tbenr school d:stm:ts.and other- schoor'dlstncts We'll do something, at least
: alking. about i it. )

I'd

" The awareness stéms partly from the efforts of “outside groups hke the
. Cénter for Educational Field Studies at the University of New Hampshire,
tL - which: has.had Ford Foundation grants to educate legislators and citizens on
s school finance. There is also a coalition of educational interest groups and
citizen groups dedncated to"greater equity in school financing. >

It will be legislative education leaders in New Hampshire who-carve put
a larger role for the state in education, not the department, which-Has played .
: a weak leade‘rslup role. The department may initiate many bills, but those
E bxlls are largely housekeeping kinds of leg -Jation. Change will:not come

A
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&+ vfrom the gnvemor, who spends Fnuch of hxs short tcrm in office getting r ready. -
§ to run again. The movement to'ward a larger state’ role may take a long ume,
N\ - -but. nt~wxll be legxslators who steer the course.
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