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ABSTRACT : : :

By synthesizing theoretical and empiricdl research on
issue networks, this papex describes and classifies four examples of
netwerks involving educational 1ssues A literature review shows
that, unlike other social and economic influences, networks are
marked by flexibility in' membership, leadership (individual, group,
or organizational), structure, operat1on, and leespan. The
literature also reveals that the initistors of issues may generate a
policy movement by creating a network of advocates. Applying the
literature's conclusions to four issues of state
policy-making-~school finance reform, creationism, collective
bargaining for teachers, and minimum competency graduation--saows the
influence of various types of networks. None of the issues was
actxvely advocated by federal government polxcy. Interview data and

' sogioeconomic information were considered in analyzing the effects of

the four issues on the policy agendas of Califofria, Florida,
Indiana, Massachusetts, Texas, and Washington State. Networks were
typed by their degree of uniform adherence to a concept and by their
style of organization. The cakes ranged from absolute control over
the concept and strict centralization of dispersal, in ®he case of
"creation science,"” to the diffusion of a general concept without
centralized guidance, in the case of minimum competency testing.
Bésides degrees of agreement, the paper notes, networks could
possibly be typed according to variations in policy solutidns and\
content, (JW)
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Abstract

Several diverse strands of theoretical and empirical research on state
policymaking offer alternative perspectives in how and why' issues appear on
a given state's policy agenda. This paper reviews this literature with
special attention to the operation, role, and impact of policy issue net-
works. Networks that spread issues rapidly among states are located with-
in the burgeoning literature from numerous disciplines on network concepts.
The authors' conclusiond are then tested using four issues: minimum compe-
tency graduation, collective bargaining, school finance reform, and "creation
science."

Classifications and characteristics of different networks are analyzed'
There is evidence that in some circumstances intérstate policy issue networks

can override iron-triangles and intra-state socio-economic variables by
+ placing specific issues in a state policy agenda.

'
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Introduction 5

How do interests organize themselves in a pluralistic society to make -
‘policy among the states? Several diverse strands of theoretical and empirical
research into state policymaking offer altermative persgpectives on how and
why issues appear cn a given state's policy agenda. (Agenda-setting for this
paper implies active and serio&s consideration of an issue by policymakers.)

. One set of interpretations’strésses the importance of political demands

expressed in public opinion, electcral processes, and interest group activities.

-

Such demands may originate within a given state or across state boundaries~-
the latter phenomenon being a partial function of the "nationalization" of /
politics generally and of interest group activity and the media specifically.

A second perspective focuses attention on various external environmental factocrs, ,

iﬁcluding a state's relative administrative, economic, political, and social

development. As a result of variation along each of these dimensions, certain

.

_states stand out as regional leaders in the (horizontal) diffusion of policy

’

innovations across states. More recently, analysts have begun to argue that 1
the impetus of many policies arises within government itself-—this constitutes 1

a third perspective on the process of agenda~building. Thus, the expansion
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of issues on the state's agenda is a lunctioh of the increased bureaucratization
and prbfessionalizacion of state governments, a process often épurred by
federal (vertical) policy innovations and mandates. These [ederal policie;
create technocrats and interest groups oriented around an issue domain.
Finally, scholars have begun to look at the role of issue entrepreneurs who
spread policy issues across states thruhgh the use of vertical and horizontal
linkages. This notion is distinect from the traditional view of interest group
politics and of the bureaucrat as a policf initiator. Policy networks fostered
by these entrepreneurs are viewved as another cause of the growth of state
government activity. ' ) ¢ ‘
To locate these interpretations within polic£cal science's relevant
literature, the next section briefly illustrates each iunterpretation. The
following section treats network concepts and definitions in greater detail. .
The final section presents the findings of the Necwork(Study Team's
examination of four educational policy issue networks. Our project iden—
tifies four distinct network types, based on our investigation of the

four issues in six target states. The patterns we detect suggest an

issue network typology for state agenda-setting.

Literature Search

P e

The interpretation which credits political demands as instrumental in

state agenda-setting contends that public opinion is an important ingredient.

Schon describas the process of social change beginning with
-+.a disruptive event or sequence of events, which sets up
a demand for new ideas in good currency. At that point,
ideas already preseéat in free or marginal areas of the society
begin to surface in the mainstream, mediated by certain crucial
roles. The broad diffusion of these new ideas depends on
interpersonal networks and upon media of communication...The
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ideas bec?me powerful as centers of pollicy debate and political
conflict.

According to this view, ideas which win the struggle for acceptance and implemen-

tation bring with them both leadership pnsitions and leaders to £ill chem.2 A
somewhat dissenting view, however, theorizes: "At mosiL, goverument may be said

to operate within a loose, permissive 'context' of opinion which allows decision-

makers substantial discretion in the creation aund design of new programs."
7 ‘ N\

In his review of American theories of power, McFarland feocuses on the role
‘s . = . . . 4
of traditional special interests or "factions" in agenda~setting. He maintains

that standard notions of pluralism (that interests compete demvcratically) and

even plural elitism, a later fbfmulat%gﬁ (that special interests and related
cealitious dominate the public interest in gpecific pelicy arcas), do not
adequately explain the rise of recent svcial movements such as envirenmentalism
and women's rights. As a substitute, he outlines some proposirions for a ‘hew

group theory." For example, he asserts that 'political movements usually gxrm

-

coalitions with some established interest group, elements of political parties,

I’S

and individual political candidates,”” aud [urther, that elected officialg may

hop on the bandwagon of a muvement during its initial success, thereby, bolstering
its success. He observes that "generatious of lobbies" grow in response to

these social movements, and that television news critically hastens their develop-

’

ment or demise.6
Conlan and Abrams name the mass media as agents painting over "older portraits

ofw;ho Congress'7—-portraiCS which accented purcy diaciplinc, apprenciceship and
deference., They pninc to growing numbers of "1Lbislat\ve gctiviqtq and poi;cy

T
encrepreneurs" within the Congress whose portraits accent‘}nstead the media's

perceived powér. "Symbolic politics" vesult, such as section 504 of the Rehabil-

itation Act of 1573: ambiguous legislation to facilitdte symbolic coalition-

building and to enhance the legislator's image.? The inthors report this

phenomenon only as it pertains to regulatory legislation, guch as* for handicapped
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persons, but claim that even retrenchment policies may fall sublect te 1t, CQo.g
- Mitchell [ills in another aspect ol this [{rst asenda-secting {nterprecation.

He cites a study by Caplan which documents the use pulicysakers make of print

and electronic sources 'to gain insight intu relevant social science lindinga."lo

} Newspapers and goverament reports tied at 817 use, bhooks registered at 767,

professional journals at 70%, closely followed by magazines at 69%, and trailled

by television and radio at SOZ.ll

A second interpretation-~that socioeconomic variables determin: a srate's
policy agenda-~is also amply represeunted in the literature., firay traces this
line of explanation back to Pemberton, who stated that the time for adoption

of an innovation is determined fn part by the “Interpliuy of an Inflnictely large

12 ..
number of elements 1in che social milieu” Gsray's own work, studylnz the

adoption of twelve laws in educition, clvil rights and welfare, teund suppore ’

for Halker's thesis that "innovative states are both wealthier and more com=

petitive than their sister states 1t the time of adoption of . particular law."13

Hoting that this trend is less clear-cur for education laws, she rpnelndes chat

u”f

"'Innevativeness'... {5 ifgsue- and time-specific at besr, feller, Monzel and
L]

[

Engel, cited by Milward, ge behind this observed phenomenan cte hypothesize that

wommerclal entreprencurs selling to public agencles may induce early innusation
£
tn wealthy, urbanized states simply because these jre phe "twre luerative nirkets."i‘
Summarizing the body of 'funstratat " lterarure, Mitehell {ndicates:
Variableg which have been tested-by these constraint studies
and found to significantly affect legfslative decisions
" include...socio-cconomie variables within a stacte or a
i i legislator’a constituency such as federal expenditures,
. personal incng levels, urbanization, cducation and indus-
trialization.
But he goes on to report Crumm's finding that the “effects of internal variahles,
however important they may ultimately prove to be, clearly differ in their sig-
n{ificance depending on the policy fssues belng decmcd.l7 HMilvard also concludes

that no single variable is responsible four aduptlon of an {pnovacion. For him,

w0
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“(eyhe cumulative and ioteractive effect of (policy) entreprencarihip alung
L]
with both araanizac}unal and wnioecoaunic variables L. a rmore plauslble

arguaent."ta

In a study of tie rate of nebgol vite innevation  diFfasion in Camudid)
Lawton fgelates a crio of en;Lrunmcntul vatiablen, He concludes thar for
g school day scheduling innovations, the "role of regulations wnd legislation
appeared substantial;" for the aduprion of cducarion of haodicapped rhildren
nffering,, tue “values of pravinclal aguieties seermed o dccount foy the varfation
tn ditfusfon patternss™ and tor encrgy ooomwrvation measgre., “sconeric facgorn
ol arly sccounted for reglonal diftercaces in rates of udnptiun."lg ) !
. The thizd intecpretation of ot gte apoedasseteling amalyzes, the power of
PUPLT 4 0al=2 (04 ):aeli to aemnrate politicd apenda fter . Bueer fdenstibies the
' tuterplay h4cveen the vprofessional=hurscmeratiec complesm and the "intergovern~

. 20
mpnral Iubh}' a, a4 uwurce of oentery ot fofluencg.n Equivglent to the vivon

) ~ ¢
eriangle,” "rreiple slliance,™ Youbguvernment ) and "subuyste. poitctcac“

Y,

reer'  proteolenialeturegunratis cenplor o5 Toarso of offger oo wath noteneflic
rad profoaadonsl trainiag™ wurking "iu o coupergtlom o with loepislater. Led

oy vy

l - . -
triteerested groups,’” The czntradizing tendency of these airliariy-trakaed .

and technicallemlode] rarbory of the profoaioml=bureanorstic owur pler, who

h

cormanloate waskly with each uther acrus s termal werganizetivral lines, i» oitzet
by the decentralizing ur "firagmeating * tendency of ;he innerzuvctnzcntdl lubby.

* % >
rhv interpovernmencal lubb is conpoaied of "uQVﬁrgorg, mayors, county su ervisa:x,
1 P

ci%y managers, and o:hp:&gggfbe holders. 3 Guversmental ad§?2$;y~»creation of

‘prograns like those of the freat Society--actually stimulates griwth of the .

{ntergavernmencal lobhy, instead of the reverse. 2% . 1

Hilward groups suppliers ov pocential suppliers of public gonds, including 1

civ1]l servants with privare sector producers, as a governsental entity capable

Y.

of greating its own desand. Fefors Loolescing into a policy,communicy. these

3

S
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. 5
suppliers of public pouds must first bebave 1ike a surial necwork.z’ HMilward

proposes that under cercaln conditionv, these policy®communitics cun create thelr

P [ N

7 oun denand and, following Downs, thats they may "institute polinles for which

: ‘ ) 5
thyere 1o virtually oo desand where toere are Fow 1esodree copstraings.” b Like

Beer, Milward sees governnental proprams s the «atalyziog agents in the fermation

of palicy nectworks. "ihe program the lepgialaotion establishes creates the ocon- *

, 27
stituency rather tioan the reberse,”

Heclo alse critiques the iron triangle concept as xncamplete.za With Beerx

- -

snd Mijward, Heclo notes chat geveranent’s “activist poliries” acruaily encourage

} - : ‘
formation of {nterest groups “aveund the differential effects of these paiicics."29

* *

The groweh of governnmeng and the proliferation ot itw ¢lient rroup. Bas thus .
”Qmauuraged the de wloprent of “peoillozed subcultores carpead uf highly-

-y 130 - p
rouwledgeable polisv-watchers. the heroes of these subdultures or networks -
are "policy poliricians~-~experts in using experts, victusllers of lnowledge

3 1
n3l T System tends tu produce

in 4 world hungry fur the rlght decisions,
soderariat gpgalntee why crn R arons, Ui sariews, aeteorks, recopnized s
Frowledgeahle sbout the Subwtance ©f Jares,,.but oot frroevievably idsntified
with highly controverslal positlons. .. Their mushiness on the rost sensitive 1ssues
Toreer. the™ g, uptablé."lz Heclo gury on go dcvelfﬁ the idea of lwue wetworks

earr fuliv, underliging thelr glstinctiun from o sublic, frow a coalition, and

from 3 cunventional intere.t gwu;z.’j Silward alse distingulshed policy netwarks .

. from interests. He clsims that bruadly organized interests beeome properly

npecifled as networks only when they udhere to a particulsr goveramantal pragran.3&

This kind of analysis has jed some observers to the fourth interpretation

i
3

=f wtate agenda-setting: the role of pollcy i{ssue networks. One strain iv
chis literature lacorporates elements of sociology and psychology to ezamine
yer.wnal networks. For example, Eulau and Siegel surveyed individuals to

d1rcover thelr ¥ primary zane ¥ (defined as nelghbors with whon the respondent

Q ’ 1“1
ERIC :
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i ,
- interacts face-to~face) and %u probe the political cvnnruunue of these xncur-‘

’ «

personal netwo:ka‘35 The micrs world of pecsonal netwerks carrie. o'eﬁ tnto.

- )

the pacro realm of politiuilh}cptc»cnlatiuug Ealag sad xu%flnﬁki. alarifying :
¥

it a setwork of Jdirect and indirect contaecis Tinks tuﬂ“!lt“fkf ad rgprusenta:ivc

cvnclude that £t is “a confivuration of Linkages that, at the wacra fevel of

&
analysis, can be thought of as constituting the representationsl ﬁy%tﬁy-"z These
. A »

i authers alse posit that actworks may explafo certain elerctoral Lehavior, such dy
A uniformity arong candidates, and either overheludoy victories by LncUmBents on

-

; -3
the ene haand, or dracanic shifts fo suppert arewnd ofe Cton tine un the ather.
% - R > : .

The straln of this Iiiurq:ure foncerning w. directly, howsver, fnvalves |

t

o potxcy lasue ne:uorka I state agenda~setting, Heoelo provides 2n overview.

lemll!“& thep '?rata~bur&40€rﬁciﬁﬁu'ﬁﬁc doet Ries fasue networias
Issuddnetverhs, . comprise a large number of participants
with quite varfable degrees of mutual comaipment or of
dependence vn othery {n their environment; in faet it s
almost itpassible ro say where a netwrok leaves off and
3 “its eovironment begins. Iren triangles und subpovernments -
" , suggest a stable set of partleipants cnalesced te contral
tately naryow public procrans wbhb-h are in the dirert
econamic wnterest ol each party to the alliance.  Tusue
aetworks are 4imast the reverse baage In each respect.
Participants move in and out of the networks censtantly.
®ather than proups united in dominance over a pragrae,
an one, a3 far a3 one san tedl, 1s i contvel ot the
polictes nd i{ssues. Any direct material interest is oftem
secondary to intellesrual op emotional comnitmeat. Nufwerd
members reinforce each utherls sense of fssguen as thefr
interests, rather than (as seadard political or ecunomlc 10
radels would have ft) interests defintng positions on™sysues.

_Heéio dsserts that isuue notworks will net "replace the more

>

N,

familiar policics of aubgovetnweﬁlﬁ in Wishi.gron” but they will “awerlay the

-

ance stable poiitical reference points with new forces :hatvcomplicate calcula~
tions, decrease predictability, and impose considerable strains on those charged

néf) On the other hand, Milvard rore boldly states ,

with governnenr leadership,
that policy necwarks and their context, policy systews, are "(t)aking the

central place as the core unit of the new political eccnuﬁ}."ﬁl such’ a view

. nust plter concepes of political power because Lt touches all phases of policy~

4
i

ERIC w2 L
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making, frcw agenda-serninb to assessment. s Acuurdink to him, "the nacional nnd

-
¥ #

+~, subnational elements of a policy subsisten form a policy sector wi:hin which,

> LN

- - 2 ¥ K/
voften 1fes control over policy faitiotiom, implementation and evaluatian,"“z

9] . R . .
Milward's thests resty in-pare %p fifs careful and particular definttions of
3 .

k]
.S*"" -

the poliy comsudity and bovcrnmvunal progpran with which it 1q~u¢iate

- -

ﬂ&

aot  {ts nandato na 2t in :hp &av;rumunc s aame in ap ln:crorg1n£zatiannl en- ’
* ¥

= = . ” - ) S & - L - X

Thas enoedded in1Eoan anceative stracture,” ) As, We notul ahove; Milward

. - -

-~

B
@ - i} v

3
cay oxist hefore 2 nelwdrk comes Into belog, He further distinpuishes between !
* - . . > x
the nos- tnerareot sl members of the policy comnunity and persons in the decision

> N n:z wrk helding turmal V§sxtion; in guVérnment.aﬁ The progran o};poliéy netvork
rakey up’o;ﬁ piece'at the peliéy sfgcem..alaég ;ith network tools (of géue:nmeuc
- s " 3
.. ) ;r&nta. loans, subszidies, etc.). and nermacive %truc:ureq.a7ﬂ Policy ne;?or}é
T b ver}ﬁcal Cbiercla%\kuvernmvntab layers) and borizontal (rentrufiz&q‘og T

* N - ~

.+ iran triangle) component<, neither of Which can be Fully undérstood Excebt in
th -

1

\
A
relation to the other. 8 Far our purpasvsf~¥he'must useful distinction 1S
.~ 7 N = R ~

that natworks ACCaCh to specific programs or lssues rathet than to genpral .
1 % B ‘ -

KX »

pelicy areas oF fo broad Interests.

+ . N ey

)

_viranment he deffnes ad “an Interorgunizational field whith” is dynaic and which ~

y ¢ “3 '
thusve “natfonal and subnational elements.” °  Far him, 2 pulicy system comprehiunds

ﬂawing.

- Siatinguishes between a pélicy community and a setworx, Iin that 3 pelicy cdmmunity

Lo
L
-

-

LR

*

" {etwork Thh_mh . . .
. ) Polic} Lssue ;etuafks are increaslnsly feen as powerful ayents for politieal
il f. ‘ _ change. ua: only do chcv earry, but thes nay also develop and shape the ideas -
: *that sveﬁcuali; becone patt of a state's policy agendn. How to recognize and
%, describe then a£§ the qncstians to which this seccion.is addteqsed. Political - _
g }.‘aciencc. nééiolosy, educat(a& and-organizacianul behnvior studies, while all
o }1acing.necucrks in cheiy awn concextu nonetheless offer dome .common undexstand-
] ings tovard a necwark theory on which we will draw,
f ﬂ %
Q | Li ’

w Ry [y - . -
E MC A - e e e et = V. W
r =
i e
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Ngfuo:ks are syneavimous with systems, a term which emphasizes an on—going

- -~ 9-'

+

cormmunicacion peocess. According to Rogers, convergence neuork an&\lysis is a

4,
halistic approach,“ an lmpruvemcnt on the_linear model consisting simply of

| 50
© sourge, message, channel, receiver cumponents., He formnlates networks as .

udl adding that communicarion implies

"eycles uwf information-exchange over time,
' ' us2

~

a willed cosfonality, such as "mutual understanding and/or collective action.

X

Bolland offers a slightly differeng_appraach to network theory, stressing

UV |

influence rather than mutuality. What he terms the relational dppreach “assumes R i

Y

that power is strictly an interpersonal relationship i{n which community leaders

igfluencé one another through the direct (and the indirect) exchange of messages.

] - p
As such, influence is not necessarily an overt aft but vather occurs during the
. .
evereday Interaction among peuplé\ﬁil Somewirat similarly, Walker associates

menbership in the kind of community a pelicy network is with the constant exchange

-

of information about activities and ideas. Among the ideas exchanged, those which .

ndh Milward

- 1 . . ‘

calls attention to this principle as the "fustitutionakized thought structure"

wonforn to "eurrent professional consensus arve the most rewarded.

*

of shared judgments or "appreuiaciong' operating in'policy ayscens.ss

In Beyond che Stable State, Schon conbiders netvorks to be the concemporary

nermative form of functional systems, replacing the éencetnperiphery model und

. ® ..

irs variant, the proliferacion of ceﬁteté model.56 The genter-periphery model .
denotes attraction of people to a center, like the nineteenth century German

uniyersity, then dispersion, once their bags are full,of innovations. Examples

/
of (the étqliferqgion of centers model are the Roman army or early Christian

¥

@ !

missionaries who established secondary centers as a family of overlajpping or

nnafbgous sitmations, instead of exact replications of the center.57‘ The

“propose-dispose model” of a federal center wricing brdad guidelines for local

38

ingenuity to supply in detail is a refincment of the variant. For Schon, :

the network model is a singular type, which alone is £lexible enough to suryive

' / *
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vontinuous chanpe: - \

With new strategios of inscitusional desipn, new rules
come intaoyprominence.. In an era of isstability, roles
. of intervention become move prominent than roles.ol
* stahility; the entrepreneur, invader, orvganizer, advo-
cate consultant, muckraker and che change-oriented
leader become more visible and important...(W)ith the
. primacy vf functional systems.,.roles related to res~
) ponsiveness to new information...and the network roles
~ . essential to the design, development and managemeot of .
the shifring networks on wgéch [unct ional systems ‘
, depend (become prominent). . : \ -

IS

A syn.thesis of various commentators' detfnitions can be stated. An issue
s : . - R R . 60 . L

network links members informally across formal decision making lines™ by
channeling information, resources, psycholugical support and learning From

one part of the network to another. Schon, in fact, calls these networks T

. ey s o : o1
learning systems if they have the flexible qualities to transﬁprm thefiselves.

Theorists glso propose a varipty of wiys to deseride network dimensions. -
In the language of communication networks, Rogers posits thrce measures for

network analysis: communication proximity, which is the degree of overlap of . .

-

two persons' communication networks; linkage distance, the number 2f links
,‘k -

or steps in the shortest path joining two individuals; and correlational \

»

similarity, the conformity of non-links as well as links in two people's -

networks.62 Mizruchi, on the other hand, states that the comcept of centrality,

-

4s 3 measure of the organization and of individuals, is a "crucial variable in

63 : . -
" This is so because of the "considerable correspondence

]

64 - | .

group activities.

between network centrality and influence."
Although Mizruchi focuses on interlocking carporate‘directotships, a facet

of community power studies, the measures he develops for centrality may be ' ‘

‘valuable to other fields, too. Matrix algebra i§ the ;ool used to compute‘

-

v three measures of centrality: 1) thé number of'iinks from one point to other . -~

points; 2) the “inrensity" of the links, which may also include some indication

1

of divection, or a factor accounting fur the potential number of links (dependent

on network size); and 3) the centrality of those to whom one point is linkeq.ﬁs

ERIC . Id S ‘
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Another theorist sees different dimension to the notion of centrality.

Thesz are "interaction potentials," or the number of others with whom one link

~may directly share messages; "disruption potential," or the ability of one link
to distupt the flow of information ot to change the--content;.and ﬁproximi;y," a

measure-of the degree to which the shortest path between people is short by net-

. 66
work standarxds. The author suggests that the latter two measures capture the

leadership and power quotient of network participants better than int?raction {
potential.67 j
A related measure of centrality assesses priqcipul cdnnections among tne |

8 a network |

i

subset of points which constitute a clique. Using "peak analysis,"

analyst may determine which of any two directly inté?locking points is the more,
t

central and then discern a clique in the pattern of highest points. Proponents

— i+
aver that this technique is particularly appropriate to uncover financial crpor=
Sl - ‘:
ate structure, in which area it has been developed and applied. °, i )
. [

In less technical and broader terms, Schon suggests networks be defined: »

¥
. %
N . ]
i through the nature of their elements {for example, persons,

departments, organizations), the nature of the channels
connecting them (formal lines of authority, information
or decision; interpersonal bonds) and the-nature of the
_transactions that can occur through these channels (...may
~ be 'referral', 'early warning', distribution, or 'money-
lending' networks). On a secondary level, networks may
be characterized by their SCORE, complexity, stability,
homogeneity, and flexibility. {
utside of formal organizatiops,

'

Y

Because, they are dynamic systems existing 4

|
§

s

theorists caution that networks may have Euzzy,/shifcing boundaries, fluid .

'
5 M

N T -

memberships (where even members may not be aw§£e they belong to a network).‘.& N
My "

varying influence relationships, changing purﬁgses; unstable structures and <
ttributes supplied our Eramew?rk

limited lives. These dynamic and ephemeral %

as we traced four unrelated policy‘issues on their way to state agendas. %

-
-
-

brief explication of generic network dimensions follows.
" ' /

©
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Membership ' . ,

}
That only parts of networks may be active at any one timé and that relation- - 1
ships in the network may change over cimeimuke precise statements about membership

.
size and identity difficulc.71 At most, we can enumerate typical participants.
Membership in a policy issue network may be based on related "role definitions
or an empirical "linked" concacts.72 In an inclusive sense,_neCworks are composed
of those wﬁo decide on change, those who must change, those who enforce change, .
those who benefit from it, and éﬁos:ﬁﬁho support* it with belief or resourcesla " -
Diyersity among m;mbers is characteristic. Rogers cites "the strength of wqak
ties" as a network principle, meaning chac'"heCerphilous "rélations—-%he difference
in attributes be&ween two network members--facilitates the spread of ideas from
group to gtoup.73 Scholars usually identify network members by job cicie, job
category, or by role. Among the job titles and categories, "refgrmers. providers, .
practitioners, ince;vénors and researchers" are cypical.74 In addition, journal
editors, representatives of business firms, elected officials, staffs and lobbyists
may also belong c0'"communicics of policy expercs.”75 Categorized by specialized
role, network member§ may include liaisons, bridges (the latter link cliques of
which they are members to those of which they are not; the former link cliqueé
without being members of either one), isolates or cosmopolices.76 Or networks
may include those whose roles are system; negotiator, vunderground" manager,
maneuverer, broker, nQCNork manager and facilitator, with disclhccjons drawn along
&imensions of scope and nature of members' acctvicy;17 ) ,
Defined'in this way, issue networks alter the traditional view of social

movements--of which they may be a special case. Rather than building exclusivsly

on shared grievances and discontent, issue entrepreneurs and organizations may

Lo 78
manufacture and market a 300{31 movement.
¢ N

i ‘
.

Leadarship

Network leadership may be provided by an individual, group or organizaéion.

. . Va ~= .
An individual or cadre of critical figures in a Mdecentralized core!"’? can )

17 B B
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concentrate and ‘di¥ect the flow of information, referrals and support. A

"linking pin" organization, %n contrast, may by providing needed infrastructure,

léad the network merely by its de facto dominance.80 Leadership is sometimes

\conceiQed of as an evident attribute of a network's structure.81 In tﬁis case,
leadership may be termed a "positional resource," giving the central entity

"some deérbe of control over the agenda-setting and'policy-d;velopment processes" -
and hence, "systemic power."82 Equally likely, however, is the possibility that

a ne:wS;k lacks a clear, fixed center or lgéus of leadership,83 and that society

at large provides network infrastructure. As noted above, the concept of degree

- F

of leadership in a network is sometimes called centrality, :

\\; - . Structure
.S - L
.. Matrices or plots, such as sociograms, are often used to represent network

) { S
structure. (One writer proposes expressing network complexity by "a three-

~

tiered, multi-dimensional molecular model with complexslateral relations at each

level simul;aﬁéously affected by equally important and coﬁpléx vert:icalrela_tioné."84

Characteristics of both flows and relationships are typically reportéd. For ex-
ample, one team of authors names the number of links between indivi&uals-"mesh,"

the direction of flow between individuals, "connectivity," and the shortest path

u85

to effective action within the network, "distance, The strength of ties, the

cohesion and stability of links, and the capability of the network to diffuse

.
information may also be described.§6 A model derived from the study of corporate

board interlocks identifies ''density" and "reach" dimenéions.87 Density here
means the ratio of actual to possible relations, and reach mean; thé pe?cencaée
of units which may be reachéd in some fixed number of steps from thehnetwq;k T
center. Correlating density and ré;ch predicts tpe deéree of cohesion and
hierarchy in a ngtwork.ss Other resegrchers note ;he degree of formalization
and standardization, and the amount of members' depéndence)on each other or on

\
~ |
\
|

the 1linking pin actor.89 Structural openness is another dimension,90 as is

] whether a network has a single or multiple ‘purpose. .
2 ‘ i o ,
'{:\

RICT 18 ’




~14-
I3 . i

The question of single or multiple purpose leads to the problematic considera-

&

/r

tion of contént. Ore author claims networks may be either process- or content-
91
oriFnCed (but he has never seen the latter). One proponent of structural network
andlysis (of the corporate incerlock type) even acknowledges that, although
\scruCCUre does reveal domething about network content, it may not communicate
X : . 92 .
Ruch about the consequences of actual network behavior. Another writer asserts

that the content of information-exchanges is one of two aspects of communication

WLcwork analysis not yet invascigated.93 HoweVer, Schon claims that the center-

periphery model and its varjant, described above,\are structurally suited for a

94

"uniform, simple message,"”  but for him these modé} are pre-network classifica-~

tions. An important strategy, well-known in agenda-building, i{s to associate

one's issue with emoc}onally laden symbols which have legitimacy, contemporary .

ﬁeap;ng, and wide public appeal. i /

2 “
k4 i
¢

Opération .
] ) < ‘&.‘&;‘ - . [ } rd
The flow amongff%hked members activates the system, transmitting what

/ Pl

H . . L epaSey. s

9lc1maCe1y issues as inlluence o?ébﬁwggachruugh the network. Variously known
g,

/ . “ .
as resources or payoffs, the elements of flow include labor, money, legitimacy

/
and facilicies,95 as well as skill development and information,96’psycholégical
support, posit?ve feelings and the opportunity to help ocher; learn.97 Still
others may be respect, mutual incaresc‘And propi:\quity.98 The mix of some or all
of these elemenéé with a network's membership, leadership and structure (and,\

we might add, contenc) detbermines the network's ability to facilitate or to

« f
constrain change in the poﬁicy arena.9

Life Cxcle “

The quasi-organic nature of networks suggests that they have what may be

N ‘ \
+ termed a life ¢éycle. As such, they may grow, decay and die. But the literature

offers neither certainty nor agreement on this point. One view holds that over

.« 1 ’
time an iron triangle may turn into an issue network and revert back at some

2

. .19 A
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100 . .
later time, A network's response to its own growth, replication or the achieve-

ment of its aims is unpredictable, as {s its vuluerability {n the face of par-

A or .- - T
ticular factor combinations. For example, school finance raform is losing

steam as fiscal problews constrain state budgets. It is n‘greaf dealeasier

to equalize school fundiﬁg during a rising economic tide.

~
?

Comparative Cases

To investigate the role of issue networks in agenda-setting, we studied

3

four educational policies in six states. Interviews With key actors revealed:

a pattern determined by the issue area racber than by state, even when the states
[ .
differed in socioeconomic and political variables such as fiscal capacity, .

-

legislative capacity and state policy centralization: The four separate policy

. " ‘
issues also seecmed to cluster consiste@tly when network dimensions such as \

. leadership, structure, membership and‘opcracioﬁ were considered. From this \\

material, we have constructed an fssue network typology for state agenda-

setting (see Appendix A). It is based on the study of the advent of scientific
creationsim, school finﬁnue velorm, collective bargaining lor teachers, unb
minimum competency testing for high school students to the policy agendas of.
California, Florida, Indiana, Massachusctcs,‘Te;as and,Washiﬂgcon. None of

the issues was advocated by federal government action in any major fashion. The

federal role was at most technical assistance after the issue had veached state

agendas.

. .

We will describe the first case, school finance reform, in greater detail -

than the others to illuscraté the Eindinéé on which our issue network typology

“

is based. For the remaining cases, an o?cline of main points will be presented.

These issues are all discretionary or "cﬁosen problems" and are elevated to fhg

formal agenda after priority items (i.e., habitual, recurrent (e.g. budget) agg

‘

-crisis-induced policies) have been dealt with.

. . v

O . | ) BE 23()
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School Finance Reform s

N The school finance reform movement can claim inpact in 20 to 25 states that

contain about 60 percent of the nation's pupils., Its predominant approach has

been to "level up" the low spending districcs without descreasing épending in
the wealthy districts. Landmark progress toward this goal came in 1969, in large
' v

part because of’such successful court suits as Serrano in California and Robinson

vs. Cahill in New Jersey. These suits declared that che propercy tax based system

of financing education was unLonSClCUCIONJI because school districts with little
assessed value of property per pupil could not raise as much money with the same

tax rate as their wealthy neighbors. For example; Uregon's Brothers School District

%

has an assessed value of §537,761 per pupil while Know Buttle is restricted to
$16,119. While thé U.S. Supreme Court in che Rodriguez case ruled this problem

was not a federal issue, a nationwide network has been operating behind the scenes

.
4

vrchestrating and spreading finance reform among the states.

®

The entrepreneur with many resources to launch the network was the Ford
. :

Foundation, working in clase collaboration with HEW's National TInstitute of

t
Education (NIE). One grant officer at Ford was at the network center, transmitting

" and intercepting information® flows. ‘The Ford Foundation provided pﬁblicity, grants,

travel, and recognition as a way to motivate and g8lue together the network par-

ticipants. Indeed, it funded, directly or indivectly, all of the network's

major elements, which may be .enumerated as:

(1) lawyers to sue the state. Ford grants were made to the Western Center
on Law and Poverty (Cdlifornld) and the Lawyers*Commitcae for Civil Rights Under ’
Law (NashingCOn, D C.) to coordinate interstate legal activities. These Ford-

funded lawyers devised and litigated Serrano and Rebinson;-and the Lawyers

Committee has assisted in more than twenty subsequent state suits, - .
(2) private agencies to spread the concepts of finance reform around the state=- .
state branches of the League of Women Voters and the National Urban Coalition.

These agencies publicized general principles which the network supported,

. - 21
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(3) scholars to testify as expert court witnesses in favor of reform and
then to advise the state on how to meet the court order, These schoiérs from
prestigious universities adapted the network's principles to specific staCc.
contexts. ' %

‘(4) intersﬁate technical assistance groups such as the Education Commission
of the States (ECS) and the National Conference of Staéc Legislatures. These
groups workgd with the scholars cad provided computer simulations of various .
solutions. They were hired by state politicians whom the network discovered

or after court suits made 'reform' seem YLikely. .

(5) state politicians and political institutions--the Guuerno&'s Cicizens
Committee on Education (Florida) and the Oregon ngislaCure‘s Committee on
Equal Educational Opﬁortunity. These temporary gévcrnmcnt unlts employed
network scholars and groups like ECS as their chlef advisors.

(6) research and action centers oriented to minority groups, including

the International Development Research Association (Hispanic, located in San

~

Antonio) and the New Jersey Urban Coalition (Biﬁ%k, headquartered in Newark).
These Ford-funded organizations insuved that minority concerns were béoughc to
the attention oE'thé groups mentioned above.

(7) graduate students--frop Columbia to Stanford--who received full scholar-
ships to prepare themselves as the next generutio; of school Eiﬁance advocates
or techniciaﬁs.

Ford and NIE y:ovided operating expenses, travel, consultants, research

papers, and any other appropriate incentive to make the network effective.

Periodic meetings ofjﬁéy%nctwork pgrficipants were uséd to select target states
for intervention. States that were "%ipe"found allgséven elements descending
on them. In all states, the symbolism emphasized the legal concepts of equity,
fundamental rights,. and discrimination against the poor and‘echn@e mninorities.

The school financé reform network is characterized by fairly high central

22
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guldance and the promotfon of «ioilar policy solutiuns across states. The

Ford Foundatlon, which furnished the central gpuidance, however, 14 a2 multiple
purpose and pultiple issue organization, a diluting furee in netwsrk participation.
The policy solution was f{ramed as a generﬁl eopcept, equity in finance, and

backed by arguments on legal and .onstitutivnal grounds. Thus, policy solutions

bi—uaziqus states differed accordluy to a’ﬁca:e‘s specific legal precendents

and requirements. The membership which pathered around this general coneept
agresment was consistent neither trom siate Lo state nur within 2 state gver tize.
Foslitions in che school finance reform actuerh were forped by cenventional
political bargaining and side paymeuts, with teachers sometimes included and
sometimes excluded. Meeting annually in one place, this netwvork is eaazly'
vigible 4nd identifiahle, and, taken with ity other prapertlps; v a distinct

' network type. It may be summarized 3s a4 sore concept agreement network.

i

Scién:ific Creacionism

single purpose and etnnie‘issuc. the aetwork promoting s fentific ecrencionism
represents a distinct, and in some respects, an ideal :ypé. 5o high iy central
concral.and 80 fQCused-isvthe méééage that aot only are the policies advocated
the same across differen” states, but identival statutes are praposed in different
states. Leglsiative draftlnﬁ and testimony is perfvrmed by the Institure of
Creation Science in San Diego. These statuwtes requice iocal achools To glve
equal coverage to bliblical creation and to evolution as sclentiffc theories.
The netwoék’s arguments are value-based, Consequently, no compromise on the

L

proposed statute is dee&ed possible, Moreover, the ngéership, which evidences
the fervor of a body of true believers, {s consistent and statiq'frem state to
state. Those who disagree with the network's arguments and policy sclutinn are
charged with heresy. The San~ﬁiego-quarcered Insritute provides a model law,

-

legal support, and substantive arguments tu legislativé leaders in many states,

-
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Aruitoxt provided by Eic:
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ig-

Legfkiatars interested in the creatiue fusue are referred to the San Diego Insticute

by rhe Moral Majority and the veliglons Houndrable, The Ianbtitute is at the

center of the netwark and cannects the key points,  Fronm San Diegs, the main flow

15 igformation and techuical asedstame. trorrall, the dense, hierarchioal

profile ot thiz rssue netwsrk cun be wnvmerlzed o. ubsolufy cuncert agreerent type.

»

tollecrive Barpgalning ftor Teachery

e e

et
’" The tssue of collective bargaining produced o neturck with constderably

s

*
.. DR

" . P
e i £ T

ware varfability on several direniens than edther scelentific cresrioni=m ur

]

sehonl fenuace reform. XL luate s eurly B0

enliontive barg.intag wis Tunprefeusionil,”

1y mans teachors belteved that

The

thatien ) Fducarion Assuciation

L) provided a leadershilp ceater, but the proltferativne of <tate and logal

Eaegtfiitated wenterim-a federsl confiuraticae-morhaps better describes che

way this networs developed, On the cne hand,

sriented national NEA leaders pushed hard for a

and designed national conventlons proroting the

grovp of collective harzainiog~

national unified duer siructure

virtues of collective bargateing.

The s astiens encourased uniformity Avong oraee choprers,  The “woung Tares™ at

NIA keadquarters were 3 key central coordinstlon reaw and played a role similax

to that of the Ford Foundation far zchonl finance. On the other hand, NEA funded

-

the Unlsery program which strengthencd local capacity and collective bargaining

weeptance.  Natlopal NEA pald a larpe part of the cxecutbve secratavies’

s3laries at the local level. These lucal Uniserv peaple were handpicked by

kA natfonal precisely to advocate and convert local zeuchers to collective /

’
13

L

Il

pargaining. & large majority of teachers needed to suppor:t collective bargaining

in most states before state leaders would consider the Issue seriovusly.

Menmbership In the collective bargaining network wae predictably consistent

scross staces, in that parcicipants (Uniserv) saw themselves za labor pitted

agaihsc managesent. National NEA headquarters, however, kept a :ight’tein on

Uniserv and coordinated state collective bargaining efforts. The netuork based

24
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1ts arguments op friendship and on agreerents within an eceupations) RToup, S
thit the mechership cibraced in goclia) salldarity these who mipht runzeivably

clanh oo certiin auesticons of vilued. Alss, the netwoerk produced angd tolerated

st e
o e i

grest varlition a5 to whether or nal srute and Irca) chastere endur-7d the

JEUISNSEE

———
*

zodal statute proculgatesd by NEA.  Theroforn, despite <ome sirilarits  to-the

Ahsedule contept agreesent tiue, the . olleceiere bargaiedng peevunys L1, anee

Mpals, 3 Hotinet tepes I can be sersartzed as ot <gvple wuriept aorescent netuork.

-

MimowamopeTnebenay Ve biew Lar Bhed T Lpo) ltodinte, 1801
s s el 7oy o ittt

——

In tne 19708 cablie Alusitind 2ziion with «Chno! sohiCuesent peuslted in
Tats SRRIIULEN Tequlring 3 minime™ cumpotescy teut hefoee biph nehusi sradystran,

Thi oinfeys CovRelence feuting peleeli. IMUT) 12 % fourth retwark rype, differirg
> 3

o tontrthingly tror the sther threw retwork. in the rafrer of ventral paldunce.

Ao oure opdevver pub Lt

Ir i3 probably falr to say that the minirum competency ce3ting
wavement, <upparted for the mase part by nun-cducaturs, has moved
thrauph thirty~efght state- uit@gnt sy cpntvalized surpovt, ?54
2 nleghs i of Areup w3 el plestey on advoente pole S0
Eeprre 2delsare Trar apencies Jike the Insritute for Sderatienal Leadership,
Tor 2ducarion Comsisiton of ghe S22tes, snd the Ford Founditton 414 participate
‘in inlormatdonsshacing throuahoul the aetwark, bul in 1 second uawe«égﬁggg the
tdey Pyl xlready nioched the staze legl.lotive apenda.  Aleny with the cofnical
and lepislitive pud-tant . whe helped write waryions of MOT legl=latine and
sotdelines, the agency condsultants provided technical assistance only fn :esﬁsnse
to requests from stace lcaderahipjmvfbc concept of netunrk Yeentralie?® étmply
Jues et aprly to MCT, -
In contrast, the pass media played an {mportant parc ie carrying HUT as
3 nev fdea ro many scates, with the lssuc/attention cycle predicting the early
flare of publicity and lacer £ading of “newsvorthisess.” Legiclative sponsors

heard about MCT frum the nevspapers, national news ragazines or education fournals

wricten for ﬁeﬁ-speaializad audiences. Thoge who in retrospect cay be called

' 23 .
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Aruitoxt provided by Eic:

—asetty SEfen wm apen bile guals, 2 spes ith test, or a uefforem palisy desipn.

cembers of the MCT retwork 23reed simply riar the reans of Lrproving schoel

perforpance resided in technologiral as-esurent. Network Fovhers did oot w@ges-

IRRUNRSREREES S e

pigen a lone fipure (such 25 Caltforusa’s A@QE&b!y%ﬂﬁ R&rc ur Haﬁsachu;eccgf
torewr Lomsissioner o2t Education Aurie) woulpted the pnblic’ « wwiarepess and
conzern Into an Ltew for the srxte avend.. Itq‘&pﬁngﬁn»bus. (inwynctatlg
&zveiay:en: and {t= luoce, nv;-hierarchi:dl farm are unique o the H&”'ncgwam,
amang the netwarks studied. It can Be Lomrarized as . vEgue corcept ag;eemené
FOR PR S SPRT R that combeen wolieved t,z’*.'vt;p!: e pduatinog esye would Ieruve

ti.h Lohog) ctandavds.  The MOT aetwatr fod the Iovest cohesion, least iﬁraalize&

afar=atiorn F1 a0, and ot dndireet cohnmetiag puonly.

Tov - gaxion .
MR AAAY -
our wtudy of four policy 1u5ue neRws0rks In 8ix states pointy o theuse
terrarive conclusfons
(1) Palicy Lusue neoverks may ke harscterized og distinct typEs.  From

ok o le sl sropueoeet within the swuark ., they vaa by tdentified
4 2hepiute concRpt Sprecesnl, care (Ingept agreerent, sizmple concept
AZrEeTENT AN} YALuE TONTepl Teerent netwoTi Ly pes.

(2} etwsrr dirensdonid of levdership, =trhership, strunters, and cperatisn

-
-

acesunt for the wariation azong thie netwrk types, ‘The Jegree ot
warfahiliry tn cenrrality of puldance, cunsistesey of neﬁbetﬁhip.
configuratien of :eiatignshtps: and utilization of reszsurces tends
o predict a necwork's, relacive ranking as one e£“§he four :ypes‘
{see Appendix B). : )

{3 Networkz may also be classified by the kind of poliey sélu:ion-tﬁey
advacate. Along this dimenwfon, networks vary from one extreme of

a complere, invariable statute to the other extrese of zimilarly=

motivated but highly va:iS%ie proprans.
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(4 The content or subject matter of a policy issﬁe network-~and the
gfounds‘on which the arguments are advanced--may contribute t; the

. ways che networks develqp: the kinds of policy sqiucions they advocate,

'and thei. designation f{nto distinct types. Rnnging from value-based
a?gumen;s to legal a;d constitut{unal~based Frgumcn:s to conventional i
, ;olitical bargaininﬁ arguments, the network messapge may d;cermiue ’ %
. |
|
|

te

“

variation along other network dimensions. Moreover, cencfally~dr1ﬁen
networks create a more similar state policy outcome.

{3) Interstate policy issue networks trequently can override polirical
and socioecéﬁﬁé?c‘yariables in state agenda-setting. On the wvhole,
netﬁork-foectivenegs-rnnher than fiscal capacicx. legislative
capacity, or state policy centralizaciun-acacunt§ for some issues
on a stare poiicy agedda. B;t in some states (such as Texas), the
political, social, and economic climate is so hostile to network

%

issuesd that they never reach the state legislative apenda in terms
. &
of gommiteee deliberazion or tleor detion,  In the Tezas cdse, this
. - \
tailure occurred despite persistent network efforts in school finance

and collecci}e bargairing (see Appendix C). 0On the other hand,

NEA succeeded with its collecrive bargaining statute in the difficult

.+ Indiand polftical context. In Tuxas, there was no agréement on the

specifics of the policy to be adopted and implemented with respect

to collective bargaining and MCT. .

£y
N

(6) Rolicy issue networks can override state-level iron triangles and
. ¢ . -
forcé them to react to externally driven issues. Issue networks

. B t

| " % e not the sole neans of agenda-setting, but are often overlooked
;' . “

T and not well undér5t05d.

e s o ek e e R {f_ -

Further research on issue networks will test the dimensions, c}assificatgcns ,
' i
and hypotheses which have energed from the four cases we have studied, and will,

*

"

}
add to the growing understanding of how issue netroxks affect state policy, : g
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