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INTRODUCTION: BACKGROUND OF THE STUDY

This book 18 about ..ty managers and superintendents, a comparison
that may appear odd, especially to educatfonists accustomed to years of
political énd institutional 1solation. It 18, however, a compellingly
logical mode of inquiry,

The conclusions reached here are the result of many vears’ study of
the responsiveness of school administrators to the public and most recently,

a three-year research project funded by the National Institute of Educai‘on

through the Center for Zaucational Policy and Management at the University of
Oregon to compare the conflict management behavior of school superintendents
and city managers.

Two sets of assumptions have guided our study. First, we believe it
appropriate to begin with studies 6f conflict management in the primary
governmental units of American education--rchool districts., We have left the
task of studying conflict mainagement within and among the federal, state, and
individual school or classroom levels to others or to subsequent studies.
There 1s, we ©believe, a great deal that can be learned gbout the management
of conflict that occurs at the level of the school district,

Second, we assume that systematic studies of conflict management in
school districts should be comparative, We think that the most useful
regearch for super intendents will allow them to draw upon both the
experiences of their peers 1in other districts and the experiences of city
managers, their counterparts in city governments, Botiv ‘the governance
structures of school districts and cities were subjected to similar reforms
intended to bring depoliticization and to render them more technological.
But there have been few research studies to suggest the degree to which
comparable pre-reform structures retained their similarities after being
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subjected to reform. We think it workthwhile to find out and to consider the
degree to which the reportedly beleaguered nature of the superintendent’s
position 1s unique in comparison to that of the city manager’s nature,

Much of the discussiorn and analysis 1in this book 1is bhased upon
interviews with 104 gchool super intendents and city managers located in two
ma jor metropolitan areas. The two metropolitan areas were selected because
each has an wunusually large number of municipalities and school districts,
Approximately half of the contiguous municipalities and school districts in
the country were located in these twe sites, We took a random sample of the
entire population of managers and superintendents 1in these areas,
substituting when required.

The information was gathered by indepth struc:ured interviews ranging
from one-and-a~-half tu three hours. Additionally, each participant completed
a more routine questionnaire, Data were ready for analysis by the spring of
1982,

We hope the product of our labors will contribute to a greater
understanding of conflict management among political scienticts,
educationists and educators, and those 1involved in city government,
Ultimately, we feel the information included here can serve to strengthen the
ability of experts in genaral to cope with conflicts that are not amenable to

technical solutions.,



CHAPTER ONE: PROFESSIONALISM AND RESPONSIVENESS

The Belief in Expertise

Whatever their differences (and they are substantial),
superintendents and city managers have one essential characteristic in
common: they are professionally trained experts held accountable to lay
legislatures. The 1institutions and rules which channel this accountability
are similar, both productse of the urba. reform movement of the late
nineteenth and early twentieth centuries. Professionally trained
administrators are employed by 1lay boards of education or city councils,
usually elected by nonpartisan, at-large ballots. These lay legislators are,
of course, faichful to the tradition of American grass roots democracy, but
they may well be no match for their more skilled yet legally subordiﬁéte
employees, managers and superintendents, This 1inherent tension between
professionalism and responsiveness 1i1s a dilemma for- public servants, and
Indeed for democracies, It is a dilemma that, although presumably subject to
solution, has yet to be resolved.

Traditional democratic theory holds that political influence ought ton
follow 1lines of legal authority. Administrators in school districts and city
governments should follow the Instructions of their constituents (the
public). Boards of education and city councils appoint superintendents and
city managers and may remove them when they so desire. Superintendents and
city managers are administrative officers responsive to legislatures which,
in turn, are accountable to the public,

Models do not describe reality, however, and we would be foolish to
suggest that 4n easy way of resolving tension between experts and lay persons
1s a pattern easily followed. Theoretically, 1t s, The function of
legislatures .1s to represent, Their only source of political influence rests
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on the claim to be representatives of the public will. If they are not
responsive, as is frequeﬁtly the case, at least there 1s a standard by which
they can be measured, No more damning charge can be leveled 2gainst an
elected official thaa the one of being '"nonresponsive." No matter how
decisions are made, Americans believe that the content of political decisions
should not be at wvariance with public sentiment, however one elects to
measure this sentiment, Responsiveness should exist independent of the
merits of the decision: people have the right to support a variety of
projects, Including those which public administrators might deem foolish,

Of course no system, even the most nominally democratic, allows for
absolute popular "mobocracy." The authors of our constitution went to
unusual lengths to make sure that when the people decided to behave foolishly
they could do so only with extraordinary persistence. An appointed judiciary
and a federal system were put in place to constrain democracy.

But they surely had no notion of yet another claim against the
people: the need of bureaucracies for expert Inowledge. The legitimacy of
expert knowledge as a competing resource to popdlar wisdom came later,
during the reform movement at the turn of the century. From Woodrow Wilson's
famous essay 1in 1877, through the growth of scientific management, and well

into the 1930s, the notion of a professional ideology was aurtured. Surely

- Luther Gulick and Lyndall Urwick’s Papers on the Science of Administration

(Gulick .nd Urwick 1937) wiil 1live in infamy. How many city managers and
other students of public administration learned that POSDCORB (Planning,
Organizing, Staffing, Directing, Coordinating, Reporting, Budgeting) would
solve their problems? Silly as this sort of writing sounds no&, it was the
foundation of the 1idea of 'neutral competence.'" Experts were to be
politically neutral, but technically competent, Hence, they should be
shielded from the winds of public opinion. But the neutral expert never was
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said, even by the : st rabid of the scientific managers, to he unconstrained

by public choice. The belief in unconstrained neutral competence came later,

and was more a product of the educational reform movement than of the larger
municipal reform movement.

The provision of a single service affords more justification for the
importance of expert knowledge to educational governance than is true In
other units of lgcal government. A city manager 1is responsible for police
and fire protect;;n, planning, and a variety of other municipal functions,
He or she 1s not expected to understand the details of each, and relies
instead upon bureau chiefs, If there is any expertise commonly associated
with the job of managers, i¢ is in budgeting. As director of a multiservice
government, city managers tend to be educated more broadly than
superintendents, and are less likely to acquire specialized advanced degrees.
Additionally, their patterns of recruitment vary more.

Schools, however, are supposed to do only one thing: educate
children, Superintendents, whatever their proclivities, are expected tc be
able to deliver this service efficlently. The delivery of this single
service 1s especially vulnerable to claims of expertise, since it deals with
the sacred object of the child. Whereas citizens may only occasionally
become excited about planning or police protection, there is so much emotion
assoclated with the treatment of one’s offspring, and consequently so much
importance attached to education as the key to "getting ahead," that citizens
more willingly accept the legitimacy of claims for expertise in education.
This 1s not to say, of course, that the average consumers of education are
interested 1in the nuances of technological jargon; rather the acceptance of
technology 1s facilitated when the object of treatment is "sacred." Citizens
can challenge expertise more easily when enraged about potholes than when
bothered by lack of achievement. Just as the high stakes promote deference,
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however, they also keep the experts dangerously =lose to the perceived threat
nf lay participation, The sacred object/single service characteristics of
education also increase the possibility of anti-expert backlash.

Pluralist democracy 1s In conflict with beliefs about administrative
e fficiency. as Yates (1982) argues, tne institutions of plurilism involve,
at a minimum, "multiple centers nf power and competition™ (p. 17). 1In city
politics, whatever the private thoughts of city managers, the instituticns
are In place. There are mayors, city council members, felatively independent
bureaucracies, and interest groups. While both managers and superintendents
are children of reform movements, the very ature of a city government
precludes the passion for efficiency from becoming dominant. Multiple tasks
must he accomplished, and there are relatively objective ways of assessing
per formance. Hence, fire departments, police departments, planning
departments, and the 1like, build their own coalitions with interest groups,
city council members, and other bureaucracies. It is no coincidence that the
older and more politically entrenched cities along the eastern seaboard and
in the 1industrial midwest are unlikely to have a manager/council form of
government. The powerful coalitions 1in these cities make the prospect of
exercising administrative expertise untenable.

Educational governance presents a contrasting picture. There are no
quasi-autonomous bureaucracies. The structure of government is hierarchical,
with the superintendent responsible for delivery of a single service. While
superintendents can become dependent wupon their central office staffs for
information, they cannot be challenged by any stable coalition of
bureaucracies and interest groups.

An organization 1n which the primary commodity {s technology should
be organized hierarchically (Dahl and Lindblom 1953). If there 1s a

technology, a '"treatment," then those who receive the treatment should have
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minimal opportunity to assess its value. Those in possession of technology
should make decisiong. Thev should decide when, under what conditions, and
with whom they will consult, if outside advi;e is required. They should not
be responsive to nonexpert opinion., The major norms for decision-making are
the professional values and expertise of the administrative staff. TIdeas for
change, innovation, and alternative decision-making moaes come through
professional communication channnels (Tucker and Zeigler 1980). Hence, the
most frequent (and valued) communication in such organizations is internal.
When the goals of the organization are technological and the
organization 1is hierarchical, it {is reasonable to assume a degree of
efficiency in the delivery of services. At the local level, police
departments (although occasionally subject to demands for some lay review of
policy) generally are 1insulated from systematic public 1input. Planning
departments, while they hold public hearings and consult with appointed lay
boards, rarely are subject to demands for responsiveness. In these
organizations, especially the latter, the norm of expertise values autonomy
as a positive virtue,
Planning staffs typically develop a master or comprehensive plan that
seeks to anticipate needs before they are expréssed. Planners, once trained
primarily as engineers and landscape architects, now direct their attention
to population projections, economic conditions, social patterns, life styles,
cultural developments, education, transportation, and aesthetics (Dye 1969).
There 1s a <clear comparison to be drawn between planning and education.
Initially, planning departments were semi-independent commissions, not
subject to control by elected officials. This semi-independent status was a
reflection of the aspirations of the late nineteenth- and twentieth-century
reformers to remove planning from "politics." As will become apparent, much

the same 1ideology was responsible for the governmental organization of
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education, However, unlike educational governance, the planning function hasg
been institutionally reunited, slowly and irreversibly, with the political
process. The trend has been to reduce the insulation of planaing by making
planners directly responsible to the elected mayor or council. The specific
goal 1s to make planners less confident about technology and more sensitive
about community values, While the planner’s desire to take a detached and
long-range view would presumably be jeopsrdized, a broader perspective would
be achieved (Davidcff 1965), This 1institutional arrangement has not
necessarily been successful, [t 1is instructive to observe, however, that
unlike education, the local planning functinn 15 being consciously moved into

the mainstream of political life, with its attendant conflict,

The Motives of Experts

The motives of experts frequently are misunderstood and assumed to be
more sinister than they actually are. Bureaucracies, staffed by experts, are
said to be wresting power from legislatures in a variety of policy arenas.
The explanation most frequently offered for this development is that of
bureaucratic aggrandizement , or power hungry bureaucrats, In fact,
bureaucrats are not power hungry; rather they are professionally motivated to
apply expert knowledge, whether or not the soclety wants to wuse that
knowledge. Bureaucrats in education and other policy arenas generally do not
seek power for its own sake; they seek instead to impose on the public their
professional judgments about desirable outcomes--aven over the objections of
laypersons who do not share their values.

The problem of expertise and political control is illustrated well by
the role of public health gfficers and the controversy over flouridation of
water. The job description of most public health officers (especially those
serving local health authorities), requires that they inform the puhlic about
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the best available technology in the prevention of disease. Federal grants
for dissemination programs in venereal disease, alcohol abuse, and the like,
are received routinely and are administered by such officers. Most of them
believe " that flouridation of water reduces dental problems; thus, their job
requires that they disseminate proflouridation material. They are genuinely
puzzled when antiflouridation groups are enraged at the use of public funds
for the dissemination of such information. They must, so they believe,
resist lay efforts to constrain their behavior. The motivation is not a lust
for power, but a sincere effort to "do good.'" 1In the eyes of experts, those
who resist are not in possession of adequate information. Once such
information 1s available, they believe that resistance will dissipate. When
1t does not, experts believe that laymen are behaving irrationally.
The distinction between "doing good" and seeking power is essential.

The temptation to accept the latter motivation is compelling, but flawed. In
discussing the rise of expertise as a political resource, Gouldner regards

the '"new class" as '"self seeking,"

using 1ts "special knowledge to advance
its own iInterests and power, and to control its own work situation" (Gouldner
1979, p. 82). However, a more benign view, as, for example, advanced by
Galbraith, still allows us to view professional educational administrators
(and other public professionals) as holding the belief that they are under
the nominal control of those incompetent to judge their performances.

Autonomy, and {ts attendent commitment to insulation from political demands,
requires that 1lay control be denounced as "irrational" when such control
challenges the best available technology. Again, Gouldner argues that
experts feel contempt for their lay superiors because 'they are not competent
participants 1in the careful discourse concerning which technical decisions

are made" (Gouldner 1979, p. 86).



The Dangers of Evangelism

Not only do schools embrace the goals of the reform movement with
more vigor than do cities, they also are more responsive to technologies and
fads, as long as they are presented as being the product of professionally
geﬁerated, technologically sophisticated processes. Today’s expertise {is
less an expertise of scientific management than a more generalized commitment
to the notion that innovations, created professionally, are preferable to
responsive policies based wupon the values of local consumers of education.
The nexus between research and administration is closer in education than in
other fields. The physical exchange of personnel between universities and
school districts is not ma tched by any other public profession.
Additionally, the federal government, through the National Institute of
Education, funds a variety of projects geared toward improving education.
The upshot of this nexus (universities, school districts, and the federal
government ), 1s a renewed faith by administrators in the value of applied
research,

Obviously administrators beiieve that schools educate their clients,
More importantly, they believe that applied research can be used to solve a
variety of problems 1in "school-community relations." Scientific management
lives wunder a variety of new names. Perhaps because of the insecurity of
their professionalism, administrators are :1mpressed by the allure of
federally funded projects to assist them in "problem solving.”" Thus, team
teaching, organizational development, individualized instructinn, the
development of communication skills, "networking," and any number of panaceas
are funded and enthusiastically embraced by administrators. They want to be
part of a research technology; they need the comfort of professionalism. One
curious consequence of this vulnerability to fads 1s the existence of an
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extraordinarily large body of consultants.

Other governments wuse consultants, but genrrally with regard to
legitimately professional problems. Consulting engineers, for example, are
used by municipalities 1in achieving compliance with state and federal
guidelines concerning water and air pollution,. They rarely employ
consultants 1in ‘"staff development," nor do they allow '"cadres'" to be created
within municipal administration to evangelize about a particular innovation.
Fducational governance 1{s preyed upon by consultants who specialize i
rational problem solving, conflict management, or whatever the federal
government 1is funding. It is not accidental that federal funding of proposed
methods of making schools more accountable to their clientele receives less
support than projects of a less politically threatening nature. States
seeking to 1impose minimum compentency tests upon the graduates of public

schools have found the federal well relatively dry.

The Legacy of Reform

Technical expertise 1is often perceived to be in conflict with lay
participation, and the resolution of this conflict has become a central
concern of social scientists. For political scientists, the emergence of
experts as dominant artors in the policy process 1is a phenomenon that
presents a serious challenge to the tenets of pluralist democracy. This
phenomenon causes us to continually pose the question, Who governs? For
sociologists, the dilemma is one of social control. As Ftzioni (1964)
argues, Increasing bureaucratization and professionalization make it likely
that those who consume the services of schools (the public) will become even
more divorced from those who provide the services (teachers and directors).
For organizational analysts, conflicts surrounding participation take on an
additional dinension--the tension that exists between bureaucracy and
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professionalism, The wvalue of professionals in organizations is measured by
their mastery of speclalized knowledge. It makes sense that professionals
zealdusly guard their claims to expertise to affirm their value to, and
consequently their right to autonomy and authority in, bureaucracies, As
members of the bureaucracy posture among themselves to gain liberties in
their work, the public becomes an even more distant «cousin to policy
decisions.

The tension between experts and laymen 1in the federal government
accelerated as the federal government began to commit more of its resources
toward domestic programs, As the administrative state emerged from the
social programs of the .v6Js, the difficulty of exerting congressional
control Dbecame apparent. Yet rarely was the legitimacy of congressional
oversight of administration challenged in 1{its efforts to check the almost
natural bureaucratic drive toward independence and autonomy. Congress not
only has developed the mechanisms that 1{t employs, but has given the
President substantial statutory and procedural powers over federal
administrative agencies (Dodd and Schott 1979). This is not to suggest, of
course, that these mecharisms are successful; but that there is virtually no
dissent from the view that they should be successful. As Wilensky puts {it,
"Although the unchecked expert represents a danger to democracy and
efficiency, the danger can be constrained by the training of executives, the
use of adversary safeguards and similar administrative devices and the force
of an enlightened public opinion" (Wilensky 1967, p. 116).

None of the tensions between experts and representatives is unique.
All governments in complex societies are wvulnerable to bhureaucratic
dominance. The intransigent bureaucracy, among other distractions, drove Mr.
Nixon to despair, Subsequently, his Republican successor promised to reduce

the size and 1impact of federal bureaucracy, and to return a variety of
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government functions to states and municipalities (where, unbeknownst to him,
they would become the creatures of equally odious bureaucracies). Reagan’s
antibureaucratic bent struck a responsive chord: nobody 1likes faceless
bureaucrats.,

Local politics differ from national politics, however, hecause they
are reformed, especially 1in mediumsized and smaller areas. The reform
movement nicked the state government a bit with {its various referenda
schemes, but 1t was in local politics that the reformers had th=ir greatest
SUCCESS ., The infamous urban machines were corrupt, as the reformers alleged.
They were not efficient, if the word is understood to mean providing the best
service for the least mone,. But, Aas most students of the period have
concluded, the ur ban machines per formed an essential function. In
Integrating the millions of {immigrants into political life, they rewarded
votes with jobs. Their currency was patronage. To reformers, giving a
teacher a job because he or she had paid off a ward boss was so horrible a
crime as to require a massive reorganization, The idea was to allow
professional rather than political criteria to determine the course of local
government, The goal was efficlency, a word that became the gospel of the
refermers. Efficiency requires expertise. Experts require autonomy. Hence,
the reform movement required the appointment of technically competent experts
who, 1in turn, would assure their elected employers that services were being
delivered efficiently.

Both educational and muncipal structures of governance have been
shaped by the forces of local governmental reform in the early part of this
century, and school and municipal decision-makers today have many issues,
problems, and constraints {in common. Just as the council-manager form of
government often 1s 1dentified as one of the goals of municipal reform, so

was the modern school superintendency a product cf educational reform
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(Banfield and Wilson 1966; Boynton 1976; Dye 1973). Municipal and school

district reforms were guided by the same tripartite {deology:

1.

A belief in the "public interest," which should prevail over
competing, partial interests, This belief was reflected in slogans
such as "There is no Republican or Democrat way to pave a street,"
In the educational field the slogan was "There is no Republican or
Democrat way to school a child.,"

Since reasonable men can agree on the public interest, government is
really an administrative and technical problem, rather than a
political one., Politics is the art of decision-making most
appropriate when there is disagreement concerning goals. Since
municipal and educational governance issues are amenable to
consensual decision-making by 'reasonable" people, both politics and
"unreasonable" people should be barred from the decision-making
process,

The best qualified people should decide on nolicv and then leave the °
administration of programs to professional experts. Institutional
arrangements should guarantee both the selection of the best
qualified men for positions of lay leadership and the provision of a
corps of professional experts to shoulder the burden of
administration.

This common {idealogy gave rise to common institutional arrangements

in school districts and council-manager municipal governments, Six key

structural changes were sought and largely achieved:

1.

Bypassing party machinery in nominations and elections. Nonpartisan
selection of legislators, recall of legislators, and direct citizen
participation through referenda and other plebiscites were the prime
structural changes.

Reduction of elective offices to simplify the voter’s task (the
"short ballot") and to focus responsibility on a small number of top
elected officials.

Replacement of ward-based elections with at—large elections to insure
elected officials would consider the welfare of the entire
governmental unit and not merely their own neighborhoods or "wards."

Longer, over lapping terms for legislators to ensure continuing
availability of expertise and proper socialization of newcomers.

Separation of local politics by holding elections at times when there
are no federal or state elections.

Replacement of patronage appointment and promotion of emplovees by a
merit system of civil service.

Of course, not all school districts or council-manager municipal
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governments have all of these 1irstitutional structures. However, the
structures characterize the overwhelming majority of local school districts
(Zeigler and Jennings 1974; Zeigler and Tucker 1978). Moreover, these
institutional structures are stropgly associated with the council-manager
form of municipal government —- more so than with any other form of municipal
government,

A brief review of data on school district and council-manager
institutions will serve to document how similar are these two forms of local
government. As Table 1.1 indicates, the council-manager form of local
government has grown over the past 30 years to become the most common form of
government In cities of 5,000 or rore in population.

Table 1.1: Form of City Government in Cities of 5,000 or More
(in percentages)

Representa-

Mayor- Counci 1- Comr- Town tive Town Sample

Council Manager mission Meeting Meeting Size
1951 55.0 26.1 15.3 2.5 1.1 2,525
1953 52.7 28.9 14,7 2.6 1.1 2,527
1957 49.4 34.6 12.5 2.3 1.2 2,559
1959 48.3 36.3 12.1 2.0 1.2 2,562
1963 52.3 38.6 8.1 0.4 0.6 3,044
1967 48.6 41,2 6.1 2.9 1.2 3,113
1971 44,0 47.3 5.9 1.8 1.1 1,875
1974 46.0 47 .1 3.0 * * 6,254
1978 44.0 46,0 3.0 * * 8,192

*Breakdown not available.
Source: The Municipal Year Book, 1952, 1954, 1958, 1960, 1964, 1968,

1972, 1976, 1978. (Washington, D.C.: International City Manage-
ment Assoclation)

Table 1.1 also iIndicates that the ccuncil-manager form has been growing at
the expense of both the mayor-council and commission forms, and that the

council-manager and mayor-council forms account for 93 percent of city
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governments.,

The reform goal of nonpartisan selection of lay legislators has been
achleved in both school districts and council-manager municipalities.
Approximately 25 percent of all school districts select board members by
partisan election (Zeigler and Jennings :1974), As Table 1.2 indicates,
council-manager cities have the lowest rate of partisan elections. Less than
13 per cent of council-manager municipalities allow partisan electoral
competition,

Tablz 1.2: Cities with Partisan Affiliation on General Electdon Ballots
(in percentages)

Representa-
Mayor- Council- Com- Town tive Town
All Council Mana ger mission Meeting Meeting

1951 40.6 54,7 15.4 33.3 48.9 20.8
1953 39.8 54.6 15.6 34.3 52.0 25.0
1957 39.0 56.0 15.0 37.0 49.0 20.0
1959 39.0 56.0 16.0 39.0 55.0 23.0
1963 36.0 51.0 16,0 37.0 46.0 24.0
1967 35.1 50.8 7.7 30.5 43.5 39.3

1974 24.5 35.8 12.8 17.4 41.2 24.3

Source: The Municipal Year Book, 1952, 1954, 1958, 1960, 1964, 1968,
1976. {(Washington, D.C.: International City Management
Association)

Ward-based election of legislative officials has been curtailed in
both school districts and municipal governments. About 73 percent of school
districts have pure, ét—large elections (Zeigler and Jennings 1974). Of the
49 largest cities surveyed by the National School Boards Association, 82
percent of school districts that elect board members do so on an at-large
basis (National School Board Association 1975). Over the last quarter
century, three-fourths of council-manager municipalities have consistently

elected city council members on an at-large basis.
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Despite a common origin, when educational and municipal
administrators are confronted with the task of managing conflict, they
respond differently because of their personal and professional resources and
administrative positions. The disparit§ suggests the logic and utility of
comparative research for understanding the conflict management behavior of
local administrators,

Some research has treated the role of conflict management bhehavior
for city managers 1in municipal governance (Eyestone 1971; Loveridge 1971;
Stillman 1974), But ~onflict as an area of {inquiry i1s still novel to
educational resear ch, Salisbury, in his recent study of citizen
participation in education (1980), notes his surprise at the recurrence of
conflict throughout the course of his interviews. Salisbury’s conclusions
are highly revealing:

School activists dislike conflict, They are uneasy about

political parties because, in part at least, partisan

involvement implies directly competitive struggle. They are

uneasy about changes within their communities or in their

school program, in part it seems, because change presents the

possibility of disagreement, They are, with some exceptions,

uneasy In the presence of heterogeneity, of race or class,

because this too means potential conflict over what values

ought to prevail,...Qur data are not remotely sufficient to

explore thoroughly this 1s:ne, but the matter of American

attitudes toward political and social conflict is thoroughly

deserving of a prominent place 1in the research agenda

{Salisbury 1980, p. 198-99),

Comparative analysis would have eased Salisbury’s concern; we give conflict
"a prominent place in the research agenda."

This concern with constraining experts 1is not widely shared by
professional educators, Rather, their interest 1is in the assurance that
professionals are unconstrained. Indeed, the 1{deology of educational
administration, as 1t emerged from the refrom movement at the turn of the
century, was  one that emphasized "expertise, professionalization,

non-political control, and efficiency” (Wirt and Kirst 1971). TIn their view,

17



the best guarantee of a well functioning school system 1s In the free
exercise of judgment by highly trained experts, Havinghurst, asserting that
the role of experts 1in large city school administration was dominant only
until 1970, argues that the goal of quality education for all can be achieved
only by a '"strong school administration, with power over a wide population
area...with a strong planning function, and with a bureaucracy" (Havinghurst
1977, p. 105).

Other arenas of policy have a cadre of experts. Indeed, the rapid
rate at which the United States 1s changing, out of necessity, from a
political/economic system concerned with the distribution of abundant
resources to one virtually obsessed with the conservation of scarce resources
makes expertise a highly valued commodity. However, education seems to be a
public enterprise that places an unusual amount of value upon deference to
experts, whether or not such experts can legitimately claim to live up to
their titles.

In spite of the 1intervention of federal and state authorities in
local governance, the local administrative structure, symbolized by the
superintendent, remains the most visible and influential unit in educational
governance, In most districts, school boards are part-time amateur bodies
easily persuaded that superintendents are better equipped than they to make
policy. The superintendent is the single most visible representative of the
school system., The average citizen more readily can name his or her
super intendent of schools than his or her congfessional representative, to
say nothing of elected school board members. The average superintendent
earns more than the average city manager, for example, and presides over a
larger bureaucracy. In spite of the fact that schools are responsible for
the delivery of a single service -- education -- their ratio of auxillary
personnel to service delivery personnel exceeds that of any other unit of
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local government, For this and other reasons, schools are the largest single
consumer of local tax dollars. Hence, the popular identification of schools

with superintendents 18 understandable.

Why A Comparison?

There are those who assert that we willi find few differences between
school superintendents and city managers, Stillman (1974), for example, has
claimed that '"public school superintendents have a great deal in common with
city managers, Both are administrators of important community enterprises;
both are at the beck and call of local boards, hoth face similar problems of
general public apathy and wrath over local 1issues (frequently at budget
time), and both enjoy comparable remunerations for their services" (Blau and
Scott 1962, p. 51). Cognizant of such commonalities, the International City
Managers Association and the American Asscciation of School Administrators in
1963 and 1964 held a series of joint conferences to explore similarities
between the two professions, options for trai:ing, and problems of
adminigtration.

These similarities aside, we expect that there are significant
differences between the two groups in conflict management behavior. Although
few studies of comparative conflict management within the same general
geographical unit exist, we can explicate what differences we expect to
exist, Comparative analysis should be undertaken when the wunits to be
studied have an appropriate mix of similarities and differences--comparisons
of totally disparate cultures (Iceland and New Caledonia) or quite similar
cultures (Alabama and Georgia) should be avoided.

The point 1is well illustrated by Zald’s study of social movements in
organizations (1978). Intraorganizational political conflict 1s perceilved
and described using the categories of social movements:
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The similarities of nations to organizations permits us
to utilize concepts of socjal movements drawn from the
former to examine similar processes in the latter...on
the other hand, there are differences...a2 state has a
legitimate monopoly over coercion, whereas an
organization does not. Moreover, a state has a
pluralistic set of goals. It is not even clear how one
can conceive of the goals of a state; whereas the goals
of an organization seem at least more concrete...cleavage
and structure of nation-states endure for generations and
are transmitted through families and the class system,
while the cleavages of organizations have a less enduring
base" (pp. 855-56).

The differences between city managers and superintendents, perhaps
less extreme, nevertheless offer an ideal opportunity for a comparative study
of conflict management. These differences are described below.

(1) Professionalism. A key Ingredient of professionalism 1is

autonomy, the freedom to make decisions about one’s work. The stronger the
sense of professionalism, the greater the need for autonomy. In addition to
our éwn work, Schumpeter (1942) was mong the first to understand the impact
of education upon the need for professional autonomy. Most city managers are
administrative generalists, most superintendents are selected from within
educational ranks. The educational backgrounds of city managers are diverse;
the education of super intendents, mor e narrow and specialized.

Super intendents 'normally possess more formal educational credentials than
city managers; most have advanced degrees. Studies of graduate curricula in
educational administration further indicate that course work 1is highly

specialized.

Thus, we believe there is a higher sense of professional

{dentification among superintendents than among managers, and that this

{dentification, although it may enhance intraorganizational authority, is
dysfunctional in the resolution of community confiicts that expand to the
point where expertise is no longer a valued resource. As Mosher has pointed
out, "It 1is doubtful that there is any element...more significant for the
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nature of {its public service than the educational system, both formal and
informal, by which are transmitted its other frame of reference, and
knowledge, and partly through which these are changed and knowledge enlarged"
(1980, p. 25).

One city manager, reflecting upon his training and his job
experiences, lamented, ''the woﬁld—be manager 1s trained as a managerial
generalist, wuncentaminated by any talent of political craft,.." He went on

to argue that "profession" does not describe the manager’s job, "and it would

be a disaster if it did" (italics 1in the original). On the other hand,
"making the manager a better politician is advocated, even to the extent of
engaging personally in the electoral process" (Donaldson 1973, pp. 505-506).

Such opinions are not part of the ideology of superintendents, although
results discussed in the next chapter suggest a gap between espoused ideology

and present day attitudes of superintendents when queried individually.

(2) Scope of Public Goods. Just as the educational background of

superintendents 1s more concentrated than that of managers, so the public
good they distribute 1s more 1limited. Managers are responsible for the
administration of a brgad range of services; superintendents, a single
service. Further, the service provided by superintendents involves a "sacred
object,” the child. Most of the services managed by city managers dc not
involve objects of such emotional attachment. Planning and budgeting for
mur.icipal services seems to involve more pragmatic than 1ideological
bargaining. This 1s not to say, of course, that ideological conflict is
absent. The literature on fluoridation and the widespread attention given to
the treatment of homosexuals demonstrate that, indeed, it is very present.

Further, even a cursory examination of urban 1ife suggests that central city
problems are becoming less technical. 1In this sense, the problems of city

manager and superintendent are similar: the problems are becoming less



amenable to technical solutions, yet the recruitment of managers and
superintendente still favors the technical problem-solvers (Stiilman 1974, P.
107). Banfield and Wilson contend that "...managers as a ciass arevbetter at
assembling and interpreting techaical data, analyzing the logic of a problem,
and applying rules to particular cases than they are at sensing the
complications of a human situation" (1963, p. 174),

(3) Role as Policy Initiator. City managers, li"e superintendents,

now are expected to initiate policy., Both were initially regarded as neutral
e xperts, a cléar]y untenable role. Both now are viewed as having broader
responsibilities, Past research leaves no doubt ahout the role of the
super intendent (Zeigler and Jennings 1974; Tucker and Zeigler 1980).
Research on city managers (Loveridge 1971, Eyestone 1971) reaches similar
conclusions for managers. Indeed, Kammerer’s analysis of publications of the
International City Manager’s Association from 1952-62 reveals more references
to the role of policy leader or innovator than to any other role (1954, p.
428).

However, important differences are present. City councils represent
a more diverse range of religious, educational, and financial backgrounds
than do school boards (Eulau and Prewitt 1973; Torgounik 1969, p. 35).
Deference to expertise 1s more characteristic of middle- to upper-class
professionals than of less affluent social classes. Thus, the city manager s
role 1in policy formation is more likely to be challenged by the city council
than 1is the superintendent’s by the board, especially when the council is led
by an active, popularly elected mayor. Kammerer observed that city managers
had less range of discretion under these circumstances (1964, p, 439). A
direct comparison can be made with one of the cities In an earlier study
(Tucker and Zeigler 1980) in which the mayor became, by reason of his office,

chairman of the school board. 1In this case, superintendent discretion was



limited.

(4) Alliances and Interest Groupe. Partially because of their more

general and substantive managerial responsibilities, city managers face the
problem of alliances between department leaders and organized Interest
groups. The executive bureau-interest group relationship so well documented
in the interest group literature on national politics (Truman 1951; Freeman;
Zeigler 1964) is becoming  characteristic of 1large urban political
systems.l Thus, managers might find themselves in c'nflict with heads of
administrative agencies in alliance with their clientele groups. This
phenomenon 1is 1less often found in school governance although superintendents
must, of necessity, rely on staff for information., The governance sgtructure
does not encourage administrative-interest group alliances independent of the
super intendent,

However, superintendent relations with school principals creates
problems not felt by. city managers. Whereas municipal departments develop
strong relationa with functional interest groups, principals may develop
independent influence based upon geographical identification.

Principals a~nd teachers are 1In positions to contain or exacerbate
conflict by implementation, As Majone and Wildavsky (1978) argue, it is
clear that 1Implementation shapes policy. That is, the impact of a policy
upon the 1intended public will be subject to manipulation by the line
officials. The extent to which principals correctly interpret the values of

their constituents and make iIncremental ad justments 1in policy will be an



officials. The extent to which principals correctly interpret the values of
their constituents and make incremental adjustments in policy will be an
important wvariable in conflict resolution.2 Securing the loyalty of
principals--and allowing them the latitude to modify policy--can be a
valuable strategy for superintendents.

The fact that such buffer opportunities are not as available for city
maﬁagers may create more direct group iInteraction and conflict with
politically influential elites.

Thus, the opportunities for comparison are ideal: "Observers of the
municipal and school scene have commented on the similarity of roles of city
managers and school superintendents and have suggested that specimens of each
be dissected and compared. School administrators and city managers
themselves have commented on these similaritie. and have even compared
salaries as a guide to standards of compensation.," Martin notes "...all
school districts and a large and growing number of cities operate under
systems which are comparable in many important respects...that the students
of public education and city government might learn much from cross analysis
would seem so obvious as to require no documentation" (1967, p. 41).

To summarize then, the bases for expected differences in the way city
managers and superintendents deal with conflict include the following:

(1) Superintendents’ stronger sense of professional identification is
a disadvantage 1in handling expanded conflicts, where expertise 1s not as
relevant a resource as in intraorganizational disputes.

(2) The differ2nce 1in the scope and nature of the "public goods"

superintendents and city managers administer implies that the two groups will

2We are grateful to Harry Wolcott, Richard Carlson, and W.W.
Charters, Jr. for assisting us on this point.
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need cifferent skills to deal with conflict. The mix of technical and
ideolagical conflict 1is characteristically different for each group, and so
the most effective mix of skills also will vary.

(3) Managers and superintendents have different rcles as policy
initiators, and have different relationships with their elected
councils/boards, Conflict management styles will vary according to the
parties to the conflict,

(4) Municipal government 1{s functionally decentralized, and the
school system 1s geographically decentralized. Consequently, managers and
superintendents confront different kinds of alliances between subordinates
and clientele groups., Heads of municipal departments develop strong
relations with functional interest groups, and principals develop geographic
bases of influence.

The addiction of administrators to technical knowledge 1s well
grounded in the curriculum of schools of education. Although superintendents
are told that they are politicians, the emphasis 1in educational
administration 1s wupon the tradition of rational management, Nowhere 1s the
distinction between rational management and "political decision making"
clearer than in the approach to conflict, A political view of conflict
emphasizes that conflict is healthy; a management point of view i1sg based upon
the assumption that conflict is symptomatic of a "breakdown in the standard
mechanism of decision-making and ‘a threat’ to cooperation" (March and Simon
1969). A political approach to conflict has a much more benign view:
"Political conflict 1is not an unfortunate and temporary aberration from the
acra of perfect harmony and cooperation. It stems from the very character of
human 1ife itself" (Ranney 1966),

Not only 1is conflict normal, it is, according to the political view,
healthy rather than pathological: "The dynamo of political action,
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meaningful conflict, produces engaged leaders, who 1n turn generate more
conflict among the people. Conflict r-elevant to popular aspirations is also
the key democratizer of leadership” (Burns 1978). The key distinction, of
course, is between normal politics and the administrative rationality based
upon the traditional assumption that '"education and politics do not mix."
Keeping education out of politics means eliminating conflict. The typical
administrator, then, will regard conflict as destructive noise in the system.
It must be managed; it must be anticipated, contained, individualized,
controlled, and, if possible, avoided.

Superintendents attend workshops at which strategies for rational
conflict management are displayed 1in much the same fashion that physicians
attend seminars on the early detaction of 1life-threatening diseases.
Superintendents learn from consultants that, for example, traditional
political assumptions are dangerous. Conflict assumes that somebody winc and
some body 1loses. Politicians try to minimize the effects of losing, but all
decisions, no matter how carefully the compromise 1is drawn, necessarily
invoive winners and losers. Such is the nature of politics.
Super intendents, however, are encouraged to believe that conflict can be
eliminated by "win-win'" decisions. That is, they believe that it is possible
to make decisions 1in which everybody wins, thus eliminating conflict. Such
solutions are to be accomplished by the appropriate training of potential
participants.

In the next chapter we examine traditional perceptions of conflict
and how 1t should be managed. The analysis of similarities and differences
in the way superintendents and city managers approach conflict management
yields 1implications for effective behavior in both settings. Beyond conflict
management behavior, the comparison illuminates the degree to which thege two
groups of professionals are responsive to their publics and where the locus
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of decision making resides,
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CHAPTER TWO: CONFLICT

Traditional Views 2f Conflict

While managers in municipal governance have always operated in a
traditional pelitical context, such conditions have been considered to be the
exception for school managers. However, the turbulence of the 1960s
certainly seemed to have affected the conditions of education and contributed
to 1{its politicization, Popular accounts of highly pubhlicized conflicts
portrayed professionals as struggling wvainly against a variety of powerful
interest groups. Professionals themselves were active in promulgating the
view of the '"beleaguered superintendent'" (Boyd 1975, p. 7). One observer
quoted from the ranks of the beleaguered to support his contention that the
wor 1d of the superintendent, as seen from the inside, is far more conflictual
than the world as described by students of educational policy-making:

The Amer {can school superintendent, long the
benevolent ruler whose word was law, has become a harried,
embattled figure of waning authority...brow beaten by once
subservient boards of education, teachers’ associations, and
parents, the superintendent can hardly be blamed if he feels
he has lost control of his destiny....Administrative
power lessness 1is becoming one of the most pervasive realities
of organizational 1life (Maeroff 1975, p. l; Frickson 1972,
pp. 3-4).

Whi le some might be inclined to dismiss such testimony as
self-serving, the view has been to some extent echoed by scholars who argue

that the mode 1 of professional dominance 18 no longer operative.

Representative of this argument is McCarty and Ramsey’s The School Managers

(1971). This study of 51 school districts in the northeast and midwest led

them to conclude:

One can  hardly avoid the view that today’s
educational administrator 1is engulfed 1in a pressure packed
set of constraints...individuals previously without power are
rapidly becoming aware of the strength that can be marshalled
if they work together...the tensions so apparent throughout
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American society have galvanized (school) bhoards {nto the
political arena with a vengeance (McCarty and Ramsey 1971,
pp. 153, 211, and 213),

The upshot of this controversy tas been a renewed interest in the
questicn, Are schools really that conflictual? This new interest is shared
by practitioners and scholars in educational administration, political
ccience, soclology, and other social sciences. Social scientists who see a
technological revolution as ckanging the basis of governmental
decision-making are interested in exploring the technological decision-making
model sa well established in the educational policy literature.
Simultaneously, students and practitioners of educational administration who
see Increasing politicization of educational governance are interested in
exploring topics such as popular participation and conflict resolution under
the democratic decision-making model (Boyd 1976, pp. 539-77). All of these
perspectives need to be explored to resolve the apparent contradiction
between research findings that show professional administrators dominating
the processes of educational policy making with the assertion of '"schoolmen
themselves or observers sympathetic to them that they have lost control of
the governing of schools" (Boyd 1975; Wirt and Christovich 1982).

We suggest that the resolution to the problem 1lies 1n greater
understanding of educational policy-making under conditions of conflict in
which the technological model of decision-making most often is challenged as
inappropriate, in which the democratic model has a chance to operate, and
which seems to be particularly trying for school administrators. The ma jor
purpose of this writing is to further understandings of conflict management
In educational governance.

Contrary to the professional maxim that superintendents should not
engage in politics, superintendents are political actors with political
powers, As In other units of government, school district governance involves
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conflict. For many superintendents, political conflict presents a crucial
paradox: when conflict occurs, the technical skills so diligently developed
not only are of no value, they are a liability. Trained in the tenets of an
ideology that defines «c¢onflict as pathological and consensus as the most
legitimate basis of a decision, superintendents may find conflict more
painful than do other executive officers. A defensive, hostile response to
criticism then may generate more 1intense conflict. Thus, superintendents
with doctoral degrees (the most i{deologically committed) and 1little
on-the-job experience (which mediates the negative influence of education)
may be less skillful in managing conflict (Crain 1968, pp. 115-124; Boss,
Zeigler, Tucker, and Wilson 1976). Boss, Zeigler, Tucker and Wilson (1976)
showed that those with doctorates were less successful in managing conflict
than those without this advanced degree.

Problems concerning conflict resolution are especially acute under
conditions of episcdic, nonroutinized conflict. Episodic conflict reduces
the effectiveness of the basic resources of the manager. The hasic resource
of superintendents, expertise, 1is not accepted as mnegotiable. Because
superintendents rely on expertise rather than more traditional political
skills, the power base of the superintendent is destroyed when this resource
is declared inapplicable. 1t is no surprise that issues of episodic conflict
unresolvable by technical skills (such as busing and school closures made
necessary by declining enrollments) are troublesome to superintendents. As
American schools move from an era of expanding resources to one of scarce
resources, the essentially political 1issue of resource distribution will
become dominant, School boards will continue to turn to superintendents for
recommendations. Superintendents must use both their political and technical
resources as the task of conflict management becomes more prominent in school
district governance.
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Systematic research should not focus exc%Lsively on those instances
in which the technological wmode of decision-making is inappropriate (i.e.,
examples of nonroutine, or episodic, conflict). However , such Instances are
impor tant beyond their numbers; they provide opportunities for implementing
the democratic mode of decision-making. Peterson, Boyd, 7ald, and o*:hers
have suggested this possibility. As Zald explains: "It 1s at such times,
too, that basic conflicts and diversions both with the board and between the
managers and the board are likely to be pronounced" (Boyd 1975 p. 107). "Boyd
argues that such occasions concern, for example, finance and expancgion,
school consolidation, and the selection of new superintendents (1975, p.
121). However, the evidence is far from clear. Our own research indicates
that there 1s more Involved than the substance of the issue, a point that we

will develop in a later section of this report,

A Definition of Conflict

Conflict has been the source of conceptual confusion for decades
(Fink 1968). .Wb have sifted through definitions ranging from the most basic
to the most complex. Introductory texts in political science simply define
conflict as ‘'situations 1In which one individual wishes to follow a line of
action that would make i1t difficult or impossible for someone else to puésue
his own desires" (Dahl 1981). Such texts also assume the necessity, indeed
the desirability, of conflict. More sophisticated conceptual schemes, such
as proposed by Schmidt and Kochan (1972), 1nclude not only goal
incompatibility but also a Qariety of other preconditions. That is, they
agree that 1incompatibility of goals 1s a necessary, but not a sufficient,

definition of conflict,

We start with a generally accepted definition: Conf];EE is a

situation in which two or more parties perceive that their goals are

31

w
c



incompatible., Gbviously, conflict is common in schools or iIn any

organization (Nebgen 1978). However, perceived incompatibility of goals may
not lead to behavior normally regarded as conflictual. One school of thought
-= derived initially from the early work of Ross (1930) and Simmel (1955) --
argues that {incompatible goals may lead either to conflict or competition.
The difference between these 1is analogous to the difference bhetween a race
and a fight. In a race, nothing 1s done to obstruct one’s opponents’
efforts, whereas, in a figiit, obstruction is the goal. The fight 1is a social
phenomenon and includes an element of Interaction., Lewis Coser’s definition
of socfal conflict is applicable; he describes it as "A struggle over values
and claims to scarce status, power and resources in which the aims of the
opponents are to neutralize, in jure or eliminate their rivalsg (1956, p. 8).

Thus, our definition expands to include: (a) mutually perceived and
Incompatible goals, and (b) perceived opportunity for interference. Stated
In terms of traditional social sclence, conflict consists of situations in
which persons with perceived mutually {incompatible goals simultaneously
perceive an opportunity to achieve these goals (at least partially) by
blocking those of their adversaries. This additional active component , the
blocking behavior of opponents, constitutes a refinement of our earlier
distinctions between active and passive conflicc and 1s helpful 1in sharpening
our understanding of management behavior.

Having provided a definition capable of being operationalized, our
next task 1s to specify the dimensions of conflict, Following Sorokin
(1928), the 1literature traditionally approaches this task by identifying the
nature of the antagonistic -unity, Our review of the literature reveals
dozens of schemes, each with a domain of social science attached to it, At
the extreme, some works 1like those of Boulding (1962), classify parties of
conflicts from personal to international. While such efforts admittedly are
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tedious, they should not be overlooked as each has attracted the attention of
various teams of socilal scientists. Thus, personal quarrels attract the
attention of small-group psychologists while conflicts between nation-states
Interest students of international relations.

Clearly we can eliminate many types of conflict that administrators
may encounter. Any private conflicts, for example, are not of concern to us.
(Of course, one can always argue that a manager s private conflicts affect
his/her public behavior, but we suspect that the theory here is too murky.
See Rogow and Lasswell 1963). Our analysis of the literature, including the
work of Dahrendorf (1961), Boulding (1962), and McNeil (1965) leads to the
conclusion that our purposes are best served by reduction and simplication.

Stephen K. Bailey’e (1971) typology of conflict provides a beginning.
He 1identified three types of conflict situations: subordinate conflict
(between an administrator and subordinate); superordinate conflict (between
an  administrator and superiors); and lateral conflict (between an
administrator and equals).

The advantages of Bailey’s typology of conflict situations are
manifest in the ambiguities it suggests as well as in its simplicity.
Conflict may develop because neither party agrees to the definitions of the
authority relationship. Loveridge (1971), for example, finds fundamental
conflict between councilmen and managers in their perceptions of the
manager s role 1in policy-making. Our research on boards and super intendents
similarly suggests that, in some situations, the conflict involves less the
substance of a dispute than an appropriate definition of the role of each
actor vis-a-vis the other.

Gross, Mason, and McEachern’s study (1958) of school boards in

Massachusetts provided some of the theories leading to Governing Amer ican

Schools (1972), Gross et al. wor ked directly on the notioﬁr'l of
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board-superintendent conflict by using an 1item to measure degree of
"professionalism." Their item was phrased (response terms of agreeing or
disagreeing), "In deciding 1{ssues the board members vote as representatives
of 1important blocs or segments." The model superintendent response was
"Absolutely must not." Our question, based both upon Gross et al. and upon
theories of representation, was, "Do you ever feel any conflict between your
responsibility to the public and to the school administration?" The ma jority
of board members did not, but in cases of conflict our analysis revealed that
the dispute was, indeed, as much over appropriate roles as over substantive
issues. In Bailey’s terms, the disputes involved conflict over whether
board-superintendent relations were subordinate, superordinate, or lateral.
Bailey’s typology, 1in addition to offering the 1dea that conflicts may
concern the disputants’ appropriate roles, offers the additional advantage of
clarification of research domains.

Subordinate conflict 1s germane to the fields of administration,
industrial relations, and related disciplines, Most literature on management
(whether public or private) 1is concerned with managing disturbances within
the organization, where a hierarchy of authority normally is established.
Clearly, management 1is concerned about subor dinate conflicts because the
collective goals of the organization are disrupted if subordinate conflict is
poorly treated. Hence, the literature quite naturally treats conflict as a
destructive force. Such terms as "a breakdown In standard mechanism of
decision-making" (March and Simon 1958) and "a threat to cooperation'” (Marek
1966) are illustrative of this understandable assumption.

Our concern 1{s not, of course, with subordinate disputes as such,
However, our interest 4in them 18 substantive for a number of reasons: (1)
unresolved subordinate disputes may result in a broadening of conflict to
either the superordinate or lateral levels. Mintzberg’s (1973) description
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of the "disturbance handler" role is representative of the management
literature not only 1in its dysfunctional characterization ("disturbance
occurs, a correction is necessary"), but also in that it does not address the
possibility that the disturbance may expand. For example, principals who
feel they have been improperly managed may seek legal redress through a
superordinate source (courts); teachers who cannot resolve a dispute may
withhold their services and garner the support or opposition of community
organizatlons, which have lateral authority relations with schoo] managers.,

An  additional reason for our concern with subordinate conflicts 1is
the assumption, again from Mintzberg, that managers spend a good portion of
their time reacting to disturbance situations. If so, then several research
opportunities exist. At the simple descriptive level, What kinds of conflict
are most prevalent and most costly?

On the one hand, management texts (and management research,
generally) are devoted to the handling of intraorganizational disturbances.
On  the other hand, school managers, as we have reported elsewhere, argue that
they are "administratively pcwerless'" because boards of education, teachers’
organizations, parents, and other community groups are becoming more active.
As we have noted, along with Boyd and with 2Zald, such events (1f the
challenge to authority is by a lateral group) may occur only infrequently but
with major 1impact. Inrraorganizational disputes may occur frequently ,ut
with minor impact 1f they are contained. Again, we note, with modest
linguistic change, another distinction between episodic and routine
conflict--intraorganizational disputes are more easily routinized.

Since 8o much of the literature is concerned with the management of
intraorganizational conflict, we raise here the possibility that manager s
adept at handling intraorganizational distur bances my be inept at resolving
lateral conflicts. Management techniques may vary with the type of conflict
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(Nebgen 1978), A reasonable hypothesis (to be developed below) 1s that
training managers 1In subordinate conflicts may 1inhibit their ability to
handle lateral conflicts. Such an fdea was suggested by Crain (1968) in
discussing the response of super intendents to demands for school
desegregation: "Interaction between civil rights leaders and school
superintendents has the preconditions for conflict,”

The 1iterature of political science is substantially more directed
toward lateral and superordinate conflict, Easton, whose early work has
directly or Indirectly iInfluenced most empirical and theoretical wor k,
clearly distinguishes between studies of organizations and studies of "the
authoritative allocations c¢f wvalues." His argument 1is that political
scientists should study policies that, broadly speaking, involve the "who le
society."  Hence, "political science is not «nterested in the power relations
of a gang or a family or a church group simply because in them one man or
group contests the actions of another” (Faston 1953, p. 123), FEaston’s
argument 1is not, of course, that one should exclude nonpublic activity;
rather he 1is suggesting that the purpose of inquiry is to address public
policy making behavior.

It is normal, tﬁerefore, for political scientists to bhe more
concerned with conflict that engages the attention of broader publics than
about intraorganizational disputes (keeping in mind the caveat that the lines
are frequently blurred). As Dye and Hawkins explain, "Metropolitan
government 1is too often treated as a problem in administration rather than a
problem in the resolution of conflict" (1967, p. 1), Yet, according to these
authors, and to others such as Banfield and Wilson (1963), "the management of
conflict in society is one of the basic purposes of government ,"

The degree to which political scientists focus on societal or
community conflict goes beyond Faston. Indeed, the founding fathers,
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especially Madison, believed that regulating conflict among people with
diverse iInterests was the principal task of government. Madison, of course,
was borrowing directly from Hobbes, who argued that totally unregulated
conflict was 1incompatible with comnunity life, Hobbes, Madison, and Easton
all argue 1in diverse ways that the principal business of government is the
management of societal conflicts.,

However, the scope of conflict did not become focused upon the
community (that 1is, the local community, as distinguished from larger units)

until James Coleman’s seminal Community Conflict (1977). Using fluoridation

disputes as examples of conflict-laden public policies, Coleman developed an
overarching theory of the conditions for community conflict: (1) the event
must touch upon an important aspect of the community members’ 1lives (here he
specifically mentions education and taxes, providing support for our
comparative focus); (2) the event must affect‘ the Iives of different
community members differently; and (3) the <vent must be one about which
community members feel that action can be taken,

Coleman’s conditions for conflict fit nicely with our definition, as
he explicitly 1includes the active component. One example of the condition
for conflict cited by Coleman was a conflict over school taxes. Coleman
argues, however, that the "real beginnings" of this conflict (which resulted

in the ouster of the super intendent) could be found in the decision-making

style of the superintendent (especially his 1insulation from politically
active persons and groups),. We share Coleman’s belief in the utility of
using management style as a predictor variable,

The significance of Coleman’s conclusion 1is that he tacitly
acknowledges a distinction that we have been most anxious to preserve--the
distinction between unavoidable conflicts generated by the structure of the
commmity and those triggered by an event or issue (in the case cited, the
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superintendent’s behavior). The latter conflicts are, we believe, more
amenable to manipulation as their origins may stem partially from behaviors
acquired as a result of trainirg received 1In courses in the field of
education.

Coleman also makes note of conflicts that began because of the
necessity of 1mplementing decisions reached at another, extra-local unit of
government. Be argued 1in 1957 that community conflicts would erupt more in
response to state or national decisions, that 1Is, to the sources outside the
community, as the Jjurisdictional shrinkage of 1local communities became
aéparent. As noted, response to external mandates often results in conflict
(1977, p. 80). -

Coleman’s work, winile theoretically elegant, was empirically sparse.

~,
~,

However, other studies cf community conflict, ﬁangally using fluoridation as
N
\.
an example, developed Coleman’s notions more completely. Of particular
relevance 1s the parallel between conflict over fluoridation and the various

conflicts surrounding schools, since both pit experts against laypersons.

vThe clearest exposition of this point i1s in Crain (1969). They emphasize

that management style (defined as 1nsulation from or engagement with

community conflict) 1s an important and maleable variable.
Like many educational decisions, the fluoridation issues appear to
have been initdated by professionals. In our terminology, initiation 1s

equivalent to proposal dewelopment. Expert participation 1In proposal

development 1s a major point in The Quest for Responsive Government (Zeigler

and Tucker 1978). The authors note that, because proposal development
requires the specification of a need for policy and the presentation of
alternatives, '"most 1important measures are...suggested by...administrative
departments that have studied the subjects involved and are prepared to
present to the legislature the information on which it may base its action.
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By the time the legislature, council, or school board comes into play, the
1ssue and policy options are well defined" (p. 137).

In the evolution of a policy, professional (as opposed to lay)
participation tends to occur early, Those who specialize in the
agenda-setting aspects of political participation stress the importance of
early professional participation, because experts hope to avoid a conflict of
expanded scope and high wvisibility (Cobb and Elder 1972, p. 51). Cobdb and
Elder; Coleman (1977); and Gamson (1966, 1968) all argue that expanded lay
participation enhances the probability of conflict and that each expansion is
more easily contained early in the policy process, that is, at the level of
proposal development, Even when the conflict is expanded, as for example by
legal requirements for a referendum, early professional activity seems a
crucial ingredient 1in predicting the nature of resolution., Thus, there is a
high correlation between a city manager ‘s policy position and the outcome of
fluoridation referenda (Crain 1968, p. 125). Even 80, argues Crain, city
managers prefer to define issues as administrative or noncontroversial,
because their consensual style is strained by conflict (p. 205.

It can be seen from this discussion that students of community
conflict rarely discuss intraorganizational conflict, Cobb and Elder are
quite explicit about this, Ilimiting their discussion for the most part to
"external” conflict--that conflict characterized by efforts of contending
parties to control the allocations of socially valued goods (p. 39). Hence,
as we did in our earlier thinking, they address themselves to the scope,
intensity, and wvisibility of conflict, For them, the study of conflict is
largely a study of the expansibn of scope, the development of controversy,
and the extent to which the interaction of these two variables (scope and
intensity) impact upon visibility.,

Our perspective 18 in this tradition, Social science literature

39

43



presents us with a variety of phenomena under the rubric of conflict, We are
most concerned with conflicts that have expanded into the arena of public
policy, engaging the attention of publics outside the organization. This
does not, however, preclude awareness of the consequences of
Intraorganizational conflict on the process of conflict expansion,

To summarize, our thinking about the kinds of conflict we wish to
study encompasses these items:

1. Conflict 1s a situation 1in which two or more parties perceive
that their goals are incompatible,

2. The parties to conflict also perceive opportunity to achieve
their own goals (at least in part) by blocking the goale of others. That is,
we are concerned with situations in which incompatible goals are actively
pur sued.

3. Bailey’s typology of conflict situations, based on the symmetry
of authority relationships, identifies subordinate, superordinate, and
lateral conflicts, Organization theory focuses on subordinate
(intraorganizational) conflicts. From our perspective such conflicts are
ancillary to our interest in lateral and supersrdinate conflicts, typically
the concern of political science,

4, Studies of community and organizational conflict are our main
theoretical and empirical referents. The dominant theme of this literature
1s that the study of conflict i1s largely the study of the expansion of scope.
An essential component of the conflicts we are 1Interested in 1is the
involvement of the public iIn the conflict situation -— 1in some degree, to
some extent, 1in some manner. In this view, conflict management would not be
solely a matter of maintaining the structure of authority relationships
within an organization, but of participation in the development of conflict
in the public arena.
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We believe, additionally, that organizational theory has been too
simplistic in 1its assumptions about conflict termination. Our pretest
persudades us of the merits of a less mechanigtic view, Such a view is
supported by the work of Lewis Coser. Coser argues that in social conflict,
provisions for termination must be made by the contenders and that
termination must occur in their evyes, He asserts that conflict is not
terminated unless all parties recognize that the conflict has ended (1961).

Kriesberg endorses Coser’s definition of conflict termination, hut
raises the problem of some parties, but not all, agreeing that the conflict
has ended. |

Terminating a conflict means that some people agree
that it has ended. Either partisans or observers assert that
it has ended, Partisan definitions of conflict termination
may be explicit or {implcit and may be asgserted by only one
side or agreed upon by both. There is usually a symbolically
important event or an explicit agreement in order for both
sides to agree that a conflict Hhas ended,...lLacking such
events, or simply not accepting their significance, one side
may refuse to agree that the struggle has ended. Obviously,
this 1s generally the "defeated" side. Its continuance, or
renewal of conflict behavior, generally forces the other side
to do so also.

History does not end., But that does not, and should

not, s8top us from writing histories. We must accept the

often arbitrary demarcations of conflict terminations, but we

should be explicit about the criteria used to mark the end of

a conflict (Kriesberg 1973),

In accordance with Coser and Kriegberg, we amend our definition of
conflict termination by excising the notion that contending parties will be
satisfied. Rather, the contending parties merely should agree that the {issue
has been resolved, Failing unanimous agreement, we may have to designate
arbitrary but explicit demarcations of conflict termination. Such
definitions will be developed 1in terms of the behavior of authoritative

school district and city officials. Possible definitions include voting and

nonvoting decisions by legislative bodies, decisions by administrative
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personnel, and such "nondecisions" as failure or refusal to place an issue on

the agenda of a formal meeting, or the cessation of demands by contending

parties.

Coping with Conflict

Mintzberg argues that the question of what managers do has never been
answered. His attempt, and especially his isolation of the role of manager
as "disturbance handler," is helpful. He maintains, however, without
evidential support, that the management of public or private enterprise 1is
essentially the same (Mintzberg, p. 14).

We argue that there are substantial differences. Private managers do
not have representative functions, and are not responsible for making
authoritative value decisions, or managing social conflict. However , public
managers and private managers do have to manage conflict., Most writers begin
discussion of conflict management with conflict termination, but since our
definition of conflict 1indicates an active component, we can begin a
discussion of conflict management from that point., While this equation 1is
not completely inaccurate, we prefer to argue that conflict management
requires the resolution of conflict and the satisfaction of competitors”’
demands, at least to the extent that perceptions of goal incompatibility are
not accompanied by perceptions of opportunity for blocking behavior. The
cessation of conflictual activity, then, is our starting point. Conflict has
been managed when the parties to the dispute abandon (albeit temporarily)
active blocking behavior. Conflicts, then, are never necessarily "resolved";
they are merely made passive.

Political science 1literature, as typified, for example, by Banfield
and Wilson (1963), asserts that conflict {is best managed (converted from
active to passive) by being regulated, As Dye and Hawkins put {it:
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"Government regulates conflict by establishing and enforcing general rules by
which conflict 18 to be carried on, by arranging compromises and balancing‘
interests, and by imposing settlements which the parties to the disputes must
accept" (p. 8).

In school governance, municipal governance, and 1indeed all
governance, this task 1is n&t necegsarily easy. It 1s less difficult in
systems with 1Institutionalized channels of communications among elites and
masses, and between elites (e.g., political parties and established interest
groups). In the absence of 1institutionalized and legitimate conflict
articulation, management becomes more complex. 1Indeed, some, such as Barnard
(1958) believe that the natural, most instinctive response 1s not to
regulate, but to avoid conflict by reducing contact between conflicting
parties (Nebgen 1978), by preventing potential controversies from achieving
formal agenda status (Cobb and Elder 1972), and by playing for time.

Intraorganizational conflict is occasionally resolved in this m:inner,
especially when such conflicts are a consequence of misperception of
conflicting individual goals. Conflict between subordinates, for example,
may go away 1f it 1is based 1largely upon minor, neninstitutiona 1ized
interactions.

However, 1t seems clear that avoidance of social cor.fllct can result
in conflict expansion, first to articulate publics, and then perhaps to
normally passive masses (Cobb and Elder, p. 81). The literature on
fluoridation and school desegregation strongly support the notion that
avoidance leads to 1increase lay participation. Increased lay participation
leads to a more complex management problem, perhaps to the 'ripple effect”
whereby conflicts overlap and groups coalesce.

As we have written on numerous occasions, school managers apparently
are more attuned to subordinate conflict management than to lateral or
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superordinate ones, When combined with the lack of institutiona. channels of
access, the possibility exists of minor disputes becoming ma jor ones.

Conflicts that escalate because of avoidance or procedural
Insensitivity are clearly amenable to various tracing strategies such as
organizational development, as Golembiewski has argued (1965)., Conflicts
that are a consequence of the structure of a community (heteFogeneity,
population growth, etc,) are less easily managed. Successful politicians
mana ge with a combination of persuasion, bargaining, negotiation, and
compromise, strategies not included in the training of an expert, especially
1f the disputants are not perceived as belonging to the community of experts,

The norm of bargaining, the glve and take of politics, is not,
however, absent from conflict resolution, We have distinguished between
bargaining among experts and bargaining between experts and laypersons (see
also Petersen 1976), The two types are not, of course, mutually exclusive,
Experts may seek the support of laypersons, especially community influentials
or active groups, Indeed, one possible distinction between municipal and
school governance 1« the extent to which sguch coalitions are built (see
be low).

Intraorganizational :.unflict, ewes though Bailey would classify most
of 1t as subordinate, frequent iy invclves bargaining among experts, Here,
conflict management assumes (b2 characteristics that normally concern
students of organizations——the is:zuag ave i1ikely to be only loosely anchored
to strongly held ideological preferences and beliefs, and the expertise of
bargainers 1s  acknowledged and respected (see Gross ee al,, 1958),
Management strategies are based upon these assumptions, They are generally
described aéﬁ "rational." Thus, according to Blake and Mouton (1961), the
following activities constitute a process for conflict managzement: (1)
definition of the problem; (2) review of the problem; (3) development of a
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range of alternatives; (4) reaching for solutions; (6) explanation and
evaluation of solutions; (7) weighing alternative solutions; and (8)
selection of the appropriate solutions,

Broader social and political conflict rarely is managed by using such
a process. Under conditions of expanded or 'rancorous" conflict, 1in
Gamson’s (1966) terminology, the conflicting individuals or groups are likely
to attach strongly held 1ideologies to their goals and téd be unwilling td
acknowledge the legitimacy of expertise.

As conflict expands, the 1ssues become more abstract and unclear;
that is, 1less subject to easy 1identification. Specific problems are
generalized, complex 1s8sues are distorted and simplified, and new conflicts
develop as a sutwzt of the original ones. This process is described by
Coleman (1957) and Gamson (1968). Cobb and Elder, as noted, are also
concerned with expanded conflict. The most systematic analysis 1s by
Edelman. He noted that a common phenomenon in politics is that conflicts
appear to be muted and conflicting groups satisfied without any discernable
reallocation of tangible resources (1957). He argued that this was the case
because "It 1s characteristic of large numbers of people in our society that
they see and think in terms of stereotypes, personalizations, and
oversimplifications, that they cannot recognize or tolerate ambiguous and
complex situations, and that they accordingly respond chiefly to symbols that
oversimplify and distort” (p. 31). Subsequent research has supported
Edelman’s view (for a convenient summary, see Dye and Zeigler 1984),

Empirical examination of the 1implications of Edelman’s work for

conflict management occasionally considered the role of symbol manipulation

a

in the achievement of acquiescence among protest groups (Lipsky 1970). While
this 1line of 1inquiry could be pursued, we believe a more useful application
is to place symbolic satisfaction egquarely within our discussion of conflict
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management, a point not developed by Lipsky and other students of protest.

The broader the conflict--the more public and visible the arena--the
less relevant to conflict management become the resources of the expert. Tha
frustrations of experts at the 1nutility of rational argument 1is well
{1lustrated by the fluoridation literature. For instance, water c¢uality, an
extraordinarily complex 1issue engaging the attention of highly trained
professionals, 1s translated by the public into simplistic slogans such as
"clean water versus jobs'"--slogans that reduce the complexities of the issues
to understandable terms,

Political leaders, whose resources are electoral, achieve success by
symbol manipulation, especially by the introduction of symbols denoting an
enemy: George Wallace versus '"pointy-headed intellectuals,” Richard Nixon

versus "bums," or Jimmy Carter versus "greedy oil companies.,"

These kinds of symbols are, as noted, foreign to nonelected but
publicly accountable executives. In fact, such executives lack effective
ways of responding to symbol manipulation. Hence, they seek to avoid the

expansion of conflict,

It 1s easier, Cobb and Elder believe, to prevent expansion than to
resolve expanded conflict, Their example of conflict expansion 1is

i1lustrative of the process described above.

The conflict %egan as a dispute between a group of
teachers and a local school board. The Teachers’
Union...rallied to the support of the teachers, calling
their dismissal an issue on which all fteachers must take
a stand. Other municipal unions...rallied behind the
Teachers’ Union, since all workers have a stake in the
dispute. As the conflict was-expanded and was redefined,
the 1ssue of anti-semitism was raised. This brought the
Jewish residents of New York City into the fray. They
sided with the teachers only because of the larger issues
involved. Of course, by this time the better informed
strata of the general public had become aware of the
conflict, which eventually filtered to the general public
when the teachers went on strike" (Rosenthal 1969, p.
154).
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Conflict detectiorn is an iIntegral part of conflict management. Cobb

:nd Elder refer to this as anticipation., By anticipating that a passive

conflict may become active, 1t 1s possible to regulate its expansion. If
this 1s done, managers maintain some control over the agenda and the
participants and hence, some influence over the resolution. TIf anticipation
does not occur, management becomes more reactive and utilizes the tools of
reactive conflict management, Pre-eminent among these are discrediting the
goals, leadership, or motives of an antagonistic group; coopting group
leaders 1into an institutional web, frequently by the creation of committees;
and providing symbolic reassurénce by the same device. Ry such means, argue
Piven and Cloward, the Great Society programs "had the effect of absorbing
and directing many of the agitational elements in the black population"
(1977, p. 276).

A less overt political strategy 18 to contain conflict by

indiwvidualizing 1t, Managers, more than elected officials, have recourse to

this method. Our own research, and that of Eisinger (1972) and of Katz,
Gutek, Kahn, and Barton (1975) have shown contact that citizen-manager
communications tend to concern the redress of individual grievances. School
managers, w2 know, spend more time resolving 1individual complaints than
answering requests or demands for polic? decisions., The degree to which such
complaints can be resolved without resorting to policy modification will be
an 1important predictor of the extent to which conflict can be contained. If
individual requests are treated responsively, collecti?e action 1s less
likely to take place.

These strategies, In a variety of combinations, are available for use
in conflict management for the prevention or cessation of active blocking

behavior. Our definition of conflict, then, leads to this conceptualization
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of conflict management behavior;

i. Conflict has been managed when the parties to the dispute abandon
or at least suspend, active blocking behavior. The management of conflict is
the conversion of conflict from an active to a passive state.

2. Successful management f{nstitutionalizes conflict.

3. Social conflict 1s not managed by avoidance; on the contrary,
avoidance leads to expansion and wider public participation and,
consequently, to a more complex management problem.

4, Management of 1intraorganizational conflict involves a different
set of activities than does the management of broader social and political
conflict, In Intraorganizational conflict, the issues are not liekly to have
a strong i1deological component and the expertise of the parties is accepted.
In expanded public conflicts, the parties are likely to attach strongly held
1deologies to their gcals and to be unwilling to acknowledge the legitimacy
of expertise, Symbol manipulation, for example, 1is more appropriate for
handling these conflicts than for resolving intraorganizational conflicts.

5. The management behaviors associated with the public conflicts we

are interested in are directed toward controlling the expansion of conflict.



CEAPTER THREE: THE WINNOWING PROCESS

Selection

To be a professional, whatever else you may do, you must get an
education. Education does not necessarily make people better in their jobs;
it merely certifies that they ghould be able to do the work. Obviously, the
policymakers 1in a prbfession that dispenses education as a public good are
expected to be highly educated. The ideological assumptions surrounding the
creation of the superintendency, so well explained by Tyack (1974), were
clearly 1in support of the notion that only the educated can educate; no
further exposition was necessary. An expert must look and talk like one; 1in
education, this means getting a doctorate. |

Although the profession of city manager emerged at approximately the
same time as the superintendency and was supported by similar ideologiles,
there 1s less stress upon credentials for that position. Whether this 1is the
case because there 1s no '"one best way" in municipal government, or because
city governments traditionally have proved to be more permeable than school
district governuwents, it 1s apparent that one can manage a city with less
formal education than 18 required to manage a school district., In their
. heart of hearts, city managers may long for a sanitized, apolitical life, but
they know their hopes are unrealistic., Superintendents have more of a stake
in the idea that the delivery of their services is essentially technical. It
is easy to argue (with gome justification) that schooling is too complex and
too delicate to be controlled by normal politics; it is harder to make that
case for municipal politics,

Systems, such as schools, that stress the authority of expertise
expect credentials. Superintendents can deliver. Seventy-three percent of
the superintendents in our study, as opposed to only 10 percent of the city
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managers, hold doctoral degrees. Two-thirds of the city managers did not
continue beyond the master’s degree, and 28 percent have earncd only the
bachelor “s degree. No superintendent has only a bachelor ‘s degree; those
without the deoctorate have at least a master ’s.

These findings are not surprising. There 18 a direct, mmavoidable,
career path to the superintendency. The primary avenue for getting ahead 1s
to obtain a doctorate‘ in education, Many districts stipulate this
requirement in their Jjob descriptions. Such requirements appear more
pervasive over time. There 18 a fascinating "winnowing" process at work
here., Aithough the 1ssue 1s modestly clouded by the possibility of having a
double major in undergraduate work, superintendents were more likely to ma jor
in education thzn any cther subject, Thirty-six percent earned their
under graduate degrees in education; the remainder were scattered
approximately evenly throughout the curricula of the undergraduate college.
Of all superintendents who hold a master’s degree only, 8l percent earned
their degrees iIn education, and of thosa who hold doctoral degrees, 95
percent were completed in education. Clearly, specialization occurs early.
Whatever the merits of a generalized education, they are 1lost on
superintendents whc chocse to major in education early in their careers and
stay with It until they have finished,

By contrast, city managers show less inclination to specialize early.
Although there 1s no specializatiion for city managers directly comparable to
educaticn, public administration probably comes closest, Only 14 percent of
city managevrs majored in public administration as undergraduates. Two-thirds
were =soclal science majors, and one-fourth graduated from business schools.
While 70 percent were public administration majors in their master’s leve .
traiaing, this percentage 18 still substantially lower ¢*han that of
superintendents who major in education.
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The evidence here 1{s clear; the path to the superintendency 1s more
narrow and specialized than 1s the path to the city manager’s office,
Whatever the merits of a generalized education, they are not lost on city
managers. Of course much can be said for the demands of the market; if city
governments required Ph.D’s they would get them. But they do not, and this
tells us something abcut the development of professinnal expectations, éity
councils apparently assume that cities can be managed by less formally
educated people than 1s true for schooli districts, Further, geople who
become city managers spend their undergraduate years in relatively abstract,
nonoccupational training, We all are familiar with the reputations of
schools of education; they are generally héld in low regard by those in other
disciplines., They typically attract the students with the poorest records of
achievement, This 1s not to say that all superintendents are dumb. It
probably 1is accurate to say, however, that their education was generally less
challenging and less' controversial than 18 true of city managers. It is
certainly accurate to say that on average, their educational experience
placed greater emphasis on deference to establighed authority,

Additionally, there 1s the increased probability of encountering a
cohesive monopoly in 1ideology, one hallmark of a profession. Education
schools not only are more distant intellectually from colleges of arts and
sciences, they also are more clearly connected to a practicing
profession--the superintendency. Schools of education, and especially.the
programs in educational administration, were created to supply the nation’s
schools with managers. With this kind of background, it is not surprising
that education schools have more of an "applied" mentality. Education ma jor s
generally intend to get jobs in public schools. For graduate students in
publiic administration, the career path is not so narrow: one may aspire to
be a city manager, work for a state or local bureaucracy, seek federal
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employment, enter the private sector, and sc oi.. While this 18 also the case
in schools of education, here the superintanden~y is generally considered the
plum.

Superinte..dents earn their degrees after they have been employed (as
a teacher perhaps) in public schools, The pressitre to gain higher
credentia.s drives aspiring teachere back tc school for - master's degree or
an equivalent number of credits in o.der to cbtain a pormanent certificate as
a teac.er, Usu.lly at a later point would-be supe-intendents retura to
colleges nf education in order to become credentialed as school
administrators, hence 1intervupting their formal education ueveral times.
However, controlling for age, superintendents earn their undergraduate and
graduate degrees earlier than dn city managers.1 Since there 18 noc
significant difference in age between city managers and superintendents, it
is the city managers, not the superintendents, who pursue the greater mix of
practical and ivory tower experience,

Seill, everything points to the super intendents as a more
professionally committed group. They also are somewhat more liksly to have
gone to a more prestigious university. Using a quality ranking system
developed by the “irnegie Council (Roizen et al. 1978), we examined the
reputations of the universities from which superintendents and city managers
received their highest degrees., This ranking system ranges from ! \most
prestigious) to 7 (least prestigious), Both city managers and
superintendents have top-of-the-1line degrees, The average rank fo?

superintendents iz 2.2 and that of city managers a modestly lower 2.5.

These modest, but consistent, dirfferences describe superintendents as

1These differences in years are statistically significant
differences at less than 0.5 level for a two-tailed T-test.
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more highly educated and specifalized than city managers. Superintendents

make an earlier career choice and finish their educational training earlier,

Policy and Administration

To return to the tension between democracy and professionalism, the
complexity of factors we associate with high professionalism can lead to
managers or superintendents being more responsive to extra-local pressures
than to 1local ones, A professional agenda can develop without much regard
for the problem of responsiveness to local demands. The job of being locally
responsive is that of the city council or school board.

This division of labor makes good sense; unfortunately it does not
account for the growing tendency for expert knowledge to replace
representative obligation as the "currency" of local politics. It is too
much to ask of a professional that he or she refrain from imposing judgment
upon the deliberations of the amateur legislatures of local poiitics. Except
for the biggest cities, which do not have city managers, local elected office
1s a parttime occupation aud staff service is minimal. When local amateurs
are 1in the process of making wrong-headed decisions, what professional could
resist setting them right?

Setting them right means getting involved 1n policy. We are all
familiar with the policy/administration division of labor. Although largely
discredited today, the assumption that politics and administration are
separate has en joyed wide currency in the literature of public
administration. A legacy of the reform movement, the separation of policy
and administration was given elegant expression by Woodrow Wilson in 1887 and
Frank Goodn.  # in 1900 (Stillman 1973).

Recent reexamination of those writings suyzests that they were
misinterpreted, but no matter. The American science of public administration

53

o7



was built on the notion of neutral competence. The political and
administrative functions of government are separable. Administration should
not be concerned with political expediency or partisan concerns. Actually,
Wilson was an empiricist before his time and it {s likely that he really
meant that administration should only be separate from partisan and patronage
politics, those characteristics of the urban machines he sought to eliminate.
That he meant administrators should not bargain, compromise, build
coalitions, and lobby 1s doubtful (Stillman 1973).

Much of the support for separation of policy from administration was
spawned by Lhe scientific management ideology accompanying reform, But our
evidence suggests that educational governancc accepted the ideology of reform
more completely than did municipal governance. Thompson argues that there
is, indeed, an educational "ideology" (a systematic statement of beliefs),
which lends itself more readily to the blandishments of scientific
management:

Educators have been notably successful in developing and
conveying to others a set of ideological doctrines
indicating that education 1s a unique governmental
service that must be ‘kept out of politics’. These
beliefs have given them considerable autonomy and
insulation from public pressures, As a result, the
policy-making processes 1in school districts differ from
the policy-making processes in other local governmental
units (Thompson 1976, p. 46),

Our data certainly support this view, Superintendents buy the
1deology far more than do city managers. Consequently, one could well argue
that a contrasting ideology of educaticn that stresses the desirability of
"localism" 1s violated. There is a strain of schizophrenia running through
school governance. As Thompson suggests, the educational bureaucracy is more
unyielding than other local bureaucracies in its claim for the superiority of
sclentific, professional management over the representative legitimacy of lay

boards. Yet there are lay boards, and there is the helief in "localism."
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School government is localism in extremis. Since the education of youth is
more important than other services normally provided at the local level, and
since the delivery of education to its clients requires more skill, training,
and knowledge than {is true of the delivery of other local services, schools
have been given a unique 1nst1tufiona1 arrangement——the independent school
district.

The tension between appointed experts and lay legislatures is a
natural consequence of the reformed zeal for efficiency. Much of the reform
movement was Inspired by a distaste for wurban machines, the symbols of
corruption and Inefficiency. The reforms were undertaken, at least overtly,
to eliminate the influence of machine bosses, and return local educational
and municipal government to "the people." But the substitution of experts
for bosses 1s an exchange which, ironically for those who argue that "grass
roots" democracy is well served by the units of government physically closest
to the client, is at odds with the principles of government and participation
outlined by the framers of the U,S. Constitution.

Madison and his colleagues ",..placed their faith in periodic
elections, 1legislatures, and an elected chief executive rather than in a
bureaucracy, however pure and efficient. There is nothing to suggest that
they believed sound administration could compensate for bad political
decisions, Redressing grievances and bad political decisions was the
function of the political process, rather than of administrative machinery."
(Page 1971, p. 15). Although writing at a time when modern bureaucracies
were unknown, surely the framers of the Constitution would have been appalled
at an ideology that places responsibility for the accountability of
bureaucracies in elected bodies. Indeed, the obsession of Madison with
separation of powers can be seen as a deliberate tradeoff; less efficiency

for more responsiveness. Concentrated political or governmental power was an
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evil which those who «constructed the constitution sought to avoid, even 1f
they had to give up some efficiency. Dispersion of authority, distrust of
bureaucracy, and faith 1in the political process are values not widely held
among administrators.

The policy process begins with the development of a proposal. On
this point both managers and sSuperintendents agree: they should develop
agendas and proposals for their amateur 1legislatures. Indeed, they are
expected to do so. Sti11l, superintendents do more recommending than city
managers. Their Jjob descriptions require them to be leaders, and as we have
seen, they are willing to play the role, The Superintendenﬁ, as a symbol of
governance, 1s likely to be more active than the city manager in recommending
courses of action. In at least two-thirds of the cases in which a board vote
is required, the superintendent’s recommendation is communicated either in
writing or informally (Tucker and Zeigler 1980). Board members routinely
report that most of the Information they receive about schools comes from the
central office,

In some cases recommendations are clear and unequivocal, The agenda
will contain a problem to be resolved and the recommendation of the
superintendent as to which alternative is preferred and why. In other cases,
the recommendation 1s less obvious, The problem will be defined and several
courses of action (each with advantages and disadvantages) will be outlined;
Whether or not a superintendent 1includes only a single recommendation or
several 1s largely a consequence of the degree of Intra-staff consensus. If
the central office staff 1s united, there will generally be only one
recommendation, If there are several opinions the factionalism is reflected
in the material transmitted to the board. However, when the board is
confronted with several courses of action it invariably wi’l ask the
superintendent for a personal recommendation. Even if the superintendent’s

56

60



’

recommendation 1s offensive to the staff, the extent of disagreement will not

be known to the board.

Educational bureaucracies rvealize the political value of information

and are reluctant to dissipate 1{t.

"Experts deal 1In a scarce commodity: knowledge, which
includes not only the knowledge to which they have
access, 1.e. thelr expertise, but more importantly, the
Information they obtain and generate, Even if a prince
defines his experts’ mandates very narrowly and delegates
no authority to them, he still allows them to gather
facts, Experts always have the right to seek information
that 1s relevant to the problems they study....Since
information and knowledge bring power, all bureaucracies
are anxious to conserve theirs....Experts are aware that
they cannot disagree among themselves if they want the
prince and others to listen"” (Benveniste 1977, p. 24).

Scur ces of Information. Clear comparisons between boards of

education and more overgly legislative bodies come readily to mind. 1%
legislatures are tc legislate, they need information. It is true that most
policy initiation has shifted to executives. Mayors, city msnagers,
governors, presidents, and executive bureaucracies generally initiate policy
and legislatures react, It is not true, however, that most legisiatures are
as consensually supportive as are achool boards. Again, this suggests that
school boards, as institutions of legislative action, are lacking in their
open examination of differing viewpoints, Even as passive recipients of
policy initiated by executive bureaucracies, most legislatures develop some
degree of specialization, especially if, as is normally the case, committees
have access to staff resources independent of the executive branch,

Additionally, committees can, while digesting executive recommendations,
develop modifications based upon the testimony of interest groups. Interest
groups function most extensively at the level of committee hearings because
committees devote a substantial portion of their attention to the single

policy of greatest interest to the affected groups. Groups are especially
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attuned to the composition of key committees, and expend substantial
resources In establishing iInformal communications with committee members.
Standing committee staffs also interact with interest groups, In some cases
virtually forming a policy network.

Such 1s not the case with school boards. Even in the 5] largest
boards 1in the country, fewer than half have standing committees, and very few
have iIndependent staffs (National School Boards Association 1975). The
structure then leads to consensus. Our data shows that standing committees
are significantly less common in educational governance compared to municipal
governance. It 1s true that boards make some use of ad hoc committees, but
such committees cannot duplicate the Information gathering and group
bargaining functions of standing committees. The institutionalization of
group 1interaction 1is lacking. An  especially apt comparison hetween a
standing committee and the ad hoc committees frequently created in school
districts is in their compositions, Standing committees consist of
legislators, iInformed by a staff, in regular communication with influential
interest groups. Ad hoc committees, as wused by school districts, use
selected interest groups and individuals., Those selected become part of the
actual committee and do not serve as protagonists. Such commitiees become
essenftial Ingredients 1In guaranteeing their cooptation., The values of such
citizens ultimately come to reflect those of the board and the
administration, Such participation is not comparable to the participation of
organized interest groups.

The absence of standing committees also contributes to the inability
of boards to develop competing policy options, Administrators enjoy a
substantial advantage in regular, sustained communication with other
professicnals, Walker (1971) has called attention to the dominance of a
"horizontal” mode of communication in policy development. By rapidly
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spreading knowledge of new programs through meetings, seminars, and
publications, and by contributing to the mobility of high level
administrators, professional associations help to shape consensus in policy
areas concerning desirable programs and to indirectly influence policy
agendas in state and local governments (Zeigler and Tucker 1980).

In an article entitled "Cara and Feeding of Interes. Groups:
Interest Groups as Seen by a City School Super intendent," Donald Steele et
al. point out that if an interest group is given the status of a standing
committee then 1t is one which is selected by the district as "deserving'" of
a long-term commitment, In the same article Steele et al. point out that
interest groups '"can defuse the potency of competing interest groups" and
"can have greater influence on the public than the most articulate of school
administrators” (1981, p. 262). Hence, even where school districts do have
standing committees they may be used by the superintendent to defuse groups
in opposition or as a mouthpiece for the administation, rather than providing
for greater lay participation in educational policymaking.

As administrators are full-time professionals, their associations are
stronger 1in providing opportunities for such horizontal communication than is
the National School Boards Association., It ig difficult, if not impossible,
for board members to become experts. The absence of functional expertise is
obvious 1in the way that hoards go about conducting their business. One
striking aspect of board decision making is the extent to which decisions are
made, Although it may appear initially as a trivial point, the absence of a
well-established committee structure and the relative quiescence of organized
groups in any deliberations prior to public meetings mean that boards can
reach closure when they so desire., Compared with other legislative bodies,
school boards do not become bogged down in the tedious process of compromise,

Votes of Confidence. All of this means that school boards should be
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less likely to reject the recommendations of superinzendents than city
councils are to reject the recommendations of city managers. This is true.
Among both the high and 1low professional categories, superintendents’
proposals are rejected less frequently than are those of city managers.
Given the dcference to expertise characteristic of school districts, the
greater success of superintendents 1is not astonishing. It is instructive
here to recall the notion of the "beleaguered superintendent, browbeaten by
once subservient boards of education,”" Superintendents probably think they
are Dbrowbeaten, since they regard any defeat as a threat to professionalism.
But they do better than city managers; indeed, city managers are browbeaten.
At least half of them report having recommendatons re jected four times in the
previous year. Yet there 1is almost no literature on the "beleaguered city
manager," Since they are less obsessed with winning, city managers probably
regard losing a few now and again as normal,

Table 3.1: Relationship Between Rejected Recommendations and Occupation,
Controlling for Professional Attitudes

Professional Attitude

Low High
Occupation

No. Rejected City City
Recommendations Super intendent Manager Superintendent Manager

0-3 937 33% 69% 502

4 or more 7% 687% 3172 50%

100% 101%%* 100% 1002

(16) (30) (35) (22)

The fact that school boards are more compliant than city councils is
not the most significant aspect of this table. Of more interest is the
relationship between professionalism and legislative suwcess, which seems to

work in opposite ways for «city managers and superintendents, Highly
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professional superintendents lose more frequently than do less professional
ones; highly professional city managers lose less frequently than do less
professional ones.

What can we make of the irony that superintendents who expect the
most deference get the least? City managers who expect the least get the
most., Several explanations come to mind. Tt may be that highly professional
superintendents have a narrow zone of tolerance. For them, a rejection may
amount tc anything less than blind obedience. Alternatively, they may lose
more because they wish to avoid compromise even if failure to compromise will
result in defeat. Both explanations are consistent with our theories of
professionalism, and both are true to some extent. They will be discussed
more carefully later in the book when we explain different modes of conflict
management behavior., In the meantime, the fact that professionalism is
correlated with a less compliant board is of profound import, Since schools
of education are still producing experts, the fruits of their labor include,
apparently, boards that increasingly compete with the superintendent for
power.,

This may be serious, indeed. For superintendents have a clear
expectation, not apparently shared by city managers, that a vote against the
administrative position 1s a vote of no confidence. Superintendents believe
that there are two options available to a board: to trust them or to fire
them. Compromi se, in which the administrator adjusts his or her
recommendations or perhaps abandons the 1less acceptable ones, 1is not
considered "professional." As one text observes,

"A board has authority, of course, to formulate policies
and pass motions to give policles effect on their own
initiative, bypassing the superintendent, This should
occur only rarely...when it occurs frequently the lack of
rapport between the board and the superintendent and the
misunderstanding of respective spheres calls for a

drastic remedy in the form of replacing the
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super interdent, changing the board, or
both..,.0ccasionally, the board will disagree with the
superintendent’s recommendation and act contrary to it,

If this occurs more than o:casionally, it indicates a
lack of understanding be rween the board and
super intendent...the super intendent must have the
wholehearted suppsrt of rhe bhoard. When he 1s no longer
deserving of suck support, 1t 1is time for a change 1in
administration" (Greider 1961, pp. 131-43),

1f one asks the average superintendent to define an "acceptable” rate
cf loss, rarely will he accept less than 95 percent, That 1s, 1f he "loses"
more than 5 percent of his recommendations, he believes he should seek other
employment. Whether or not he does, the "trust me or fire me" notion does
not provide much opportunity for negotiation, especially as public school

board meetings are largely devoid of public participation.

Professionalism and Career Patterns

Certainly we do not assume that education and professional commitment
are prerequisites for "good" mnagement. Indeed, just the opposite may be
the case. When professionals confront situations 1in which professional
expertise 1s of no value, what do they do? To compromise may run counter to
their professional training but may be politically necessary. Professionals
held accountable to elected laypersor may find it unbearably frustrating.
If there 1s & profession, there muit be professional knowledge. Such
knowledge 1s the éxclusive property of those who have earned the professional
credentials: the '"right" to profess. Therefore, superintendents may be
unwilling to yield to the 1lay board regarding, for example, curricular
decisions,

This all depends on whether schools of education do, in fact,
graduate people who believe themselves tr be professionals. Does the
socialization process work? Strictly speaking, a professional is somebody
who gets paid to do what he or she does. We do not, of course, care about
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this. What we do care ahout {s the scnse of autonomy that is the essence of
professionalism. Antonomy--freedom from constraint--is a demanding criterion
for public officials accountable to citv countils and school boards.
Professionalism and autonomy are neatly synonomous., Expert knowledge
is the domain of the professional. Those who identify themselves, or are
identified by others, as professionals, are said to have a specialized
competence which can be gained only through formal training. A natural
consequence, of professionalization and the presumed acquisition of expert

knowledge is the desire for éﬁfod&hi}

Having special knowledge at his command, the professional
worker needs and seeks a large degree of autonomy from
lay control and normal organizational control. Who is
the best judge of surgical procedure--laymen, hospital
administrators, or surgeons? Who 1s the best judge of
theories 1in chemistry--laymen, university administrators,
or professors of chemistry? As work becomes
professionalized-~specialized around esoteric knowledge
and techniques--the organization must create room for
expert judgment, and autonomy of decision-making and
practice becomes the hallmark of the advanced
professional. (Clark 1966, pp. 285-86)

Given 1{its emphasis wupon autonomy, the ideolopy of professionalism
conflicts with proponents of lay control, grass roots democracy, or any mode
of thinking that challenges autonomy. If city managers and superintendents
regard - themselves as experts, then they must achieve autonomy; failure to do
so 1s to concede 1lack of expertise. More importantly, failure to achieve
autonomy 1is to subvert expert knowledge, an exercise regarded by the putative

holders of such knowledge as a betrayal of their profession.
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As 1t turns out, these problems scem to be more severe for
superintendents than for city managers, because they'believe tnemselves to be
more professional. Using Hall’s Profcssional Attitude Scale as a measure,
superintendents are far more inclined towar! belief in professional autonomy
(see Table 3.1)2 For them, autonomy is fundamental; for city managers,

autonomy 1is, while certainly not irrelevant, hardly an obsession,

Table 3.2
Level of Professional Commitment by Occupation
Supts., C.M,

I I |

Low | 35% | 65% | N = 46
| | |
l I |

High | 617 | 39% | N =57
| | |

Total N = 101

As directors of governments providing multiple services, city

managers are more broadix edu;:ated than superintendents, and have less claim
to expert certification (they typically do not have a doctorate). TIf your
pot hole 1s not filled up you can comp}ain. If your child cannot read what
can you do? Either your pot hole {s fixed, or it is not. But your child
cannot read because of a bewildering, complex, and frequently misunderstood

combination of «c¢ircumstances, Tndeed, " 1t 1{s quite 1likely that there is

nothing the school can do.

2Each of the response. to the Professional Attitude Scaie Items were

ranke1 from one to five ir order to provide a degree of agreement with the
percepts associated with professionalism. Cumulative scores for each
respondent provide the hasis for a sample mean score. This mean score, which
13 3.5, distinquished between low and high degrees of osrofessionalism. The
standardized Cronbach alpha reliability coefficient for this scale is .62, a
conventionally accepi:d coefficient value (Henerson et al, 1978),
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If the technology 1s "soft," its defense is not, Behind the claims
of the superintendent for professional autunomy lies the weight of the
schools of education., The professional networks in education are strong and
educators seem to protect each other, Consider the following:

Because the technology employed by schonl personnel 1is

relatively imprecise.... Schools are more vulnerable to

external shifts and fadism, In the face of this

situation, it may be wise to protect the basic curriculum

or technology of schools from frequent shifts in pnlicy

and program, In- short, a preeminent require.ent of

school organiizations as opposed to city councils may be

to maintain the organization. Hence, boards, teachers,

and administrators favor buffering the schools from the

environment (Moore 1980, p. 14).
It 1{is reasonably safe to assert that in nominally democratic societies such
as ours, one does not expect to hear a serious argument contending that
elected representatives should shield policy making from the public. This
could only happen in the field of education

Thus the professionalism of superintendents exceeds that of city
managers because of both the existence of a confirming ideology and a narrow
career path. But how does one prevent slippage and keep the ideology
reinforced? Professional associations can do this, if professionals can be
persuaded to join them. Virtually all managers and superintendents belong to
their respective associations, the International City Managers Association
and the American Association of School Administrators.

Beyond these two major organizations, there are hundreds of regional
and state associations, and an equal number of more specialized national
ones. Organizational membership 1s an indicator of professionalism t cause
it fosters "horizontal" modes of communication. Organizations facilitate
intraprofessional communication and reinforce professicnal idencification

through meetings, workshops, and newsletters, By fostering occupational

networks, they assist in Lhe movement or transfer of professional personnel.
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These associations also heip to develop and maintain policy consensus among
professionals by rapidly spreading knowledge of new progr..ms, ideas, or
methodologies. Most superiniendents are foine s. FEighty percent belong to
three or more rganizations, City managers ,uin fe'rer organizations; 5R
percer.t belong to three or more organizations. Taken wi.: their scores on
tﬁe professionalism index, it 1is apparent that superintend-ats are more
professional in training, attitude, and organizational reinforcemer*.

Ask school administrators to estimate how long the average tenure of
a superintendent 1is and you wil. be told some horrnr stories., The kamikaze
image of superintendents is one of the gré;t myths of the 1980s. Beleaguered
superintendents stand bravely before once subservient boards, refuse to
compromise their professional standards, ind are fired. The code phrase is
"superintendents burn out." As one superintendznt stated, sbout the only
person whose job is less secure than an urban superintendent’s is che manage”
of the New York Yankees....It’s not surprising that big city school
superintendents end up get*ing fired with alarming regularity." Why so’
Because "a superintendent has to ta.e on battles or turn into a ‘:1lyfish,
If that happens, then the kids go down the drain." Now that the stak , are
defined--its the kids--small wonder that the superintendent must be able o
"look anvyone in the face and say, ‘Morally, T di4 what I thought T had to
do."" The solution 1is, of course, that the board must decide *'to trust the

super intendent or fire him" (Ficklen 1983, p. 19).

- These accounts sound more like the memoirs of front line commanders
in Viet Nam than descriptions of the superintendency. And, fortunately, they
are not accurate descriptions of the population of school superintendents,
either for our sample or for the national sample surveyed recently by AASA
(1982). Superintendents enjoy an average Job tenure of ju.. under eight
years. City managers, who never find themselves the subject of articlés
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These associations also help to develop and maintain policy consensus among
professionals by rapidly' spreading knowledge of new programs, ideas, or
methodolog’es, Most superintendents are joiners. Fighty percent belong oo
three or more organizations, City managers join fewer organizations; 58
percent belong to three or more organizations, Taken with their scores on
the professionalism 1index, 1t 1s apparent that super intendents are more
professional in training, attitude, and organizational reinforcement,

Ask school administrators to estimate how long the average tenure of
a superintendent 15 and you will be told some horror stories. The kamikaze
lmage of superintendents is one of the great myths of the 1980s, Be leaguered
superintendents stand bravely before once subservient boards, refuse to
compromise their professional standards, and are fired. The code phrase is
"superintendents burn out." As one superintendent stated, "About the only
person whose job is less secure than an urban superintendent’s is the manage~
of the New York Yankees....It’s not surprising that big city school
superintendents end up getting fired with alarming regularity." Why so?
Because '"a superintendent has to take on battles or turn into a jellyfish,
If that happens, then the kids go down the drain." Now that the stakes are
defined--its the kids--small wonder that the superintendent must bhe ahle to
"look anyone 1. the face and say, ‘Morally, 1 .id what I thought I had to
do.’" The solution 1s, of course, that the board must decide 'to trust the
surer intendent or fire him" (Ficklen 1983, p. 19).

These accounts sound more like the memoirs of front line commanders
in Viet Nam tha descriptions of the superintendency. 4nd, fcrtunateiy, they
ar net accurate descriptions of the populution of school superintendents,

either for our sample or for the national sample surveyed recent'y by AASA

(1982). cuperintendcnts ernjoy an average Job tenure of just 'mder eight
years, City managers, who never find themseives the subject of articles
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about burnout, have a slightly shorter tenure (seven years), Additior:1ly,
managers normally operate without the contractual guarantees eor yed by
super intendents, Firing is less expensive because 4 reasonable notice i. all
that is required, hence no buying out of contractsr,

Rather than being forced to compromise professional values or get out
of their respective professions altogether, city managers and superintendents
move on and move up, Like any executive, public or private, they are
ambitious. We traced the career patterns of individuals in both groups back
to their three positions just preceding the present one, Individuals in both
groups demonstrate the same patterns of mobility, The average number of
years 1in the 1last job prior to the one currently held was five years for
superintendents and city managers. Prior to this, city managers moved more
frequently, In both their first and second jobs, city managers had shorter
tenure than did superintendents,

As they move on, there 1s a modest tendency to slow down.
Superintendents and city managers tend to stay the longest in their third
jobs, probably because by the time they have held two jobs with increased
salaries, the market for their services is somewhat constricted.

Moving on is not necessarily moving up. By examining the size of the
city or school district, the salary, and the individual’s own opinion, we
devised a scale based on the type of position and the size of the district
(municipality) to estimate whether each move was a big step down, a moderate
step down, a lateral move, a moderate step up, or a big step up. On a scale
of one to five (one signifying a big step down; five signifying a big step
up), superinterdents are more upwardly mobile than are city managers,
Superintendents move up when they move out, For all three jobs prior to the
present one, the mean is four or above, This is less true for city managers.
All three of their previous jobs registered somewhere between a lateral move
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Table 3.3:

Type of Change and Duration in Administrative Career Patterns

Position 1 Position 2 Position 3 Current Position All Administra-
" Positions
Supt C.M. jSample| Supt C.M. !Sample| Supt C.M. |Sample| Supt C.M. {Sample| Supt C.M. {Sample
CHANGE*
Mean 4,27 3.50 3.98b| 4.14 3.73 | 3.95; 4.00 3.79 3.90
Mode 5 4 4 b 4 4 4 4 4
SD 17 .96 .92 .87 .90 .90 .18 .95 .87
Sample 37 22 59 42 37 79 50 42 92
DURATION
Mean 4,35 3.27 3.95 4.60 | 3.49 | 4.08¢c| 5.14 5.14 S.14 | 7.73 7.06 7.39 20.63| 18.751 19,68
Mode 2 4 4 2 3 3 3 3 3 6 1 1 15 10 20
sb 2,99 2.59 2.87 2,73 1.97 2,45 3.69 3.51 3.59 | 6.28 5.89 6.06 | 6.46 | 8.40 | 7.52
Range (in years) 1-13 1-13 1-13 1-12 1-7 1-12 1-17 1-20 1-20 1-28 1-27 1-28 | 6-35 =35 1-35
Sawple 37 22 59 42 37 79 | soO 42 92 51 52 103 51 52 103
1

= Big step down

= About the same

W N e

= Bipg step up

O

ERIC

Aruitoxt provided by Eic:

= Moderate mtep up

= Moderate step down

%t = 2.07 (df 77) p (2-tatl) < .05

b

t = 3.38 (df 57) p (2-tail) < .00!

€t = 2,09 (df 14.18) p (2-tail) < .05

v’/ 1




and a moderate step up, One explanation 1is the smaller market for city
managers, There are near ly 16,000 school districts requiring a
superintendent, but there are only about 2,000 municipalities that enploy
managers, The vast majority of these municipalities are small (under
25,000), However, there 1s a curious aspect to the mobility data, Whereas
the superintendents have an wupwardly mobile pattern on the whole, each
successive move 1s slightly less prestigious, For city managers, mobility is
less progressive 1In the aggregate, but each successive move is a modest step
up. A city manager may have en;ered his or her present job from a variety
of positions: city manager of another city, assistant city manager, planner,
or even a private sector management position, Superintendents operate more
within a well-defined hierarchy--moving from teacher, to principal, to
assistant super intendent, to superintendent, The closer the potential
super intendent gets to the ultimate prize, the less opportunity there is for
upward mobility,

Mobiiity 1s often used to assess professionalism, As described
earlier, administrators are regarded as '"professionally oriented" or
"bureaucratically oriented" (Scott 1966); '"career bound” or "place bound"
(Carlson 1962), or ‘'cosmopolitan" or "local" (Gouldner 1954)., The common
theme of all these labels is the effort to distinguish hetween ;dministrators
who are motivated by pirofessionally derived standards and those who are more
responsive to their employing organization, Like wus, these authors are
groping for the essence of professionalisw autonomy, responsiveness tc
abstract professional standards, and interac:iion with colleagues remote from
the place of employment, Professionally driven administraters will he
restless, seeking new challenges. Locally reswousive administ:auors will Lo
content to stay put.

A more detailed analysis of career patterns leads us to offer a
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modification of the traditional two-part classification. Our categories
include: (1) movers and shakers, (2) movers, (3) slow progressors, and (4)
roller coasters, The first two categories are the most professional., These
people are characterized by rapid movement (above average) from one position
to the next, Movers and shakers move up consistently, while movers do not.
The slow progressors are the bureaucratically criented administrators. At
least one previous position was above average in duration, and each change
was at least a lateral one. Roller coasters display no consistent pattern,
either in durat ' on or direction of their mobility,

Our administrators are fairly evenly distributed among the two
professionally or fented categories and the bureaucratically oriented
category. Given what we have learned so far, we would susr-~t that the
guperintendents are more professional in career patterns, Although there are
a ‘ew more movers 4 d shakers amecng superintendents, there arc more movers
among city menager-, Most important:ly, half of the superintendents, the
"locals," are sl:: progreasors. Only one-third of the city managers are

classfied as ¢ ow progressors. Were it not for the fact that there are rore

roller coaste.. among city managers, we would have no trouble in ccncluding
that while . =rintendents talk like professionals, they behave like locals,
city mana; 3 . i like 1 ' - %h.t they move aleag like professionals, The

roller coaster pattern cctlects the less rigid hierarchy constraining
mobil- v ‘a1 city government, One can move up, down, in, anc¢ out, This is
less tiue for superintendents, This difference 1s only one of many that will
appear ss we explore other ways of comparing managers and siiperintendents,

One possible explanation for these findings m:y stem fr-m the fact that
s.perintendents generally have contracts whereas city managers generally do
ne.. have that degree of job security, Th..efore, city managers may be more
likely to make a move which may not necessarily be considered to be upwardly

70

75



mobile, thereby falling into the categories of "mover" and "roller coaster,"
rarher than face the risk of temporary unemployment (which would act to their
detciment in the job search process),

Table 3.4: Crosstabulation Between Administrative Career Mobility
Pattern and Occupation

Occupation

Pattern Superintendent City Manager
,ver and Shaker 242 (12) 19.0% (8)
Mover 1872 (9) 28.67 (12)
Slow Progressor 50% (25) 33.3%7  (14)
Roller Coaster 8% (4) 19.0% (8)

1002 (50) 99.97%2* (42)

*Not equal to 100%Z due to rounding error.

Leadership Ordentation and Authority

The response of school districts to the uneasy relationship between
experts and lay legislatures has been to concentrate authority in the office
of the superintendent, Super intendent are not expected to be neutral. A
glance at the handbooks prepared for school boards (there are no comparable
documents for city councils) 1s instructive. Such handbooks are explicit
about half of the policy-administration division of responsibility:

It 1is agreed by authorities in the field of educational
administration that the 1legislation of policies is the
most Important function of the school board and that the
execution of these policies should be left wholly to the
professional expert. Boards of education do not have the
time to execute policies nor do they have the technical
training needed for such work. In summary, the function
of the board of education is not to run the schools but
to see that they are run effectivaly,

Rarely, however , afe boards cautioned about the reverse
situation-—the iIntroduction of the superintendent 1into policy-making, "In

fact, they are urged to expect that superintendents will initiate policy
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recommendations:

It 1is often sald that the board makes policy and the
superintendent administers it, This 1s not the way in
which effective boards operate. In actual practice the
superintendent generally initiates policy-making and
provides evidence on which the board makes decisions.

So much for the 1legacy of reform. The tension between professionals and
amateurs 1is resolved by concentrating authority. Quotes from the texts in
educational administration, presumably encountered by fledging
superintendents, endessly proclaim this theme:

The board must rely for leadership on its chief executive
officer, the superintendent,..the board may be regarded
in much the same 1light as a board of directers of a
business corporation and the superintendeat as the
president or general manager 1in immediate charge of
operation....Legislation must be guided by what
administration knows about schools...a superintendent may
be expected to be somewhat 1in advance of the board’s
thinking because of his special interest and preparation.
It is perfectly correct for him to participate 1in
policy-making because of his special knowledge and
preparation,,...(Greider et al, 1961, pp. 113-43),

Thus, the superintendent 1{s expected to carry out three ma jcr
responsibilities, First, the superintendent sets the agenda. About 75
percent of agenda it ms are placed there by the superintendent or = member of
the central office staff (Tucker and Zeigler 1980, p. 124). Second, the
superintendent makes executive recommendations. In fact, two-thirds of all

agenda items are supported by such recommendations (Tucker and Zeigler 1980,

p. 144), Third, the superinteudent implements and evaluates policy,
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Super intendents cannot be neutral experts who only follow orders.

Indeed, superintendents, far more than city managers, characterize their jobs
as providing strong leadership, that {s, making policy. Leadership
orientation can be measured by an eight-item scale, including such items as
advorating major change in policies, helping the election of "gond" school
board membcrs or city councilmen, and selling programs to the community.3

The results of our evaluation of leadership orientation reveals a clear
difference be tween superintendents and city managers. Super intendents
believe they gshould be leaders; city managers sece themselves more as neutral
experts (See Table 3.5).

Influencing Elections. Curiously, superintendents are more likely to

advocate {involvement 1in the election and re-election of sympathetic board
members than are city managers. Specifically regarding involvement in the
electoral process, the statements to which superintendents responded in
significantly higher levels of agreement, compared to city managers, were:

A superintendent (city manager) should give a helping

hand to good board (council) members seeking election,

and a superintendent (city manager ) should encourage

people whom he/she respects to run for the school board

(city council).
While a previous survey of board members hag shown that professional school
personnel (14 percent) and board members already in office (29 percent) often
were the primary source of encouragement to run for the school board

(Zeigler, Jennings and Peak 1574, p. 34), this is the first time com .r-tive

data have been available,

The responses to the leadership scale items were ranked from one to
four, according to the degree of leadership, Cumulative scores for the
complete scale were divided at the same mean to distinguish between low and
high leadership ro.es. The standardized Cronbach alpha reliability
coefficient for this scale is .64,
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Overt efforts to manipulate elections would seem to be beyond the
boundaries of even the most liberally defined leadership role. Obviously,
super intendents want boards that understand who does what; hence 1t is to
their advantage to make sure that board members know something about school
governance. Yet s such tehavior "professional™? It is entirely reascnable
to suppose that superintendents with strong professional values would not
want to tarnish their apolitical 1images. But school board elections are
hardly of the rough and tumble variety. Most incumbents are not challenged,
most campaigns emphasize innocuous cliches (the best education for the least
money), and turnout is (understandably) low. So superintendents can attempt
to influence hoard elections without getting dirty. Municipal elections,
while thardly models of party competition, are somewhat more issue oriented.
City managery may decide to lay low since they are not authority figures,

Table 3.5: Leadership Role and Occupation

Occupation
Leacership School City
role Super intendent Manager
Low 37%  (20) 637  (34)
High 637 (31) 37%  (18)
100% (51) 1007 (52)

In the same survey, superintendents advocated a stronger stance in
policymaking than did city managers. Superintendents generally approved the

following statement:

A superintendent should advocate ma jor changes in school
policies, and a superintendent should advocate policies
to which Important parts of the community may be hostile,

These results give additional evidence to support the arguments that

superintendents, 1in fact, dominate educational policymaking. Perhaps the

75



reason that superintendents spend less time overall managing conflict than do
city managers is that they have so much control over the educational
policymaking arena that conflicts are much less apt to arise,.

Still, the notion that politics and administration can be separated
is a theory wiihout much support among current students of public
administration, Traditionally captive to the sclentific management school,
the field of public administration galned new respect when it admitted the
futility of any real world separation of ©politics and administration,
Woodrow Wilson himself probably never took the separation of politics and
administration as seriously as did his followers. Although there were many

debunkers, authors of essays in Fritz Morstein-Marx’s Elements of Public

Administration (1946) set the tone. Most of the authors in this volume were

academics who had administrative experience during and after World War iI.
They described administration as highly politicized, with bureaucrats
scrambling for power and money just like everyone else. In any case, 1t is
not viewed as unprofessional for managers and superintendents to propose
policy. Indeed, certainly in the case of school super intendents, policy
proposal 1is expected, Evidence that city managers are expected to initiate
pclicy also exists, although we discovered them far less inclined to do so.
City mnagers may be 1less dominant policy makers because their
legisl. tures are more active, Loveridge points to "positional differences"
in muuicipal governanca., He argues that because of recruitrent and
socializacion, the manager’s self-image 1s one of pelicy-maker. Managers

want to be active participants in city governments, not paper shufflers. Tn

Loveridge’s words:
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"Most  managers have a cosmopolitan outlook focused
primarily on a set of professional standards, These
values are accentuated by detailed iInformation, staff
pressures, awareness of problems--local and national--and
short tenure" (Loveridge 1971, p. 98).

So far managers sowd 1like superintendents, But what of city
councils? Councils believe managers to be "well-paid employee[s], expected
to give unrequited 1loyalty to the city, to be governed by the directives of
the council, and to accept the policy hopes and goals of councilmen--’city
managers should be on top’" (loveridge 1971). Loveridge hastens to add that,
in fact, managers have no choice but to become active in policy-making.

Still, the differences between city councils 3and school hoards are
striking. School boards do not expect to govern superintendents with their
directives; rather the boards expect to be governed in _heir public behavior
by the vpreferences of the superintendent., Although the current ideology of
educational administration argues that superintendeats are "browbeaten by
once subservient boards" (Maeroff 1975) the evidence belies this contention.
Superintendents set agendas, make policy recommendations, and almost never
lose. Board votes normally are wunanfmous and support the policles ¢i the
super intendent. There 1s no evidence tr suggest that school boards are even
remotely as active 1in policy making as city councils, as will be described
more thoroughly 1in the next chapter. The contlict described by Loveridge as
troublesome for city managers does not exist (except in rare cases) for
super intendents.

Hence, superintendents are more policy active because they are
expected to be. They develop a strong proprietory reeling about the shape of
the educational program. They believe that this .70, a2 should not be the
province of elected boards because boards are technically uninformed and may
make decisions that are harmful to "the kids" (almost everything that

superintendents do can be rationalized by the statement that they were doing
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"what’s best for the kids")., One superintendent had an especially elegant
way of describing his policy action behavior: "I want the board to
understand as much as they possibly can, but 1 dor’t want to errload them.
Sometimes thef' think they have to take a position on these issues if I
discuss them wigh them, But Instructional metters go over their heads."
Another superintendent defines his '"turf" as "anything that has to do with
programs," By "o " he means ‘"curriculum, textbook selection,
placement of teache. 1 ,rincipals, personnel ;écommendations." Yet
another explains that he believes in discussing all policy areas openly with
"his" board, but only for show: "I consult and inform the board, but this
doesn’t change the direction I am headed...but the‘board feels better about
ie."

The city managers, in spite of the professional commitment described
by Loveridge, do not claim such autonomy. One, re~alling the '"Woodrow Wilson
theory" of his school years, concedes that the council involves itself in
administrative mztters: "The council gets elected on issues that involve
city departments because they btelieve that’s wheire the action is." Such
meddling would cause a superintendent to demand, and get, a vote of
confidence and a promise to leave him alone. For city managers, council
involvewent in administration 1s a fact of life: 'On planniag and goals I
want input, but they are the boss." Out of the same reform tradition emerge
two different views of administration: one professional, the other perhaps
"semi-professional,"”

Bureaucratic Leadership. Leadership is not, as is normally assumed,

charismatic, or even political; 1t is technical. 1In his profound study of
leadership, James McGregor Burns explains what 1is meant by bureaucratic
leadership: "It (bureaucracy) is a world that prizes congistenCy,
predictability, stability, and efficlency (narrowly defined) more than
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creativity and principle."” Burns then makes the startling assertion that
"bureaucratic behavior as characterized in this archetype 1s antithetical to
leadership as define. in this volume" (Bvrns 1978, p. 296). 1Indeed it is.

Burns, «oeaking for the discipline of political science, defines leadership

as occurring "when porsons with certain motives and purposes mobilize, in

competition or conflict with others, institutional, political, psychological,

and other rescurces 50 Aas to arouse, engage, and satisfy the motiveg of

followers" (Burns 1978, p. 18),

It 1s wunlikely that superintendents and city managers will achieve
the stage of leadership ability 2s defined by Burns, but they still can be
leaders of the bureaucratic variety. PRather than mobilizing followers, they
mobilize information. If controversy 1is to be avoided, the information 1is
phrased so that all win. How one views leadership, however, is not solely
defined by 1immediate circumstance. People trained to rely upon information,
in all 1ikelihood, will be attracted to a technocratic-analytic mode of
rational prqblem solving, while those less ideologically committed will find

the Burns definition acceptable,

Table 3.6: Relationship Between Leadership Role and Occupation, Controlling
for Professional Attitude

Professional Attitude

Low High
Occupation
Leadership City City
Role Super intendent Manager Superintendent Manager
Low - 37.5% 60.0% 40,0% 72.7%
High 62.5% 40, 0% 60.0% 27.3%
100,.0% 100.0% 100.0% 100,07
(16) (30) (35) (22)
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To behave In the Burns mode, ..~aning to utilize motivational
techniques, does not mean that one adopts a raving, anti-intellectual
populism. George Wallace need not be the model. To mobilize coalitions,
according to Burns, merely requires that a c.-nager be willing to bargain
compromise a bit, and lobby for his or her professional heliefs. If the
technocratic leadership mode is '"rational,” than the political one is merely
"non-rational" (not "irrational).

Much of the reaction 1in public administration to the extreme
sclentism of the reform wmovement has been 1in the direction of modifying
excessive relilance wupon rational modes of conflict resolution. Although 1t

i1s difficult to 1imagine now, Herbert Simon’s Administrative Behavior (1947)

became a major challenge to scientific management. Simon’s rigorously
sclentific approach to the study of administration has led many to assume
wrongly that he wants managers to manage conflict by the numbers. Other
social scientists have emphasized the futility, even the danger, of managing
with scientific axioms rather than with a sure knowledge of the political
terrain,

It 1s well they might write in this mode, for the relationship
between professionalism and leadership is far from clear. The leadership
scale decidely 1leans toward the political ond of the spectrum (see Appendix
B). This scale addresses a chief executive’s initiative in advocating policy
change, the degree to which a stand s taken on controversial issues and
activity 1in legislative elections, Thes are obviously measures of political
leadership.

Theoretically, people who a-e strongly professional'should eschew
political 1leadership. This conclusion is 1ot supported by the data., Again,

one would expect that for superintendents and city managers would include the
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"correct” cell 1is low leadership and high professiocnal attitude. For
superintendents, the skewed distribution (they are high on the lcadership
scale) virtually eliminates any relationship between leadership and
professionalism, About two-thirds of both groups {(superintendents with low
or high professional attitudes) are classified as high on leadership. Since
leadership 1is political, although not as political as Burns would prefer, we
have to wonder why the highly professionalized school superintendents are
willing to slug it out in "normal" political disputes, It shoulé come as a
relief to those who worry about the effects of professionalism upon
responsiveness to learn that superintendents are far more willing to wheel
and deal than 1is normally thought to be the case. City managers thought to
be less addicted to professionalism, are also less inclined to leaderchip.
Here, however, they get 1{it "right": highly professional city managers are
substantially more likely than 1less professional ones to be 1low on
leadership. For them, the contradiction between professionaiism and
leadership exists and 1s resolved by avoiding 1leadership. The 1low
leadership~high professional cell is the modal one for city menagers, SCince
superintendents are high on both scales they apparently respond to the
contradiction differently,

Superintendents are 'professional leaders.” They do not necessarily
sacrifice professionalism by becoming political 1leaders. Obviously,
superintendents’ preferences cause us to wonder about traditional assumptions
about their purely apolitical behavior. They are more political than we, and
most others, have thought.

Item analysis of the leadership scale discloses that the largest
differences 1In leadership roles between superintendents and city managers 1is
superintendents’ attitude that their activity in school elections is good and
justifiable, Superint2ondents are more 1likely than city managers to agree
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that they should urge people to run for legislative office or tv aid them in
their efforts. Earlier research (Zeigler, Jennings, and Peak 1974) had shown
that superintendents prefer board members who are "trustees" rather than
"delegates," They prefer board members who do not believe they should merely
echo the sentiments of their constitutents, but should maintain Independence,
But this does not mean that they were willing to go out and find them. Much
of what was suggested by Zeigler was that active politicking by
superiitendents would be counterproductive. Things have changed; howe ver ,
today’s superintendent seem to be more willing to take the risk of getting
Involved in school board elections.

For Max Weber, professionalization and bureaucratization were, i? pot
synonomous, certainly coterminous. But because professionals feel che tug
between demands of neutral competence and leadership, they frequently have
trouble surviving in a bureaucratic setting. TIf the polity suffers because
professionals demand autonomy, the professionals themselves gsuffer if the
organization cannot assist them 1in reconciling demands. Weber and his
followers (see especially Blau and Scott 1962), rephrase the dilemma.
Instead of asséssing the contradictions between neutrality and leadership,
they talk more of problems of loyalty and authority. Professionals must be
both loyal and, simultaneously, be given the authority that their
professional status requires.

Professionals are viewed as beleaguered internally by the conflicting
demands of loyalty and deference to authority, and externally by the demands
for neutrality and leadership, According to the logic of this argument,
prufesiionals can be truly professional‘ only when they are entirely
disconnected from any constraints other than those they elect to impose upon
themselves, The bitter struggle between physicians and the Federal Trade
Commission (FTC) vividly illustrates these types of conflicts.
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Traditionally physicians, along with other professionals, determined
their own membership standards and codes of ethics, FIC rulings against the
professional prohibition of advertising chiallenged not only the economy of

~e professionals, but, more importantly, their self-image. The dread of

piv.-%“-ians gleefully announciug that their clinics were open "Sunday after
churc. ” "> zo real that the pnysiclans political action committee, AMPAC,
spent @it deal of money lobbying for "professional exemption” from the
FTC SRR - Jzcislon that 1s «till pending. Professionals do not

adverti: , nerchanitz advertise. Cne might alsn argue that professionals do
not lobby, *"wt 18 argument {s hardly nersuasive, They are using the
political prec~=sz tn reasserc professional values,

The prohiems of physicians ard lawyers are typical or professionals
in an increasing industrialized and specialized economic market,
Historically, as the occupatioral marxet became diverse, each occupation
sought to become a profecsion. In so doing, they sought to monopolize
e xpertise, Doctors have not had an easy time in monopolizing expertisge,
Their potentiul <2iients -.¢ routinely lured away by lese prestigious, less
e’ -ensive healing occupa.ione such as chiropractics, The struggle by
physicians against chiropca*~rs Yas reached serious proportions in several
states, with Jawsuits alleging conspiracy being filed by chiropractors, and
countessuits isserting the responsibility of physicians to inform the public
about fakes.

To prevail over persistent competition from "less professional”
s.urces physiclans have developed unusually rigid professional standards, a
strict educat:rral rvegimen, and control of credentialsg by self-regulating
professional associations, All of this would come to nothing if medical
doctory tarted behaving 1ike car salesmen, hence the determined opposition
to the ;zjeral Trade Commission.
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A similar problem has developed for profescionals who are not
independent, but rather are employed by pubiic or private bureaucracies.,
Organizations wanted experts, experts needed money, and hitherto
"independent" experts became part of mssive bureaucracies, Here, too,
professional status was used as a defense apainst challenges to expertise.
Professionalism 1s a way to monopolize a cr-olal resource. Independent
experts, 1{f they wished to remain so, used professionalism to secure a
mouopoly and guarantez their continued indepenlent existence. Organizational
experts, hoving already given up i{udependence used professionalism in order

to secur: unchallenged autlority. They exchunged loyalty for authority.

loyalty and lts Probiecums

Profeszionals feel less lcuyalty to their organizations than to their
professions, Professional associations prescribe codes of ethics and
principles of conduct fovr their mewdrship, and these codes and principles
have a hig.ur clafm upon the Individunl, depending upon the assertiveness of
the profession. To those unable to judge, the existence of professional
codes of ethics, {f accompanjed by an apparent commitment to specialized
kn>wledge, carry su .tantial weight, Prestige 1s accorded 1in rough
approximation to popular ‘tews of the difficulty of the "rites of passage."
it ir harder to become a phys!ciaﬁ than a lawyer, and it i{s (at least
superficiallv) hzrd.. to become a super intendent than a city manager,
P-esumably, superintendents would have a more difficult time than city
managers 1in r conciling professional responsivenes: with responsiveness to
the governi~g crganization. Competing demands for loyalty must be resolved,
however.

Gouldner has developed a simple scheme to classify professionals. He
argues that "cosmopolitans" can be distinguished from "locals." Locals, are,
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as the name implies, loyal to their employing institution. They want to get
ahead, and go along to do so. Professional loyalties are subord:inate.
Locals are saild to be "bureaucratically oriented" rather than "professionally
oriented” (Scott 1966). They respond more rapidly and positively to demands
of local origin, whether they originate within the bureaucracy or within the
larger governing body.

Cosmopolitans are guided by internalized professional values. They
demand considerable autonomy 1in order to apply these values, Although they
give passing allegiance to an employing bureaucracy, they do not commit
themselves to a location but to a profession (Carlson 1962, 1972). One
hardly expects to find exact replicas of each of these two ideal types, but
they are wuseful in understanding the stresses of professionalism. Given the
reform movement’s obsession with efficiency, an obsession that has outlived
the movement {tself, public organizations should be ready to sacrifice local
loyalty in favor of professional competence. They shov?d willingly concede
their authority for the assurange that the best "treatment" for a particular
problem 1is being selected, If local governments hire cosmopolitans, they
should understand that a commitment to professional values will 1limit the
participation of the elected sector (school boards, city councils) in the
decision process.

This distinction between the cosmopolitan’s professional values and
the 1local government’s partic.pation 1in decision making 1lluminates the
tension between neutral coapetence and leadership, Can a neutral advisor
remain neutral when 2 lay council is about to embark on a plan that will lead
to financial disaster? CGan a city manager, for example, not advise "his"
council that collective bargaining agreements have driven large cities to the
brink of bankruptcy?

It 18 dif’ =ult to imagine a decision in which technology completely
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whelms politics and nobody 1loses. Ironically, much of the professional
conflict management advice tries to make exactly this point; it is possible
to have, in the inimitable jargon of the trade, "win-win" decicions.

"Win-win" decisions are those in which all participants gain, They are, {n
short, decisions in which neutral competence is the only legitimate resource.
Examples of such decisions invariably are drawn from the private market: vyou
buy a car, you like the car, the dealer makes a profit, But public decisions
with no market constraints are not so amenable. For example, students of
public choice make the point that rather than having an incentive to minimize
costs, public sector managers actually have an incentive to increase their
budgets to a greater than efficient size, as their salaries are positively
related to the size of the budget. Still, the belief in such schemes is a
power ful inducement to the professional faced with conflict. Win-win
solutions require that all participants accept the same decision rules:

information, not emotion, 1s to be exchanged. Once this rule is accepted,

the roles of neutral experts and policy leaders are no longer incompatible.

Wolcott has explained the ideology of technology as consisting of the
value of information, the value of rational planning, and the value of
progress, The general public can be expected to accept none of these with
any degree of consensus. In Wolcott’s words,

"The essence of being a good technocrat 1is to exert
control, Regardless of whether that control is directed at
predicting and managing particular settings or represents
command of a particular area of knowledge, what one needs
is inrormation....Technocrats put great faith in
information....Arriving at systematic or der through
rational planning is another central technocratic
preoccupation. The Plan becomes all {important, an end
rather than a means. Everything turns on clearly
understood and stated goals and purposes, The same faith
that underwr ites information-gathering activities
underwrites efforts that put that information to good use
through raticnal decision-making. Technocratic endeavor
thrives under the banner of the Rational Planning
Ideology....Te be a technocrat, there is no question that
whatever {s being done now can be done better. The only
question is where to begin" (Wolcott 1977, pp. 159-60).
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CHAPTER 4: THE PARTIES TO CONFLICT

The Job of Governing: How Much Conflict?

This chapter begins with a reprise. We ask again. What do managers
do? What 1s the ' b of superintendent or city manager? There are,
obviously, job descriptions instructing them to "provide leadership'" and the
like. It is more unlikely that such Job descriptions would require that they
"manage conflict." Yet, many students of government helieve that, whatever
else they may think they are doing, governors govern by managing conflict:
they institutionalize it, mebilize it, channel 1t {nto appropriate
directicons, 1gnore 1t, outlast 1t, or suppress it. The job of government {is
to handle conflict.

But should one branch of government manage conflict while others
address themselves to the technology of problem solving? Those of us reared
in democracies rarely give much thought to the tension between democracy (or
conflict resolution) and the application of technologies to problems. Hence,
the argumert that the only job of government 18 to manage conflict emerges
from the tradition of democracy. As we know, this tradition is met head on
by the equally compelling theories of scientific management. Recently,
however, we have been brought wup short. Some American social scientists;
such as Mancur Olson and Samuel Huntington, have suggested that democracies
are so enmeshed 1n conflict (principally among groups), that they no longer
can govern. They are paralvzed by conflict (Olson 1982 and Huntington 1970).

To govern, then, 1s to do more than manage conflict. Surely
industrial democracles have moved beyond mere conflict management. With the
exception of the turbulent 1960s, industrial democracies have not suffered
serious internal discord for‘over a century. To govern according to the new
"authoritarians,” is to make rational choices based not upon existing demands
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but upon future needs. Even if such needs are not widely seen, and hence not
raised 1in the form of demands, they must be heeded. City planners, armed
with massive computer simulations of an ideal future, can barely contain
their contempt for those with less vision. Some, who support the idea of
governing with an eye toward the future, have selected "soft authoritarian"
countries as models, Chalmers Johnson (1981) for example speaks of the
political arrangements that promote efficient government:

The functions of the politicians are to

maintain political stability by holding off the

demands of pressure groups or political

claimants that would contradict or divert the

main development effort and by providing space

for an elice, Lighly educated bureaucracy to

operate (p, 12),

The 1link between these '"mew authoritarians” and the reform movement
1s apparent though rarely noticed., Both wanted to manage with a minimum of
conflict and a maximum of rational planning. The two movements culminated in
Simon’s (19f6) pronouncement that conflict was "pathological." 1In our study,
the approach to the "What do you do?" question was disarmingly naive. As can
be seeﬁ in the first chapter, social scientists can go a long way in making
conflict both complex and mystifying., Assuming that most ordinary mortals
are not 1inclined toward obfuscation, we asked our respondents a set of
questions requiring that they estimate how much time they spend managing
conflict, We did not define conflict for them, and 1t proved to be
unnecessary. Only 1f superintendents or manager confused us with the faddish
"stress management" did we stipulate that they should exclude private
conflict,

In any case, superintendents report that they spend abcut one-fourth
of their time managing conflict, ci;y managers, slightly more than one-third,
While this difference 1s hardly staggering, it is consistent with the theory

of professionalism previously described, Superintendents are professional:

88

33



they dislike conflict, and they do not get involved as often as do city
managers. If there 1is ‘a division of labor between the "reigning" board or
council and the ‘'ruling" professional, then division of labor works best in
school governance, Whether or not superintendents are 'buffered" from
conflict by the board, they clearly can devote more of their time to
"governing.,"

From the perspective of aducational administration the fact that
super intendents work in comparative freedom from conflict 1is surely agony.
The theme of the beleaguered superintendent is, if not dashed, certainly cast
in a new light. Superintendents are not as beleaguered as they think. If
they think they are bothered by conflict, they should try trading places with
city managers. There 1s, of course, the legitimate complaint that such a
simple question ({i.e. How much of your time do you spend managing conflict?)
will yleld a useless answer. Later iIn t%e 1interview we asked for more
detailed responses. We asked the respendents to estimate what percentage of
their communications with certain others in the governing process was devoted
to conflict resolution. The results were consistent with the earlier
findings; there is less conflict quantitatively speaking, 1in the
communication of super intendents than 1In that of city managers. We:
acknowledge that one really big conflict is worth hundreds of minor cnes,
which 1s why we ask about the time spent managing conflict, rather than the
number - of conflicts, In the meantime, consider the fact taat managers
estimate that most of their interactions with the city council,
representatives of the community, other 1local goveraments, supralccal
governments, and their own administrative bureaucracies are laden with
confljict, With the excepticn of dealings with other local govérnments, at
least two-thirds of all managers’ communications are define as conflictual.
In clear contrast, superintcendents’ greatest source of stress 1is their own
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bureaucracy. Thelir relations with others are comparatively harmonious.

Table 4.1: Percentage of Tine Spent in Conflict

| Superintendents

City Managers

| |

| |

| |

Local Legislature 35 | 65 [
Local Community 50 | 69 |
Other Local Governments 35 | 50 |
State/Federal Governments 50 | 71 |
Own Administration | 64 I 72 |
| |

_ i i

X | 49 | 65 |

| |

It 1s especlally noteworthy that 1intraorganizational conflict is
exceptional for superintendents, for this 1ndicates that much of their
conflict involves professionels, rather than the 1lay public and 1its
representatives, Look, for instance, at the relationship between
superintendents and their boards, as contrasted to that of managers and their
counclls, Much of the tension between expertise and responsiveness simply
does not appear to be a concern,

Whether  one can infer that the tranquil relationship between
superintendents and their boards 13 a consequence of either party knuckling
under is the next question to be answered, It 1{s possible that
superintendents spend so little time in conflict because they always do what
the board wants, Such a possibility 1s, of course, remote since
superintendents have greater access to information and staff resou-ces than
do part-rimz board members, giving them an advantage in the policymaking
arena, In addition, superintendents have the advantage of setting the school
board agenda. Previous research has shown that when the superintendent’s
position was known, the board voted in 2 concurring manner 99 percent of the
time (Tucker and Zeigler 1980, p. 144), Furthermore, when school board
members were asked, "If the superintendent wanted to change the educatioral
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program and the board disagreed with the change, how likely 1s 1t that the
board would eventually approve the ¢! age anyway?", a ma jority responded
either 'very likely" or "fairly likely" (Zelgler, Jennings, and Peak 1974, P.
164),

What can we make of the greater intergovernmental conflict on the
part of managers? Both schools and cities have been subjected to a
bewildering barrage of federal and state guldelines, mandates, and the like.
Both, for example, are vrequired to comply with various affirmative action
regulations, But hoth have their own unique problems., Super intendents
rarely encounter the Environmental Protection Agency and city managers do not
worry about mainstreaming handicapped children. Why are superintendents
relatively sanguine about their relationship with federal and state
governments, a posture that cer.ainly contradicts much of the popular
literature and journalism? To answer this question we examine the

development of the relationship between local bureaucracies and extralocal

govern—ents,

Governmental Irterwentis- .

—

The State Role

We have described the 1local education:1 system as consclously
nonresponsive, States, whose presence in American education preceded that of
the federal government by approximately 100 years, have shown 1little
inclination to challenge 1local processes, They have, however, bgen willing
to grant legitimacy to those against whom the school is locally buffered.
Generally, at least one-third of the revenues consumed by school districte is
allocated at the state level, a large sum in comparison with the 8 percent
supplied by the federal government., Allocation of state and federal monies
1s a much more overtly political process than is true in loca® districts? and
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locally quiescent groups are more active on the state and national .evels.
School administrators, so dominant locally, are less influential at the state
level than teachers’ organizations and other well-established groups that may
take an interest in education (McDonnell and Pascal 1978).

The politicization of education, by being thrust into the turmoil and
conflict of state decision making, has become an Increasingly significént
factor as state and local budgets experience greater strain. Even before the
drama of the Serrano decision, the financing of schools had become a ma jor
concern ur’ state legilslatures. Following Serrano vs. Priest in 1971 the
school fini .ce reform movement escalated. When the flow of dollars began to
dry -up becau of decreased enrollment, the mood for reform became more
intense. Strugyling over a scarce resource, the coalition between
educational administrators and teachers began to splinter and administrators
lost influence.

Court suits chalienging the equity of state school finance 'plans that
did not substantially equalize the per pupll expenditures across school
districts were successful In some states (notably California, Connecticut,
Minnesota, and New Jersey), and were unsuccessful in others (including New
York, Oregon, and Washington). Even where court suits found state plans to
be 1nequitable, legislatures did not quickly devise new aid formulas to
remedy the situation (Levin 1977° It is much more politically feasible to
provide more aid to all districts, than to reduce state aid to wealthier
districts 1in order to increase per pupil contributions in districts that are
relatively less wealthy (Garms, Guthrie, and Pierce 1978). While state aid
to education has increased substantially in some states (especially
California) over the past decade, in most states great disparities still
exist among school districts in their ability to finance educational programs
because the proportion of the state budget targetted for education has not
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increased to the extent that the state can "level up" across districts within
state,

In addition, in many states it would be difficult to increase
financing for education without also escilating the degree of state control.
In New Jersey, for example, it was necessary for legislative proponents of
school finance reform to pledge support for statewide tests (which would
presumably increase accountability) to garner support for a state income tax
to finance the new Funding formula (Goertz and Hannigan 1978), Perhaps the
ma jor reason why states have not been as active as expected is that, unlike
local legislative bodies, sta*e legislatures are beseiged by a divided school
1obby. School board assonciations disagree with administrator associations;
both disagree with teachers over local control, accountability, collective
bargaining, tenure, and related issues, Without a unitzd front, the school
lobby cannot maintain the level of control to which it has become accustomed.

Additionally, there 1is an estrangement between 1local educators,
represented by their lobbying organizations, and state experts in school
finance, who staff state education agencies and legislative committees.
While state level school finance experts have generally very accurate
estimates of the costs and benefits of various reform schemes, they cannot
generate much political support for the programs they advocate (Garms,
Guthrie, and Pierce 1978), In state politics, expertise is a less valued
resource, Further, since most reform schemes imply a redistribution of
wealth--{~king from the rich and giving to the poor--they encounter the
intense onposition of well established, relatively conservative, and
politically durable business interest groups,

While 1ittle has been accomplished in the way of reform, a major
assault upon the integrity of local districts grew out of this conflict. The
"accountability movement' can be attributed at least partially to the growing
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costs and decreasing benefits of education. 1t also had its roots in state
legislators’ disillusionment with the narrow and defensive ideologies of the
education lobby which seemed to focus on increasing educators’ salaries,
without adequate concern for the quality of the educational program. State
legislatures, supported by business organizations, were attracted to the
notion of tholding 1local distficts accountable for their products, while
conceding that actual control of districts was well beyond the reach of the
itizenry. The most widely wused device to obtain accountability is the
s .tewide testing program, vigorously opposed by teachers and administrators,
whkith has nevertheless been enacted by 36 state legislatures (Caldwell 1982).

While educators both at the 1local and state levels may oppose
statewide attempts to increase accountability, the statewide tests may
nonetheless serve to focus public attention on the performance of their local
schools. A recent 50 state survey showed that a majority of respondents,
officials of state departments of education, felt that "local districts
should set standards for minihum competency tests' (Caldwell 1982, p. 6).
Referring to New Jersey, Goertz and Hannigan report:

Minimum standards of proficiency were to be
locally determined; without statewide minimum
standards the 1impact of a statewide evaluation
system would be minimized (1978, p. 55).

Still, the point we are concerned with here 1s not whether the
competency movement wili wultimately succeed; rather the point is that the
participation of the states in educational politics is causing schools to be
held accountable for poor public per formance. For an educational
establishment used to a controlling monopoly on information, this is a
serious threat, one that will be resisted at every step of Iits

implementation,

Educators’ fear of accountability 1is directed mostly at state
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legislatures, as opposed to state departments of ed-—ation, because they are

not under the monolithic 1iInfluence of educat : inlzations. Previous
state Involvement in making educational po! ‘entialing teachers,
establishing appropriate curricular materials, anc *, has largely come
from the state executive bureaucracies, with little .y participation by

the legislature. As long as technological hegemony remains in the hands of
the educational establishment, superintendents feel s »mewhat sanguine, The
accountability movement, however , has not fol ..a4ed this pattern.
Competency-based testing at the state level, then, provider the mos>
politically realistic hope for making school more responsive to the public.
In this sense, the goals cf the state are politically threatening to the

educational establishment.

The Federal Role

On the surface, the federal presence appears even more threatening
than the state’s to educational administrators. 1In fact, local educational
professionals are far more comfortable with the federal presence than with
state 1intervantion, The federal contribution to local finance is not large,
and the ability of the federal government to monitor implementation and
evaluate results 1s limited by budgetary problems and inadequate personnel.
Irrespective of 1implementation and evaluation problems, the major thrust of

the federal intervention, beginning with Brown vs. Board of Education and

continuing thrsugh the issue of bilingual education, has con:erned ecuality.

Local schools seek to maximize both 1liberty and efficiency since state
systems are anxious to achieve accountability, and the federal system
emphasizes equity (Guthrie 1980)., It is no wonder local schools are accused
of failing to achieve their tasks. Which tasks should they achieve? The
goals of efficlency and equity are frequently incompatible. The goals of
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responsiveness and efficiency certainly are, as are responsiveness and
equity.

Towards the latter half of the 1960s as schools came to receive
greater attention from national policy makers, they were faced with
incompatible 2mands. The federal government demanded that schools serve as
agents of social «change, but simultaneously returned the control of schools
to 'the people.ﬁ Clearly, although the federal government routinely attaches
"maximum feasible oparticipation'" codicils to its directives, its essential
goal 1s equity, This type of inconsistency is likely to aris2 when one level
of government gets involved at another. level, Where greater local
participation results in "majority rule," one result is likely to be the
ensuring of the rights of minorities (e.g. the disadvantaged, handicapped,
etc, ). Local governments seek to conserve, while national governments seek
social change,

The intervention of the federal government, then, has had a
consistent fpattern, whether the source of the intervention has been the
courts, Congress, or bureaucracy, The goal is to increase the educational
and, by inference, economic opportunities of deprived populations, In
becoming the voice of the underprivileged, the federal government has
responded to demands that local systems, because of the legacy of reform and
the 1ideology of administration, could not meet, Being deliberately insulated
and unresponsive, schools had little established communication with
representatives for undereducated populations. As perpetuators of the status
guo, they had a vested interest in preferential education. Thus the federal
government, the traditional defender of the downtrodden against the
conservatism of local community power structures, took the role of advocate
for the underdor,.

Judicial intervention has been an important influence in the
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educational system. Busing, the teaching of '"black FEnglish" to black
students, a vast array of student rights and hiring procedures, and even the
extent to which school districts must guarantee that a legally prescribed
portion of the minority population will be achieving at the level of national
norms, are all the products of judicial intervention. The exhaustive detail
resulting from the courts’ monitoring of busing is stark evidence of the
extent to which their control 1is deeply woven 1into the fabric of local
decision making. 0f all the decisions {involving the federal role 1in
education, busing is the most visible and controversial. The courts’ role is
even nmore significant because political expediency may influence the
unwillingness of Congress and the President to allow the Department of
Education to withhold funds when school districts fail to comply with busing
guidelines, John Gardner, then secretary of HEW spoke adamantly against
local districts’ noncompliance with Title VI of the Civil Rights Act of 1664
saying that 1f found negligent, a district "will be required to take prompt
and effective remedial action..." (Orfield 1969, p. 172). 1In 1967, 122
districts not 1in compliance with Title VI had federal funds curtailed, but
this monitoring activity became almost nonexistent within three vyears,
generally due to a lack of support from a new president (Nixon) and Congress
(Orfield 1969)., Congressional reluctance virtually required that courts rule
on busing plans on a case-by-case basls., Thug, in spite of its visibility,
and owing In part to the vigorous opposition of white parents, an
administrative apparatus to facilitate the process of busing does not exist.
The 1issue of busing 1llustrates, especially in thc absence of an
administrative network, the federal commitment to equity, Congressional
reluctance cannot, of course, alter jcdicial precedent, Tt can, however,
minimize federal bureaucracies’ ability to monitor the process, The resort
to busing was, in fact, an admission that previous, less drastic devices to
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insure equity were not successful.

The federal bureaucracy’s commi tment to education be cae
institutionalized with the passage of the i“lementary and Secondary Education
Act in 1965, With the exception of judicial intervention, there was no
appreciable federal presence until tuen, The foundation for federal
managemerit of educational policy was buttressed by a substantial increase in
federal funds, especially 1in the provision of grants under Title I of ESEA
(to meet the needs of educationally deprived children). Title I was
supported by minority groups whose local access had been frozen and it was
also supported by some segments of the public school lobby (Wilson 1976).
Administrators desired an increase 1in federal aid and were less concerned
with the implications of nonlocal control.

As ESEA was 1Implemented, a new pattern of interaction was created,
furthering the notion that lay control through school boards was obsclete.
Local administrators were unreluctant to hasten the demise of local boards
and did not view the federal bureaucracy as a threat to professional
hegemony, .a correct analysis. To compete for Title I grants, local schools
hired administrators to write proposals. When such proposals were funded,
more administrators were hired to establish and maintain the programs. Thus
a local bureaucracy was expanded to do business with a federal bnréaucracy.
Relations between the two sets of bureaucrats were cordial and the influx of
federal funds was welcome., It is true that audits revealed misuse of Title I
grants, but funds were rarely withheld as a consequence of such audits:

In genera’, the federal government’s oversight

effort 1s not large or rigorous, and USOE
seldom identifies instances of non-compliance

through the oversight process,...Federal
oversight thus contributes little to
centralized enforcement, A greater federal

effort {s technically possible, but there {is
little support for 1t 1In either USOE or
Congress (Hill 1979),
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This s a minor cost for local officials to bear. In exchange for a modest
constraint, they are able to shift their bargaining strategy from
negotiations with potentially active local groups to a more sympathetic
audience of fellow bureaucrats.

In a recent study of the "Cumulative Effects of Federal Education
Policies on Schools and Districts," Knapp et al. (1983) found generally fewer
complaints from school administrators about federal programs than anticipated
even though a great deal of administrative paperwork was generated as a
result of these programs. They noted,

The people who deal with the administrative

detail tend to be those whose salaries are paid

out of special program funds, especially

program managers In the district office and

teaching specialists or aides in the school.

In all but the smallest districts, such people

handle most of the administrative chores

related to federal and state programs, thus

minimizing the burden on classroom teachers and

principals (p. 7).
The number of complaints also seemed to diminish within one or two years
after a given law’s 1implementation. Presumably by this time the necessary
staff had been hired and trained.

There 1s, 1In fact, a physical interchange between federal and local
bureaucracies that further 1insulates school administrators from local
demands. Hill reports on a network of state and local officials whose
careers have become focused solely wupon the administration of federal
programs. Sch ' districts maintain large, well-financed offices of federal
relations. Although Title I was the initial point of entry, other federal
mandates followed. Additionally, compliance with one set of mandates

required violation of others. For example, schools sought o ensure that at

least half of a magnet schtool’s teacher and student population would be
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black. In order <to achieve this, federal rules regarding the concentration
of minority staff had to be challenged. Also, federal mandates may conflict

with state mandates. In Authority to Centrol the School Program, Van Geel

(1976) notes that while the federal government preferred bilingual/bicultural
methods of Instruction, some state statutes would not allow bicultural
programs, In addition, bicultural programs can create semi-segregated
program; that may be unconstitutional at the federal level,

A comprehensive examination of federal efforts at equal educational
opportunity reveals much about the inconsistenzy of the federal effort, as
iliustrated by the previous example. As Radin explains,

"there has been no agreement on a single

strategy for change. Two distinct and often
contradictory approaches underlie the federal

activity: desegregation (breaking up
concentrations of children, whether Dy court
order or through federal funds) and
compensation (providing additional resources
for children in their existing scnool
setting)....The two strategies reflect very
different theories about the cause of

educational inequality" (1978).

Given the problem of multiplc and conflicting demands, local schools
are placed in an advantageous position. Virtually all school districts
participate 1in one federal program. A majority receive funds from at least
two. Most often, Title I and P.L.. 94-142 account for the lion’s share of
federally funded programs. Additionally, however, there are administrative
burdens 1imposed by the Emergency School Aid Act, Titles VI and IX of the
Civil Rights Act of 1964 (prohibition of discrimination on the basis of race,
sex, or age), the Vocational Edﬁcation Act, and Title VII of the Elementary
and Secondary Education Act (bilingual education). There are other
regulations, such as the recent Department of Agriculture ruling (based upon
its funding of schos® 1lunch programs), that '"junk food" could be sold only
after the regularly scheduled 1lunch period; however, these sorts of
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regulations do not require a large implementation and evaluation apparatus
capable of sorting out a bewildering and occasionally contradictory set of
rules.

There 1s another advantage to the position of the local district, In
spite of the widespread attention given to 1loss of local control as a
consequence of the federal presence, the fact that the programs make
competing deminds wupon local funds requires that districts make decisions
about which regulations to pursue most vigorously and which to {gnore. 1In
addition, school administrators can use state and federal regulations as a
reason for their course of action, whether or not it may be justified, as
local lay officlals may not understand state and federal regulations enough
to know otherwise.

Another 1interesting facet of this issue is that a superintendent, no
matter how vigilant, becomes dependent on staff experts conversant with each
of the categorical programs. While the abolition of junk foods and other
highly visible federal decisions (e.g., the recent interpretation of Title IX
prohibiting dress codes on the grounds of sex discrimination) are symbolic
evidence of a federal presence, it is in the dependence of the superintendent
upon an expanded staff of federal relations experts that the greatest impact
1s felt, These staff experts are placed 1n the position of picking and
choosing 2mcng priorities, They are, as we noted, frequently trained within
the federal-state-local bureaucratic nexus rather than in the tradition of
the superintendency, It is to this cadre that the day-to-day administrative
tasks will of necessity be delegated, The expert’s experts operate with
regard to the superintendent in the same manner with which the superintendent
interacts with the board--they control 1information, As Hill explains {it,
"...the multiplicity of federal programs makes 1t 1impossible for the
super intendent to pay sustained, simultaneous attention to the whole set of
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federal programs, The result...is that the delegation of program management
to specialist coordinators {s virtually total™ (Hill 1979). For any given
districc, the federal impact 1is fragmented and generally ineffective.

Given these Byzantine relati&hships, it is no wonder that
superintendents can stand up to the challenge. They agree, far more than
does the local public, that the efforts of the federal government in the
direction of equity are worthy (Tucker and Zeigler 1980, p. 64),
Super intendents’ favorable view ¢f federal and state bureaucracies, a view at
odds with rational expectations, 1s a consequence of '"picket fence
federalism." Professionals from all layers of government develop consistent
and cohesive wvalues. 1In education, the orthodoxy favors the equity implicit
in federal mandates. Hence local superintendents, rather than reflecting the
mood of their local constituents, identify with the profession, thus reducing
conflict,

In Bailey’s view, the legal structure of American federalism makes
intergovernmental disputes difficult to define 1in terms of subordinate or
lateral conflict. Superintendents and city managers are creatures of the
state. States, in turn, are legally subordinate to the national government.
But the pervasiveness of allegilance to the educational profession makes the
conflict lateral. As noted by Hi1ll (1979), in spite of the existence of a
federal structure, bureaucratic gxchanges at all 1levels of government
minimize the legality and maximize the cordiality of the relationship.

This 1s not to suggest, of course, that city managers live in
constant combat with agents of the federal and state government, but they do
see more of an adversarial relationship there. Again, the obvious
explanation 1s lack of professional cohesion. The 1International City
Managers Association 1is just that. 1t is unlikely that city menagers will
2stablish supragovernmental professional relationships with representatives
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of wvarious nonlocal bhureaucracies, There 1s certainly an "occupational
contact network" provided by varfous municipal associations, but there are so
many functiocns performed by cities that specialized 'subgovernments™ (that is
organizations that focus wupon a specific policy area) tend to exclude the
more gererally educated city manager. Planners, fire chiefs, police chiefs,
and so on, all have professional associations independent of city managers.,

Hence, when féderal employees of the Environmental Protection Agency show up,

there 1s not 1likely to be much sharing of common experiences with a city

manag.r.

Local Legislatures

The legislature, school board, or council! offers the potential for a
ma jor misunderstanding 1in relations with professionals., Legally, conflict
be tween a legislature and a professional is defined by the
superordinate-subordinate velationship, But in reality, there is a strong
probabiiity thar the conflict 1s at best lateral (between equally placed
political actors) or even superordinate with the "wrong" group (the
legislature) on bottom, Much of the reform ideology dealt with the proper
role of ©boards and city councils since they represented, at that time, the
most apparent challenge to the ideology of expertise,

It 1is not entirely clear why the reform movement swept through the
field of education without strenuous resistance from those who stood to lose
the most. Tt is true that the machines did not go down without a fight, but
they seemed much more coincerued with resistance to the reform movement in
municipal government rather than in eaducational government, One possible
explanation 1s that arguments for rational management are much more appealing
when discussing the sacred object of the chiid. 1In any case, the appeal to
trust experts, to depoliticlize education, was remarkably successful, The
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reformers placed great faith in institutions, They believed that
institutions could control behavior, Although it is currently fashi_-nable to
assume that people and 1institutions are inextricably intertwined in policy
formation and the distribution of influence, the success of the reformers in
developing a blueprint for institutional change was remarkable, It is not an
exaggeration to assert that the educational reform movement was unique in the
extent to which  educational 1institutions controlled the behavior of
participants in the educational process.

The nuamber of school districts was reduced substantially—-from the
more than 130,000 preceding the reform movement to about 16,000 today.
Centralization may or may not be more efficient, but it certainly is likely
to minimize the ability of a district to respond to a diverse clientele, The
inability to respond was heightened by a dramatic reduction in the
heterogeneity of . school boards, The "best people" soon occupied virtually
all remaining school board positions,

In an influential textbook on public school administration published
in the early 1900°s, Ellwood P, Cubberley, former Dean of Education at
Stanford, described the "best people" for board positions, Those deemed
suitahle board candidates included '"men who are successful in the handling of
large business undertakings--manufacturers, merchants, bankers, contractors,
and professional men of large practice'” as these people were accustomed to
"depending on experts for advice," The types of people Cubberley did not
recommend as potential school board members included "inexperienced young
men, men Iin minor business positions and women" (Callahan 1975, pp. 35-6).

The suddenness of the change 1s well illustrated in St, Louis,
Reformers were successful in persuading the Missourl legislature to approve a
new charter providing for the reduction of the board from 28 to 12, the
elimination of wards, and the creation of a nonpartisan ballot., The charter
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was approved 1in 1897. 1In 1896, professionals and businessmen constituted 14
percent of the board; in 1897 they constituted 83 percent of the board. Bv
1927, the year of the first systematic survey of the social origins of school
board members, the St, louis pattern had been duplicated on a national scale.
The working class had been eliminated and replaced by business and
professional elites. It 1is not surprising that school boards became the
exclusive domain of the affluent; after all, reformed municipal governments
were similarly staffed. What 1s worth recalling is that this once was not
the -case. It 1is generally assumed that local poltics is more likely to be
biased to a greater extent toward middle- and upper-class participation (as
contrasted to national politics). While this 1s true, it 1is more a
consequence of 1institutional structure than any 'matural" law. Business and
professional dominance of boards after reform also can be explained in
cultural terms. Putting aside the beliefs of the refcrmers that businessmen
were superior, possibly by nature, it is true that the period from the turn
of the century until certainly the middle 19308 was e in which the culture
of business was dcminant., Until the depression, the 'business of government"
was business.

However, the decline of business’s hegemony did not seriously retard
the continued disenfranchisement of the working classes. In 1968, a year
during which the demands for pluralistic political representation were
widespread, school boards were as narrowly focused as they had been in the
years immediately following the reform .movement, Board members, when
compared with the general public, possess qualities traditionally more valued
and esteemed 1In American society. Ninety percent were male; 96 percent were
white; 45 percent were lifelong residents of the community in which they
served; 72 percent were college graduates; one-third had incomes in excess of
$30,000; 66 percent were businessmen or were professionally employed; 93

105



percent owned their own homes; 85 percent were Protestant. 1In the 1960s,
then, the typical school board was virtually a perfect replica of the ideal
board as outlined by reformers a half century earlier {Zeigler and Jennings
1974), Such people frequently behave in a way that superficilally appears to
be opposed to their economic self-interests. In contrast, the less affluent
are generally inspired by 'ethnic and party 1loyalties, the appeal of
personalities, or the hopes of favors from the precinct captain'(Cubberley
1916). It is precisely for these reasons that reformers sought to change the
shape of the 1local electorate; to substitute public regarding for private
regarding participation. As part of the local policy spectrum, educational
issues are generally less Interesting than those generated 1n state or
national elections. Citizen concern centers on economic issues since these
are personally salient to the less affluent, During a depression, the public
regarding person can afford not to worry about the state of the economy. His
investments may not show their usual profit, but the reduction in standard of
living is not great, For those less fortunate, depression means
unemployment. State and national governments deal with economic policy., The
issues of 1local politics, such as the quality of education, land use
planning, and the like, are of more interest to the well-to-do.

This perception does not deny the fact that local politics
occasionally become heated. Educational policy may run afoul of the "margin
of tolerance" of a community and generate substantial episodic conflict. Sex
education, text censorship, and related 1issues can cause a community to
explode, Nevertheless, the 1issues of local politics generally are of less
immediate concern to all but the public regarding minority. Thus, the upper
class dominance of school boards 1s hardly unique. There are, however,
certain aspects of the recruitment process that suggest board members are not
typical of the population of elected officials. For the average board
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member, personal experience with educational administration is common. A
ma jority have some perzonal link to education--parents or other relatives
have been teachers or administrators. The participation of close family
members 1in the educational system predisposes individuals to take an interest
in board membership. Board members themselves are likely to have had at
least a partial career in education. Thus the occupational involvement of
board members In education far exceeds the 1involvement of the general
population (Zeigler and Jennings 1974).

Obviously, family background 1is a ‘'proximate" cause in propelling
some member s of the civic elite to seek board membership. More
significantly, board members are able to pursue a career in education without
much involvement 1in the overall political process. Typically, public
officials come from '"politicized" homes. That is, they are likely to have
been raised in homes in which both parents are interested in public affairs,
discuss politics, or might be active in political organizations. School
board members, unlike most elected officials, do not come from such homes.
Additionally, school board members (with the obvious exception of those 1in
large, unreformed cities) regard board membership as a civic obligation
rather than as an opportunity for political mobility. If one examines the
background of state and local elected officials, it is rare that one will
find a school board background. Again, the fact that school board membership
is not generally used as a springboard to higher office fits weil with the
reformers’ aspirations.

Clearly the conventional wisdom does not apply to school board
members. The reformers’ blueprint worked well, The absence of political
ambition means that civic duty 1s the driving force 1n board members’
choosing to run for election. Civic duty, also common among city council
members, 1is the dominant mode of thought in educational politics. 1In
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"normal" politics, ambition 1s the essence of personal behavior and,
incidentally, accountability. Ambition 1s a requisite for meaningful
elections and an accountable political process. Without personal ambition,
the desire for reelection and upward mobility, elected officials see no need
to pay attention to their constituents. Indeed, civic duty dictates that
representatives should not be politically responsive, rather they should
locate the '"true" public 1interest. Without worrying about constituents,
school board members are free to consider "what 1s best for the kids," a
cliche without concrete meaning.

Again, we return to the schizophrenic nature of educational
governance, The nominal governors, serving because it is their duty, do not
have a clear 1image of a constituency. Lacking such an image they naturally
find 1t easy to depend on and 1identify with the bureaucratic, full-time
administrative apparatus of the school system. Their representational roles
become reversed. This explains why rather than speaking is. their puhlics to
the administration, they come to view their vrole as explaining the
administrations’ policies to the public. Normal representation thus 1is not
part of the orientation of school boards. The recruitment process
predisposes board members to view their responsibilities as resembling more
those of the board of directors of a corporation rather than those of a
legislative body.

The distinction 1s not trivial., Legislatures are presumed to engage
in conflict resolution, debate, bargaining, and ultimately, decision making.
Wulle it is true that legislatures no longer initiate most policy making, the
public clearly expects them to respond to conflicting demands and to resolve
conflict. To reiterate a ma jor theme, political conflict, regarded as normal
and healthy in the legislative process, is regarded as pathological by the
educational establishment (Salisbury 1980). Therefore the school board may
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refrain from dealing with controversial issues (e.g. curriculum, school

reorganization, etc.) that the public feels are important.

School Board Representation

The abil.ty of school boards to avoid conflict again provides
evidence of the remarkable success of the reform movement, In virtually
cvery phase of their public lives, in addition to their recruitment, boards
conform to the reformers’ dream of stability and deference to expertise, The
pursuit of a generally apolitical 1life, is only a part of the story. Boards,
to a higher degree than other local and state elective bodies, engage in
conscious self-perpetuation (Zeigler and Jennings 1974). 1In the absence of
political' parties or active political groups, prospective board members are
frequently recruited by the existing board. Like-minded individuals, those
regarded as rvreliable, are sought as vacancies become avallable. Of course a
fair amount of recruitment by the existtng board 1s necessary simply because
serving on the board is a thankless task. Finding any respectable candidates
can be a formidable undertaking. Still, incumbent board members recruit to a
large extent to ensure stability, to guarantee consistehcy, and to avoid the
election of candidates drastically out of harmony with the prevailing
philosophy of the ©board. Like most public bodies, turnover, especially
incumbent defeat, 1s relatively rare, Combined with a ‘'procession of
like-minded men through office," school boards, more than most legislatures,
are able to avold serious policy shifts which could result from unstructured
recruitment (Cistone 1981). One commentator referred to the practice of
avoiding the risk of random recruitment as "oligarchic self-perpetuation"
(Cistone 1981). Clearly 1t 1s, but the motives are less to perpetuate an
oligarchy then to create a public image of stability.

Boards and superintendents are acutely conscious of their public
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images. Stability, one essential public inage to be created and maintained,
1s well served by the structures put in place at the turn of the century,
Our description of the social origins of board members would be merely
Intcresting were 1t not for the fact that the agenda of problems to be
addressed and the style of board decision making are clearly influenced by
the class perspectives of board members. Since a major goal of the reformers
was to place board positions teyond the grasp of the lower classes and into
the hands of the classes with the greatest sympathy for the professional role
of the guperintendent, the placing of "good" people on boards was not enough.
Such people should understand the principles of good management, an
understanding born of experience in business,

This 1e not to suggest, of course, that all board members are from
the same class. However, even in poor districts, boards are made up of the
relatively advantaged community members, Surely it 1s the case that the
school board in a rural West Virginia community is less well off than its
counterpart in Evaaston, Illinois. In both cases, however, the typical board
member 18 better off than the average member of the community. Most
importantly, the lower the status of the board (and hence the community), the
less 1ikely 41t 1s that the superintendent will be successful in getting the
board to defer to his/her claim to the legitimacy of expertise, Lower status
boards are less inclined to "trust the experts,'" and they are more inclined
to want to 1involve themselves in the day to day administration of schools.
Higher status boards, which after all can lay some claim to expertise at
least partially equal to that of the superintendent, may raise more initial
objections to adminfstrative policy proposals, but will not offer much in the
way of determined resistance, Lower status boards, which may be initially
overwhelmed by technical jargon, prove in the long run to be more tenacious
in the resistance to expert recommendations. Such boards, which spell
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trouble for the superintendent, are relatively scarce (Zeigler and Jennings
1974). Once again, the reformers knew what they were doing. The lower the
status of the board, the less the possibility of developing consensus about
the appropriate division of responsibility between board and superintendent.

Our sample included a large number of suburban communities as well as
a few selectively small wurban school districts and municipalities. An
examination of suburban America 1s admirably suited to test the success of
the reformers, While there are ranges iIn affluence, of course, these
communities on the rim of two major cities are generally far better off than
each of the central cities they surround. Public professionals should find
little of bother here, But such is not universally the case. Taking the
question 1mplicit 1in Bailey’s work, we inquired about whether or not there
was any dispute about division of labor, Are these managers bothered by
boards or councils that interfere in administration? City managers say they
are, but superintendents are not, Further, many of the problems reported by
superintendents are of an entirely different type, They believe boards
expect too much of them, that they are presumed to be ominipotent when (as
they confide privately) they are only human and have on occasion made
mistakes,

City managers, far more troubled by confusion about roles, lament the
unwillingness of councils to leave them alone,. There 1s also a status
problem to be gleaned from the protocols of the interviews with managers.
They fret that councils do not understand the policy significance of their
position and tend to view them as "pencil pushers."” 1In any case, role
identification 1Is more bothersome to city managers than to superintendents

(See Table 4.2).
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Table 4.2: Do Legislative Bodies Differ on Role of Manager
or Superintendent

"Are there any important differences between what you think
the job of a school superintendent/city manager involves and
the way the school board/city council sees 1t?")

YES NO N

Superintendents 407 602 52

City Managers 62% 397%* 52
sig = .03

*e xceeds 100% due to rounding

In chapter 3 we noted that actually losing a vote, that 1s
experiencing a public  defeat, is relatively rare, far rarer for
superintendents than for city managers. But apparent public consensus may
conceal the '"real" world of behind the scenes haggling. Superintendents may
not lose mny votes, but they lose quite a few arguments. The reason they
appear so dominant 1is that they only go for a vote when they can win; much
of their losing 1s private. William Boyd (1976) i1s a proponent of this
argument,

Of course no one can really say for sure., In an earlier study, we
found very little of the sort of smoke-filled-room atmosphere upon which the
"realists" base their case (Tucker and Zeigler 1980). There are only two
ways to find out: to watch them or to ask them. When we watched them, we
missed it (Tucker and Zeigler 1980). Consequently, in this current study
superintendents were again asked about conflicts they face with the board,
this time in a comparative fashion. In Table 4.3 we display the response to
a question concerning the frequency with which city managers and
superintendents face a legislature in which tho majority will not support

their positions. As was the case with actual voting, hostile ma jorities do
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not crop up very often, but city managers face them more frequently than do
super intendents.

The process cannot be exactly recreated. Presumably, when managers
or superintendents judge that the majority is against them, they can press
o, 1irrespective of the probability of 1loss, or modify or withdraw their
proposal, To do these things, however, 1s nonprofessional. One may very
well have a good sense of a '"zone of tolerance," but proposals to the
legislative body are not made as '"trial ballons."

Table 4.3: Frequency of Occurrence Ma Jority of Legislature Disagrees with
Manager or Superintendent

"How often do you take a stand that the majority of the

board/council seems to disagree with? Would you say this

happens often, sometimes, rarely, or never?"

Response cata2gories: rarely and never = rarely/never
sometimes and often = sometimes/often)

Rarely/Never Sometimes/Often N
Superintendents 797 217 52
City Managers 567 447 52

A more typical strategy 1is to fall back on professional status.
Avolding hostile legislative majorities is perhaps more easily accomplished
when the legislature believes in the competence of the administrztor. We are
not suggesting another variant of the "trust me or fire me" theme. Rather,
we suggest that legislative opposition is most likely to appear when there
are doubts about the administrator.

A glance at Table 4.4 provides some evidence for this assertion.
Those with strong professional identification face hostile ma jorities less
often than the less professionalized. Of course, one can always argue that
strong professional commitments 'require" that insignificant opposition
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exists. In much the same way that surveys consistently overestimate the
turnout in elections (since voting is what you are "supposed" to do), perhaps
professionals would be less professional than they wished if they admitted to
hostile majorities. This does not appear to be a reasonable explanation,
however, for the fact that more professional administrators have wmore
manageable legislatures.

Indeed, a contrary argument fits more closely with the facts. Recall
that superintendents spend about one-third of their time in conflict with the
school board, while city managers spend about two-thirds of their time in
conflict with their councils, Since city managers spend so much time in
conflict, professional commitment does not make a great deal of difference:
both the professionally committed and the relatively nonprofessional city
managers spend a lot of time arguing with their city councils. But such is
not the case for superintendents, Contrary to what common sense and social
theories of professionalism lead us to expect, the highly professional
super intendents spend a great deal more time in conflict with their school
boards than do the less professional ones.

But breaking the superintendent sample into two groups—-—those above
and below the average reported levels of conflict--we found 43 percent of the
highly professional superintendents 1in the above average group, but only 13
percent of the less professionalized super intendents experiences higher than
average levels of conflict. In spite of the assumption that professionals do
not act 1like politicians, superintendents do exactly that! They talk like
professionals, but they are willing (perhaps out of necessity) to take on the
legislature. So professionals can engage in conflict. The most professional
super intendents face fewer hostile majorities and spend more time In
conflict. Perhaps they face 1less opposition because they are willing to
confront their boards, but this 1is only speculation. They also lose more

114

115



votes, but perhaps they risk more.

Table 4.4: Relationship Between Frequency of Conflict with Legislative Board

and Occupation, Controlling for Profe- 1 Attitude
Professiona’ .tude
Low High
Frequency of Occupation
Conflict with City City
Legislative Board Super intendent Manager Superintendent Manager
Rarely or Never 69% 507% 827 647
Sometimes or Often 31% 50% 18% 367
100% 1007 1007 100%
(16) (30) (33) (22)

None of the data negates the essential conclusion that
superintendents have an easier time than do city managers. Not only do they
find their school boards more manageable, they also believe that intraboard
conseﬁsus is rather high. Two-thirds of the superintendents, as compared
with two-fifths of the city managers, regarded their legislatures as having
very low levels of intragroup disagreement, The norm of unity is still very
much alive 1n school boards, though city councils are more rent with
disagreement. School boards are more clubby; members get on quite well with
one another. This cannot be due soley to at-large, nonpartisan elections
(which were, of course, designed to «create just this sort of spirit of
cooperation), since the city councils have the same iInstitutional
arrangements. Nor can this camaraderie be attributed to the homogeneity of
the constituency, since school boards represent the same constituency as city
councils, If there 1s a single plausible explanation, it is probably the
pervasiveness of the norm of unity. It is bad form to make a public fuss if

you are on the school board.
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Still, rhere are those who do not go along. City managers, facing a
less compliant legislature, also have trouble predicting the 1lines of
disagreement. The opposition floats, forming and reforming from issue to
issue. City managers are evenly split on the question of whether they can
predict the composition of city council factions, while 83 percent of the
super intendents claim that the opponents are "always the same people." Since
the '"same people" are generally no more than two (usually one), the
traditional stereotype of the "naysayer" is given some support.
Superintendents see stable factions, because the opposition is one or two
i{solated people who are Jjust ornery. Superintendents do not regard these
individuals as approximating an opposition party. If such a situation were
to develop, board-superintendent relations would be seriously Jeopardized.
We might have expected that city councils would develop into more stable
factions, one representing the 'loyal opposition." The absence of stable
factions means that city managers have a more difficult time managing
conflict because they cannot know with any degree of certainty whom to lobby,
whom to 1isolate, and whcm to ignore. From the point of view of democratic
theory, a loyal opposition {is a mnecessity; but from the view of the
.administration, it 1s not. City managers no doubt would relish the
opportunity to deal with their opponents as isolated naysayers, as do

superintendents.

Committee Structure

Are we really talking about "little legislatures”? Many of those who
prescribe for school and city governance suggest that we are poorly served by
expecting too much from them. Compared with their counterparts in state and
national politics, they are poorly staffed, poorly pald, and poorly trained.
Covernment at the grass roots 1s supposed to be amateur government, and
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certainly school boards and city rouncils are amateurish. One common lament
1s that the committee system, s0 well developed in national government, if to
a lesser degree 1In state government, has no tradition in local government.
Standing committees are so much a part of the "normal" legislative process
that legislative action is unthinkable without them. Such is not the case in
local politics, Although the trend toward legislative coumittees is growing
In city government, and to a lesser extent in school government, about half
of the school boards and city counclls do not have any standing committees.
Since our sample avoids .the largest cities (because they do not have city
managers), we understand its limitations. Large city government relies more
upon standing committees, but even here there is more use made of the special
committee (not necessarily composed solely of legislators). Curiously, since
our relatively small districts are divided evenly between those with and
those without standing committees, they are Just about the same as the boards
of large cities, 46 percent of which have standing committees (National
School Boards Association 1975, pp. 48-50).

Committees are viewed with distrust among believers in the reform.
Standing comnittees create the opportunity for competing socurces of
expertise, and presumably the opportunity for factional alliances. In
national politics, congressional committees, well-staffed and well-prepped,
can make 1life agonizing for haught; bureaucracies who think they have a
monopoly on expertise.

The preferred mode of governance 1in local politics, especially
educational politics, has been to operate without committees, presumably on
the assumption that the city manager or superintendent can provide all the
staff work necessary to mike informed decisions. Implicit in this assumption
of course is that committees would increase conflict, a reasonable assumption

based or the power of committees in other legislative arenas. Indeed, it
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seems likely local legislatures with committees would be more apt to develop
hostile majorities than those without them. Presumably, school districts
would have fewer committees.

In our survey, neither assumption proved accurate. Both city and
school legislatures have about the same percentage of committees: half have
none, one fourth have three or fewer, and one~fourth have four or more.
Further, there 1s a significant negative correlation between the number of
committees and the probability of hostile majorities (-.22) and with the
number of executive recommendations rejected (-.31). There 1s much
conventional wisdom laid to waste here, For once, the reformers were wrong.
Committees reduce conflict; they do not exacerbate it.

Whv this 1s the case 1s sheer speculation. We do believe, however,
that there 1s a fundamental difference between local committees and those 1in

state or national legislatures. Local committees do not have independent

staffs. Since staff work 1s provided to committees by the manager or
superintendent’s office, the committees may serve to legitimitize decisions.

They can =serve as the first contact between the board or council and the
professionals. Such committees do not resemble those used by state
legislatures or Congress. They do not report legislation to the full body;
they do not 'bottle up" legislation. Finally, executive proposals are not
automatically referred to committees by the legislative leadership, since
there generally 1s none. Nor 1s there evidence that the existence of

committees contributes to intralegislative squabbling.

Public Apathy

In education, as 1Iin most public enterprises, there 1s evidence that
only a small population gives attention to or participates in the process.
Since barely half of the eligible voters bother to vote in presidential
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elections, it 1s hardly surprising that fewer than one-fourth take any role,
even the relatively passive roie of voter, in educational policy making.
Normally passive, the lay public and its component Interest groups, however,
still pose a potential threat to the dominance of experts. Although lack of
participation is equated with client satisfaction, such a conclusion
(sometimes referred to as the "dissatisfaction theory of democray" [Lutz and
Iannaccone 1978]) 1s not necessarily warranted. As long as education does
not produce demonstrable evidence of failure, 1t {1s not likely that lay
control will be advanced as a serious alternative,.

Administrators, however, face greater risks in education than 1s true
of other public bureaucracies. Jus; as children as sacred objects inspire
deference to expertise, so do they encourage anger when the product is
demonstrably inadequate. It 1is common to hear people lament that schools
"are not what they used to be,"” a complaint generally attributable to
nostalgia. In fact, those who complain are right. Schools are not what they
used to be, They are far more expensive, and those who consume their
services are not as well educated as they once were,

These details are not germane to the argument about the double-edged
sword of expertise, but they do justify a modest discussion. The annual cost
of precollegiate education exceeds 60 billion dollars, making it the most
expensive service performed by either state or local government in the United
States. The cost of education has 1increased at a rate far in excess of
inflation, and far in excess of the increase in the cost of other government
services. A substantial portion of this 1increase can be explained by
increases in salaries. At the same time, achievement scores have been
declining. Scores In mathematics declined about 25 points between 1970 and
1980, while verbal achievement declined about 35 points. Ironically, the
percent of "A" grades more than doubled during the same period (Public
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Opinion 1979).

The 1institutional changes installed by the reformers occurred before
the current wuproar over low achievement, but they were ready for it,
At-large elections, centralized boards, nonpartisan elections held at strange
times of the year (when no other elections are being held) are all devices
that ensure minimal public participation.

There 1s a common thread 1In these Institutional changes: the
Insulation of schools from political conflict and the <substitution of
technological skills for political resources. TIf sclivol boards were to be
converted from 1legislatures to boards of directors, 1f their role were to
become less that of policy initiator and more that of policy ratifier, then
clearly  school policy initiative should be 'placed iIn the hands of
professional managers.

It 1s hard to conceive of a package more explicitly designed to
reduce lay control than that resulting from the reform movement. Every
conceivable linkage between 1leaders and followers has been eliminated. The
depth of change exceeded that of the more general urban reform movement, of
which the school reform effort was an integral part. Historians may argue as
to whether school reform grew out of municipal reform or preceded it (the
latter point of view seems more persuasive), but there is no gainsaying the
fact that the institutional changes of the reform movement were more eagerly
grasped by schools than cities, Thus it is the case that only two-thirds of
all city elections are nonpartisan, compared to virtually all scheol
elections, and 59 percent of city elections are at large, compared to more

than three-fourths of school elections (Tucker and 7eigler 1978),
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Cooptation and Interest Groups

One traditional way of controlling conflict with the public is
through cooptation., Ad hoc and permanent citizens committees are relied upon
for a great deal of what normally passes as public opinion. Citizens
selected to serve on such committees are by no means selected at random from
the constituent population. Their backgrounds and values tend to reflect
those of the legislators and administrators: they are leaders of the
business and professional communities with specialized knowledge and
prestige.

Although committees may have been intended to institutionalize
conflict, the opposite result has occurred. Unlike legislative committees,
which reduce conflict, citizens committees increase the probability that a
superintendent or manager will face a hostile majority. There is a problem
with spurious correlations here, but not a serious one. City councils make a
substantially greater use of such committees thar. 4o school boards. In our
sample, there were about eight citizens committees, on average, for every
council and about two per school board. Since city councils are more
aggressive than school boards and since they have more citizens committees,
i1s not the relationship between citizens committees and a hostile legislature
spur ious? Or perhaps citizens committees are created because there is more
conflict, Although the distributions are precarious, there was enough
variability to run this same correlation by occupation, The same result
ensued, School boards do not normally use comﬁittees, but those that do are
move likely to resist the superintendent.

Although this relatiorship still does not solve the chicken and egg
question at least we can say that citizens committees are associated with
conflict, and {rrespective of their intended use, do not reduce tension.
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Since school districts tend to use these committees in such disputes as
school closing, perhaps they might want to consider another method of
cooptation, It is curious that these powerless advisory committees, selected
because they are '"reliable," are associated with conflict., One possible

avenue of exploration 1is to inquire whether they are permanent or ad hoc.

Permanence implies a normal, routinized method of communicating with the
public (as, for example, on citizens’ budget committees), while ad hoc
suggests more of an immediate, and possibly cyclical, problem. Most of the
city councils’ citizens committee are permanent, but there 1s no discernible
pattern for comparable school board committees. Since they had so few,
little can be said except that about half were budget committees and about

half were d hoc. Of the ad hocz virtually all involved school closures.

p——

Irrespective of their nature, such committeces also are associated with
ifucreased intracommunity conflict. All in all, they seem a bad choice if the
goal 1s to minimize conflict, and a good choice 1if the goal 1is to
Institutionalize conflict, Hence, the greater reliance upon committees by
city councils fits well with our description of councils as less relucant to
start a fight,

We should not leave the issue of citizens advisory committees without
placing them within the broader context of interest group politics. Interest
groups are said to be a link between rulers and ruled, at least by those who
theorize 1in such matters. The theory has gone through a substantial number
of revisions, moving well beyond the primitive notion that "special interest
groups” somehow distort the process of representation to more sophisticated
arguments about the {impact of such groups on public policy and the delivery
of public services. Curiously, the argument has come full circle.
Originally such groups were regarded as "bad" because they sought to subvert
the abstract notion of a "public interest,” under the rise to prominence of
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pluralist political theory. Then they were accorded a rightful place in the
process whereby governments are made aware of 'demands" and, hence, are able
to respond to them. Policy 1is portrayed as a process whereby governments
transform demand: into action. Thus, without demands there can be nc
decision, no policy.

The ''good versus bad" argument was entirely rephrased by the work of
Mancur Olson. Whether they do or do not represent the views of their members
for the purpose of pleading their cases before governments (Olson says they
do not), interest groups "reduce the efficiency and aggregate income in the
societies in which they operate and make political life more divisive" (Olson
1982, p. 74). Since divisive political 1life 1is one of the evils the
reformers of American local politics sought to eliminate, Olson’s argument is
of unusual 1importance here. He uses Industrial democracies as examples of
situations 1n which interest groups reduce efficiency and make political 1life
more divisive. The high growth, capitalist economies of the Pacific (Taiwan,
Hong Kong, South Korea, and Singapore) serve as examples of where this
inefficiency and divisiveness have not occured. Korea and Taiwan, as
colonies of Japan, had no freedom to organize interest groups and, once
independent, showed no inclination to encouraée their growth. Singapore,
long a British colony, had no need for them during colonial status, and has
shown no 1inclination to encourage them since independence. Hong Kong, of
cour se, is still run by the British according to nineteenth=century
laissez-faire 1ideology (while ’the mother country languishes In the grip of
power ful organized groups).

Before concluding that we have taken leave of our senses (what has
any of this to do with educational and municipal governance?), recall that
thes= arguments guided the reformers in their determination to
de-institutionalize 1interest groups 1in local politics. No matter what else
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they did, 1interest groups got in the way of the rational planners. Formally
organized interest groups, generally regarded as the agents through which
conflicting demands are brought to the actention of decision makers, are not
a stable part of the local educational system. They exist, certainly, but
they are not accorded much legitimacy, nor do they survive for long periods
of time. The professionalism of superintendents miiitates against a normal
group process. The higher the education of a superintendent, the greater the
commitment to professional norms. The greater the commitment to professional
norms, the 1less likely a superintendent will be to ~ccept the conventions of
the normal political process.

Since the reform movement ‘s 1deology was less successful 1in
municipalities, we might assume that managers were more likely than
superintendents to accord interest groups legitimacy (Thompson 1976). This
is 1indeed the case. The actual mode, as well as the preferred mode, of
participation differs. City managers are less likely (38 percent) to regard
the dominant form of public participation as unorganized individuals than are
superintendents (58 percent). In neither case do organized groups play a
ma jor role, but city managers regard the mode of public participation as a
combination of groups and individuals (42 percent), while superintendents (25
percent) do not. Cities ,indeed, are more attuned to group participation
than are school districts. Additionally, or possibly because of this
relatively robust group-demand systém, city managers (29 percent) are less
likely than superintendents (40 percent) to prefer individual participation
as opposed to group participation. Groups simply have more legitimacy in
city politics. Whether or not the more active interest groups common to
cities make them 1less efficient, they probably do make political life more
divisive. There 18 a correlation between the number of organizations and the
extent of conflict between the executive and the legislature, a correlation
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that 1s strengthened when looking only at city managers, and decreased when
looking only at superintendents.

The relatively benign nature of the group process in educational
governance 1is well 1{illustrated by the kinds of groups that most frequently
appear there. As you might suspect, the Parent Teacher Association (PTA) is
the most frequently listed group, followed by citizen advisory committees.
With all due respect to these organizations, they are virtually auxilliary
governments., Citizen advisory committees are created by the school board,
and the PTA, bitterly resenting its image as "cookie pusher,"” is still a far
cry from a real interest group. Leigh Stelzer's comments on the PTA serve as
well to describe many citizen advisory committees for local school districts:

The PTA, a mainstay of support for many boards, has
several obvious drawbacks. The PTA 1is a creation of
school administrations for passing on information--not
for articulating demands--and its members are Jjustifiably
perceived as boosters. Furthermore, the PTA appeals to a
narrow segment of the constituency. Few members, much
less outsiders, would seek or expect {its support in
articulating grievances....

School government could not survive in the face of
conflict without developing some kind of coping
me chanism. The sensitivity of so many school-related
issues is a natural foundation for conflict. The
widespread requirement that school governments submit
budgets, tax levies, and bond proposals to public
referenda assures conflict sooner or later (1975, p. 73).

But there 1is our owr evidence to consider. Thirty-six percent of
mentions by superintendents of organized groups were either the PTA or
citizen advisory committees, while 50 percent of the mentions by city
managers were business and professional organizations or neighhorhood groups.
A majority of those mentioned by city managers are external to municipal
government, while the largest number of groups mentioned by super intendents
are internal. Nevertheless, citizen advisory committees do not make life as
comfortable for superintendents as their origins and history might lead us to

suspect: they are associated with increased conflict. Consequently, when it
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comes to the task of managing conflict stemming from public interest groups,
the job of city manager seems to be more difficult than that of
superintendent. However, here it Is difficult to ascertain the direction of
causality. It may be that In districts which are highly conflictual, school
officials are more likely to appoint advisory committees in order to attempt
to diffuse conflict.

We wondered whether superintendents ~and/or city managers might
underestimate or overestimate conflict. Speculation on this point abounds.
Some have suggested that the heavy reliance of educational researchers on
cage studies exaggerates the extent of conflict in school governance (Tucker
and Zeigler 1980). Additionally, as school governance 1is relatively free
from conflict, superintendents may regard communication as conflictual, while
others may not. What may appear as a relatively harmless request for
information may be seen by a superintendent as a challenge to authority,

In order to obtain a more rounded picture of superintendents’ and
city managers’ situations, an additional set of respondents were contacted in
a subset of the sample. These ancillary respondents represent a
cross-section of people who have firsthand knowledge about a city or school
district. They were board or council members, staff officers, line officers,
media representatives, and union leaders, While providing little additional
information for the analytical portions of this book, these Interviews did
give us a sense of the reliability of the responses of our oprimary
respondents, In 90 percent of the cases, the ancillary respondents
assessments of the level of conflict matched those of the primary
respondents. This high level of agreement suggests that the chief executives
of schools and «c¢ities have an accurate understanding about the publics that
they serve,

This discussion of the publir, the legislature, and interest groups
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may obscure one {mportant fact of life in public and private organizations:

most of the commun{.cation 1s intraorganizational. The external communication

of public officials attracts media attention, and almost all the writings of
political scientists concern extraorganizational conflict, But in the real
world of day-to-day bureaucratic life, these events, while not rare, are less
memorable to managers than the routines of government. Sociologists have
provided most of the work on intraorganizational disputes because of their
concerns with authority and bureaucracy.

In the 1life of a public bureaucracy, who has power within the
organization 1s a more compelling question than how a manager is getting on
with the public. Puhlic conflict may be sensational, but intraorganizational
conflict affects the heart of the organization, This point is well
illustrated by our broad-ranging discussions with managers and
superintendents concerning the most impor tant incident that caused conflict
for each, In addition to a series of questions about the routines of
conflict management, we asked our respondents to recall the single event
during their tenure that had created the most problems for them. The
respondents were encouraged to be as reflective as they chose, and little
attempt was made by interviewers to do more than record the conversations,
Our analysis of these conversations allowed us to determine whether or not
the 1incident was 'internal" or "external" in its origin, Conflict episodes
were {nternal in origin 1if they came from line or staff officers or
employees, and were external 1{f they came from anywhere else, Eighty-five
percent of the conflict episodes mentioned by superintendents were internal,
as were 71 percent of the episodes mentioned by city managers. It is, of
course, significant that managers reported more (29 percent ) externally
originating conflicts than did superintendents (15 percent ), But the fact
remains that overwhelming majorities of both groups recall internally
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originating events as their most serious conflict episodes.

Conflicts that start within an organ’zation do not necessarily stay
there, Indeed, more than half of the conflict episodes reported ulcimately
involved the community, and 22 percent of those episodes cited by managers
involved the legislature as well (only 9 percent of the superintendents’
episodes engaged the board members).

Intraorganizational conflict 1is subordinate conflict, especially in
schools. Schools are an especially appropriate arena to discuss Weber’s
belief that bureaucratic authority is vested in offices and not in those
people who occupy them. "The superintendency," as opposed to a particular
superintendent, 1is the source of power. There seems to be more Weberian
thinking in schools than in city governments, where managers are given less
deference and hence must rely more upon personal skills.

Bureaucratic authority 1is based upon expertise, and there are many
within a city’s bureaucracy who have a greater claim to expertise over
service delivery aspects of 1local governmen:c than the city manager. In
schools, there is also a discrepancy between expertise in the delivery of the
service and expertise in the management of the system. Teachers, like

super intendents, think they are professionals. Superintendents thus report

more conflict with employees. There is, indeed, an employee problem, and it

is closely related to the extent and nature of collective bargaining in
education. Collective bargaining involves more than’ work conditions; it
involves policy. There 1s really "o comparable group of professionals in
city government. Police officers and fire fighters are, of course, in
possession of certain technical knowledge, but they did not go to school to
get their jobs, as did teachers, Planning agencies come close, and they
typically offer the city manager a genuine challenge to authority. This
example aside, city managers do not have the same "employee préblem" as do
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superintendents glven the substantial collective power of teachers. Nor do
city managers have as large a central office staff, The average central
office staff of superintendents 1{is 15, compared to 10 for city managers,
City managers do not necessarily face more compliant employees, but they dc
enjoy the advantage of supervising the delivery of a multi-faceted service.
Their employees are diverse and less professional than are the employees of
schools. However, while they can expect 1less professional unity from
employees, they may expect more of a challenge from the various department
directors. All of this is borne out nicely by our data. City managers
report higher conflict with staff and line officers than do superintendents.
The central office of the superintendent is comparatively tranquil.

Table 4.5: Percent of Respondents Noting Moderate to High Levels of
Conflict Between Themselves and Superintendents or City Managers

Superintendents City Managers
Administrative Staff 37 46
Line Officers 40 50
Employees 48 40

Teachers and Collective Bargaining

The policy-making role of teachers clearly has an effect upon their
traditional ronle as agents of implementation. More importantly, while thelir
individual delivery of services was conducted "behind the classroom door,"
and was only monitored on a sporadic basis, the entry of teachers into the
policy process has ralsed previously dormant questions about accountability.
The problem becomes apparent when we consider that the policy impact of
¢nllective bargaining transceﬁds the policy process as described in these

pages. Prior to the emergence of teachers as a collective, political force,
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they wer —rucgarded, and regarded themselves, as "employees'" of ¢he district.
Legally, this 1is so. However, there +wus also an emotional, subiactive
connotation to the word that links directly to the nonpolitical tr-dition of
education. Like other participants in the system, teachers eschewed politics
in favor of professionalism, and generally did not challenge administrative
decisions. The National FEducation Assovciation, the oldest and larzest of
teacher organizations, had heen dominated by administrators prior to the
1960’s and stressed the theme of unity. Loyalty and obedience, the values sc
strongly associated with the superintendent’s role, were part of the heritage
of teachers.

As late as 1969, Rosenthal asserted that teachers’ organizations
"play a negligible part in determining school policies....". To be
"professionals," in the view of teachers, meant avoiding disruption,
especially strikes. They viewed striking as unprofessional and did not
regard autonomy as their prerogative. Traditionally, administrators regarded
teachers as amenable to their control. Teachers, Corwin reported, found
their status acceptable: two-thirds of the teachers he studied claimed that

they

make it a practicz of adjusting their teaching to the
administration’s views of good educational practice and
are obedient, respectful, and loyal to the
principal....Approximately one half of the sample agreed
that their school’s administration is better qualified to
judge what is best for education...one half of the sample
agreed that teachers who openly criticize the
administration should go elsewhere...on the other hand
less than half of these believed that the ultimate
authority over educational decisions should be exercized
by professional teachers (1966).

The conversion of teacher attitudes, from acquiesgcent to militant,
has resulted in a major change in the distribution of influence in school
governance, it 1is certainly the case that teachers’ organizations are
represented by organizational politicians rather than classroom teachers.
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Thus, the gap between leaders and followers is substantial. The more active
teachers are more militant; such Is the nature of interest group politics.
However, 1t 1s also true that mass attitudes have changed substantially. In
the 1960s, 2 omajority of teachers regarded striking as unprofessional. 1In
the 1980s, a substantial majority--perhaps as marny as two-thirds, approves
both of collective bargaining and striking, when bargaining fails (Elam and
Gough 1980).

The process whereby teachers abandoned the notion of the professional
as subservient and accepted the 1dea of the professional as militant is
instructive. Even when a minority of teachers hungered for collective
action, this minority was wurban, relatively young, and (most important)
unlikely to have spent much time, beyond the essential requirements, in
schools of education (Zeigler and Peak 1977). As the population moved more
into metropolitan areas, more teachers with these characteristics were
recruited.

It was the collective activity of teachers that posed the first
nonadministrative challenge to the hegemony of local bureaucracies. Although
the 1initial thrust of collective bargaining was focused upon work conditions
narrowly defined, such is no longer the case. Cnllective bargaining was well
received by teachers, not because of their salaries, but because they were
increasingly frustrated by the problems of urban education. Especially
significant was the Intervention of the federal governmenﬁ in the process of
integration, The conversion of iInner cities from white to black (not
exclusively 1linked, of course, to iategration), left teachers with a harder
job. Additionally, the tenets of the refor? movement elevated the status of

;o

\ ‘
the professional manager and reduced the * ease ogi communication between

\\_ "

teachers as 1implementors and managers as policy initiators. A more subtle
federal role 1in management training also reduced the teachers’ beliefs in
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their ability to control their personal environments. As we have noted,
administrators view federal intervention with pleasure. Whether the federal
presence 1s directed toward policy (e.g., equality) or toward the utilization
of research and development, 1t 1is welcome. The exchange between local
administrators and federal bureaucrats did not allocate much energy or money
to the problems of teachers, however. Thus the sense of teacher alienation
was heightened (Guthrie 1981).

The thrust of collective bargaining by teachers goes well beyond the
typlcal bargains struck in a labor-management dispute. Although the struggle
tetween labor and mnagement in the 1930s and 1940s was bitter and violent,
labor never asked for control over products and pricing. This 1is still the
case 1In private sector bargaining, and most public employees’ unions follow
this model; they limit their demands to economic issues (Pierce 1979).

Collective bargaining by teachers has taken a different shape. They
have sought a more acﬁive role in policy formation. Part of the reason for a
more expansive scope of bargaining stems from the issues of professionalism
and control that dominated the reform movement. Just as administrators,
arguing that school boards should eschew administration., came to define
administration as policy, so did teachers fail to make a clear distinction
between working conditions and policy. As McDonnell and Pascal explain,

Teachers’ own notions of professionalism further
complicate the definition of scope, because they expect
to play a larger role in defining their work standards
than nonprofessional employees,...0Organized teachers
argue that as professionals they have superior training
in the specifics of the learning process than do most
policy makers and can therefore more knowledgeably make
those decisions that most directly affect the classroom
environment (McDonnell and Pascal 1978).

The 1intellectual basis of the argument 18 identical to the one on
behalf of superintendents as they sought to reduce the influence of lav

boards: those with the greatest command of technology should have the
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greatest weight In policy formation. Not surprisingly, teachers have bheen as
vigorous 1In resisting parental influence 1in professional matters as were
administrators of the preceding decades. Since the argument was being made
in terms of competing tecunology, rather than 1in the more traditional
language cof expertise versus responsiveness, it was especially threatening to
administrators, Pilerce compares the two challenges:
The first real challenge to the hegemony of the
educational bureaucracy was the demand for greater
citizen participation iIn educational choices....Because
of 1limited participation by parents and the reluctance of
administrators to give (citizens) any real power....this
movement did little to break administrators’ control over
schools. It was not until teachers began to organize and
use collective bargaining to gain more control over
educational policy that the monopoly of the school
administrators began to crumble (1975, p. 106).
The crucial point 1s that the hegemony of administrators was challenged by
those who could persuasively argue the superiority of their technology.
Of substantial 1mportance 1s the fact that the right to bargain
collectively was not given by 1local districts, but by state legislatures,

bodies substantially 1less awed by the professional assertion of management

and more sympathetic to the aspirations of teachers. The legislatures of 37

_states have legalized collective bargaining, in spite of the opposition of

administrators. The 1lesson 1s clear, and other previously powerless groups
have 1learned it well: the local district can be outflanked and more
sympathetic arenas can be found.

Although tﬁe specific structure of collective bargaining statutes
varies, the process has some common characteristics, First, bargaining is
conducted by professionals. The school board and the superintendent have
come to rely heavily upon professional negotiators, as have teachers.
Teacher salaries comprise about 80 percent of a district’s operating budget;

both parties are reluctant to trust such a substantial sum to amateurs. The
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professional negotiators have consequently emerged as major policy makers and
the guldelines established by boards or superintendents have failed to
restrain either the bargaining process or the negotiators. Such guidelines
for negotiators generally refer only to the limits imposed by the supply of
money. Other matters more related to policy are open to negotiation without
the scrutiny of representatives normally associated with policy formation.
Negotiators representing the board and administration may be willing to trade
policy for salary, 1f given the option. Hence, organized teachers have
successfully negotiated a number of policy provisions that have constrained
school management and changed the traditional responsibilities of school
administrators.

Administrators, especially those who portray themselves as
beleaguered, usually feel they have been put in a defensive position by the
shift In status of teachers from employees to professional competitors
(rather than by any serious competition from lay organizations). Still, the
actual policy content of contracts 18 varied. Virtually all contracts allow
grievances to be subject to arbitratinn, Administrators generally find
little to quarrel with over such provisions, as conflict is institutionalized
and individual accountability minimized. Other policy-laden provisions
(class size, evaluation procedures, responsibility for discipline, and the
establishment of instructional policy committees), exist only in a minority
of contracts. However, the National Education Association and the American
Federation of Teachers both support a national collective bargaining law that
would cover, not only economic issues, but also the educational mission that
is to be carried out. The creation of the Department of Education may add
bureaucratic support to tﬁese efforts. For the moment, the National
Education Assoclation does not rate the probability of success as high,
although national and expanded collective bargaining 1s one of the
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organization’s ma jor priorities,

The volatility of the 1ssue of «collective bargaining 1s well
11lustrated by looking at the way professional orientation is related to
conflict with employees (as compared to line and staff officers). In the
following table, we have recorded the percentage of super intendents and city
managers reporting moderate to high levels of conflict. Conflict with staff
1s more of a problem for the less professionalized superintendents than for
the more professionalized ones. For city managers level of professionalism
1s unimportant, since the overall 1level of staff conflict is higher. The
fact that superintendents with strong professional orientation are able to
avoid staff conflict is quite consistent with what has gone before. A
professional challenge is best met with a professional attitude.

However, 1line officers do not respond as well, since they are more
removed from the physical presence of the superintendent. In city government
the more a manager tries to assert his professional credentials, the greater
the probability of conflict with 1ine officers. But in conflict with
employees, the distinctions become even more apparent. Professionally strong
super intendents engage 1In more conflict with erployees; professionally
oriented managers engage iIn less. We think this relationship 1s well
illustrated by collective hargaining.

Table 4.6: Percentage of Respondents Reporting Moderate to High Levels of

Conflict with Staff, Line Officers, and Employees, Controlling for
Professional Orientation

Super intendents City Managers
Low High Low High
Professional Professional Professional Professional
Staff 44 32 55 50
Line 38 41 43 59
Employees 44 51 47 32
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Collective bargaining 1s simply more of a problem for schools than
for cities. Fifty-six percent of the superintendents 1ist collective
bargaining as the substance of conflict, compared to one-third of the city
managers. Professional orientation 1s not a factor; collective bargaining is
objectively more of a problem, not merely a difference in perception. There
is, however, the matter of professionalism and perception. The fact that
professionalism exacerbates conflict with employees for superintendents and
reduces 1t for «city managers gets at the heart of the matter. School
super intendents are more threatened by employee conflict and collective
bargaining because they strike at the legitimacy of professionalism with its
norms of unity.

There 1s an "educational family" that 1is shattered by employee
disputes. The American Federation of Teachers, which includes only teachers,
1s still 1less powerful (nationally) than the National Edu: "tion Association,
which until recently made no distinction between teachers and administrators.
In contrast to the united professional family ideology of the NEA, the AFT
argued that the 1interests of teachers and administrators are in direct and
uvnalterable opposition (Tyack 1974). While the old idea of one big happy
family 1in education 1s dying, 1ts remnants can be seen in the dismay with
which school administrators view collective bargaining. 1In fact, a recent
survey of AASA members has found that the majority of school administrators
who responded '"continues to feel that collective bargaining has had a
generally negative effect on the quality of public education and this group
appears to be growing--from 66.9 percent in 1977-78 to 72.6 percent in
1981-82" (AASA 1982). The results of this survey also indicate that the
increasingly negative reaction of administrators to collective bargaining may

partially stem from its continued growth.
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In what might appear to be a related development, the
percentages of respondents repor ting increases 1in
collective bargaining agreements for both teachers and
principals 18 growing--separate principal agreements have
grown from 13.3 percent in 1976-77 to 17.3 percent in
1981-82; teacher agreements have grown from 62.9 percent
in 1976~77 to 70.5 percent in 1981-82 (AASA 1982, p. 32).
It 1s not the danger of the disruption of work that worries superintendents,
it 1s the <challenge to authority, the destruction of the public facade of
unity. For city managers, these problems are viewed as less unsettling;
collective bargaining is just part of the job,

The extent to which collective bargaining and the implicit threat of
shared authority are troublesome to those who jealously guard their power is
astonishing. The interview protocols on the subject of collective bargaining
are rich, and our coding was extensive and complex. We sought to find out
whether the respondent viewed collective bargaining in mechanistic terms, as
just another headache, as professionally threatening. It 1is one thing to
regard collective bargaining as a management problem; it 1is quite another to
regard 1t as a threat to authority, and to the unity that educationists value
gso highly. One superintendent lamented that:

It takes- away what most of us have spent a lifetime

trying to build, and that’s a collegial relationship, and

puts it in a conflict matrix.
Our conclusion, after independently coding each protocol, was that 44 percent
of the superintendents, but only 15 percent of the city managers viewed the
collective bargaining process as professionally threatening. For
superintendents, there 1s more at stake than employee harmony: the 1issue of
authority and unity make collective bargaining the symbol of declining status
and declining unity.

There was no Trelationship between professionalism and a
superintendent or manager’s view of the collective bargaining process:

superintendents simply find 1t more threatening. But then collective
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bargaining 1{s also more prevalent 1in school districts. Forty-six of ocur
districts had collective bargaining agreements compared to twenty-nine of the
citigs. In these districts with collective bargaining, 1t is not the ttrreat
of a strike that bothers superintendents, Only 18 percent of the districts
and cities had actually experienced a strike, Thus, 1In most cases,
superintendents who are threatened by collective bargaining cannot attribute
their fear to having lived through an actual strike.

Collective bargaining seems a good way to end the discussion on the
parties to conflict, In order to encapsulate the findings so far,
superintendents have 1little to fear from the community, the legislature, or
interest groups. For them, the threat 18 internal. For managers, the
reverse 1s true. They face a more truculent public and a more passive group

of employees.



CHAPTER FIVE: THE SELECTION OF STRATEGIES

When people think about government (which they, of course, rarely
do), they are likely to personalize it. Government 1s an abstraction; a rude
cop or a hostile teacher are personal 1irritations. Managers are
professionals, and hence are likely to regard a personal complaint as part of
a more general policy problem. If quite a few people complain about police
rudeness or brutality, the problem becomes one of policy. Individual
complaints can be individually adjudicated, but consistent complaints require
a policy change, a personnel change, or both.

We suggest that the clients and the governors operate at different
levels of abstraction. This disparity is not necessarily debilitating, but
it is time consuming. For example, a 1974 survey (Bancroft, p. 16)
discovered that the complaints of citizens to city councils and mayors were
generally quite personal: citizens complained about dog control and other
pet problems, traffic control, rezoning problems, and potholes, Citizens
seek the redress of 1indivfidual grievances, and most people approach
government when they want someting to be done for them immediately.

Eisinger ‘s analysis of the contacts of private citizens with city
government 1llustrates this point quite well (Eisinger 1972, p. 49). He
distinguirhes between 'request”" contacts and '"opinion'" contacts. Request
centacts are those that seek the rectification of an  injustice to an
iniividual while opinion contacts seek change at a more general level. A
plea .or uelp from a black who has been refused customary services by a
landlord 18 a request contact; an allegation of widespread discrimination is
an opinion contact. Two-thirds of all contact; with city government are of
the first kind. People do not think 1n political terms; generally they

demand response to individual problems.
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A study of communications 1in sgchool districts supports this
conclusion. The majority of private citizen contacts with school districts
requires action at the 1level of the school, and only rarely is a district
policy engaged (Tucker and Zeigler 1980, p. 192), Much of this sort of
conflict 1s easily contained, even 1if only symbolically, More often than
not, managers can indeed "do what the people want" since all they want is
individual satisfaction. One good way to avoild general conflict is to
resolve problems at the individual level.

It 1s not our intention to denigrate the resolution of individual
grievances, For most of us, this redress is what government is all about.
Rather we wish to construct a continuum of conflict, ranging in scope from
those conflicts involving a single individual to those involving district- or
city-wide policy. Scope of conflict or scope of policy has clear meaning to
managers and superintendents, Rarely do they mention the redress of

individual grievances.

Sources of Conflict

For mnagers then, conflict involves policy. In order to capture as
much as we could about the kinds of policies that cause problems for
managers, we asked a series of open and closed questions., We began with the
"usual" problems that are widely reported in the media. Each respondent was
a sked to indicate 1f intervention and constraint, finance, collective
bargaining, race relations and affirmative action were sources of trouble.

Table 5.1 shows that both groups do indeed have similar problems;
both are bothered by state and federal intervention, and ueither is troubled
much by race relations and affirmative action. The relatively low ranking of

&
such visible 1issues as affirmative action and race relations is not as

surprising as {t may seem at first glance. Considerable media attention 1is
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focused on these 1ssues, because they are presumed to be more controversial
than iIintergovernmental relationrs, finance, and collective bargaining. But on
a day-by-day basis, there 1s apt to be more stress from working with the more
mundane, 1f persistent, problems.

Table 5.1
Sour ces of Problems for Superintendents and City Managers

Sources of Problems Super intendents City Managers
1, State Intervention 85% 73%
2, Federal Intervention* 857 627
3., Finance* 75% 54%
4, Collective Bargaining* 56% 3372
5. Affirmative Action 21% 31%
6. Race Relations 237 29%
N=52 N=52

*denotes difference is significant at .05 level

But there are also some important differences between managers and
superintendents. For once, superintendents apptar more beleaguered. A
ma jority of them are bothered by state and federal intervention, finance, and
collective bargaining. Managers are less troubled by these problems; in
fact, there are significant differences concerning federal intervention,
finance, and collective bargaining.

Even 1in those areas in which both groups agree that things could be
better, managers are less troubled than superintendents. Why might this be
the case? One explanation 1s that managers have been dealing with other
governments and unions longer than have superintendents. Cities are legally
creatures of the state, as of course are school districts. But the legal
similarity 1s 1lost 1in the realities of financial and political control.
About 40 percent of municipal revenues come from state and federal aid: the
ma jority of this aid 1s federal. This federal largesse is not new. The
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federal government began to give direct grants in aid to cities in the 1930s,
and such grants have been expanded 1In each succeeding decade. Although
Dillon’s rule specifies that cities are subordinate to states, cities look
more toward the federal government for money.

Just the opposite is true of education. Although there has always
been some modest federal contribution, only in the past two decades has the
federal government made any substantial financial commitment to education.,
Even now only about 10 percent of the money needed to run schools comes from
the federal government, Unlike cities, however, most school districts get
close to half of their revenues from the state, Because education is a
state, rather than a federal responsibility (because it is not mentioned in
the federal constitution), states have played a greater role in the shaping
of educational policy than has the federal government,

Thus meddling by extra-local governments 18 both a newer and more
aggressive trend in school districts than in cities. The well-established
financial contribution of the federal government to cities has helped to
moderate the severity of financial crisis. We are not suggesting the
benevolence of federal money, merely its long established presence, Indeed
many would argue that federal money has contributed to the decline of the
cities as politically independeat units, in much the same way that state
money has reduced the independence of school districts, Both cities and
school districts are annoyed, sometimes outraged at other wunits of
governments, but the outrage seems greater in school districts.

There 1s more outrage about collective bargaining among school
super intendents than among city managers for much the same reasons:
collective bargaining 1is a way of life for both, but it is a newer way of
1ife for school districts, School managers are particularly distraught over
collective bargaining when they see it erode their control over district
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affairs, They also view 1t as an Intrusion on the model of the schecol
establishment as a professional family. 1In both thege examples, the attack
upon  insulation has damaged the governmental unit with the greatest tradition
of 1independence--the school district, However, it should also be noted that
the existence of a problem related to collective bargaining was the only
problem source that superintendents and managers were asked about (i.e.
including finances, state regulations, etc.) which was found to bhe
significantly related to "would consider leaving present position" for both
superintendents and city managers.

When left to their own devices, neither managers nor superintendents
volunteer that intergovernmental relations are bothersome. Rather, their
open-ended responses indicate rather clearly that, in spite of the decline of
independence 1in school districts and cities, most of the conflicts are
strictly local.

Managers and superintendents were given the opportunity to reflect
upon conflict 1in three open-ended questions, They were asked about the
substance of any disputes with the community, the legislature, and, in an
especially opportunistic question they were asked;

Consider the specifir incidents that have caused conflict
to occur during your tenure., Now take the most important
Incident and discuss how you handled it,

In response to these three questions, superintendents not once
mentioned intergovernmental relations, Superintendeqts responded that the
public 1is more angered by poor service delivery, tg;t the school board is
hothered by service delivery and labor disputes, and that the ma jor conflict
was over elther budget reductions or labor (lsputes. There was some
heterogeneity 1in the responses of superintendeants. For city managers, there
was one policy area that dominated all others: planning and zoning.
Planu'ng and zoning emerged as the major source of tension with the public,
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the legislature, and, not surprisingly, as the substance of their most
serious conflicts,

There 1is 1irony here. School disiricts are supposed to deliver a
single service, education. Yet much of the conflict concerns ancillary
responsibilities other than the service of providing education. Cities are
supposed to deliver a multitude of services, yet almost all of the conflict
revolves around a single area: planning and zoning. Judging from the sorts
of policies that cause problems, cities appear to be just as much a single
service organization as are schools.

Planning and zoning departments pose the greatest professional threat
to the role of the mnanager. City planning departments are laden with
experts, and the tension between these experts and laypersons is often
e xtreme, Planning 1{is the functional equivalent of the curriculum in
educational politics. It employs a mysterious language, and is supported by
an ideology. Early city planners, usually engineers or landscape architects,
were concecned largely with the physical development of the city and the use
of land. In recent years, planning has taken on a more exotic aura,
Planners stress the "ecology" or urban life and talk of anticipating needs,
preparing for unarticulated demands, in short, developing a comprehensive
plan for the life of the city. Not that planners are Orwellian big brothers,
but they tend to think more in ﬁerms of an ideal future than most employees
of city governments,

In school governance, planning the curriculum is of a similar nature,
with one m jor difference: the curriculum 1is far 1less an obiect of
controversy in school governance than is planning in city governance. Even
with the rational focus on effective schooling in the early 1980s, there is
little meddling in the school curricelum. This domain 1{is left to the
educational experts, Parents do care and on an individual basis may
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articulate their preferences for their children. But schoeol board meetings

are wunlikely to be used by parents to gain support for one curricular choice

over another.

Depth of Change

0f additional interest 1is an analysis of the severity of conflict,
irrespective cof 1its content. Planning and zoning may cause more severe
conflict than dog leash laws. There 18 also more to be learned from also
examining the severity of conflict rather than solely its substance. School
systems and city governments must make decisions of diverse magnitudes and
impacts. Organizational theorists have addressed che problem of types of
decisions, with varying degrees of clarity. Their goal 1s to classify
decisions along a continuum ranging from almost purely routine to those that
alter fundamental goals. Downs uses the notion of "depth of change." There
are minor changes 1n everydey behavior which can be made without changing
organizational goals, However , new organizational purposes require
(theoretically) changes in day-to-day behavior (Downs 1967, pp. 167-68).
Agger, Goldrich, and Swanson offer a useful elaboration:

An  administrative demand or decision-making process is
regarded by 1its maker or participants as involving
relatively routine implementation of a prior, more
gener2lly applicable decision; it implicates relatively
minor values of a relatively few people at any one time
and has '"technical" criteria available to guide the
technically trained expert in selecting one or another
outcome as the decision. A political demand or
decisionmaking —E?bcess 1s thought to involve either an
unusual review of an existing decision or an entirely new
decision, it {implicates relatively major wvalues of a
relatively large number of people and has value judgments
or preferences as the major factors in determining
selection by "policy-makers" as one or another outcomes
ac the decision (1964, p. 45).

Readers will no doubt note the similar .ty between these thoughts and
the reformers’ desire to separate policy and administration. But it is no
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longer clear whether superintendents and c¢ity managers prefer to limit
themselves to 'administrative" decisions. Farlier work on the concept of
depth of change has been inconclusive. "™ucker and Zeigler examined all
puhlic requests in eleven school districts tor nine months, A majority of
the requests received by school boards dealt with policy i1ssues. They
requested actions that required changes in districtwide policies, rather than
adjustments in the behavior of a few individuals.

By classifying requests according to scope, we p-oposed a policy
orientation continuum. At the !nd!vidual level there are few direct policy
implications. A person seeking the redress of an individual grievance is
simply asking that his or her case be considered and resolved. A parent may
request that a child be transferred to another school. This request can be
handled without involving more than a single individual. However, a requ:st
for a reconsideration of the district policy on student transfers has clear
policy implications (Tucker and Zeigler 1980, p. 190). Most statements at
school board meetings (and city councils) are, 1if there 1s any policy
component at all, 1likely to be represented at the high end.of the policy
continuum. However, most private communications with superintendents are
likely to be at the low end. Superintendents hear far more individual
complaints and far fewer policy-related demands than do school boards.

Given these findings, and given the argument that superintendents are
more professional than city managers, it is reasonable to cuspect that much
of their «conflict 1s of the administrative type, as defined by Agger,
Goldrich, and Swanson; the "depth of change'" was presumed to be low.

The principal investigators 1individually reviewed each response to
the ma jor conflict question, coding for the number of people involved, the
scope of the demands, and the stakes involved. High levels of intercoder
reliability prevailed, persuading us that we were on .he right track.
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Stronger ev'dence of th~ relfability of our procedure 1is provided, however,
by the results, shown in Table 5.2. We substituted th: terminology of
"i{deologicil component" fc the more frequently used "depth of change," but
the 1idea 1s identical. As .an be seen, superintendents face a wmore
1deologically flavored torm of conflict than do city managers.

Table 5.2
Re'ationship Between Level >f Ideological Component
of Conflict and Occupation

Occupation
Idevlogical
Component Super intendent City Manager
Low ' 37% 467
Medium 10% 217
High 53% 337
100% 100%
) (51) (52)

On the surface, this finding is puzzling. Superintendents face less
conflict than do city managers, spend less of their time worrying about it,
and yet, when major conflict occurs, it is far more than the routinized,
rational, goal setting, type that we have been lead to expect., Managers, who
encounter more conflict, are 1less 1likely to confront a conflict in which
ideologies are engaged. More conflic: do-. aot necessarily mean more intense
conflict,

Several explanations are possible. One of the most plausible is that

because conflict is "normal" in city government and not in school government,

it tends to be 1less {ideological. Since conflict 18 discouraged in
educational governance, there are fewer institutional mechanisms to channel

jt, and 1re of a belief that conflict is dangerous. If ccnflict occurs

147

152



rarely, {t 18 likely to take a relatively major episode to "make conflict
happen."” Whatever the explanation, it is important to understand that, when
measured in terms of 1intensity or depth of change, school districts do not
appear to be as tranquil as when conflict is measured simply ir terms of
frequency of occurrence. Conflict may not occur as often, but when it does
the perceived stakes are greater in schools than in city governance, If
conflict were "normal" perhaps the engagement of ideology would be less
frequent,

But there 1{s more to ponder. Much of the literature addresses the
need to "contain" conflict and stresses the fact that education is a "family"
enterprise in which disputes should not be given a public forum. If school
governance follows this dictum, why is confiict so much more ideological?
Public oriented conflict should be more ideologically freighted because the
public does not know the "rules." But such does not appear to be the case.

In addition to coding conflict episodes according to their source, we
coded the substance according to whether it referreén to an
intraorganizational or extraorganizational matter. As one would expect, the
ma jority (53 percent) of the conflicts reported by superintendents are
Intraorganizational while a larger majority (62 percent) of those reported by
city managers are extraorganizational. This classification does not mean
that portions of the community do not ultimately become involved; it simply
means that the substance of the dispute had to do with matters largely
internal to the organization. Intraorganizational disputes, however , are not
the same. In school districts, such disputes tend to be far more ideological
than 1s the case in city governments. As we have seen, collective bargaining
has much more of an ideological component for superintendents than for city
managers; and much of their intraorganizational disputes involve collective
bargaining. At the same time, most of the external disputes of city mana g2r 8
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involve planning and zoning, an issue which (while it contains the potential
for ideological conflict), of ten involves the routinization and
rationalization of existing decrees. Thus, the "family" disputes of
education are relatively serious while the public disputes of city managers

are not,

Strategies, Attitudes, and Behaviors

Presumably a repertoire of conflict management strategies would
depend on, among other things, the nature of the conflict. But it would also
depend wupon the predelictions of the individual. Some people relish conflict
while others loath it; some are "Machiavellian" and others less manipulative.
Henry Kissinger 1s pe~ceived as cynical and manipulative; while Jimmy Carter
appears weak or "wishy-washy." Getting beyond thege stereotypes 1is
difficult. Our approach was as bumbling as most, We began with the
assumption that there are certain management styles that are cungequences of
personal attitudes, preferences or personalities. Some people appear to be
aggressive and combative while others do not., Courses in "assertiveness
training” or standard texts on personality attest to the rather obvious fact
that some people are pugnacious and o;hers are not, Some enjoy power, others
shrink from 1ts wuse, We do not iIntend to survey the literature on
personality, for we are concerned less with why attitudes toward conflict
develop than with how they influence its resolution.

Our groping 1led wuws firsc to routine paper-and-pencil tests about
conflict, the most prominent being the Thomas~Kilmann instrument,
Administrators are said to develop a "dominant style" (Blake and Mouton 1964)
or an "orientation" toward conflict that allegedly shapes their behavicr when
conflict occurs. Proponents of this view argue that these various stylesg do
not necessarily predict how a manager will behave--there are always questions
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of strategy and tactics--but rather how he or she will "code' Information and
respond to demands. Richard Nixon was incapable of responding "rationally"

to conflict because, among other problems, he saw opposition as a threat to
his authority (some say masculinity), Nixon would probably have made an
excellent Bolshevik; Lenin certainly would have made a terrikle president,

The Thomas-Kilmann instrument places conflict management orientations
into five categories--competing, collaborating, comprom!sing, avoiding, and
accommodating, The anthors of the instrument provide the following

description of these five orientations:

Competing 1s assertive and uncooperative--an
individual pursues his own concerns at thz other person’s
e xpense, This 1s a power-oriented mode, in which one
uses whatever power seems appropriate to win one’s own
position--one‘’s ability to argue, one’s rank, or economic
sanctions, Competing might mean '"standing up for your
rights,” defending a position which you believe 1is
correct, or simply trying to win.

Accommodating is unassertive and
cooperative--the opposite of competing, When
accommodating an individual neglects his own concerns to
satisfy the concerns of the other person; there is an
element of self-sacrifice in this mode. Accommodating
might take the form of selfless generosity or charity,
obeying another person’s order when one would prefer not
to, or ylelding to another’s point of view.

Avolding 1s unassertive and uncooperative-—the
individual does not immediately pursue his own concerns
or those of the other person., He does not address the
conflict, Avoiding might take the form of diplomatically
sidestepping an 1issue, postponing an issue until a better
time, or simply withdrawing from a threatening situation.

Collaborating is both assertive and
cooperative--the opposite of avoiding. Collaborating
involves an attempt to work with the other person to find
gsome solution which fully satisfies the concerns of both
persons, It means digging into an issue to identify the
underlying concerns of the two individuals and to find an
alternative which meets both sets of concerns,
Collaborating between two persons might take the form of

exploring a disagreement to learn from each other’s
insights, deciding to resolve some condition which would
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otherwise have them competing for resources, oOr
confronting and trying to find a creative solution to an
interpersonal problem,

Compromising is = iIntermediate in both
assertiveness and cooperativeness, The objective 1is to
find some expedient, mutually acceptable solution which
partially satisfies both parties., 1t falls on a middle
ground between competing and accommodating., Compromising
gives up more than competing but less than accommodating.
Likewise, it addresses an 1issue more directly than
avoiding, but doesn’t explore it in as much depth as
collaborating, Compromising might mean splitting the
difference, exchanging concessions, or seeking a quick
middle-ground position (1977).

The instrument includes forced choice statements which are not
mutually exclusive, on the assumption that there 15 a little bit of each
orientation iIn each of us, Tiomas and Kilmann argue that these orientations
can be understood as dimensions of two characteristics: degree of assertive
behavior and degree of cooperative behavior. Here 18 how these

characteristics appear:

|
Behavior Uncooperative Ccoperative
unassertive avoiding accommodating
comprising
assertive competing collaborating |

Compromising 1s a category that does not fit easily into any cell in
this table. Thomas and Kilmann view compromising as a backup measure when
expediency 1s necessary or when mutually acceptable solutions are possible,
It 1s not regarded as a particularly distinctive style in its own right,
This is a curious 1interpretation of compromise, which most political
scientists view as the heart of the political process. However, since the
Thomas-Kilmann categories were developed to study managers, not politicians,
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this 1interpretation 1s understandable. Far more interesting is the use of
these categories as guides to professionalism irn attitude and behavior.
Professionals cannot be unassertive; thus they should not be avoiders or
accommodators., They should be assertive, but to be "really"” professional,
they should be c¢ollaborators. The ccllabhorating style 1is more 1in the
textbook tradition of professionalism than is the competing style, although
the temptation to "pull rank” is probably severe among professionals,

Keeping in mind that any one person can combine all of these
characteristics, our manipulation of the data leads us to conclude that the
dominant orientation for superintendents is collaborating/competing; the
dominant mo de for clty managers is accommodating/competing. Thus
superintendents array themselves on the more professional of the two
continua, while city managers are more schizophrenic, choosirg 1less
professional scrategies.  Superintendents who are collaborators are "the
most"” professional, those who prefer a competitive mode are le-- so. At the
risk of 1losing some of the sharpness of the data, it is fair to say that the
"typical” superintendent 1s, while relying upon both competing and
collaborating sgstyles, somewhat more inclined toward the latter. The typical
city manager is an accommodator, a mode of management e;chewed by
superintendents. In terms of statistical significance, the groups differ on
these two characteristics: super intendents are more likely than city
managers to prefer collaboration; city managers are more likely than
superintendents to prefer accommodation. Neither group is likely to select
the avoilding strategy, a fact which runs against the grain of those who
assume that superintendents regard conflict as dangerous. They may do so,
but they have more sense (at least in their abstract attitudes) than to try
to wish it away.

The collaborative bias of superintendents and the accommodating
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preference of <city managers illumirates the distinction between the two
groups at different stages of professionalization.* Our data also show
that the most professional managers, irrespective of occupation are
significantly more 1likely to favor a collaborative orientation. Righly
professional managers are anxious to impose their judgments; failure to
achleve one’s goals signals a lack of confidence in administrative judgment,

Do collaborators collaborate, and do accommodators accommodate? It
1s one thing to profess, it is another to perform. Without worrying about
specific conflictual events, we asked our respondents to describe how they
resolve conflict, The responses were coded as closely as possible to the
management styles described by Thomas and Kilmann.

We took each respondent through the stages of conflict, asking that
they describe what they did. Each of their acts was recorded, then compared
with the descriptors provided by Thomas and Kilmann. Obviously, there is an
element of subjectivity in the work, but the task was surprisingly
straightforward.

Before plunging Into these strategies, a word of warning 1is
appropriate: these descriptions of strategies are empirically unrelated to
the profiles in the Thomas-Kilmann scheme. An individual’s description of a
repertoire of conflict management strategies bore no resemblance to his oxr
her profile. Collaborators were no more likely to actually collaborate than
accommodators. Perhaps most importantly, there were no behavioral
descriptions of conflict management techniques that remotely resembled the

prescribed characteristics of accommodators. Further, the differences

*While both the traits of "accomodating" and "collaborating"
are on the high side of the cooperativeness dismension, "collaborating"
1s much higher on the assertiveness continuum. Hence superintendents
generally rate higher on assertiveness.
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between superintendents and city managers were not those one would have
predicted from examining the Thomas-Kilmann profiles.

It 1s commonly assumed that conflict can be minimized by keeping it
confined to an individual and avoiding a spillover into policy which might
attract the attention of organized groups. Superintendents are in a better
position to do this than city managers, because their services involve the
well being of individuals more *han do those of city managers,

As seen from Table 5,3, although the ma jority of both groups tries to
confine conflict, superintendents do indeed have more of an ¢pportunity to do
so, leaving city managers with the more unsavory tactic of cooptation or
turying those causing the conflict in a maze of bureaucratic regulation, Of
course many conflicts simply resist individualization. When tils occurs, the
conflict needs to be regulated, controlled, or channeled into appropriate
arenas, Much of this can be accomplished by anticipating that a passive
grievance may become an active conflict. By this means, a manager enhances
his or ther ability to regulate the expansion of conflict, 1In the jargon of
the texts, successful anticipation 15 called "préactive" conflict management
(as distinguished from a reactive stance). Anticipation allows managers to
maintain control of the agenda, some control over the participants, and,
hence, some control over the outcome. If managers simply react, much of this
advantage 1is lost,

Both managers and superintendents use the collaborative style to
anticipate potential conflict far more than any other, There 1s some
avoldance, but generally the strategy 18 to keep an ear to the ground. The
technique 1s hardly mysterious. To anticipate you keep your eyes and ears
open, schedule public discussions, visit with employees and clients, hit the
rubber chicken circuit (as attending dinners for public relations pur poses 1is
commonly referred to by officials), conduct surveys, and so forth, There isg
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Table 5.3 x
Methods Used to Individualize Conflict

fuperintendents City Managers
Collaborate 662 55%
(Work directly with individual)
Compete 28% 37%
(Co-0Opt/Kafka*)
Compromi se 7% 107%
*Sending an individual through a bureaucratic maze in order to discourage
him/her.

Methods Used to Anticipate Conflict

Superintendents City Managers
Avoid 192 247
(Use staff to shield you
from conflict)
Collaborate 70% 697
(Lengthy meetings, discussions,
data collection, trial balloons)
Compete 112 7%

(Lobbying, co-optation)

Methcods Used to Regulate Confliet

Superintendents City Managers
Avoid 142 19Z
(Use staff, postpone action)
Collaborate 48% 487
Compe te 8% 7%
(Assert authority and expertise)
Compromise 317 26%
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little of a Machiavellian nature here.

When superintendents describe how they regulate conflict, it appears
to be a straightforward affair with public meetings, study commissions. and
citizens committees. The most significant finding {1s that despite the.r
strong professional commitment, superintendents are more likely to <omprorisa
than are city managers! This unexpected result is made more prcblemat!c dy
the fact that we are still talking about abstract conflict manage.ient
strategies. The respondents are explaining what they do in general; hence
the opportunities for giving a 'textbook" answer are apparent. In our
research, superintendents often responded that they establish differences and
establish areas of agreement. Thus the strategies on which the craft of the
consultant rests do dominate. Beneath all of this subterfuge lies the fact
that, whatever they may have been toid about professionalism, superiantendents
appear willing to compromise. Perhaps the response is made less meaningful
when we recall that superintendents do not experience much need to
compromise, as their boards are lesgs aggressive than are city councils. Yet
their conflict, less frequent, is more ideological. Compromise comes hard to
ideological disputes.

It 1s possible that superintendents are less stuffy professionals
than they appear. Perhaps there 1s more complexity In behavior than is
revealed either in the Thomas-Kilmann 1inventory or in the description of
conflict management repertoires, In looking over the Thomas-Kilmann
information, the abstract conflict management repertoire, and the responses
to major conflict episodes, we thought that there was an underlying, more
fundamental, distinction to be made. The absence of auy genuine
accommodation in the abstract conflict management Iinventory strengthened this
belief. We therefore decided to cut the data according to the conceptual
distinction proposed by March and Simon (1957)., They characterized behaviors
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as either "technocratic-analytic" or "political-bargaining."

Technocratic-analytic behavior 1s characterized by reliance on expertise,
staff information, professional norms, and bureaucratic lines of authority,

In other words, it 1s rational behavior, Political-bargaining behavior
involves lobkying, negotiating, compromise, giving a little to get a little.

It distinguishes between what 1s professionally dgsirable and what 1s
politically feasible, //

Lineberry and Sharkansky (1971) point out——;&d we agree~-that the two
modes  of conflict resolution are not mutﬁally exclusive, If the
technical-analytical method is rational, then the political one 1s not
irrational but rather nonrational, It takes 1into account biases and
prejudices mnot reflected in the purely technical strategy. Because managers
are presumed to be professionally qualified, they may be presumed to hold
political-bargaining techniques in low repute; indeed, the political style is
more natural to elected officlals-~the wheelers and dealers who must take
into account the anxieties, fears, and aspirations of their constituentsg and
not become slaves to the rational planning of bureaucracies. Recently,
however, public administration texts have begun to suggest that there is more
to managing than being technically competent (Lineberry and Sharkansky 1971;
Wat:, 7.rker, and Cantine 1976). Conflicts that are ideological require more
than cost-benefit analysis. School closure decisions uninformed by the
preferences and values of clients will be resisted, as will planning and
zoning decisions, no matter how logical they appear,

Sheer survival may depend on bargaining and compromise in gpite of
the preferences of the manager., Our data strongly support this idea. In
describing their major conflict episodes, superintendents, more professional
than city managers, are also more likely to adopt political strategies (see

Table 5.4),

157

162



Table 5.4
Relationship Between Conflict Management
Style and Occupation

Occupation
Conflict City
Management Behivior Super intendent Manager
Political 392 27%
Te chnocratic 61% 73%
1007 100%
(51) (52)

The absence of any relationship between professional attitude and
conflict management behavior provides additional support for the idea that
superintendents and managers adjust to the demands of the conflict situation.
The relatively weak association between occupation and conflict management
behavinr (albeit the opposite of what one would have predicted), and the
a bsence of any relationship between conflict management behavior and
professional attitude strongly imply that conflict management strategies are
situational; that they vary with the nature of the confict and are not
controlled by personal preferences. Recall that the major conflict episodes
of su;erintendents tend to be intraorganizational and more ideological than
the external and less 1ideological omnes of city manzgers, Perhapz irhe
response to these conflicts, rather than the characteristics c¢f individual
managers or superintendents, is the key to understanding conflict management

behavior, Such appears to be the case. Political strategies are more likely

to be used In extraorganizational than in intraorganizational conflict.
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Table 5.5
Relat{onship Between Conflict Management
Style and Content of Conflict

Content
Conflict Intra- Extra-
Management Behavior Organizational Or ganizational
Political 177 467
Technocratic 83% 542%
100% 100%
(47) (56)

Examination of conflict management behavior and the ideological
component of the conflict yields a similar conclusivn., The more ideological

the conflict, the more poliitical the conflict management behavior.

Table 5.6
Relationship Between Conflict Management Style and Level
of Ydeological Component of Conflict

Ideological Component

Conflict
Management Behavior Low Medium High
Political 23% 3i% 437
Technocratic 77% €97 57%
100Z% 1002 100%
(43) (16) (44)

Some of the findings seem counter-intuitive. Intraorganizational
conflict is treated technologically even though (for superintendents) it is
highly 1ideological. Yet highly ideological conflict is treated rolitically.
If we break the categories again, combining ideological import and whether
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the conflfct is internal or external, a more plausible set of
interrelationships seems apparent, Intrao: ganizational conflict, wusually
with a low 1ideological component, rarely attracts a political response fronm
either city managers or superintendents. Intraorganizational conflict with a
high ideological component stimulates a politicai response more often from
superintendents than managers. Extraorganizational conflict with a high
ideological component stimulates a political response, more often fronm
superintendents than manager _, Extraorganizétional, with a low ideological
component motivates more of a political response, from superintendents than
managers, while highly ideological, external conflict creates a highly
political response from managers but not superintendents,

Thus knowing both the content of the conflict and the idec logical
substance of conflict helps more in understanding conflict management
behavior than solely 1looking at professional attitude. Perhaps this is all
to the good. If superintendents really did what they say they do, meaning
that they merely administer and are not politically oriented, they would
probably finally achieve the high rate of turnover that they fear so much,
In fact, they seem to utilize politically oriented strategies in resolving
conflicts, rather than merely relying on techn._cratic solutions. If city
managers were really as docile as they claim to be, cities would be
rudder less, However, they also seem to apply political methods to municipal
conflicts,

Ear lier in the book we described the recruitment_ patterns of
superintendents and city managers, calling attention to the rigid
professionalism of superintendents. If we see how these recruitment patterns
relate to conflict management style, the point 18 reinforced. Upwardly
mobile managers and superintendents are more likely to adopt a political
style of conflict resolution than are those who have a less clear pattern of
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carcer development, "hey zlso report less conflict with the public and with
their legisla*ive bodies, They are professionally ambitious but they are
also politically actute,

"he upshot o. t!'s discussion {1s that there is more to be learned
from behavior than att. cudes, The adage ! v1ds here: Action speaks louder
than words, Still, the words deserve analysis. Superintendents and city
managers must present themselves as experts to the publics that they serve
and must further express their vieivs on managing conflict in order to instill
confidence 1in and provide legitimacy for their leadership. But 1f, in the
face of intense conflict, the chigf executives do not accomodate,
collatorate, targain, compromi se and otherwise respond to divergent
positions, they incur the risk of accelerating conilict beyond the issues at
hand. As we described earlier, conflict is embedded in our social fabric.
Whether these conflicts are contained or exp.nded depends largely on the

craftsmanship of the chief executiver~ in schocls and cities.
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CHAPTER SIX: FUTURE TRENDS IN EDUCATIONAL CONFLICT

Our findings confirm that there is génerally little responsiveness or
conflict 1n school governance, both in an absolute sense and relative to that
found Iin municipal government, Still, it seems that while our study
indicates that even 1In a period of declining enrollments little change is
taking place 1In school governance, others feel that drastic changes are
imminent. Guthrie has succinctly described plausible future trends as

follows:

The electoral base for public schools will continue
to shrink. Competition for resources will become more
pronounced, Decisions about public education will become

more politicized and centrally made, Conflict within the
education community itself may intensify (1981, p. 75).
We agree that there are important new trends in the demographic, financial,
and political arenas that must be considered. However, we do not expect

these factors to bring about a '"new politics of education" as other scholars

have predicted.

Demographic Trends

Fluctuating enrollments may present a challenge to school
administrators., By the end of this century, U.S. public school enrollments
sre expected to have 1increased substantially. Meanwhile, many districts
still face the prospect of closing schools due to declining enrollments. The
general accounting office has estimated that over twelve-hundred schools will
be closed betweeh 1979 and 1984, with twice that number having already been
vacant during the 1978-79 school year. In New York State one out of every
ten schools has already been closed, or will be closed shortly.

When asked to describe a major conflict that occurred in their
present positions, superintendents frequently discussed conflicts invclving
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school closures, In "The Politics of Declining Enrollﬁents and School
Closings" (1982), wWilliam Boyd preser s an excellent summary describing why

conflict intensifies during times of dec., -e:

««.First, resource allocation decisions become far
more difficult 1in decline., The contest, as Behn (1980d:
603) noted, 18 no longer "over who should get how much of
the expansion of the [budgetary] pie, but over who should
be forced to absorb what ghare of the cuts,",,.

Second, participation 1s intensified. Consistent
with research on decisionmaking showing that humans weigh
losses more heavily than gains (Tvecsky and Kanneman
1974), retrenchment activates wide and intense
participation as all organizational members and
beneficiaries feel a personal stake in the decisiong to
be made (Behr 1980c: 618),

Third, retrenchment decisions are complicated by
considerations of equity and entitlement. The pProblem
here goes well beyond the well-known fact that gtaff

layoffs according to seniority tend to conflict with
affirmtive action Objectives.oo.

Fourth, morale plummets in declining organizations.
Incentives for performance and promotion and career
opportunities all tend to dry up. Talented people, who
by definition are mobile, tend to abandon the
organization for greener pastures (1982, p. 233),

For all of the above reagons, school closure decisiong seem to occupy an
Important place among the conflicts that superintendents myst manage.,

Schood Closures. The question of whether the politics of school

closures differ greatly from sgchool politics as usual with Tegard to the
relative power  of the superintendent and school board still remains
unsettled, A number of political scientists have commented that nonroutine
or eplsodic conflict ig likely to result in the greater relative influerce of
lay boards 1in decisionmaking, especially where the issue is fairly visibie,
as with gchool closures (Boyd 1976b, Peterson 1974), 7alc¢ has suggested that
"It 1s during the handling of ma jor phase problems, ~~ .trategic decisions
points, that board power is most likely to be asserted. T+ 1s at guch times,
too, that basic conflicts and diversions both with the board and between the

managers and the board are likely to be pronounced" (Boyd 1975, p. 107).
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Contrary to this expectation, even when superintendents in our sample
described major conflict 1incidents involving 'schooliclosures, they rarely
reported that the major conflict was between themselves and the local
legislative body. Conflicts between the superintendent and the school board
were less frequent, both routinely and.during ma jor conflict episodes, than
for their counterparts in municipalities, Even where school children,
teachers, and administrators are to be moﬁed and a neighborhood school is
closed, conflict between the school board and the super intendent 1is still
much less frequent than that between city councils and city managers over
ma jor conflict 1incidents involving planning and zoning. This jibes with fhe
general results that superintendents face less conflict with the board than
do city managers with city councils.

One possible explanation for the lack of conflict with the school
board even during school closures stems from the superintendent’s expertise
In orchestrating participation, as noted earlier. (In fact 2 number of
super intendents drew an analogy between their Jobs and those of orchestra
leaders during the interviews,) Educators with classroom experience have
learned how to get a class to work as a whole when many students would rather
deviate from the lesson. This experience is probably helpful for those who
become principals when they attempt to get the faculty to cooperate or when
they need to confront angry parents. By the time superintendents have
reached their positions they have probably had many years of experience 1in
influencing people to follow their game plsns, perhaps at the same time
acting as if they had themselves been led. It 18 no secret that
superintendents often determine policy while making sure that board members
get credit for those same policy decisions.

A superintendent in a muc!. earlier study (Masotti 1968) explained why
super intendents, with control over both information and the board’s agenda,
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are generally able to secure the board’s support for their policy
recommendations while still preserving the image that the board sets policy:
"It 1s agreed that the superintendent will submit policy proposals to the
board for its approval and then he will administer it; they seldom disapprove
of a policy proposal because they haven’t sufficient information to evaluate
the consequences “f the alternatives" (Boyd 1975, p. 117).

When asked how they handled schocl closures, many superintendents
regponded that they formed citizen advisory councils to study fhe issue, set
up other public forums to allow people to voice their concerns, and then
after a certain number of years (usually two) they closed the schocls thev
had originally planned to close, ¥rom some of the superintendents
interviewed 1t seemed that the real issue was not whether or not a school (or

set of schools) would be closaed, but rather how long they woula have to wait

until those opposed to the decision within the community had become ' . ‘k-d
out."  Superintendents also often stated that after the first school ¢ ‘ucu.
or set of closures, subsequent closures within the district drew .c¢h ‘oc-
controversy.,

While one might expect that school closure decisions wou' § <23
more controversy between superintendents and their 1lay boards, t .. cre
possible explanations to suggest why the data lead to a different conc}usion.
First, while s8chool closures Involve decisions to be :2ie about <chool
facilities and thercofore might be cxpected to elicit angry outcries from
neighborhood par~+‘s and other citizens, they also have an impict on the
school program, Thus, school administratcrs can claim more expertise in
these pedogogic:l ma:ters "*an th: 'ocal citizenry., This is especially true
when a change 1in grade reorganization occu .; concurrently with the school
closure, Secondly, the list »f plaus.ble criteria for makirg school closure
decisions 18 1l:ngthy, witii no clear methad for welghting these criteria,
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Therefore, 1t 1s difficult to prove that a superintendent’s school clo:cur.
plan 1s not based on some sort of rational criteria. As one exampie, tac
school board 1in one 1Illinois district, Champaign, listed the criteris they
used for assistance in school closure decisions as follows:

(1) Convenience: minimize the amount of discomfort caused sending stuss+ats
to a new school;

(a) minimize students’ average walking distance;

(b) minimize the number of students who would have to be buuc: (the
district followed a policy of busing all students who liv~. more
than 1.5 miles from their nearest school);

(¢) reduce traffic hazards by keeping the number of busy stricts
students would have to cross to a minimum,

(2) Geography: minimize the impact of the school closings upon the
community;

(a) try to kecp schools open where most students walk to s=:ioo}
rather than being bused;

(b) maintain integration programs;

(c) examine the potential of the area around the school for Kpa- 3L
of school-age populations;

(d) examine zoning laws to gee if an area might change.

(3) Facilities: close the buildings in most need of repair and least alile to
be adapted for future needs;

(a) examin2 the carollments and capacities for schools that wcild
remain Zpen;

(b) examina the size, age, and physical condition of thr bLuf’'ding
(Yeager 1979, p. 299).

Due to the farct that a schoel closure has a broa!} “mpact and that
decisions to close & number of schools simultaneously necessicate examination
of the joint effects of such closur¢s, Robert Yeager developed a computer
simulation to facilitate exploration of the {mpact ¢ :;chool closures in
relation to the above-stated criteria. He ctates that the simulation was
nelpful 1n forcing the schocl board to clarify their as-.aptions and in
illustrating to the public the complexity of the -.<sues surrounding school
closures, However, in the end Yeager concludes:

The school board’s final decision did not appear to
be affected by tie data generated by the computer
sinmulation, For example, one of the schools selected for
closing had the greatest additional walking distance of
any school in the district. More detailed data bases and
more sophisrirated projection techniques may be necessary
for professional administrators who must implement

det.1iled plans. But the Union Four experience indicates
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that, at the decision-making level, hard data create more
i{ssues than they resolve (Yeager 1979, p. 311).

A similar conclusion was reached by Colton and Frelich in an
exploration of school closure decisions 1in St. Louils.

Do school officials 1in 1large cities adhere to the
growing body of professional lore about '"good practice”
in closing schools (Eisenberger and Keough 1974; Sargent

and Handy 1974; Thomas 1977)? That {is, do they base
their school closing- decisions upon efficiency criteria
such as student-classroom ratios and wunit cost of
operation? Do they initiate comprehensive citizen
participation and public Information programs in order to
secure at least minimal support for closings? Our
observations of St. Louis, which has closed 22% of 1its
elementary schools 1In the past decade, suggest that they
do not. Neither the efficiency model nor the community
involvement model has been evident in the school-closing
process in St. Louis (1979, p. 396).

While such conclusions may be true, they are nonetheless very
difficult to prove. For example, while Yeager’s own neighborhood school was
closed despite parents’ objections and one of tne schools closed resulted in
the greatest additional walking distance compred to all other schools in the
district, it 1s 1likely that the schools closed received an unsatisfactory
rating on at least one of the criterion listed by the board and it would be
difficult to conclusively show that that particular criterion was undeserving
of a high priority. Therefore, 1f a superintendent can win the board’s
acceptance ~f a school closure proposal, eventual implementation of the
school closure plan is almost assured.

Of course, there are notable exceptions. One such exception took
place 1in Seattle, Washington. The scheol district administration approached
the problem of school closure as a "straightforward exercise in rational
planning and decision making. [However,] try as they might to manage the
consolidation of facilities as a purely technical problem, political
considerations inevitably intruded” (Weatherley et al. 1981)., The city’s

approach was more political. At one point a member of the city council
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advocated broad community participation 1in decision making to replare the
purely technical style of the school board. The school board president
deplored this effort to make school closures a political issue (Weatherley et
al. 1981), Commenting on this episode, one of the study’s authors drew
attention to the difference in ideology revealed by school district and city
government officials 1in approaching the same problems. He alleged that the
recruitment and socialization of super intendents requires that they adopt an
"insular, technical role" {n contrast to the city’s broader, more political
view (Elmore 1981),
Other notable exceptions 1include New York, Cleveland, and Chicago.

After receiving substantial pressure from community and employee interest
groups, school officials 1in these large urban districts backed down from
several plans to initiate school closures in response to sharply declining
enrollments, School c¢losures in Chicago, as one might anticipate, were
especially controversial:

Chicago schools’ enrollment in the 1970’s dropped from a
high of 573,000 students 1in 1971 to 477,000 in 1979,

Although  hundreds of temporary clagsroom units were
removed from school yards, hardly any buildings were
closed, Everytime the general Superintendent proposed
closing a building, a delegation of parents, often led by
an  aldcrman or helped by school employees, would storm
the Board of FEducation and cause such a furor that the
proposed closing would be shelved. The cost per pupil
rises in half-empty schools with a full complement of
custodians who iIn Chicago are assigned to schools by a

formula based on the square footage of the building
(Cronin 1980, p. 4).

Geographical Influence. Due to the fact that employee and community

groups seewm to be able to thwart school closure decisions in urban districts,
we agrez with both Boyd (1982) and Iannaccone (1979) that the political tone
of school closures {n wurban, suburban, and rural districts varies. After
that point, however, a debate between Boyd and lannaccone emerges:

Iannaccone (1979) has argued that variations in political
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patterns 1In declining districts can be explained best in
terms of the traditional politics found in various kinds
of school districts, While Iannaccone’s interpretation
is persuasive regarding wurban school districts, it 1is
less convincing when applied to suburban districts and
still 1less so when viewed iIn relation to the overall

social and fiscal context of public education (Boyd 1982,
p. 241).

Our data tends to support lannaccone on this point, though Boyd has
raised some 1important 1issues. In other words, we do not feel that the
politics of declining enrollmeﬁts result in a new politics of education as
Boyd argues, but rather politics as usual.

With regard to urban districts Ilannaccone clains:

The political nerve hit by declining enrollment
problems everywhere--one of 1ts universal political
aspects--1s the somewhat hidden political tension already

present In the local political system., The unique aspect
of the largest cities is their capacity to hold the 1id
on until the explosive nature of the situation demands
the involvement of other governments, national or state,
and several branches of these governments (1979, p. 426).
This statement, along with the studies of Cibulka (1982) and Cronin
(1980) showing the reluctance of urban school officials to initiate school
closures wunless forced by financial exigency, helps to explain why urban
school closures (or the lack thereof) have resulted in such messy financial
and political conditions for those districts. Urban school districts tend to
receive a relatively high proportion of their funds from federal and state
sources. lately, however, many urban school administrations claim that
locally borne educational costs have 1increased rapidly, partially due to
under funded federal and state mandates, This underfunding has been
especially apparent to urban schools dealing with students with special needs
since they have a disportionately large share of this student population. It
is also extremely difficult for wurban school officials to raise property
taxes due to municipal overburden and the fact that many of those who tend to

support public schools, the relatively wealthy, the well-educated, and
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parents of school-age children (Hall and Piele 1976), have since taken off
for the suburbs.

Cronin has suggested that the major causes for bankruptcy in Chicago
and New York City were the difficulties involved in raising property taxes
and the temptation "to try to ‘finesse’ a deficit by engaging in short term
borrowing with tax exempt wmunicipal bonds for just as long as the rating
services will allow" (p. 15), In addition the seeming inability of urban
school administrators to bring about school closures in Chicago, New York
City, and Cleveland created financial turmoil in these districts. While the
behaviors that 1led to such financial crises for these three urban districts
stem from wurban school politics as usual (see Iannaccone 1979, pp. 423-6),
the results seem extreme. Chicago and New York City school officials lost
much of their autonomy to state-dominated financial control authorities. The
state of Ohlo denied Cleveland the right to even threaten to close schools
for a month or more (Cronin 1980), though such closures had been devised to
avold major fiscal difficulties.

What 18 not clear 1s whether or not theee urban school officials
behaved irresponsibly. Some might argue that school officials should have
started with plans to close one or two schools rather than proposing multiple
school closures and 1inciting the opposition of community and education
interest groups. However, at least one wurban school superintendent has
stated that this method of "divide and conquer™ might prolong conflict rather
than minimizing 1it, especially wher the opposing interest groups are
Institutionalized, such as employee mi-ns (as in Chicago) and established
citizen groups (as 1in Seattle). Ir aciition, with regard to deficit
financing, wurban administrators might argu: that they have cften borrowed
against an uncertain future when state and federal aid payments were late or
the amount wis yet undetermined. They might also argue ‘that legal
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constcaints 1limit their flexibility in making budget cuts when future revenue
1s expected to be iInsutficient,

Whatever the reasons or motives of school admini:v:ators in these
urban areas for not adapting better to declining enrollments, their actions
resulted in bankruptcy and receivership. Cronin aptly describes the

predicament:

Great citles or their schools do not face bankruptcy
without profound repercussions, Financial institutions
lend money only to organizations that avoid risks.
Parents 1lose confidence 1in schools that do not open on
time or whose teachers won’t work in times of turbulence.
Newspapers give city school budget crises front page
coverage, causing genuine problems for Governors and
legislators, who most of the time avoid treating
education issues as "political"™ (1980, p. 12).

Therefore, contrary to Boyd’s statement, if a new politics of education has
resulted from declining eanrcllments 1t appears to have occurred in these
urban districts, not in suburban districts as he asserts,

Furthermore, while the reasons Boyd gives for a new politics of
education in declining gsuburban districts seem theoretically plausible, data
from this research project do not support them. Especially with regard to
middle-class suburban school districts, he states that 'there is strong
evidence that declining enrollments ‘as produced a distinctively new politics
~f education," Boyd states,

Iannaccone (1979) contended that declining enrollments
have not created a new politics of education but rather
have simply produced pressures  exposing existing
cleavages and activating the traditional patterns of
politics found 1n different kinds of school districts.
Quite to the contrary, however, there 13 strong evidence
that declining enrollments have produced a distinctively
new politics of education. First, decline has
dramatically increased the frequency of
redistributive politics. In the past, middle-class
suburban school districts wusually were able to confine

their politics to distributive issues, whereas urban
districts, due to their greater social heterogeneity,

were prone to generate conflict-producing
redistributive issues (Weeres  1971). These
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differences 1in patterns of political issues affected how
middle class management resources were used in urban and
suburban settings (Boyd 1976a, 1976b; Weeres 1971). Now,
however, suburban districts, as well as urban districts,
are confronting frequent redistributive decisions. The
plentiful management skills of middle-class suburban

populations, which used to be employed mainly to minimize
conflict, now are being wused, in substantial part, to

mobilize conflict--that 1s, to resist cuthacks (Boyd
1979) (1982, p. 241).

If there really were a new politics in suburban schools we would
expect to see some evidence of conflict between the board, at least partially
representative of community forces opposing school closures, and the
super intendent, Most of the over-fifty superintendents intervicwed as part
of this conflict management research project were from middle-~lass suburban
districts, Yet when they described conflicts regarding school closures
super intendents rarely indicated that members of the school board were on the
opposite side. It 1s conceivable that this phenomenon may be partially
attributable to the fact that since superintendents regard conflict between
themselves and the school board as abnormal they neglected to report it, but
it 1s wunlikely that this 1s a major explanatsrv variable. Rather, school
closures 1In suburban district are carried ou: a«cording to school politics as
usual, The school board serves o legitimize the superintendent’s policy
proposals rather than acting as a representative of the community (Zeigler,

Jennings, and Peak 1974),

Accommodation to Budget Cuts. The foregoing discussion indicaces

that while school administrators may spend more time managing conflict during
times of declining enrollments and budget cutbacks, they still seem to

dominate 1iay boards. A recent Amerdcan Schood Board Journal article repor ted

results of surveys with school board members who were asked where they would
make cuts 1f they had a 30 percent reduction in the budget. The most popular

response was the "executive administration" (Underwood, Fortune, and Dzdge
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1982, p., 21), However , empirical studies show that when actual budget cuts
were made in districts with declining resources and enrollments,
adninistrators were not the first to be axed; classroom teachers were
(Freeman and Hannan 1975, 1981; Anderson and Mark 1977). In a more recent
study, Anderson and Mark (1983) have concluded that, in fact, "It appears to
take relatively large reductions in budget growth to force districts to alte:
the processes by which the administrative componént grows regirdless of
enrollment changes or budget growth" (p. 8). .
Still, declining enrollments and siirinking budgets do result in
increased tension within the district, especially when decisions regarding
reductions ir  the teaching force must be made. Seven of the fifty
super intendents interviewed regarded this as a source of conflict between
themselves and teachers Jn the district. The same number noted conflicts
with teachers over whether decisfcns about reductions in force nd other
personnel assignments should be made on the basis of seniority or merit.
While distinguishing among teachers on the basis of merit has received
favorable attention from the present administration, and has even been put
into practice in a few (mostly wealthier) scaool districts, it seems urlikely
that 1t wi . gain widespcead acceptance as the major criterion for making
decisions regarding reductions in force. One reason for this is that judging
teachers on the basis of merit creates conflicts fcr the principal or for
otlhier personnel making those decisions. Principals, most of whom do not have
tenure as administrators, generally do not welcome this additional sourze of
conflict, Since principals tend not to favor "merit," either because they d»
not feel they hkave the time or qualifications to make such judgments or
because of the "psych. r-'cts" involved, They pressure superintende: t¢s
informz1ly to advocate "“seniority" as the basis for policies on perscnnel
assignment and reduction 1in force. Researchers who have studied this issue
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have concluded that genfority racther thaa merit {s more efficiert as the
primary criterion in making reduction-in-force decfsions. Otherwise it may
be difficult fnor teachers to concentrate on the task Jf teaching rather than
on the uncertainty of their jobs (Johnson 1980, Murnane 198i).

While most collective bargaining contracts include seniority as the
primary criterion for reduction-in-force decisions, some contracts include
provisions to also consider merit and areas of specialization (Johnson 1982).
L addition, districts need to consider equity 1in reduction-in-force
decisions since minorities tend to be among the last hired as teachers and
minorities and women tend to be among the last hired as administrators.
Trying to appease these competing intercsts when laying off personnel is
1ikaly to be unsuccessful, Conflict at the bargaining table may be
especially likeiy to erupt over whe:ther newly hired teachers in special state
and federally mandated programs or more senior "regular' classroom teachers
should be retained (Encarnation 1982).

Staff layoffs also make the job of administrative leadership more
difficult in a less direct way. More than one-fifth of teachers surveyed by
the National Education Association in 19”1 stated that job security was a
principal reason for deciding to become a teacher. The number of tea:her
layoffs occurring recently might reduce the pool of applicants for teaching
positions. In New York City in the mid-1970s the ma Jority of teachers who
were laid off due to budget cuts d!d not want to resume their positions when
given the opportunity., Gordon Ambach, Commissioner of Education for N :w York
State, noted that the number of applications for provisional teaching
certificates has dropped approximately 70 percent i1 seven years (1985).
Across the nation, bachelor’s degrees in education are anticipated to drop by
40 perrent between 1972-73 and 1986-87 (Kirst and Garms 1980, p. 63), The

NEA survey also indicated that less than a majority (46 percent) of teachers



surveved probably would teach again if given the choice to imake all gver
again, compared to 74 percent only ten years earlier. Those enrolling in
teacher certification programs presently score among the lowest on SAT's of
students in all college and university programs (Kirst and Gar:.s 1980),
adding to evidence that school districts are ‘osing their ability to attract
quality teachers. The difficulty districts are having in attracting math and
science teachers due to competition from higher paying jobs in the private
sector 1is especially disturbing in a society which is becoming Increasingly
technological,

In some districts, private schools have caused deeper cuts into
alr ‘dy dwindling enrollmen*s. In addition, competition for students has
increased among public school districts. One suburban upper-middle class
district in  northern New Jersey actually began to advertise for
tuition-paying students so that the present. staff and programs could be
retained. (Neediess to say, this effort was not welcomed by schools
officials 1in neighboring districts who were also coping with declining
enrollments, ) Similarly, rrincipals in Chicago have competed for students
wit in the district as an attempt to stabilize their enrollments and the
breadth of their school programs (Morris et al. 1981), A few special
education teachers in the New York City public schools have remarked that
special education programs which previously received 1little support from
building administrators have been given higher status within those schools,
since the special education enrollmen’ s have kept the district from closing
the school.

Some administrators have used declining enrollments as an opportunity
to‘ build programs, for example in special or adult education. In Great Ne ck
(New York) the enrollments for the adult education programs totalled 12,000,
while only 7,000 students were enrolled in the K-12 program (Eisenberger
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1978, p. 136). Periods of d:creasing enrollments can, therefore, also be a

time of constructivs change,

Increzoing Enrollments, Changing lemographic trends heighten the

importance of the conflict management function in school governance,
Demographers have 1 v-ntly estimated that the school-age population may
Increase by over 15 percent hetween 1985 and 2000. More than a S percent
increase has been forecast fo: rhe period from 1985 to 1990 (Sherman 1982),
Since this forecast is predicated largely on the number of children who have
already been born, a high degree of accuracy can be assumed, Of course,
substantial differences exist among the geographic regions in the United
States, As one might expect from population shifts generally, a large
increase in school enrollments 1s anticipated in the southern and western
parts of the United States, with relatively stable or declining enrocllments
in the northeast and Great Lakes regions, (See Table 6.1 below for a summar y
of the enrollment projections by region for 1985-2000.)

Table 6.1: Change in School-Age Population by Region, 19852000
(percent)

Region 1985-1990 1990-2000 1985-2000
New England -1,7 +10.2 +8.3
41id Atlantic -6,0 -6,2 -11,8
Great lakes +0.4 -1,0 -0.6
Plains +9.1 +10.8 +20.8
Southeast +7.2 +16,.7 +25.1
Southwest +14.,1 +27.9 +45,8
Rocky Muuntain +20.6 +33.2 +60,7
Far West +11.,1 +21,2 +34.6
UNITED ST (ES +5.3 +11.7 +17.6

Source: chool Finance Project, U.S. Department of Education
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It 1is conceivable that due to ~rother baby boom, enrollments may
start to 1increasc sharply in those wvery districts that recently closed
schools due to declining enrollments. Boyd (1979) has pointed ‘ut that
school officials 1in lower socioceconomic status districts fortuitous® ; syved
themselves from conflictual situations related to declining enrollments
because the district could not afford to construct new schools; they leased
or pur chased mo bi le classrooms which were later easily liquidated.
Similarly, administrators who had the good luck or foresight to lease school
buildings rather than to sell them may have also spared thenselves some
conflict as well as saving the district the cost of building new schocls,
Henry Levin, a scholar 1in the field of economics of educaticn, has argued
that 1little 1is saved by school closures and that smaller schools may In fact
be more efficient (1983, p. 24), Parents of school children, generally the
strongest supporters of schoo. bond levies, mey not be hearcty advoc:ites for
public schools if their neighborhood schools have recer tly been closed in
spite of their opposition, Also, bonds levied for school construction are
generally difficult to pass due .o the recession, high interest rates, and
decreasing support for public schools. More important {is the fear that
resources to be allocated for education will not keep pace with the

anticipated growth in e¢nrollments from 1985—2000;

Financial Trends

Many educators are pessimistic about the ability of the education
sector to maintain i{ts share of the governmer.tal pie, Kirst and Garms point
out that between 1965 and 1975 '"the average proportion of all public
expenditures spent on welfare has doubled, and health expenditures have
increased by nearly a third, whereas education expenditures have decreased by
ovef 20. percent" (1980, p. 66), A recently completed congressionally
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mandated study of school finance has concluded thag state and local
expenditures for education have continued to decline since 1975, while state
and local expenditures earmarked for health, hospitals, anc welfare have
increased by approximately the same amount (Sherman, 1982), Samuel Halperin
suggests that the problem of decreasing resources for public schools is a
policical one:

As education’s traditional student body diminisi =« n

number, and as the politically power ful demands c* e

aging mount--along with other high SO 4]

priorities--will education’s share of GNP be politica. .-

able to keep pace? Not without a thorough restructurin,

of education’s tattered alliances and a radicalization o

the teaching profession (1979, p. 10).
If the problem is a political one, will Increasing rather than dirisisning
enrollments be part of the solution, or a source of greater problems?

While total budgets may have decreagsed 1in many districts due to
declining enrollments, nationwide expenditures per pupil (in adjusted doliars
using the consumer price index) actually incres sed by 20 percent aver the
past decade. However, that does not mean that school districts were 20
percent better off or even that they were necessarily in a e tar fin::cial
position at the end of the decade than thev “.:4 beer a: the oviser, One
reason {or this 1s the high proportion of £i.:.. costs In most schools., For
example, 1f an elemc.tary school with two clsssrooms per grade loses twenty
percent of {ts enrollment 1t is unlikely thst they will be able t: savre én
building costs, maintenance costs, teacher salaries or the salary of the
principal Jjust because the enrollment has been reduced. (Personnel costs
represent 75 to 80 percent of the total gchool budget), Consequently,
expenditures per pupil climb rather sharply. At the same time, .tate aid,
which 18 based on enrollment, will decrease. This puts more of a financial
burden on local taxpayers. Politically, it is often difficult to maintain

local financial support for schools where fey citizens have school-age
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children.

Tne type of achool or district described ahove, suffering com
declining enrollments but unable to reduce its fixed costr (e.g. by celling a
school, decreasing the number of teaching or administrative postitions, and so
on) 1s 1likely to be better off with increasing enrollments. This is, of
ccurse, contingent on state aid per pupil remaining constant. This, in turn,
means thet 1In states where enrollments are increasing, a gr-:ater proportion
of the state Dbudget will be devoted to education, 1f state aid per pupil is
to be maintained. This, as Halperin advised us, depends on the political
muscle of advocates for education,

Districts that previously reduced their fixed vcosts and now facr
increasing onrollments may have to build new schools or perhap:, renovate
those that have been leased and altered for other purposes. Consequentl;,
the coot of adding a certain number of additional students is like:= tn b¢
higher than the average per pupil cost for this type of district., Therefore,
these .istricts may face tighter financial constraints as enrollments
Increase despite the additional state contribution e-ch evtra pup!’
generates, So what might have seemed a solution to the problem of tiscal
crises due to declining enrollments in previous years now only aggra..tes ~“he
.7 ~iclal situation for these school districts. Thus, increasing znrollm ats
per 32 will not necessarily ease financial pressures now faced by declining
enrollment districts, To make this determination one needs to look at the
present resour ce configurations of specific school districts.

Fiscxl problems appear to be rampant in today’s public schools. As
stated earlier, a full three-fourths of superintendents reported financial
problems compared to only half of city managers. In a national 1981-82
survey of the members of the American Association for School Administrators
(AASA), almost 60 percent reported that their district had reduced the number
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of teaching positions due to budget cutsa. One fith of those who reported
such cutbacks stated that reductions In federal aid played a major role in
the decision (AASA 19£2),

When one looks at the recent projections of funding prospects made by
the School Finane:r Project of the U.,S. Department of Education, the future
looks 1less thzi resy. (See Table 6.2), In those states that are expected to
have an influx of new students, fundihg prospects tend to be unfavorable,
Where tie stulent population 1s expected to continue to decline or to remain
stable fundirs prospects generally appear favorable, Unfortunately, states
that face 1increasing enrollments and bleak funding prospects also tend to
have a relatively igh percentage of students who are handicapped,
‘mpoveri.-2d, or of 1limited English proficiency (included as part of the
Index denoted as "Student Need"--see Table 6.3). Worse still, many of these
sisr states lost federal funds due to the changeover to block grants (see
Table 6.4}, As one can see, the states with unfavorable funding prospects,
Increased demand for education (i.e. growing student enrollments), and a high
proportion of students with special needs received cutbacke in federal funds
dee to the Education Consolidation and Improvement Act (ECIA). They include
Alabama, Georgia, Louisfana, Maine, and Mississippi.

Those who advocated consolidation or '"block grants'" claimed that
while federal funding would be reduced by 25 percent, the actual loss of
revenues would amount to only 12 percent, as the savings accrued from reduced
paperwork would reach 13 percent, Henry Levin has stated that such estimates
were overly optimistic and that the actual savings would only, on average,
total 4 percent (1981,)

In addition to conflicts that stem from cuts.in overall levels of
funding, some predict that a reduced level of federal involvement might
heighten state and 1local conflict due to a shift in special interest group
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Table 6.2: Composite Index of Student Educational Need
I Liafted-
I hildren mgliah
I Ohilaren Served as Proficient Index of Classification
ia Poverty isadicapped Children Bducstion= on Rducational
State snd Reglow 1980 rall 1979 rsll 1980 sl Meed Nesd Index
Uoited Scates 15.2 9.2 5.8
Nev England
Conaecticut 11.0 10.3 5.1 8.5 Moderste
Maine 14.3 10.0 3. 11.0 Moderste
Massachusetts 12.7 12.4 3.8 1.0 Moderate
Nev Ha@pshire 8.) 5.2 3.1 6.0 ow
Rhode laland 12.7 9.8 4.5 10.3 Moderste
Vermont 11.8 10.3 2.2 8.0 Low
Mideant
Delsware 13.9 11.4 2.4 11.0 Moderats
District of Columbia  23.4 2.5 2.3 12.0 High
Maryland 1.6 1.6 2.2 8.0 low
Nev Jersey 13.4 11.0 6.3 11.3 Wi gh
Mew York 18.1 6.7 14.) 13.0 wigh
Peansylwmnis 13.6 8.9 3.1 10.0 K lerate
Creat lakes
1llinots 14.6 10.7 3.9 11.0 Moderste
lodiana 10.9 8.5 2.2 1.5 ov
Michigso 12.8 1.7 1.4 9.0 Modersate
Ohio 12.6 9.} 1.9 10.0 Moderste
Wisconsin 10.0 7.4 0.9 6.0 Lovw
Plains
low 8.9 10.6 1.0 8.0 lov
Kaoeas 9.8 8.7 1.8 1.0 Lov
Mionesota 9.3 10.3 1.2 8.0 low
Missourt 14.2 10.9 0.8 11.0 Moderste
Netrasks 10.7 10.4 2.0 8.0 lovw
North akots 14,2 7.8 1.8 9.0 Moderate
South takota 18.5 6.5 1.2 12.0 Righ
Southaast
Alatsma 1.5 9.4 . 12.0 Rish
Arkaneas 22.2 8.9 . 12.0 Yy
Plorida 16.7 8.6 5.9 13.5 Righ
Ceor gis 20.) 9.2 1.0 13.0 Righ
Keatucky 22.) 9.5 L 12.0 R gh
uistana 23.8 9.9 5.0 14.0 iigh
Missiesippl t.3 8.3 . 12.0 Righ
North Carolina 17,4 9.5 . 12.0 Righ
South Carolins 19.3 11.2 . 13.0 High
Tennassses 21.) 10.6 . 13.0 High
Virginia 13.4 8.3 1.} 10.0 Moderste
West Virginis 17.3 8.3 . 12.0 Righ
Southwest
Ar {cons 14, 9.3 15.0 11.0 Moderate
Nev Maxico 21.2 1.2 25.4 13.0 i gh
Oklahoms 14,4 10.1 2.6 11.0 Moderate
Texas 18.4 8.8 *18.0 14.0 High
Rocky Mountsin
Co locado 1i.0 1.9 6.3 6.3 v
ldaho 133 8.6 2.7 10.0 Moderste
Montans 12.7 7.8 2.0 9.0 Moderete
Utah 9.7 10.5 2.2 8.0 low
Wyoming 6.8 9.} 2.1 1.0 Lov
Far West
Californis 13.8 8.7 14.1 11.0 Moderate
Nevada 9.} 7.3 3.6 6.0 Lov
Oregon 10.6 8.4 2.1 7.0 lovw
Wsshington 10.8 6.7 2.2 6.0 Lov
Alaska 9.6 9.9 6.7 1.5 v
Hawmit .o 6.2 12.4 7.0 lov

*Not awailabla.

Sources:

Froepecte
States, scrsol F

u.s.

iag O\-u:ur uue.

U S. Depar tasnt
uopublished data;

KRV, Netiooal Center for Rducatt.
Oz.Iord Rebeccs; Pol (outs; . oul
Peng., Samuel; nd Gesdell, Warrey. Chaa

fox Yissaciag Rismsats: r![looud‘rz
faance Pre juce, §.8. Dept. of Réucncion, %01, T, : ’.‘—.' e

Departmsac of Commsrce,
rowhuon ssd Nousiag,

hxess of the

Frovistensl timntes 'o! c::::.' :.oo;.l:m.::
Napore T | s Waehiagcon, 1977
Statiecics,
Lopss, David; Scupp, hul

Tea oy . L] hthl_bro!h'h u-h
h“.uqi chgr :: .::.L::nu -Eun F‘IFJ- h¥ F-ﬁm

Tasearch s Moochul,

ter-Amarica
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per capita.

Source:

Table 6.3: Characteristics of States Grouped by Funding Prospects

State

Projected
Increase in
Demand
19852000

Student
Need
1980

Fiscal
Capacity

1981

Federal
Share of

Education Education
Effort
1980~-81

Revenues
1980~81

Education
Expenditures
1980-81

Alaska
Connecticut
De laware
D.C.
I1linois
Maryland
Massachusetts
Michigan
Minnesota
New Jersey
New York
Oregon

Rhode¢ Island
Washington
Wisconsin

Ar 1 zona
California
Colorado
Florida
Hawaii

lowa

Kansas
Missouri
Montana
Nebraska

New Mexico
Ohio
Oklahom
Pennsylvania
Virginia
West Virginia
Wyoming

Alabama

Ar kansas
Georgla

Idaho

Indiana
Kentucky
Loutsiana

Ma ine
Miasissippi
Nevada

New Hampshire
North Carolina
North Dakota
South Carolina
South Dakota
Tennessee
Texas

Utsh

Verwmont

ffrxrexrrrrcre®

&

El":l":é:;%::é:::

-
x X
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*States where 1980 index of tax capacity is 10 pointé oF wmore higher than 1980 income index

On tsx capacity Montans, Oklahoma and Texss are classified as H, Louisiana, New
Mexico, sud North Dakota as MH, and West Virginia as LM.

**California’s ranking was reduced from MH to M due to the lzvgze {ncrease in private school
enrollment.

Proapects for Financing Elementsry/Secondary Education i{m the States, School FPinance
Project, U.S. Dept. of Education, Vol, I, p. vi. o
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Table 6.4: States' Gains and Losses Under Block Grants

198 1982

Actual Continuing Percent
State Obligacjions Resolution Change
Alabams $9,310,777 7,638,238 -17.9
Alaska 1,673,421 2,187,360 +30.7
Arizona 5,713,026 5,101,377 -10.7
Arkansas 4,166,966 4,376,070 +5.0
California 54,246,507 41,310,341 -23.8
Colorado 5,470,881 . 5,226,034 ~4.4
Connecticut 7,705,819 5,629,327 -26.9
De laware 5,334,320 2,187,360 -58.9
District of Columbia 5,081,817 2,187,360 -56.9
Florida 15,189,568 15,789,102 +3.9
Georgia 12,412,579 10,871,064 -12.4
Hawaii 2,614,896 2,187,360 -16.3
Idaho 2,352,502 2,187,360 . =1.0
Illfnoia 22,001,556 21,174,245 -3.7
Indiana 13,296,399 10,588,588 -20.3
Iowa . 5,003,104 5,333,733 +6.6
Kansas 3,998,761 4,131,745 +3.3
Keotuck 5 5,886,713 7,062,039 +19.9
Louisiana 11,553,890 8,550,185 -25.9
Maine 2,465,710 2,187,360 -11.2
Maryland 7,231,962 7,901,227 +9.2
Magsachusetts 10,653,970 10,179,203 =-4.4
Michigan 20,542,592 18,242,264 -11.2
Minnesots 6,610,381 7,634,133 +15.4
Mississipl 7,674,512 5,286,720 -31.1
Missouri 17,567,404 8,900,251 -49.3
Mootana 2,444,590 2,187,360 -10.5
Netxaska 3,728,418 2,862,882 -23.2
Nevada 1,700,010 2,187,360 +28.6
New Hampshire 2,117,783 2,187,360 +3.2
New Jersey 15,530,875 13,483,247 -13.2
New Mexico 3,514,388 2,666,637 -24,1
New York 48,291,827 31,353,236 -35.0
North Carolina 10,689,571 11,053,883 -3.4
North lskota 1,951,219 2,187,360 +12,1
Onfo 25,208,194 20,366,440 -19.2
Oklahoms 5,085,337 5,487,749 +7.9
Oregon 4,296,691 4,634,193 +7.8
Pennsylvania 20,340,163 20,977,320 +3.1
Rhode Island 2,807,257 2,187,360 -22.0
South Carolina 6,436,972 6,207,221 -3.5
South Dekots 2,003,848 2,187,360 +9.1
Tenne ssee 7,862,551 8,583,914 -9.,2
Texas 27,272,790 27,688,367 +1.5
Utah . 3,003,797 3,090,754 +2.8
Vermont 1,809,738 2,187,360 -20.9
Virgints 11,701,345 9,830,541 -16.0
Weshington 9,658,260 7,352,566 -23.8
West Virginis 3,282,349 3,654,895 +11.3
Wisconsin 13,788,358 8,923,105 -35.2
Wyoming 1,743,256 2,187,360 +25.4

Data were obtsined from reports of sctusl obligations by setate for the 29 antecedent
programs consolidated {nto the block grent.

Source: Editorial Projects in Education, The American Education Deskbook 1982-83 Washington,
D.C, 1982, p. 158,
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lobbying efforts from the federal level to state and local levels.

Political Trends

As stated earlier, some scholars of educational politics believe that
with the 1980 presidential election came the beginning of a new politics of

education. Laurence Iannaccone has written that:

The present educational situation in national politics is

markedly different from previous realignment elections,
National education policies and the educational
policymaking function of national government were an

important feature of the 1980 campaigns. A change 1in

that function 1s a salient part of the challenge the

Reagan administration makes to the policy premises of the

previous quarter century (1982, p., 6).
However, TIannaccone good naturedly warns us that he has beun predicting "a
revolution ahead 1in the politics and governance of education" since 1966 (p.
7).

The present authors feel that it is too soon to judge whether or not
the revolution has begun, or ever will begin. The Depar tment of Education
still stands, vouchers have not become a reality, and the number of students
in private schools has not greatly increased since Reagan’s inauguration.
Still, 1t 1is possible that great change might occur, though not necessarily

in the direction intended by the present administration. The Commission on

Excellence 1in Education’s report, A Nation at Risk (1983), has put education

back on the front pag: of the news. If schools are to be "reformed" and
teacher salaries to be increased, some branch of government will have to foot
the bill, b»ut which branch 18 not yet clear., While state financing of
education and invclvement In  educational policymaking have increased
substantially over the past decade, competition from other sources for funds
from the state coffers is likely to thwart any attempts to Increase state aid

for education in the near future,
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The overwhelming majority of superintendents in our study reported
that state and federal regulations caused problems for them. 1In many ways
the two types of interventions are relatod, as the funds provided by the
federal government made 1t possible for state departments c¢f education to
Increase thelr capacities to regulate local districts. Jerome Murphy notes
that many state education agencies (SEAS) have doubled or tripled in size
since the mid-1960s (1982, p. 199), A recent study entitled "The Interaction
of Federal and Related State Education érograms" estimated that half of the
staff 1in state education agencies were supported with federal funds (Moore et
al. 1383). It 1s unclear what role the state would play 1f federal
regulations 1in certain areas were to change. For example, respondents from
state and local education agencies predicted that "{f federal protecticns for
handicapped education were removed,...state laws would follow suit" (Moore et
al. 1983, p. 8).

Moore and others found that due to "the heavy federal subsidization
of staff in federal programs, state officialg did not, by and large, ccmplain
about the administrative burdens imposed by federal programs" (p. 0). 1In a
simi.ar manner, while superintendents might complain abou’ state and ‘ederal
programs, administfative coordinators and teachess in these special projects
are 1likely to support the existence of the state and federal Fresence.
Elmore and iMcLaughlin have referred to *hese loyalties to state and federal
sources as vertical, as opposed to horizontal, networks. They cautfon that
the two types of networks within one school systcm may sometimes act at
cross-purposes and conflict and i{nefficiencies may be likely by-products
(1982).

Murphy makes the point that as federal involvement has strengthened
the role of SEA’s, SEA’s increase the power of LEA’s (local education
agencies) '"because at both leveis there are a lot more 1ssues and programs to
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be influenced by a lot more people"™ (1982, p. 207). He adds to this an
interesting explanation for the frequency with which school super intendents

complain about state regulations:

By  providing 1local districts with the resources to
implement state mandates, state action has also
unintentionally strengthened countervailing local forces.
The rasources have been used to build local professional
staffs who demand more, who are more sophisticated about
state-local relations, who resist orders, and who are
more willing and able to complain loudly about how the
states are operating. Moreover, the growth 1in local
power helps explain the seemingly contradictory behavior

of critics who complain about state regulations yet seek
additional state intervention, Often, state action

Increases not only state power but local power as well,
and local officials have been wiliing--while
complaining--to trade off some local autonony for an
expansion of local influence (p. 207).

But what happens when state and federal programs, or funding levels,
are cut back? Do local school officials effectively fight back to protect
their recent expansion of influence? So far. school administrators do not
seem to have mounted & strong campaign to maintain or increase federal
spending for public schools. While "political action committees" have been
formed by AFT, NEA, and non-educators concerned with budget cuts in the field
of education, school administrators as a group seem reluctant to do so.
Joseph Scherer, AASA Associate Executive Director 1in charge of governmental

relations explains why:

Super intendents are politicians 1n order to survive,
but they’re not elected and what they represent 1is

considered "pure.’ People were always supposed to
support education, but we‘re finding that just isn’t true
(Rudensky 1982).

It 1s difficult to predict whether or not recent elimination of
requirements for parent or public involvement as advisors in federal programs
will affect 1lobbying for support for public schools. Advisory councils are
noe  longer required at the local level for Title I, Migrant Education,
Emergency School Aid, School Improvement, and Ethnic Heritage Studies as of
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September 30, 1982 becaise cf the Fducation Consolidation and Improvement
Act. This might increase lobbying at the state and local levels if these
citizens nc longer feel their voices are heard at the federal level. It Is
equally plausible that when such advisory councils are no longer in place,
the pursuit of the gcals sought by such groups loses momentum.

While some superintendents feel that advisory groups increase the
time they must spead {a conflict resolution, others feel that such groups,
«hen usea effectively enhance their lobbying power for additional federal
funds and help to micimize conflict at the local level., Steele et :l. have
revealed that 'superintendeats can nurtue special interest groups to the
point where some Interest groups become irstitutioralized so that they can
become buffers to attacks and incursions from other interest groups and the
public 1in general” (198), p. 268). One would expect, therefore, that the
degre: to which superintendents will fight both cutbacks In federal fumding
and the I'strings'" that accompany such funding depends on the degree to which
they have felt truly restricted by federal regulations,

At the federal level, which provides only approximately 8 percent of
the total revenues supporting schools, the questica 8eems to be whether
educators feel it °. ~th the trouble to rebuild tattered alliances, Albert
Shanker, president :f the AFT, recently commented that teachers should give
the concept of mer.t pay some consideration. This suggests that some
educators are willing to take unprecedented steps to encourage greater
financial support for public school teachers (and perhaps even education),
though the source of Increased revenues to attract higher quality teachers is
as yet undetermined.

At the state 1level the question seems to be whether educatoers can
rebuild tattered alliances. Kirst and Somers (1980) and Elmore and
McLaughlin (1982) have chronicled the efforts of educators in California who
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strove to maintain funding 1levels for public schools in the wake of
Proposition 173, While the efforts were generally successful, differences
over strategies between scme pro-education lobbyists known as the Tuesday
Night Group and member s of the Association of California School
Administrators weakened the strength of the coaliticn and created delays in
the legislative process. What 1is clear from this zxperierce is that it‘is
far more difficult to maintain coalitions when the pie is shrinking rather
than expanding. Therefore, whether or not educators wlill be able to
collectively and effectively lebby for greater resources depends largely cn
t he overall economy and general public opinion about whether or not
education’s share of the public purse should be increased. Recent national
attention to the fact that the technological sectors of the economy are
rapidly expanding and concern about whether students are receiving the skills
needed to meet future job demands suggests that support for and interest in
education may be building to a peak, the likes of which we have not seen

since the Sputnik era.

What Have We Learned?

The Question of Control. One of the aims of this study was to

resolve the apparent contradiction between research that 1indicates that
super intendents, rather than lay boards, dominate educational decisionmaking
(Zeigler, Jennings, and Peak 1974; Peterson 1974; Tucker and Zeigler 198()
and the assertion that superintendents are beleaguered (Mr7arty and Ramsey
1971; HMaeroff 1974), When one attempts to address the question, "Are
superiatendents beleaguered?" it makes sense to ask also, "Rel-tive to whom?;
In this study, the role of the superintendent in educational governance 1is
compared to that of the city manager in municipal governance because of their
similarities: both are managers of 1local politics shaped by the reform
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movement; both are selected by and legally accountable to lay bhoards or
councils; and both face similar conflicr 1issues such as those related to
finance, state and federal regulation, and collective bargaining.

When one compares superintendents to city managers the data seem to
refute the beleaguzred superintendent hypothesis. Superintendents spend
significantly less time overall managing conflict than do city managers.
Superintendents also spend substantially less time resolving conflict with
their legislative bodies than do city ﬁanagers. Likewise, super tendents
report low levels of disagreement among the public significantly mcre often
than do city managers. Also, when the public does get involved in conflicts

regarding scheol matters, they tend to participate as individuals rather chan

as members of groups, The opposite 1s true for municipal matters,

Furthermore, when groups did form to influence educational issues, thov were
more likely to be internal to the school district than the counterpart groups
in municipal governance., In California, where both school districts and
municipalities are facing cutbacks in resources and personnel, city managers
report higher levels of conflict between themselves and the administrative
staff and 1line officers than do superintendents. 1In addition, city managers
generally spend more time with state and federal agenciles attempting to
manage conflict than do superintendents, All this suggests that
superintendents are not beleaguered when compared to their counterparts in
local government,

Another plausible response to the question of super intendents”’
relative state of beleaguerment 1s, Zompared to when? Over the past two
decades both superintendents and city managers have witnessed increased
levels of state and federal involv:ment, 4 higher incidence of collective
bargaining, greater concern over equity issues, and changes in educational

and municipal finance. In addition, 1increasingly scarce resources make
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conflict management svills an ever more Important part of the ob of public
admin{strators, If one accepts the naypothesis that superintendents’
professional training tends to confirm a view of conflict that is negative,
then one might expect superintendents to report more tension as a result of
conflict-laden changes than do city managers,

In fact, when one looks at the data on specific 1issues,
superintendents report that finances, cnllective bargaining, and federal
intervention are problem areas substantially more often than do city
managers. However, thesc issues may create more problems for superintendents
because of the nature of the issues involved. School districts may suffer
budget cuts due to declining enrollments in addition to suffering constraints
from financial factors that also affect municipalities. The scope of
bargaining may be more difficult to delineate in the educational than in the
munfcipal sphere and therefore the 1level of conflict may be greater.
Fur thermore, a higher level of federal 1involvement in educational
policymaking may account for the fact that superintendents named federal
intervention as a source of problems more often than did city managers,

In addition, though, the fact that superintendents report a greater
number of problem areas, yet spend 1less time managing conflict, may be
attributable to the fact that they are less likely than city managers to view
conflict management as an essential part of their jobs and consequently may
have a greater tendency to avoid jt. A greater number of superintendents
than city managers indicated that they would not take a stand of which either
the board/council or the public disapproved. Similarly, almost half of all
supe-intendents interviewed reported that they had not made any policy
recommendation that was rejected by the board, (A number of them stated that
they did not make a recommendation unless they felt reasonably sure it would
be supported by the board.) In contrast, all but a few city managers had
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ma de recommendations  which were  later turned down. This evidence

sugs t superintendents seem less wii'ing to enter into situations that
may conflict, perhaps because they have been relatively sheltered
from cov 11! fairly recently.

fne . vy manager offered the following insight about the relative
changes  in rae jobs  of superintendents and city managers over the past two
decades:

I, and I think other city managers, used to be
jealous  of superintendents wuntil about 1965, They were
referred to as ‘Dr.’ (wi=u we felt our master’s programs
were as  diffic:lt or more difficult). They got paid
more, and they had less conflict because people were more
deferential to them. They also had less work i1 the
summer and had contracts which city managers didn’t have.
Since the late sixties, however, the two groups have
become more similar. The superintendents joined ‘the
real world of conflict,’ Average salaries of the two
groups approached each other, -and superintendents have
beccme less sccure in their positions due to higher

turiover, while a greater number of city managers have
been given contracts,

The change in the role of the superintendent was also succinctly

described by the superintendent in the same locality:

The job of superintendent has changed radically over
the past twenty years. When I started as superiantendent
[ came in with an orientation that 1 wanted to help
people and be liked. But over time I have undergone a
difficult personal transformation by learning to accept
conflict as the reality of the job. Now I have to deal
with teacher militancy, closing schools, firing teachers,
being more accountable for costs, and working with more
active parents and citizens,

At a 1981 conference, Kenneth Duckworth described the tensions of
SChOSl administrators as stemming from a conflict between the job roles of
"heroes" versus '"heralds." He referred to the definition of hero as "a
mytholog{cal or legendary figure often of divine descent endowed with great

strength or abflity" and suggested that {t was this type of idealism or

ideology that might encourage people to enter into the field of school
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admin{stration or nstructional leadership, The comment by the
superintendent wanting '"to help peop’le ad he liked" {llustrates this
idealism, Yet, die to  the dncreased political nature of the icbh,
superintendents are more frequently called on to play the role of heralds,
which is defined as "an official at a ctournament of arms with duties
including the making of announcements and the marshalling of combatants."

Both c¢f these symbolic images exemplify the alterations in the role of the
superintendency over time; having one’s jobh description changed from hero to
herald may be grounds for claiming "beleaguerment "

The number of differences between superintendents and city managers
leads us to conclude that there is more tn account for in the school control
over decisionmaking (nan the nature of the issue, as suggested by Boyd. As
discussed earlier, we bz lieve the professional training of school
superintendents <ncourages them ‘to dominate 1lav boards and to minimize
conflict, As  previously described, school superintendents advocated taking
an active role in policymaking and even in board elections significantly more
than did city mnagers. Presumably, the superintendents’ goal was to
minimize conflict that might come a< a result of true lay participation. At
any rate, they seem to face lower levels of conflict from both the public and
their scnool boards than their counterparts in municipal government. Those
who train school administrators have for a long while claimed that politics
have no legitimate role in the educational arena. John Dewev, for example,

stated 1in The Public and Its Problems that questions regarding curriculum,

sclection of personnel, and management of finances should be resolved by
e Xperts,

These are technical matters, as much as the construction

of an efficient engine, to be settled by inquiry into
facts; and as the inquiry can be carried on only by those
especfally equipped, so the results of inquiry can be
utilized only by trained techniclans. What has the
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counting of heads, decisfons bv majority, and the whoin
apparatus of traditicnal gpoverament to do  with guch
things (1954, p. 125)7"

More recently, many school administrators have come to accept the
fact that their Jjob 1s a political one. Ome former school superintendent
recently wrote, "If we intend to retain power, we must master the skills of
the more politicized styles of city managers" (Apker 1982, p. 15). Now that
competition for resources has stiffened due to declining enrollments, other
social prierities, and a faliling economny, school administrators need to
become effective lebbvists. Apker, now exccutive director of the Colorado
Association of School Executives, has also commented that "except for the
largest school districts, which by statute or disdain, operate in an expanded
zone of iadifference outside the jurisdiction of state departments, or which
lobby directly, we administrators have remained remarkably aloof from the
state political process" (1982, p. 15). As noted earlier, whether
enrollments 1increase or decrease, superintendents need to be aware of how
demographics alter the need for resources 1In their districts. Alsu,
knowledge of financial and political trends will enhance their ability to
make sure the resources needed are secured. Perhaps one of the toughest
groups to convince to support public schools are 1ocal property owners whe
want their tax burdens reduced. Mané school districts have begun to use new
methods of budgeting such as school—éite budgeting, zero-base budgeting, and
programoriented budgeting so that 1local taxpayers can see tte connection
between revznues collected and what {s allocated to actual schools or
programs. School districts hope that taxpayers will see that schools can be
held accountable and will conseqhently increase {(or at least maintain) their
support,

To our surprise, we ~2lso learned that superintendents do use
political methods to resolve conflicts, even slightly more often than do city
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minagers (though the difference 1s not significant), In additjon, hoth
superintendents and city managers vary their styles depending on whether the
conflict 1s contained within the organization or not,. If the conflict
involves people outside of the district or municipal government, both groups
of administrators tend to use political conflict management behaviors rather
than those that‘we have classified as "technocratic."

The average tenure rates of super intendents and city managers in our
sample were remarkably similar. Interestingly, as the number of years spent
in their present positions increased, both superintendents and managers
experienced a significant drop in the amount of time they spent in conflict
management, This was also true for the relationship between age and years of
administrative experience and time spent managing conflict, Also, the
greater the administrative experience the less time these public sector
executives spent in conflict with their boards or councils. 1In addition, the
number of vyears of experience in their present positions was significantly
negatively related to the level of conflict in their communities, This last
phenomenon might be 'explained either by the fact that administrators become
more effective in managing conflict in their communities over time or,
perhaps, that those with many years 1In one position survived for so long
because of the low level of conflict inherent in their communities,

It 1is extremely difficult to say how superintendents and cicy
managers (or those aspiring to these positions) might improve their conflict
management skills, Perhaps through managing conflict on the job,
administrators become more effective conflict managers and consequently spend
less time at f{t, On the other hand, time spent in conflict minagement may
cause burn-out. Caldwell and Forney report from their survey of ogver 150
Pennsylvania school administrators that administrators '"tended to view their
school system as less ‘open’ and less ‘participative’ as their reported age,
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years in administration, and years {n their present nositign Increased"
(1982, P. 10). Thig suggests that perhaps schoo] superintendentg spend less
time in conflice ag age, vears in administration, and years in their present
position increased be causge they have lost some hope and idealism,

James Enochs, assistant Super intendent for the Modesto Schools,
States that the field of education {g seriously in need of Stronger leaders:

Let’s face 1t, there 1s something wrong with a
profession in  which the two mOSt popular workshops for
the putative leaders of the profession are stress
Management angd Planning for early retirement, 71t does
not inspire confidence to Se¢ administratorsg spending
their time preparing for breakdown or escape, And

confidence 1s the mogt important Currency of leadershi
Top———— 18 the ____.__JEL______“__ ncy —~ -fadership
(1981, p. 177),

He also states that education needs leaders unafraid to take risks., Thig
mighc be asking a 1ot of a profession where a large Proportion entered ag
teachers {p search of job Security and where policy recommendations to the
school board are not made ynti] they are virtually assured of acceptance.

Recently, fnterest In  the virtues of 1eadership Oover management has

grown. Levinson writes,

Leadership transcends and subsumes management ,
Leaders these days deal with conflicting forces of
multiple constituencies outside the organization ang
similarly conflicting forces within the organization,
Organizationsg cannot readily adopt without Internal
conflicting forces, since these enable People to examine
the multifaceted nature of problemg and their possible
solutions, Organizationsg without loyal opposition become
stultified bureaucracies; without external opposition
they are unable to.realize their contributions to society
as a whole (Rogt 1982),

Perhaps, ag Levinson Suggests, due to €éXperience 1n conflict management

Stemming frop changing demographic, financial, and politiea] conditions,



School boards appear to aperate with a much higher level of consensus than do
city councils. The findings indicate that not only i{s there a significantly
lower 1level of disagreement among boards than ccuncils, but that the board is
substantially more likely to be in agreement with the superintendent over the
appropriate role of the chief executive officer than is the council with the
city manager. It is also substantially less likely that there will be a
disagreement between the chief executive officer and the legislative body in
school districts than 1in municipalities, as examined earlier. To reiterate, .
an earlier study of school governance reported that when a super intendent ’s
position on an issue is known, he or she is successful in having the position
accepted 1in approximately 99 percent of all cases {Tucker and Zeigler 1980,
p. l44), Almost half of the superintendents included fn our sample stated
that none of their policy recommendations had been re jected by the school
board, Very few managers made this claim concerning their recommendations to
the city council,

The public appears to participate less in decisions within the
educational policymaking sphere, The number of «citizens’ committees
connected with school boards was significantly lower than those working with
city councils, When the ©public does become informally involved in school
conflicts, they generally participate as individuals rather than as members
of groups. Furthermore, as stated earlier, when groups do form to influence
educational 1issues, they are more likely to be internal to the school
district,

Decreased responsiveness to the public may result, in part, from
board members being chosen at elections that are at-large, nonpartisan, and
held separately from other elections, a ma jor result of the reform movement,

Anne Just aptly summarizes the effects of these measures as follows:
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These conditions (n ke pt votzr turnout low and
restricted to those directly affected by the
election--teachers and parents of students; (2) depressed
levels of competition, apparently by scaring away
potential candidates; (3) discouraged the rejection of
incumbents standing for reelection; and (4) diminished

the exposition of differences among candidates (1980, p.
425),

According to the extensive data collected by Zeigler, Jenaings, and
Peak, the 1impact of the reform movement on reducing competition for school
board seats (measured in three ways: presence of opposition for the primary
or election, office turnover, and {ncumbent defeat) 1is strongly felt in
metropolitan areas (1974, p, 57-9), One reason for this is the larger effort
required to campaign for a seat on the board of an urban district, The lower
level of school hoard turnover in metropolitan areas may also be seen as a
symptom of a less-than-responsive electorate, Consequently, since the turn

of the «century, gchool board members not only represent a greater number of

N

citizens, but also may be even less reQPonsive to their needs, especially in
\

\

the cities, \

N

In additién to structural change; that inhibit the likelihood that
the public will become involved in school affairs, another factor diminishes
the probability that even those who do participate by attending board
meetings will have any affect on board policy. Lutz suggests that there are
generally agreed-upon norms at board meetings that limit participation in the
decision-making process., He states,

School boards strive for consensus among themselves,

They think of themselves as trustees for the people, not
delegates of the people, They wusually arrive at
decisions by consensus reached 1in private '"work
sessions," They come to public board meetings armed with
the previous consensus to enact that decision by
uneriimous vote, The euperintendent, who usually has
actively participated in the formulation of the decision,
carries out the decision, If in the public meeting there
i1s any dissension or the consensus begins to fall apart,
the 1ssue 1f most often referred to committee "for
further study" 1in order to reestablish a consensus. Is
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it any wonder that some groups feel disenfranchised,

unrepresented, or governed by cthers, and that these

decisions favor the interests of these others? 1Is it any

wonder that those groups do not suppprt public schools or

work to improve them (1980, pp. 460~1)7

The evidence suggests that neither the schcol board nor the public s

as actively involved 1in educational prlicymaking as their counterparts in
municipalities, This lack of involvement may cause the superintendent to
become less responsive to lay demands, While the electorate could, in fact,
replace school board members with those who would hire a more responsive
superintendent, our data suggests that this occurs much less commonly in
school districts than {n municipalities, Not only is turnover much lower for
school boards than city councils, but the number of citizens even interested
in running for the school board is substantially lower than those running for
the city council. While it is difficult to collect accurate data explaining
the circumstances of superintendents’ or city managers’ terminations (since
they may have left for another job knowing that their contracts would rniot be
renewed), superintendents were shown to be significantly less likely than
city managers to leave their positions for reasons other than retirement,
This may suggest that school boards are less likely than city councils to
pressure their chief exe.utives 1into leaving, All in all, the data we
collected recently in over fifty districts and munjcipalities in the Chicago
and San Francisco metropolitan areas, indicates no resurgence of school board
power or responsiveness to the public. Cistone and lannaccone recently wrote
that "for the seccond time in a century, we are experiencing a revolution 1in
the politics of education, one that appears likely to lead to a revolutionary
change in the character of educational governance" (1980,4p. 419), While a
number of changes 1in pclitical, economic, and démographic conditions have
recently occurred, the effects of revolution in school governance have not

yet made themselves readily apparent according to our recent research,
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Not all thos: who have examined th
would conclude that schools are essenti
are unresponsive to the public., Frank Lut
to the contrary,.

First, local school boards a
unit of democracy in the Unite
of declarations to the cont
largely retain the effective
United States (1980, p. 452).
However, the previous statement by Lut
thoroughly cconvinced that school boards .
suggest that while the thesis presente
reflects school governance 1in the previo
today since public 1involvement has purpo
federally mandated parent advisory group
that school districts may have recently b
parent involvement due to federal
disadvantaged and to the mandated advi
these programs. She also noted that Zeigl
may not be generalizable to large cities,
urban school districts that "the study pr
430). Recent research, {1t turns out,
criticisms, Gittell and her associates
In Boston, Atlanta, and Los Angeles, inc
Titie I, and found little evidence of an a
in the educational policymaking process, °
as follows:
Not only were they
school-1ssue~-oriented, self:
organization in any of thre
also found that the dependenc

studied on external or schko
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the wuse of advocacy strategies in pursuit of educational

reform. In eifect, these organizations appeared to be

"toothless tigers" (Boyd 1981, p. 356).
An earlier case study of a community school movement in an urban district
likewise confirmed the thesis that educational policymaking is dominated by
the professionals, even when the lay public is formally involved (Boyd and
Seldin 1975).

Sti1ll others caution that even though the public may not actively
participate 1In school policymaking, this failure may not afford ample
evidence for concluding as did Zeigler, Jennings, and Peak, that school
boards are unresponsive or undemocratic. Lutz points out that "American
democracy was never envisioned as a direct democracy, but as a representative
democracy. The essence of democracy 1is freedom to participate (or not to
participate)" (1980, p. 454). He argues that citizens tend not to
participate unless they are dissatisfied, or in other words, unless the
actions taken by the schools fall outside the citizens’ conception of an
acceptable '"zone of tolerance," If members of the local community do become
dissatisfied, he predicts an 1increase 1in the challengers té incumbents in
school board elections, the total voter turnout, and the percentage of votes
cast for the nonincumbents (p, 456), Then, according to the dissatisfaction
theory proposed by Iannaccone and Lutz (1970), school board incumbents are
more 1likely to be defeated over the next few elections and the superintendent
may eventually be replaced. While a recent study has empirically verified
that there are episodic periods of incumbent defeats (generally lasting for
three election periods), followed by relatively calm pericds (Criswell and
Mitchell 1980), the researchers note that more evidence is needed to
demonstrate that these _defeats arise from actual disagreement with, or 1loss
of support for, board policy or school district operations before the

dissatisfaction theory can be substantiated.
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Even 1f the dissatisfaction theory were verified, 1t does not
necessarily hold that school policy and operations would necessarily change
to better reflect community preferences. Criswell and Mitchell begin to

address this problem:

According to the Iannaccone-Lutz theory, a mandate for
substantial policy change 1s triggered by the election of
an insurgent school board member and must be passed on to
the school manager. This mandate for change all too

often takes the form of a dismissal of the school manager
(p. 210).

This statement 1implies that ismissal of the superintendent may
diminish the effective implementation of the new school board’s mandate.
However, 1in another article Mitchell suggests that it is precisely the school
board’s involvement in the recruitment and hiring of a new superintendent who
will carry out their ideological "mandate" that allows them to "exercise
their contro. over school operations" (1980, p. 447). (Actually Mitchell
states that Carlson [1972] has reached these conclusions, but this does not
seem wholly accurate.) He refers to Carlson’s study (1972) Schood

Super intendents: Careers and Performance to give credence to his argument:

...Carlson noted that if school boards wicsh to have
existing programs stablized and maintained, they will
promote an "insider" to the superintendency, while a
mandate for Innovation and change will lead to the hiring
of an '"outsider" brought into the district for the
explicit purpose of initiating program charge (1980, p.

447),
As a matter of fact, Carlson’s research (1972) also indicates that the
super intendents wvere hired for generally: broad Treasons. While
superinténdents hired from the "outside" (i.e., those who are career-bound)
rather than from the "inside"™ (i.e., those who are place-bound) significantly
more often stated that they had been selected by the school board because of

"{mprovement desired,”"” it seems that the "mandate for change" they received

included a high degree of discretion over the control of school operatioms,
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Carlson describes the situation as follows:
: By taking someone from outside the containing
organization and giving him a mindate, the board signals
a desire for a break with old ways. In this sense the
board commits itself. Thus it must go with the

career-bound man and give him the backing needed to carry
out the mandate, More than one school board president

has said that he viewed his sode function the first year

as that of supporting the new man (p. 84),
Thus, it does not appear that 1in the board’s recruitment of the
superintendent it 1s exercising "control over school operations."

In a similar manner, it f{s difficult to assess whether or not
individual citizens or special 1interest groups affect schcol operations or
policymaking merely because they are active. Tucker and Zeigler ’s research
suggests that school officials are not generally responsiv~ to publicly
expressed demands (1980). Tt also implies that 1t is difficult to adequately
measure responsiveﬁess. For example, a school board’s or administrator ‘s
failure to respond to citizens’ demands may be attributable to the fact that
no dominant 1lay =zosition could be discerned or that more information was
needed prior to making a decision, rather than to a general lack of
responsiveness, Tucker and Zeigler point out that the school board makes a
decision 1in response to publicly expressed demands in less than 4 percent of
all echool discussions (1980, p. 215),

Despite this apparent 1lack of responsiveness, Salisbury’s study of
citizen participation 1in the public schools reveals that, of those who
participate in school-related activities, "75 percent of the respondents
believe that their participation has had an Impact on the schools, 90 percent
think that schools will be responsive to their concerns, and 92 percent think
that they can 1influence school decisiong" (Firestone 1981, p. 219),
Moreover, 83 percent of the participants, compared to 60 percent of the

general public, approve of the schools’ per formances, Salisbury’s findings
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suggest that if school administrators did allow for greater public
participation, although such  participation would test their conflict

management skills, public support for local schools might be strengthened.

Conclusion

Now that the Reagan administration igs seeking to minimize the federal
role in schooling and to strenthen the role of the 1local and state
governments 1In educational policymaking, it seems all the more imperative to
reestablish school boards as a viable and responsive institution. A few
scholars have recently indicated that there may be an increase in the level
of politicization in school board elections, especially in the larger cities,
though no concrete data i{s evident, For example, Just and Guthrie have
recently cited each other as having written that school board candidates are
Increasingly getting endorsements from local and state officials (Guthrie
1981, p. 70; Just 1980, p., 432). At any rate, many politicians and educators
have recently stated that New York City district school board campaigns have
become increasingly political since the beginning of the past decade. Arlene
Pedone, an assistant to former Schools Chancellor Frank J. Maccharola,
summarized this viewpoint as follows.

For a few years, the politicians left the school boards

alene, but now that money is tight all over, they’re coming
back (New York Times, March 15, 1983, p., 84).

Since a period of declining resources 1in education 1s likely to
continue throughout the 1980s, school boards that become more political may
be better able to react to the conflicts that will likely ensue. At least
one wurban school district recently decided to reinstate partisan elections
because 1t was felt that a greater number of interested candidates would
emerge 1f political parties were involved to support the campaigning process.
Without partisan elections, it tends to be the professional educators who
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have a vested 1interest iIn school board and bond elections and who are
actively campaigning and encouraging citizens svmpathetic to their cause to
vote.*

Local voters have become less willing to approve an increase in
school budgets than was true during the previous period of increasing
enrollments, Also, other social service functions previously handled at the
federal 1level are being shifted to the 1local and state levels. Public
schools may also soon face greater competition from private schools due to
vouchers or tuition tax credit plans. A number of observers fear that
conflict 1in school districts will rise sharply as competition for resources
mounts. In the future, if they wish to maintain present levels of financial
support, schoal board members and school administrators will need to make a
concerted effort to build a stronger case for the public schools both within
and outside - their own ranks., 1In addizion, 1f school officials are going
to maintain their «credibility with the public as they are faced with
conficting demands and budget reductions, they must learn not only to be more

responsive, but also to effectively manage conflict.

*
We are grateful to Jane Arends, of the Center for Educational

Policy and Management for giving us this insight,.
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APPENDIX A

Professional Attitude Scale Items

Very Very
Well Well Neutral Poorly Poorly

1. My fellow professionals have a VW W ? P VP
pretty good idea about other's
competence.

2. I don't have much opportunity to VW W ? P ve
exercise my own judgment.

3. I believe that the professional VW W ? P VP
organization(s) should be
supported.

4. Some other occupations are VW ) ? P VP

actually more important to
society than mine is.

5. The professional organization VW W ?
doesn't really do too much for
the average member.

|5

6. We really have no way of VW W ? P
judging each other's competence.

B

7. Although I would like to, I W W ? P
really don't read the journals
too often.

|5

8. Most people would stay in the
profession even 1f their
incomes were reduced.

E
x
>
la-]

vp

9. My own decisions are subject VW W ? P
to review.

E

10. There 1is not much opportunity VW W ? P
to judge how another person
does his/her work.

E

11. There are very few people who W %) ? P \23
don't really believe in their
work.

(The underlined responses reflect the strongest professional attitude.]
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APPENDIX B

Leadership Role Scale Items

1. A city manager should advocate major changes in city policies:

X strong.iy agree tend to agree
tend to disagree strongly disagree

2. A city manager should give a helping hand to good councilmen who are
coming up for reelection.

X strongly agree tend to agree
tend to disagree strongly disagree

3. A city manager should maintain a neutral stand on any issues on
which the community is divided.

strongly agree tend to agree
tend to disagree _X strongly disagree

4. A city manager should offer the board an opinion only when his/her
opinion is requested.

strongly agree tend to agree
tend to disagree X strongly disagree

5. A city manager should assume leadership in shaping municipal

policies.
X strongly agree tend to agree
tend to disagree strongly disagree

6. A city manager should encourage people whcm he/she respects to run
for the city council.

X strongly agree tend to agree
tend to disagree strongly disagree

7. A city manager should act as an administrator and leave policy
matters to the council.

strongly agree tend to agree
tend to disagree X strongly disagree

8. A city manager should advocate policies to which important parts of
the community may be hostile.

X strongly agree tend to agree
tend to disagree strongly disagree

("X" indicates responses which reflect the strongest leadership role.
Also, please note that an identical version of these questions were

administered to school superintendents using school superintendents as
the reference group.]
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