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BT - Abstract
The process of making ahdfimglfmenting coherent teachenr| pergogne1 p9]101es
is compounded by complex interactions among federal, state, and local agencies.
On firstﬁyiew, 1t‘appéarsﬂ%heSe.fhteractions,aré'What 1mPed63rat10nal policy ,
initiatives in the teacher pqr;ohne]';}ga. However, &t 1s not.so much thQﬂ/{,
interactions aS.thelﬁay in wﬁ%ch,pol?Qxyis typically implemented atross . the
.. several levels of goverﬁhent. The demands of htgher governmentat agengies
for strict complt nce, accompanied py'mandatedjggg1§9t1ons, frequently produce
consequences: which arq?;be‘aqtithesis of those ‘the palicy intends, These
* unanticipated consequences may result in miseducative endeavors at the 1ocal

level. There are’alternatives t°'the4°°ﬁplia"¢¢'apprdéch'which,.1f tried,

may yield more educative résu]ts for 1pcal,sChbo1s:wh11e <imul taneously

. “*achie®ing the larger aims~bf‘fédgfa3 and sqpte.qolicy e?forts. The attainment-
of -these educative results is more likely if operational policies for teaching
personnel are kept “to an essential mindmum. o o
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w The task set_for me is to re«nnnd as A onlirv resanrcher Lo two papers,
" one by the’ Associate Commissioner of lducation for the srato uf Minnesota
(Von Volletta), the other by the Supevintondeut tor She Cincihnatd puhlir

. schools (James N. Jacobs). “dacpbs and Valletta were agked to discuss
features of makinq and 1mp1ementing teacher personnel polieies. My charqe

: was to read their. paperss. then respond by (1} identifying new forms of
“policy research to further 1llum1nate ‘the topic .of teacher personnel )01161&
(2) propose possible alternative aphroaches -to making and implementing .

51&/' teacher personnel poljcies a@d (3) suhgest new skills that pol1cy makers

#h(; and 1mpﬂementers may find useful in their work.
z;"‘t' ‘

A ,

*tu‘:’“; I beg1n with grave doubts about the success I will have in meetinq a11
,ﬁthree of thfse charges. ~ That [ sti]] sometimes wonder what the term "policy"
f me s does not help me very much Even more troublesome is my confusion
| the concept of po11cy research I recall the inquiries litt]e more J ,
than a: decade ago over the -meaning of "evaluation research"' Now, before . 2
. we! even«have gwsatisfactory handle oh that concept, viev aretalready launchég
upon this tbmng called po]icy research Nevertheless I be]ieve that -matters
of policy are extﬁeme]y tmportant éven 1f I cannot afWa;s define them _ ‘
c1ear1y Thus 1 take my mJ1t1p1e cha;ges ser10051y, despite doubts about
how we]l I sha11 ﬂo with them. . SR ERE
‘) - . i ‘ "‘/\ " ] ¥
' Academ1c 1hQuor1es znto new a&gas almost a1ways make a mess,of the
1anguage We have‘&e deal with.such cumbersome phrases«as "po11cy making ,
and 1mp1ementat1on“ ‘because we have no s1ng]e ,~simple term to cover both . 2
-}-»kinds of policy a&kiv1ties And because several government jurisd1ct1ons
are-usually invgﬂved in matters of policy, there are prob]ems with how to |
refer to "higher" government agencies, meaning federal ‘and ‘state agencies,
w1thout 1mp1y1ng that local” agencies are "lower“ than state and federal
agencies The abbreviations LEA* SEA and FEA havg’tome in handy as a
ns to avoid 1mp11cations of status and prestige but they intrude.
ter 1b1y an the aesthetics. of print: and the reader's ease. | am afraid
I haven't muchxto offer here 1°plan, to use the abbrev1at10n PMI to refer
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‘ Implamenters. Tha lattar comhinat1ons LEA, SEA, nnd FEA w111 also appnar
now and again in this paper. [ shall occastenally -be $0 offenaﬁb as to
introduce the slash mark (F/SEA) to, make referance to educationa\ gencies
above the \]ocal 1eva1. ' S -

~ The:obvious starting point 1s-with what we maan when discussing the
topic of teacher, personne1 policies. Valletta offers a commandab1e frame«

?l "work for this discussion. She says that teacher personnel policias are

statements that guide or “direct four sets of actfvities.: They aref o
1. Staff procuremeht - p1ann1ng for -the a]location of teaching
) positions and hiring teachérs' . ’ \
"2, Staff organiza ion - placing, transferring, and promot1ngﬂt9achers_*rrr

A

3. Staff’ Qev pment - the continuing training and superv?s dn of )
o Q\ _teachers SELYR T T T Ry

~ 4Q:Eﬁo1oyee lations - matters of salary, benefits. comhunicationk -/
@ » ‘i~w'” ‘- - grievances, etc. .. U .“=ka{

Givpn this fr rlewo. k ‘t acher personne]l p011c¢es are p]ans. u1as; o$
'courseStof actio,'that guizé or direct. tha procureméhtx organizatlon, and
-de eﬁqpment of teachers, 3 well as the relationsegstween teachers and’

their mp1oyers Va11etta s conce on\of,teache personne] po11c1es

W~

| provid.s a tidy doﬂineation of the' teré?tory that wi]] be. exp]ored 1n ."Ff“ oy
3 this paper T L P S o
p» ' - . “ ‘. . - . .‘_.‘ ‘ A . N/»"‘/,
. 19

‘ ™ In reSpond1ng to the tasks set for*th;m neither Va11etta npr Jacobs
. offers us model teacher personnel. policies, non,mode1 ways to- Q&ke ro
1mp1ement teacher personnel policies.: Nﬂﬂlﬂ!ﬁ paper co&_gihs lines-Yike, o
’ "Here are some excellent teacher personne1 po]icies," or "Here are ways )
~ .to make' ‘teacher personnel policies work " Instead _both devoté the greater o
< parts of their papers to discussion of factors that 1mp1nge on the. making ?
' vand implementing of - teacher personﬁi] po]icies *“The factors they disdﬁss |
turn out to be mostly impedimentsto; the/format1on of rationah coherent, and

. ' J
’
3 . . . .
o . ' O' R S :
o - . . ' o o \3 5 o v :
4 Y . . R B Voo . . . y
: . ! : T . . . o™
: . oL .

T Ty
2 7‘{,&3;




! v
i claar personnel policies. Culling from both papers, here are the factors
* “that appear to bear most prominently on teacher personnel policies:
. -Federd legislation and 'agency decisions -
?JE g.» PL 94-142, ESEA Title 1,and regulations of such agencles as
the Office of Civil Rights and the Equal Employment Opportunlty
. Commissiaon
~Statelegislatlonand agency decisions o
E.4., Ohio's Auxiliary Services Act and the rt gulat1ons,of Minnesota's
¥ ureau of Teaching ‘
<Fedefal and state court decisions
E.g., decisions dealing with desegregat1on. neg]1gence, tiability, and
student rights '
-Fund1ng sources, formulae, and levels
E/g 1oca1,tax effort, state school finance dec1s1ons soft and
hard dol1ér funds, -state aid formulae, contract and grant funds
-Teacher unions and associations
"E.g., collective ‘bargaining contracts, senfority prov1sions
-Community demograph1cs :
" E.q., declining school enrollments, shifting rac1a1 and ethnic
compositions, differences in native 1anguages of the students
-Community values.
E:g., dec1sive in such matters as tax suppbrt, curr1cu1ar _‘ .
, content, and attitudes towards teachers ' o
-Demographics of the teaching profession ’ -7
- E.g., teacher supply and demand, ava11ab111ty of specially trained
teachers, the 1ncreasing age of. current1y emp1oyed teachers

.

0
s

aVa11etta and Jacobs do not state direct1y, but - 1mp1y that these e1ght

5

factors must be accounted for in any d1scussion of teacher personnel policies.

But ne1ther writer is very specific about how these factors must or should .
“ be accounted for. valletta recommends that LEAs get busy putting together
a comprehensive set of teacher personne1 policies, rather than® the patch-

work effert that Adw characterizes many.1oca1 district& Too many d1str1cts, B
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she argues, write policies /o cover dlstressing situations after they arise,
then wait until tha naxt problem occurs befora considering another policy

. adoption. Jacobs 1s less inclusive In hia call for change, Hmfting himsalf

to a plea for consistency among the nmny different policles promulgated at
federal, state, and local levels. Jacobs writes as an axecutive caught in
a morass of conflicting rules and regulations; his paper would serve
admirably as the basis for a short story by Dostofevsky or Kafka.

I believe 1t will be reveaiing to ponder ‘why these two writers chose
to approach their assignments as they did. Representing a state educhtion
agency, Valletta makes frequent reference to the activities of large scale
planning and the provision of technical asskstance She seems to envision
her department, not as an enforcer of regulations or stern. guardian of the
"public's" {interest in 1ts Schools, but as a prodder to good work and a \
helper in the doing of good deeds (a position 1 believe is closer ‘to the _
appropriate stance than the role of enforcer or stern guardian). Occasional
comments by Valetta {ndicate that she views clear, comprehensive policles
as an important means for the avoidance of conflict, as a facilitator of

v smooth functioning and effective operation (a view with which I am not in i

full agreement, as will become clear later).

In contrast, my reading of Jacobs leads me to see-him as a beieaguered_
ship's captain, at sea in the midst of constant battle. wishing devoutly
that the bureaucrats back heme would stop writing policies and regulations
which, if followed to the letter, would compel him to rear his ship up on
its stern’and sail it backwards directly to the ocean depths. As.a
consequence, I sense that.Jacobs has put some psychological distance between
himself and those who promulgate state and, federal policy. In order to
survive,. to stay sane, he has had" to become somewhat detached from many of,

.+ the forces that influence teacher personnel policies In so saying, I do

npt wish to imply that he does not take it all seriously enough. But he ”
seems unlikely to take it so seriously that he will have to surrender at
sea because those on iand cannot teil a gob from a gunnel.

G



In the distinct positions of these two ufficials rest the ageds of
conflict, Vallatta calls for comprehensive palicies In order to direct

Caction and avold problems; Jacobs Andicates that the current averlap In

state, faderaT, and local polfcies misdirects executive action and causes
problems. This apparent paradox looks as 1f 1t is resolved by noting that
Valletta calls for comprehensive local policies, while Jacobs asks for
more careful and éqnsistqnt formulation of state and federal policles,
However note the consequence of ‘doing one and not the other: Local districts
that write more comp\rehenstve policles are ‘Ikxaly to come into conflict
with uncoordinated and 111 considered state and federal policles. More
thoroughly coordinated ond caréfully €!n$1dered state and federal policies
seem certain to usurp the autonony of local districts to write thelr own
comprehensive policies. As both wrixerb contend (though Jacobs more
strongly than Valletta). 1i {s the {nteractions.among the several levvls
of government that produce maﬂy of the problems currently assocfated with
teacher personnel PMI (Policy. Makinq and Implementation).

To raise the matter of 1nté¥actions among different levels of govern-
ment is invariably to raise 1ssues of power, authority, and responsibility
For example, in calling upon local. districts to write their own compre-
hensive personnel policies, Valletta implies that local districts have

. control over their own affairs, and should promptly assume the responsibility

that accompanies this authority. Jacobs, 1in calling on F/SEAs for more
coordination and consistency, gives the impression that these matters are
beyond his (and his district's) control. Given that Jacobs perceives these
matters beyond his controi. it would not be surprising 1f we were to find
that he assumes no.respo#sibility for them. Valletta is calling for action '
that Jacobs implies he is powerless to effect; Jacobs calls for action that
valletta implies has little to do with the problems. One says to the other,
"Look out after your own destiny," while the other replies, "Given the
cond1t1on$ you set, my destiny 19‘ no longer u‘ndq‘*jontro] "

¥,
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The conditions giving vise tu this seeming lwpasse are not aasily
accounted for, The yrowth of urban centers, the bureaucratization of
organizations, the great preference shown for the pragmatic values of
officlancy and effectivaness, the continuing shitts of powar to higher
governmantal jurisdictions and the onset of citizen alienation that
accompanies these shifts, ever-diversifying societal demands an schools,
and changes 1n the nation's 'responsg to differences in human color, reed,
language, and capacity have all had their effects on the way schools are
run in the United States, In among these clianges 15 a current trand that
explaing severgpof the problems mentioned by Jacobs and v:llatta This
trend consists of the increasingly sevious comnitment of tho federal
government to the cause of social justice, conjoined with the incraasing
forcefulness of state governments fndtheir pursuit of full accountahility.
1 do not know why this socfety has become shinul taneously consumed with

: social Justice and accountability, nor do U feel | have a very claar

| grasp of the connection between them (1f there i< a LOHHQCt‘Oﬂ) But both
phenomena are upon us, and have had” tha effect of dlstnrtinq quite terrihly
the traditional divisions of power and responsibility among the several
lavels of government {nvolved with formal education, -

The challenge contained {n this tangled and conflicting state of affairs
{s how ép translate the social justice imperatives of FEAs apd the
accountability imperatives of SEAs into local district policies in a way
that neither usurps a ﬁeaﬁonable and proper degree of local autonomy nor
makes a shambles of effective management and administration at the local
level. To meet this challenge we have to confront this question: Are the
learning opportunities and educational attainments of students diminished,
unaffected, or improved 1nithe course of using the schools as instruments
in the federal effort for social justice and the states' efforts for full
accountabilify? There are a host of cohplex issues at stake, with complex
interactions among the possible solutions. It takes a fool or a person of .
great wisdom to venture into this teditory with only a few pages of prose
at his or her disposal. I am about to become a fool.

M
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| wish lé\?rguc that hitgher guverumental Juriadio Clons bave been glven
ar have asaumed power wich faster thau fhey have acquived underitand ing af
phe hest ways o use the powdr they have As a coniaeguencea, these higher
Jurisdictions adopted as thely model for PME wechantams alveady i use,
mechantsms heretofore used wily 1o arcnuéwherc'lhﬁ guvernnt was acling
as soverelgn, For example, in watters of foreign palicy and national
defanse  the federal govermment possesses soverelyn powers; 10 s the
ouuvarnmanf»nf fnttial Jurtsdiction In these malters, and acls with
ultimate authority. lyplcally, In areas where a gaveriment s soveretyn,
tt quite reasonably expects compliance with tts divectives, conducts stern
investigations to iniure compliance, and fposes dire consequencas In cases
of willful nunwéumplldnce. (The recent flap over ex-Secretary of “ta amsey
Clark cqnterring with the vuling reqlue in lran |4 a dc:munstv‘athm‘
the federal qovernment's claim to soveretynty In forelgn ﬁnllcy matters.)
The PMI model used In areas where the qovernment acls as soverefgn might
he called the compliance-evaluation-consequences model .
As matters of education are consfdered to have been reserved to the
several states by the tenth amendment, the federal government {s not
" .considered soveretgn in the area of educatfon. Yot about the time that
ltyndon Johnson's visfon of the Great Socfety became manifest with such
legislation as the Elenmntaryggnd Secondary Edugﬁtion Act (ESEA), the
federal government found itself with power and responsibility for
educational matters not unlike the power and responsibility 1t exercises
when acting as a sovereign power. Federal education agencies seem to
have adopted the same model for PMI as the one in use in areas where the
government is sovereign, the compliance-e \ ation-consequences model.
A similar situation ocurred in the several states. Nearly all states,
as their constitutions show, presume that the power and responsibility
for educational matters is indeed reserved to them. However, most states
(Hawaii being;the most prominent exception) further reserved this authority
to their several localities. At some time in the 1950s and early '60s, this
reservation was'gradually withdrawn. As the states and federal government
became increasingly prominent and influential in educational matters, both
began and contihue to exercise their powers on the compliance-evaluation-
' A

consequences model of PMI, : i
L] e
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Thers are grave diFFIcuities asauciated wiih The use of Lhe Congl lanie -
asvaluation-congeqyences widel th matters uf sducational palicy making and
i lemeatation, One of Ehg woat ubviaus 1y the extrems JIFficulty of gatting
paople (0 4o what you beltave (L 13 plght fur thew Ta da almply by telling
them that thay must do 18, or elae.  When compllance Iy effected with this
procedure, 1t often carrias with |1 reseatment, SErict interpratation of
the letter bul not tha spirit af the mandafe, and subtie dr ope’ rebelltun
at the first opportunity. The pragmatic drawhacka of this ausat dra aming
the least tarrifying of tts problems. A more prafound |imitation was
exprassed by John Stuart Mill tn hiy sasay un Representative Goyernment
“One of the benafits of fresdom 1y that ynder 1t the ruler ﬂdﬁﬂéﬁdalis by
the people’s minds, and amend their affqirs without ametding tth‘(tywryw
man edttion, 1991, p. 217).  lemanda for compliance, accompanied tiy }nraatn
of dire consequencey, are a way of amending the affalvs of the people
without amending thelr minds. The fnmﬂliin\a~nvaluatiﬁharnnuaquancagzmnhﬂ
of PMI limits severely '(he freedom of educational agents--a ;mr;ﬁtxnmc
upshot {n cases where the people have given thetr quvernment the power to

act as sovereign, but a hetnous breach of democratic principles in cases

'where sovereign authority fs absent.

Bacause there are pragmatic and principlted difficultios with the
compliance-evaluation-consequences model of PMI, | believe we shoy]de search
for alternative models. One oft ballyhooed alternative fs to remove the |

‘government completely from areas in which ft s not ¢learly sovereign.

One sees this position articulated tn what is frequently called the
conservative political platform, and a variation of this posttion is
also found in the libertarian political platform. The opposite extreme .
is usually calted the liberal politicél platforni.” The political debates
that follow from these several divisions depend for tha clarity of their
differences on arquing whether the government should Be fnvolved, not
how the government might be involved so that worth is maximized and
wrong is minimized. Surely the issue of whether different governmental
jurisdictions ought to be involved in thé people’s affairs hinges on

how they are involved, relative to those principles that stipulate

what the point of purpose of our mutual endeavors are. Thus it is not

T
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rer .
. my intentiofi .to become embroiled in debate "character1§t1c of politica]
‘parties, but rather to coss1der d1fferent forﬁs of g@vernmental 1nvo]vement :
in the PMI affairs of education. 1-do th1s partly for: what I, hope is the
good- reason just given, and partly. in"the mozé qeneral be41ef that education
. is 1ndeed an affa1r of-all levels- of governm nt, and that the federa] ‘
interest in socia] justiceand the states' interests in accountab111ty are
not m1sp1aced That Y&, the commitment of higher governmental jurisdictions
to social Justice and accountability are indeed proper comm1tments, these
commi tments express appropriate ends. It is in the pursuit of these
) coméitments that higher governmental jurisdictions err; inappropriate .
means are emp]oyed ta gain appropriate ends. And in this case, the ends
do not justify .the means, for the means used have not and probab]y will,

~not succeed in attaining the appropriate ends.

‘ One alternative to the comp]iance-evaluation=t9nsequances model. is
currently receiving a small trial run ih the area of community and
social services. . It is called local option;, Here higher gbvernmental
jurisdictions decentralize or down-shift policy making authority to
local levels. The higher governmental agency sets general guidelines
for what it wishes to accomplish, then leaves it to the locality to
write and imp]emeﬁ% policy designed to accomplish the intended ends.
Unfortunately, local option is being tried not because it is thought
to be bona fide alternative to the coﬁp]ianceseva]uation-consequences‘
approach, but because so many social services programs are such a shambles
‘that local option seemed to be the only way ta correct the problems. It
is not unreasonable to suppose that if the problems are corrected, the
local option. alternative may be withdrawn. A second feature of local
option makes one chary of the good intentions of those who proposed it;
in V%ginia, for example, the Commonwealth of Virginia must approve a
1ocality s plan for local option operation. Such approval seems to rest
upongghe receipt of plans which. indicate the locality is complying with
the 1nterest of the Commonwea]th ,NqE exactly a far throw from the PMI
model that local option presumably replices!

pa
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: ‘Anqther, more far reaching and profound alternative to the PMI processes
' of‘higher governmental jurisdictions *is tb change our view of the nature of
power and éuthority,vested in these jurfsdictions. Where the point of
-federal and state'action‘is to alter decisions and conduct at local agency
1evels (as it most often is in educational matters), the task of F/SEAs
wou]d be v1ewed as pr1mari1y educative. That is, F/SEAs would serve- as
agenc1es designed to "argue the case for federal and state.interests. Their
success in this: endeavor ‘would depend, to paraphrase Mill, on their -
"~ ability to_amenq\the peoblelsfminds as a means to amending their affairs.
In proposing this alternat1ve, I see a difference between the work of
the Federal COmmun1catiohs Commission or the Federal Aviation Agency, for
,example and the work of federal education agencies. Radio waves and |
,'airp1anes 'go nearly everywhere, and if centrally unrequlated, they
collide with one another.” The result is incoherent reception or loss
of life. I understand the regulat:ah of educat1on to be fundamentally v
different in kind from the regulation of air waves and air space. Formal ~
educat1on takes place at separate and discrete locations. Local regulation
wtyp1ca11y does not produgf chaos, nor endanger life or property.

Before 'the further elaboration of thts aiternative leads "the reader
. to conclude that I am some sort of antediluvian reactionary, I wish to
make a clear place for Constitutional interests. The policy alternative )
suggested here, would not permit the de jure segregation. of public schools,
nor would it permit public funds to be used to establish’re]igion. However,
to be frank, it may permit (but not necessarily encourage or condone)
classroom instruction exclusively in English or the complete separation of
_severely- handicapped children. In the case of the present alternative,
if multi-lingual instruction or mainstreaming were believed to be in the
federal and state interest;'it would be the responsibility of F/SEAs to
argue their positions W1th LEAs--to amend the minds of local authorities.
so that these authorities m1ght then amend their affairs. '

2
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Philosophical, sociological. and economic arguments are available to
support the policy alternative‘presently under discussion (of course, good
arguments against this policy alternative are also available--though I
obviously do not find them as compelling). Rather than broach’ these
disciplinary arguments, I prefer to Fonsider an educational argument for
what might be called the educative alternative to .the compliance-evaluation-
consequences medel of PMI. It is possible to govern schooling in a manners —
that is itselfieducatiﬁe.for thoSe who are participants to this governance,
In other words, it is possible to use educative means to gain educative
ends. By 'education’', I'mean something quite distinctive: Education is
the provision of means to fellow human beings,which enable them to
structure their experience‘in ways that continually enlarge their
knowledge and understandino; their sense of place in the past, present,
and future of the human race, and their capacity to act morally and
virtuously. Policies that express worthwhile ends can be occasions for
enabling persons to structure their experience in these beneficial ways,
provided that those who implement the policies engage those at whom the
policies are aimed in an educationally appropriate manner. Educative
engagement of the kind proposed here is radically different from the
kind of engagement demandgd by the compliance -evaluation- -consequences
approach to PMI. The compliance-evaluation- -consequences model for PMI
usually constitutes educdtional mistreatment of educators.

Earlier in this paper a question'was raised concerning the nature of
the relation between F/SEA imperatives for social justice and accountability,
and the potential of LEAs to enhance the learning opportunities and educational
attainments of students. Although this question raises what appears to be'
a critical issue in contemporary educational policy studies, it should not
be possible to frame this question sensibly. The reason it makes sense
is because of our tendency to presuppose an eqoivalence between the operating
policies of schools and the instructional practices of teachers. We too
easily assume that if policies are incorporated into the operating regulations

P
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of schools, theflwill then, by some process or another, work their way in -
the educational ‘aims and instructional practices of teachers: But the '
;achievement of something like soc1al JUStlce in the operating polioies of
-schools is-an accomplishment very: different from achieving social dustice\

as an educational aim apd a principle of %hstructional performance. ‘Tov "

put this. point bluntly That a school operates on a non- discriminatory

basis does not mean “that students are educationally engaged in‘the principles
and practices of non-discrimination. : o o [

/
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An anthropologist colleagde of mine has done some instructive ‘research ’

on this p01nt. She studied the impact of polic1es prohibiting gender
.stereotyping in" school programs and curr1cula She found that’ the schools l;
’she studied responded to this policy by becoming as nearly neutral as

possible on matters of gender. The schools' neutrality on gender freed .

the student'peer groups to deal with gender matters as they saw fit. The
consequence was a retrenchment- among the students of biased- -attitudes-
3towards sex differences This is a good example of having an impact on
operating policy, without affecting the instructional exchange. The
consequence was a result directly opposite that intended\bx/the policy. '

I suspect that we going to see more of this kind of reverse impact in - =
the course of 1mplement1ng PL94-142. The operating policy of the school

will change (the affairs of the school will be amended), but the educational
outcomes will not be those intended by the law (inasmuch as few people's
‘_ minds were amended by the compliance-evaluation-consequences approach used
in the implementation of The Education for A1l the Handicapped Act).

Changes in operating policies do not necessarily result in changes
_of educational practice. Yet changes in operating policy are one of the
very,few[iﬁys school officials can respond the compliance-evaluation-
-consequences approach to PMI. This approach virtually demands changes
in operating regulations, while leaving minds unchanged. To affect the
educational practices of teachers, in educationally appropriate ways,
it is necessary to change their minds. It is,for this reason that
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1 findgt e educative alternative superior to the compliance-evaluation-’

" -consequences apprdach./ The-compliance approach will succeed in_amending

‘affairs, but it is $$poor way to amend minds. ‘Changes in‘educational
aims and instructional practice.should be effected (and quite Tikely
have to be effected) by changing people's minds. Thus if pplicy is

to influence educational aims and instructional practice, i ,must be

: implemented in an\educative manner. It is/vitally important that schools, J

in the course of their operation, not discriminate‘on the™basis of race,

- sex, handicap, and .other irrelevant crﬁteria But’ these are modest ,

accomplishments hen compared ;to bringing social Justice and’ equality _
-into clear view as an educational aim ofathe teacher and his or her *

- students. It is .to this lattey task that good policies make their lasting

contribution. Td succeed, the policies mds% ‘be’ implemented ' a’manner o~ ,‘-
consistent with the educational obJectiVes theyware degi gned to obtain. .§ |
In the short run, the educative alternative to comp]iaﬁge is not| 1ikely
to earn high grades for efficiency and effectiveness, in the long run, .
it is likely to show the greatest gains. In addition, it is, unlike the
compliance approach, an educationally defensible means for aéhieving
educationally worthwhile ends. " . : 0

s T~

Some pages backklriadicated-my agreement with Valletta's,conceptionfi .

A—0f how to run a state department of education. She avoids the strict:

enforcer and stern guardian roles, choosing instead, to confer personally
with district superintendents, to collect evidence and marshal argument

on behalf of positions she believes are proper, and to engage those with
whom she works in discussion about the tasks that lie ahead. In doing
these things, Valletta has opted for the educative alternative to
compliance -evaluation- consequences She seeks to amend affairs by amending
minds. To the extent she is effective in her work, she succeeds in

,ﬁipreserving a measure of freedom- and initiative fﬁr local officials, and

encourages their exercise of authority and responsibility.

A

b



v

S & o

. . a
. v .
.o ‘ : 15
_ -

- " o .
.r “ !

Most local school officials of my acquaintance are likely to argue ‘ ”{.
that the educative settings Valletta triesxto create are far from typical .
. of federal,, state, and local district 1nteractions. Given his. paper,
- T would count Jacobs a member of thli grQup. What is he to do in the

)

1 midét of the chaos of inconsistency he el uently describes? There are >
a few advisory 1m¢3ications in p051tions t at have- Been advanced in this =

paper. For- whatever value they may be to Jacobs-\dd‘his;counterparts, they
are. as follows® - © e * : - D '
‘1. Try .to convert as many professional relationships as’ possible
to educative interactions acting variously as student or teacher
-+ as the occasion demands. - : . -
2. Av01d allowing your affairs to be amended unless you have changed
. your mind ‘about the handling of thesé affairs.’ = L
N 3. Maintatn the educational interests of your teachers and your
| students as yeu? primary concerﬁ’ and 1n51st that substantive
changes in policy and’ program der nstrate their éducational
B value to_ teachers and students.' PUR SN
. . Ask to ‘be shown how changes in operating policies will affect
the educational aims and instructional practices w1thin class-
rooms , and place l1ttle confidence in changes for which the effects

cannot be reasonably hypothe51zed

i

ThlS advice seems’ at once vague and 1mmodest HoweVer, it’has rather

© potent groUnds. It stems from, the view that an educator is one whose

first commitment is to certa1n normative principles "of education, prihciples
that incorporaigegements of rationality, creativ1ty, autonomy, and .
morality. An f?acator is one whose sense, of obligation and duty are
suffused with ‘these pr1nciples. He or she is aware that unless these
principles inform ‘their thought and action, it is absurd to expect that
they will inform the thought and action of their 'students rder to
preserve hi< value to students, the educator insists on eing treated

~in an educational manner It 1s, in short an. occupational necessity for

amediicator to insist on be1ng treated educationally, else he or she loses

Fa
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that for which we value them most. To put this point a bit differently,:
.an educator has a responsibildty to insist on educational treatment. This
fesponsibility is: exercised when an educator speaks out against silliness,

: simple-mihdedness and exercises of power or authoiity which cannot be .

: Justified as being in the educational interests of "teachers and students
In writing his paper, Jacob exercised this responsibility (My disagree-
ment with what he.has written lies only in the wish that he see less

A inevitability'in the forces he describes, and that he react to these
- forces with greater moral anger than comes through in his paper. h

1 l
. f
¢ . L

N ; = R .,
What about Valletta 's call for local districts to develop more compre-

hensive teacher personnel policies? :Here we disagree, for I am less clear
than‘she about what these policies would accomplish Valletta akes o
.,reference to the anticipation of problems, the avoidance of cof lict,<and
" the clariFicatiQn of expectations as values of comprehen51ve teacher personnel
" policies. Under certaiqpconditions these are acceptable values Yor
openﬁting policies But is it not more Tikely that elaborate personnel .
'policies will, serve as a means for -some, perhaps many, officials to,avoid
: making decisions and assuming responsibility? Opérating policieS*easily '
' become rules to which administrators point while shrugding‘their shoulders
and. pleading: théy are powerless to do otherlthan what the policy says.'
Policy of this kind frequently serves as a device for frisuring consistency
"~ and encouraging coordination,'which are management euphemisms for "conformity,
‘standardization, and behavior that does not rock the boat. [ is agreed
o that in -thesé 1itigious times,foperatingkpolicies are an important way to
' protect both employer and employee; Yet in the name of the law, we oftep .
put more into operating policy than the law requires; thisvextra materialﬁ
is what our own self-interest requires. Unless, teacher personnel policies
;igned primarily to aim educational and instructional endeavors, such *
policies ought to’ be governed by maxims of parsimony and restraint., Develop
'only those operating policies for teachers as are demonstrably essential
and exercise restraint when considering additions to this essential
policy. Operating policies always have unintended consequences, and the

s
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1arger the system in which they operate the less we]] their advocates wi]l
‘succeed in anticipating these. consequences Fai]ure to correct]x,anticipate
the consequences of policy can lead to effects quite opposite to those
| 1ntended by the adoption 6¥’the po]icy. - - a,,? S

= .\ . ' . .

2 S 4 >
;%,héie succeeded in framing these severaT points ciear]y,>it‘w1]1

i '4_:fficu1t to understand the reasons for recommending the ‘maxims of
arsiﬂlny and restraint. - The leader of an“éducatiod?] setting.is always

9%7@,, ,jfg.to maximize the freedom, power, and responsibility of the: partic-

I

é§§f~/ ! { <In the cours f exercising their freedom, power, and responsibility,
44' Acipants are given the,oppprtunity~to test ideas,.practice beliefs and’

ZJW%TﬁEconvictions and‘Tearn from their efforts “While the participants are so , -
; engaged the 1eader guides, appr ises, interprets critici;es commends ;
. and explains the participants/endeavors with the intention of enab]ing o
. the partici] ants to ‘structure the eXperience,they are ga1ning*from their s
v%r{ activities. W1th the leader’s heip, the participants _}ructure their = B
s exper1ence qgggefining it, c1assiﬁ¢1ng it, genera]izing it, re]ating it
' ‘to associated phenomena, Judging it on.the basis:of evidence and- princip]es,
and all the other things we do as’ we try to make sense . of and: gain a ‘measure
of control over our circumstances. Comprehensive operating policies intrude .- .
on this setting by restricting the exercise of freedom, power, and
respon51bi1ity Indeed this is precise]y the point of poJicy, for the
-making of it is a sensib]e endeavor only wheh there are ch01ces available to
~ us (we have no policy for the weathér because we, cannot choose 1t) Hence
the point of: policy is to restrict ‘the choices ava11ab1e to those who act
~ under its direction. For this reason, an educationa] leader is especially
: cautious of policy, as he or she realizes that it diminishes the educative’
" potential of educational settings. Granted, some restriction of choices
may be necessary to create a reasonab]y coherent and acceptab]y predictable
environment. However, the line between essential policy and excessive
policy is faint, and easily breached. The consequence of excess po]icy is )
'alienation and a_ sense of, power]essness on the part of participants. ’
When these debilitating sentiments appedr, the participants are in poor
condition to serve as 1eaddrs for other participants S <\ '

=y

; . - ’ ~r



. - 18
One might infer from th1s pos1t1on on comprehensive teacher personne]
pol1c1es that the argument offered here opposes most forms of intervention
‘1nto education through the po]1cy process. It would be an error to draw
- this inference. Pol1cyvthat aims educators towards instructional
act1v1t1es that are educative are to be regarded highly. What. has been
-lamented in th1s paper is that the manner of implementing such policies
,’js\not consistent with -the ends these. policies are designed to achieve.
And it is contended that this 1nappropriaté manner of implementation accounts\
- for some of the unteward effects of we11 intentioned policy initiatives.
Among the more noteworthy accomp11shmegxs of many recent federal and state
‘pol1cy efforts is that they-are bona fide attempts to call educators' i
~attention to educat1ona11y appropriate ends. As an aside to this point,
T am puzzled by the percept1on that it seems the higher the political -
Jur1sd1ct1on 1n1t1atfng the. p011cy, the ‘more “noble (genera]]y) the ends
sought Loca] school" d1str1cts, i fact, 1oca11t1es in genera] have
’ ndt shown mudh 1n1t1at1ve in the trugg]e’for a human community of grand
proportions.‘ In contrast many tates and the federa] government have -
’ taken an almost pa1nfu1 reformist stahd on the profound 1ssues of our '
time. Clean air, oJean water, safe foods, enlightened consumers,
decent housing, a better life for the aged, improved medical care,
equality in race and sex, these and other aims have preoccupied higher _
- governmental jurisdictions, while localities have simply responded
without eriginating. What sets of forces lead higher governmental agencies
to attack these issues with such vigor while localities strive’'so hard
merely to complete daily business?

~
’

3, - ) . |
. There are many factors to be dealt with in trying to answer this

~question. They range all the way from the s1mplé point that higher
“authorities employ full time professionals to come to grips with the

larger issues of 1ife in a democracy, to more complicated matters of
taxing authority and constitutional powers. Despite the enormous range
of variables that must figure }n any good answer to the question, it is
not unreasonable to suppqﬁp that'the means F/SEAs use to attain policy

~
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goals explains a small part of the“situation Loca]'agencies often find
themselves so pr‘pccupied with compliance and mandated evaluations that
they have'little opportunity. to contemplate their own unique contribution
to the ame]ioration of human affairs. (Jacobs comment is ‘illustrative:

"Over the years we have had to deve]op a specia]ized staff with the
skills to deal with government bureaucraCies, both federal and state,
especially in terms of getting clarification on the’ guidelines" p. 7.).
Coping with the compiiance eva]uation consequences/devices for imp]ementing

. state and federa] policies does more than consume time; it compromises .
creativity and ‘initiative, and it restricts- freedom, power, and respon- u \>\:f
sib11ity It is specu]ative of me to suggest that.currently used R
mechanisms for policy imp]ementation have rq;u]ted in the loss of local

. originality and initiative, but it is defensible to contend that these
mechanisms have diminished a local district's opportunity to ponder, create,
and test their own educative aims and intentions.

" Returning to a point with which this paper began, the challenge to
education is to conceive of a way to translate federal and state policy
initiatives into purposes and practices supportive of the educational
endeavors of local districts. Many state and federal programs are of
great value, and their aims essentiai to the betterment of the nation. .
Still, we are faced with how to translate these aims in ways that
preserve the point and purpose of education. I have argued that higher
governmental jurisdictions have a far clearer grasp of what it §s our
‘schools shou]d do than they have of how they can function to accdmp]ish
these ends. Local districts have-done little to alter this situation,

_inasmuch as they have acceded to the comp]iance -evaluation- consequences
~approach to imp]ementation, and amended their affairs without amending

~ their minds. - As such, they must assume as much a share pf responsibi]ity
for the harvest they reap'as higher governmental agencies for the seeds

they sow. - We, as educators, would be greatly advantaged if we were more .

.
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glear headed ébout,the nature and: purpose of education. Our responsé to .
policy making and implementatior could be markedly improved if we
acknowledged the fupdamenQel and profound reasons for undertakinglthe
education of each new generation. Noble ends require educative means

if they are to be real%zed through educétjon. It may be possible-to |
attain these great ends by miseducative meahs, but it is un]ikély that

this attainment witl ever ocqér within a system of education.
. - .

Y

»

‘Assessing the extent to whjchu} have responded to the three charges
set for me seems a good way to summarize the major points of ;his'paBer.
The first charge was to identify new forms of policé\sfffarch to further
illuminate the topic of teacher personnel policies. No new forms of
policy research were identified. The positions developed in this paper

_imply that we continue with some of the old forms, particularly that
form which investigates the consequences of federal and state policies
on local aims and p@actices. The work of Arthur Wise (see his recent
book, Legislated Learning, University of California Press, 1979) is a
.good example of this form of inquiry. We should continue to improve our
understanding of the .relations among federal, state, and local agencies,
and to assess the consequences for local districts of large-scale state
and federal policy initiatives.

Perhaps there is one new form of policy researchisuggesfed by the
argument, although it will not be perceived. as new by educational theorists
and philosophers of education. It might be called normative analysis,
wherein_policies are apbraised on the standard of how well they ordent

, the thoaaﬁt and action of educators to educationally sound ends.
Normative analysis of educational. policy is a process ofiaeciding the
extent to which policy making and implementation are consistent with
and productive of rationally defensible and morally justified aims and
practices. Support for normative analysis would benefit PMIs by providing
them with criteria to judge the appropriateness of their efforts. It would
benefit local education officials by providing standards against which to
evaluate the educational worth-of pQTicy directives.
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The second charge was to propdse alternatives to the making and
implementing of policy. Two alternatives were diséussed, the local - "
option alternative and the éducative.alternatiie. These two alter-- -
‘natives are actually differeit sides of the same coin, for some form
of local option is required for the educatjve alternative to work.
‘Majer consideration was giveh to the educative‘alternative as an
/~ approach to PMI that is superior to the compliance-evaluation-conse-
“quehces approadh. It was argued that in order for the goals of'
educational pqiiéy initiatives to become incorporated into the
substantive instructional programs of schools, these policies must
- be implemented in an educational manner. Fa111ng this, the policy
| goals will, at besf, simply become absorbed into the operating policy
of the school system without making their way into educational exchanges
 between teachers and learners.
It was hypothesized that federal and state agencies’ adopted the
‘compliance-evaluation-consequences approach to PMI hecause it was a
model with which these agencies”were’familiar It was familiar because
other government agencies, acting in areas where they are vested with
sovereign powers, perfegied this approach to meet their responsibilitdes
" as a sovereign power. Unfortunately the implementation of educational policies
according to a sovereign powers model‘disinclines'those subject to the —
implementation from continuing to think and act in a manner most 1ikely |
to further theigﬁpwn education and the education of their students. The
upshot is that,loéal educators are either disadvantaged by this form
of implementation, or they avoid engaging'thg policies in an educationally
substantive manner by casting them as operating policies for the school
system. - '
The educative approach to implementation involves treating educators .
in a manner identical to the manner we hope they will use when educating
their students. This‘approach seeks to maximize the freedom, power, and
responsibility of local educators, using the policy goals as a basis for
guiding, 1nterpret1ﬁg, appraising, criticizing, commending, and 1ﬁterpret1hg
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their efforts. The point of using this approach is to insure that the
worthwhile aims of sound educational - policies become as comp]ete]y
. incorporated.into instructional exchanges as ppssible. It also provides

an occasion for the continuing education of teachers, administrators, .
and tho‘e who make and implement policy. As these persons deal with one
another_1n an educative manner; they h the opportunity to practice
and perfect skills that enhance their daily work as educators. They

°$ are modeling with one another conduct they mutually agree ought to

characterize what takes place in-the classroom.

The third charge was to suggest new skills that might prove useful
to PMIs.  Few skills were distussed in this paper. What was discussed
were perspectives, points of view, and positions. Many of these require

- .skills to make them operational in action. For example, it takes skill
to convert routine management interactions into educational exchanges. /
It requires skill to exercise restraint on the adoption of new operating
po]1c1es, and skill to convince others of the wisdom of parsimony. Skill
is also required to assess educational policies on the basis of their
substantive worth for enhancing what takes place in the c1assroom.
However, skills were obviously not the focal point of this paper. Its
Purpose was to encourage Tocal education officials to concern themselves
with educationally worthwhile endeavors, and to encourage state and
federa] officials to conceive of their work as educative of those they
serve. ‘Along the way, 1 hoped for some success in showing tﬁat what
is educational about schoo]ing is not faund in the operating policies
of school systems, but in the instructional exchanges taking place in
school classrooms. Whatever advice to PMIs may be in this paper, it can
be summarized thus: People who try to alter your affairs without changing
your mind are probably not interested in your education, or, for that
‘matter, in anybody's education; taking such people seriously may be
hazardous to your value as an educator.




