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ABSTRACT

' This institute report contains the 13 major addresses
grouped under (1) the political setting, (2) the fiscal setting, (3) -
the legal setting, and (4) operational problems. Three speakers first
address themselyes to the problems inherent in educational governance
operating within a complex political framework, in light of the fact
that governance in itself is essentially a political activity. Two.
speakers then consider fiscal problems re*ated to Stat.e education
system governance. The discussions center on the kinds of governance
constraints stemmihg from both local and governmental fiscal
constraints. The next three addresses speak to a number of issues
that reflect the way in which laws -- na the administrative

-____—’/’,_,irncture ordained by the law -- control:educatlonal governance.

Although.the political, fiscal, and legaﬂ settlngs together” t
constitute the basic matrix in which governance of sState education
systems is embedded, a large number of other forces impinge on the
actual governance operatlon. Some of the tesultant operatlonal
problems are discussed in the five papers\that conclude the.
presentation. . (Author/DN)
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by 2 grant from the Office of Education, U.S. Department .
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taking such projects under federal government sponsor-
ship are encouraged to express freely their professional
judgment. Points of view or opinions stated herein do
not therefore , necessarily represent official OMice of
Education position or policy. ~ ) ’ . .
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Intfroduction . - _

. K ’

The Third Annual Chief State School Officers Institute,
funded by the U.S. Office of Education and sponsored jointly
by the Office and the Council of Chief State School Officers,
brought together-a group.of forty-eight of the nation’s leading
educational decision makers for seven days of intensive dis-
cussion of the pressures, problems, and available options -
in the governance of state education systems. T
This institute report contains the major addresses
presented before the assembled participants by thirteen dis- * °
tinguished consultants. Although the formal report can
embrace only these basic documents, of equal importance
9 the substance and success of the program were the ques-
-%ion-arid-answer - periods -conducted- by the consultants, the .
background*papers on a variety of related topics.made avail-

able to and used as the basis for penetrating, small-group .

discussion sessions by the participants, and above all, the .
thoughtful and-conscientious participation by the chiefs in
attendance. All of thém took seriously the charge that they
were not to be just in aﬁd'ience of listeners but .a group of

highly skilled consultants meeiing together to attempt to .
solve common problems. e
The four sections of this report contain the major
_addresses grouped under' the- central headings as they
appeared in sequence in the institute program: the political,

. el e . -
fiscal, and legal settings within which state education gov-
ernance operates, and some operational problems thaﬁs,te'm
from the interrelatednéss and complexity of the formal gov-
ernance structures.
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Educational governance, itsdlf an inherently political - .
activity, operates within' a_ complex political framework.
Three speakeno address this problem from divergent view: ’
points in the papers that make up this sectlon of the mstltutéi .
report. N, ’ \

Dr. RaJph B. Kimbrough, in dlSCUSalng “Education in . ‘ g
the State -Political Setting,” considers ‘how and by whom
polmcal .power 'is ekercised in state- level educational deci- - -
sions,” with special coicern for the ‘new politics” of educa-
tion, which, if properly utilized, ¥should place education
~ more within the mainstream of polmcal activity.” ° .

Govern McCall of Oregon, -under the broad tlile, .
A GovernOr Views\the State Education Ageacy,” discusses ‘
his perceptions of state educational functions and respon- (
sibilities. He emphasizes the continuing need for combmmg " .
state responsibility with local dontrol, commenting that “the / '
source’of fﬁnds is not necessarily a determiﬁant of the exer- .. ¢
cise of power.” L .

The Honorable Stewart Bledsoe, speakmg on the topic, - /
“A Leglslator Views the State Education Agency,” calls : : ‘
attention to the popular frustrations with the public educ \ ' e
system. These make it both imperative and extremely difficu lt '
for legislatures, working with always-limited resources, -to e
meet legitimate educational needs and still maintain necessary
political support. . Therefore, he says, educators theniselves
must entex more actively into the political arena.
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i Educationinthe State -
Political Seﬁing

Ralph B. Klmbrough : ! .
Chairman, Department.of Educational Admznzstrauon ~ :
. , Unwerszty of F lorlda. Gainesville '

» L4

" The growth in importance of the state in educational
administration highlights the need for empirically based
conceptuahzanons of how and by whom. political power is

‘ _ exercised in state-level educational decisions. We cannot , ;
e afford to neglect the investment of our, resources in the study
. of how educators can influence state political systems. This

involves -empirically based, artfully used knowledge of the
i~ state power struclure. There is much readiness for the use of

. political -expertise in practical strategies for educatlonal
. improvenient.

g Politics is a very important modifier to add to all . -
academic subjects. The term politics of educational finance
is more descriptive than the academic terin educational
finance. Many of the, best laid plans for a state educational
program are dependent upon how much power educators
-and their comrades in politics have in the system and “how |

expertly this power is rsed: to aitain goals.| Educatiofial polie )

tics is the basic area for evaluating the leaders’ productmty : ' s "
How well are the political goals and obJec'hves of education .
stated and to what extent are they attained in each legislative - T
session, state board meeting, and other' committees and J
¢ommissions?

When we consider accountability in state politics, we
must realize that the simplistic computer model has severe
Timitations. We are dealing with a complex human (or inhu-
man) system with all of its strengths and frailties. Yet -
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| ~ somehow we must learn how to use alter!nanve strategies in- ¢ S,
é these systems with some degree of predictability of success.
¢
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Otherwise, the profession will be devoired by the system.
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I have the impression that our task of understanding

and predictingsystem outcomes is much more complicated -

today than,it was prior to legislative reapyoriionment. Sev-
~ eral years ago one could predict with a 1easonanle degree
of accuracy whati many legislatiye establishments would do
for education when they were dgminated by rural elements.
Prédicting outcomés today is much more difficult.

Many educ:ntdxs have had little formal education about
politics. Most of us were taught how to make a school
schedule, how to. pnepare a budget, and other technical -
aspects of admlmsudtlon With the change in perspectlve of
our 1olcs, we find that we could well understand public
opinion polling, votet behavior, "the organizing of political
campaigns, n gotxatlon procedures, power structure, and
the polmcs of) court actions. Modern political techniques
reqlure levels jof sophistication undreamed of when many
of us in this room entered the field of education. Yet even
at +its highest |levels of sophistication, politics remains an
art when one altempts 50” move people toward;decisions.

- ¢
*

. Conceptualizing the State System of Power

Conceptual knowledge of the state power structure is
essential. Educational leaders need to answer many questlons
What i§ the shape of state power stracture? Is it pluralﬁtlc,
a pluralism .of elites, monopohstlc, or another form? What
are the sources-of power in state decisions? What are the

t
latent sources of political po7{1e1 which, with encouragement, .

could” become active? Are the dynamics of power best
described as a prpcess’ based upon consensus, competition
among elites, fragmented conflict, or other "appropriate
descriptions?

Before speaking about these questions, let me say that
tllls is a neglected area of research. We are in much need of
empirical descriptions of state poiver structures comparable
in depth to those we have generated about community power
structure. Nevertheless, we have enough data to suggest that,
indeed, identifiable state power structures do exist, the shapes
and dynamics of these structures diffet among the slates,*
and the pohtlcal strategies appropriate to pass educational

legislation vary from state to state. . .
4 : . '

.
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National, State, and Local Aspegts
Of the System

The state .decision-making process involves influence

from national, 'state, and local systems- First of all one
must deal with the weight of the federal government and all
of its envivons, National professional, economic, and -other
organizations operating in all of the states also influence the
state system.
.- = Of considerable concern tp all educators is the way in
which effective con’lmunicaticgn across state houndaries
influences educaliona] legislation. For example, modern
legislatures are hecoming surrdinded by professional aides
and reference bureaus that liave effective interstate exchange.
I have been astounded by the way in which bills-aJmost identi-
zal. in meaning, are introduced among the states during the
same year. One finds {requent examples among 'the punitive
bills that get serious attention.

Consequently, 'we are facing a political future ir which
the unique nature of state -educational legislation will be
the example rather than the rule. If we allow national systems

" to have greater influence, we may he comipelled to ask our-

selves why we need state legislatures. Why not get the

¢ inevitable over with and adopt the national system?

I personally do not accept the proposition that the
national system of education is inevitable or that it is
désirable. I do believe, however, that the tendency foi
national inpifls to destroy the unique nature of .education
among the states should be discussed at this Institute. Is
there no. longer a need for intensive state-level planning to
meet the unique conditions among, the states?

\ - Local governments form a different but nonetheless
essential aspect of state power in educational policy making.
Leaders in the state power structure usually have important
ties with the power structure of local government. Just as
nationalism can be a detriment to staté-level planning for
unique conditions, local governments have in the p-st had
their harmful influences. Perhaps we are now at stage
of development in which we can give serious atten, . to
definitive answers concerning what each level of politics
can best contribute to the development of quality schools.

Differing Shapes of State Power

o In a report entitted The Com}zany State, Ralph Nader’s
enter for Study of Responsive Law. has provided zn excellent
: ' 5




. descrxpuon of coxponale power in the educational politics of |
Delaware.! Regardless of how you may feel in reading this
‘ repor!, an examination of your<own states in the li"ht of .
o corporate power, as was done by this group, -ould be helpful,
Based heavxly upon documentary eviden_: supportm} by -
personal inferviews, the results suggest domination of Dela-
ware politics by corporate interests, promment families asso-
ciated: with these interests, and their friends and employees.
oo * Masters and his associates have also provided support
A for the existence of a consensual elite power structure in
. Missourt, although: the dynamics of thxstpowen structure would
not seem to fit the Delaware descrlpnon
“In bis study of state :palitics. and education in Texas,
: “Starkey found that the top. ieaders in the power structure
were very fewin number and ‘were the elites of the legislative,
o ‘ the executive, and the state education agencies.” Somewhat .
- disturbing was his finding that public participation in the
process was practically norexistent. The process wys charac
te-;zed by consensus aniong educators in the legislative pro.
grams gaing before the, legislature. Those programs, which
met with the satisfaction of elites in the legislature, were
' ' introduced by the person known a anloxx of sound
; eds zational legisl-tion and usual’libecame law.

The.state power structure may hé competltl\vc elite in

; its shape and dynamics. Inthe competmve elite system, prwer
is held by groups of leaders who engage in keen competition.
with >ther elite-run groups in the establishment of state policy.

‘ > This frequently generates bitter power struggles for contiol

% of the System and for the definition of state educational

! policies.

Masters and his associates found the state of Michigan pa
to have regime-like conflicts during the early 1960’s.* The
Michigan structure contained.-numerou ups engaged in
power struggles over educatxoﬁl\ olicies”” Among the groups
identified were fragmented educz?nqx groups (i.e., school
administrator associations, teacher dssociations ~nd unions,
school board associations), labor unitus, industrial interests,
political party leaders, and others. \ Regime-type conflicts

? Nader, Ralph, et al. Theé Company State.’$¥ashington, D.C.: Ce
Study of Responsive Law, 1971

2 Masters, Nicholas A.: Salishury, Robert; and
and the Public Schools._ New York: Alfted A. Knopf, 1964.

3 Starkey, Albert Edison. “State-Level Educational Decision-Making in
Texas Doctoral dissertation, “Austin: University of Texas, 1965, -

4 Masters, op. cit.

mas. State Politics
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) ) . imolved fiscal policies,dalve versus small school ~district
ﬁ/ , 1§1te sts, public versus parochial schools, and rural versus
' : ul)(écx\ problems.. Today we could throw in the broad range .
nflicting_ issués and educational policies involving racnal

integration and school busing.

The question state leaders must always grapple with is
] whether the power groups-#ith whom they deal are elite run
’ ' / : or wh;\thel they represent a broadly participative constitu-
.. ency. Do the Jeaders represent views welling up from public

’ ‘ /: opinion, or are they the makers of public opinion? Again, .
[ .. in each of otir states, we must use empmcally based knowl-
" . -1 edge to determine whether we are participating-in a demo-

i cratic pluralism or a pluralism of elites.

" " The more plurallstlc the power system becomes, the less
. T stability one observes in patterns of group and leader partici-
pation from issue to issue. That i is,ina plurahsm, the leaders
whoexercise tht most power in passing an approprlatlon
bill for public educatigh: are not likely to- be the same léaders
L who promote an exparidéd bonding. program: for the hlghway

L ow | " system. Citizen.participation is broadly Dased and viable in /
§ the plurallsm Thus the ledders are not elitist but depend
) more~ on people power than on:resource domma/'ce by a few.

T p

i, Understandiix the ‘Dynamics 'of Power Structure
] ’

As educanonal leaders study’ -and -assess the shape of 4
power in their states, they, shéuld be particulafly_concerned
. © - with empirically based knowledge of . who: the %l%aders are
. " in the system, . Much emphasis must be placed upon the hidden"

leadershlp of the structure—the people who teil the hired

lawyers, certain legislators, and lobbyists what to do. We must
32 " always deal with who haS\access to the system, being careful
. ) . ' to différentiate-between who gives orders and who carries,
out orders. Success or fallure\m educational strategy depends
! upon understanding the peckmg order in the formal and
o informal dimensions of state power. In the long run, existing

¢« : publlc opinion is less important-than who makes jpublic
. * _opinion. ’ ™~ '

e ;% ' Moreover, the dynamics of décision’> makmg must be

e monitored 4continuously. What are: the leadership .expecta-

" - tions of th ﬁe who make up the establishment through-~ w\lhlch

educational policies are formulated? The educator cannot-
ignore the norms of the power structure concerning h}

person ought to exercise leadershlp unless he is prepared té
gevolutxonalxze the- system In every system the partlctpan




- - -

L]
have normative perceptions conceming how one ought to . -
+ use his Jeadership resources toward the attainment of goals.
In'the state system, understanding the legislative- and
executive establishments'is critical. Since those in the audi-
ence wirderstand this formal process better tham I do, I will~_.
1 not elaborate upon it. Comments here are not limited to the
,cumbersome formal-process trough which biils become ldws,
although this is certainly ‘important. We must go beyond -
mere mgn/itoring of the formal committee processes, speeches,
- -and roll calls or we may find ourselves dealing with pygmies
) instead of giants in the system. [We could, for example, . -
confine our attention to those who‘are appeinted to the edu- .
*  cation committees. But what about the power.of those on the
. appropriations committee, of- the rules committee,- of the
: ’ speaker, and of those who saw that the rizht persons were
selected for committee leadership in the first place? What °
about,the participatién of those powerful persons who do not
- ‘hold®posiygns.in the executive and legislative estahlishments?
J .+ We must somehow grasp-and understand both the fformal and
. informal processes ¢f the total system. . : . -
; R State-politics for education does not begin and end with
, the legislative and executive establishments. This is a process .
that"goes on when the legislature is not in session. Politics
| surrounds the operation of ‘the state board of education, the
various commisgions of state government, evefyday interac-
tion with officials of local governments, and lscal school. ‘
iStriéts. The activities of a state committee of one hundred, . P
of the farm organizations, or of labor affiliates may indirectly
influence. educationa! policy recommendations. As educators
WE mustbe- active .among the leaders of big power. interests ]
regardless of whether they frequently use the term education. -
s ~ In his study of state-level decision making in Texas, , ‘
Starkey observed .that .certain noneducational organizations
were particularly concerned avith the problem of increasing
-expenditures -and taxation.® Even though members of these » ’
groups may never appear before the education committee of -
the -legislature; they may influence appropriations, tlie types :
_—"6f taxes levied, and other matters limiting the establishment -
of educational policies. All of us need to be reminded fre-
o ) quently that taxes and finance are at the heart of most educa-
’ 5 . tional improvements. .
SN Our monitoring activities and leadership in the total
system are dependent upon our ability to sconceptualize the . ‘

..
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6 Starkey, op. cit. ,
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. sources of po“er in that’ systenr and the processes involved.

This has to be gwen ]noh priority by state education chiefs
and other pnomment educational leaders.

-
.

Latent Sc -ces of State Power

Before relating some lmpllcatan of my remarks to this
point, attention should be given to latent sources of power in
The state system. There are persons and groups in every state
power structure who hold big pieces of power resources, but
they seldom use them to influence the system. These latent
sources of influence are especially characteristic of the
monopolistic and competitive elite systems. Theoretically,

_they are not as prominent in.the pluralisti¢ system, because a
characteristic of that system is a high degree of partncxpatmn
in~governance.

These latent sources of influence are very lmportanr.
Their activation could produce-imbalance-and $ystem change.
In studying the state political system,-one should carefuily
locate and chart significant latent centers of power that could
be activated to support ¢ educational proposals.

. 'Praditional Means- of Access
g to the Legislative Process

Earlier, attention was focused upon the typologies of )

power structures in diffefent statés. Attention will now be

~directed to understanding the nature of the educational estab-
lishient as a subsystem of the total power structure. How do
the leaders interested in educational improvement attempt
to gain access to the legislative process?

Using' data available from eleven states, Iannaccone
found four typologies of professional power structures
through which the polmcal interests of educators were Yinked
to the legislative process.® One typolog Y referred to by Ian-
nacéone as the locally based disparate is a very loose con*
federation of local school districts. Fiercely independent, the
school districts in this political typology are able to coalesce

. for state political action only when faced with extremely

pressing conditions. The coalescence rapidly falls apart after
statewide political activity, leaving intact the independent

6 Iannaccode, Lawrence. State Politics and Educauon New York: Center
for Applied Research in Education, 1967.
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districts #nd a very weak central confederacy. This typology
was ch;{ygcteristic -of ¢ducational politics in Vermont, New
mpghire, and Massachusetts. X .
The statewide monolithic structure is another-typology
for I/inking the power interests of educators with leaders in
tht;/ legislative process. In this type of power structure the
education elites of a monolithic professional. system have
decess to the legislative process. This xnay be a tightly woven
coalition or a-domination’of one educational group. It is a
/form of educational oligarchy aud is characterized by a high
degree of consensus in-legislative goals and objectives. Ian-
naccone cited New York and New Jersey as examples of this
typology.i Starkey’s description of educational\ politics in
Texas was indicative' of spch a monolithic vsgucture and
consensus on goals and objextives. ® ,
< The statewide fragmented structure was the third type

of professional approach to state politics discussed by Ian- -

naccone.” He saw this as a structure promoting conflict as
opposed to consensus among educational groups such as
teacher unious, school board associations, National Education
Association affiliates, administrator “organizations, parent
groups, and.others. These were elite-run groups, so the edu-
cational establishment at the siate level was a pluralism of
elites. Educational politics in Michigan was illustrative ofythis-
statewide fragmented structure for thé promotion of e%(lca-
tional interests. C '

Illinois was cited as an example of the statewide syndical
approach to developing goals and gaining access to gduca-
tional decision making. The School Problems Commission
ias officially established by the Illinois Legislature to speak
for educational interests. The commission is, in effect; a
governmentally sanctioned coalition of educational groups.

The point of the discussion is that, among the ‘States,
educators apd their friends traditionally have emplgyed dif-
fer®nt professional power systems to establish program goals
and gain acces to the legislature. These different ways for
expressing political expectations were influenced by the state
power structure, through legislation,.and by’ state traditions.
1.think that we will continu# to have differences in typologies
foy projecting educational goals and for attempting to influ-
ence the legislative process.

7 1bid. ’
8fStarkey, op. cit.
9 Tannaccone, op. cit.
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Those typologies discussed are not meant to be inclusive
of all thie states. They were based on data_from only eleven
of the fifty states. Moreover, Iannaccone’s study was based
on evidence exigfing prior to the developmeht of formal-
adversary- fidgotiations at the state level. Nevertheless,
from my_ c¢xpetience] would say that many states in the
nation have fit roughly (with exceptions-expected) within one
of these arrangements. )

According to data reported by Usdan, twenty-seven states
had some form of attempted coalition of educational groups."
The function of most of these -coalitions, however, was
largely limited to serving as a communication link ax{d for
consensus bujlding among the patticipating groups. ' Most
of the actual Yolitical activity was carried: out by the indi-
vidual groups. \The confederated nature of imany state coali-
tions and the imininent possibility of their dissolution through

.group conflict Had .the effect of narrowing their - political *

activity largely fo state fifiancjal-aid legislation. Usdan saw
the traditional approach to\edicational coalitions in a process
of change as a iy
organizations and the plurali

jon of educational forces.

The New Polgti,cs of Education |

Some important developments are disturbing the ‘iradi-
tional professional establishmenis among the states. These
developments havée produced system breaks in some states
within recent years. We have entered what I-shall call
the new politics of education.” The state education agency
must learn to cope with these néw power arrangements.

Formal Negotiations tind ‘the New Politics

Under the, adversary type of formal negotiations, the
educational coalition strategy for expressing educational goals
and objectives in the legislative process would be difficult
to achieve. If we can project from local school districts as a
microcosm of what could materialize in state-level politics,
educational forces will be -fragmented into a-pluralism of

. elite-run power groups. Just as school pringipals-and other
middle-management personncl may become the forgotten per-

“«» 10 Usdan, Michael D. “The Role and Future\of State Educational Coali
ti‘ons.” Educational Administration Quarterly-5: 26.42; Spring 1969.
. . N 1

sult of the\drbwing independence of teacher -
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* sons in the barg gaining process of local school districts, so the
“chief state school officer and state education agency may be
left out of the barcammg process. In some school districts,
lack of preparation and expertise and powerlessness of boards
and superintendents resulted in contracts in which the teach-
ers ran the school system. The officially designated educa-
. tional leaders gave the store away. If some state education
" chiefs do npt perform better than some of the local boards
and administrators did in the new politics of educptnon, they,
t0o, will become a knot on a log in their state. '+ * i -

Hawaii has just gone throuf'h the negotiation of a state
contract. According to Husted ’s report on the process, no
representatlve from the state education agency was mcluded

the negotiating team pppointed by the governor.! 1 Yet the
“otlated contract corftained items that must have been of
v1ta1 interest to the state agency. The team- included two
membery. of the State Board' of Kducation, a representative
from the\Qffice-of Budget and Finance, and a representative
from t%b\ artmerit of State Pe§onnel al could not-tell from
the_articl®\ what agcess the leaders in the state education
agency, had to{the’ bargaining process, Th¢ point is that,

unless chief state school officers majstain either formal or -

irfformal access to the process, .they/ will be in th€ position
of many middle-management leadezs of local sglfool districts
who have seen their functlons negotiated -away!
. The time is now—not tomorrow—for state education
- chiefs to plan for the new politics in education.. Unless they
do take their politics seriously, they may indéed find them-
selves in an embarrassmg powerlessness. From the’literature,
I formed the impression that many statéghoards of education
are notoriously weak, The inevitable pluralization of what
we have tradmona}ly known as the teaching profession will
erode the political power of those admmlstrators who jhave
depended upon the unswerving support of teachers as a hase
of power in state politics.

Growing Pluraljzation Among Educators

In many states, éducational leaders™have attempted to
form grand coalitions as a power-base access to educational
legislation. Such coalitions will continue to be possible as
'the education profession everywhere bec’cnncs a pluralism of

<.

11 Husted, Joan Lee. “Winning a Statewide Contract.” Compact 6: 34-37;
June 1972,
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elite-run power groups. However, coalitions camot be built
upon the exettion bf power from the top down as is charac-
; . deristic of-the traditional monolithic professional arrange-~
: 'ment. The .cohlition must be established thyough formal or
informal bargaining among the leaders of the disparate - .
_ groups. Eduauors will learn, as professional politicians
have learned, ,{hat politics makes strange bedfellows. -

We are already seeing illustrations of this new profes-
sional politics. At the national level over thirty educational
_associations are coalescing for stated purposes in the Emer-
gency Committee for Full Funding of Education Programs.
The so-called Big Six organizations are a coalition formed -

"o effect certain kinds of legislation. Yet these would.be
considered strange°bedfellows by some observers.

The pluralization of professiox)‘z_l_]lc}g‘dncators in no way
prohibits the formation of powerful coalitions. The ground .
rules and the processes involve rather drastic changes in.gthe

 attitudes and leadership styles of educational leaders. This
. is indeed a new politics in which the term parity has empiri- ___\
‘cally observable meaning. The old bossism polities with
the unswerving support of kindly, dedicated followers gives
way to a more democrgtic process wherein keéping one’s
ol and cooperative leadexship are virtues. R ‘
. \ -
. Other Political Changes
~ . ‘In addition to these devel nts#scussed above, sev-
- eral other develop hould not-be‘oVerlooked. The conrts
have gone much further in-‘the adniipistration of schools
than (nany educators anticipated. Whether -there will be a
retrenchment from-or a greater involvement of the courts jn
the future remains a question- In any eyent,. the political
philosophy of persons selected as judges hds become of vital
i importance to educators. Educators have \not felt the full
effects .of the decision requiring legislative lﬁeapportiojfment.
This may be accompanied by<the developmient of a higher
degree of -openness in‘the political system and in the social
systém in general.. We will experience continuéd growth of
' state bureaucracy for education. The implications of this
growth for state education politics will be discussed later.
We-will see-the growth of federal participation in the admin-
istration of education. This, too, adds new complexities to
the relationship of the state education agency and local schigol
ditricts. Regardless of the initial arrangerhents lor more
" massive federal aid to education, chief state school officers will
- ' - 13
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— in the future be involved directly in national power struggles.

The growth of urban coalitions may signal-the development
of new power arrangements amongteachers, superintendents,
3 ¢ - principals, and other professionals. . S
; e In the new politics of education those matters tradi--
tionally considered ‘to be the .prerogative of educators have
) become the concern of numerédus non-educator_groups. I am
. speaking of those professional congerns (i.e., teacher training,

Been avoided in the past by politicians because they were
high-risk, low-political-return areas. In the new educational
- " politics, jirban groups, the governor’svoffice, legislatots, and
numerous pressure groups are becoming publicly involved in
deptli in these ‘matters. Moreover, through their own infor-
; mation-gathering systems, the legislature and the governor’s.
) office are becoming less dependent upon educational agencies
in making decisions. The state educatioragency must respond
to this new politics or wake up one inorning to find the. gate;
down and the horse run away. The response of the state
agency must’ berin continuous planning, strategy building,
P and Strong political leadership. The traditional approach of
. sitting down every, two yearstbefore the legislature meets and
dreaming: up a legislative: program will not constitute’ an
* ° adeqidte response to-the new politics of education.
. ' ..
, £ Lo | ; ,
$ and Changing -
Power

As you already havye
devoted to the importance of political leadership within
changing power relationships. Emphasis is upon the new
politics of education insofar as the state education agency
is concerned. I believe that the new politics will push chief
‘state. school officers more than ever before toward the main-
s[[eam:of politics in the state.

What many persons do not realize is that formal adver-

d have power, you do not negotiate.” No gropp.can' negotidte
effectively, including the chief state schh'é?t)\fﬁc,r, from @

position of powerlessness. Differences in power relationships

b\ are the reason why teachers have benefited more from

negoti_at&dns in-spme school districts tham they have in others.

Thits if the state education agency is to participate to

; any degree of parity in state negotiations, new power bases
2 ‘ 14 - ‘

certification, methods of instruction, organization) that have .,

L X . ’ ‘ [N °
iscerned, much of this paper is

sary-type negotiations are a political process. If ypu do not -
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must be built. Traditionally, the state education agency
ledders and other associated leaders could depend upon the ~
general following of teachers and other educators as a basis
. of political power. In the new politics the chiaf state school , ,
officer may 110 longer enjoy the unswerving support of many ¥ N\
prpfessional groups. I believe that this will have the curious
effect of moving the chief state school officer more into the . .
mainstream of the state power establishment. -Under these . .
. given circumstances He will have to build a power basé with
powe‘rful state forces other than classroom teachers, or face
»  powerlessness. This means that he and his comrades in »
< politics must become fully politicized leaders among bankers, ’
lawyers, businessmen, farmers, rgaltors, developers, indus- ’ -
- trialists, insurance executives, public officials, utility éxecu-
p trves automobile dealers, physicians; and other leaders .in .
thg mainstréam of state power structure. .o
If thls conjecture is true, and I think it ought to be, it-has -
some-rather significant implications'for the state orgamzatlon s
of education.. Wliereas the traditional reform model 2im -
was to remove education from politics, the new politics of .
education should place education .more within the main- ‘ :
stredm of political activity. The new pdlitics could make the
. A uonpamsan elected. board and appointed chief state séhool .
2 ofhcer anachronisms. *
/' Please note also that in the inevitable power plays to
‘reorganize state governante of education, leaders in the state
education agency havelo portun1t1es %o increase formal
power in dgcision making. Let us assume ‘that, instead of .
the governor ’bemg named as the employer, the state board J/
of education is delegated broad powers to operate schools.
: /\, The state board ‘would be the group to be negotiated with

At
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\ -+ and the results subject to ratification through the legg{ﬁlve <
a é . process, The powers delegated by law, of course, emanaje ’
& *{rompower generatéd to pass them. If one is to en]oy ofﬁcnally
" designated policy-making povers, he must win them in the
polmcal arena. IS - .
] " [ v '

Problems’ of a Growing Bureaueracy

In the new politics of education ‘we are experiencing a . . g
decided growth in state education a;,encres The agencies ‘s ‘
of some states were kept mnserably weak in influence for many .“ p |
years. Federal assistance to increase the leadership of state i . ;
agencies, combined with the growth of state partici‘pation, v . '
: ’ 15




'/I

X

- v

will ,'prjoduce a growtll in bureaucratie complexity. Thiswill
iye ri i ant political problems. For instance,

for more power by his ¥
ating: leaders in local -schogl districts?. -

*-* In spite of what has bedy described -as the myth of loeal
control* of education, the concept. has viability in the percep-

tive reality of practlce Why, for example,.have many state)
education agencies .been weak in political influence? One
rather ,obvnous reason is that educational leaders and théir’
friends in. the legislature have resisted a strong, aggressive
state .bureducracy. - As a consequence “the chief state
school officer has the problem of maintaining the polmcal
support. of his local constituents while at the same time moving
toward_a greater position of influence.

Attaining this position of influence is nol an insur-
mountable task. The answers lie in som@}:rgamzah,onal and
leadership principles. For one thing, ‘émphasis should be
splaced -upon_performing services. for- superintendents that
do not creaté more problems for them than before the services

reau chiefs without fuxther alien-

were pelformed Doing things with, people to anrove edu-

cation produces much more endunmD political support than
domg things to peeple. .All too frequently I witness the hand-
waving anger. of school superintendents who perceive that
some small, smart-alecky group of :persons has planned a
grand project that costs the superintendents large numbers

of man days. Many of these handed-down projects are legiti- *

mate attempts to improve some aspect of education. Yet to
the local school administrator they may be one morc hoop te
jump through to get state and federal money. The sum of all
these feelings cdn produce great loss of power .and forces
countervailing'to the state educatioh agency. )
Another potential problem - -involves the crunch of con-
flict between state and federal bureaucracies. The state
.education, agency could become the group in .the middle
msofar as local and national governments are concemed

S
The Use of Power
Political .power is the basis of access and successful
leadership in the tooth.and.claw agpects of state . politics.
If you do not have po]mcal .poiver, You must take youx hat
hand: and approach the masters through the back door.
Om research evidence demonstrates that some educators do

Fo




~ been to ddcpt in aflvance of each legislative-session @ polyglot- -

iildren’s education. Others. gét power as a basis of fur-
thering their pérsonal aims. Other educators are powerless.
Contrdry to what some of our subculture {riends say, the
society is open enough for educators to participate effectively
in the decision-makinly process.

Professional Goals and™Objectives

. Knowing what one wants and having an absorbing will

‘to go. after jt is a very important part of the successful use

‘of power. Edugators have been handicapped by splintér
groups with conflicting goals. Bailey and his associates

studied several states in the Northeast and found that splin--

ter, competing educational groups and political naiveté: of
educational leaders contributed to théir own defeat of edu-
cational proposals.”® = .. -

There is clear evidence from studies of state decision
making that when gducators and their friends reach consensus
-on goals and stand ‘united for action, they are succg&ful in
achieving significant results. This was evident from the Bailey
study just alluded to, from Starkey’s study in Texas, and from
Masters’ analysis of"Missouri. Therefore, where some basis
of consensug in goals is possible among the educational groups,
state leadersishould by all ‘means coalesce for” action. As
suigested eatlier, educational leaders of disparate groups
‘(i.e., teaclxpf.‘qgiions and associations, administrator groups,

“school board associations, parent-teacher associations, etc.)

of 'some statés may still be able to reach consensus o support-
able goals and objectives. This will depend upon how the new
politics develops among the states and how well educational
leaders respond to political change. ' )

v~ -— —Setting. political goals and objectives has not.been a

strong suit of:-state education-agencigs. The tendency has

of “legislative programs” that please the most important
segments of the educational establishment, but that no legisla-
ture could possibly adopt. Inevitably, the groups forming
sich so-called programs are thrown into conflict over how
much the pie-in-the-sky programs are cut ard which ones are
eliminated’ altogether. Such attempted coalitions are self-
defeating because there is no orderly process through which
reasonably attainable goals are established.

~

12 Bailey, Stepher K., et al.-Schoolmen and Pgllics: A S;ady of State Aid
to Education in the Northeast. Syrdcuse, N.Y.: Sytécuse University Press, 1962.
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— him fully, ™

State education agencies should lead in developing a

process through which ‘goals for improving education are
-established. As indicated earller, the new-politics-of education
will move mdny state agencies more within' the mainstream
" of state politics. This should not in any way deter the agency
and those associated with it from the,task of defining goals
and* objectives. In # pluralism of competing educational
groups, the state ageicy personnel can bargain for support
of these groups. Thé agency, however, will prol)ably find
it necesary to move toward goal achievement in the absence
of support by some of these groups.

Obtaining Personal Commitments

To Legislative Programis &

Difficult as educational plan%mo‘ has been to achieve,
the process is for-naught unless we learn how to get the com-
mitment to action needed to gain z(?:%ess to the state power
structure. Somehow a person must have a gut feeling about
the desirability of the legisltive programs proposed through
plaming. The planning process must be conducted in such
a way that thousands of péople (and many groups) who have
pxeces of political power will commit themselves to polmcal
action. In the final analysis, the degree of commitment is
measured by how much the constituents of state educational
leaders .are willing to" give of them2elves. One significant
measur¢ is the amount of money the various persons and

_groups are willing to give.

My personal feeling is/that planning must be organized
so that there is very broad jparticipation among those groups
arid persons who are paft of the state education agency

establishment. The chief/state school officer cannot get the
persofal commitment ne ded through an elite-run planning
process. Snmehow a m ],eft out of the process does not get -
the strong, dedicated { elmg_m his craw' needed to politicize

/
/ .
. Locsating and Analyzing Power

As has alre/'/dy been emphasized in this paper; the new
politics of education demands that the participants understand
the structure JE power in the political systém. The power-
user must u,nderstand the inputs of national leaders, cor-
porations, labor unions, developers, professional associations,
- and.news media. He must know how the mformal groups of
- 18 , )
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state leaders fit into the -total conceptualization of political
power. Moreover, he should locate latent centers of poyyer
in the' state that might be activated. What is the shape of
power in the system? Who are the leaders in the legislative
cstablishment and what are their sources of power? These
are but a few of the questions that need to.he answered. The
ystem must be monitored continuously.
The study in New York State by Milsteinn and Jemings
{ serve as a warning to state education-leaders in locating
power in the legislative process.”® Their findings indicate that
educators’ perceptions of who wielded power in the legislative
establishment were different from the perceptions of the
legislators. Educators had fallen into the traditional trap of
logicaily assuming that certain leaders held power instead
of using.empirical data to locate,and describe the state power
structurc. Educators placed too 'much cmphasis upon party
politics and ascribed more power than did" legislators to
those holding official positions in the legislature (i.e., speaker,
committee chairmen), ‘The informal power of persons of
recognized expertige- Was undgrestimated.- Educators tended

\ to neglect influencing conmmunity power structures in carrying

it state-level stratggiess” ~ - - o
L [ '} .
AN

Reading the Future for
Political Action

i .
overall planning process, the state eucation
agency nee use -n§odern political techniques that—}

help it project future -sqcietal. demands for” education. Sut-
essful politicians in state politics make use of scientific
olling techniques to discover what the issues are -among
gcrent roups of pedple. Educators should adopt polling
iniqués to lparn about existing opinions, educational issues,
Vs .
an concz‘:h\s\fgt the future. The thoughts about education
of ithportant leaders in the legislature should be monitored.
As the political systeri™is monitored through scientific
polling techniques and observation, strong educational trends
ahould be noted. These will most likely be areas in which
strong support can be generated for legislation. The educa-
tional trends ghould be reflected in’)'the goals of the state .
—

13 Milstein, Mike M., and Jennings, Robert E. “Perceptions of the Educa.
tional Policy-Making Process in New York State.” Resedrch paper presented
at the annual meeting of the American Educational Research Amei{l‘jpn,
February 6, 1971 . )
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] . education agency. A recent example of this is the growth of
intercst in the area of early childliood education.

Strategy-Based Le:n:(lersi:i;i

—~— Heartfelt goals and ‘}ol)jectivcs are one of the hases of
affirmative political u(,t'}viliy and effective usc of power. The
goals and objcctives ot education must he written into educa-
tional programs. These ,programs should form the basis of

. bills in the legislative processes or bejthe basis of seeking

. : » modificatipn and redirection of bills submitted by legislators.

This approach makes -  1ve aclion jmore probable than

- defensive hetion: Posit tion'mayibe expectéd if educators

) do their fomework ana .ake liberdl use of informed aca-
- demics.” The chief state school officer $hould have an out-

standing inforniation, systeni snﬁh‘rle by research and

i . developmént. This is essential in counjeracting the growtli
of independence of leijslalors,and goverjio.s in relying upon

L\ g

t

J their own informationisuppliers. A

I any troubled | tli\e frequency wiilh whiéh educators
‘ are outshuffled by their enemjes and put oy’ the defensive.
, ) Educators spend far top ymlich lin‘le'rgactmgl&ic}ls proposed
' by individual legisfatorsiand written liy tiventy-yeat-old aides
' and not enowgh time jpresking for p‘osi{ive action on their
\ © Yown goals. We too freq\lenll)" allow state leaders to avoid

,t actious to improve ediicdtion.] I cannioy recount how many

\ times I have seen the|engniies oft educational progress use

i some such contrivance as‘a@ master-plan study to avoid
appropriating needed funidsi for education. I have partici-

. pated in too many of these zic'}ionsil They have seldom bheen 7
productive hecause they v eé’e' political maneuvers to avoid
state legislation. Within recent years. these maneuvers have
become less successful l]l{lt‘l il the past becouse teachers are
much wiser; they do better lhomework on goils and strategies;
they have more power. | 1., |

I have the feeling that we are not investing enough of
our lime in projecting ne'\]'de programs and in lIeébbying to

.
”

.

get them adopted through state bQ:?rd wr legislative actions.
In the new politics of educition, there surely must be more
important things to do th n;harags school districts with a
lot of specific rules and egula%ops.f I believe that, as the
personnel of our state agencies gdin more political maturity
. . 4 e .
and influence, .they will.¢ 1ange their' tactics. The tendency
N -~ s always-to-retreat ififo Tulés an(% regulations when one is

. a 2.; ecure.
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Plan({ing Winning Strategies. In the new politics of .
education, resources need to be invested in the development
> J of‘political‘strategies. In the long run the use of alternative
) strategies with different typologies of political systems will -

* add to professional knowledge and give ‘state leaders a better ;
; batting average. The chief state school officer should form )
. a strategy-team. Starting with the programs, the team should
b - . spend hours in- political ‘zaming from their knowledge of ;
dynamics and power arrangements in the systém to be )
influenced. .
1 ‘ The strategy team should .engage in different forms of
g force field analyses. Who ip the power structure can be
expected to support certain g‘rograms and who will oppose
them? How can the educatjonal leaders neutralize or reduce
the influence of opponents’ and increase the power of, those - '
supporting desired legislation? .

I realize that many chief state school officers engage in
° ) i these activities. However, my impression is that this is
not a formalized process engaged in on a continuous basis
in all states. Moreover, the strategists are not taking enough
o advantage. in al] cases of what Bailey and his associates
- .. yeferred to as “the scribblers and their friends.” "* Reference

here was to -outstanding university professors who concep-
tualized forward-looking state-aid programs. The universities ,
could be-especially helpful in collecting and analyzing data
i that could be used'to improve the effectiveness of the strategy
- < P teams. All too frequently we fail'to see the forest for the
¢ " trees when we are in the heat of political action. Kirst has -
N observed, f6r example, that a recurring theme from yesearch
is of educators lacking influence in appropriations and state
. aid.* My own observation has heen that éducational groups ¢
. ; tend to svend much time with education committees in the '
; legislature. More energy should be used within the total -
, legislative establishment and particularly with those power- :
s . AN 4 wielders who-do not hold public offie but have influence
. - over those who do. Above all, we must realize that the high- *
. a sounding education bills, introdiiced by our friends amount .
to little if we do not get them through appropriations. .
~ Building and Strengthening Political Qrganizations To
Support Strategies. Much attention must be focused upon
the organizational potential of the educators and their friends.

\
\
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N 1 14 Bailey, op. cit. ,
‘ ) 15 Kirst, Michael W.; cdlitor. The Politics of Education at the Local, State,
and Federal Levels. Berkeley, Calif.: McCutchan Publishing Corp., 1970.
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Given several groups of-political adversaries with equal power
potential, the one that has the best organization and leadership

+ strategy will win. Massive organizationa] arrangements are
needed in state and national politics.  Where a coalition of
educational groups suppoiting common goals is possible,
educators have tremendous organizational advantages if only
they will work to exploit them. Through the network of school
districts and schools, the chief state school officer can organize
right down to the block level. The power potential of such an
organization would be immense.

Milstein and Jennings found that individual legislators
were very sensitive to the wishes of the people in their districts
and to the local educational leaders.*® Therefore, a successful
state strategy should include locally organized strategies.

Becoming a Fully Politicized Participant in the State
Decision-Making Process. The chief state school officer (and
his designated assistants) must be a fully, politicized par-
ticipant in the system if he is to gain access to it and avoid

, powerlessness. Those of you who have achieved this stage
or development know that this is a very demanding fask. It
i5 demanding on one’s family. It involves full time.' Someone
besides you must be delegated the task of running the school
system. Above all, it involves the realistic assessment of the

. power resources one controls, a projection of those to be con-
trolled in the future, and ‘the most expert and artful use
possible of these resources in supporting educational goals.

. Summary Com:nents

During thz past forty minutes I have talked about several
aspects of education in the state; political setfing. In the
interest of time available I shall not attempt to summarize the
different points discussed. :

“  The chief state school officer is entering a new threshold
of politics. Many of the traditionally employed political
strategies used for access to the legislative process may soon
be outmoded. The new politics of education will produce
fundamental changes in the role of the chief stafe school
officer and of other leaders in the state education agency.
Traditional leadership roles based upon monitoring the
“implementation of rules and regulations will give way to.
viable leadership for educational improvement. Those who

,

] : 18 Milstein and Jennings, op. cit.
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cannot fulfill’ the new .leadership functions will be shunted
aside, and other persons or agencies will fill the void.’
To avoid the dreaded powerlessness in the new politics,

. the chief state school officer and his colléagues must become.

seasoned in the use of power. They must learn how to develop

" and use effectively political strategies that will result in the
attainment of desirable educational goals and objectives.
The new politics clearly implies a strong need for the state-
level educational administrators to become outstanding politi-
cianss Perhaps all of us must join in the scholarly study of
how one obtains political power and uses it for educational
improvehent.

Q
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A Govemor Views the State ‘
Education Agency

The Honorable Tom McCall
Governor of Oreggn e

Last year in a national television interview I said to

America’s tourists, “Come visit us agam and again. But .

for heaven’s sake, don’t come here to live.”
This year I noted that the tourists still were stampeding
. to Oregon,.and so I said we mwht even have to ' withdFaw/the
invitation to visit.

Naturally enough this has Ied many in other states to
wonder what we dre trying to hide. Well;- one treasure I . .
am trying to ‘hide is our superintendent of public instruction,

Dr. Dale Parnell. Dale is a superb educator and administra-

tor and an all-around, highly competenf public servant. He ’
s of inestimable value to Or. nd I don t want people out

‘here trylng to lure him away.

As is the case with some of the other states, Oregon
elects its state superintendent of schools. I wheedled Dr.

Parnell into running for the job because he was gxactly right
for:this state. His opponent was exactly wrong for the -job,

. an antiprogressive of the first rank, a man with a base of

" support so narrow that 95 percent of his campaign funds came -
from just two people.

I helped Dale organize his campaign, and I supported
him vigorously. Yet this was nothing that I wouldn’t expect .
other governors to do. Goverpors must understand that the
educational offering of their states is of all-pervasive impor-
tance. We all have to be prepared to go into the valley of
the shadow of political death on behalf of a .good educator.

But a governor must not expect subservience in return.

.Dale Parnell owes me notliing, even by inferepce.. We simply
have basic philosophical agreement and we ate able to rely
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oni each other to do his share of meeting the state’s strong
conmmitment to education.

| Even before he became a candidite Dale understood the
necessity, for iftvolvement of educators in politics. You all
deal with legislators, and they are politicians. You deal with
voters who are* rejecting sehool budgets by the thousands,
and that is politics too. You must remain on the stump to
explain, cajole, and win converts. At the very least you -
become accessible and you -open lines of communication.
You learn what is troubling the other guy and are able to
outline a way to ease his consternations. :

Earlier 1 referred to some statements I have made
regarding tourism. My staff now advises me that it is stil.
appropriate for me to give a keynote speech but not an

- address of welcome. But I hope you have been’made to feel
welcome, and I am personally pleased that you we&e able '
to slip in under the wire. ‘ .

And really, my statements are not toythe effect that I
am going to erect barriers. The point is that ¥jsitors are going
to cdme to Oregon anyway, and I wonder if we should invite
more if we are not prepared for those who .have already
come. I fear that the impact on‘nonrenewable resources will
leave us nothing for the-tourists who follow in the wake of
today’s visitors. = .

This concept is relatively new but it is being expressed
even more dramatically in Hawaii, where the fences really
are going up. ’ '

I relate this movement in Oregon and.Hawaii to the
desire of the people to have a decent quality of life. Usually
this is viewed in the envirohmental context, but it encompasses
education as well. We are winning the fight in Oregon to .-
preserve and enhance our environment. We also see a way
now to inake equality of educational opportunity sighificantly
more than backroom shoptalk. )

You need no education from me about Serrano in Cali-
fornia or Rodriguez in Texas. But I do want to advise you
that I am dedicated to the principle enunciated in these
cases. The United States Supreme Court may overturn the
Rodriguez opinion now before it on narrow constitutional
grounds, but not even this will taint me with doubt.

No child in my state ought.to be deprived of an adequate
education because of where he lives. We have disparities
of wealth-and disparities of effort among the school districts,

* in‘your states and mine. The loss is the child’s—and no-one
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will admit to his owngfiscal gain resulting from this sacrifice

R of the children. = )
ke . = Itis my view—and the view expresséd in Serrano—that
,— having science educatioiyin Southern Oregon’s Fairhaven
School, ivhere there #4n’t aAy; is just as important as having
it at Western Oregon’s McKinney School, xyhere they have an

excellent program.

percent of the financing of local school operating costs. I have
proposed a program to-triple the state contribution while
: at the same time reforming the tax structure for the support
l of clementary and secondary schools. The principal element
: of this program is to abolish property taxes on homes for
D ~ the support of school operating costs., Thepeople &f my
i state do not differ from the people of your states: thd want
a financial structure hased upon ability td pay. The predict-
able flak is flying, but we are traveling in the face of it.
Our entire proposal, to the last technicality, will be in com-
plete form-by December, and I invite you to communicate
with me $p that we might exchange thoughts on it,

Serrpino has provided the logistical support for equalizing
opportunity, and the people are demanding tax reform. We
can. put/these together to secure for the children. for all time
. their constitutional entitlement to an adequate education.

. , And there is something even beyond this. It was

N expressed magnificently by the Ohio state superintendent of
. public instruction, Dr. Martin Essex. He said in a speech
last January:

“ A radical departure from our traditional tax structure cer-
" tainly is indicated if we are to restore a balance of governmert.
. However reprehensible to my ideology, I welcome the court
actions which move to restore my cherished hope for sound and
responsive local and state government.
-

I was in Washington last week testifying lefore the
"Senate Finance Committee on behalf of Jegislation for federal
R revenue sharing. I made the point that local government is
R\ P Oregon’s number one priority, and I told the committee that
my state’s entire share of this revenue wil‘]‘ go to elementary
‘ and secondary education. R C s

My proposal foritax reform in the interest of education
would lift the pressure off the homeowner and cool the
financial heat felt by the school boards. The response from
some of these same quarters was to-slap nfe instantly with
complaints that local control would be lost.

. i

The state of Oregon now provides approximately 21-
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There is no local, stage, or any other kind of control
of a school district flirting with bankruptcy- The Portland
School District was forced to cut twenty-ti¥o days. from the
school year just “ended for lack of money. This is the
equivalent of a full year of schooling that would be lost for
a firstgrader if this were continued through his secon-
dary years.

In Oregon, school tax bases are so low’ that almost
no district can operate for a full year without voter approval
of the budget. So the pressures are just to keep the schools
going. It is not just a question of whether they’ll have a new
‘door or five hundred more seats in the gymnasium. It is
whether-they are going to have school.

To deny a child a year of school is to have lost control,
not to ‘have retained it. )

But I am not going: to argue a shibboleth. There has
been and always will be local control—in its real sense.
Neither our state cofstitution ndr yours, in all probability,
provides local school districts with the responsibility the
state has to provide a common uniform system of education.
Local school districts are subject to the will of the legis-

# lature. The legislature may, vor may not, take over the

functions of the local school district. My view is that the
legislature has delegated authority and now should make
even more’plain exactly what authority has been or should
be delegated. ‘ . )
The legislators have the power to assume all the duties,
but they shouldn’t and they won’t. They would like smeone
to be accountable for meeting the goals they establish, and
I recommend that you take the lead in settling the question of
accountability. I've heard corporate managers demand input-
output“accountalility from the schools and it hasn’t thrust
me into a world (¥ trauma. We ought to gleefally pounce

“ upon the interest that is expressed, examine it with whoever
- would examine, and determine hdy we might respond. ’

Accountability falls-at your\ level-and mine. It falls
hardest at the local level, so it is esyecially important that the
citizens and the school boards know their role and their shared
responsibility with the state. It is your.duty to assist your
legislators in defining broad goals for education. These
should include the philosophy that the local district will

establish its owh goals, that it will show how they are to be

met and how successful the district was in achieving its goals.
Perhaps legislators have been forced into drafting spe- .

cific rules because of local failure—which equates with lo¢al
: ‘ ~ : ‘ 27
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control, and possibly.also with shirked'ésponsibility at every
level. My own state requires public school observance of
Frances E. Willard Day, in honor of an acknowledged tem-
perance leader. Few Oregon schools observe the day. It is
an age-old, specific legislative directive not appropriate for
the state to impose, but highly appropriate for local action,
one-way or the-other. ' :

I'am happy to Tépott that an Oregon legislative interim
committee now is at work to define our state’r broad goals
. for education. I want to make as part of the record of this
conference the kind of statement that I expect will become
;)egislative yolicy. The substance of this state -gda] would

e this:

The education of elementary-gnd secondary students results
from a comhinéd effort of hon{x‘urch, school, and community.
It will be the primary responsibility of schools in Oregon to help
students develop individual competencies to function as citizens,
consumers, progducers, and life-long learners.
The s_ghoolszgnve, a sifited responsibility and a §econdary role
_in-helping students with physical, social, emotional, cultural,
" and ethical-moral.development. Its important that the schools
support and reinforce the home and other community «institu-
tions in these areas’

.

. — .

“This will not be all of it, but it almost could be. The
important issue here is to resolve what is the first and primary
duty of schools and what is secondary. The legislators, Dale
and his staff, and local officials cquld find within this goal -
sufficient giiidelines o permit local action. Let the local
district propose a plan to meet the expressed-objectives. The
state will provide the money, and we all will join in an
evaluation of whether the objectives were met. That’s really
all we ought to require.. We do not need to demand that
the school have nineteen students in each class and that every
student must get to page 258-by the end.of the semester.

So we are saying that local control will remain alive .
and well. Once the legislature determines what Oregon. will
consider to be a basic educational program designed to. meet*
state goals, and puts a price on that program, local school
boards will have full authority and power to decide how
their own educational programs will operate and how they
will reach-these goals. ’

} Thig is where Jocal control fuhctions. Its hasic strength
lies in the fact that local school boards have the power to hire
and fire, The hoards have the power to approve curriculum
design and buy instructional materiels, to decide what their

-«
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students will sée and read, and to evaluate their own per-
sonnel and programs. The state must assume the major
financial burden of supporting local schools, but the state does
not need to insist upon writing the rules for each and every
program. , .

An examiration of our situation in Oregon yields edifi-
cation that our community colleges have fewer legislative
and State Board of Education rules to live by than our pri-
mary and secondary districts. Yet the state-federal support
for community colleges makes up more than half of
their budget.

Dr. Parnell, as a former community college president,
is a witness to the fact that the source of funds is not neces-
sarily a determinant of the exercise of power. "In the case
of the elementary and secondary schools, we are proposing
logal control where it counts, without atiacling any mythical,
magical qualities to -it.

A noted comedian once said something to -this effect: .

“Your school will .provide you with sound mind ... sound
body. Take your pick.” While that essefitially goes too far
in indicating the broadness of choice that any
have, it may express, when the shibboleth comes our way,
just how open your mind really is to a discussi issue,

I hope you will conclude from my remarks congerning
local control and educational finance that the state unqued{ion-
ably has the responsibility—constitutionally\ morally, and
under current law. I also have said that the judicious exercise
of the clout held by the legislature ean lead to a perfect union
between the state and local people.’ :

So what I now recommiend toyou I also recommend to
the Oregon Legislature, local school boards, and the people:

&

(2) Each local istrict must establish goals within stafe

guidelinés and submit plans for achieving these goals. In
Oregon we have agked the local districts to submit for review
their programs for vocational education and reading. Many
iocal educators have been delighted with the- opportunity to
rethink what they are.doing—or not doing. (b) State and
féderal leaders must exert leadership in the fields of plin-
ning and evaluation rather than red-tape paper-shuffling and
monitoring of details. w ‘
What are some areas &emanding your planning leader-
ship?1 would offer four or five ideas. .
We shoﬁlgbsystematical’; review and revise state regu-
Jations and guidelines, and we should begin making the

changes we see necessary jn teacher education and‘certifica-
L/ 20




‘tion. Some of the teacher education requirements are dread-
ful; and on the other hand, we don’t alway$ know that a
teachen actually can pelform in the classroom! I am told that
many of you are mioving toward performange-based teacher
education programs. I compliment you and /suggest that you
find among you those whom you might help to implement a
similar program. - ’ /?

We've got to lead, not follow, the #ising demand for
coordination of.new secondary school pr’o«rams with post-
- high school institutions. Within five yeafs, half of the’high

school seniors in this state will be dmﬁg somethmg other

than sitting in the high school classroom, their curiosity in
traction. Many will be in c0mmumty/ colleges, others in
community service, and some in on- -thé-job training.

There is going to be a different Kind of senior year for
our students,  more options for the seventeen- and elghteen-
year-olds. And on the other end of the scale we are going
to move as promptly as e can to match the early childhood
education programs that some of tli¢/states now-have.

We will recommend that the legislatire repeal obsolete
statutory requirements that 'mpedé/necessary changes. |

And let’s 'make the point oyer and over that the great
mtss of America is not going to/be enrolled in a university.
Many students can’t afford it, énd even more simply don’t
want to enroll. Yet somehow the people have clung to the
concept that basic education is so constructed that it leads
only to college. And I’'m suré you recognize that the educa-
tional system: we have today was constructed for fifty years
ago when we didn’t have credit cards, cars that go tqo fast,
and young people deciding whether to plant roots/6r join
the rootless society. And we didn’t have television yh nearly
every home. This new thedium must be considerdd a part
of the educational system; in fact, young peoplé log more
hours watching television over twelve years thgn attending
formal. schools '

Throughout this land there are people sa mg to their
children and to the children of other parents, “We say,
you do.” This is not acceptable to me; and_the studentshave
made it obvious it is not acceptable to thém. We are at a
new place in time. where the institution—and _that means you
and me as well as the principals and- the }eac ers—must
respond to the students’ needs. We must meet them at their
point of need instead of our own. We can do this without a

great infusion of money. It may be wrenching to some as
30 '
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they turn their heads in the direction of the future instead of
the past;“but wé have doctors in attendance. .
You are those doctors, the doctors of education. You
have hoed tough rows to get where you are, but you also dre
fortunate to be where you are at this particular point in
history. For you have the greatest opportunity of this century

“to help effect the change that you know is necessary, and that

I am -convinced we can have,
I am in your corner no matter where you live—DBoise,
Atlanta, Montpelier, or San Juan. -
_The people really are on our side. I only wonder
whether we have made it possible for them to know it.

-
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A Legislator Views the State
Education Agency v

The Honorable Stewart Bledsoe -
Majority Leader

House of Representatives

State of Washington

Good afternoon, ladies and gentlemen. I want to thank
you for inviting me to come and meet with you“all this after-
noon; it’s not very ofien that a cattle rancher from Ellensburg
has the opportunity to address such a largé—and I might
add, captive—audience of edutators.

The-theme of the Institute-—"“The Governance of State
Education Systems: Pressures, Probleins, Options”—cer}ginly

"is a timely one. For never before has the operation of
governmeént, including the educational systems, been so
fraught with pressures, problems, or options. There are
pressures from some to return to the basics, to teach only the
three R’s. The failure of special school levies and of state
financing to provide a basic education to all students is
increasing in severity to a point that last year more than one-
third of the 220 school distticts in Washmgton State that
submitted special maintenance and operations levies were
turned*down. And the options before us are increasing in
number to the point where it is becoming mare and more
difficult even to define the term basic education.

Let’s all be realistic. Education is deeply mvolved with
the political process. The legislative, executive, and judicial
branches of government are faced with the uncomfortable
position of having to decide among certain priorities. That’s
what they get paid for. Education is only one of those
priorities.

The struggle for a better quality of life by residents of
in-city living; the effort of the concerned to save, preserve,
and protect the natural environment; the racial and ethnic
minority group struggle for equal opportunity; the private

%rdwner who is being forced from his property because




of an increased tax burden; and the educator who seeks an
improved educational financing system—all of these, and
the many more I have failed to mention here, turn to their
governmental bodies for solutions. The battle to gain a place
in the priority race will go to the swift, the well shod, and
the well prepared.

A prime example of the battle you face has been taking
place in the halls of the Washington State Legislature all
during my eight years in the House. It is not an educational
problem, but you can see yourself reflected in it. The legis-
lature has been badgered on salmon fishing by gill netters,
purse seiners, commercial and sportsmen, and each group has
worked for its own special interest. The real problem, how-
ever, is not the incompatibility of individual interests; very
simply, there just is not enough salmon to go around. The
same holds true for all those in the priority race. There simply
is not enongh money to go around, and there never will be
enongh money, unless you read the taxpayer differently than
Ido.

Our state’s constitution establishes education as the
state’s primary responsibility. “It is the paramount duty of
the state to make ample provision for the ed zation of all
children,” says the Washinigton Constitution. “The Legisla-
ture shall provide a general and uniform system of public
schools. . ..” . .

That pretty well puts the onus on those of us who fill a
seat in the hot hox in the State Capitol. ‘There is a realization
both by legislators and by many informed private citizens
that the cost of education has far outstripped the state govern-
ment’s ability and/or willingness to fund it under the present
system of tax collection and expenditure allocation.

At the root of the financial squeeze, and most prominent
in the minds of many private ‘citizens, is the special levy
system. Originally intended to be nothidg more than a means
to finance special education projects, special levies have
become more and more a means to finance basic school
operations and maintenance. Three years ago, according to
the Washington State Research Council, special levies
accounted for approximately 15 percent of all achool financ-
ing. Last year that rose to 21 percent, and if the current
trends continue, the Council predicts next year we could
find school districts playing ballot-box roulette for 25 per-
cent of their funds. .

Statewide, Washington’s public schools sought $235
million in levy funds this year, up 25 percent over last year’;
3
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requests. The voters rejected $40 million worth of the

“special issues, a jump of—and get this—almost 125 percent

over last year’s figure. That whopping increase in levy
failures represents the largest single year for levy failures in
our state’s history. The dollar a]ue of the levies rejected
last spring nearly equals the value of all levies submitted to:
voters as rccently as six yczus ago. Just in cage all of yom

citizens—are quick to_blame the stat
it 1éaves many local. districts ‘holding . There is a
taxpayer revolt which ‘hegan with the 19 state Syorem

court rulingghat property must he assessed- for tax p 1pose§\

had been uding 25 percent as s the rule of ‘thumb.

The tax system"unquestionably is part of the picture,. -

but there are many-indications that the widespread-defeat of
the many special-levies can be attributed to other causes.

" Weare currently looking at a new electorate with frus-
trations stronger, than I have ever seen in- my experichce as’
an elected official. There is ‘a movemén! back.to thz old con-
cept of populism, the most dramatic exaaple of the movement
being the recent nomination of Géorge McGovern. The
senator from South Dakota and I disagree violently on many

issues, but he has managed to- demonstrate quite well to all ,

of lis that the frustrations of the new electorate can be’
organized and that government, to be sut:cessful will have
to- listen to all s1des-of the polmca] spéetrum. .«

Eighteen-yeat-olds can now vdte. As a result, poiitics -
is l)emg taken intg the streets, ‘and the old pnbhc-mvolvement
tools—2he refereridum and voter recall—are finding renewed
favor, - . n

So while there is a taxpayer revolt shown in votes against
special school- ]evres, it is not totally an antischool moyement.
but father a_ surfacing of frustrations that the voters feel.
Because it 13 not aii antlschoo] movement, all educators\ must
begin wofkmn very hard to éstablish credllnhty with ‘hese

*

I3

volers in order to prevent state education from . becor‘m« ..

the prize wluppm" boy., -

There is, after all, some va]ldlty to voter dissatisfaction
and unrest: College courses in fly-tying and floating the
Yakima River don’r-make it with the fiearby farmer who,
with sweat on his face, is seeking help.to harvest his crops.
Students who scorn the educational -epportunities .that their
34, s
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parents worked so hard toobtain but never realized don’t

make it with the factory worker who has only the assembly
_line to look forward to the rest of his life. '

You, the educator, are walking the tightrope. We cannot
suggest going back to the caves or implementing an education
policy which will not adequately prenare our children for
tomorrow’s world. But politics is largely luck and timing,
and so 1t is wigh those educational programs that are being
underwritten Ay the financially hard-pressed communities.
The programs that are realistic and in touch with the require-
merts of the community generally pass. Witness approval
of the recent school levy in Ellensburg, my home town, by
90 percent while oné in Richland, only ninety miles south,
failed. The Ellensburg levy was an excellent example of
proper timing in community-widé" approach and realistic
phrasing, together with acceptance by the educational policy
makers that they could notTave all they wished for all at once.

I personally feel that a much higher percentage of
special levies would. pass if greater citizen input were pro-
vided for during the levy establishment period. I' would
recommend that school districts create lay advisory com-
mittees fo obtain greater participation from those in the
communities. Inthis manner, the levy that results and is put
forth to the people for acceptance would not come from the
educators alone but from the community -itself.

~~ The average legi or-i§ woefully uninformed about

the true nuts- olts of education. Unless he is a legislative
specialist or is from the educational community, he is often
in‘a position where he is presented with a.lot of half-truths,
superstitions, and not very much fact.

You can be influential in changing that.

~ First of a1 try to find a candidate whose educational

intelligence quotient is samething above the low eighties.

Secondly, if the legislatoi‘doesn’t meet that qualification,
help bring him or her up to speed. People who will provide
factual information to the legislature, are rare—that Iis,
information that is brief, repeatable, concise, and even some-
times not in sympathy with their caase. Honest and forth-
right advice is truly appreciated. ”

Finally, become perdonally involved in the_political
campaign of those who represent you. These people will
vecognize that you helped them in the past and will be recep-
tive to you when the time comes that you need help. You
can optimize the priority survival quotient by utilizing all
three of these methods. . .

35




It is important also to understand the rules of the game.
Legislative bodies tolerate a certain amount of stupidit
even some hypocrisy. But they are totally unforgiving o
deliberate deception, specifically the bent figure, phony
graph, or direct lie—the most unforgivable-of all. Educators|.
must be ready to provide believable facts and reasoned
analysxs in order-not to suffer from credibility gaps. Lob-
byists for any group have nothing to fear as long as they
conduct themsglves openly.

> Mark Twain once said, “Thunder is good, thunder is
impressive; but it is llghtmng that does the work.” Well,

the same is true when it comes to lobbyists, and. for that
matter, to legislators.. There are those who only creaie a.
great deal of noise, and there are those who speak more’
loudly "than others and impress some with their oratory.
But those in Olympia, “in Salem, op~¢ven in Washington,
D. C., who-actually accomplish things aYe the ones who do
not make the noise but who do study the problem, who do
not try to outmuscle 6r overpower buf who do\york within the
estabhshe'l system and accomphsh much.

" In. the last general election in our state there was a

measure on the ballot to reform the tax striicture in Washing-

ton State. That measure left the legislature to be placed
before the people doomed to defeat. "Ik had been overcom-
promised because of those, other than educators, who were
more interested in obtaining social change than in providing
a realistic veferendum. The “sweat equity”” of the educators
and the support of many legislators who could have helped
the issue were notable in their weakness. The only people who
really carried the ball were the governor and a small handful
of legislators. All too many of my colleagues consider the
grass-roots work in obtaining votes for such measures Beneath
their dignity.. HJR 42, the tax-reform measure that would

- have shifted the tax burden from the state’s property owners

and prov'ded the groundwork for improved educational fi-
nancing, failed-and failed mxserably

In the closing days of the last legislative session a group
of Washington educators came on board with a new proposal,
which again was overcompromised. It was.formulated in
an effort to try to include a portion for just about everybody,
and had it been passed, I am confident that a doubting public

would have noted its inadequacy and would have rejected -

this measure also.
Fiscal perfection and comfortable future revenue lati-
tude that educators sought in these measures were justifiable

- 36,
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in their eyes because they were seeking-a package drawn in
their image. But in reality, on both occasions they sent a
baby out into the Columbia River wearing weighted shoes.
The taxpayer who would etentually reject this-package was
after protection—to heck with perfection.

I’d like to take a moment to be very candid with all of
you and emphasize a point I. made a few moments ago: your
‘involvement. In the congressional district I intend to repre-
sent'in Washington after the November elections, the primary
industry and source of income for the people is agriculture.
The central portion of Washington State is natural-resource-
oriented, with ‘the Columbia River to the east, the Cascades
*to the west, and a great deal of rich soil in between. Yet
withih the region there are more educators than there are
farmers. Very few people realize this fact.

During my campaign for Congress I have been raisiug
my campaign funds from John Q. Citizen. To date we have
received 865 individual contributions for the campaign; the
largest was $500, the average is around $60. We’ve had
531 people contribute less than 850, and 320 of these less than
$25. We have raised a-total of $56,641.22. .

That may sound like a lot of money, but at today’s
campaign, prices, ours is not a rich man’s campaign, at
either the funding or the spending level. Of interest to you,
however, is that of the 865 contributors to my campaign, only
a dozen have been educatc  “Tow.if this. campaign were
being financed only by the rich, I could understand. If I
had to seek out new avenues of .communication to people
within the district, I could undcrstand. But neither is the case.
The level of contributions I have received indicates clearly
that we welcome assistance from everyone. Also, nearly
every registered voter within the area was mailed a personal
letter from me with a pledge card which provided them with
the opportunity to participate 1% the campaign by displaying
a bumper stickér, by placing a sign in their yard, by helping
in the campaign office, .or by sending in a financial
contribution.

The response of eftorts from the educational spectrum
says something to me. It says either that the educators who
live in that district are not registered to vote, or that they are
tremendously apathetic toward the political process, ‘or that
they may support my opponent {in which case I have a-sur-
prise for them). If the response to my plea-is any indication,
then jtainly it is possible that there may be a lack of
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educator response jto other campaign efforts in other areas
and for other races. ™~

Ladies and/gentlemen, the ke
bankroll. It ijg"that during the tinfe a politician is seeking
election, durjng the time he is se kmg volunteers to work for
nim, to assigt in' the campaign b contributing time and money,
during thgt time his hearing éafnd is up to full volume. I am
not telh?é you to go out a)l buy a legxslator, and I'm not
saying that if you scratch my-back, I'll scratch yours. What
I am saying is that eve14 concerned citizen should become
involved. in the basi political pr L'?ess of electing their
representative. It comes in handy i .a year or two, after
the candidate'is an élected official, if for no other reason than
that he will remember your name, answer your phone calls,
and respond tg your ‘letters. In my opinion, that is a much
better way to’ operate than to try to exert pressure on the
official en piasse only when he must vote on an issue that
concerns your specnal interest. I'll respect you more if you
come around when you don’t need something.

Amnother redson to become active in pohtlcal campaigns:
it is educational. Education, you know, is not synonymous
with schooling. No amount of political science-courses, no
special documentary film, no guest speaker can genuinely
educate another person concerning the basic political process
of elections until you yourself have actively participated..

racy, oxr'whatever, this-country is established on the principle

point here is not mk_
o

After all, whether you call it populisin, representative democ- /

that government serves the governed. Now that sounds a littl
corny, but, this system that we have béen a part of for the
past two hundred years is a good one. It’s,the best political®
system history has known, but it can continue to get beiter
only if more people will work actively within it. The best
place to start is with the electqral process itself.

Now I know that .many educators have become more
active, some would even say militant; -by_participating in
teacher bargaining groups. The state of Washington experi-
enced its first teacher strikes this year' at Seattle Community

College and ini the city of Abzrdéen. The Aberdeen strike

lasted three days and was. ended when a court ruled that
school districts are agencies of state government and that a
strike of district .employees, including teachers, is illegal.

State officials are geiting Jonger /nd longer lists of
school district negotlanons that have reached an in.passe,
where collective bargaining is a dead end. Teachers in some
38 .
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districts have taken the administration to court, primarily -
over staff cuts announced after the failure of school levies. .

Those are bad public relations moves. Credibility goes
out the window, with many parents wondering whether teach-
ers are more intexrested in their salaries than in teaching. A
student interviewed by the. National Center for Information
on Careers in Education last fall offered this observation:
“People look itp more to professionals like doctors or lawyers
than they do teachers. Teachers 'are leaders of society in a . \
way, but they don’t have the prestige of others. Maybe it’s .
because teachers don’t alwdys act like other.professionals.
They rebél too often. They go on strike, they walk around
with sngns, and they do the same things that nonprofes-
sionals do.”

‘Remember, the swift, the well shod, and the well pre-
pared are the ones who will survive the scramble of priorities.
Government today is hard pressed to provide dollars for
the many different funcijons that demand funding. The .
professionalism referred| to by thit student is crucial— ‘
professionalism in approaghi, in plahning, and in the concept
of tomorrow’s educational| system.

The educator does walk the tightrope. Some parents and
students feel that teachers\and “administrators have become
arrogant, that they patronizingly tly to tell parents they no .
longer are qualified to judge the quality of their child’s .
eduvatlon Teachers are seeking satisfaction in the courts for
the many: grievances they have been burdened with for years. '

The, electorate is -changing. Many students can- now ‘
vote on school levies that will help "to fund the educational
program in which they are enrolled. ‘

Legislators are faced with unhappy taxpayers, the need
for tax reform, and vocal special-interest groups, each trying
to get a piece of the action.

One thing is certain, ladies and gentlemen: the educa- ¢
tional process tomorrow will be nothing like it is today.

I swvould recommend to each of you here that you retirn.
to your schools after this.conference and look at your prob-
lems as if you were a businessman trying to solve a particular
business problem. For 1 feel strongly that the student
interviewed touched upon an important aspect of the educa-
tional spectrum that should be considered, that perhaps the
field of education could benefit by some hardheaded self-
appralsa} such as that undergone at year-end by the business
community: Did it work? If we were short of the mark, how

come? What are we plannmg for next year to ‘improve our
. 39 ’
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! tze teacher-pupil relationship or the school atmosphere, but

.

position? I don’t mean that the educators should ignore
at the group might take a different approach to their careers*

and to their problems if they also considered themselvés
business executives, at least {or purposes of self-appraisal.

40
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,Money not ouly talks, it often governs. Without sup-
portmg funds there would be no state education system to
,lgg governed. At the same time, fiscal constraints are also
governance constraints. In this section of the institute report,
two speakers consider fiscal problems related to state educa-
tion system governance:

Dr. Erick L. Lindman speaks to'the.xssue “Full State -

- Funding: Requirements and Options,” by offering two analy- :
ses: “The Programmatic Approach,” and “The Serrano Prob- T
lem.” In these papers he outlines alternatives open to states
in implementing the basic principles set forth in recent court
_decisions on school finance cases, suggesting ways to “preserve
substantial local fiscal independence without violating the
equal-protection-clause ‘of the Fonrfeenth Amendment.”

Mr. Harley M. Dirks,"in discussing “New Directions in
Federal Funding,”, calls attention to some of the historic
and em;argmg federal prlormes in education and suggests the
“federal switching station” concept of packaging specific

Jgrants into comprehensive aid programs. He  admonishes
educators.to develop.stronger consensus on educational issues
and more credible accountability in educational programs

vif they are to expect continued and increasing federal support.

-
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P@wsmfe Funding: o
‘Requirements and Options
l. The Programmatic Approach

Erick L. Lindman
Professor of Education
University of Caltfornza at Los Angeles

o

In this paper, I assume that full state funding means
precisely what it says: all public sqhool income will come
from state and federal sources, and 16¢al taxation for public
schools will be discontinued. Such a chang:in schoo] finance
policy would inevitably bring a new relationship between the
state education agency and local school districts. Before
descnbmg this new relationship, it is useful to review, )rleﬂy,
somé of the characteristics of state school finance “Systems

" that in the past have influenced ‘the relationship betweén the

state education agency and local school districts.
The foundation program concept has done much to
\deﬁne the role of the state education agency. Equalization

+ of public school support has been sought by i 1mprovmg the

“ta us of schools in the less wealthy school- distriets wjthout
reduding funds available in' the more affluent communities,

a process well suited to the inevitable compromises of the -

legislative, process. Morcover, the school programs in the
wealthy school districts set the pace for the rest of the state.
But the process of equallzatlon of school 'support has been
too gradual in most states, and recent court decisions reflect
impatience with the .pace of the movement toward equal
schooling. v

Partial equalization of per-pupil expenditures, accom-

plished by the foundation program, reflects one of the basic
compromises upon which public schools rest—a ¢ompromise
between statewide equality 6f schools on the one hand and
local option to strive for excellence on the other. In principle,
this compromise between statewide uniformity and local
option has worked reasonably well. Its acceptance depends
primarily upon the mamtenance of a reasonable bzdance be-
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‘ - tween the quality of public schooling guaranteed for all chil-
dren and youth in: the state'and\the quality of schooling
provided-in the best local school. systems in the state. If this

‘/%ap is small, and if the state standary program is adequate,

e e e e
i

e compromise is generally accepted.

. \ The essential compromise of the foundation program
congept has done much to shape the role of the state education
agericy, and a-change to full stateTunding.would change this

role fundamentally. In the following paragraphs, three finan-

cial effects of elimination of the local school property tax are
noted, along with anticipated effects upon the role of the state
edacation agency. '

1. Under full state funding, equalization of financial
support of public schools would be assured. For the state
education agency, this.would mean that energies formerly
devoted to equalizing public school support would be re-
directed into a search for adequate {funding for all schools.
No longer would it be possible to argue for more funds for
low-wealth districts to bring them up to expenditure levels of
-average or high-wealth districts. Thére would be no pace:
setting school districts that could be used for comparison
purposes. Requests for increases in the school budget would
bei based upon.the educational value of proposed programs
and upon salary schedules, not upon bringing low-wealth _
districts up to the expenditure levels prevailing in average
di/s'kricts. This change would require new methods of assessing
the behefits ard costs of educational programs.

2. Under full state funding, local initiative in the devel-
opment’ and maintenance of innovative programs ould be
severely restricted. This means that state education agencies
ol would need to devote more energy to developing new ways

to change and improve schools. The prevailing weakness of
the public school system would not be financial inequality
but rather excessive uniformity. This fact would require new
emphasis in the leadership role of state education agencies.
It wotild' require new. ways to introduce new programs into
the public schools. - S

3. Under full state funding, determination of the precise
total amount-of local school budgets, formerly a lgcal func-
tion, would become the responsibility of the state. Under
present school finance procedures, the state contributes what

o is admittedly a minimum amount per pupil and assumes that

4 this amount will be supplemented up to the precise amount
needed from local sources. With elimination of the local

}'j school tax, local supplermentation would no longer be possible,




T RS A Y 4

Rl

#,

-

»
¥ »
L

and the state would determine the pr;c\fse total amount needed
instead of the minimum amount. "This change would have far-
reaching effects upon the relationship between the state edu-
cation agency and locai school districts.

Under the foundation program, there was always the
final, crucial local contribution o the school budget. Even
if this contribution was small, it was crucial, because it deter-
mined the total amount of the school budget. Income from
state and federal sources was computed first, and the amounts
contributed were usually independent of the total-amount of
the school budget. The final budget-balancing contribution

.- came from local sources, and it was the determination of this

amount that gave the local school board the key role in the
budgetary process.

Ellmmanon of the local school tax would reduce, sig-
nificantly the local role in the budgetary process and place
greater responsibility upon the state education agency. To
discharge this responsibility, state education agencies would
need to develgp new systems for allocating state.school funds
among local/school districts. The new system should have
three characteristics: @

1. It must be more precise and must make provzszon for
unusual local needs. Present systems granting $500 per pupil,
or $15,000 per classroom, are too crude to measure ade-
quately the total annual need of local school systems.

2. " It must identify clearly, for the legislature and the
public, the scope of educational services rendered to pupils.
Present systems, except for categorically aided programs, do

not indicate the scope of educational services provxded by the -

schoci. This must be clarified to justify appropriation re-
quests. In the past, appropyiations were often requested to

support of low-wealth districts. These arguments for increased
state school appropriations would no longer be available;
instead, it would be necessary to defend appropriation re-
quests by describing and evaluating the various components
of a total school program. .

3. It must preserve community ancl parental interest
in the school program,even though all income comes from
more remote sources. There is a danger that the school, as
an institution, would shift its primary loyalties from the local
community to its sources of money—the state and federal
governments. This could fead to decreased cooperation be-

reduce excestElocal school tax rates or to increase financial

twéen the home and school, thus weakening an, essent1a1 .

element in the child-rearing process.

. 45 .
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With these requirements in mind, the programmati¢

. approach to publlc school support has been developed.

The Programmatic Approach

The programmatic approaca to the allocation of state

funds to local school districts displays clearly the amount of

‘state funds allotted for each major school program. In this
sense, the plan resembles thecategorical aid system, whiclr
most school administrators dislike because of the constraints
it places upon the budgetary process and because of its burden-
some administrative concomitants. Appropriating ggencies,
however, like its clarity of purpose. Unlike geneml support,
categorical aids seem to assure legislaters that, for a relatively
small appropriation, substantial program improvement will
be achieved.

The probleni, then, is to retain their clarity of purpose
and avoid their administrative constraints and burdens. This
can be achieved by consolidating existing categorical aids into
fewer programs with broader purposes. It is suggested, there-
fore, that state school funds be allotted to local school systems-
for each of the following programs

¢ Instructional Programs

' The standard elementary program .
The standard intermediate program
The standard secondary program
Kindergartens and nursery schools
Summer school education
\6. Vocational education
7. Special education ’

8. Compensatory education v
9. Adult education

Student Services.Prorrams
10. Health se. vices
11. Food services
12. Pupil transportation services.

Al S
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For each of these programs, goals and ub]ecuves should

be formulated, along- with criteria-for assessing the effective-
—+—ness of the program. For.example, the purpose of the summer
school education might be (a) to provide for cliildren who
have failed a course an opportunity to make it up durmg the
summer, (b) to provide special advanced instruction for

gifted students Who show talents for school work substantially
46
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. requests, approv’ 1g routinely those which conformed to estab-

beyond that available in the regular school program, and
(¢) to provide typing for students who want one course in it
for personal use. If these are the objectives of a summer
school program, their it should be possible to report, at the
end of the year, the number of students who completed the
courses and how well they did in these courses. With such a
report, the legislature should-be able to determine whether or
not its investment in summer school education is a sound one.
Similar objectives should be spelled out for each program.

After the programs are identified and the goals clearly
stated, it is necessary to determine the resources required for_
each program, along with their costs. For this purpose, it
would, be necessary to develop a program-cost formula for
each of the twelve programs. These formulas would need to
be as objective as possible to assure that all local school
systems receive equal treatment, yet they should be sensitive
to unusual .local conditions that affect the amount of funds
needed. ’

In‘the recently completed National Educational Finance
Project, ‘it was suggested that some students cost more than
others to gducate. Accordingly, it was suggested that all stu-
dents be dlassified into different categories representing dif-
ferent degiees of educational difficulty. Then an annual cost-
of-educatioh amount for each category could be established.

Under this plan, a local school system would simply
report the number of students it had in each category and
it would receive from the state the established amount of
money for cach student. This plan was suggested for use in
foundation programs, but it probably is not sufficiently precise
or sensitive to local needs to be used under full state funding.

For full state funding, it is proposed that for each of
the nine instr._tional programs there be three allotments:
(a) an allotment for salaries of certificated employees, (b) a

. standard support allotment, and (c) a supplemental support

allotment. The sum of these three allotments for an instruc-
tional program is the amount of current expense funds needed
for that program for one year. (See p. 48.)

To show how allotments to local school districts for each
program would be computed, illustrati--e budget request forms
have been prepared for the standard elementary school pro-
gram and for the vocational education program (see pp.
49-50). Each local school district would prepare such a
budget request form for each program it maintains,

The state education agency wauld review these budget
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PUBLIC SCHOOL CURRENT EXPENDI'I_'UBE BUDGET
. STATE SUMMARY—1375

Cetlificated Standard Special -

Program Salaries Support Support ‘Total

1. Kindergarten
and Nursery
Schools

2. Standard
Elementary
Education

3. Standard
Intermediate
Education

4. Standard
Secondary
Education

5. Summer School
Programs

6. Vocational
Education

7. ‘3pecial
Education

8. Compensatory
Education

9. Adult
Services

10. Health
Services

11. Food
Services

12. Pupil
Trancportation,

TOTAL

&
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* ANNUAL BUDGET REQUEST !
STANDARD ELEMENTARY SCHOOL PROGRA

Schoo} District

For Schiool Year________

. Actual Estimatea

Y

Ly Year

A. Average.Daily Attendance (FTE) lp

Grades 1 through 6. A

€urrent  Ensuing
Year

B. Number of School Sites Maintained & .
for Girades 1 through 6. | B

C. Number of Regular Etementary
School Classroom Teachers. Ce

D. Pupil-Teacher Ratio (A/C). N D

E. Number of Elementary-School Prin-
cipals and Supervisors. \ E

F.. Number of Certificated Support.
Personnel (leranans Consultants,

etc.). . F
G. Total Number of Certificated Posi- )

-tions ;’C+E+E). . -G

H. Annual Salary Requirements for In= .
dicated Number of . Certificated
Positions, Based Upon Approved
Salary Schedule. “ —H

i. Estimated Amount Needed for Sick
Leave and Other Approved Fringe
Benefits (HX12%). |

J. Total Allotment for.SaIaries of Cer-
tificaled Personnel (H+1). J

K. Standard Support Allotment . K

(Fx$7500). *
L. Sapplemental Support Allotment:

Special Building Maintenance _— -

* Other -

Total Supplemental Support
Allotment . =L

M. Total Allotment for Standard Ele-

mentary School Program (J+K+L). : M
) .

N ~
-

>~
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ANNUAL BUDGET REQUEST
VOCATIONAL EDUCATION PROGRAM
. &
School District 1 For School Year_ ,
Actual Estimated
Current Ensuing .
Year Year s

A A\}erage Daily Attendance (FTE) in
Approved Vocational Education .

Classes. . A i

B. Number ‘of Vocational Education
Teaching Positions. . B .

C. Student-Faculty Ratio (A/B). . c__ ’

D. Number of Vocational Education
Supervisory Positions. D

E. Total Number of Vocational Educa- ) -
tion Positions (B D). ' E,

F. Annual Salary Requirements for In-
dicated Number of Positions Based :

Upon ApLroved Salary Schedule. F
G. Estimated Amount Required To Fi- '
J nance Sick Leave and Other Ap- ~
proved- Fringe Benefits (F X 12%). G

H. Total Allotment for Salaries of H_ )
Certificated Vocational Education
Eniployees (F+G).

I. Standard Support Allotment for . ; . L
Numbetr of Approved Certificated A, .
Positions (EX $7500). - 1 f :

J.\Supp'lementary Support Allotment:

Maintenance of Shops i}
Instructional Equipment
" Total Supplementary Support - J .
" K. Total Allotment for Vocational Edu- , '
-- cation Program (H+1+J). K
« 'I
50 , -
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lished state pupil-teacher norms, to salary schedule require-
ments, and to the state standard support allotment.

Although this part of the budget review process could
be routine and “objective,” approval of amounts requested for
“supplementary support” would require careful analysis. In-
cluded in this category would be replacement of instructional
equipment used in vocational classes, unusual maintenance
costs incurred for old buildings, security personnél needed to
protect buildings from vandalism, and so on. State policies
concerning such extra allotments could be developed with
experience. .

+ Perhaps the most sensitive part of the entire process
weuld be the approved salary schedule. Obviously, the state
cannot agree to pay in full the cost of all locally adopted
salary schedules. But it is also obvious that a sudden shift
to a uniform statewide salary schedule would create serious
problems. For this reason, state approval of local salary
schedules is suggested, providing time for a gradual move-
ment toward more uniform salary policies.

This budget review progess contemplates state interven-
tion into what were formally local decisions, not because the.
state has superior wisdom, but simply because the state, under
full funding, must allocate educational .resources equitably
throughout the state. It is to be hoped that maximum local
freedom to select and- deploy teaching peisonnel would be
maintained. Although a traditional school organization is*as-
sumed for the purpose of calculating the amount of funds
a local school district is entifled to receive, it is expected that
the state would permit funds to be expended for new and
different instructional arrangements."

N
- N

B

Concluding Comment

This paper assumes, but does not advocate, full state
funding and elimination of the local school tax, However, if
the opposition to local property taxation for public schools
mounts, and if courts cling to the basic idea of the Serrano
decision, full state funding may be the wave of l&l{a“-future.
For iliese reasons, we shold-begin now to exdmine the prob-
lems and opportunities it presents. '

The procedures for allocating state funds to local sthool
districts suggested in this paper are intended (a) to identify
the major school programs so that the scope of educational
services is understood by the legislature and the public, and

-
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(b) to provide a method for allucating state funds among
school distficts that is as objective as possible and still provide
for unusual local conditions. Although illustrative budget
request forms are included with this paper, much remains to
Le done before a state could put the suggested plan into oper-
ation. It is hoped that individual states, with help from the
US. Office of Education, will undertake needed additional
development work. : °

N
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Full State Funding:
Requirements and Options
II. The Serrano Problem

Erick L. Lindman
Professor of Education
University offCalifornia at Los Angeles
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| : If the Serrano decision is sustained, local school taxation
! ; must be either “equalized or eliminated.” The elimination
f . option, commonly called full state funding, would funda-
mentally change the relationship between the state education
agency and local school districts. The latter would become
more like departments of state government and less like mu-
i nicipal corporations, They would lose most of their fiscal
‘ independence; decisions requiring additional expenditures
would be made by the state. :

The other option, to equalize taxing capacities of school
districts, has been offered as a way to preserve substantial
local fiscal independence without violating the equal-protection
clause of the Fourteenth Amendment. Although this goal is
widely approved, the feasibility of its attainment is cften
questioned. i '

If it were possible to alter boundaries of school districts
so that assessed values of taxable property per ‘student were
nearly equal in all districts, the goal could be attained. But
. to do this would. require school districts so large that local-
fiscal independence would no longérbe “local.” Instead, there .
3 would be regional taxing agencies," which would offer little . .
advantage over statewide taxation and full state funding.

\ For this reason, the.most widely discussed approach to
\ L equdlizing the school tax base is-a state-aid system called
. “power equalizing.” This system, sometimes called “equal-
' ized matching,” permits the school district to determine its

tax rate and requires the state to match the proceeds of the

. local school tax, using different matching ratios for different
school districts. The matching ratios are inversely related

to the taxable wealth per student of the school district, so that

Q ‘ 3 .
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low-wealth school districts receive greater amounts of state

v aid, and the sum of local and state funds per student is the

same for all school districts that levy the same tax rate.

The power-equalizing plan of state school support is
offered as a substitute for the*widely used “foundation pro-
gram,” which, according to recent court decisions, violates the
equal-protectionclause of the Fourteenth Amendment. Since
there are many similarities between power equalizing and the
foundation-program approach to public school finance, the
distinction between them needs clarification. The following

f statements indicate the essential difference:

Power Equalizing

Purpose: To establish an
equal tax base per. student,
thus equalizing potential in-
come per student for all
school districts.

State Contribution: Amount
is inversely related¢ to local
taxable wealth per student
and directly p’roportional to

Nle total Jocal school tax rate.
equired Local Tax Rate: No

specific tax rate is required,
but the amount of state aid is
reduced if the local tax rate
is reduced.

Limitation upon State’s Con-
tribution: No limit is esta})-
lished. If a local school dis-
trict increases its local tax
> N .

rate, it would be entitled to
more state aid.

Source of Inequalities: In-
equalities in income per stu.
dent depend upon the will-
ingness of .people to tax
theémselves locally for public
schools.

54

Foundation Program

Purpose: To guarantee a spe-
cific annual income per stu-
dent for all school districts,
irrespective of local taxable
wealth per student.

Stale Contribution: Amount
is inversely related to the
local taxable wealth per stu-
dent and is independent of
the total local school tax rate.
Required Local Tax Rate: A
specific local; tax Tate is re- y
quired by law forT:ﬁ\school
districts to provide the local
contribution to the foundation
program.

Limitation upon State’s Con-
tribution: The state contrib-
utes toward the cost of the
minimum program only. Ex-
penditures heyond the mini-
mum must come entirely
from local taxation.

Source of Inequalities: In-
equalities in income per stu-
dent stem primarily from dif-
ferences'in taxable wealth per
student for school taxes be-
yond the required local con-
tribution rate,
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The foregoing description indicates why one approach
is called “power equalizing,” or “equalized matching;” and
the other the “foundation program.” Under the former, a
matching ratio is first computed for each school district. Low-

wealth districts would have high state matching ratios, calling .

for, say, five dollars from the state for each. dollar raised
locally. School districts with large amounts of taxable wealth
per student would have low.matching ratios and would receive,
say, one dollar from the stdte for' each five doflars raised
locally. For extremely wealthy school districts, the matching
ratios would be negative, calling for a contributiont from the
district to the state. r,

The formula used to compute the matching ratios would
assure that school districts that levied the same tax rates would
receive from state and local sources combined the same total
number of follars per student. In this sense, the potential
incomes would be equalized.

The term foundation program refers to a specific amount
of ineome per student, presumably sufficient to finance a
minimum or standard schdol program. Under the foundation
program concept, the state contributes only ‘toward the cost
of the state standard program. Expenditures beyond this
amount must be obtained exclusivély from local tax sources,
giving an advantage to school districts with large amounts of
taxable wealth per student and making it difficult for low-
wealth districts to supplement the state standard program.
This is the main source of the inequalities cited by the court
in the Serrano case. -

The Matching Ratio Formula

LN ) -
The formula for computing matching ratios for school
districts to accomplish the purposes of power equalization is:
R
M= \5 —E
. . N . .
where M = The matching ratio for a school district, which
is multiplied by the amount of funds the district
raises from local tax sources to compute the
amount of state aid it is entitled to receive.

R = A parameter whose assigned value reflects the
overall percentage of the cost of public schools
to be paid from state sources.

. 55
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E = A parametet whose assigned value (bet%veen 0
and’1) reflects tife portion of the local school tax
to be equalized by state funds.

Q = A variable equal to the assessed value of taxable
property per student in the school district divided
by the corresponding quotient for the state as a
whole.

The formulas have only one variable, Q, which reflects
the assessed valuation of taxable property per student in the
school district. The properties of the formula are determined
by the values assigned to R and E.

The equalization parameter E indicates the extent to
which state aid equalizes local funds on a per-student basis,
and may be assigned values between 0 and + 1. Forexample,
if E is given the value 3/, then three-fourths of the locally
raised funds. would be equalized on a per-pupil basis and
one-fourth would remain unequalized. If E were assigned the
value 0, then none of the local funds would be equalized and
the state would contribute an equal amount per pupil to all
school districts that levied the same tax rate, irrespective of
their taxable wealth per student. If all school districts levied
the same tax rate, the state aid- would be a flat grant or basic
aid.-payment.

On the other hand, if E is assigned the value 1, then all
potential school funds would be equalized on a per-pupil
basis. If all school districts levied the came tax rate, they
would all have the same total income from state and local
sources per student. If the state required all districts to levy
the same local school tax rate and authorized no taxes beyond
this rate, and if E were made equal to 1, the equalization
matching plan would be exactly the same as a foundation
program in which authority to supplement.the state program
had been removed.

In most of the existing state school foundation programs,
the local tax rate contr?guted to the foundation program
(equalized) is only a fraction of the average total tax rate
levied by local school districts. If the average total local
school property tax rate is 2 percent, ard if only 1 percent is
contributed to the foundation (equalized) program, the effacts
are esseéntially the same as the equalized matching formula
in which E equals 1.

The differences between the two parameters (R and E),
indicate the matching ratio for a school district of average
t5axable wealth per pupil. The difference between R and E

6
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provides the basis for estimating the tot~1 cost of the equalized_
matching plan in-relation to local school funds.

The quotient R/E indicates the Q valuefor school dis-
tricts that would be entitled-to no matching funds under the’
formula. School districts with Q values in excess of R/E
would. have negative matching ratios and would “owe the
state” a portion of their local school funds. The state could,
of course, choose not to collect these funds. Under the foun-
dation program concept, such “excess’ local school funds are
retained by the local school district. .

Illustrative Computations

To illustrate the characteristics of the matching ratio
formula with different values of R and E, computations of
state aid-for six hypothetlcal school districts are shown (see
Tables 1-6, pp. 58-61), using different values for R and E.
School district A (Q =14) is an. extremely low-wealth, dis-
trict in which the taxable wealth per student is equal to one-
fourth ‘of the state average. “School district B (Q-=14) is
also a low-wealth dxstnct in which the taxable wealth equals

. one-half-of -the state average. In'school district C (Q = I),

the taxable wealth per student is exactly equal to the state
average. In school districts D, E, and F, the taxable wealth
per pupil is greater than the state average as indicated by
their respective Q values. Most of the larger school districts
will have Q values between 15 and 3/2; only a few small
school districts are likely to'have Q values. of less than /5 or
more than 3/2.

The matching ratios for the respective school districts are
shown in Column 3. -These ratios are computed by substituting
the appropriate Q values in the formula shown at the head
of the column.

All computations are based upon the assumpnon that
the six school districts levy the same local tax rate. The rate/
is established so that it will yield $400 per student in a school
district of average taxable wealth per student, School district
C would raise $400 per student by such a levy, but school
district A (Q =./) would get only $100 per pupil from its
levy using the same tax rate. Similarly, school district E
(Q =2) wiould get $8C0 per student from its levy. using the
same tax rate. The amounts per student, derived from an
assumed uniform tax rate, are shown in Column 4.
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The state matching. grant is shown in Column 5. It is
computed by multiplying : hxmatchmor ratios, shown in Col-
umn 3, by thie corresponding dmounts of locally raised funds
shown in Column 4. Actuilly, under the equalized matching
plan, school districts would levy different local tax rates, and
the state aid would be proportionately increased or decreased.
The computations in these tables show what happens if all
school districts levy the same local tax rate. '

In Column 6 is shown the combined state and local
income per student. It should’ be noted that, for any table in
which E equals 1, the amounts shown in ‘Column. 6 are equal.
Also, note that where E equals 1, a greater number of school
districts have negatlve; maltching ratios. .

To facilitate review of these %sbles, a brief comment is
made on -each, calling attention to significant characteristics:

12N

.

TABLE 1.—MATCHING RATIOS WFERE R EQUALS 1
AND E EQUALS 1

' \ . , Local
Matching | Income Per]  State Total
) . | Ratio = | student [Matching |Inccme Per
School” | . 1._ 4 [from Equal| Grant [ " Student
District 'Q Q Tax Rates Col. 3x 4)j (Col. 4-5)
1 2 | 3 4 - 5 6
A ’ 1/4 3 $100 $300 $400
B- 1/2 1 200 200 400
" ¥
C 1 0 400 0 400 -
D 3/2 -1/3 " 600 —200 400
'E 2 -1/2 800 —400 400
F . 3 —2/3 1,200 —800 400

Comment: In this table, R minus E equals 0; heng’e, the net cost
to the state would te zero if the wealthy school districts gctually
paid to the state the amounts czalled for by the negative matching
ratios. The zero cost to the state would also occur if all school
districts were consolidated int6 large regional districts in which
Q values -were equal to-1.
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TABLE 2 —MATCHING RATIOS WHERE R EQUALS 2
AND E EQUALS 1 .

) Local
l_VIat(_:hln_g Income Per| State Total
Ratio = | Student | Matching |Income Per
School 2 _4 |fromEquall Grant | Student
District Q Q Tax Rates |(Col. 3 x4} (Col. 4+5)
1 2 3 T4 5 6
A 1/4 7 $100 $700 $800
B 172 7 3 - 200 . 600 800
. C 1 1 | 400 400 800
D 83/2 | _ 1/3{ 600 | 200 .| 800
E 2 ¢4 0 800 0 800
F 3 —1/3 1,200 —400 - 800

Comment: In this table, R minus E equals 1;-hence, the net cost
to the state is approximately equal to the total amount of funds
raised from local tax sources. The quotient R/E equals 2, which
means that negative matching ratios will be obtained for all school
districts in which:Q exceeds 2. Since E equals 1, all school dis-
tricts that levy the.same local tax rate show equal amounts per
student in Column 6.

. 1
TABLE 3—MATCHING RATIOS WHERE R EQUALS 3

! .
g Q exceeds 3.

state matching funds. Since the quotien
matching ratios are obtained for all

AND E EQUALS 1
) Local

Matching {Income Per| State Total
Ratio = | Student |Matching'|Income Per
School ' 3 _ 4 |from Equal} Grant Student .
District Q Q Tax Rates |(Col. 3 x 4)] (Col. 4 +5)

. 1 %\ 3 4 5 X 6

‘ A va\[ 1 $100 | $1400 7 $1,200

B 1/2 5 200 1,000 1,200

C 1 2 400 800 1,200

D 3/2 k 600 600 1,200
E 2 1/2. |~ 800 400 1,200
: F 3 0 .
% Comment: Since R minus E equals 2,-the state will contribute
; approximately twice the total amount raised from local sources.
The total amounts shown in Column 4 may be unrnéces arily large;
hence, a reduction in local tax rates may occuy, calling for less
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“ TABLE 4—MATCHING RATIOS"WHERE R EQUALS 2
AND E EQUALS 1/2

Local .
Matching|income Per| State Total
Ratio = | Student | Matching (Income Per i
School 2 1/2|from Equal | Grant | Student .
District Q Q Tax Rates [(CAl. 3x 4)(Col. 4+5)
1 2 3 4 5 6
A 1/4 7-1/2 | $ 100 @750. $- 850
¥ 1/2 3-1/2 * 200 700 900
- C 1 1-1/2 400 600 1,000
D 3/2 5/6 600 500 1,100
" E 2 1/2 800 400 1,200
F 3 176 1,200 200 1,400

Comment: Since R minus E equals 3/2, the state contributes

Lanand

approximately $3 for each $2 contributed by local school districts,
or 60 percent of the combined income. Since R/E equals 4, nega-
tive matching ratios.are obtained where Q exceeds 4, and since £
equals 1/2, only one-half of the local funds ?rae equalized on a
per-student basis. Although the inequalities shown in Column 4
are greutly reduced in Column 6, they are not entirely eliminated.

TABLE 5—MATCHING RATIOS WHERE R EQUALS 1
AND E EQUALS 0

. Local
Matching |income Per| State: | Total
; Ratio = | Student | Matching |Income Per
School 1 _ o |irom Equal [ Grant Student
District Q Q Tax Rates {(Col. 3x 4)(Col. 4+5)
1 2 3 4 5 6
A 1/4 4 $ 100 $400 |-$ 500
- B 1/2 2 200 4000 s 600
C 1 1 400 400 800
D 3/2 2/3 600 400 | 1,000
E 2 1/2 800 400 1,200
F 3 1/3 1,200 400- 1,600

Comment: Although matching ratios vary from 4 to 1 in dis-
trict A to 1/3 to 1 in the wealthy district F, the state contributes
an equal amount per student (in Column 5) if all local school tax
rates are equal. With these values of R and E, the matching
formula produces an equal amount of state aid per student, in-
creased or decreased in proportion to the schocl district’s actual
tax rate.
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TABLE 6.—MATCHING RATIOS WHERE R EQUALS:7/4
AND E EQUALS 3/4

. Local
Matching lincome Per| State Total

" Ratio = | Student |Matching |Income Per

School 7/4 _ 54| from Equal) Grant | Student
District Q Q Tax Rates |(Col. 3 x4)| (Col.-4+5)

1 T2 3 4 5 6

A 1/4 6-1/4 | $ 100 $625 | $ 725

‘B 1/2 2-3/4 200 550 750

c 1 1 400 400 800

D 3/2 5/12 600 250 850

E 2 1/8 800 100 ggb

F 3-| =16 1,200 | -200 1,000

Comment: Since R minus E equals 1, the state's contribution
equals approximately the total of all local contributions if all
»shool districts levy approximately the same local tax rate. Since
< equals 3/4, the last column shows a high degree of equality of
income per student (more than in Table 5) but less than complete
eqlalization on a per-pupil basis.
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New Direcﬁon‘s
InFederal Funding

Harley M. Dirks :

Professional Staff ' . -
\ Committee on Appropriations

United States Senate

J

It is a genuine pleasure to return to the Northwest, a
place I often relate to my Eastern friends as home, and a
great-honor to address so distinguished a group of educational

administrators, the Chief State School Officers. .
I assume as a mechanic and a participsnt in the con-

. . gressional appropriations process I am here to discuss present /

‘ and future prospects for the federal funding of education. I
! come at a time when the Congress is involved in the thick of

things. The House-Senate conference on the Labor-HEW .
appropriation bill is near completion. However, I bring no \

magic solution Jor the school financial crisis. Financing
schools is a complex, complicated subject, entangled in gov- \\
ernmental, organizational, legal, and, yes, political technicali- .
ties, as you well know. : '
Most of us find it baffling, and a remedy for adequate
funding elusive. It is'also a time when upheaval, ‘unrest, and
uncertainty pervade educational institutions. Suddenly, past
mechanisms have become) outmoded and untenable. Tried
processes have lost their trfith. g
i And the dilemma fating us runs far deeper than the
question of fiscal support and where it i$%0 come'from. The
most basic values of our educational system are under ques-
tion by many. Students ary out for “relevance” in their
i instruction. Some may scoff as attempls are made to steer
* away from tradition, but in a tight job market, high school
i and college graduatés are finding that they possess very few
; marketable skills. In pursuing a difficult goal, young people
;
1
i

i
find that ignorance, crime, poverty, and disease still pollute 1
our human envirorment. We are finding that traditional '
Q . education is no cufe for the nation’s ills.
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This consideration of basic values may seem irrelevant
to you in' -your consideration of governance and funding
sources. But I would ask you to remember that education, °
particularly at the federal level, faces stiff competition with
other national needs for a very limited amount of funds.
Health needs, spiraling welfare costs, defense, and other un-
controllables or near uncontrollables have drained away avail-
able tax revenue for school: purposes. These costs are today
rising very rapidly and will surely be met at the expénse of
some other areas of usual support. This could easily be
education’s largest problem in deriving increased federal sup-
port. T. compete effectively, education is going to have to
prove and prove again its worth fo the nation:

With a broad brush stroke let us create a picture of the
federal role in education—(a) outlining its history, (b) block-
ing in what we are doing now, (c) sketchmg options for the
future

With the passage of major pieces of education legislation
in the mid-sixties, the federal government assumed for the
first time a role in the educational process. This initial Tom-
mitment wasn’t perfect;- it required subsequent amending,
altering, amd adapting. But it was a giant step, a major
"¢ aparture from tradition, resulting in new hope and promise
for education while overcoming some remaining apprehension-
about federal interference w1th a sacred state and local system.

™ During the late sixties, wne Congress embarked on the
process of perfecting these massive ‘pieces of categorncal as-
sistance to schools and -schopl districts ptovnded in earlie,
legislative acts. The Congress funded, as best it could under
severe budget constraints, those recently authorized programis
that were designed to »dd (o and supplement the efforts of
state and local systems.”™, 7/

Of course, we learncd som lessons during those years.
Some of the supplements worked and have made a difference,
"and some have not. Hope and promise in certuin cases have
been tempered by drsrllusnonment and disenchantment. Exag-
gerated promises, 1ll-conceived programs, over-advertised -

cures ” for intractable ailments, cynical exploitation of .valid
* griévances, entrenched resistance to necessary change, the cold
rigidity-of centralized authority—all of these have fostered
frustrations and shattered expectatioris.

The most piercing and painful lesson of all has been this:
merely passing legislation will not achieve an educational
paradise. There are, to be sure, many problems that cannot
he -solved without new legislation. But all too often, and
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increasingly so, new ‘agislation merely publicizes a need
without creating eitk.. -he means or the resources for meeting
it. If such legislation is implemented at all, it is at the cost of

* spreading resources still more thinly over existing programs.

»

. What Is Being Done .

With these cautions in m\md, let us consider the present
.appropriations situation. As you are aware, the economy has
slumped badly over the past few years, causing tax receipts
to plummet and the deficit to spiral. Experts on the economy
have lost their credibility. Budgets have been tight, with a
no-growth or holding pattern-in many ‘areas. This “n6 more
than last year’s budget” compounded by inflation has caused
us all great concern, because it creates a step backward. It is
within this bleak fiscal perspective that Congress hzji‘s had to

make its appropriations decisions. , A

However, despite these economic pressures and despite
the Department’s frugal budget requests and cofistant con-
frontations with the nay-sayers at the Office of Management
and Budget, Congress has assigned the “high priority” label
to education. Congress has done this in the face of Presidential
vetoes and threats of vetoes, ore of which is hanging over our
heads today, as ominous as the heat and hlin[i]dity that per-
vade the Nation’s Capital. Let e cite the récord. Congress
added $551 million to the Admini&ration’s education budget
in Fiscal Year 1971. Congress added $401 million to the
President’s request in 1972.. In the FY 1973 appropriations

« i bill, soon to be awaiting the President’s signature, Congress

has added $78! wmillion to the education budget request, even
though higher education funding is still to be considered. In
all of these' years, the Serate has said “aye” to even greater
increases. -

I would also like to draw your attention to- what the
Senate has done with respect to certain high-priorify programs
in.the FY 1973 budget that you may be interested in. For
ESEA Title I, a program for the disadvantaged, we added over
$212 million to the budget request. For ESEA Title. III,'a
program for state planning on sunplementary services, we
increased the Administration’s request by $25 million. Under
general support for strengthening state departments of eda-
cation, ESEA Title V-A, the Senate increased the Adminis-
Jration’s request of $33 million to $45-.million. To the
-Administration’s request of $171,109,000 under education
.64 ’




for th& handicapped, the Senate added over $50 million.
Impacted aid has received a boost in its requested. budget of
$240,500,000 by the Senate. For vocational and adult educa-
tion, the Senate added .over $132 million. Finally, for a vital
program, the Senate increased the Right To Read funds from
812 illion to 822 million. :

I don't want'to overburden you with figures, but they tell
a story no rhetoric ever can. In the past, Congress has given,
and I believe in the future will continue to give, valuable
educational programs the support they need to be effective.
It iz doubtful that Congress will ever heed the call of those
who would sacrifice future generations on the altar of so-called
fiscal restraint.

-

Future Programs and Funding

"Let us turn now to the complex question, Where do we
go from here? Clearly, great change is in the offing, now
perhaps as never before. The most obvious catalyst of this
change has been the dec ‘sion of the California Supreme Court
to the effect that the inequalities associated with financing the
schools through local property taxes amounts to a violation
of the Fourteenth Amendmert to the Constitutign. Similar
decisions have been made ir  least five other states. Addi-
tional cases are pending in about thirty states. ‘

Further, many educators and political leaders agree that
overwhelming reliance on property taxes, so basically hinged
to school financing today, is regressive, anachronistic, and
resting upon inequity. ‘They claim, with some merit, that it is
wasteful, inefficient, and unfair to students, parents, and
taxpayers. .

There is nothing finai "bout the California or other court
decisions, but a final ruling by the higher courts will leave
each state and the federal government with sorme monumental
issues to face in school financing. The central issue does not:
seem to be what we are willing to provide but rather a question
of how and where mon/e/y is raised and how efficiently and
equitably it is allocated; from all levels of government.

For the federal government to play a significant part in

" helping to eliminate reliance on the inequitable and regressive

property tax for the financing of public elementary and sec-
ondary education would require a new federal revenue source.
This issue is under intensive review, whick is another way of
sagying nothing will be done soon. Several proposals are pend-
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ing, including the value-added tax, but it is not yet clear
whether this proposal is either appropriate or adequate. It
surely will be some time after the fall elections before there .
‘will be serious ‘movement on acquiring new resgurces. But
whatever long-range strategy the federal government decides
to take, it must be directed toward the prevention of depen-
dence and the accomplishment of educational reform.
Let us now consider what types of fedefi_;_?ﬁo/r‘“k~
reform we can expect. The reasonably foréseeable funds in =" "~ ___
the future will be sufficient only to meet certain or selected -
specific national educational priorities. Among these are pos-
sible reforms in educational research—the encouragement of
innovation and renewal—career education, new directiors in
education for the handicapped and the disadvantaged, the
Right To Read program, and streamlined grants-packaging
procedures. |
I would like to cite briefly the reform measures now
before Congress and being considered for enactment, imple- . .
mentation, and funding. These are ideas that could revitalize
_the system. _
/ S 3 ’
" . Educational, Renewal

e

Cne of the most interesting and controversial new con-’

cepts the Congress is considering is educational renewal, de-

scribed as a program to better implement procedures for

- discretionary project grants. -If accepted, it would change

our procedures for awarding wroject grants to school districts

so that various programs are coordinated more effectively at :

all levels. An educaticnal-renewal site would be the recipient

.of a single grant to develop a coordinated program for up-

grading school personnel in its district. T :
Under the proposed new concept, the amount allocated

to each category, instead of being specified in advance by the .

Office of Education, would be left to the discretion of the

renewal site. Building on this core, the educational renewal -

site would develop a comprehensive plan for making the best

use of all resources available to the school district, including

other discretionary project grafts awarded by ‘the Office of -

Education. They would then prepare a consolidated grant )

application for these project funds. )
A second significant feature of the proposed renewal ,

strategy is the education extension agent, based on the concept

of the agricultural extension agent. These non-federal agents

will kelp individual educators define problems, provide infor-
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mation on alternative, tested solutions, and follow up to see
that necessary aid has been provided.

Educational Revenue Sharing

Legislation authorizing special revenue sharing in edu-
cation, n6w pending in Convress, if enacted and funded, would
replace many categorical formula grants with a single formula
grant for elementary and secondary education. This would
allocate federal funds to five broad areas: compensatory edu-

»- ' cation for the disadvantaged, education of the handi¢apped,

‘ vocational educatmn, impacted area aid, and suppl

;= suppor services. Within these broad categories, states and
localitiv. would have greater flexibility to determing the pri-
orities and uses of the federal financial assistance
them. Greater freedom for the states and localiti
permit them to tdilor packages that are more clearly related to
the unique problems faced by each school district. But we
must ensure that the states would not receive less, under
special revenue sharing, than they received in 1972 or in
previous years from the categorical formula grants, and that
new money will be added.

e
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Right To Read

The Right To Read program proposal provides funds to
finance special demonstrations in overcoming illiteracy. The
basic purpose of these demonstrations is to show school dis-
tricts and other public and private institutions how to make
significant improvemerts in reading. The funds currently
available, plus additional funds, would be used for this pur-
pose. The overall goal of the program—ifunctional literacy

- by 1980 for 99 percent of the sixteen-year-olds and 90 percent
of those over the dge of sixteen—can be achieved only if
current sources of funding are coordinated and used much
more efficiéntly than they are at present. Indeed, the major
role of the Right To Réad program is to coordinate and pro-

_vide technical assistance for the many programs that support
reading. The special demonstration funds would enable the
Right To Read staff to exert greater leverage so that these
very large experdrtures from other programs will have maxi-
mum imipact on the litctacy problem.

Career Educatron

Educators across the nation are placing increasing em-
phasrs on career education. The Bureau of Labor Statistics
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has forecast that no more than 20 percent of the jobs in the
1970°s will require as much as a bachelor’s degree, and that
80 percent of the jobs will be within reach witlra high school
diploma and some post-secondary schooling.

The basic purpose of career-education is to make edu-
ca§on at all levels more relevant to the world of work. This
new concept goes beyond the traditional concept of vocational
education. Indeed,.it cuts across nearly all of the programs
of the Office of Education. The budget and the congressionsl

allowance-include increases in a number of-educational pro- -
grams which are directly related to career education. These.

include training for educational personnel, research in voca-
tional education and educational personnel, the development
of new curricula, cooperative education, Upward Bound, and
special services to disadvantaged college students.

The aspect of the budget which may have the greatest
implication for the future direction of efforts in career edu-
cation is the development of four career education models.
The four models are school-based, industry-based, home-
based, and residential-based. The school:based 116dels en-

compass early childhood through high school and are designed.

to restructure the entire school curriculum around the career
education theme. Depending on the evaluation of these models,
a large-scale initiative in career education may be proposed

in future budgets. -

National Institute of Education

The establishment and enactment of the National Insti-
tute of Education could begin a new era in educational Jre-
search and development. It will serve as a national focal
point for educational research and experimentation. It will
provide a mechanism for the dissemination of research results
to state education agencies and the local schools. The results
of this concentrated research and dissemination effort could
put into practice the innovative types of ;materials and tech-
niques that are needed to reform education. Funding for
this program, plus a national foundation concept, and other
innovations contained in the Higher Education Act will receive
the early attention of Congress, as soon as budget requests are
transmitted by the Administration. ¢

ederal Switching Siation

A strong objective of educational reform goes beyond
ax ounts budgeted for specific programs such as educational
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revent.: sharing or career education. What imay be needed
is the “ntroduction of integrated-and flexible funding into our
current operations.and legislation to enable states and locali-
ties to integrate the delivery of educational services within
their service areas. g '

Because many worthwhile projects deserving HEW sup-
port are too broad in scope to be wholly financed by one
categorical grant-in-aid program, a prospective grantee is
forced to divide his plan into. paris that match the federal
categorical programs., He must then hunt separate funding’
for each part. Perhaps what should happen is that the
schools should come ferth with an idea, and then the federal
‘government should atsume the responsibility of searching
out the best possible funding sources and package them for
the recipient. A switching station concept could change the
present maddening, frustrating procedure. If a fuiture grant
applicant has a project requiring funding from several dif-
feren: HEW project grant programs, he will submit a single
application to the switching station. This new organization
could reyiew the project as a single entity and, if it is .
approved, arrange to- combine funds from the applicable
categorical programs into a single integrated grant award.
This is a most promising’ approach t6 establishing a grants-
packaging capability in HEW and' is being encouraged by ,
Congress on a pilot basis for F¥Y 1973.

. Theé Student aﬁd the Taxpayer

These are but a few-of the active items of current con-
sideration thet could provide reform and new direction in the
achievement of national educational goals. But, I would
hasten to add, these pieces of legislation, valuable as they

. are, will not be enough. For federal support of education

to increase, both for the achievement of priority goals and'
the. equalization of educatignal services, the taxpayer will
demand, and’ rightly so, that these hard-earned dollars are
achieving worthwhile ends. .

We—you and I—must work to restore, build, and
enhancé a basic confidence on the part of the American
people that education is of fundamental interest and does
provide the most efficient method of treating major social '
We must demonstrate that problems of the environment, re
‘relations, health, welfare, crime prevention, and rebuiluang
the American value system can be substantially improved
through educational reform. :
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And abkve\all, we must never allow ourselves, in our
preoccupation with fiscal and administrative details, to forget
what education is‘really all about: the student. Ultimately,
we are concerned with what happens to children, what ki'ids
of jobs they get, what kinds of lives they lead.

This is a noble end, but all too often it has become a
thetorical platitude. We have so far failed to show efiec-
tively that our expenditures are being translated into better
lives for future citizens. )

Several things are called for. First, a cost-effectiveness
capacity must be-built in the educational world that is'¢apable
of demonstrating the relationship between expenditures and
results. This involves coming to grips with evaluation, infor-
mation systems, and the development of comparative-analysis
processes, now available or in operation in education in all too
few states. h

Second, performance standards and goals should be
developed and perfected for educational personnel through-
out the states. We should cease granting substantial salary
increments without demanding an enhanced performance
on the part of teachers and administrators. .

Third, we should reserve the necessary time and energy
required to .establish within the elementary and secondary
educational community, and throughout the nation, a con-
sensus and agreement on important positions and issues.
The educational process itself should be utilized to- achieve
such .results. Many issues remain unresolved and conse-
quently are inadequately addressed by public policy bodies
such as state legislatures, the federaliCongress, and state and
local boards-of education. o

Fourth, the nature and deégree of the future federal role
in education should be hetter defined. Should the federal
government markedly increase the proportion of its contribu-
tion, presently 7 percent to ‘elernentary and. secondary edu-
cgtion? If so, how should such revenue be raised and in

Ltwhat fashion should it be allocated? )

“fth, what should the relationship and respective roles
me  ctious of private educational institutions be in rela-
tic ' o public education? This issue is reasonably well
settled in higher education, but not so in elementary and
secondary education. .

Sixth, there are also some issues of a professional nature
that neetl resolving, such as the relationship of educational
quality and racial balance, the ‘relationship of expenditure

level to educational effectiveness, and the kind of resources
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needed for the exceptional needs of large cities and rural
areas. These should be settled before we' make additional
hard funding decisions.

Lastly, it must be determined what constitutes an ade-
quate state level of equalization. The courts are following
a rationale that education is of fundamental interest and the
level provided must be a function of the wealth of a state, not
a function of the wealth of a district. "Following this, it is
imperative that the educational establishment, with broad
citizen involvement, describe a level of adequacy and a
statewide financial equalization program in meaningful terms.

Further, it is inevitable, I think, that the question of
national, interstate equalization will arise. We should be
thinking about the desirability of this, the costs that would
be involved, and the processes and controls necessary for
carrying out this proposal. It is to be hoped that preliminary
consideration of national equalization of‘education will save
us from the traumas being encountered with respect to state
equalization. '

Conclusion

I wish I could have come before you with answers instead
of questions, solutions instead of problems. Uncertainty does
indeed prevail in all aspects.and at all levels of our education
system. Above all, the equalization question is a tough one.
If indeed we'do have'to reorient the responsibilities among
the levels of government ihvolved, we have a slow, agonizing
road ahead. Perhaps such proposals as the value-added tax
and educational revenue sharing can do the job; perhaps éven
more bold alterations will be required.

In other respects, of course, things are not so muddled
and confused. The record of the past few years evidences a
clear willingness by the Congress to provide adequate funds,
despite small budget requests, to maintain the productivity
of existing programs. The legislation now being considered
by Congress offers the possibility of better programs funded
in a manner that will.allow more efficient resource utilization

by the states and the local school districts. :

The most productive approach for those of us that work
in and represent education in some capacity is to try harder
and differently and {o level with the public. We must argue
the facts and merits at all times, and remember—the tax-
payer, too, is idealistic and wants the same excellence in

education that we fight for.
' ' 71
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We must reach out into the education communities with
even more compassion and determination to help lead our
young people and adults away from the pitfalls that can
eventually cripple our entire society. To do this; we must
rededicate ourselves, in mind and body, to the task of
education and training.

The nature of a free society demands that we take this
course. . We do not plan our future through centralized
authority but, insteads allow our citizens, through free choice,
to chart the directions society will take. Education is the
foundation of.this process. Through education, future ¢itizens
obtain the abilities and rational thought processes necessary -
to ensyre that our development is sound, our sensibilities
appropriate. It should. be no other way.

Thus we are entrusted wnth a responsibility tha is at once
vital and’ominous. It is a reSponsibility that must never be
shirked. We must fight a constant battle on all fronts, for the
future is indeed in our hands.
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Legal options and constraints have powerful influence on
the governance of state education systems. The three addresses

that follow in this section of the institute report speak to a

number of issues that reflect the way in which laws—and the
administrative structure ordained by law—control educa-
tional governance. .

Responding to the question, “After Serrano...What
Can -States Now Do?” Dr. ‘Roger M. Shaw reviews the
fundamental legal questioiis involved in Serrano-type court
cases and suggests legal ..venues open to the'states in dealing
constructively with the issues these cases raise. He concludes
that the states can still do almost all the things they could
before; there are no prescriptions and only one proscription:
“The quality of public education may not be a function of
wealth other than the wealth of the state as a whole.”

Dr. Roald F. Campbell and Dr. Tim L. Mazzoni; Jr.,
employ the specific concerns of the current Educational
Govemance Project to describe some of the procedures being
used to develop alternative models of educational governance
structure. Although this st::loy is structural in its emphasis,
the problems being examined also reflect concern for the
legal and fiscal frameworks iithin which state education
systems operate and the implications of the differences among
the states for educational policy decision making.

Dr. Marion A. McGhehey uses the recently reversed
Richmond case in his paper, “After Richmv nd . . . Must Dis-
tricts Be Restructured?” as a springboard for the analysis of
one of the central legal issues in state educational governance:
To what extent will educational policy decision making
increasingly become a judicial function? Although this,
particular case centers on the problem of racial balance,
the basic issue is one < {'application of the politiczi concept

of federalism to educational governance. )
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AfterSemano. ..
What Can States Now Do?

Roger M. ...aw ' ‘
President N ‘ ‘
National Organization on Legal Problems in Education

Kent State University, Ohio /

I

Two score and eight weeks ago yesterday, the surname

of John Anthony Serrano began to become a kind. of house-

. hold word to thousands of educators, legal scholars, judges,-

govermnuent officials, tax experts, and legislators ali across the

country. For about four years the eleven-year-old Chicano

plaintiff had known vaguely that his rather hopeless case

was losing ail the way to the Supreme Court of California. . ?

; But then on August 30, 1971, by a six-to.one vote of a :
o ; prestigious state supreme court,’ a great state’s school finance

] | setup was found unconstitutional for failing to accord young -

i

]

Tony Serrano his coustitutional right to equal protection
of the laws.

Apparently a lot of lawyers were reading the papers. A
lot of similar cases were subsequently filed—forty-five at
\ , latest count, in thirty states—and “Serranopiners” by the
hundreds sprang into acti  There is probably none in this
room who, in his chiefly omniscience, doesn’t fancy himself
as a bit of an authority on the Serrano cyclone and none
also who doesn’t crave just a bit more insight on the matter.
Came then from your program planners the almost plaintive
interrogative, ““What can states now do?”

Turning to the Target-Topic Query

e W o it i i

A straightforward question deserves a forthright re-
sponse. A proper answer. (though a startling answer to the
hand-wringing, novice'Serrano -watcher) seems .to be that

e ) 4 .
1Serrano v. Priest, 5 Cal. 3d 584, 487 P. 2d 1241 (1971).
. . . ) 75
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states can still do all the things they could be/ore—exce;Jt one.
That one forbidden phenomenon is that the quality of public
education may not be a [unction , wealth other than the
wealth of ihe state as a whole.

With full awarenéss of ‘the perils of paraphrasing in / \
things legal, this one proscription may be restated thus: to e
the extent a state puts quantities of public education up for \
sale to quasi-local districts, .district wealth must not/ \
allowed to affect the quantity hought. Another recasting-of
the essence of Serrano is tijat “fiscal neutrality” guslﬁzlrac- {
terize the makeup of the pubdivisions of the state (the dis- b
tricts) which are authorizgd to make (Lecismns on levels of
educational spending. As the meanifig of fiscal neutrality é?
becomes clear, so perhaps wilLSeﬁano. Mote and more com:- \
mon, also, is the key phrase “equal access to wealth.” A

The verbatim Serrano proscription forbids making “th
quality of a child’s education a function of the wealth o
his parents and neighb®rs.” ® There are no prescriptions.
If states don’t stub toes on the equal-access-to-wealth cornex-

" stone, their systems apparently are not constitutionally -offen- \

sive, acc rding to Serrano doctrine.

.

A Short Inventory of Major Alternatives

Having staked out Serrano’s proscription, couched

variously for increased Jucidity, and havin_ indicated that

prescriptions are absent, what then are the kinds. of school
finance setups the states can vontemplate? From the combina-

-tions ‘and permutations of factors that are your state setups

and that do it somewhere along the continuum between
complete local support and full state funding, at least three
seem presently to be constitutionally inoffensive.® They are:

1. Full State Funding, and —
2. Equalization with No Leeway, and
3. Interdistrict Power Equalization.

All_three of these were exhaustively and masterfully t-eated

yesterday by Dr. Erick L. Lindman of the University of
California at Los Angeles. : \

" 2Serrano v. Priest, 5 Cal. 3d.at 587 (1971).

3 Johns, Roé L.; Alexander, Kern; and /Jordan, Forbis. Financing Edu-
cation: Fiscal and Legal Alternatives. Columbus, Ohio: Charles E. Merrill
Publishing Co., 1972. pp. 499-506.
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A Somewhat Longer List of Political Possibilities

Founded as Serrano-type law is, on one proscription
and no prescriptions, educatorsiand legislators in the several
states need not presume that S'iiey have been straitiacketed
out of all wiggle room. Part of Serrano’s inhovent strength
and vitality lies in what it does not do. Pothoiling news
stories and popular editorials sometimes to the contrary,
Serrano_in effect and for® example (a) does not invalidate the
property tax per se, (b) does not mandate completely cen-

tralized educational decision making, (c) does not go veyond <

state borders, (d) does not go inside any district border, (e)
does not speaL to the federal government, and (f) does not
foreclose any popular surges of support for educational
attacks on racial, social, envlronmental or economical prob-
lems The vast panoply of options is still there to be embraced
“or ignored at all state capitols as chief schoolmen and solons
see fit.

Without being diagnosed as giddy with the altitude of
even lower slope Mount Hood, let me tiek off a not
unthinkable list of political responses to Serrano and then
realistically and soberly opme with unbecoming quasi-
confidence as to what some oi your legislatures might do.
The fifty legislatures, exercising their pleriary powers anhd
primary responsibilities for education in your states, might
come to believe that they should, and behave as if they could:

- 1. Further centralize or decentralize school finance-and
governance,
Go farther toward dnversnty or uniformity of educa-
tional experience, ,
Deeide on ‘“‘conipensatory” extra, outlays or abso-
lutely equal-dollar outlays,
Preferentially treat the artistically or scientifically
talented instead of the physically, mentally, or emo-
tionally handicapped. students, .
Arrange extra dollars for the easemen: of municipal’
overbuzden,
Reward school districts according to the degrees of
racial integration in the allocation of school funds,
7.} Opt for elitism instead of egalitarianism,
Reorganize their official ‘educational contraptions
(ddstricts) to be as, large as the state or as small
as the family, and
Opt for more property-related than mcome-related
taxation.

e
e
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This list can be extended, almost ad nauseam and ad
infinitum, and is both included and truncated here to illus-
- trate that-the nub of Serrano is simply equal access to weplth
and that the new and old choices must merely heed that'one
Serrano caveat. . ¢

Moving gratuitously beyond my legally can-do assign-
ment into some quick political cqnjecture,.1 have the hunch
that most legislatures will do something sooner or later. The
Serrano spectre coupled with “But for the Grace of God". .
may prompt legislatures lo begin to think seriously about thexr
states’ patterns o{ resource mequalvty, to consider schemes to
patch them up to pass judicial muster with as little as possible
violent upset of existing policies, and probably ultimately to
maintain a mixed system for both raising and allocating public
school revenue. -

A Monientary Oblique Attack

For variation on the theme, let me come at this chal-
lenge from a little different angle. Let me now, for alchange
of pace, attack the Serrano spectre as if:it were your personal

* house ghost. The question then becomes, “After Serrano, what
can the CSSO now do?” or “What can you, chief, now do?”
As you are your state’s status-leader in education, you are the
one who, after the gavel has fallen on your Serrano-type case,
should have done something about it, should have seen the
handwriting on the wall, should have known just what legally
and politically acceptable schemes and dreams ought to be

- on tap, or should have sensed perhaps in some instances that,

given your rglatively equitable setup, your state possibly has
little 1o _fear at the hands of litigious libertarians,”

For a few moments, lel’s think of you instead of your
state.” There may be some solace as well as substance in the
fol]owu;z three responses to this restated challenge. I submit
that the more a fellow knows about school law, the better
(not worse) he will sleep. My generalized response to the
revised question, “What can chiefs now do?”” is tripartite,
as follows:

First, size up.Serrano in all sobrlety, including its grow-
ing string of subsequent settlements. After all, Serrano proper
is almost a yeer old. Serrano is Serrano, and there is a
great measure of stability in the law, but on the other hand,
law is almost as dynamic as it is static. Serrano is not a

casual case, but I am inclined to give it the same deliberate
78
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(even if amateurish) analysis<I thinl. all cases that come to
light in education should get from each of us. Most o us are
not lawyers, but we are legally dry enough behind-the ears to
know that, any way you look at it, ultimately law is what the
court says it is—Dbe it repetitiously recapitulated, currently
modified, or originally promulgated, be there constituitonal
or statutory language, be there precedent “’on all fours,” or
be there none of these. There are several thousands of courts
grinding out thirty thousand cases each year. To avoid en-
trapment in the casual-case syndrome, three key questions
need to be askuu:

1. Said by what court?
2. What did the court say? ’
3. Was it solo or chorus?

As you don your chiefly legal-eagle headdress for
Serrano celebrations or séances, ask yourself the above
g tions, because upon the answers, from where you sit,

~de,. 1d many of your administrative moves with foresight or

hindsight. Unless a court in your state or your federal circuit
has said,what Serrano means for you and yours, the Serrano
cyclong’ may be drifting by unnoticed. Serrano is not con-
trolliig (is not the law) in perhaps a majority of the fifty

statés whose chiefs are here this morning, and indeed, Serrano-

.~ need not necessarily even prove to-be persuasive to your

7/

~

I

judges. , .

Even more important to realize, gentlemen, is -that
Serrano is not the law of the lang-—yet—and may naver be.

The answers to the other tvvo questions as to what the
coutt Yeally did say and as. to whether or not its voice was
discordant or harmonious in the vast symphony that is the
body of the law will become clearer elsewhere in this
presentation. o

A second further vesponse to the revised question, “What

can chiefs now do?” is that, if Serrano-type law has been
yp

found to be the law for you and yours, you will, of course,

go to work in your leadership role to figure out precisely

what your sourt said and then set about to get legal—by
patch-up or replacement of your constitutionally offensive
system. Even if your court has not yet spoken, you may

still want sage counsel as to the imminence of possible impact

of Serrano-type law and the odds on successful defense by
you as the chief state school officer. Lawyers thrive on their
clairvoyance as to;what courts 4nd judges probably will do.

If Serrano-type law has.not come te your state yet (and -

. 79
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remember, please, that fora ma]orlty of you this is the case),
you still have time to decide if you are an eager or a reluctant
“dragon on this onle. Your leadershlp role is not yet legally
cast, willy-nilly or nolens volens; it is still a matter of per-
sonal, political, iid professional values and cohstraints.
Personally and o]mcally you might very well ride this
one out. There 2 are, on the other hand, CSSO’s who ill
welcome their swte s Serrano-type challenge. Your stance,
chief, put inalmobt classic Serrano- -type language, will doubt-
less “be a function of your very-own personal energy and zeal
if not a function. fof your very own personal wealth.”

Whether you are defending or befriending o just wait-
ing, you may xdax?t ‘to use as m..ch Forrestal finesse as
vou can. Many ’legal minds, especially govemmeptal (statu-
tory) counselors at| law, tend to he ¢8hservative toithe point
of negativism. Thp reasons are many, but one certainly
involves their win-loss records. If they coundel neganvely

o i
against some actjon, nqthmg happens and ﬂobody gets in
trouble and nobody hasto be represented and the! cautious-
* conservative counselor has no case, so he Joses no-casé.

The opposné bf thlé is the positive usé of legal talent.
Undersecretary ofi the Na ames V. Forrestal, just prior to
World War II, w: 5| fe peus in naval adniinistration circles
for ‘being the best po itive user of legal talent in" federal
government. Spotting war clouds on the horizon aurmg the
late® thirties, know*mi aYH well that statutory law.allowed
the Navy to hulldqonly few dozen planes, dnd ‘Hlose only
in government arsenhls, lhe gathered all the Navy lawyers
together and said; | We inust huild thousands, not dozens!”
and forbade them *o say§ “We-can’t.” His best.légal talent
was thus charged Wflth ﬁndmg a legal means to doj the neces-
sary. If not yet under gin or gavel, perhaps a féw posmve
egal and fiscal and pollhual wizards. could help you sctisiy
7 Sérrano if it seems f ibejcomirig your way to stay;

b l
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| Chiefs, Back to_the Bar ~
After the foregoing gratuitous, and p.robably‘ ingenuous,
. empathic effort, letis [get back to the bar—-or perhaps more
producnvely——back to thé “bar facts;’ > chiefsés/
Each of us knows some of the Serrano—saga, and each .,
of us craves a quick mastery of every bit of |circumspeat
shakedown and shai)e-up as addenda, errata, and dicta come

tO llght. . ‘ | . ;_
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We should sense that it didn’t all begin a year ago this
month, August 30, 1971, in Sacramento, four-hundred and
fifty miles due south of where we sit this morning. Actually,
a string of equal-protection Fourteenth Amendment cases,
beginning: about 1890, were-brought not by aggrieved stu-
dents but by -tough:minded taxpayers seeking tax relief for
themselves as various states were trying, from the plaintiff’s
viewpoint, just a little toa much equalization-at certain tax-
payers’ expense. In the course of three-quarters of a century;
in grappling with challenges involving the states’ duties to
establish a “thorough and efficient sysiem of education”
(Sound constitutionally familiar; chief?), many courts were

N

) \notﬁa,t_ all loath_to_voice a tolerance for something less than . ‘ J
11

full fiscal-equalization for school districts. Iri a number of ) !
. . .. -,
cases in thi§ line of précedent, the Fourteenth Amendment’s |
equal-protection clause was central in cases brought to thwart, s ;
rather than to foster, more educational fiscal equalization. . o
A second lin of cases, up to and including Serrano ’ . ’ T
a year ago this fidnth, involves the equal-protection clause
of the Fourteenth Amendment in pleadings by school-pupil /- - -
plaintiffs for more equalization thanr interdistrict inequalities / ) .
provide in many states. Genesis is quite probably, believe it / )
or not, in the otherwisé landmark case of Brown v. Topeka | . ’
Board of Education: e N s g
Today, education is perhaps the most important fuhction of -
state and local government. . . . In these days, it is ‘doubtful
that any child may reasonably be expected to succeed in life if &
he is denied the opportunity of an education. Such an oppor-
tunity, where the state has undertaken to provide it, is a right .
which must be made-available to all on equal terms. ’

A decade later in the “era of litigious libertarianism,” ,
abont 1965. a theory .was advanced. by Arthur Wise that, : ‘
as education seemed to be becenirig a constitutiorally pro-

tected right and must be provided on equal terms to all l
students, could nat a.finding of unequal protectjon of the . |
Jaws be pleaded where a. state, by accident of history or ‘ -
geography, arrang:s for fewer dollars for children in certain _

districts?” By 1968 several suiis® had beeniled utilizing ,

- 4 Bcll's—énp Railroad Co. v. Pennsylvania, 134 U.S. 232 (1890). Subsequen
cases a;sembled end explicated.in Johns, et al:, Financing Education,-pp. 472-82.
For up-tc-date and competent synthesis of school finance and scliool law, this
later work, especially Chapter'13 by Alexander and Jordan, will be found in-
valuable by chief state school officers and their staffs. o |

5 Brown v. Board of Education, 347 11.5./483 (1954)., : |
8.Jobns, op. cit., pp. 483-89. " . ' ) P . . 1
: 81 ~ |
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this rationale. Most of us were agog when the Detroit Board
of Education took on Lansing, althcugh the effort never
quite came to irial, or fruition. First blood was drawn in .
Florida in the comphcated Hargrave case, which turned on
the statutory “niillage gap” and which was later vacated and
remanded on other “rounds by.the United States Supreme e ¢
Court. Meantime, well-argued suits in Illinois® and Virginia,’
whicl. combined . pleas of “educationdl .need” along with
“equal access to;wealth;” were lost partially for the lack of
judicially manageable standards-of educational needs. Ghen
came Serrann v. Priest, and the worm turned. Mcknnis
(Illinois) ana Burruss (Virginia) were distinguished/ edu-
cation was foufid to be a “fundamental interest,” and John
Anthohy Serrano’s name began to Dbid- fair to be forever
famous in the legal and the fiscal lofe of the public schools.

The 333 Days. Since Serrano

T - %erranc, cyclone is not yet a year old. I dub it
thus be..use it is more like an enveloping weather system
producing cloudléss. skies in twenty states (no cases),, partly
cloudy {chance of severe thunderstorms) in almost a score
of other states (cases pendmg), with stormy weather in nine
states - (cases ‘settled). In six of the nine (California, Min- " -
nesota, Wyoming, Arizona, Texas, and.New Jersey). there
has heen consmerable storm- damage %o .the school finance
establnshmerLs, but in three of the nine stormy states: (New.

York,*® Missour: ™ and Maryland *)" .threatened damagel =~ | -
did ot develer, , Serrano doctrine was not accepted.. Some

of us want it to rain; some-of us don’t. Most of us will take it

as it comes. Some Wil want umbrellas. Some wiil seek to -

seed the thunderheads. -

Qf the ning Serrano-type litigationy that have been .
settled siace Serrano, the Christmas Eve(decision in Texas ** .
has now moved up from its per curiam, three-judge federal
court hearing, as expecied, and will be heard by the United
" States Supreme Court dllrxng its fall sitting. Bfiefs, indluding .

-

7 skew v. Hargr; vc, 401 U.S. 476 91 S. Ct. 856 (1971).

8 McInnis v. Sh p{ro, 293 F. “upp. 327 (1968) and 89 S. Ct. 1197 (1969)
9 Burruss v. Witkerson, 310 F. Supp. 572 1969) and 397 US. 44 (1970). i
10 Spanor v. Board of Education, 328.N.Y. Supp. 2d 229. ° r
"1 Spencer, v. Mallory, Civil No. 200582 (W. D. Mo. 1972). .
12 Perker v. Mandel, Ciyil No. 71.1089-H*(D. Md. 1972).

13 Rodriguez v. San-Antonio Independent School District, 337 F. Supp. 280
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dozens from prestigious friends of the court on both sides,
will all be in by August 20. Some of us are sanguine about
the prospect of having ‘he Court speak on a Serrano-type
case so soon. * But the more circumspect of us “Serran-
observers” are not unmindful that of the nine cases since
Serrano, three Serrario-like pleadings lost. Neither are some
other, “Serranophiles” oblivious to the facts that the United..
States .Supreme Court has never previously accorded edu-
cation the status of a fundamental interest, that such status
is necessary to warrant strict scrutiny, and that strict scrutiny
is a.Warren Court device now being pleaded before a Burger

Court.
J

Three Key Cencepts for Us
Knowledgeable Non-Lawyers

Serrano simply turned.on interdistrict equal access to
money for education.. Ofie of its strengths was-this singleness
of complaint. Unsuccessful plaintiffs in Mlinois (McInnis)
and Virginia (Burruss), had ambitiously complicated their
suits by pleading inequities in both money and need. Money,
courts understand. Unequal needs of unequal kids seemed
sufficiently standardless to be judicially unmanasea le. and
Mclnnis and Burruss were rebuffed in sta nd \federal
supreme tests. In pure Serrano-doctrine and  .egy,\educa-

“tional needs are offstage and at stage-whisper . lume. '

Three other kev concepts from Serranc >r us knowl-
edgeable non-lawyers need a bit ofét:highligx.l‘ng: \

1. Fundamental interest. Serrano accorded educ#tion
a very special status—higher than evek before and higher,
for example, than either health or welfdre—fundameital
interest status. " 4

2. Suspect classification. With money\the nub of the
pleading (“filthy lucre” and “root of all evil,”¢tc.) and with
some districts having it and some not, another legal concept,
suspect classification, came into play. The intéxaction of
these two, concepis in successful Serrano-type actions to dat
has triggered’a sharpenin> of the court’s eagle eye. and this}
nexus,of these two crucial concepts has come to demand\sﬁrict
scrutiny in determining the validity of the challehged state
action. : . y N

)

. . . -« \~
8. Strict scrutiny. The keystone in this arch is the invok- .

ing of “strict scrutiny,” that is, .the court will raquire the
defendants of the challenged' school financé setup to show
‘ 83
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that there is no other constitutionally inoffensive way to do

the job. Strict scrutiny, in effect, gentlemen, is invoked, if

possible, by plaintiffs to put the burden of proof upon the

defendants. It tends to make the -court unwilling to accord -
+ the state any *‘presumption.of propriety.” - News that the
) . United States Supreme Court will hear Rodriguez within one
hundred days (briefs are due this month) prompts many of
us to remain sanguine about Serrano, but in the same news
_ came. word that a Mary{z)md federal judge ** did not call.
~. B for strict scrutiny in the Serrano-type suit in Maryland. .

# . 4 ‘-" I3 ¥ -

: : & . And So, Chiefs, the Forezast

L AN

-

< - In summation, chiefs, my responce to the challéyge,
“After Serrano .., What Can States Now Do?” is that, whére
. and when Serrano prevails, states can still do all the things
- they could before except make the quality of a child’s edu-
: cation a function of the wealth of his parents and neighbors
. and that, among currently conceived schemes, full state fund-
- —ing and equalization with no legway and interdistrict power
equalizing appear to be now constitutionally inoffensive undc
the equal-protection clause of the Fourteenth Amendment. .
Throughiout this presentation, ladies and gefitlemen,
there has been a fusion (or confusion?) of meteorological  *
' . and legal lore. I may as well sign off with a weather forecast
of sorts: As a “Serranoptimist,” I predict that the Serrano .
cyclone will sweep slowly into the flood of economic and
social change in this or the next-decade—with or without
~ the imprimatur of the United States Supreme Court—because .
it fits the dominant mythology.”® When word of the spirit
.. of Serrano gets around, chiefs, most of your Indians will be
. surprised to learn that Serrano’s requirement is not present
! « reality; and most of your Indians, chiefs, can be depended .
7 IR : upon to objectintuitively and vehemently to the gravamen © s
, of Serrano, which is in essence the deliberate b%stowal of
” [ . unmerited privilege by government. |, °

—~
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14 Parker v. Mandel, Civil No. 71.1089-H at 17 (D, Md. June 14, 1972).

15 Coons, John E.; Clune, William H. III; and Sugarman, Stephen P. “A

First Appraisal of Serrano” Yale Review of Law and Social Action 2: 119;

. Winter 1971, Much of the substance of this address was ultimately drawn from
v oo ‘the first 167 pages of this supgrh joumal, supra, which is subtitled “Who<Pays

¢ for Tomorrow ?ools: Th@nerging Issues éf School Finance Equalization.”
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The Govemance of Education: . -
A Progress Report

L Roald F. Campbell and Tim L. Mazzoni, Jr.
Educational Governance Project
The Ohio State University ‘

i ‘We appreciate this opportunity to make a progress report
. ! to the clief state school officers of the nation. As of January
v b 1972, the U.S. Office of Education approved a project entitled
.. “The Governance, 6f Education: State Structures, Processes,
and Relationships.” Martin Essex of Ohio, Ewald.Nyquist of
New Yoik, and Jack Nix-of Georgia, all colleagues of yours,
became the Policy Board for .the ]7)rojer.:t. In addition, an
-~ " Advisory Committec of eleven members, including your own
, John Porter of Michigan, was established. A contract was
“+ let to-the Ohio State University for the major study of the
project, and the two of us became the project directors.

The major objective of the project is the development
of some alternative models of educational governance. The
prograni is planned for a two-and-one-half-year period. Over

. the past six. months we have been engaged in a number of
taskss To begin with, we have taken account of other studies
of both general governanceand educational governance at
the state level. In our own work we make about one-hundred

 fifty specific references to these refated studies.

As a second task, we have developed our own approach
to the study of. educational governance at the state level.
While building upon what others-had done, we found it

. necessary to conceptualize a framework that would seem to
- contribute most to the purposeof the study. T

As a third tagk, we have collected a great deal of infor-
mation about the g%vernance of education and related matters

. . “in- all the states. It is clear that we cannot study in depth,

within the limits of our time and resources, all fifty states;
hence we have been faced with the selection of twelve or thir-
teen states for detailed case studies. To assist in the selection

] . s ,
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of; these states we have collected information about all the
states in four major categories: (a) socioeconomic character-
dstics, particularly wealth and industrialization; (D) the
political culture; (¢) governance structure, both general and
educational; and (d) the nature of policy decisions in eight
selected policy areas. Furtlier elaboration of state selection
and policy areas will be provided below.

As, a fourth task we are now engaged in an eight-week
training seminar for the nine persons wlio will play major
roles’in doing the case studies. In order to provide a com-
parative analysis among states it seemed* essential that the
same research approach Le ysed in each of the states. To
ensure thi< common format for the studies it seemed necessary
that we ha e a training program for all pari'cipants so that
they might become thoroughly familiar with the framework.
Moreover, it appeared desirable for the entire group -to par-
ticipate in a pilot stidy where research procedures -might
be tried-and modified if need be. We are using Ohio for the
pilot study:

--We hope what we have said to this point provides some.

seiise of what the project is about and what has been_ done
to date. We would now like to'share with you some of the
major decisions we have made. They include the selection
of the level of governance, the selection of major policy areas,
the selection of states for the case studies, and the selection
and development of the research framework. F inally, we

‘would like to project the, study over the next two years and

its implementation. even beyond that. .

. Govzrnance at the State Level
We " have discovered that the phrase “goverpince of
education” means many thmgs to different people and brings
forth a variety of latent images of what we are about. For
some, governance refers to higher education, for othiers,
lower education. For some, governance refers to policy
making, for others, policy implementation. For some, gov-
ernance suggests the local level, for others, the state level,
and for still others, the national level. Clearly, for any finite
project some limitations have to be imposed. We decided
te laok at thie governance of elementary and -secondary; edu-
¢ and to focus on the state level.” This decision leaves
Q Ser edycation except as it intersects with lower educa-
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fion. It also leaves out local and national governance exeept
as they are related to state governaunce.

Why the statelevel. focus? A number of (wasons

prompted this decision. Im the first place, we believe that
most major policy decisions are ‘made at the state level.
States have constitutional responsibility to establish and
maintain public school systems. Governors, state legislatures,
state courts, state departments of education, and other state
agencies are constantly occupied with the making of policy
decisions consonant with that legal mandate. Whiie national
policy making for education has become increasingly impor-
tant over the last few decades, and while state policy is often

_affected by national policy, we hold that new models for

educational governance can mést appropriately be considered
by the several states.

Second, as governors and legislators participate in pol-
icy making for education, many of them find that educational
demands occupy an increasing proportion of their time and
require an increasing-proportion of the .‘ate budget. These
political leaders also share some of the disenchantment that
many people now experience with respect fo our institutions,
including our schools. As a result, politica; »ctors frequently
raise squestions about our pattern or model of educational
governance. Most chief state schopl officers probably have
heard these expressions of concern. Frequently, such expres-
sions question the protected or separate status of education
in state government. These questions have been given specific
expression in such bodies as the Education Commission, of

*the States. In a -recent meeting convened by that body, we

heard Governor Askew af Florida express that concern about
as follows: I campaigned on educational issues, and now
that I am elected, I refuse to be kept out of decisiors pertein-
ing to education.” Askew and others are demanding mew
models of educational governarce. .-
Third, ®ith growing national influence/in educatic,
we think that state influence should be incredsed to provide

.an appropriate balance. Indeed, that is what federalism is

all about. From the beginning of this nation/we have thought
some balance between state and national Zinﬂuence should
be established. In recent years states have seemed derelict
in holding up their end of that compact. While we would not

deny th:e importance of national action, we think states must .

Indeed, local control, a strong tradition/in this country, can

probably not he protected withoub’épprg iable state influence.
[ 87

be in the position of influencing and mzdifying that action,
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To say it otherwise, we think education will be governed
best when there is interdependence among local, state, and
national * agencies. States -need to help preserve that
interdependence.

Feurth, most state departments of education recently
have recognized the increasing importance of plaining,
research, and evaluation to their operation. This new
emphasis is related to the demand for more resources for
education, to the growing contem with accountability in
education, and to some disenchantment with our schools, as
noted earlier. Most state agencies are not yet very good
at these new functions, but many attempts, frequently with
federal assistance, are being made to become more efféctive
in generating and using’ information for decision making,
whetlier it has to do with such problems as school district
structure or the eflectiveness of a particular instructional
program.

Finally, recent court decisions such as Serrano in Cah-
fornia and -Rodriguez in Texas portend a role for most states
not heretofore conceived. It seems quite likely the United
States Supreme Court will reaffirm ‘the point-that most cur-
rent state school finance programs are unconstitutional. If
states go tu full or essentially full state funding for the
public schools, a substantial realignment of resonrces will be
required in most states. Quite frankly, more money will be
required for the poor than is now the case. The realignment
will not be easy. Before it is achieved, governors, legislators,
chief state school officers, and many others will be deep]y
involved. All of this suggests another reason for examining
-the structures and processes of governance at the state level.

’

Major Policy Areas

‘Having decided to focus at the state level, it then became
ne-essaly to decide what to look.at. Clearly, all policy déci-
sons could not be examined. Nor should only one or a few
by pes of decisions be scrutinized. We then asked ourselves
wiat the-¢ritical policy areas were. Our initial formulation
included: six areas: (a) professional .development and cer-
tification, (IY) desegregation, (¢) planning and evaleation,
(d) ﬁnancn(x] support, (e) district reorganization, and (f)
teachei bargaining. In our first meeting with the Policy
Board, two additional areas—ciirriculum reform and hon-
pul)llc schoo] support—yere added. We then wondered just
88
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how critical these eight policy areas scemed to those who
participated in making poliey in each ofuthe states.

This concern led us to go to key informants in each of the
«ates. Initially, we asked the governor, the chief state school
officer, and a selected professor in each state to indicate on
a\five-point scale from -2 to —2 just how critical they
j&iged cach of the arcas to be. Shortly, we added the heads
of state tc cher organizations to our list of informants. As .
of July 10, 1972, we had received responses from 56 percent ' ,
gf the governors, 90 percent of the chief state school officers,
76 percent of the professors, and 63 percent_of the teacher
organization heads. A total of 143 responses sit of a possible
298, or 63 percent, were received. In terms of ratings
given by all respondents, degrees of criticalness are shown in

Table 1. . ‘ '

TABLE 1.—~TOTAL RATING VALUES GIVEN BY ARESPONDENTS
TO PROPOSED POLICY AREAS

Policy Area et Rating Value

5
Financial Support 237
Planning and Evaluation 169
Curriculum Reform ~ . / 122
Teacher Bargaining ™ 108 -
District Reorganization v . 93
Professional Development and Certification 90 b4
Desegrngation ’ L4
. Nonpubilic §’choo| Support 45

L

One/ wonders how desegregation and nonpublic school
support an be rated so/low. We then analyzed.our responses .
for each state. In Califernia, desegregation was ranked -6
and whs exceeded only by financial support at 4-8. In New
Hampshiie, on the other hand, dgsegregatioﬁ ranked —6, the
least critical of alljthe areas. In similar fashinn, nionpublic
schoo! ~_ ort ranked --5 in Massachusetts, Qhio,-and Wash-
i élon and —4 in Mich‘gan and —3 {n Florida and Indiana.
i l\mpg states and perhaps

learly, degree of criticalness varies a
aries by time period. .

These consideraticns may argue that we shouldy retain
all eight poliéy areas even thoug'1 we find some of them less
critical in some states at this time. We also’ suspect that:by
Jooking at a variety of policy areas we will identify a greater

number of actors who participate in making policy decisions. .
For instance, it seems reasonable that teacher organizations , t/ '
-89
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would he more active regarding policy making in the cer- - \
tification area and that business groups would he more active
in financial support arcas. ¥
However, if we are to examine how eight or more policy )
decisions were made in each of twelve states, we have at least
ninet, ix decisions to anmalyze wyr detail: for each decision,
how the d>mands were generated, who the actors were, what
compromises were effected, tlie nature of the enactment, and
procﬁg‘ ires established for dimplementation. Such an analysis
for m‘%ely-six decisions séems to be impossible. Thus we are
giving seriou} consid(;}'glion to an examination in four areas .
in each state in gregt det**1 and decisions in the other four
areas in less detaily"We v uld still like to test the proposition
that the actors )’funge, at least to some extent, according to .
the nature ofyz:,deciéion.' v ‘
!

/ . 1 1 -

/e ) |
// Selection of States ,
7

. We began early ‘collecting material related to the gov-
ernance of education for each of the-fifty states. For instance,
we learned witit interest that the chief stawe school officer in /
Temnessee is appointed by the governo: and is a member of
the governor’s caiinet. We also noted the recent reorganiza-
tion of the governor’s cabinet in Massachuseyts_and 1'se inclu-
sion of a secretary of educrtional aflairs i thXy cabinet. It
soon hecamé apparent that we needed a more sysiematic way
of loqk/ing at educational governance in each of¥the states,

" As part of this consideration, itéseemed 1o us :hat each of the

states might first be viewed in terms of its political culture

and socioeconomic development.” Perhaps many diflerences

among states could be explained by differences in these factors

alone. If this were true, it then followed that we must have

other data ahout each of the-states. We settled on two other
categories—governance structurg and nature of policy deci- l
sions. \We spent several weeks developing dimensions that , ‘ |
would permit us to describe states in these four categories.

Since this whole exercise was largely for the purpose of T
assisting us in the sclection of states for the .detailed case :
studies, we felt we must do the task as expeditiously as pos-
sible. This meant relying on the work of other scholars who /
Yad examined states across vari~us dimensions. As many of
you already have discovered, a.iy atte 4)t to compare states - -
on any dimension is a most difficult té;k. With considerable ) oo
persistence we have developed oyer forty dimensions in the
90 - .

.
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four categories mentionéd above. .In the’s cigec‘onoinic cate- .
“gory we have settled for “wealth” and “jindustrialization,” ' .
- c¢ach of which has a number of subsets. Pglitical culture was N .
- tréated as a single dimension, largely the txtent of a reform .- :
+ * . tradition. We divided governance into general govgrnance
~ 3, saud educational governgn ¢. .Under general governance, illus-
. . . . “ltrative dimension$ include the “poyjer” of the .governor and’
the “effectiveness” of the legislathex Under edacational gov-
< ' emaice, illystrative dimensions include degree “of {citizen

. ) ‘ control” and] the “professionalism” of the state department

' : -1 _of éducation. For each of the eight policy areas-we have one,
g B or more dimensions. For instance, under financial support, - )
. . T - the dimensions include “amount,” “equity,” and “eflort”; -
- < g ‘under -planning and evalyation, the dimendion represents .+
. A : “$%state commitment to planning and ¢valuatjon”; and under =~ = ' :
! teacher bargaining, the dimension deals with the continuum’of ’

\

“soft” to “hard” bargaining. )
" _ We found, through a correlational apalysis in which
each of-these variables was correlated with each of the other “
variables, that many of the differences amorig the states can .
be " explained in terms of their socioeconomic or political .
culture characteristics. For instance, ingustrialization and . :
wealth inmNew Jersey do much to distingutsh that state from
New Mexico. In like mdnner, the reformitraditiop in Minne-
sota seems to explain in large measure how that state-differs
from Mississippi. With the socio.economic,a,nd political cul- ‘
J ture variables held constant, through a partial cotrelational -
. treatment we then examined the, relatiopships between gov- . -
ernmental_structure variables and the nafure of the policy .-
decisions in each of the states. In terms-of our purpose—the _
building -of alternative models of governance—we became
-~ much interested in these structire-policy outconie relation- -
ships. A summary of the data available t3\s for this analysis
is shown for each of sixteen states in Table\2.
. As aresult of these analyses, we sele g;d Aiwelve states,
1Y

plus the pilot state of Ohio, as'the states where our case studies
would seem to have greatest potential for explanatory power,
Moreover, in this tentative selectionwe had a numbepof pairs - "
of states, alike in many respects but different/irf soni¢ ways of a
great interest to us. New York and California, Minnesota and

! Wisconsint, and Florida and. Texas are such pairs. However, . .
in this first cut of states we noted that two'regions of the . ' .
*  country,’the Plains and the Rocky Mountain area, were not ‘ o e
g represented, This consideration led us ‘to consider Nebraska -~ |~ .
{ and’Colorado in place of some 'states initially selected. IIli- , .

<3 - 91
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nois, with a long history of no state béard of education,.and
the only state with a school problems commission, also became
b . ' an attractive alternate, but we left it in that status. .

' - We have recominendéd to the Policy Board that we do
case studies in thirteen states listed in Table 2. A number, of
arguments can be.advaneed to support this selection: -

. ':Se.Ven of the ten megastates éfe~im:‘iud/e&. '
. . : "2, Most structural variations of major interést are found < , {
. - " in'these states. N ..
3. Several chief state school officers reportedly active
in thanging governance arrangements are included.
4." Many of tHe states experiencing secent court, actions
- are on the list. , ) ) '
5. All major regions of the country are represented.
6. Some clustering of states to facilitate comparative
analysis is possible. - ’ )

! . P .
7. For most of the states named, background data are

e h i Hean AT DN

-
")

*

available. :
8. Finally, it seems that ready access to each .of the 3
states is possible. .

*

. Framey;orl; for the Case Study Research

-

To reiterate, the primary objective of the project is to

-
.
.
e ety e i A RPN b A B A ! o )

! ; . develop alternative governance models, models that will em-
‘ . phasize a state-level focus. With this in view, our intent is
A f ! to examine present arrangemerits for state educational gov-
’ . I ernance, to identify in these arrangéments some of the ele--
! } ments of new models, and to _;provide empirical data relevant
™ i to assessing the ontcomes that these models are likely to have
’ ) k if adopted. We are organizing the research to answer these
‘ ‘ * basic:questions: N . vl
: 1. What .major policy decisions have been made re- ’
b ,’ cently by state education policy systems? Who made
e . thesé decisions? How were they made?
[ 2. What differences exist among state educgtion gpolicy
o . ’ systems in respect-to_selected policy-making S)imen-
e sions? = -
: 3. 'Hg:;'(‘ much and what kind- of difference does govern-
s : co- menta] strugture make for the way states vary"on .
these policy-making dimensions? Why does structure
make this difference? ’ ‘-
. . e 93
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_What-othgr factors explain the variations that“exist
among states on' the policy-making diniensions?

" 5. What mechanisms’ exist at the state level to ensure
the local implementation of education policy deci-

. - sions?. How adequate ‘are- these procedures? .

In answering question number ore, case study teams will’

be required to ascertain what pelicy-decisions, such as statu-
tory enactments and court decisions, have been made recently

-.in the eight issue areas. Documentation reporting. these decj; |

sions will nced to be secured. It should be noted that owr
: definition of a;policy decision includes action by authorities
to maintain the status quo as well as the estalglishment of new
goals and directions. Since there are likelygto be many moré
decisions than can be investigated, it probably will be-neces-
sary to select, with the help ofappropriate informants, a small
number, perhaps four or five, for a thorough examination of
participants and’ process. S
~* To get at question number two; and*after much thought

+ about -how the research could be made most relevant to our
+ model-building effoits, we finally decided- upon these steps:

(a) to define a comprehensive szt of state policy-making
dimensions, (b) to.gather through case study research infor-

- mation about thése dimensions in each of the states to be

investigated, and (c) to seek in the case studies other data
relevant to explaining the different patterns states exhibit in
respect to policy making. With these data in hand, we think

we-can move to the development of alternative models and

. Lo a projection: of how proposed models probably will work
in practice. The first step noted above is in process. A ten‘tative

.set of dimensiops is given below. o

POLICY-MAKING (Refers to the process through -
PROCESS which educational demands are con-
‘ verted into policy decisions.) y
Openness > Degree to which diyerse individuals

.and groups, as well as broad con.
stituencies, are represented in the
state education policy system.

, . " . » 4
Degree to which influence is central-
of state éducation policy. - - +

oy

-
.

iZed or décentralized in the making
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