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ABSTRACT

This book focuses on the forces that will shape
education politics and policy into the 21st century. Ten chapters
written by prominent educators center on the roles to be played by
education professionals, local citizen groups, government agencies,
and businese leaders in shaping education policy, responses to racial
and ethnic segregation, school restructuring, technology utilization,
and the development of education politics and policy. The
introductory chapter by Margaret E. 3 ,ertz examines the changing
social, economic, technological, and political environment shaping
education politics for the 21st century, and provides an overview of
the contents of this book. David Clark and Terry Astuto predict no
change in direction for federal education policy in chapter 2. In
chapter 3, Gary Orfield and Lawrence Peskin, in their discussion and /

description of the "Atlanta Compromise," argue that if attempts are
not made to integrate urban schools, poor and minority children will
be condemned to attend schools that are both separate and equal.
Chapters 4 (Thomas Timar) and 5 (Mary Metz) explore political,
institutional, and cultural forces that shape school restructuring
efforts. In chapter 6, Philip Piele examines the utilization of
technology in the classroom and argues that technological innovation
will not begin to change schools until it offers an educationally
viable, cost-effective alternative to the classroom teacher. Chapters
7 (Kent McGuire) and 8 (Carol Ray and Rosalyn Nickelson) explore the
role of business in education reform. In chapter 9, Ian Birch and Don
Smart examine the forces of change in Australian education politics.
The final chapter ends with a historical review of the foundations of
the politics of education and an appraisal of issues likely to
control policy making in the years ahead. (JAM)
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Education Politics for the New Century



Education Policy Perspectives

General Editor: Professor Ivor Goodson, Faculty of Education, University of Western
Ontario, London, Canada N6G 1G7

Educatioo policy analysis has long been a neglected area in the UK and, to an extent, in the
USA and Australia. The result has been a profound gap between the study of education and
the formulation of education policy. For practitioners, such a lack of analysis of new policy
initiatives has worrying implications, particularly at a time of such policy flux and ch
Education policy has, in recent years, been a matter for intense political debate rhr
political and public interest in the working of the system has come at the same time as the
breaking of the -onsensus on education policy by the New Right. As never before,
political parties and pressure groups differ in their articulated policies and prescriptions for
the education sector. Critical thinking snout these developments is clearly imperative.

All those working within the system also need information on policy-making, policy
implementation and effective day-to-day operation. Pressure on schools from government,
education authorities and parents has generated an enormous need for knowledge amongst
those on the receiving end of educational policies.

This Falmer Press series aims to fill the academic gap, to reflect the politicalization of
education, and to provide the practitioners with the analysis for informed implementation
of policies that they will need. It offers studies in broad areas of policy studies, with a
particular focus on the following areas: school organization and improvement; critical
social analysis; policy studies and evaluation; and education and training.

EDUCATION POLITICS FOR THE
NEW CENTURY
The year 1989 marked the twentieth
anniversary of the Politics of Educa-
tion Association (PEA). Over the
twenty years PEA members have
become widely reconized as sophisti-
cated analysts and reliable consultants
on the problems and prospects of
school improvement and reform.

The 1989 Yearbook, Education
Politics for the New Century, com-
memorates the PEA's first twenty years
by concentrating on the changing
social, economic, technological and
political forces that will shape educa-
tion politics and policy into the twenty-
first century. The Yearbook focuses on
the roles to be played by education
professionals, local citizen groups,
government agencies and business
leaders in shaping education policy,
responses to racial and ethnic segrega-
tion, school restructuring, technology
utilization, and the development of
education politics and policy.
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POLITICS OF EDUCATION ASSOCIATION YEARBOOK 1989. 1-9

Education Politics For The New Century:
introduction and overview

Margaret E Goertz
Educational Testing service

The year 1989 marks the twentieth anniversary of the Politics of Education Association
(PEA). The PEA was founded by a small group of political researchers at the 1969 meeting
of the American Educational Research Association (AERA). It has remained an AERA
special interest group (SIG) ever since, serving as a discussion forum and collegial

organization for scholars and policy professionals interested in the dynamics of school

program and policy formation. Initially, the PEA had few members and generated only
modest interest among the broader AERA membership. Over its twenty year history,
however, the political foundations of schools have become obvious to all. As a result, PEA

members have become widely recognized as sophisticated analysts and reliable consultants

on the problems and prospects of school improvement and reform.
This yearbork, Education Politics for the New Century, commemorates the PEA's first

twenty years. Rather than take the usual retrospective look at the developments
responsible for the current state of affairs, we have chosen to focus on the forces that will
shape education politics and policy into the twenty-first century. This introductory
chapter examines the changing social, economic, technological and political environment
shaping education politics for the twenty-first century, and provides an overview of the

contents of the book.

The changing environment of education politics

Education politics in the twenty-first century will be shaped by fundamental changes in its

social, economic, technological and political environment. Twenty years ago, education

was just reaching the end of a quarter century of rapid growth. As the post-war baby
boom generation matured, reducing population pressure on the schools, education
achieved fiscal stability just as political pressure for change began to expand rapidly.
Today, the school-aged population is smaller, poorer and more racially and ethnically

diverse. Declining test scores throughout the 1970s undermined public confidence in the
ccuntry's public school system and led business leaders to question the quality of the
nation's future workforce. An eroding US position in the international economy turned
policy makers' attention and energies to issues of efficiency choice and excellence in
education and away from earlier concerns with equity. Policy leadership thrust upon the
federal government by the Russian Sputnik launching and the Supreme Court's
desegregation rulings has shifted back to the states where fragmented and diffuse interest

groups compete for control of the education agenda.

WM-13939/EN 53. `:c-) 1939 Taylor & Francis Ltd.
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2 MARGARET E. GOERTZ

The changing social entiirronnew

The social environment of education politics encompasses the nature of the population to
be educated and society's expectations for its schools. Both have changed dramatically in
the last two decades. Between 1968 and 1987, the proportion of White students in
American public scnools declined sharply, while the proportion of Blacks increased slightly
and the proportion of Hispanics doubled (Orfield 1988). Members of the Class of 2000,
(now in the second grade) prea- at real challenges to the educational system. One in four is
poor, one in three is non-White or Hispanic, one in fir. is dt risk of becoming a teen
parent, and one in six lives in a family ,here neith has a job (Edelman 1988).
Three in five of these students will live in a single-pare household sometime before their
eighteenth birthday (Hodgkinson 1 5).

These changing demographics have created an 'imperiled generation' of children
(Carnegie Foundation 1988). Levin (1986) estimates that almost one-third of today's
school children are educationally disadvantaged. This proportion will rise as more children
enter school from poverty households, from single-parent households (specially those
headed by teen-aged mothers), and from minority backgrounds. The educational problems
of these children are confounded by their growing racial and economic isolation from
mainstream society. While the level of segregation of Black students was unchanged
between 1972 and 1984, the percentage of Hispanic students attending
'majority-minority' schools &imbed. By 1984, nearly one-third of Black and Hispanic
students attended schools that were 'intensely segregated', that is, 90% or more minority,
aal more than two-thirds attended schools that were more than 50% minority (Orfield
1987). The two separate soci !ties - one Wh:tf.., one Black and Brown; one rich and one
poor - envisioned by the Keener Commission twenty years ago may become a reality in
the twenty-first century.

Shifting demographic patterns also threaten education's political support in the state
and federal policy arenas. As the nation's population ages, fewer individuals have a direct
stake in the public education system (as parents or employers). Moreover, those
population groups with the largest vested interest in education are those with limited
political power low income and minority citizens. Increasingly, education must compete
for resources with public policy issues of interest to senior citizens and voters without
school-aged children (Kirst and Garms 1980).

Social values about education have changed as well over the last twenty years. At a
time when the number of disadvantaged students in our nation's schools is growing,
society has retreated from its commitment to equal educational opportunity. A quarter
century ago the civil rights movement heightened public awareness of inequities in society
and passage of the Civil Rights Act (1964) and the Elementary and Secondary Education
Act (FSEA, 196:;) focused federal government attention on iss es of equality of
educational opportunity. The education reform movement of the )80s, however, has
redirected attention to excellence and choice. New educational policies emphasize higher
educational standards: more coursework, particularly in mathematics and I -ience; more
homework; longer school days; better teachers; higher levels ofminimum proficiency and
parental choice. There are signs that a renewed interest in issues of equity is emerging as
educators begin to address the problems of persistent dropout rates and differential
performance between minority and majority students. Equity interests, alone, are not
responsible for this interest in at-risk youth, however. Business leaders join in this
emphasis out of a concern for national security and economic development as least as often
as they seek to revitalize the equity concerns of the last generation. Thus, even in
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INTRODUCTION

addressing the issue of at-risk students, the tension among the values of equity, excellence,

efficiency and choice remains.

The changing economic environment

The education reform movement of the 1980s was dominated by economic concerns:
declining US competitiveness in an international economy; low industrial productivity;
and changes in the skill level, size and composition of the nation's labor force. Worker
productivity must continually increase for the United States to compete successfully in the

global economy. Yet employers in both large and small businesses in the United States
decry the lack of preparation for work among high school students. At a time when
workforce skills are growing increasingly complex and undergoing rapid change, too
many students lack the necessary reading, writing, mathematical and problem-solving
skills to meet entry-level job requirements (CED 1985). American students fare poorly on
international assessments when compared to their peers in other nations, especially other

industrialized countries. Students in foreign countries take more mathematics and science,

spend more time in school and do more homework. Equally important, employers

complain about large numbers of young workers who lack the core values associated with

labor market success.
The poor educational preparation of students will intersect with the changing

demographics of the United States in the next decade. In the 1960s and 1970s, the baby
boom and the entrance of women into the labor market generated a plentiful supply of
qualified entry-level workers. In the 1990s, the pool of new workers will be smaller. High
schools will graduate 20% fewer students in 1990 than in 1980, and the proportion of
women in the workforce will not grow as quickly as in past years. As poor and minority
individuals come to constitute a larger and larger portion of the labor force, policy makers
must address the educational needs of the disadvantaged. 'Business leaders have come to
understand that the emerging labor supply problem is essentially an educational problem'

(Timpane 1984 p: 390).

The changing technological environment

Changing technology in the workplace has major implications for what the next generation
of students need to learn. Changing technology in the schools can have a major impact on
how we teach them. Much has been written about the promise of the computer in the
classroom. Some computer advocates even envision a future without schools. Papert, for
example, argued that 'the whole system [of schools] is based on a set of structural concepts
that are incompatible with the presence of the computer' (1984). Others, while
acknowledgir; the proliferation of computers in schools, question whether children will
receive a better education with the help of computers than their parents did without them

(Peterson 1984).
The introduction of computers in the classroom has been a unique educational

innovation. Unlike most innovations, the stimulus for adoption came from a combination

of outside business interests and rank-and-file tencher enthusiasm. Formal curricula and

state level support have come slowly. Parents who witnessed the computerization of the
workplace feared that their children would not be competitive in school or an the
workforce if they were not computer literate. As schools purchased computers, often with

16



4 MARGARET E. GOERTZ

funds raised by parent groups or from federal compensatory education programs,
educators struggled to identify the best way to use the new technology. Administrators
use the machines to simplify basic administrative tasks, such as attendance, scheduling and
reporting grades. Instructional use includes drill and practice, computer programming and
computer literacy. Math and science teachers tend to use the machines more for
instruction than English, social studies and foreign language teachers, reflecting in part
differences in the availability and quality of instructional software (Cuban 1986). Recent
developments in technology have expanded beyond the microcomputer to include
interactive distance learning systems that combine one-w;y video and two-way audio
instruction.

The introduction of computers and distance learning technologies raise the same set
of knotty issues for policy makers and educators that accompanied earlier technological
innovations, such as instructional television and language labs (Cuban 1986). The first
concerns the equitable access to the new technologies. There is a great deal of variation in
which schools have the needed hardware and how it is used. Wealthier suburban
communities, for example, have more computers and use them to teach computer
programming and enhance academic instruction. The few computers available in poor
urban schools are dedicated to drill and practice in remedial education programs. With
inequitable distributions like this, the new technologies may widen, rather than narrow,
achievement disparities between the haves and have-nots.

The second issue involves the cost-effectiveness of innovative technologies used in
instruction. We have little research to date that shows whether computerized instruction
or interactive video instruction teaches students knowledge and skilis more efficiently and
effectively than other instructional alternatives.'

The third issue is how technological change affects schools, organizations, teaching
practices, and teacher-student relationships. Will computers and video images enhance the
role of the teacher in the classroom or further the mechanization of teaching? Will
computers or other new educational technologies replace teachers or only expand the
work roles of those who use them? Finally, what is the impact of an interactive video or
computer learning environment on what children learn? What are the intended and
unintended consequences of high technology learning on the acquisition of values,
Knowledge and skills?

The changing political environment

The political environment of education has also undergone critical change in the last two
decades. Three major trends are important to note as we move into the twenty-fr st
century: the changing roles of the federal and state governments in education policy; the
growing political and programmatic fragmentation of education; and the re-emergence of
non-education interests, particularly business, into the education policy arena.

While the federal government has always played a modest role in public education,
federal involvement expanded rapidly in the late 1960s and early 1970s. Two issues
stimulated this expansion: curriculum developmt -it and equality of educational
opportunity. Implicit in the design of federal programs was the belief that education could
shore up the national security and break the cycle ci poverty. Although federal aid to
education never exceeded 9% of all spending on elementary and secondary education, the
impact of its Mancial contribution was far-reaching. The Reag.. administration,
however, significantly reduced and redefined the federal role in education in the 1980s.
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During the Reagan years, the federal government sought to influence education policy
with moral suasion rather than federal aid; to emphasize demonstration over intervention;
and to decentralize the administration of federal programs.

As the 1980s unfolded, abandonment of education by the federal government created
a leadership as well as a financial vacuum. Politics abhors a vacuum, so ste level education
policy makers, headed by a group of reform-oriented governors, undertook an education
reform movement that sought to operationalize the federal exhortations of excellence and
choice. The policies that emerged from state legislatures, however, were shaped by a new
/-onfigu.ation of education interests. Unlike the 1960s, when education politics was the
province of broad-based education interest groups (state education departments, 'chc Is of
education, superintendents, administrators and teachers), the 1980s reform was dominated
by business leaders and elected public officials. In earlier years, groups like the Educational
Conference Board in New York State and the Princeton Group in New Jersey sought to
build consensus among educational interests on the policy goals and legislative priorities in
their states. The growth of collective bargaining for teachers and creation of interest
groups organized around new categorical education programs shattered this consensus,
however, replacing it with competing centers of power teacher unions, adminis.rator
groups, bi lingual, Title I (now Chapter 1), and special education advocates. These groups
confronted new centers of power in recently activated business groups. The absence of a
broad cor sensus about the purpose of education led to a patchwork of state educat'
programs to meet the demands of different and often competing interests. What
unique about the politics of state education reform in the mid-1980s was the relative.),
unimportant role of education interest groups in the formulation of new state policies.
While opposed to specific aspects of the new reforms, education groups were stymied.
Strong public and business support assured backing from governors and state legislators.
The knowledge that increased state aid generally accompanied reform provisions made
educators rel. ictant to 'bite the hand that feeds them°. Moreover, the fact that some
members of their diverse constituencies favored reform efforts kept professional opposition
from becoming well organized (Fuhrman 19881.

As we approach the twenty-first century, we face a number of unanswered questions.
Will the federal government remain a passive player in the education policy arena? If so,
who will champion equal educational opportunity? Will education regain control over
policy and school finance in the state political arena? Is meaningful education reform
possib!.: in fragmented local and state policy environments?

Overview of the Yearbook

The chapters presented in this Yearbook address some, but not all, of the issues facing
education policy makers as they move into the next century. Some issues, such as
excellence and choice, state education reform, school administration and school-site
management, were covered in previous Yearbooks (Boyd and Kerchner 1987, Hannaway
and Crowson 1988). Other topics, including the politics of curriculum and testing, will be
examined in the 1990 Yearbook. This Yearbook focuses on the roles to be played by
education professionals, local citizen groups, government agencies and business leaders in
shaping education policy, responses to racial and ethnic segregation, school restructuring,
technology utilization, and the development of education politics and policy in Australia.

As we approach the twenty-first century, the politics of education in the United
States will continue to be shaped by the neo-conservative legacy of the Reagan
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6 MARGARET E. WERTZ

administration. In chapter 2 of this Yearbook, David Clark and Terry Astuto predict no
change in direction for federal education policy. Eduration will remain a low priority in
Washington, characterized by few new initiatives and declining fiscal support. Despite his
claim to be an education president, President Bush's education policies will almost
certainly be constrained by economic, ideological and attitudinal factors beyond his
control. The large federal deficit and President Bush's pledge of no new taxes preclude the
adoption of any new, expensive education programs. The prevailing political and
educational ideologies are compatible with a federal emphasis on state and local initiatives
rather than federal interventions, and a focus on excellence, ability and productivity rather
than on equity, access and student needs. Public opinion polls show strong support for
these priorities. Clark and Astuto conclude, however, that the unmet educational needs of
a growing number of poor children require the federal government to reassert its presence
in education. A failure to respond, they insist, would 'be more costly in services, loss of
productivity and human tragedy than the cost of a response'.

The retreat of the federal government from its role as a champion of equal educational
opportunity comes at a time when continued housing segregation is intensifying the racial
aid economic isolation of children attending school in the nation's largest cities. In 1986,
twelve of the fifteen largest school districts in the United States were more than 50% non-
white (Orfield 1989). In chapter 3, Gary Orfield and Lawrence Peskin argue that if
attempts are not made to integrate urban schools, poor and minority children will be
condemned to attend schools that are both separste and unequal. These authors examine
the educational impact of the 'Atlanta Compromise', a voluntary agreement among Black
and White leaders to retain segregated schools in exchange for Black administrative
control of the Atlanta school district. Policy makers took this action tc avoid the 'White
flight' they believed would follow any program of forced bussing. Atlanta's Black leaders
were confident that they could achieve equality of educational opportunity within a
segregated school system. The years have proved them wrong, howe-,er. The White
community did not support the plan, and both White and Black middle class families fled
the school system. Atlanta's schools became the most segregated schools in the South and
now serve the poorest children in the metropolitan region. Although dropout rates have
declined and elementary test scores have improved in the city schools, a tremendous gap
remains between Black and White and city and suburban high schools. 'Class and race
remain the decisive determinants of school conditions for the region'. A racially and
socially segregated school system will perpetuate, and perhaps even intensify, unequal
educational opportunity in metropolitan Atlanta and in other urban areas of the country.

Short of extensive inter-district desegregation efforts, h hat steps can be taken to
improve education in disadvantaged schools? The education reform movement was
supposed to improve the quality of educational instruction and, in turn, student
achievement by raising curriculum standards, tightening teacher certification requirements
and lengthening the school day and the school year. Critics of these state-directed reform
efforts argued that these policies were doomed to failure because they did not, and could
not, change the fundamental relationship between teaching and learning. In what has been
dubbed the 'second wave' of education reform, calls have come for fundamental changes
in school structure and organization.

Chapters 4 and 5 of the Yearbook explore political, institutional and cultural forces
that shape school restructuring efforts. In chapter 4, Thomas Timar examines the impact
of the macro-culture on attempts by three school districts to implement the radical
restructuring advocated by Theodore Sizer and his Coalition of Essential Schools. Unlike
other restructuring efforts, Sizer and his schools seek to alter the fundamental interaction

.t&
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between teacher and student. Timar found that success requires not only a basic
redefinition of the roles and responsibilities of personnel in the schools, but changes in
district and state policy as well. For example, restucturing efforts in two of the districts
Timar studied were hampered by political conflict over who would control restructuring
the schools and their teachers, or district adminstrators and the union. Teacher
certification requirements, teacher evaluation procedures and standards, the structure and
sequence of curriculum, student assessment measures, scheduling requirements and rigid
staffing formulas also created bathers to restructuring efforts. The third district, however,
altered its bureaucracy to accommodate decentralized decision-making. Both the district
and union helped schools obtain 1.aivers from restrictive regulations or the collective
bargaining contract. Timar concludes that state and local policy cultures will prevent an
integrated response to restructuring in most schools. A school 'cannot create coherence in
an environment where there is none'.

Mary Haywood Metz discusses a more fundamental constraint to restructuring in
chapter 5 selools' adherence to a system of beliefs and expectations she calls the 'myth of
the Real School'. In a study of eight high schools in a range of socioeconomic
communities, she found that ..he schools' formal structures and technical procedures were
strikingly similar in spite of vast differences in student bodies and economic resources. All
followed a common script for the American High School, with similar school schedules,
classroom configurations, textbooks and curriculum. This script did not work in several of
the schools Metz studied. Students with weak academic skills and little hope ofa successful
economic future were alienated from school. They failed to learn well and most teachers
were frustrated. Yet, no one was willing to revise the script. Adherence to the script gave
teachers and students assurance that they were Real Teachers and Real Students who were
teaching and learning in a Real School. Metz condudes that the nr, -h of the Real School is
extremely difficult to dislodge even when it proves ineffective because it serves a broader
societal purpose. The symbols and rituals of Real Schools reinforce apparent equity in
American education. 'Offering the same education to all appears to be the essence of
fairness', regardless of the differential outcomes of the system.

In chapter 6, Philip Pi; le examines another panacea for improving education the
utilization of technology in the classroom. He argues that technological innovation will
not begin to change schools until it offers an educationally-viable, cost-effective alternative
to the classroom teacher. Microcomputers will not transform education because the
hardware and software used in most public schools are too 'technologically primitive and
educationally limited' to change the traditional role of teachers. Rather than integrating
computers into their teaching methods, teacher' can ignore the machines altogether,
sending their students off to the school's computes lab to be instructed by a computer
teacher. Interactive distance learning systems, however, have the potential to transform
schools. Several states have introduced this technology to provide students, usually in rural
school districts, greater access to limited, high cost courses, such as Advanced Placement,
foreign language and remedial education. As the use of distance learning expands,
proponents face a number of political and legal issues. Who will control curriculum: the
state department of education or the service provider? Who will certify the instructor to
teach: the state generating the programming or the state receiving the services? And most
important, will distance learning replace the classroom teacher? Can this technology
provide what microcomputers have not: real educational alternatives to the traditional
classroom structure?

Chapters 7 and 8 explore the role of business in education reform. Kent McGuire
examines the overall character of business-education interaction in chapter 7. He identifies
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three roles played by businesses in their attempts to alter school performance -
philanthropist, change agent and reformer. The philanthropic approach focuses on
generating financial support for the schools. Businesses using the change agent mechanism
seek to foster organizational or programmatic changes by targeting financial and/or
technical assistance on specific activities. Business efforts to reform education policy range
from issuing reports about the condition of education and its relationship to the economy
to constructing, promoting and monitoring state education reform agendas. McGuire
discusses issues facing business participation in education in the 1990s and concludes that
we must learn more about how business-education collaborations work and the factors
contributing to their effectiveness and longevity before we can speculate on the future of
business involvement in the twenty-first century.

Carol Ray and Roslyn Mickelson increase our understanding of the dynamics of
business education interaction at the local level in chapter 8. In a case sturdy of a local
business task force on education and the economy, they trace the process by which
business leaders' definition of 'the education problem' is reshaped by non-business members
of the committee. The problem is initially defined by business as the inability of the school
system to teach students work-related habits, values and skills. By effectively defending
the quality of the community's schools and building on business' concern with the
changing demographics of the next generation of workers, educators expand and alter the
essence of the argament. Rather than indicting the educational system, the task force
ultimately coews to blame the deficits of low-income and minority families. This recasting
of the problem leads to a reconsideration of policy alternatives. Early childhood education
replaces voational education as the Ation to the educational problem. The authors
conclude that une-rlving the rhetoric of . chool reform in the United States is a broader
theme, one linked to issues of race and pov!rty. This new grounding for education policy
analysis may often define the parameteis of the education reform debate in the next
century.

In chapter 9, Ian Birch and Don Smart examine the forces of change in Australian
education politics. The factors shaping Australian education policy in the twenty-first
century have a familiar ring: increased politicization of the educational policy process;
tensions among the values of excellence, equity and choice; and most critically, the
ascendancy of neo-conservative economic rationalist thenk'ng. In contrast with the United
States, the push to make Australia more competitive in the global economy is
strengthening rather than weakening the federal role in education. The federal education
portfolio of the Hawke Labor government has been restructured to remove education
from its isolation and link it more closely to the business, employment and training
stuors. Education representation on national commissions was diminished to allow for
increased participation* by representatives of industry, unions and the public. Reform of
curriculum, certification and assessment is also driven by the national economic agenda.
Birch and Smart argue, however, that implementation of national education policies will
rely on the continued presence of a strong national education minister and ultimately on
acceptance by the highly centralized state education ministr..- and influential education
interest groups.

The Yearbook ends with a historical review of the foundations of the politics of
education and an appraisal of issues likely to control policy making in the years ahead.
Chapter 10 opens with a reminder that both professional and scholarly awareness of the
political dimensions of schooling were suppressed for half a century by a convergence of
the Urban Reform and Progressive Education movements with the development of
Scientific Management theories of organizational control. Under the combined influence
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of these three broad social developments, schools appeared to be moral rather than political
institutions. From this anti-political consensus, school politics are linked to
desegregation, national security and teacher organization issues arising during the 1950s
and 60s. The final chapter concludes by exploring seven critical issues that can be expected
to shape school politics in the twenty-first century.

Notes

I. Levin and his associates, for example. calculated the cost effectiveness of four alternative ways of
improving reading and mathematical skills: reducing class size, 'inaeasing the amount of time devoted
to skill instruction, peer tutoring and computer- assisted instruction. They found that for the strategies
studied peer tutoring was more cost-effective than computer-assisted instruction and computer-assisted
instruction was slightly more cost-effective than reducing class size (Le 'in et a/. 1984).
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The disjunction of _federal educational policy and
national educational needs in the 1990s

David L. Clark and Tay A. Astuto
University of Virginia

Despite President Bush's claim to an education presideacy, the best prediction for federal
educational policy, programs, and funds over the next decade is low priority, few initiatives,
and declining fiscal support. There are, we will argue, a set of generic factors, that the
President chooses to define as endemic, that will prevent the new administration from being
more than a minor perturbation in determining the likely future of federal educational policy
in this century. These controlling contextual factors are economic, ideological in both a
political and educational sense, and attitudinal.

Factors controlling federal educational policy

The econotak context

The most obvious and most powerful constraint on federal educational initiatives are three
consentaneous economic decisions, that:

the budget has to be balanced;
the deficit has to be reduced;
there will be no new taxes.

If these assertions continue to be held as axiomatic, no federal program can reasonably plan
on attracting significant appropriation increases in the foreseeable future.

Education, as a field for investment, faces special difficulties. It has fared less well than
other social programs in the eight years of the Reagan administration. Despite the efforts of
Congress to fend off the incursions of the White House, outlays for the budge. of the
Department of Education since 1981 have:

dropped from 0.6% to 0.4% of the GNP;
decreased from 2.5% to 1.8% of the federal budget;
reduced the federal share of expenditures for elementary and secondary education
from 8.7% to 6.2%.

During the Reagan years, Congress appropriated $135.6 billion for education. If funding for
the Der. -tment of Education Lid been frozen at 1980 levels, with no increase except for
in.f.ation, cumulative investments in education through the budget of ED would have
amounted to $150.4 billion (Verstegen and Clark 1988).

However, expenditures for elementary and secondary education as a whole increased
markedly during these years. Not only were the reductions in federal budgets passed on to

0158--0939/89 53.00 CO 1989 Taylat & Francis LtJ,
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the states, but governors and state legislatures appropriated funds in support of educational
reform a trend that began in the mid-1970s and was spurred by the national reform rhetoric of
the mid-1980s. Many states are now confronting difficulties in funding the relatively less
expensive reforms that were characteristic of the first round of state interventions. They will
be more hard-pressed to pick up the bill for second level reforms that call for better
preparation an? professional development of teachers and administrators.

Thus, the bleak future for increased federal funding in education is exacerbated by:

* a pent up demand for funds caused by reductions in federal expenditures in
education since 1980;
a tightening revenue leeway at state and lor'l levels caused by increased
educational investments over the past eight years.

Obviously, education was not the only domestic program area that felt the press of cutbacks
from 1980-1989. Legitimate unmet critical needs can be established for drug prevention and
rehabilitation. health financing, child care, the homeless, welfare recipients, the
environment, nursing homes, law enforcement, the country's transportation infrastructure.
Edi.cation as a federal budgetary priority is in a difficult position to compete with these
alternative domestic priorities. And all of these areas are in an impossible position to compete
with the. formula-driven entitlement programs that slip outside President Bush's 'flexible
freeze'.

How powerful is the constraint of the economic context at the federal level in
controlling new educational initiatives? Sufficiently powerful that most substantive
presentations on needed federal budgetary increases conclude not with arguments about the
merit of the presentation but with a re-assertion of the budgetary crisis 'that's right, you
have a good case, but there are simply no resources to meet go,d causes.'

The political-ideologiral context

There is a cyclicality to both conservatism and the role of the federal government in our
system of federalism in the United States. The current cycle of dominant conservatism is
ordinarily argued to be of some twenty years in duration. For so long as references to the 'L-
word' paralyze responses from national candidates, one can reasonably assume that the
national swing to conservative policies will continue.

Conservatism does not always imply a policy of reduced spending and devolution of
authority at the federal level. The congressional coalition that built and sustained the federal
program of categorical aid to education from 1955 to 1980 was composed of conservatives
and liberals, under Democratic and Republican presidents, who believed that the federal
government had a positive and useful role to play in support of educational improvement.
However, by the mid-1970s a sentiment was growing at local and state levels, as well as in
Washington, that federal programs in education and other social areas were less successful
than they would be if the same programs were controlled by state and local offici This
feeling of uneasiness with efforts to mount a federal war on poverty, for example, was carried
a step further by President Reagan who argued not only that you cannot solve domestic
policy problems by throwing money at them, but that federal programs in education were
part of the problem rather than the solution. In public opinion polls, most people believed
that federal programs were inefficient, but doubted that they were worthless. There was a
broad support for the notion that wasteful federal programs could be administered more
efficiently and effectively closer to the point of effective action.
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In 1989, the cycles of ideological conservatism and devolution of federal authority have
become synchronized. it is very difficult, therefore, for any advocates to argue that the
federal role should be expanded in any domestic arena. Education is especially hard-pressed to
make a case since its historic position in the definition of federalism in the US has been
marginal at the federal level. This political context reinforces already tight federal economic
constraints, making unlikely the initiation of programs of intervention at levels higher than
the state and making likely the continuance of the investment reduction and program
abandonment agenda of the Reagan administration.

The educational-ideological context

A political ideology characterized by conservatism and devolution and the consensus that has
emerged regarding economic policy establish the groundwork for a new federalism in
educational policy. This new federalism is bolstered by a compatible shift in educational
ideology. The substantive and procedural emphases of federal educational policy changed
dramatically during the two terms of the Reagan Administration. Quite simply, Reagan
redefined the conten' of educational policy at the federal level. The nature and extent of the
redefinition are reflected in both the language of federal educational policy and the
substantive and procedural policy preferences fostered by the Administration.

The language of ;demi educatiartat policy: President Reagan held strong beliefs about
education. Education was failing; federal involvement made a bad situation worse; state and
local educational officials would fix what was wrong if they were not burdened by the federal
presence; the United States was losing its position of preeminence in the global market due,
in part, to the failure of the educational system. These beliefs were reflected in the language
that dominated educational policy discussions. The new lexicon of terms depicted in table 1
marked the end of an era of discussion and debate built on quite different belief systems.

The new language of federal educational policy reflected President Reagan's views
about the appropriate focus of educational policy, i.e., excellence, ability, and productivity.
The pre-1980 priority on equity was replaced anti the attention of the public and policy-
makers was redirected toward excellence, standards of performance, and individual
competition. Former Secretary Bennett argued that a revival of interest in excellence would
benefit all children including those least v yell served by the educational system the poor and
minorities. Yet, asserting a theoretical compatibility of occellence and equity does not

Table 1. Terms that characterize the federal educational policy stance before and after 1980.*

Pre-1508U term

1. Equity
2. Needs and access
3. Social and welfare concerns
4. Common school
5. Regulations, enforcement
6. Federal interventions
7. Diffusion of innovations

"From Clark and Astuto (1486: 5).

Post-1980 extent term:

Excellence; standards of performance
Ability; selectivity; minimum standards
Economic and productivity concerns
Parental choice; institutior 1 competition
Deregulation
State and local initiatives
Exhortation; information
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eliminate the obvi sus conflict. Such an argument misses the point. The new emphasis focuses
attention on the conditions of children already experiencing success and away from the
conditions of children who continue to be underserved.

Similarly, the emphasis on ability, selectivity and minimum standards competes with an
emphasis on needs and access. While the two sets of choices are not exclusive, they are
conflictive. Different types of policies are needed if the interest is in maintaining standards
rather than opening opportunities for individuals who are not benefiting from current
educational experiences.

The new language of federal educational r ..cy ',tresses the link between educational
attainment and economic productivity. Again, pfugonents couch the argument in terms of
the social and welfare benefits that would accompany economic well-being. But the target of
the policy thrust is economic competitiveness, not social equity.

In the 1984 State of the Union Address, Reagan asserted, 'Just as more incentives are
needed within our schools, greater competition is needed among our schools. Without
standards and competition there can be no champions, no records broken, no excellence it
education or any other walk of life.' Competitiveness is such a distinctly American value that
alternatives seem unthinkable. Yet, support for institutional competition effectively drives
out strategies to support and strengthen another American institution the common school.

Policies of the pre-1980 period were responsive to the judicial findings and the
convincing research evidence showing local school districts willingly excluded large numbers
of individuals from the benefits of meaningful education. The new federal edilcational policy
language reflects a competing belief system: state and local education agencies are both able
cad willing to identify their own problems and solve them. Federal regulations are the

nnpediment, creating a strangle-hold on the local quest for excellence, rather than assuring
local attention to equity.

Prior to the 1980s, the federal government operated a sophisticated support system for
school erin ovement. Federal programs focused on the dissemination of innovations and the
provision of technical assistance to local schools and school districts. At this point, most of
the federal infrastructure supporting school improvement has been dismantled. Almost
unbelievable efforts by interested educationists, lobbyists, and a few congressional
sympathizers have managed to save the National Diffusion Network and the Regional
Educational Laboratories (though resources have been slashed). The Reagar
Administration's system of school improvement was built on rhetoric (the bully pulpit),
dissemination of information about 'what works', and publication of information about
how the states stack up in terms of a set of minimum performance standards (the Wall
Chart).

This new language of federal educational policy reflects a new educational ideology. The
new educational ideology translates into a specific set of policy preferences consistent with a
belief system characterized by a focus on excellence, selectivity, productivity, competition,
and devolution.

The Reagan federal educational policy agenda: The Reagan administration pursued an easily
identifiable set of policy preferences with constancy and persistence. These preferences
dominated educational policy discussions in Washington as early as 1982 and subsequently
spread across the country:

1. Institutional competition: breaking the monopoly of the public school and
publicizing varying levels of achievement among schools, school systems, and
states to stimulate excellent performance;

2



16 D. L. CLARK AND T A. ASTLrro

The first Bush budget in education called for new initiatives in education that would
cost some $450 million the bulk of which Congress would have to find in existing
programs. The majority of the funds were earmarked for awards to excellent schools,
alternative systems of certification for educational personnel, educational tax credits for low
income families, the Drug Free Schools and Communities Act, the Youth Entering
Service program, and magnet schools (with a special admonition that funds are not to be used
to foster desegregation). Almost without exception, the new programs emphasize
institutional and individual competition to de-emphasize the monopoly of the public schools,
e.g., magnet schools, excellent schools, tax credits, alternative certification routes. The
President is not only comfortable with the political stance of conservatism and devolution,
but with the educational stance of the Reagan administration structurally, substantively, and
affectively.

This is not to argue that the President should adopt an educational initiative that is
inconsistent with his fiscal, political, educational philosophy. We do argue that he will not
and, consequently, his initiatives will support the status quo, already a likely future based on
the contextual factors noted earlier.

There may be an argument, to which we will return later, that the President's
expressed concerns and his actions are inconsistent. His first budget seems to miss a central
objective of his educational policy intent, to wit, 'we must 1,elp those schools that need help
most'. His proposed interventions seem not nearly proportionate to the problem of the
education of the pool in our society. Instead, the interventions are consistent with and
further strengthen the educational ideological context that developed in and dominated the
Reagan Administration.

The context of public opinion

The economic and ideological contextual factors support and are supported by the beliefs and
opinions of the general public. Public opinion, then, is another contextual factor related to
the durability or likely staying power of the status quo. Since policy by its nature is iterative
and interactive an assenting or dissenting public opinion needs to be considered:

Does the public agree with the current federal educational policy preferences?
Does the public support the redefined federal role?
Or, does public opinion support the need for a change?

Public opinion polls reveal overwhelmingly positive reactions to the main features of the
federal educational policy agenda, i.e., raising standard, increasing competition,
emphasizing tne basics, promoting parental choice, and fostering character education.

Regardless of how the question is worded, public opinion polls endorse the value of
standards manipulation. By a 7-1 margin (9-1 among non-public school parents), the public
believes that requiring higher academic achievement will improve the quality of public
schools. Note the responses to specific questions:

Do elementary and secondary school students in this community work too hard?
elem. 5%; sec. 3%; or do they not work hard enough? elem. 49%; sec. 54%
(Gallup 1975).
Should all high school students be required to pass a standard nationwide exam in
order to get a high school diploma? yes 65%; no 31% (Gallup 1976).
Should teachers be required to pass a state board examination to prove their
knowledge in the subjects they teach? yes 85%; no 9% (Gallup 1979).

26
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A substantial majority (5-3) believe raising standards will encourage rather than discourage
the academic achievement of students from disadvantaged backgrounds (Freeman et al.
1985).

By equally convincing margins, the public believes that greater competition is needed
among schools. Seventy percent of those surveyed believe that state-by-state and school-by-
school comparisons of student achievement should be made public, and that the results of
such comparisons would serve as an incentive for local schools to do better whether the local
schools scored better or worse than comparable schools elsewhere (Gallup and Clark 1987).

Any question about emphasizing the basics in schools results in a positive response from
75% of the respondents. Seventy -five to fourteen percent believe that increasing required
courses and reducing electives will increase school quality. By a 2-1 margin the public feels
that the basics are not emphasized enough in local elementary schools. Overwhelming
percentages would mandate core courses for high school students (Whitt et al., 1986).

Policy preferences regarding parental choice are also supported by the public. Most
parents want the freedom to exercise choice in the schools their children will attend (Gallup
and Clark 1987). The public feels that parents and local boards of education should determine
the curriculum (Gallup 1984). And the public supports strong parental involvement in local
decision making (ABC/ Washington Post 1981), establishing programs of study for their own
children (Gallup 1980), and improving school discipline (Gallup 1985).

Finally, the public supports efforts to foster character education:

Do you favor or oppose an amendment to the Constitution that would permit
prayers to be said in the public schools? favor 76%; oppose 18% (CBS/New York
Times 1981)
What objectives do not receive enough attention in high school? developing
student's moral and ethical ch Tacter 62% (Gallup 1981)
Would you favor or oppose instruction in the schools that would deal with
values and ethical behavior? favor 79%; oppose 15% (Gallup ,)75).

Clearly , the public is supportive of the federal education policy agenda. And, that agenda is
mare likely to survive because it reflects public preference.

Does the public support the redefined federal role in education? In general, yes:

Do you think the federal government creates more problems than it solves?
creates more 63%; solves more 19% (CBS/New York Times 1981)
Which level of government does the Lest job of dealing with the problems it
faces? federal 21%; state 26%; local 32% (CBS/New York Times 1981)
Do you approve or disapprove the states taking over some social programs now
run by the federal goverment? approve 75%; disapprove 21% (ABC/ Washington
Post 1982)
Would the state be more efficient? more 51%; less 28% (ABC/ Washington Post
1982).

But the public is not enthusiastic about removing the federal government from the business
of education. Though split on the issue of increasing or decreasing federal influence, majority
opinion (51%) supports maintaining or increasing the current level of federal influence. The
(loser one moves to the local district, the higher the percentage of respondents that choose
equal or increased influence (state 70%, local 81%). Devolution as a policy preference is
popular with the general public.

Would the public favor a change in federal educational policy? Evidence from the public
opinion polls demonstrates widespread support for the substantive and procedural emphases
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of the federal educational policy agenda. Probably more importantly, the public does not
sense a crisis in education. The level of dissatisfaction with schools is not very high. Two-
thirds of those who should know schools best (parents rating the schools in their own
community) would rank them A or B; only 9% ranked them below average. Parents like
their children's teachers - in the elementary school an incredible 71% rated them A or B;
even at the high school level they only rated 10% below average. They like their school
administrators; two-thirds (63%) of elementary school parents rated principals A or B.

However, there are interesting pockets of dissatisfaction in the overall picture of
satisfaction. When non-parents and parents of private school students are asked to rate local
public schools, less than half rated them A or B (43%) and 13% rated them below average.
The respondents least satisfied with the schools are non-white, younger, poorer, living in
central cities. The differences are quite startling; for example, residents in small towns rate
their schools A or B almost twice as frequently as center city residents (53% to 28%).

The context of public opinion is strongly supportive of the status quo. There is no sense
of crisis. Many feel needed reforms are well under way. For example, a recent Washington
Post editorial (9 May 1989: A22) referred to 'the vigorous attempts that are in fact proceeding
in education reform today'. Based on public opinion polls, the public would echo the Post's
assertion.

The economic context, the broad ideological context, the narrower educational
ideological context, the populist support for the federal educational policy agenda, and the
belief that education is improving constitute a powerful support system for the status quo.
Based on these contextual conditions, federal educational policy throughout the 1990s will
look much as it does right now.

Contextual factors demanding a federal educational policy response

Are there any circumstances under which a policy response from the federal level can be
imagined as necessary in the midst of the inhibiting factors just described? The sine qua non of
such a necessity would have to be a condition of criticalness. Influential policy makers would
have to be convinced, firstly, that the nation is at risk unless remedial action is taken.
Secondly, there would need to be evidence that a modified federal role is imperative to cope
with the critical condition. At a complementary level the consequences of the crisis need to
be demonstrable in economic and human terms.

The critical issue of the 1990s: poor children, inadequate education

Unfortunately in the immediate past, The National Commission on Excellence in Education
(NCEE) (1983) appropriated the designation 'risk' to stimulate an educational reform effort
directed toward weaknesses in the country's educational system. 'Risk' is too important a
designation to use lightly it conjures danger, peril, menace. The use of the term by NCEE
was a hyperbolic, though politically effective, depiction of the inadequacies of the US
educational system in response primarily to students who had strong family support, who
were average or above average in achievement, who were housed and fed adequately, whose
medical needs were treated, who could look forward to a decent life, a reasonable job, a
chance in our society. 'Risk' and the plethora of reform reports and academic debates that
followed sparked useful attention to academic deficiencies in schools. Decline in SAT scores,
unfavorable comparative academic achievement in science and mathematics across national
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boundaries, and the surprisingly low percentage of high school students who know the
geographic location of Seattle, Costa Rica, or Beverly Hills are occasions for honest concern.

But the space between concern and risk is broad. NCEE, along with Professors Bloom,
Hirsch, and Ravitch, are misdirecting the attention of the American people from the risk
factor in American education. The risk lies with poor children who may have meager home
support structures, are lagging far behind in school achievement, may be homeless, arc often
hungry, ill, and can see little chance for a decent job or a life in the sunlight of this society.
Their risk is finally our risk since education is the only route available to them or to us if we
hope to escape the establishment of a permanent underclass.

Let's talk about risk. If you are a young, Black parent-to-be in our nation's Capital, you
can anticipate that your child will have one chance in forty of dying before or within one year
after its scheduled birth date (US Conference of Mayors 1988: 53). That is two and one-half
times the national average. If the child survives, chances are one in three that s/he will live its
childhood in poverty (ibid: 23). The chances are 50/50 that the child will not finish high
school (State Education Performance 1989) and nearly 50/50 that, if that is the case, the
youngster will be unemployed (Council of the Great City Schools: 22). All of these
predictions lead to the reasonable expectation that by age twenty your child will be dead, on
welfare, and/or connected to the criminal or retreatist sub-culture of the city. That is RISK!

The condition of urban poverty for children is out of control. Thirty percent of children
in large cities are living in poverty; a figure that has increased by 16% from 1979 to 1986 (US
Conference of Mayors 1988: 3). Sixty percent of the youngsters in Camden, New Jersey live
in poverty households (ibid: 23). The condition is so pervasive we are no longer stunned by
such statistics. And they are not concentrated in one area. Over 40% of the children in
Hartford and New Haven, Connecticut (the state with the highest per capita income in the
country) and more than a third of the youngsters in El Paso, Norfolk, Buffalo, Chicago, San
Antonio, Philadelphia, Boston and New York are in the same circumstance. Poor children
are not concentrated in a single geographic area, but they are concentrated with minority
populations. Seventy-five percent of the student population in the great city schools are
minorities; one-third of all the Blacks in the country are attending center city schools
(Council of the Great City Schools: 2, 4).

Minority youth are dropping out of school at startling rates. In the large city schools
31% of Hispanic youth are dropouts (ibid: 9). And this is the fastest growing minority
group in the country; by the year 2010 they will out-number all other minority groups.

The impact of dropouts is easier to dramatize if you think of a single city. Last year
13,000 students dropped out of the Chicago Public Schools (ibid: 8). In that single city we
can expect 143,000 dropouts by the year 2000 if the situation remains stable. And, recall,
that for these dropouts the unemployment rate is staggering.

So is the condition of adult Black Americans and Hispanics. Forty-seven percent of
Black and 56% of Hispanic adults are classified as functionally illiterate or marginal readers
(ibid: 33). Their job opportunities are obviously limited and their economic condition is
worsening sharply; from 1973 to 1986, the average annual earning for Black males fell
by 50% (Commission on Minority Participation in American Life 1988: 10) and the real
income of young, Black families fell from $12,000 to $6,400 (William T. Grant Foundation
Commission on Work, Family and Citizenship 1988: 19). Another generation of young
Americans is being trapped in an inexorable cycle of failure.
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The federal role in the crisis

Simply because a crisis is national does not mean that the response is appropriately federal or
that the federal response would necesswily involve appropriations or programs. The overall
demography of the country in 1990, how' ver, and the enormity of the problem suggest that
the solution demands federal involvement for three reasons:

poor children are intensely concentrated in core areas of the great cities;
state expenditures and fiscal capacity vary widely;
tl,e growth of metropolitan regions around the great cities extending into
neighboring states converts city and state problems into inter-state problems.

Concentration: The process of devolution may need to be reconsidered when the magnitude of
the problem exceeds the available resources at a given level to deal with the problem. Cities
that have become overwhelmed by the concentration of poverty in their boundaries turn to
states for assistance. But where does a state turn when 40% of its population is in a single
urban center, i.e., New York City; or when over a million inhabitants are in a single
municipal setting, e.g., Los Angeles, Detroit, Philadelphia, Houston; or when the
population duster exceeds 10% even though the state is normally not considered 'urban',
e.g., Arizona, Colorado, Delaware, Kansas, Lc- isiana, Nebraska, New Mexico,
Oklahoma, Oregon.

The problem, of course, is not exclusively urban. Several states have intense statewide
concentrations of children from minority and/or poverty families combined with a limited
tax base, e.g., Alabama, Arkansas, Mississippi, South Carolina, West Virginia. All of these
states rank between forty-fourth and fifty-first in per capita income.

The national problem of children in poverty exists in all states but is, concurrently,
distributed unevenly by state and local jurisdiction. As noted, the forty-four Great City
Schools enroll a third of all Black public school children and 27% of all Hispanic public school
children. Fifty-six percent of all Black youth aged 16-24 live in the central areas of these cities
(Council of the Great City Schools: 2). One-half of the country's population is in nine
states; four of which are affected dramatically by new immigrants (Education Commission
of the States 1988: 4). If the schools in these cities and states fail, the nation's commitment
to the education of minorities and poor children fails.

Variation: These extraordinary pockets of poverty occur within states and localities already
exhibiting startling variations in expenditures for elementary and secondary education. The
top five states in the country spent roughly $6,000 per year per pupil in 1987. The bottom six
spent less than $2,600 (State Education Performance Chart). Los Angeles spent $3,440 per
pupil (Council of the Great City Schools: 8) $500 less than the national average for all
schools. Equalized property valuation per pupil in the State of New Jersey was nearly
$214,000; in the six largest urban areas, $60,760 (Council of the Great City Schools: 4). As
noted in the preceding paragraph, five of these states with the highest state concentration of
poor children are among those with the lowest per t.apita income. The money is not where
the problem is. States and cities with high rates of child poverty cannot remedy this
discrepancy u ilaterally.

Regionalization: Even this does not take into account the regionalization of problems in the
United States. Philadelphia is the largest city in Delaware; 40% of the population of
metropolitan St Louis lives in Illinois. The same condition is true in Arkansas and Memphis,
in Omaha and Iowa ( Education Commission of the States: 4). When states and city-states

32



THE DISJUNCTION OF POLICY AND NEEDS 21

share problems of a critical nature on a regional basis, traditional concepts of federalism need
to be reconsidered.

A modified federal role seem-. to be justified by the criticalness of the problem, the urgency
of its solution, and the inability of standard political structures to respond.

The consequences of fading w respond

Economic: Is it possible, then, to argue that even in a period of fiscal constraint inactivity in
this policy area would be inefficient and irresponsible? The fiscal implications of inactivity are
nisaing toward us. The Commission on Minority Participation in Education and American
Life, for example, noted that by the year 2000 16% (21.8 million persons) of the US labor
force will be non-white, and one-third of all school age children will be minorities.
(Commission on Minority Participation: 3). Between 1987 and the year 2025 the number of
individuals drawing social security benefits will increase from 30 per 'X: workers to 47 per
100 workers (ibid.. 11). The strength of the income support and health care systems of the
country will become increasingly dependent on the earning power of minorities throughout
the first quarter of the next century.

However one examines the fiscal issue, the answer is always the same, to wit:

The Cost to the City of Chicago to provide for 13,000 dropouts over their
lifetimes is estimated to be $2.5 billion (ibid); for the 143,000 estimated
between now and the year 2000, $27.5 billion.
The cost to the City of Chicago to provide for 13,000 dropouts over this lifetime
is estimated to be $2.5 billion (ibid); for the 143,000 estimated between now and
the year 2000, $27.5 billion.
Health care costs for pregnant teenagers, young drug users, AIDS victims, crime
victims are overwhelming.
The talent pool needed to maintain domestic productivity and meet international
competition will have to draw increasingly from that segment of our population
that is least well served by current school programs.

Human: Not everyone needs to buttress the arguments for activity in this period of crisis on
economic grounds. For some, the human tragedy cloaked in the demographic data is
sufficient. A life is an awful thing to waste. For each person affected, the opportunity to use
his/her life rather than to waste it comes up just once; the right to the pursuit of happiness is
a unique, solitary right. And for a high percentage of the individuals being described in this
chapter the odds against them are overwhelming. They are crime victims the crime is birth
into poverty, limited opportunity, despair. Failure to respond extends the human tragedy
year-by-year across p-nerations.

Human tragedy is never contained within a society. The end result of decay in a
segment of society is decay throughout the society. Crime, drugs, AIDS, violence, despair
spread in a negative amplifying cycle from the poor, the homeless, the helpless, and the
neglected to those whose participation in the good of the society seemed inviolable. The
consequences of failing to respond to this crisis seem sufficiently arguable to serve as a
political tool for action.

Some may contend that funds are not available to invest in the education of the poor,
There are, however, better reasons to argue that:

the condition of urban poverty for children is out of control;
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these children are not being provided with a reasonable opportunity to obtain the
education needed to escape from poverty;
this national problem is too intense and its solution too costly to 're addressed
effectively without major participation by all governmental levels including a
significant federal presence;
the consequences of failing to respond will be more costly in services, lost
productivity, and human tragedy than the cost of a response;
the long range consequence (20-25 years) will be a bifurcation of American
society beyond repair; this society cannot exist half affluent and half deprived.

The normative responsibility of policy analysts

For the - st decade, many observers, including the authors of this chapter, have concentrated
on documenting changes in federal educational policy initiated under the Reagan
administration. Scholarly interest has dictated an even-handed and dispassionate analysis
aimed at providing informatior. on what the administration was attempting to do, the nature
of the tactical and strategic processes used, whether they were succeeding or failing, and
whether the changes were having demonstrable effects and lasting impact.

In this context, relatively little attention has been given to the larger question of
whether continuation of the Reagan policy of diminution and devolution is having
disadvantageous effects on the daily life and educational opportunity of poor children in the
United States. As the impact of Reagan policies has been more fully documented, we have
come to recognize the importance of shift ing from an analysis of changes in federal education
policy to evaluation of these policies. The core question for the 1990s and beyond, is whether
criticisms like that expressed by Senator Hollings in a recent Washington Post article
accurately characterize the Reagan policies. Hollings asserted that:

Uncle Sam is running on empty . .. liberal pundits crow 'hat the Reagan revolution has failed, that the federal
fortress stands stronger than ever They arc dead wrong ... under George Bush as under Ronald Reagan. the
hollowing out of the federal government continues apace. Profound social problems - :!.c pathologies of the
underclass, a failing educational system. declining competitiveness are not addressed in any meaningful way. We
will learn too late] fear that there is no substitute for activist. competent gover"mr-,t. (Waskinven Pout 30 April
1989: C1. 2)

Senator Hollings went on to argue that continuation of the present federal course will leave
America 'naked to its worst domestic enemies: poverty, ignorance, racism, lawlessness'
(ibid: C-2). Such analyses rest on values deeply held political ideologies not on social
science scrutiny of data.

The time has come for policy-makers and analysts to assess whether scrutiny of data on
the effects of the Reagan policy changes in education support some or all of the Hollings
argument. Massive withdrawal of federal support for programs aimed at zmeliorating the
effects of poverty on the educational opportunities of poor children represents a fundamental
reversal of the quarter-century commitment to this American ideal.

Becoming involved in assessing the normative consequences of continuing the current
policies would require insisting that President Bush has no hope of getting money where the
problem is in education with his FY '90 budget proposal. The budget emphases are simply
misdirected from this go.,-* t would also mean labeling as trivial Secretary Cavazos' claim
supported by his wall cL.., data that school reform has 'stagnated'. Basing arguments on
data reflecting largely artifactual changes in SAT scores, while ignoring the abandonment of
the poor in federal budget priorities and programs, focuses public debate on a trivial issue
while obscuring core problems of leadersLe and national commitment. States and localities
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cannot fix SAT scores when they are faced with massive social dislocations and are being cut
off from federal resources and program leadership.

State and local educators can only hope to succeed if they join together with those
working in other sectors on problems of health, crime, day care, jobs, and drugs to mount an
offensive that will make a difference. Perhaps they should shamelessly advocate 'throwing
money at this problem'. The conservative Reagan administration attacked domestic issues
with a sweeping insistence that you 'can't solve problems by throwing money at them'. At
the same time, however, national defense and international policy issues were tackled on the
premise that dollar resources were the central problem. Money for defense spending and for
Contra aid was sought with little or no attention given to problems of federal program waste
and inefficiency. Money does solve problems! Few observers would argue that this country is
not stronger militarily in 1989 than in 1980. There was waste along the way but there were
also substantial gains in military preparedness.

The massive educational unpreparedness declared by the Nation at Risk report certainly
applies to our ability to prepare the nation's poor for contributing to or participating in the
benefits of American society. Would a national education build-up comparable to the Reagan
administration's military build-up be put to effective use? Of course it would, and without
years of experimentation and tests. We already know bow to make key structural changes
that could be initiated relatively quickly changes that are conceptually uncomplicated and
unsophisticated - that would reduce the educational disadvantages of poor children
markedly. We could, for example:

Open urban schools in depressed rural areas twelve months a year. Today's near
universal extended vacation periods (a) cause significant losses in learning gained
during the academic year; (b) reduce instructional and personal development time
for these youngsters; (c) return these children and youth toan environment that
places them at risk.
Open these same schools from 6:00 to midnight as community centers for
children and youth that provide places to learn, study, live, play - and a place to
be fed three meals a day without evidence of need or desperation.
Join with other agencies to provide health, social services, dental services,
counseling, job placement under one roof.
Offer day care services in public school buildings for the parents or parent of poor
children. Current estimates are that day care slots in cities for low-income
children serve an average of 37% of the children under six (US Conference of
Mayors: 25).
Provide pre-school programs for all children in center cities and depressed rural
areas beginning at least at age two.

Would such efforts make a difference? Certainly! Are they the only or the most efficient
changes to make? Perhaps not, but when massive build-ups are needed, broad-based actions
with reasonable chances of success are to be preferred to small scale experimental strategies.
That we are not already supporting actions like those listed underscores a lack of
commitment to this tragic personal-social situation, not an unestainty about how to deal
with it. It is like failing to use available remedies for a dread disease because they are costly.
We must stop treating trivial solutions as if they were serious approaches to solving the
problem. They should be brushed aside as the distractions that they are.

Most of these changes could be effected by increasing expenditures from the current
national average of approximately $4,000 per year to $12,000 per year. That would be a
miniscule investment in the some 5.3 million children who live in poverty in America's
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central cities; somewhere in the neighborhood of $42 billion. That would bring the federal
investment in education to roughly $53 billion, triple today's $21 billion. The amount is
modest when compared to the defense build-up of the 1980s and only seems absurd if one
considers the problem less than vital.

The American people need to measure their society, as Hubert Humphrey argued a
quarter of a century ago, by the same standard all societies need to be measured the manner
in which it deals with those who do not live in the sunlight of that society: the very young,
the very old, the poor, the sick, the unemployed those who cannot, at least temporarily,
control their own destinies. To this end we need to work toward the introduction of
solutions that are proportionate to the proilems with which we are now faced iu the
educational
education should commit their energies and talents. The now to assume a normative
responsibility for the quality of life of poor children.
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Metropolitan high schools: income, race and inequality

Gary fieki arid Lawrence Peskin
University of Chicago

Housing segregation is the basic structure of racial separation in metropolitan areas, and
the schools arc its most important expression in a public institution. School are also the
most important instruments for socializing L'aildren and giving them the tools to function
effectively in the metropolitan society and ec roomy in which they are born and grow up.
The schools in metropolitan Atlanta are a long the nation's most segregated and are
systematically unequal. They are one of the basic mechanisms by which unequal
opportunity is perpetuated and, perhaps, even intensified, between generations. Under-
standing the broad patterns of racial differentiation in the public schools helps explain the
widely divergent black and white patterns in college, job training, and employment.

To be sure, schools are not the fundamental rause of inequality, nor do most
researchers believe that they can provide a total solution. Income distribution, housing
segregation and job access, for example, are also basic sources of inequality. Education,
however, does have the potential o'; transforming the lives of those students with the
capacity and the opportunity to avail themselves of it, and receipt of a high school diploma
and a college degree are achievements of extraordinary importance in the contemporary
labor in irket.

In the Atlanta area, the evidence strongly suggests the public education system is
organize° to give the best opportunities to those whose families have the most resources
and to keep low-income central city students concentrated in isolated and inferior schools.

High school is the last stage of "niversal public educat'. in the United States and the
key to almost all decent jobs in the American economy. High school is the pathway
toward or away from college, and the place where young people are expected to go
beyond the basic skills to the higher order skills that are the basis of reasoning, expression,
scientific understanding, and civic leadership. High school encompasses that period of time
when young people have to work out their transition from childhood and begin to
formulate plans for their adult lives, while dealing with all the stresses of adolescence.

But for a great number of minority and low-income Americans, high school is an
experience that encourages failure - beginning in a dismal setting and ending without a
diploma or any other evidence of achievement. Many of those who do graduate are not
really ready for either college or the job market. Many leave with yet another cross to
bear: teenage pregnancy or serious drug addiction, prescriptions for a self-perpetuating
cycle of poverty. Young men often feel the push of academic failure and the pull of friends
with what seem like vast sums of money from the illegal economy that P.ourishes in the
inner city and that leads to social alienation, prison, and a life of failure.

These problems are exacerbated in schools without middle-class academic expecta-
tions. Failure is encouraged in schools lacking the example of competitive students success-
fully positioning themselves for good jobs or colleges, without the effective community
sanctions to discourage teen pregnancy and dropouts, where teachers do push or prod
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because they arc not 'burned out' by a depressing environment and too many daily
burdens. Middle class schools are much more connected to colleges and jobs.

The Supreme Court held, in 1954, that legally segregated schools were 'inherently
unequal' and, in 1955, required their elimination 'with all deliberate speed'. After more
than 35 years, as this chapter will show, unequal conditions continue to be serious and
disproportionately concentrated in segregated, inner-city high schools such as Atlanta's.
Metropolitan Atlanta schools are significantly more segregated today than they were is the
1970s, when Mack community leaders and white political leaders put their heads together
in an attempt to avoid busing, the `solution' then being imposed on many other urban
school systems.

Atlanta's strategy was, in effect, the very model of the approach championed by
conservatives who have tended to see 'forced busing' as an unnecessary evil leading to
deteriorating schools and white flight. It also appealed to those advocates of black power
who believed that black leaders would solve the educational problems of black children. In
practice. tlie results prove how wrong both groups were. Not only has large-scale busing
proven to be essential in the achievement of substantial racial and economic integration in
metropolitan area schools elsewhere in the South, but integrated schools have been
generally more successful than their segregated counterparts (Orfield and Monfort 1988).
There are no signs that metropolitan Atlanta's separate schools are becoming equal, or
that the race of the leadership is of great importance.

Atlanta's unique history

Desegregation busing was avoided in Atlanta through an explicit agreement to reorganize
the chools. The 'Atlanta Compron.ise', as it came to be known, had as its purpose
achievement of educational equity without panicking whites. This could be done without
busing, its architects decided, by putting the white-run city school system under black
control. At the time, some black schools were seriously run down, understaffed in
comparison with the majority-white schools, and badly in need of books and blackboards

and Atlanta had not yet elected its first black mayor or black Chamber of Commerce
president. The prospect of black leadership of he school system was a heady one indeed
a bold stroke redefining the issue and redirecting the struggle for equity.

Under the controversial agreement (which the NAACP's national leadership
opposed, and which ultimately cost local NAACP president Lonnie King his job), the
school board promised to hire a black superintendent and other black administrators in
exchange for a plan that left many schools segregated 'In hindsight, I think it was a
terrible mistake', said Julian Bond in 1987, who took over the local NAACP leadership
after Lonnie King's ouster.

The 'mistake' had its origins in Atlanta's response to the Supreme Court's 1954
decision, Brown v. Board of Education (347 US 483). Following the Court's reasoning, the
NAACP set out to integrate tle schools, using a 1958 lawsuit charging that the Atlanta
Board had failed to comply with Brown. A federal judge issued a desegregation order but,
in rhetoric typical of the times, Senator Richard Russell (D-Ga.) urged the board to fight
'this effort of the itinerant lawyers of the colored people's association'. It took six years
for the case to reach the US Suareme Court, which sent that case back to the district
court, and yet another decade passed before sericais action was taken. While much of the
South was beginning significant integration, Atlanta continued to resist (Hansen :'987:1,
11).
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Passage of the 1964 Civil Rights Act and key Supreme Court rulings in support of
busing in 1968 and 1971 sped integration elsewhere. But a series of conservative-leaning
federal judges in Atlanta delayed desegregation while black enrollments climbed and white
suburbanization skyrocketed. By the early 1970s the fear of losing the remaining whites
seemed a reasonable basis for leaving segregation virtually untouched in the predominately
black city. Sweeping demographic changes, the city school district's lawyers argued, made
it too late for desegregation.

Though Atlanta remained unaffected, the Supreme Court's 1971 Swarm v. Charlotte-
Mecklenburg (402 US 1) decision authorizing busing for urban school desegregation
stimulated the development and implementation of hundreds of new desegregation plans
across the Southern and border states. Eventually Atlanta blacks, tired of the foot-
dragging, and white business leaders began worrying that bad press would scare away
new industry. So a cadre of white business and civic leaders, including then-Governor
Jimmy Carter and Federal Judge Griffin Bell (who later became President Carter's
Attorney General) supported the compromise agreement with local black and white
leaders.

Defenders of the agreement to accept segregation in return for black administrative
control of the school district recast the equity issue. The belief tha black students needed
access to v-hite schools with superior resources, competition, and better prepared teachers
gave way to the hope that black administrators would understand the needs of black
children and would find ways to make segregated, low-income, inner city schools equal to
the middle class white schools. Atlanta Superintendent Alonzo Calm insisted that equality
could be achieved within the system of segregation.

have always believed that if you could ever achieve equity in the administration of
tut school system, then it would improve the chances of black kids getting a better
education', said Lyndon Wade, then chairman of a biracial group appointed by the US
District Court to advise both sides in the lawsuit, and later president of the Atlanta Urban
League (Hansen 1987).

By this time, busing within city limits seemed futile, there were not enough whites
left to achieve a reasonable level of integration. Atlanta's black leaders also rejected the
possibility of busing children across city and suburban lines (a tactic that has worked well
elsewhere). Support from Atlanta black leaders was notably absent when an area-wide
desegregation lawsuit was brought by ACLU lawyer Margie Pitts Hassles. She attempted
to trace the origins of Atlanta's residential housing patterns to deliberate acts and policy
decisions by governmental officials, and to make them responsible for eliminating school
segregation across county lines. Not surprisingly, the federal courts ruled against the
ACLU lawsuit which was advanced without support of the Atlanta Public Schools.
Successful metropolitan cases, including those in Wilmington, Louisville, Indianapolis and
the settlements in St Louis, Little Rock, and Milwaukee, all involved cases brought with
support from central city school boards.

Some black leaders thought that the basic need was money, not access to middle class
schools. 'It was really the integration of the money to provide a quality education for all
children that was black folks' goal,' according to Andrew Young, the civil rights leader
who later became Atlanta's congressman and then its mayor. 'Racial balance was (just) a
means for achieving the goal.'

'[Lonnie] King was the "real hero', Lyndon Wade said, for having the courage to
compromise and avoid the violence of integration that plagued other Southern cities.
'What went wrong', said Wade, 'was that the support of the plan was not forthcoming
from the white community. The white kids continued to leave the system.' (Hansen
1987).

40



METROPOLITAN HIGH SCHOOLS 31

The school district attacked that study. Its leaders promised to rapidly move the
students toward national norms. The data reported in this chapter, however, show that
pattern of segregated and unequal schools was still strikingly apparent, on a metropolitan
scale, in the mid-1980s. To secure black control at the top, the compromise had traded
away the opportunities of low income blacks in the metro area to pursue access to a high
school operating at or near national grade level norms.

The effects of the Atlanta Compromise are most apparent at the high school level.
Atlanta's black and poor inner-cit., youths consistently perform and graduate at much
lower levels than their more affluent, white surburban neighbors. Our study, the first
systematic analysis of racial, income and performance data from all the high schools in the
metropolitan Atlanta area, reveals that in every category, the performance of schools
throughout the region can be closely predicted solely on the basis of the percentages of
black and poor students, so divided are these schools by race, class, and academic
achievement levels. Put differently, school funding, by itself, does not appear to eliminate
the performance gap. This research shows that Atlanta is actually an area with relatively
strong funding for central city schools, but even when more money is spent on low-
income schools, deep inequalities remain.

Distribution of students by race and income in metro Atlanta

At the core of the five county Atlanta metropolitan area lies the city of Atlanta a city
whose public high school students, nine-tenths of whom are black, are far and away the
poorest in the five-county region, consisting of Clayton, Cobb, De Kalb, Fulton and
Gwinnett counties. This core is surrounded by eight suburban school districts most of
whose students are white. The area is less fragmented educationally than most
metropolitan regions because most suburban students are in a few county-wide districts.
Several of these suburban districts rival the Atlanta city school system in size, and one,
De Kalb County, actually has several thousand more high school students. Certain
suburban districts have exhibited spectacular growth, in comparison with the shrinking
Atlanta system.

Between 1972 and 1985 the city's high school enrollment dropped by 25%, while
nearly every other district in the region grew. As a result, the proportion of the
metropolitan region's high school students attending city schools dropped noticeably,
until 1985, 80% of all public high school students in the region attended suburban high
schools. In 1986, just over half of the region's black students went to school in the
suburbs as did 90% of the white students.

The two districts which accounted for most of the suburban growth in that time
period were in the regions of economic boom, Gwinnett County and Cobb County
schools. Between 1975 and 1985 Gwinnett County' . high school enrollment nearly
doubled, while Cobb County's increased by about 15%. Their combined share of the
metropolitan public high school enrollment increased from 24% to 32%.

Although an increash ly large proportion of metropolitan Atlanta's black public
high school students attend suburban schools, Atlanta City schools have very few whites,
and most suburban districts have very few blacks. Unlike many northern cities, by the
mid-1980s Atlanta's schools had been overwhelmingly black for well over a decade. As far
back as 1972, Atlanta's high schools were 77% black and, by 1978, they were 90% black.
Fully 92.9% of the city's high school students were black by 1986, and only three of the
city's 20 high schools had a student population of more than 10% white.
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In contrast, blacks made up less than 20% of the suburban high school population
and were concentrated in the less prosperous southern suburbs. The De Kalb County
school district had the second most rapid increase in black enrollment among all large US
school districts, rising from 5% black in 1967 to 32% in 1980 and 47% in 1986. (Orfield
and Monfort 1988: 10). As in some suburban districts, most noticeably the burgeoning
Gwinnett and Cobb County systems, blacks represented a tiny minority. In 1986, they
made up only 2.2% of the Gwinnett County high school population and represented
4.6% of Cobb County high school students. In Gwinnett County one major high school
t id not have even a single black student.

All but one of the 10 metropolitan Atlanta high schools with the largest proportion
of black students were located in the city of Atlanta. That one school, Gordon High, was
located just to the east of the city in nearby Del(db County. These 10 schools had black
populations ranging from 99.3% to 99.9%. Not surprisingly, the 10 schools with the
smallest percentage of black students all were located in suburban districts. Four of these
schools were located in Gwinnett County.

The shrinkage of the city system meant that suburban schools enrolled a larger share
of the area's black students. In 1986, just over 50% of all blacks attended suburban
schools, although only 22.5% of the suburban high schools students were black. This
suburban increase came at a time when the overall percentage of bl ick high students in the
region had dropped slightly, from 38% in 1980 to 37% in 1986, reflecting both rapid
white in-migration into the greater Atlanta job market and the city's rising dropout rate.

The bulk of suburban blacks attended a handful of high schools in nearby Fulton and
DeKalb Counties. By 1986, these two counties combined had almost as large a black high
school population as the Atlanta Public Schools. A number of the schools in these counties
were just as segregated as those in the city but, in several notable cases, black students in
these districts attended integrated high schools. The only other suburban schools with
large black enrollments were Decatur High School in the small, mostly black Decatur city
school system, and North Clayton High School, in Clayton County. Table 1 describt lie
distribution of black students in metro Atlanta in 1986.

The economic disparities between inner city and suburban schools in metropolitan
Atlanta are even greater than the disparity in racial backgrounds. The correlation between
being black and attending city schools, 0.6, was high (a correlation of 1 indicates a perfect
statistical correspondence between two factors and a correlation of 0 indicates no

Table 1. Distribution of black students in metropolitan Atlanta in 1986.

System % black % of are: ..tack students

Atlanta 92.9 49.4
Decatur 71.9 1.0
DeKalb 43.1 32.2
Fulton 37.4' 10.7
Marietta 29.2' 0.9
Buford 29.1°' 0.3
Clayton 12.4 2.3
Cobb 4.6 2.3
Gwinnett 2.2 0.8

METRO TOTAL 36 6

1986 data unavailable, 1984 substituted.
" 1986 and 1984 data unavailable, 1982 substituted.
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relationship). A correlation of 0.5 is considered a strong relationship in social research, but
the correlation between low economic status and attendance at city schools was an
astounding 0.86. Nearly three-quarters of the students in Atlanta city schools come from
families with incomes so low that they meet the federal guidelines to receive a completely
free lunch in their school's cafeteria. By contrast, not a single suburban school district had
more than 20% of its students qualify for free lunches except for the small majority-black
Decatur City system which had about half the city's level of poor students. The
percentage of students receiving free lunches in 1986 is reported in Table 2 below.

Tabk 2. Percentage of students receiving free lunches in 1986.

District Percentage receiving free lunches

Atlanta 74.7
Decatur 37.0
DeKalb 18.1
Marietta 17.7
Fulton 15.9
Buford 12.8
Clayton 6.6
Gwinnett 3.8
Cobb 1.9

Changing the focus from districts to individual schools, the contrasts become even
more extreme. The 10 poorest schools in metropolitan Atlanta schools where from 83%
to 94% of the students qualified for free lunches - all were located in the Atlanta city
school district, while all of the region's 10 wealthiest schools were located in suburban
districts. So great was the difference between city and suburban schools that not a single
suburban school has as many of its students receiving free lunch as the average Atlanta
school. There were no schools without significant poverty within the city; even at the city
high school with the fewest low-income students, a selective magnet school, 27% of the
students received free lunches.

At opposite extreme, Cobb County and Gwinnett County, on the average, both
had fewer than 5% of their students receiving free lunches, and Clayton County had only
a few percentage points more. At all of the region's 10 wealthiest schools less than 1% of
the students received free lunches. Four of these schools were located in Cobb County,
three in Fulton County, two in Gwinnett County and one in DeKalb County. All but
one of these schools were more than 90% white.

Throughout metropolitan Atlanta the percent of low-income students in a school
correlated very strongly to the percentage of black students (0.78), but several schools did
stand out as notable exceptions. In integrated Fulton and DeKalb Counties the correlation
was significantly lower (0.56 in both districts), although black schools still tended to have
more free lunch recipients than white schools. In DeKalb County, three high schools
Cedar Grove, Southwest DeKalb and Walker - all were more than 90% black but had less
than a fifth of their students receiving free lunches in 1987. Lakeshore and Westwood
High schools in Fulton County snowed similar percentages. In addition, several integrated
high schools in these districts were relatively well-off economically, and integrated
Riverwood High in Fulton County was among the region's 10 wealthiest. Another
exception was the Atlanta city high school with the fewest free lunch recipients, Benjamin
E. Mays High, a school whose science and mathematics magnet program draws students
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from throughout the city, and had a student body which was 99% black in 1986, with
only 27% of its students getting free lunches. The average city school had about three
times as high a concentration of students in poverty.

Not all suburban schools are white and wealthy and not all city schools are poor and
black. Nevertheless, virtually every poor school in the region was black, and nearly all of
the wealthiest schools were white. The few exceptions were mainly in those suburbs to
which the black middle class has fled. As Atlanta's blacks suburbanize they are separating
along class lines. The poorest blacks are remaining in the city schools, their wealthier
counterparts enter the suburban ring but are heavily concentrated in nearby Fulton and
DeKalb county schools. White students, on the other hand, are suburban and relatively
wealthy. Thus metropolitan Atlanta is segmented into three regions: the poorest segment
is overwhelmingly black and attends city schools; the wealthiest is overwhelmingly white
and attends school in the outlying white suburbs. The third segment, composed mainly of
middle-class black suburbanites in racially changing neighborhoods, stands between them.

Student performance

It is always difficult and often controversial to measure student performance. No single
statistic can ever give a dear picture of a school's success in educating students, and there is
no single criterion for a successful school. Nonetheless, just about any criteria for success
must include a student's ability to learn basic subjects, advance steadily towards
graduation and to score reasonably well on standardized tests. Standardized tests are the
only measure of educational achievement that is available for comparison across the metro
area. Standardized tests are controversial, for these tests are plagued by the criticism that
they are racially and culturally biased, and that they are not good predictors of academic
success for some students. A recent federal court decision in New York State found, for
example, that the SAT tended to underestimate performance of female students in math.
Test results also are confusing because they reflect what students bring with them from
home as well as what they learn in school.

We use test scores not because the objections to them lack substance, but because
they are the only measurement of learning that is available. They should be interpreted
carefully. They do provide a standard statistical basis of comparison for all nine
metropolitan Atlanta school districts, and there is nc other. They do not measure what
the impact of a school has been on the achievement of its students but they do provide an
important comparison of the average levels of achievement and competition among
schools.

The data

The data on test performance across the metropolitan area were difficult to obtain and
analyze. Since different districts use different tests, testing procedures, and norm years in
their testing programs, the only comparable data came from tests required of all districts
by the Georgia Department of Education. Par the years 1972, 1975, and 1976, the scores
reported here are the sum of the three TAP tests given to high schools juniors in the
Georgia Statewide Testing Program. The 1982 scores combine the 11th grade reading and
math scores in the Georgia Criterion Referenced Tests. For 1986 and 1987, the data
represent the composite standardized scores for the TAP tests. Systemwide data were
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obtained by avciaging the scores of all high schools in the district. These measures are very
imperfect but the fact that there are string relationships throughout different testing
programs should lend confidence to the general findings.

Tests and the excellence movement

The school reform movement, including the Atlanta programs of Superintendent Alonzo
Crim and the state government's Quality Basic Education Act, has lent an extraordinary
importance to testing. This movement has used progress in test scores as a central measure
of success in school, as an absolute requirement for graduation and, sometimes, even for
grade to grade promotion.

Reforms during the 1980s only took the fascination with test scores to an extreme.
By the late 1970s most big city districts in the US had been hit by movements strongly
emphasizing test scores. Big city superintendents became famous and the public support of
their programs increased when they could report substantial test score gains. Georgia's
obsession with tests became apparent when it became the first state in the nation to require
kindergarten students to take a first grade entrance test. In 1988, one out of every eight
six-year-olds was required to repeat kindergarten. The state board dropped the pencil-and-
paper component of this test in 1989, but continued to require proficiency in a variety of
skills as well as personality and physical development assessments prior to admission to the
first grade (Education Week, 15 March 1989).

Atlanta's apparent achievement

One of the most remarkable and widely praised set of achievement test ciaims of the early
1980s came from the Atlanta Public Schools. Pronouncements by Atlanta school officials
that a substantial majority of the city's virtually all-black enrollment was achieving above
national norms were constantly cited as proof that strong, committed, black educators
could overcome the problems of race and poverty within a context of racial and economic
segregation. Had they been true, the argument that Atlanta had discovered educational
methods bringing equal opportunity to segregated low-income schools would be strongly
supported. The reports turned out to be premature, however.

Atlanta School Superintendent Alonzo Crim pledged, in 1980, to bring Atlanta
school children to national achievement score norms by 1985. In June of 1983, Dr Crim
announced that the goal had already been accomplished Fifty percent of the city's
students, he said, were scoring at the national norm or higher in reading and 55% in
math. 'This is just the beginning', he said. 'In an urban system where 80% of our
students are poor and 90% are black, historically we've always been at the bottom. We're
announcing today that we don't need any special considerations. We can achieve what any
students anywhere can achieve.' (Atlanta Constitution, 7 June 1983). He claimed that well-
run schools could overcome all the disadvantages of isolation and poverty and that he had
achieved the fondest hope of urban black educators. He received awards and recognition
from across the United States.

Crim summarized his theory in a 1983 statement, 'Community of Believers', which
received very wide attention. On corning to Atlanta a decade earlier, he said, he wanted to
raise poor black children 'to achievement levels equal to or better than the national average'.
He opposed metropolitan school desegregation and adopted a strategy aimed at insuring
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that schools would 'develop a community of believers' including 'peers, parents,
educators at all levels, business persons, members of the clergy, and citizens at large
Students were to be seen as 'winners' and given evidence that achievement led to success.
He called for 'thousands of conscious, decentralized experiments that caring adults will
attempt to drive students on'. Ending the court's desegregation order, he said, brought a
'sense of relief' and facilitated refocusing attention on test scores, a leading concern of
parents in community meetings. Plans were developed and carefully monitored at all levels
of the district to focus attention on skills and achievement. Crim wrote, in early 1983, that
the effort had produced `continuous improvement' since 1976 and that the goal of meeting
national norms in five years of intensive effort beginning in 1980 was being realized faster
than expected. He said that the 'involvement of parents and the general community in the
job of positively developing the minds of our children' would result in the district being at
'national norm at all grade levels by 1985'. Crim quoted the remarks of Ernest Boyer of
the Carnegie Foundation for the Advancement of Teaching, who was leading a national
study of high schools, after visiting Atlanta high schools in 1981 as a reflection of the
recognition that the district was receiving:

... we saw a school sptem that was healthy and where academic priorities were clearly understood and where
progress was being made

In my experience. schools are adrift because they academic goals are unclear. Certainly, there are problems, but
they are enormously ben.-fited by the common agreement on what they're [trying to dol. (Crim 1983).

The parade of announcements of success continued. In 1984, Dr Crim annc d that
53% of the city's students were achieving above the national norms in reading ono o0% in
math. 'We have come a long way in a relatively short period of time', said the
Superintendent (Atlanta Constitution, 2 June 1984). The Atlanta Constitution called the
results 'gratifying proof of the district's accomplishments (15 August 1984). The 1985
data were even better; they showed 56% performing at or above national norms in
reading and 63% in math (Atlanta Constitution, 7 June 1986).

Evidence of failure

The claims of the Atlanta schools to have overcome the problems of race and poverty
began to break down, however, when the state government began to issue test data
directly compuing the school districts. The reforms enacted by the Georgia legislature
mandated the use of the more demx..iding Iowa Basic Skills Test and public release of
achie.enient scores. When the state policy was adopted, Superintendent Crim predicted
that the result would be a 10 to 15% drop in the city's scores, relative to the national
norm (Atlanta Constitution, 7 June 1986). Obviously the Atlanta administrators knew the
consequences of choosing different yardsticks for measuring achievement.

The first statewide data, released in 1986, showed that Atlanta children were doing
well in the early elementary years, which may have reflected both Crim's intense basic
skills emphasis and the policy of flunking a large fraction of the children in the early grades
if they did not achieve. By ninth grade, however, the test data showed that Atlanta
children were 20 points behind the national norm. Even among the group of Georgia
school districts with socio-economic characteristics similar to Atlanta, this widely praised
school district came in last in the state at the ninth grade level (Atlanta Constitution, 7 June
1986). Atlanta high school students had the worst record in the state in passing the
Georgia Basic Skills Test, required for graduation from high school (ibid., 14 November
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1986). A school district that had made proud claims of solving the whole achievement
problem came in behind the state's poor, rural, majority black districts. It was obvious
that the gains made in the early grades did not carry over to high school.

The 1988 test results, reporting on the third year of the Georgia testing reforms,
showed Atlanta slightly above state-wide norms at the 2nd grade, below at the 4th and
7th grades, and very sharply lower at ninth grade. At the ninth grade level, more than 140
of Georgia's 186 school districts scored higher than the Atlanta Public Schools. Atlanta
ranked at the 36th percentile on the norms used by the state while Cobb and Gwinnett
County schools each ranked at the 64 percentile and the De Kalb and Fulton County
systems were also significantly above the norm. The state report showed that most large
Georgia systems with more than a fifth of their students eligible for free lunch were below
the norm but that the Atlanta system had the lowest scores. On the required state math
tests, 39% of Atlanta's tentL graders failed as did 21% of those taking the writing test. In
Gwine et County the failure rates were 9% for math and 7% for writing (Georgia
Department of Education 1988: tables 4, ba, 6b, 11).

The publication of comparable data using the same ya-dstick for all school districts in
Georgia consistently showed great differences between the city and suburban schools and
school districts. These data show a very strong persisting relationship between family
income, race and achievement levels across metropolitan Atlanta even after a generation of
reform in city schools.

The nature of the deception

The scores that the school system had been reporting had been deceptive. The district was
using a less competitive base test, the California Achievement Test (CAT) and the district
used norms established back in 1978 when average test scores across the nation were
considerably lower, particularly h. the early grades. The new state testing program used a
more demanding test with a 1984 norm year. Two other policies also tended to produce
deceptively high scores. The school district had begun flunking very large numbers of
students. A student repeating second grade and taking the second grade test would, for
example, look more successful in terms of his or her test scores than if he or she had to
take the third grade test. The district also allowed children functioning well behind their
grade levels to take the test for the grade level at which they were functioning, rather than
the grade they were in; a third grader functioning on the first grade level could be given
the first grade test. Commenting on a draft of this study, Superintendent Crim explained
it this way:

The CAT was administered to Atlanta pupils based on their functional levels, not their grade levels. However,
there were established parameters. First, no child was administered a test level more than two levels below grade
placement. Second, if a pupil in grade 6 took a fourth grade test, he irk] was compared to sixth graders taking the
fourth grade test, not other fourth graders. Last, functional level norms tables, rather than on-grade level norms,
were used for all functional level testing. (Letter to authors, 24 June 1988: 4).

Dr Crim claimed that this procedure actually deflated scores and that the number of
students tested on-grade increased until, in 19h5, it included almost all first graders and
three-fourths of all eighth graders (ibid.). It was nonetheless true that, under this system, a
child old enough for eighth grade could have been retained two or more grades, been
placed in sixth grade, given a fourth grade test, and then compared only to other sixth
graders who had to take the fourth grade test.

Such deceptive practices are not unique to Atlanta. They have been used by uther

N
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urban school districts, and states, and doubtless by suburban districts, to inflate apparent
test score accomplishments. The problem is that they convince parents and community
leaders that school systems are doing much better in preparing children to compete at the
later stages of education and employment than is actually true. If Atlanta students were
actually achieving at national norms, for example, the dismal problem of declining
completion rates for black collegians in local colleges might not be so severe.

A 1987 study showed that all states are reporting average test scores above the
national norm, an obvious impossibility. The Friends for Education study reported that all
states were reporting average scores above national norms in elementary grades as were
82% of surveyed local districts. The reported test results, the study concluded,
children, parents, school systems, legislatures, and the press misleading reports on
achievement levels'. A basic problem, according to the study, is the delay in updating test
norms by the major test publishing companies (New York Times, 28 November 1987).
This enabled education officials in all the states to take tough reform-minded positions and
all come out winners. Atlanta Public Schools has a lot of company in reporting misleading
test scores.

Superintendent Crim's successor, Superintendent J. Jerome Harris, continued the
intense focus on test scores, even threatening to seize control of the schools with the worst
record and proposing bonuses to employees for higher scores. He admitted, however, that
Atlanta test scores were very weak and set his initial goal as simply moving out from the
`bottom five' of school districts in Georgia. The transformation from the school district's
sweeping claims of the recent past was striking (Education Week, 3 May 1989: 1, 23).

Metropolitan Atlanta achievement comparisons

In the last decade and a half, Atlanta area students have participated in a variety of
standardized tests. The differences between inner-city and suburban scores have remained
striking while the variation among the suburban districts has been modest. In 1987, the
average student in Atlanta City high schools received a standardized composite score of
157.3 on the Georgia Test of Achievement and Proficiency (TAP), a standardized test
which measures math and reading skills and is administered throughout the state. The
average suburbanite scored 176.1 - nearly 20 points higher. By contrast, there was less
than an 8-point differential between the highest scoring and lowest scoring suburban
districts (Gwinnett County with 181.4 and Buford with 173.4). Similar findings were
reported on the Basic Skills Tests administered annually to measure students' reading and
mathematical skills. Table 3, below, shows that city and suburban, districts both improved their
s tnca slightly over the five year period from 1982 to 1986, during a spate of education reform.
The city/suburban gap was 31 points in 1983 and 29 points four years later.

Ibble 3. Basic skills test scores.

1982 1983 1984 1985 1986

City 625 623 630 632 632

Suburbs 656 657 659 661 661

Difference 31 34 29 29 29
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Most of the disparity between city anti suburban performance on standardized tests is
related to demographic differences. The correlations between race, poverty and low scores
were extremely high. Simply put, low-income black schools almost invariably scored
below their wealthier white counterparts, and, in metro Atlanta, these poor black schools
were concentrated in the inner city. The correlation between the percentage of black
students in a school and low test scores was a remarkable 0.81 in 1987, while the
correlation between low income and low test scores was virtually identical at 0.80. These
figures indicate that, given any group of metropolitan Atlanta high schools, one can
predict with a great deal of certainty how they will perform on standardized tests solely on
the basis of students' family income or race (since the two are very highly related),
without any information about educational programs. The fact that race and income are so
highly related means, of course, that it is all too easy to attribute to race what may well be
due to differences in family income, education, and other critical factors. If there were
low-income white high schools in metropolitan Atlanta they would doubtless also show
considerable educational problems. Because of the extreme and growing racial gap in
income and the fact that poor whites rarely live in concentrated poverty areas in the
Atlanta area there are simply no such schools. In fact, data gathered for the Metropolitan
Opportunity Project found no predominantly low-income white high schools in any of the
metropolitan areas studied.

The role of race and income in predicting standardized test scores becomes strikingly
clear when we compare the region's richest and poorest, and its blackest and whitest
schools as shown in Figures 1 through 3. Atlanta's most impoverished schools ten area
high schools with the most students receiving free lunches had an average TAP score of
151.0 in 1987. Scores ranged from a low of 143.2 at Price High to a high of 163.1 at Grady
High. All ten of these schools were located in the city, and all except Grady, with the
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Figure 1. TAP scores for metro Atlanta.
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highest test scores of the group, were more than 90% black. Grady's population is mixed
because of a magnet program in communications operating there since 1981. Contrasting
with these low scores are metropolitan Atlanta's ten wealthiest high schools. They
averaged 188.9 on the TAP in 1987, nearly 38 points higher than the ten poorest schools.
These wealthy schools' scores ranged from 177.6 at McEachern High (Cobb County) to
195.9 at Parkview High (Gwinnett County). All ten of these schools are suburban and all
had substantial white majorities. Orly one wealthy school, Riverwood High in Fulton
County, had a significant black population (9% in 1986, 16% in 1987). On average, these
schools were 6% black. In none did the low-income student population exceed 1% of the total.

Comparison of the ten schools with the largest and smallest percentages of blacks
shows a similar difference in scores nearly 29 points in 1987. Not surprisingly, five of the
whitest schools were also on the list of the ten richest schools, and three of the blackest
schools were on the list of the ten poorest schools. Among the schools with the highest
proportion of Slacks, TAP scores ranged from 146.8 at West Fulton and Carver to 171.6 at
Mays High (all in Atlanta), while among the white schools they varied from 171.3 (Dacula
High in Gwinnett County) to 195.9 for Gwinnett County's Parkview High. Mays High
School in Atlanta, the one black school to score comparably to the overwhelmingly white
schools on the 1987 TAP, includes a math and science magnet program and the school's
selective student body receives fewer free lunches than any in the city. Magnet programs
screen students by test scores or grades and their higher test score results are built in by the
selection process.

Table 4. Average test scores and poverty levels for white, black, and integrated high schools
in metro Atlanta.

Percentage Black Percentage receiving free lunches Average score

Black city schools 98.3 77.5 154.6
Black suburban schools
integrated suburban
schools

94.7

45.9

23.9

20.6

162.0

172.9
White suburban
schools 7.0 6.0 180.2

Metro average 36.6 27.2 171.9

In metro Atlanta, suburban schools with a substantial black working or middle class
enrollment perform only a little better on tests than do their less advantaged counterparts
in the inner-city (as shown in Table 4). In 1986, there were nine overwhelmingly black
(75-100% black) high schools in the racially changing parts of the suburbs. These schools
were not nearly as poor as the inner-city schools. With an average of 24% of their
students receiving free lunches, they were slightly better off than the average metropolitan
Atlanta school. Yet these schools still sco.ed far below the metropolitan average. The
highest scoring of the nine schools, Southwest DeKalb High School, scored 4 points below
the metropolitan-wide average. As a group, the black suburban schools averaged a score of
162, only 7 points better than the much poorer city schools. These segregated black
suburban schools were also suffering the effects of earlier racial discrimination - such as
lowered performance expectations and less adequate parental education.

Racially integrated suburban schools (25-75% black) scored much better than their
black suburban counterparts, despite the fact that they had almost as many low-income
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Ibb le 5. Percentage of black students In selected area high schools.

1976 1982 1986 1987

Ten schools with hest test scores 1.7 4.9 8.0 6.1

Ten schools with worst test scores 96.8 94.8 98.2 98.7

ztudents (21% v 24% free lunches). These integrated schools, scored slightly above the
metropolitan mean and almost twelve points better on achievement tests than the
predominately black suburban schools. Thus, independent of student economic status,
racial composition appears to help determine how well schools perform on these tests. In
the Atlanta region, predominately black schools, no matter what their economic
composition, arc normally outperformed by integrated and white schools. It is important,
however, not to overstate the racial factor. On average, for example, black suburban
schools had about twice as many low-income students as their white counterparts.

Over the past decade metropolitan Atlanta'', top ten test taking schools have consistently
been overwhelmingly white, while the bottom ten have been almost all-black. The
percentages, as shown all( °e in Table 5, have remained relatively stable, though both the best
scoring and worst scoring schools are slowly gaining a larger proportion ofblack students. The
list of the top ten schools has exhibited the most racial change, moving from less than 2% black
in 1976 to 6% in 1987. In 1976, not a single one of tin top ten schools was more than 5% black,
but by 1982 two were more than 10% black. And by 1986, three were about one-tenth black.
Two of these schools, Riverwood and DeKalb County's Chamblee High School, had both
been in the top ten in 1976, but at that time Riverwood had virtually no black students and
Chamblee less than 5Clif). At these suburban high schools, significant integration did not remove
them from the list of the region's highest achieving schools. A tiny fraction of black suburban
familief gained access to the region's best schools, while the great majority remain in
segregated, poorly performing schools.

In sum, tes' results are strongly related to both the racial composition and the income
level of the student body. These factors are, in turn, very strongly related to each other.
That is, there is a large and growing racial gap in income. Race and poverty are also linked
to other factors such as parental education, family status, health, and a variety of
neighborhood conditions. Poor black students in the overwhelmingly poor black inner
city schools score far below all other students in the region, yet some affluent suburban
schools with significant black minorities are among the highest scoring schools in the
metro area. Conversely, the few suburban schools which are virtually all black perform
nearly as badly as their much poorer city neighbors. In metro Atlanta white schools and
integrated middle class schools outperform all other schools on standardized tests while
overwhelmingly black schools, whatever their economic makeup, do worse.

Is integration the solution?

empting to conclude that integration powerfully affects student achievement, since
integrated schools perform so much better than other schools with larger black
populations. However, the data developed in this study are inadequate to support such a
conclusion. These data average the scores for all students in a school. Without separate
test scores for blacks and whites within integrated schools, for example, we cannot
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examine the effect of integration on either the black or the white students. These data
show only that integrated schools have a higher average test performance than segregated
schools.

While the effects of school desegregation could not be determined in metropolitan
Atlanta, the significant differences in achievement separating segregated and integrated
schools of similar economic levels make it appropriate to review what two generations of
research on school desegregation have shown. The most thorough recent review of
evidence on desegregation was commissioned by the Connecticut State Department -f
Education and carried out by Professor Janet Scofield of the University of Pittsburgh
(Scofield 1988). After reviewing hundreds of studies, she concluded that published studies
are limited in scope and methods most focusing on narrrow questions of academic
achievement .1 the first year of integration. Despite these limitations, she found
convincing evidence that desegregation has a modest positive effect on the achievement of
black students and that this effect can be increased by proper implementation, including
positive programs encouraging students to work together on academic assignments. There
is significant evidence to support the proposition that beginning desegregation in the first
grade strengthens the achievement effect, as does desegregating low income children in
predominantly middle class suburban schools. The evidence is overwhelming that
desegregation does not hurt the achievement of white children (Scofield 1988).

Research completed during the last decade suggests that the most dramatic impacts of
desegregation may be in areas other than achievement test scores. Important work at
Johns Hopkins University, for example, shows that students attending desegregated
schools are more likely to attend selective colleges, more likely to major in science and
math-related fields, more likely to find employment in the growth sectors of the economy
that :*quire working in predominantly white settings, and more likely to live in integrated
neighborhoods as adults (Scofield 1988, Braddock 1987). In other words, students
attending integrated schools have a better chance of making it across the color line in
metropolitan society on a number of dimensions.

Attrition

The second ingredier t in the recipe for a successful school is its ability to keep students
achieving at their grade level and in school until graduation. Success in this respect can be
assessed by comparing enrollment figures for each grade level over a period of years to find
out what percent drop out.

Determining the attrition rate for students in metro Atlanta proved to be a task of
surprising difficulty. Overall rates for each city school were difficult enough to obtain, but
the rates by race within the city and the suburbs were much harder to secure. As has been
true in most area studied by the Metropolitan Opportunity Project, the drop-out rates
reported by school officials in metro Atlanta has very little relationship to the real level of
attrition in the schools. Such figures usually report only the loss in a single school year,
often omitting those who dropped out during the summer.

The important indicator of attrition is the relationship between the number of
students graduating each year and the number that started high school four years earlier.
Hence, a major effort was invested in obtaining data on enrollment by grade, by race, by
school and by year in order to do the calculations. Extensive work was needed to assemble
existing records and to copy handwritten documents from the Georgia State Archives.

The importance of reaching independent estimates of drop-out rates should be
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The limitations arc worrisome. Detailed studies in the Chicago Public Schools show,
however, that the method used here produces much more accurate estimates than those
tr -litionally reported by state and local administrators. One such study of student records
in Chicago produced statistics very much closer to those developed from this kind of
attrition analysis than to those that had previously been reported by school officials
(Chicago Panel on Public School Finances, 'Dropouts from the Chicago Pula-lic Schools',
April 1985).

Twelfth grade attrition

The Georgia data show, in Table 6, that in 1985, the Atlanta city high schools had the
highest twelfth grade attrition rate of any of the six major school districts in the
metropolitan area (29%), while Clayton County high schools had the lowest (18%). The
small Marietta city and Decatur city districts bath had much higher rates than the Atlanta
city schools, but among the major districts, the range of attrition rates over the Atlanta
region was less than 12%. By comparison, the range between twelfth grade attrition rates
in the same districts had been 20% a decade earlier.

Table 6. 12th grade attrition rates.

System 1975 1985 Percentage change

Atlanta 45.8% 29.1% 16.7%
DeKalb 25.7% 23.1% - 2.6%
Fulton 27.7% 27.0% -0.7%
Gwinnett' 36.6% 21.0% 15.5%
Clayton 32.5% 17.5% - 25.0%
Cobb 27.3% 20.4% -6.9%
Buford 45.0% 28.9% - 16.1%
Marietta 40.6% 39.1% -1.5%
Decatur 47.4% 42.2% 5.2%

1975 data wissimt, 1976 substuuted.

While the differences in attrition among the nine metropolitan Atlanta school
systems were becoming less pronounced, the narrowing cf the gap between the city and
suburban schools was particularly significant. In 1975, Atlanta's attrition rate was 18%
higher than the suburban rate. But the twelfth grade attrition rate for Atlanta city schools
declined by nearly 17% over the decade from 1975 to 1985, more than triple the 5%
improvement in suburban schools, and by 1983 the gap between city and suburban twelfth
grade attrition rates had nearly disappeared, before beginning to widen again in 1984, as
shown in Figure 4,

Suburban and city rates were probably even more similar than the above statistics
would indicate since they do not take migration effects into consideration. While Atlanta
city schools were steadily losing students over the decade from 1975 to 1985 many of the
suburban districts were burgeoning, and the suburbs as a whole increased their high
school enrollments more than 19% from 1975 to 1985, while the city of Atlanta's high
school enrollment dropped 25%.
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Narrowing of the attrition gap was facilitated by the lackluster performances of two
major suburban districts serving the most black students as well the city's substantial
improvement. From 1975 to 1985, Fulton County's attrition rate decreased by only 0.7%.
while DeKalb's decreased by 2.6%. By 1985, more than one-third of the student! a each
of these districts were black. There were significant improvements in completion rates in
the overwhelmingly white districts.

Graduation rates

Since 1977, more than half a million Georgia high school students have failed to graduate.
That figure avenges out to 53,000 students a year (unpublished table, Georgia
Department of Education 1987). The percentage of Georgia ninth graders who do not go
on to graduate from high school has remained fairly consistently around the 38% mark.
As shown in Table 7, it was 37% in 1986. Only four southern states - Louisiana, Florida,
Mississippi and South Carolina had higher attrition rates than Georgia, and states such as
Virginia and Arkansas had rates that were more than 10 percentage points lower than
Georgia's (Southern Regional Education Board, June 1987). This high statewide attrition
rate is reflected in the metropolitan Atlanta high schools. While data on the number of
graduates per district are less complete than that for twelfth grade enrollment, it is clear
that a smaller percentage of city freshmen eventually received high school diplomas than
did their suburban counterparts, with the exception of the small, poor and heavily black
Decatur City system.

The graduation attrition rate in the Atlanta city schools was significantly higher than
in the suburbs. All the suburban districts, except for the Decatur city schools, had
graduation attrition rates well below that statewide rate, while Atlanta's was 2% higher.
In general, the Atlanta city graduation attrition rate was worse than the statewide rate,
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1986 graduation attrition rates".

System Rate (%)

Atlanta 39.3
De Kalb 31.8
Fulton 28.5
Gwinnett 29.0
Clayton 31.0
Cobb 27.3
Decatur 46.5

STATEWIDE 37.3

Figures for Fulton County, Marietta and Buford
were not available.

while the combined suburban rate was considerably better. Migration of students across
district boundaries accounts for some of this difference.

Although a great deal of attention has focused in recent years on dropouts in central
cities, one of the major findings of the metro Atlanta study, as well as a parallel study in
Houston by the Metropolitan Opportunity Project, is that the suburbs have similarly high
drop-out rates that are receiving little, if any, policy attention. Drop-outs are generally
seen by the public as a problem of little consequence in affluent systems. The data show,
however, that the booming Cobb and Gwinnett County systems have rates of 27% and
29% respectively. These rate; cannot be explained by social and economic or racial factors
and should be matters of urgent public concern for communities where a surprisingly large
fraction of the next generation is facing a serious prospect of downward economic
mobility.

Race and attrition at Lle school level

The difference between the graduation attrition rates for predominately black high schools
(75 -100% black) and predominately white (0-25% black) high schools was more pronounced
than the difference between suburban and city rates as shown in Figure 5. In1986, the difference
between suburban and city graduation attrition rates was 9 %, while therate for predominately
black schools was 12% higher than that for predominantly white schools. Move integrated
schools (25-73% black) generally fell between these two extremes, but their recent graduation
attrition rates have been closer to those of the white schools.

The gap between black and white schools is, in part, just a reflection of the gap
between suburban and city schools. All but three of the city's twenty high schools had
black populations greater than 90% in 1986. However, five of the predominately black
high schools were located in DeKalb County in 1986 and two were located in Fulton
County, so the gap between black and white schools can not be entirely laid to the
city/suburban split. In addition, the three Atlanta city high schools with fewer than 75%
black students had graduation attrition rates of 23% to 28%, much lower than the
Atlanta city systemwide ate of 39%, and also lower than the regional rate of 31% for
high schools with 25-75% black populations. Overwhelmingly black schools fared the
worst in preventing dropouts, while integrated and preclomil el- white schools had
significantly better records. This gap is demonstrated in Table
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Figure 5. Graduation attrition rate for Atlanta high whools grouped by percentage of black
students.

Table 8. Graduate attri.:-In rates for black, white and integrated9chools.

Graduate attrition Percentage black

Black city schools 41.5 94.7

Black subufban schools 45.7 98.3

Integrated suburban schools 34.5 45.9

Metro average 35.1 36.6

Surprisingly, middle class black suburban schools had graduation attrition rates that
were even worse than those of their poorer inner-city counterparts. Lakeshore High
School in suburban Fulton County, for example, was 99% black with only 21% of its
students qualifying for free lunches. The graduation attrition rate in this school reached
58%, indicating that students entering that school bad less than a 50-50 chance of
graduating four years later. On the average, the graduate attrition rate for the
predominately black suburban schools was 4% higher than for city schools. The reasons
for this difference are unclear. Black suburban schools many offer less remediation or
support than city schools, or they may be caught up in more rigid tracking, which could
leave the underachievers in the hands of teachers with even lower expectations than their
counterparts in the city. Or it may be that suburban districts are enforcing higher and
more rigid graduation requirements or that students are lured away by the greater
availability of jobs. The absence of sufficient black faculty and staff and the persistence of
discrimination are other possible explanations. In any case, these drop-out data suggest an
urgent need for close scrutiny of suburban districts as they experience racial change.

As was true in the achievement data, the drop-out statistics make it apparent that
black families who leave the city but end up in all black suburban schools do not obtain the
enhanced opportunities for their children that normally come with suburbanization.
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Atlanta area drop-outs, many of them no doubt the children of parents who were able to
work their way out of the inner-city ghetto, probably will not be able to match, let alone
surpass, their parents' economic status without high school diplomas.

Attendance

If students do not attend school they cannot benefit from it. Schools in the Atlanta area
report high attendance levels. In metropolitan Atlanta good school level attendance rates
correlate quite strongly with high test scores (0.66) and negatively with dropout rates
( 0.28). The range of average daily attendance in metropolitan Atlanta is not particularly
wide - from 90.1% in the city to 94.5% in Buford but the city rate is consistently lower
than the suburban rates.

Just as black and low-income students tend to score more poorly on standardized tests
and drop out of school more often than white and higher income students, they also have
poorer attendance records. The correlation between low income and poor attendance was
quite strong in 1985 (0.66), and the correlation between percent of white students and
attendance also was positive (0.38), though much weaker than the relationship between
race and test scores. While schools with the best attendance rates tend to be wealthier and
whiter than the schools with the worst attendance, the ten schools with the best
attendance records in 1985 were, on the average, 50.4% black, and two of them were
located in the city. In some schools with substantial black enrollments the administrators
and parents had solved the attendance problem. However, nine of the ten schools with the
worst attendance sere located in the city and averaged 87% black enrollment. Students
who are habitually absent from the class are at a disadvantage, and in metropolitan Atlanta
those schools most affected are poor and black.

Funding

Many believe that the most important factor in determining the success of a school system
is how much money that system has to spend. In spite ofa generation of research showing
that the most important influences on achievement are family background, the
background of the other students in the school, and the quality of the teachers, urban
school leaders often insist that the reason that the suburban schools do better is that they
spend much more money. The data reveal, however, the system with the most fuming
per student was the least successful. The Atlanta city -chools spent far more per student
($4195) than any of the other six major districts, yet they performed much worse in every
category considered. Even when comparisons are restricted to 'instructional costs' per
pupil, Atlanta ranked second, behind the city of ;Viarietta, as shown in Table 9. In fact, the
amount spent on instructional costs shows a very negative correlation to standardized test
scores ( 0.70) and a positive correlation to high attrition rates (0.90).

Merely raising the per pupil expenditure is, obviously, no panacea for solving equal
opportunity problems. Even if there are clear benefits associated with compensatory
programs - and early grade achievement evidence from federal Head Start and Caapter 1
programs suggests that there are the gaps may be so large that current expenditures
differences are simply insufficient to reverse the effects of demography and history (Korea
1986, 1987). It is possible, of course, that compensatory funds spent in different ways could
have larger effects. The negative correlations in current data are doubtless spurious.
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1985 colt per pupil in average daily attendance.

System Instructional Cost Total Cost

Atlanta $2104.37 $4195.29
Buford $1502.14 $2624.05
Clayton $1632.42 $2699.87
Cobb $1486.52 52555.00
Decatur $2049.47 53697.52
De Kalb $2010.62 $3573.22
Fulton $1952.24 $3529.62
Gwinnett $1491.01 $2521.83
Marietta $2371.89 $4254.49

Surely, spending more money does not cause lower achieveme.m. Rather, ;lie increased
revenue available to schools with high concentration.; of low income and low achieving
students is simply insufficient to overcome current disadvantages, even when it helps.
Family factors continue to be the most important influences on student achievement. And
money does not necessarily change either the educational level . the other students or the
quality of the teachers the other fact--s having high impact on achievement. Supplies,
equipment, computers, class size, and almost everything else rank far below these three
basic resources in predicting school effectiveness.

Superintendent Alonzo Crim put the issue in dear perspective. He argued that we
should think about spending in large city school districts in a different way. 'Systems with
high percentages of economically deprived students', he said, 'would be expected to spend
more just to provide the basic foundation which more affluent students In Jag with them
to school and which more affluent parents provide in resources to the school' (letter to
author, 25 June 1988). This is a very important issue. Chapter 1 federal dollars and funds
for physically and mentally handicapped students, both of whom are found in
disproportionate'y large nuiv.hers in city systems, provide extraordinary Pxpenclitures just
to support the teaching of basic skill, assumed to be routinely learned by students in
middle class schools. Dollars ta.geted in that way may help, but still may leave students
behind their more privileged counterparts. They may aid in early grade basic skills
::equisition without narrowing gaps in the high school grades. This would not show that
spending was wasteful or without benefit, but only that it was not sufficient to overcome
disadvantages and create an equal opportunity school system. Much more radical
differences in funding or an attack on the underlying structures of inequality, such as race
and class segregation or job and income differences among families may be necessary to
achieve additional progress.

Magnet schools and choice

The existing structure of education within metropolitan Atlanta locks large numbers of
low income black children into the school district offering the least competitive academic
challenges and a low graduation rate. Unless educational opportunities for these students
are expanded perhaps through access to suburban schools outside the Atlanta system it
is very important to consider what options are possible within the Atlanta Public Schools.
On a national level, the mcst actively discussed policy possiblity is the expansion of
student and family choice. President George Bush's 1989 education policy proposals placed



METROPOLITAN HIGH SCHOOLS 51

central emphasis on choice and magnet schools, and the approach has been reflected in a
growing number of proposals to state legislatures.

Like many contemporary urban se!iool districts, Atlanta has a substantial system of
magnet programs within its high schools. Atlanta is unusual in having no desegregation
goals while endorsing the objective of providing educational options. This approach began
in the mid-1970s with the creation of a fine arts program. In the early 1980s it expanded
substantially with the development of programs specializing in science and math,
communications, international studies, and a variety of other subjects. In Atlanta, unlike
many other cities, there are no entire schools devoted to special programs. The programs
served 212 students on average. None had as many as 500 students when the system was
studied in 19 . All but one of the programs had special admission requirements, such as
minimum required grades or test scores. Since all of the magnet programs are combined
with normal programs in reporting school-wide data, and some are very new, it is very
difficult to discover much about the specific background and performance characteristics of
the students involved. 41% of the students in magnet programs are located in their own
neighborhood high school. Moreover, newer programs have had the fewest transfers -
statistics that may reflect weak recruitment or transportation systems. In any event, some
programs have little magnetism for students from other neighborhoods.

The school district's survey of students in 1987, however, showed that most students
were extremely positive about their experiences. Both the magnet and non-magnet
students were almost unanimous in believing that elementary school children needed more
information about magnet choices before high school.

78% of magnet students and 67% of students riot in the program agreed that
`having the magnet program at this school improves the school for all students'. Two-
thirds of magnet students thought that the program had increased their 'career
opportunities'. 93% of the magnet students said that they had enjoyed the programs,
91% saw them as a 'major advantage', and three-fourths (77%) said they had increased
chances of going to college (Atlanta Public Schools, Rept. No. 5, Vol. 22, 1988).

The science and math magnet program may have strongly influenced both the socio-
economic composition and the academic achievement level of Mays High School, which
stands apart from other city high schools. Research elsewhere has shown that magnet
programs often increase race and class distinctions within school districts, particularly
when they are connected to screening procedures and lack both free transportation to
encourage transfers by low-income students and good information-disbursement systems.
In such circurn:tances they tend to increase the choices of the groups with the most
education and the highest incomes in the school district.

Some of the class biasing tendencies of magnet programs can be controlled through
strong policies making information more widely available, prohibiting rigid screening,
and assuring participants of free transportation. At the same time, magnet programs can
hold middle class children in public schools who would otherwise leave the system and,
perhaps, the city. Magnet programs can offer islands of competitive, grade-level, college
prep education in a system which is unable to offer it in most schools.

These programs require difficult trade-offs but they need to be discussed. Perhaps
Atlanta and the integrated suburbs should consider entire school magnet programs funded
with the support of the state government to serve the entire Atlanta metropolitan area.
Certainly the evidence in this chapter on the lack of equal opportun F..r students in
black high schools justifies exploring every possibility for increasing thei r access to
competitive schooling.



52 G. ()AFIELD AND L. PESKIN

Conclusion

Atlanta's public high schools improved in several of the categories considered by this study
between the early 1970s and early 1980s. The strong basic skills and community
organization effort may be credited for the rise in elementary scores and the substantial
decline in drop-outs until the recent past. Yet tremendous gaps remain between suburban
and city, and between black and white schools. In some ways, the gaps are widening in
the mid-1980s.

The most positive development, noeile in contrast with the trend in most other
major metropolitan areas, is the large improvement in attrition rates, especially in the
predominately black city schools (though these rates began to creep back up in the mid-
eighties). Attrition rates for schools with large black populations, especially integrated
high schools, also are improving relative to white schools, though they still lag behind
them. Also encouraging are the increased racial diversity in suburban schools, and
improved test scores and attendance records at some black high schools.

While black and poor schools show some signs of catching up to their richer and
whiter counterparts, class and race remain the decisive determinants of school conditions
for the region. Though geographically dose to wealthy white schools, Atlanta's poor
segregated black high schools are worlds apart. Despite some improvement, poor black
high schools have abysmal test scores, worse than many of the rural systems, and very
high failure rates on mandatory state tests. Their drop-out rates are the highest in the
region and their students attend school less regularly than do other students. These failures
persist despite the fact that Atlanta city schools are among the best funded schools in the
metropolitan area and the school district has been under the n magement of determined
black leaders with national reputations for commitment to basic skills instruction for a
generation.

Even in this bleak situation, however, some individual schools have emerged as
bright spots. Several integrated middle-class suburban high schools are proving that
schools with large black enrollments can perform as well or better than their
overwhelmingly white counterparts. And Mays High School has shown that a virtually
all-black inner -city magnet school can perform comparably to suburban schools, partly by
attracting a student body with a much smaller share of low income students. These
schools represent what is perhaps the most encouraging trend in the region: that at least a
few schools with large black enrollments are providing their students with educations
above the average for the area. Unfortunately these schools are rare exceptions. More such
opportunities are badly needed.

The underlying economic and racial stratification of the Atlanta region is reflected in
its schools with disturbing clarity. There is no evidence that today's schools have the
capacity to provide genuinely equal opportunities for young people trying to prepare for
work or for college. It is probably wrong to expect that schools, by themselves, can
remedy the deepening racial separation and inequality written into the housing and job
markets of the region. It was certainly wrong to think that this could be done within
educational systems accepting racial and economic separation as a starting point for
program development. In the early 1960s Atlanta enjoyed the delusion that segregated
schools had achieved racial and economic parity. This study shows that much more is
needed if the old system of unequal education, stratified by race and income, is to be
changed in any significant way.
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The politics of school s cturing

Thomas B. Timar
University of California at Riverside

A current of the educational reform movement that is attracting increased policy attention
ic school 'restructuring'. Theodore Sizer's Coalition of Essential Schools and the 'Carnegie
Plan', which began as a loose confederation of schools, are moving onto legislative policy
agendas. Various states, including Massachusetts, Arkansas, and Washington, as well as
school districts such as Dade County, Florida, Rochester, New York, and Santa Fe, New
Mexico, have adopted some form of school restructuring as major components of reform.
On a national level, the Education Commission of the States, the National Governors'
Association, the American Federation of Teachers and the National Education Association
are promoting some form of school restructuring among their members. The number of
states and districts adopting policies to promote restructuring efforts is increasing. Sizer's
Coalition currently includes 56 schools.

While a number of educational policy analysts and researchers have enduzsed, and
some local, state and national policy makers have embraced the concept of school
restructuring, there is little empirical evidence regarding the success of this strategy as an
avenue to school improvement. Though the logic of restructuring as a reform strategy
appeals to commonsense, and its advocates are persuasive, there is little agreement
regarding the meaning of restructuring or its organizational manifestation. An Education
Week article entitled 'The Restructuring Puzzle' points to the elusiveness of the Concept.
According to Michael Kirst (1984), 'Restructuring is a word that means everything and
nothing simultaneously ... It is in the eye of the beholder.' Similarly, John Goodlad (1984)
suggests that 'We are rapidly moving toward the use of the word "restructuring"
whenever we talk about school reform at all . This is becoming another catchword when
the truth of the matter is that hardly any schools are restructured' (Olsen 1988). The
concept of restructuring raises several questions. What do restructured schools look like?
Do they differ from other schools in practices, programs, or both?

Bureaucratic decentralization, which is at the heart of restructuring whether in the
form of school site management, 'choice', or some variation on privatization swims
against a thirty-year current of educational policy reform that relied on centralization and
regulation to achieve specific policy goals. Indeed, many state level school reform strategies
adopted since 1983 perpetuate and elaborate the regulatory orientation to school
improvement_ Teacher and student testing; adoption of state-wide curriculum standards
and state-mandated homework, class size, and teacher salary policies are among the most
obvious efforts to tighten the reins of local deci-ion makers. Consequently, understanding
where the Sizer Coalition and kindred efforts fit into this policy stream is an important
issue for school reformers.

This paper assesses the school restructuring movement, and within it the Coalition of
Essential Schools, its surrounding policy environment and the politics of American
education. The paper consists of three parts: the first, a conceptual framework for
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understanding the organizational manifestations of restructuring; the second, findings from
case studies of implementation in three school districts; the third, an interpretation which
sets these restructuring reforms in the context of misting literature on public policy and the
politics of education. The case study districts are in Kentucky, Florida, and Washington.
The schools in Washington and Kentucky belonged to the Coalition of Essential Schools,
while the schools in Florida did not. Schools outside of the Coalition were selected in order
to get a broader range of implementation responses. Through such comparisons, the role of
the Coalition in initiating and fostering reform efforts can be put into perspect've.

This paper is not intended to be an exhaustive study of school restructuring. Rather, it
offers a preliminary analysis of a dimension of the school reform movement that is gaining
wider acceptance and popularity. Rather than a global Description of restructuring efforts, I
want to provide a contextual framework for interpreting variation in school responses to
restructuring strategies, identifying the causes of that variation, and analyzing the effects of
different response patterns on school organizations.

Reform and restructuring

As a school reform strategy, restructuring has its roots in various sources. In large measure,
it repudiates central elements in the reform movement of the early 1980s. Without
challenging the importance of recent state-initiated reforms, restructuring advocates have
reacted to the heavy hand used to effect them. The unprecedented flood of state policies
that swept schools in the 1980s aimed at changing them through mandates and regulations
(Timm- and Kirp 1988a, 1988b). Critics of these state reform efforts argue that schools as
institutions, not students, teachers or curricula must be the target of reform. Tightening
curriculum standards, changing teacher certification requirements, or extending the school
year, for example, will have negligible effects if schools lack the organizational will and
competence to implement them. Furthermore, piecemeal reform policies do not necessarily
change the fundamental relationship between teaching and learning. Fundamentally, the
critics insist, high quality education is the product of robust organizational cultures, not
disparate programs. Instead of improving them, state reform strategies relying on
regulations and mandates for new programs tended to overwhelm schools with additional
baggage or mire them 'in a regulatory swamp (Tirnar and Kirp 1988b). Historians, like
Diane Ravitch, argue that school reform trends and policies of the 1960s and 1970s had in
spite of their social necessity - seriously undermined the institutional competence of schools
(Ravitch 1985). Others suggested that schools would absorb the most recent policy deluge,
as they have earlier ones, without significant improvement in educational quality (Powell et
al. 1985))

A further impediment to centralized school reform is the fact that state-level policy-
makers have a limited repertoire of policy options from which to draw. They can manage
macro -r funding, teacher certification, textbook adoption, curriculum standards and
equity and the like - but have limited control over daily school operations. State policy
cannot change what it cannot control. The fact that the most significant locus of
educational interaction student/teacher nexus is largely embedded within the interstices
of institutional life poses a fundamental dilemma for state-level policy makers.

Criticism of the first wave of state reform dre' its power from the Effective Schools
literature (Goodlad 1984) and from several critical NN arks on the American High School
(Sizer 1984, Powr- at al. 1985). These lines of research were largely ignored by policy-
makers in their initial haste to reform schools.' Effective schools studies underscored the
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importance of organizational culture and its attendant manifestations. Teacher collegiality,
shared decision-making, common goals and clear priorities were essential to forging the
disparate experiences and expectations of teachers, administrators, students and parents into
coherent organizational cultures. Broader high school studies, e.g.4 Place Called School
(Good lad 1984), Horace's Compromise -"Sizer 1984) and The Shopping Mall High School
(Powell et al. 1985), pointed to nermarive models for school improvement. But they also
showed how far short most schools fell of those models. Reality consisted of schools that
were characterized by a rampant lack of direction; intellectual incoherence, blandness and
sterility; diffuse authority and accountability; and bureaucratic calcification. Even in schools
that appeared to work well, a complex set of treaties between teachers and students tend to
circumvent intellectual give-and-take and replace genuine efforts to shape the minds and
souls of students.

Nationally, various reform reports, including A Nation Prepared from the Carnegie
Forum or Education and the Economy (1986), Time for Results from the National
Governors' Association (1986), and Investing in Our Children from the Committee for
Economic Development (1985), called for fundamental changes in school structure and
organization. The Carnegie Forum responded to the perceived need to attract and retain
highly qualified individuals to the teaching profession by encouraging schools to develop
innovative organization and management systems aimed at giving teachers greater control
over their work environments. The Carnegie Forum underscores the need for restructuring
by calling for management system: that provide autonomy and discretion at the schooi site
level and encourage innovative organizational strategies to enhance student learning.
Finally, calls for restructuring come from the private sector, and most prominently from
David T. Kearns, chairman and chief executive officer of Xerox Corporation, and Dennis
Doyle.3 Kearns argues that 'If we do not restructure our schools, America will be out of
business by the year 2000' (Olson 1988). Just as Xerox had to restructure itself to be
internationally competitive, so must schools. As examples of the system's failures, he rites
high drop-out rates and the lack of habits of mind among high school graduates to become
productive workers.

It is important to note that while restructuring is a commonly proposed strategy to fix
what ails the schools, intentions differ. Kearns' notion of restructuring is anchored in
organizational efficiency. The Carnegie Forum and Albert Shanker regard restructuring as
the means to empower teachers and thereby improving school effectiveness. Sizer airs
to change the fundamental interaction between teacher and child not only in terms of how
teaching occurs, but also in terms of what is taught, changing the whole character and
mission of the schools. At the heart of Sizer's call for change is the need to examine the
cultural norms and ideas that inform school structure. Structural changes are secondary to
the ideas that inform them. With the exception of Goodlad and Sizer, restructuralists have
not seriously challenged the myth and ritual of schooling the basic assumptions of what
Mary Metz has called the 'real school' (see chapter 5 of this yoiume).

The institutional culture of schools and restructuring

The Coalition of Essential Schools is anchored in a set of common principles that aim to
reverse the bureaucratic engine responsible for the incoherence and organizational rigidity
of public schools. The Coalition's principles focus attention on some common features of
schooling: the school's purpose is to help students use their minds well; learning should
focus on student mastery of a limited number of skills and areas of knowledge; the academic
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and social goals of the school should apply to all students; teaching and learning should be
personalized; the student is a worker and the teacher is a coach; Diplomas should be
awarded on the basis of demonstrated competence, not seat time; the school's norms should
emphasize trust, decency, and unanxious expectation; faculties should IC W themselves as
generalists, not specialists; and the budget should permit pupil-teacher ratios of no more
th ' 1:80, while allowing staff salaries to become competitive and total school expenditures
ilea or) increase by more than 10% (Houston 1988).

Other school reformers, like Goodlad, advocate restructuring as a way of improving
working conditions for teachers by encouraging greater professional discretion, providing
teachers with opportunities to define and administer school policy through school site
management - the devolution of greater authority over curriculum, instructional strategies,
and resource allocation to the school level (Hawley 1988). Advocates of restructuring argue
that real change I L: the organization of schools cannot occur, however, without
fundamental changes in the culture e schools which define their ideas, commitments,
social order and determines their rules and standard operating procedures (Hawley 1988,
Metz 1988). On a fundamental level, institutional culture prescribes rules of behaviour
which define both the roles of individuals and their interactions (Raywid 19 ). As one
observer notes:

Within most contemporary schools, this most fundamental belief system appears to inclucli- a commitment to
bureaucracy as the only plausible, viable form of social organi7ation. At levels too fundamental to be challenged,
many of those in schools have accepted that there must be differential status and authority assignments, fixed roles,
clearly divided responsibilities and accountability measures, and written rules governing interactions _ Such
understandings, and the interaction patterns they produce, yield a school's social order. This 'order' determines the
way its which its constituents 'do' school, and this, in turn, generates the school's climate.4

One useful conceptual framework for understanding the bureaucratic organization of
schools is Aaron Wildaysky and Mary Douglas' (Wildaysky 1987) models of four cultures.'
Within that framework, contemporary schools can be described as hierarchical cultures
which are 'strong groups with numerous prescriptions that vary with social roles'. The
hierarchical culture of schools is clearly evident by the high degree of role differentiation
and specialization within them. The duties and responsibilities of principals, assistant
principals, counselors, school psychologists and teachers are functionally differentiated; and
teachers, particularly in high schools, rarely have contsct with one another outside of their
immediate areas or departments. Students, curriculum and instruction are similarly sorted
and differentiated according to bureaucratic norms, which define the school's order.
Students, teachers and administrators are passive subjects whose professional judgment i,
often subordinated for the sake of bureaucratic convenience.

Clearly, bureaucratic cultures are organizationally incompatible with schools based on
the Coalition principles which subordinate bureaucratic norms to organizational
competence. The institutional culture consonant with the goals of the Coalition is

Wildaysky's competitive-individualist model. The social ideal of individualistic cultures is
described as 'self-regulation'. Such cultures 'favor bidding and bargaining to reduce the
need for authority'. The long term effect of such a culture is to build into the organization
a dynamic of change - the expectation that the organization will modify itself to respond
flexibly to new problems and new demands. For schools, this means that organizational
needs are subordinate to the intellectual and spiritual development of students. It is based
upon a system of institutional ordering that places its own competence as its highest
priority.

By contrast, hierarchical cultures measure themselves by activities and focus on service
delivery. Such cultures measure their success quantitatively. For schools, such measures
include the number of hours spent in class, the number of credits completed, and the like.
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teachers means 'professionalizing' the occupation by giving authority to teachers. Prideful
teachers, the argument goes, are good teachers, and a system of prideful teachers creates a
profession that good people will want to join.

The second approach, typified by the Sizer Coalition, argues that the key is
understanding children's needs rather than teachers' motives. Children, somewhat
inconveniently, differ in myriad ways. Only by understanding the nature of each child's
'difference' can that child's teacher truly help learning. Since only the teacher knows the
child, the teacher must be given the power to act on that child's behalf.

Though the approaches overlap, they differ in fundamental ways. Restructuring, for
example, starts in very different places. Carnegie focuses on changing the nature of the
'contract' between school and teacher. The Coalition focuses on a pedagogical plan. They
differ also in that implementation of the Carnegie approach does not necessitate redefining
the school's 'mission'. The Coalition regards redefinition of the school's mission as central
to its efforts.'

Implementation of either approach to restructuring may be framed by two dimensions
of policy: programs and practices. Programs define the core tasks and shape the overall
mission of the organization. Practices, by contrast, define the character of engagement and
the quality of execution of the program structures. Policy-makers face a dilemma, however.
Programs limit as well as define organizational ends and thus reduce flexibility and diminish
qualitative engagement. Moreover, mandated changes in practice and procedure are easily
turned into ritua'istic exercises. Under such circumstances, fundamental organizational
change does not occur. Restructuring is defined as a set of programs to be implemented,
organizational change is measured by an accretion of new activities. And if restructuring is
limited to the creation of new rules and procedures, the result is likely to be elaboration of
rituals or replacement of one set of rituals by another. The ways that schools approach
implementation of new programs or practices, therefore, define the parameters of
restructuring. Consequently, it is possible to conceptualize four implementation responses.
They are classified as 'integrated', 'programmatic', 'procedural', and 'pro firma'. The
categories are based on the relative emphasis schaols place on developing new practices on
the one hand and on the creation of new programs on the other. Examples of the former
might be peer evaluation of teachers, teacher selection of teaching materials, or hiring.
Examples of the latter might include an interdisciplinary grade-level program, a mentor
teacher program, or some special grouping of students. The Integrated response links the
two. The relationship is illustrated in figure 1.

High
Emphasis on
new programs

Low

Emphasis on new practices
High Low

Integrated

Procedural

Figure b. School responses to restructuring.

Programmatic

Pro forma
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The integrated rrx of implementation corresponds to the model that embraces the
Sizer principles :.nd the affective Schools literature. Its organizational attributes are
consistent with the culture of Wildaysky's competitive-individualist organizational
cultures. Programs and rules serve the end of improved organizational competence. More
importantly, restructuring is not a set of prescriptions or progams that compete with
others, but a set of principles that lends coherence to the school's organizational structure,
curriculum, pedagogy, and social relationships.

In contrast to integrated organizational cultures, otedominantly programmatic or
procedural implementation responses are unable to generate fundamental charge because
they perpetuate (and often exacerbate) existing bureaucratic cultures by separately pursuing
program or procedural change without redefining the school's fundamental social
relationships, rules and procedures. In programmatic and procedural schools, we would
expect to find restructuring whether motivated by Sizer's Coalition principles or some
other philosophy competing with rather than integrating and co-ordinating other reform
efforts. Rather than becoming the organizing principle that anchors all other reforms in the
school, restructuring efforts dominated by a singular emphasis on either programmatic or
procedural changes will have insignificant or slight effects.

Pro forma implementation represents a lack of commitment to either program or
practice reform. It involves nominal and superficial responses to restructuring. Such schools
may claim to be engaged in restructuring, but the changes ate entirely cosmetic. It
corresponds to Wildaysky's fatalist cultural mode. While there are several reasons for this
response, it is generally a reaction to external pressure to restructure. It may represent a
range of responses from cynicism and opportunism to incompetence (Timar and Kirp
1987).

Case studies of restructuring in three districts

The different ways in which schools define and approach restructuring are illustrated by
case studies of three districts. Selection of study districts was intended to provide variation
not only on the basis restructured schools, but also on the basis of the policy environments
in which they occur. A district in Washington was selected because two schools in the
district were associated with the Coalition from its early stages. Contact with the Coalition
was initiated by the schools, not the &Aria. Additionally, Washington state had created a
program 'Schools for the Twenty-first Century' modeled on the Carneg:e plan for
school restructuring, and I wanted to see what consonance existed between state and local
efforts. Jefferson County in Kentucky was selected bec-ilse it, too, had berm an early
participant in the Coalition of Essential Schools. More importantly, membership in the
Coalition was initiated by the district superintendent who then attempted to implement
the Coalition principles in the district's high schools. In this district, I visited three high
schools, met with teachers arid administrators from two others, and met with district
administrators, including the superintendent. In Dade County, Florida, I visited one
elementary school, a satellite elementary school, a high school, and met with district
administrators, including the assistant superintendent responsible for implenimting the
district's school restructuring efforts.
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Washington

Two of the schools in this district, one a juhior high, the other a senior high, belong to the
Coalition of Essential Schools. The district is a suburb of Seattle and is one of the wealthier
districts in the state. Student performance on standardized tests ranks the district at the top
in the state. The district consists predominantly of white collar middle-class families. While
the district has become more heterogeneous with the growth of some blue-collar
neighborhoods and the influx of Asian immigrants, most families are engaged in
professional occupations. The PTA is strong, vocal and involved in tide schools. According
to one observer, 'Parents get what they want in this district.' She also explained the district
superintendent's eleven-year tenure by asserting that 'Any six parents in this district can set
policy.' Though the district had initiated a reform effort in the early :980s, most observers
regarded that as a district public relations effort.

A new principal was sent to the junior high school to 'dean it up'. The crisis emerged
because, in spite of the district's high socio-economic status, student test scores were quite
low. Drug, alcohol and tobacco abuse by students was common around the school. The
school environment had deteriorated. Teachers did not appear to show much interest in
improving conditions. Though the district spent $3 million for staff development in the
year prior to the principal's assuming leaders! 'p of the school, not a single teacher from the
school participated. Among the reasons given for replacing the principal was that he 'could
not c, utrol the teachers'.

In his first year on the job, the new principal made major change; in the school. They
included reassigning or removing eighteen of the school's thirty teachers. Wanting to be
more a reformer and less a cop, he persuaded John Goodlad to meet with the school staff to
discuss ways to improve the school's effectiveness. T he school was able to make use of
some funds from the district's 'Schools for the Twenty-first Century Project' to implement
some of Goodlad's proposals. Soon thereafter, the principal heard about the Coalition and
sought membership in it.

Though the inspiration for change came from Goodlad's analysis of the school,
subsequent changes grew out of the school's association with the Coalition. In its first year,
restructuring was limited to a pilot program with 90 students participating. These students
participated in a common core progasn for four hours daily. Curriculum and instruction in
the core was interdisciplinary, consisting of language arts, math, social science, and science.
One teacher assumed responsibility for each curriculum area. Teachers had complete
discretion over how much time to devote to the teaching of each subject. Built into each
teacher's schedule were 55 minutes of group planning time. Student participation in the
program was voluntary.

In the second year of the pilot program, the core included the entire seventh grade and
in the following year, the entire eighth grade. By the end of the third year, the entire school
was phased into the common core.

The greatest risk to restructuring occurred in the second year when honors classes
were eliminated. Historically, schools in the district had strong honors and advanced
placement programs. They formed separate departments with their own department heads
within schools. They were eliminated in the restructuring plan. Instead of assigning
students to honors classes on the basis of test scores, students could elect to do honors work
(consisting of additional assignments) vithin the regular curriculum. In this way, students
could choose whether they wanted to opt for honors credit rather than be assigned to it.
Students excluded from the honors program under the old system could now participate if
they wished. Eliminating the honors track created several problems. Teachers who taught
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in the honors program opposed the changes because they did not want the attendant loss of
community prestige. Parents of children in the honors programs opposed it because they
did not want their children in classes with the regular students, and particularly not with
handicapped and learning disabled students who were included in the core. A more subtle
form of opposition came from parents and teachers on the grounds that restructuring
undercut the image of the 'real school'. Teachers liked the exclusivity and liked giving
students 'big assignments'. Parents supported the program for similar reasons. Parents had
a difficult time understanding the rationale for the changes and how their children would
be better off. Restructuring did not reinforce the rituals that parents had come to associate
with schooling (Metz 1988).

There were other problems too. Newly enacted state teacher certification requirements
do not allow teachers to teach out of their subject areas. A social studies teacher cannot
teach English or math, for example. This crew... difficulties in establishing a core program,
since the law requires subject matter specialists in each of the areas. Since state and district
policy require the teaching of specific subjects, schools must staff on that basis. Scheduling
students and teachers into four-hour time bloe'es also posed problems. Scheduling becomes
all the more complicated with the need to build in common planning periods for team
teachers responsible for a core as well as elective courses. Schedules had to conform to bus
and lunch schedules. Teachers included in the restructuring effort were supportive of it.
They saw, as a result of restructuring, improvements in teaching, curriculum, student and
teacher morale and attitudes, and demonstrated student performance. "What they did not
get was district, union, community or state support. There are several reasons why.

In spite of restructuring, the school remained divided between the teachers who
taught in the core and those who did not, mainly those teachers who taught elective
courses. Consequently, there remained a constant tension and competition between the two
groups. And, as a result, the school did not represent a cohesive front to the community.
The principal also experienced jealousy from administrators in other schools. They did not
like the public attention that this school received, nor did they like the pressure it put on
them to de something in their own schools.

In spite of problems, the principal and teachers who participated in the core regarded
their efforts to restructure as a success. Much of their success is attributed to support they
received from faculty and staff in the University of Washington's School of Education.
Affiliation with the Coalition was equally important as it helped legitimize their efforts in
the face of opposition.

The future, however, remains in doubt. Opposition to change continues from various
sources parents, teachers, students, and the district. The image of the 'real school' is a
powerful one and causes resistance to change when change signals any departure from that
image. There is pressure to do things in traditional ways mostly imitations of collegiate
models. Though the district superintendent and board created the 'Schools for the
Twenty-first Century' program as a vehicle for schools to improve, it was a vehicle with a
short range. The junior high got an additional FTE (Full-Time Equivalent) but little else
changed. Fundamental bureaucratic structures remained intact. Authority and respons-
ibility remained at the district level. Schools were encouraged to change, but only within
the limits allowed by the district.

Finally, if the school is to continue with its reform efforts, it must do so with its own
resources. The consensus among those participating in the school's restructuring efforts was
that the district regarded it with a mixture of uneasiness and suspicion. The attention of the
board and superintendent focused more on test scores than on the fine point; of curriculum
and pedagogy. Eventually, the school lost the additional FTE and with it the common
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planning time for core teachers. The school applied to the state for funds under the state's
newly launched restructuring program, but was turned down. In the words of one of the
core teachers, restructuring is 'going down the tubes' due to lack of external support.

The high school that until very recently belonged to the Coalition exemplifies a pro
forrna response to restructuring. Restructuring there consisted of nothing more than the
drama teacher collaborating with the wood shop teacher to build sets for drama productions.
The school was nominally connected to the Coalition, ar..1 that connection terminated when
the principal who created it left.

Jefferson County

Jefferson County School District is a large urban-suburban district with about 93,000
students. The district has 20 high Schools, of which five nominally belong to the Coalition
of Essential Schools. The impetus for restructuring came from the district superintendent.
His experience as an educator led him to believe that most school reform efforts are trendy:
schools readily adopt new ideas and programs only to watch them dissipate and disappear
over time. He wanted lasting reforms. His goal was to encourage teachers and
administrators to think more deeply about what they were doing anci why. He also wanted
to create educational experiences for students that were more than passing through halls
and seats for a number of years. He recognized the importance of teachers defining the
workplace. He realized, of course, that these changes necessitate ways of thinking about
school, new motivations for teachers, and new ways of learning for young people.

The superintendent established contact with the Coalition and encouraged
implementation of the t ialition's p: inciples in the district's schools. Shared decision-
making was a main feature of reform. It was intended to promote school-based planning,
teacher participation in school decision making, and collegiality all of which would, in
turn, yield programmatic innovations and, thereby, improve student achievement.

The superintendent received support for his reform efforts through establishment of
the Gheens Center - a professional development center established with a foundation grant
to the district. The Gheens Center provided technical and personnel support to schools.

Though all of the schools that 1 visited in Jefferson County belonged to the Coalition,
fidelity to the Coalition principles varied as did organizational manifestations of
eestructuring. Without exception, the case study schools defined restructuring as the
creation of new programs. 1 he most common response was to create programs integrating
several curricular areas in order to reduce subject matter fragmentation. Schools might
combine, for example, science and math classes or English and history classes. Teachers
with a more limited concept of restructuring, simply wanted to find better ways of
teaching their subject matter. A variation of the Programmatic definition of restructuring
was the creation of a writing lab or requiring writing across the curriculum. The most
radical departure from the bureaucratic norm was the creation of a school-within-a-school
in four high schools. T-1 two, incoming ninth graders expected by teachers or counselors to
have difficulty adjusting to high school are placed in a core program. The program consists
of English, math. social studies, and science. Four teachers and 80 students participate in
the program. Another of the four high schools was engaged in several restructuring efforts
simultaneously. The Coalition effort, consisting of a ninth-grade interdisciplinary magnet
program, competes with an advanced placement program and a magnet program aimed at
other grade levels. Te' :hers in one program know very little about other programs beyond
their mere existence. In this district as in others, teachers and administrators regard the
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Coalition as a network for individuals engaged in reform effort s. Most importantly,
membership legitimizes reform efforts while it provides moral support and encouragement
to teachers. Teachers and administrators tend to view the coalition principles abstractly,
however, more as a inchoate idea of teaching than as a structural basis for organizing a
school. On the whole, teachers tend to support reform efforts. Reform presents
opportunities to develop closer professional relationships with other teachers, to focus on
curriculum and teaching, to expand professional roles by engaging in curriculum
development, and to improve professional competence. Departments have concentrated
more on essential skills by eliminating a number of electives. Generally, departments pay
closer attention to planning and development of core curricula. At the same time, teachers
sense the limitations of their efforts. Some teachers express frustration at not being able to
go beyond the fragmented, project-oriented approach to restructuring and seek deeper,
organizationally more integrated reforms. Other teachers have a more limited vision of
school restructuring. They want more release time from classes and more opportunities for
sabbatical leaves.

While some schools in Jefferson County have taken advantage of reform
opportunities, several sources of constraint are evident. Teacher evaluation procedures and
standards, measures of student progress, the strut ure and sequence of curriculum and
instruction are embedded in policy that is beyond school or district jurisdiction. Teacher
evaluation criteria, for example, are state-mandated in Kentucky. Hence, evaluation is
disconnected from school goals as evaluation criteria are based on state-developed standards.
Student evaluation, which also has an impact on instruction, is being changed. The state
recently adopted the California Test of Basic Skills to evaluate student and school
performance. The test is nationally-normed, and is not tied to the curriculum elements that
the state requires. Consequently, school curriculum standards are state mandated while
measurement is nationally nonmed. According to one observer, this discontinuity in
assessment has political origins. Kentucky's politicians want to show that their schools are
competitive with those in other states and have pressed for nationally- normed tests. State
accreditation is another source of pressure enforcing standardization in the schools.
Accreditation is based on compliance with state regulations and requirements. Standards
usually measure quantifiable criteria like the length of time students are in class, numbers of
library books. and the like. In addition to limitations imposed by state accreditation
standards, local flexibility over resource allocation is constrained by state requirements. The
number of counselors in a school, for example, is mandated by the state. The school or
district has little choice but to comply. Not only is the state perceived to operat& within a
rigid regulatory and compliance framework; in some instances state and district efforts also
go in opposite directions. While the local university and district are developing a new
humanities curriculum, the state wants to withdraw certification for the humanities
credential.

Innovation and change often have to work around the bureaucratic rigidity of the
district. One of the coalition schools lost its core English, science, and math program
because of a decline in enrollment in the school and the subsequent loss of the English
teacher. Because of the district's rigid staffing formula, the entire program had to be
eliminated since the English teacher could not be replaced. Staffing changes are generally
complicated by rigid seniority rights. Filling teacher vacancies cannot be based on
competence or suitability, but on seniority.

The greatest harrier to restructuring efforts has been the inability of the entire faculty
to forge a sense of common purpose regarding the goals or substance of restructuring. In
schools \Vivre some form of restructuring has occurred, it was generally initiated and
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sustained by a handful of teachers, opposed by some and ignored by others. According to
one observer, restructuring continues to suffer from a 'we' and 'they' mentality of teachers
versus management, and students versus both. One high school, for example, developed a
proposal to significantly change the school's organization. Teachers proposed an academic
senate as the school's decision-making body. Membership was to include teachers,
counselors and administrators. The school's principal mistrusted the motives of those
behind the restructuring plan, and he consequently vetoed it, though the plan was
consistent with district policy and goals. As a result, some teachers felt demoralized and
manipulated by the district. They :esard the district's intentions as symbolic rather than
substantive.

The adversarial spirit permeating the social fabric of schools in the district has been
kept alive by the teacher union's lukewarm to active opposition to restructuring efforts.
Teachers whom I interviewed regard the union as part of the district bureaucracy. The
union's job was to protect the contract. The fact that the union had struck the district in
the early 1980s, caused the union to cling to the role with greater tenacity than it might
have otherwise. Teachers have no expectation that the union would have anything to do
with profesional development or staff improvement. The role of the union is seen as
protecting the interests and rights of teachers, not as an advocate for change.

The tug-of-war among school administrators, union officials, and teachers is essentially
a battle for control over the direction of change. Reform was in the air and seemed
inevitable. f Lie district superintendent pushed hard for reform; making it impolitic to
oppose refs rm outright. Yet there was no urgency either to embrace it with open arms.
The union's opposition led to its endorsement of a procedural definition of restructuring.
By entangling reform efforts in endless rules and procedural details, the union hopes to
control the .estructuring process. Union control is motivated by a fear many decisions
made through collective bargaining would devolve to the school level. Indeed, one school
proposed establishment of a school site council which would have assumed rey,ionsibility
for decisions that were subject to union control. Leaders in the dominant NEA union
organization also opposed restructuring because it is too closely allied with the rival
American Federation of Teachers. Albert Shanker's support for restructuring in speeches
around the country encourages non-AF f unions to see it as a political rivalry issue.

Restructuring in Jefferson County schools illustrates a combination of programmatic,
procedural, and pro forma responses. In a ilew schools, restructuring promotes curricular and
pedagogical changes. It enables teachers to work in groups and, thereby, establish some
common teaching strategies and student outcomes. The restructuring efforts tend to be
regarded as projects, however, often competing with other reform projects. They also tend
to be idiosyncratic because their existence depends upon a small group of teachers who take
responsibility for them. Hence, restructuring is identified with a group of teachers it is
'their' program and has little to do with the rest of the school.' The program's future
depends upon the continued support from a narrow group of teachers. Under these
circumstances, restructuring does not alter existing organizational structures and
,elationships. The changes are only in the margins and can easily be erased.

Procedural responses to restructuring are manifested in efforts to control
bureaucratically the direction of reform. Because the union did not want to lose hard won
influence over district policy, it insisted on making restructuring - particularly shared
decision-making the sobject of intense bargaining. The resulting agreement, a set of rules
and prescriptions about how, when and where restructuring can occur, captured the spirit
of the adversarial relationship between the district and union. Hence, the restructuring
agreement created another set of rules and prescriptions to follow. Procedural responses
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represent efforts to control restructuring, to keep it within existing bureaucratic limits.
New rules and processes are regarded as ends rather than instruments.

Prn forma responses are nominal and manipulative. The single example of this was
observed in one of the high schools that created a core program for incoming ninth-grade
students who were 'at risk'. The students and classes were assigned to some remote
basement corner of the school. Compared to other high schools in the area, the school's
climate had a distinctly custodial flavor. The combination of pressure from the district to do
something in the way of restructuring and the willingness of some teachers in the school to
take on a new project produced the core program. However, it was virtually invisible in the
school. Participating students were stigmatized as 'dummies'. And the other teachers in the
school resented the core teachers i)...cause of their small class loads, roughly 80 students per
teacher.

Dade County

Dade County Public Schools is the nation's fourth largest school district. There are over
250,000 students: 43% Hispanic, 33% black, 23% non-Hispanic white, and 1% other.
By the early 1990s, the district expects to enroll over 300,000 students.

School restructuring in Dade County is focused in the concept of school-based
management. Its roots are traceable to a Citizen's Committee on Education appointed by
Governor Askew in 1971. The Committee stated that decision-making should occur at the
same level where instruction occurs. State legislation enacted those recommendations into
law in the mid-1970s. The state further supported this policy direction when it passed the
Management and Training Act of 1979. By enactins, it, the legislature declared its intent tc
devolve greater managerial discretion to p-intipals in an effort to promote school-based
management. Districts were encouraged to provide training programs for prospective and
current principals, and the state education agency was itquired to provide technical
assistance to districts requesting it.

Though the Dade County school board approved numerous rules and regulations
which moved more discretion in budgetary matters to the school level, it was not until
1985, in the wake of the Carnegie and other major reports calling for school reform, that a
committee was formed to implement School-Based Management/Shared Decision-Making
(SBM/SDM) in Dade County.9

'Professionalization of Teaching', the conceptual umbrella for the reform effort became
the major focus of collective bargaining between the union and district in 1988.

It is important to note the restructuring provisions in the contract were not
adversarial issues. This aspect of the Dade County experience contrasts sharidy with the
Jefferson County restructuring effort. The district and union agreed on the process and
substance of reforms and incorporated these into the collective bargaining agreement.
Restructuring was not something that one side wanted and the other resisted, hence it
could not be held hostage as a trading chip. Restructuring was neither adversarial nor
contentious. Several factors may explain the absence of contentiousness. The union, an
AFT affiliate, is not looking over its shoulder in fear of decertification. Moreover, the
union's national president, Albert Shanker, has been a consistent supporter of teacher
professionalization and school site management. Perhaps, most importantly, the eurrcnt
district superintendent was formerly a union steward who retained strong contacts with
the union as an administrator.

The goal of restructuring school management was decentralization. To dev..lop and
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implement specific Arategies, the district and union created the Professionalization of
Teaching Task Force. The task force 12S co-chaired by the district superintendent and the
hcJ of the teachers' union. The resulting proposal recommended changes in school and
district operations. At the school level, the task force recommended implementation of the
school-based management plan. Its broad goals were to improve educational programs for
students, increase shared decision-making and accountability at the school level, provide
flexibility and responsibility for budget development and management at the school level,
increase collegial participation in planning, implementation, and evaluation of curriculum,
encourage flexible scheduling and staffing in schools, and encourage community
participation in decision making_

Thirty-two schools were selected on the basis of proposals they had submitted to
participate in the decentralization pilot project. In the selected schools, restructuring was
comprehensive. The entire school was the focus of reform. The district bureaucracy was
altered to support school restructuring efforts. The district developed a computes ized
budget system for the pilot schools. This allowed schools to develop their own bus;gets
using a dollar rather than unit-based system. Schools were given discretion over 80 to 90%
of their budgets. The district created the Division of Accountability to oversee and support
implementation of the pilot programs. Middle management in the district was greatly
reduced. Principals now report directly to the deputy superintendent. Furthermore,
principals have direct contact with line managers in other departments. A principal now
may request maintenance work directly from the maintenance department, for example,
instead of going through several layers of district bureaucracy. The district also held
training conferences on school-based management for principals and teachers.

The high school which I risited was in its second year of implementation of the school
site management program. The major dimension of restructuring was changing the
school's decision making process. The plan's architects believed that broader school
involvement in decision making would translate into better education for students. The
school's decision-making body consists of a 32-member cadre, the Shared Decision Making
Council. The council has a co-ordinating committee comprised of nine members. The
Council's membership includes, the principal, union steward, department chairs, faculty-
elected representatives: a 011rirrit, a parent group representative, and repref.entatives from
the school service areas. Teachers at the school were provided two days of training in
leadership skills, negotiating, conflict resolution and problem solving.

In creating a new management structure, the teachers and the school's principal
endeavored to foster broad participation. They were quite conscious about not wanting to
create new programs or projects for the school. The goal was to create a new management
structure which then could identify problems and develop strategies for solving them. The
first priority of reform was creating a new system and procedures for decision making. The
consensus within the school was that teachers needed to have greater authority to
determine how students are taught. it is interesting that at the district level restructuring
was philosophically anchored in the 'teacher professionalization' approach, while at the
school level restructuring manifested the Coalition pii,.

Major decisions regarding the school that had pi -,.viously been made by the principal or
the district devolved to the council. Under the prior system, the district allocated resources
to the schools. Schools were assigned staff members based on enrollments and class size
ratios fixed by the union contract. Under the current system, there is greater flexibility. For
example, the council is allocated roughly $90,000 in discretionary funds. List year, the
council increased the amount to $125,000 by increasing the school's average class size by
one student rather than hire an additional teacher. Teachers wanted to use the extra
$35,000 for equipment.
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The most important changes made by the council involve re-definition of roles and
social arrangements in the school. Parents, for example, who serve on the council have a
direct voice regarding allocation of resources in the school. This is a significant departure
from the usual role allocated to parents. All staff have ready access to the decision-making
process. The principal serves on tile committee and has one vote. His responsibility is to act
as liaison to the district and to ;enplement the council's decisions. Teachers in the case study
schools thought of the principal as more of a coach than a foreman. The principal was part
of the management team. If he left, the council would be responsible for selecting his
replacement. This is an important departure from the usual practice where a principal is
selected by the district, perhaps with some 'input' from the school's staff, and then is
expected to place her imprimatur on the school. The process assumes that schools can be
shaped and molded to suit the new principal's management style.'° The council would
select a principal on the basis of her capacity to carry out the school's mission. Most
importantly, the role of the principal, as well as other council members, would focus on the
integrity of the school as an institution. Redefining institutional roles was not an infinite
regress into bureaucratic role specification. Nor was it an exercise in redefining turf, as in
Jefferson County.

Restructuring in the elementary school which I visited was similar to that in the high
school. In this school, too, teachers, counselors, parents, and administrators comprised the
school's decision-making body. As in the high school, the site council could exercise
considerable discretion over resource allocation and curriculum design. More importantly,
the hiring and firing of teachers has shifted substantially toward the council. As teacher
evaluation shifts to department chairs and peers. staffing decisions are greatly influenced.
Whether the council will assume formal authorit' for hiring and firing is an open question.

The two schools in Dade County tend toward the integrated response to
restructuring. The purpose of restructuring is not to define new procedures which often
become zero-sum games, but to create a decision-making structure that is tied to improving
school performance. Whether that connection produces needed instructional reforms
remains unclear. Modeling decision-making after university academic senates certainly
enhances faculty authority. However, it is uncertain whether faculty senate-type decisions
represent the interests of students or faculty. At the very least restructuring in Dade
County is not about implementing new projects in a school, as beneficial as they may be.
Restructuring is instrumental, it is the means to improve organizational competence. It is
the transformation of a bureaucratic, hierarchical culture that strives to maintain strict role
differentiation into a competitive-individualist culture that seeks to minimize it.

A critical dimension A reform in Dade County is the strong support of the district and
union. Providing support to the pi: at project schools animated both district and union
behavior. Schools participating in the project requested over 100 waivers from the union
contract, board rules and regulations, and state rules and regulations. All the requested
waivers were granted. If statutory changes were needed, the union and school district were
willing to press for whatever legislative enactment was required. The unanswered question
is whether restructuring will eventually create a system that sharply lessens the need for a
blizzard of waivers.

Teachers in both schools support restructuring. The decision making structure
encourages participatory planning. Through the council, everyone in the school became
aware of the school's overall program. Teachers ir. English and foreign languages, for
example, know what goes on in the science and art departments. There is also greater co-
operation. Departments are willing to defer their own budget requests to meet the needs of
their departments. Some teachers were willing to pool $50 discretionary budget allowances
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with other teachers or turn it over entirely to another teacher in the interest of the school.
The principal also feels less isolated. When district union representatives threatened to

file an unfair labor practices complaint against the school for changing the department chair
selection process without obtaining the necessary waivers, neither blame nor responsibility
for resolution fell on the principal. It was the collective responsibility of ::AC entire decision-
making council. In the principal's opinion, the adversarial relationship between teachers
and administrators had all but disappeared. The principal also appreciates the presence of
parents on the school site council. Since parents participate in the school's decision, he no
longer has to arbitrate between the school and the community. The immediacy of the
school's connection to the community is reinforced, also, in the way that parents'
complaints are handled. Under the old system, parent complaints worked their way
through the district, and it was finally the district's responsibility to resolve them. The
current system requires resolution to occur at the school level, through the council.

Both school staffs view restructuring efforts as evolutionary, a necessary condition for
more significant changes. They regard the new decision making process as prerequisite to
assessment of the schools' curricula and technology of instruction. New practices and
programs cannot be developed unless there is a process for evaluating current practices and
programs and the benefits of new ones. The key question is who does the evaluating.
Unless the school site council has the authority and responsibility to evaluate the school
within established district and state standards, a new bureaucracy comprised of inspectors
will surely arise. Nor can implementation be institutionalized in the absence ofschool de
consenses.

Policy implications

Assessment of restructuring efforts provides some important lessons for school reformers.
Among the most important is the fact that the dynamics of restructuring are highly
complex more complex than had been supposed. Advocates of restructuring believed that
fundamental changes in the way teachers, students and schools as organizations relate to
one another can occur on a small scale, at the school level or as a school-within-a-school.
The Jefferson County and Seattle-area school districts show how such approaches result in
programmatic or procedural responses. Creating a policy climate capable of fostering the
integrated response requires more than making marginal changes by adding new programs
or refhuffling organizational regulations. The latter changes may actually have a negative
effect on schools by embroiling them in organizational conflicts that further fragment
operations and diffuse energy. The integrated respc.,se to restructuring is unlikely to occur
without a basic redefinition of the roles and responsibilities for just about everyone
connected with schools teachers, administrators, professional organizations, policy-
makers, parents, students, colleges, universities, and, within the latter, schools of
ecicuation. The criteria for redefinition are critical. Re-ults are quite different when the
springboard for redefinition is teacher 'professionalization', rather than student needs.

The risks associated with restructuring efforts are well illustrated in Jefferson County
and the district in Washington. Though restructuring was supported by the district, there
was little unanimity or consensus about the process or substance restructuring efforts
should take. In both districts, the lack of consensus resulted in political conflicts over who
would control restructuring. In Washington, the superintendent and board wanted change
so long as it did rot jeopardize or disturb the existing balance of political accommodation.
One observer in Washington suggested that it is easier to ask the community for money for
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computers than for restructuring schools. The putative benefits of computers are readily
-understood. It is harder to convince parents that eliminating honors programs, for
exanyle, will improve educational quality. In Jefferson County, restructuring kindled the
flames of lingering conflict and mistrust between the district and the teachers' union.

The conditions that favor an integrat've response to restructuring are illustrated by the
Dade County schools. At the district level there is a strong commitment to devolving
decision making to the school level. Both the union and the district provided schools with
political and technical support. Both the district and union supported schools seeking
waivers from the district's regulations or collective bargaining contract. Schools were given
the flexibility to experiment with different organizational arrangements. The district's
bureaucratic structure was changed to accommodate derentralized decision making.

To this point, the three case study districts study represent incremental changes
toward restructuring. While incremental change may be a preferred strategy in an
uncertain world, it raises important questions. Do incremental changes prompt redefinition
of the 'idea' of schooling? Who, for example, makes staffing decisions? Who initiates
hiring and firing? Are teachers free to choose the schools in which they want to teach? To
what extent do decisions about assignment, allocation of resources and the like derive from
a pedagogical plan? It is doubtful whether the case-study schools in Jackson County and
Washington can give comforting answers to those questions. The two districts illustrate
that people of goodwill and honest intentions are not enough to override bureaucratic
rigidity, political factionalism, professional jealousy, and administrative atomization. Miami
encourages more optimism but its success is not a foregone conclusion.

State politics also shape local restructuring efforts

There is increasing evidence that schools are products of state and district political cultures
(Timm. and Kirp 1988a, 1988b). An atomized state policy and political culture will
reproduce similar policy cultures at local levels. Hence, the integrated response to
restructuring at the school level is unlikely to occur in politically balkanized and
programmatically fragmented districts and states. Since a school's political culture is
derivative, it cannot create coherence in an environment where there is none.

In many ways, the emerging state role in education and the interest-group pluralism
that characterizes educational politics play out, on a state level, last century's conflict
between district consolidation and administrative autonomy through diffusion of power. In
Buffalo, in the second half of the nineteenth century, 1.7 example, the mayor appointed
school janitors, the superintendent teachers, the city council bought sites for new schools,
while the department of public works erected them. According to David Tyack, 'Fights
between school boards and city councils over appropriations and over school functions were
commonplace from Providence to Los Angeles' (1974: 88).

Contemporary issues of school governance are further complicated by present patterns
of control. The emergence of policy spheres and issue politics over the past 20 years signals
new configurations of power and control. The delineation of control along political and
jurisdictional lines is incomplete. Competing centers of power have stalemated one another.
In urban districts, for example, neither the union nor the board controls schools. Instead,
groups compete over issues. Unions generally want to control issues like staff development,
m?rit pay, and career ladders. Administrators want to control finance, resource allocation,
anal personnel decisions. Other groups control special education issues; yet others bilingual,
corrivensatory education, or gifted and talented. Schools, like the fragmented world of
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public management in the United States generally, have become more balkanized over the
past two decades. While state legislative power has grown, it has also become more widely
dispersed. Interest groups, particularly single-interest groups, have proliferated while
formal patterns of authority have waned. The 'iron triangles' of educational politics
schools of education, state education departments, and affiliates of the National Education
Association - that prevailed until the mid-1960s have given way to more porous systems.
Finding the center of control over schools in order to create a more hospitable policy
environment for restructuring is like 'nailing Jello to a wall'.

Furthermore, the evidence is not systematic, the state policy trend of the early 1980s
.oward increased regulation and compliance does not appear to be shifting. States continue
to embrace student testing, school accreditation, and teacher certification requirements in
efforts to regulate and control schools. Kentucky and Washington exemplify how this
trend works counter to restructuring efforts. While Florida has shown more flexibility, the
burden of proof is still on the schools to show why they should be exemi, .1 from certain
regulations.

This conclusion does not augur well for states that have adopted the Carnegie model
(or some variation of it) to encourage school restructuring or for the Coalition of Essential
Schools. As more and more decisions formerly left to local discretion become embodied in
state policy, the potential for policy proliferation and fragmentation increases. With few
exceptions, states have responded to political pressure by 'giving a little something to
everybody'. While such a strategy may have political benefits, it is doubtful whether it can
produce good policy. The same factions that contend over policies at the state level have the
power to reproduce fractious conflicts at the local level. Consequently, programmatic and
procedural responses to restructuring efforts are inevitable.

Conclusion

Over the past 50 years, the response of schools to external demands has been to multiply
programs and regulations." The absence of a broad consensus about the purpose of
schooling has created a patchwork of programs to meet various, and often competing,
dem...us. The major threat to restructuring is that it succumbs to that trend.
Restructuring must fundamentally alter the way schools do business. Thai will not happen
if it becomes another piece of baggage that schools drag around with them.

In order for restructuring to succeed as a reform strategy, it must change not only local
bureaucratic structures and state policy environments, but also the nature and tone of the
conversation about schooling. Teachers must be trained and socialized to assume different
responsibilities. They must be skilled in organization planning, assessment and evaluation.
Consequently, teacher training institutions become participants in restructuring efforts.
Dade County shows the critical role that professional organizations can play. Without their
support, meaningful change is unlikely.

The metaphor of the school as a baseball team evokes an organizational ethos of
community of Gemeinstiafr. It is based on its capacity to achieve unanimity in its goals.
WIoier its orientation is to produce a winning scan or to produce a crop of students
who have mastered a set of fundamental skills, its focus of action is organizational
competence. Whether restructuring, in its various manifestations, takes root as an effective
reform strategy depends on the willingness and capacity of schools to reassess !heir mission
and their strategies fo.. carrying it out. If restructuring is limited to an accumulation of new
programs and practices, reform is unlikely. Instead, restructuring will be an exercise in
renegotiating existing treaties.
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Real School: a universal drama amid disparate experience

Mary Haywood etz
University of Wisconsin-Madison

Variations on the phrase 'The American High School' adorn the titles of popular recent
reports on reform (Boyer 1983, Cusick 1983, Powell et al. 1985, Sedlak et al. 1986, Sint'
1984), expressing a common belief that they address a single institution. American high
schools are indeed alike, strikingly so in many important respects. But they are also very
different in other important respects. Reformers have paid little attention to their cifferences;
some ignore them, while others mention them almost reluctantly, hurrying on to describe
what is common among schools. Still, the differences among schools are crucial to their daily
practice and to their effects upon students, and so to reform. This paper addresses the
interplay of similarity and difference in American high schools, regarding their similarity,
rather than their difference, as 1 oblematic and in need of explanation.

The data

The chapter arises out of a study of teachers' working lives undertaken at the National
Center of Effective Secondary Schools. in that study we took a close look at a set of teachers
in 'ordinary' or typical high schools spread across the social class spectrum. We chose eight
schools in midwestern metropolitan areas. Six were public schools and two were Catholic.
Of the six public schools, two were in high, two in middle, and two in low SES areas. One
of the Catholic schools se-ved a predominantly middle class clientele and the other a

predominantly working class one. We chose schools varying in social class as sites to study
teachers' work because previous research in sociology and anthropology suggests that
differences in the social class of communities and student bodies have serious implications for
t1.- life of schools (e.g., Anyon 1981, Bowles and Gintis 1976, Connell 1962, Heath 1983,
Lubeck, 1985, Weis 1c.:V, Wilcox 1982, Willis 1977).

We visited each school in teams, spending more than two weeks and a total of twenty
or more person days in each school.' At each school, we followed diverse students through a
school day, spent a whole school day with each of eight teachers, and interviewed those eight
teachers in depth, as well as ten others more briefly. We also perused and collected a number
of documents and statistics about each school. While our fieldwork in each school was too
brief to be genuinely ethnographic, the strength of the design lay in its comparative
potential. We attended classes and interviewee, teachers in situations that were formally
parallel across the eight diverse schools. We could see their differences in clear relief.

The common script

We chose the sample of schools we did because we expected to find some important

0268 -0939.'89 53. ( 989 TaykIL & rramis Ltd.

85



7t M. H. METZ

differences among them. Our visits to the first schools quickly gave us dramatic evidence that
our expectations were correct; participation in the varied schools provided us radically
different experiences. The buildings varied from resembling a college camps, at suburban
Maple Heights, to resembling a fortress, at low income, urban Charles Drew. The use of
time varied from intent and taut to relatively relaxed. Maple Heights allowed students to go
home for lunch or to roam its 'pacious lawns in small groups after eating, while the two low
income urban schools, Grant and Drew, kept all but the main door locked and security
guards at Drew checked students' picture identifications both at the door to the school and at
the entrance to the lunch room. More important, the content and tone of classroom,
discourse varied widely, as did the style of interactions between students and teachers.

While this variation riveted our attention as we moved from school to school, the
discourse of the reform movement which the Center hoped to address assumes
commonality, even sz.meness, among schools. As we puzzled over the discrepancy between
our diverse experiences and the reformers' assumption that schools are standard, we came to
see that we were looking at different aspects of schools' lives. The reform movement
emphasizes formal structure and technical procedures in schools. In these respects, the
schools we saw were indeed very alike. The meaning of that structure and technology, the
cultural assumptions of Participants about their activities, and the place of the school in
relation to the society and to children's life trajectories differed significantly among the
schools we saw.

As we watched the schools in daily action, and talked with the actors who gave them
life, it seemed that the schools were following a common script. The stages were roughly
similar, though the scenery varied significantly. The roles were similarly defined and the
outline of the plot u as supposed to be the same. But the actors took great liberties with the
play. They interp-eted the motivations and purposes of the characters whose roles they took
with striking variation. They changed their entrances and exits. Sometimes, they Vt before
the last act. The outlines of the plot took on changing significance with the actors' varied
interpretation of their roles. Directors had limited control over their actors; only a few were
able to get the the actors to perform as an ensemble that would enact the director's
conception of the play. Directors often had to make the best of the qualities the actors
brought to their roles and to interpret the play consistently with the players' abilities and
.ntentions.

Just the same the script was there, and the play was in some sense recognizable as the
same play in all the schools. More important, the script was extremely important to some of
the actors and some of the audiences. In fact, it was where the production was hardest to co-
ordinate and perhaps least easily recognizable as the same play that was being produced at
schools where action meshed more smoothly, that the school staffs were the most insistent
that their production followed the script for 'The American High School', varying from
others only in details.

We found similarities in our schools that paralleled those recently noted by several
writers (e.g., Goodlad 1984, Sizer 1984). There was little variation in school schedule and all
schools had long hallways with nearly identical classrooms lined up along them. Class size
and teachers' normal assignment to meet five groups of students for instruction five times a
week varied little. The scope and sequence of the curriculum differed only in detail from
school to school, though the number of sections available in subjects like advanced foreign
language or vocational education varied significantly. Students were expected to attend all
their classes promptly every day. There were extracurricular activities after school, or
occasionally during the last hour of the day.

Textbooks were ubiquitous. We saw the same textbooks in use where students' scores
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on standardized tests were far below average and where they were concentrated well above
the median. Instruction was conducted primarily through lecture, recitation, discussion, and
seatwork, with occasional use of student reports, filmstrips, movies, and videotapes.

Teachers had undifferentiated roles. Department chairs held a slight measure of
authority and engaged in some co-ordinating activities. A few teachers were temporarily
released from some portion of their teaching for a variety of special responsibilities, but these
variations in routine were not permanent and conferred no formal special status, though they
often brought informal prestige.

Despite these very strong similarities among the schools, there was variation in the
appeance and style of the buildings, the strictness of enforcement of routines, and the
relationships built among flesh and blood int-hriduals on the staff and in the student body.
The curriculum actually in use varied also. The content of classroom interactions, the
questions asked on tests, students' written work, and the deportment of students in class
varied widely from school to cchool even when classes used the same books.

Community and student pressures for differences among schools

Differences among the schools arose in large part from differences in the communities
surrounding them. The communities we studied varied markedly in the financial resources
they gave schools and in the relationship between school and community. They also varied in
the resources parents brought both to their relations with the school and to the t sk of
assisting their children with education. These communities had developed differing v:.,ions of
how the high schools si.ould be run within the parameters set by the common script and
of the place of a high school education in their children's life trajectories. The communities
affected the schools most intimately as they shaped the students who entered their doors.
Students' skills, their understanding of a high school education, and their vision of its place in
their overall lives differed markedly between communities. The effects of the ties between
the communities and schools in our project arc discussed in detail in other papers (Metz,
forthcoming, Hemmings and Metz, forthcoming).

Despite different resources and quite different ideas about the nature and uses of high
school education, there was no evidence that any of the communities wanted or expected
schools to depart' from the basic common script for 'The American High School:2 This
support for the common script may seem 'natural', but in fact it requires explanation. Why
should people with such different backgrounds and experiences and such different ambitions
for their children all expect and demand 'the same' high school education for them? Why do
hey do so even as they also exert pressures for interpretations of that 'standard' education
that produce important differences in students' actual educational experiences?

The persistance of the common script seems most problematic when one looks inside
the school at teachers and students engaged in the common wort. deman.'ed by the script.
Except at the three schools with the must skilled, best-prepared students, large proportions
of the students did poorly academically, including failing courses. At Drew, the school in the
poorest neighborhood, the dropout rate was apparently over 50%; it app oached 50% at
Grant, the other school in a poor setting. Even at the two schools that had students from
steadily employed blue collar and lower white collar families, the dropoit rate was a worry
to school officials and the failure rate substantial, though both were much lower than at the
schools with students in poverty.

Furthermore, at a. the schools where no more than half of the studentswere headed for
college, students expressed alienation from the curriculum and from class and school
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procedures in various subtle or blatant ways. The favored forms for expressing alienation
from the schools' academic endeavors, and their severity and frequency, varied from school
to school. Especially at the schools in the poor neighborhoods, students cut classes or cut
school; at these schools the < were chronic problems with severe tardiness. Once in class at
these schools, students often carried on social conversations or read or wrote on unrelated
projects, or sat limply staring, or put their heads down and slept. At the predominantly
working class schools, where most students wanted to graduate but did not expect to go to
college, some objected to assignments or quibbled with teachers over small issues; a few
engaged in expressive interactions with peers designed for maximum disruption. In a few
Basses some students carried on a running guerrilla warfare, teasing and badgering teachers
in various ways. Especially at one of these schools, students in the majority of classes had
successfully negotiated with teachers for time in class to do 'homework' that became an open
social hour. Students in tracked classes whose achievement was much higher or lower than
average for their school tended to differ from their school in the direction of students in
schools where their level of achievement was ,average.

Teachers' responses to difficulties with the common script

Teachers' work consists of transforming the minds and perhaps the characters of their
students. To succeed in their work they must, at a bare minimum, win the passive
acquiescence of their students. Students' active co-operation will make the task far easier . nd
the teachers' work more effective.

Consequently, students' exNessions of distance and distaste for the academic
undertaking created serious distress and frustration for thei, teachers. A few determined and
skilled individuals were able to reduce or mitigate these patterns through imagination and
force of character within the parameters of the common script. Some, equally dedicated,
tried hard but were unable to do so. Some teachers simply blamed the difficulty of teaching
on stuc'enito -hey considered those they worked with intellectually or morally deficient.
They wislit: they had students 'like the old days' or they wished they taught in their
idealized conception of a 'better' school: a magnet school, a suburban school, or a school in a
different kind of suburb where families cared more about education. Many teachers seemed
to use such blame to protect their own imperiled sense of craft. Even among teachers who
did not reject students as unworthy, the overwhelming majority did not expect to tailor the
institution or the learning to the students, but assumed that they must tailor the students to
the institution.

Even where there was incontrovertible evidence that students were no* learning well,
both students and teachers were frustrated or alienated, and there was an evident lack of
connection between students and standard structures and curricula, teachers did not respond
by suggesting alternative strategies that would significantly change the common script. A
few teachers did speculate about one or another possible change, but they did not seem fully
to appreciate the systemic alterations their suggestions might imply.

Teachers did make informal, de facto adjustments in the script, however. Mn :,11 of the
difference between the schools in daily curriculum-in-use, in the sense of time, and in
relationships resulted from adjustments in the common script that students and teachers
crated together through informal processes. Sometimes these were conscious adjustments
on teachers' part. For example, teachers at oue predominantly blue collar school said
repeatedly that they had `to be realistic'. They made the subject matter simpler and more
practical, without departing altogether fro n the formal curriculum embodied in the
common script.

S
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Sometimes adjustments were gradual and formally unrecognized. For example, at some
schools, teachers (and administrators) felt forced to put up with tardiness and truancy, as
long as these stayed within reasonable limits, because they were too rampant to control.
Some teachers simply sought strategies that would win students' attention to the lesson for
at least for part of the class hour.

In short, teachers were forced to adjust to their students, to change school practices to
accommodate students' unwillingness to meet certain demands (e.g., for significant
homework) or abide by certain procedures (e.g., consistent prompt appearance in class).
They did in fact change the system to meet the students. But they did not, for the most part,
do it in formal ways and they did not attempt to challenge the common script. For example,
they did not argue for alternative pedagogical approaches, but simply 'watered down' the
common curriculum or made it 'more practical' or just 'did the best I can to cover the
material'. They did not alter expectations for prompt class attendance; they just started
getting the major business of the class going more and more slowly.

If one looks at students' learning simply as a technical problem, it is quite remarkable to
see situations where a technical process (or the social structure which frames it is clearly not
effective on a massive scale, but no one in the organization calls for developing alternative
technical er structural approaches. Should a company that produced inanimate objects have
such difficulties in accomplishing its desired results if, for example, bicycle wheels produced
in a factory were not straight and strong the company would soon be out of business unless
it changed its procedures.

The persistence of the common script as a reflection of societal thought and values

While it is easy to blame teachers and administrators for being myopic in the production of
this state of affairs, it is a grave mistake to do so. On the contrary, school staff' stand squarely
in the mainstream of American educational thought in their reluctance to consider alterna-
tives to the common script.

The schools we saw were typical of schools descr Jed throughout the literature, in their
adherence to the common script, in students' alienation and distance from it in all but schools
for the able and ambitious, and in teachers' informal adjustments that accommodated
students without altering the script or supporting learning (Boyer 1983, Cusick 1983,
McNeil 1986, Powell et al. 1985, Sedlak el al. 1986, Sizer 1984).

There are reasons for students' resistance to school that , in part, lie beyond the schools'
control. There is by now a large litera re on the ways that mainstream schools require
minority children to learn through cr. 1 patterns that ace initially unfamiliar and often
distasteful. Insistance on these patten , )nly creates cognitive problems - that many can
and do overcome but problems of identity, of choice between home and school worlds.
This choice leads many minority students intentionally to distance themselves from the
school (Erickson 1987, Fordham 1988).

At the high school level minorities experience a second set of problems. John Ogbu
(1978, 1987) has argued that minorities do not learn well because the economic experience of
the adults they see around them has taught them that credentials do not yield the rewards for
minorities that they do for majority stitdents. They perceive a 'job ceiling' that limits the
rewards that can be gained from cooperation sA ith the schools. Recently, he has noted that
minority students who have just immigrated to this country often do not perceive these
limitations, while for others even low end American jobs constitute improvements over their
experience in their home countries. These immigrant students (Ogbu 1987) do better in
school than do native minority students.
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Native minority students may often resist the common script of high school because
embracing it signifies betrayal of the peer group (Fordham and Ogbu 1986) and of ethnic
identity, on the one hand, and promises little tangible reward, on the other. It is difficult for
teachers, especially individual teachers, to break through such patterns of resistance.

Similar problems exist in the apparently increasing resistance of blue collar white
students to the schools and the common script. A number of external social processes have
undercut the claims to authority of the schools and their individual staff members over the
last twenty years kHurn 1985). Probably more important, as Sedlak and his colleagues (1986)
argue, a high school diploma has decreasing value for young people hoping to use it as their
major ticket to a place in the labor market. Children of blue collar and even lower white
collar families have been watching the economic prospects of adults and older siblings in their
communities contract during the last ten years. For these students, the most minimal co-
operation with the school needed to obtain a diploma often seems a fair bargain for the
minimal benefits bestowed by its receipt.

In short, students' alienation from schooling has significant roots outside the schools

that teachers and administrators can do little about. Nonetheless, in all of our schools there
were some students making a visible effort to co -operate and do well. In all there were some
teachers who were quite successful in drawing large parts of their classes into the academic
enterprise, at least during class time. And some schools succeeded better than others at this

task, despite roughly equivalent student bodies.
Students' resistance to school, then, must be understood as the result of a mixture of

influences. A very important part of that mixture lies in economic and social processes
beyond the schools' control though not beyond the reach of intentional social change. Still,
school practice and the practice of individual teachers, as well as the perspectives of individual

students, also have important effocts.
Given the erosion of extrinsic rewards for schooling that increasing numbers of blue

-s white students, as well as minority students, are experiencing, it would seem logical to

try to mere the intrinsic rewards of schooling. Since teachers are most aware of the
students' resistance to the common script, why are teachers not pushing for education that
will use their students' interests, experiences, and intellectual str mgths to di aw them into
the enterprise? Why do they not press for a more flexible, adaptable, and less monotonous
rhythm of activity?

One important reason is that teachers work within larger organizations that mandate
much of the common script in non-negotiable terms. In most of our schools teachers had
curriculum guides that outlined their formal curriculum, though they might be able to make

a fairly broad range of choices within a given framework. The schedule of the school day was
decided by the central district administration. State laws and Carnegie units for college
admissions froze the larger outlines of the formal curricular even beyond the district level.
Architecture and union contracts shaped class size. In most cases district policy determined
homogeneous or heterogeneous ability grouping. In other words, teachers were hemmed in
by state laws, district directives, union contracts, and college admissions pressures as well as

societal expectations all of which presumed or required that they follow the common
script.

We have, then, to look beyond individual schools or the occupations of teaching and
school administration to find the most important sources for the common script. It has deep

historical roots. Several historical works (e.g., Callahan 1962, Katz 1971, and Tyack 1974)

have traced the development of the forms we take as 'natural' today. They stress the
dominance of the factory rr.odel of organization at the time that compulsory schooling was
being taken seriously, so .ha. schools were increasing in number and public saliency, and
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being given what was to become their common form. Managers and bosses expected to have
almost total control over subordinates. Schools were a mechanism for quirk Americanization
of diverse immigrants and efficient training ofa labor force, most of whom were headed for
menial jobs where bosses and managers intended to be the brains while they were simply
hands. Such a system was not designed to be responsive to individual or cultural diversity. If
it failed to develop sophisticated literacy and numeracy in poorer children or those who were
culturally different, then they simply would be channeled into work where sophisticated
skills were not required or even desired. The common script is, in some ways, a historical
residue.

David Cohen (1981) has recently argued that the roots of the common script are
historically deeper yet; they go far into European history. He focuses on schools' attachment
to teaching through a corpus of revered written works and through telling. Western society
learned to revere the few surviving written works of earlier great civilizations through the
years of the middle ages when a few precious copies of these works were carefully preserved
and laboriously copied. Protestant attachment to the Bible furthered this attitude. At the
same time, he says, folk patterns of informal teaching in everyday life consist in telling, in
instruction through clidact means. When the schools resist innovations that would make
children more active learners or adjust the curriculum to the child, they are only following
deeply engrained cultural patterns of revering great books and of instruction by lecture.

While history may have shaped the form of the common script, it is important to seek
the reasons that it is so widely embraced by contemporary actors. If the common script has
not been able to produce good results with large proportions of students in recent years, it
would seem reasonable to try altering the script. It requires explanation that neither teachers,
nor other education professionals, nor policymakers, nor parent groups often consider such a
possibility. Why, then, is the common script so persistent?

The common script as 'Real School':
a reassuring ritual for participants and audience

The common script serves symbolic purposes as much or more than the technical purposes
for which it was ov2rtly designed. It does so, first, for the teachers, students, and parents in
the schools, especially those ", here students do not achieve well, and, second, separately, for
the public at large, especially for the more powerful and prosperous groups whose own
children generally experience the schools as technically effective. In this section, I will show
how the common script makes all schools appear 'real' to those who participate in then,
even when they have great difficulty fulfilling their technical mission. In the next section, I
will show how the standardization implied by all schools' adherence to a common script
covers obvious inequities between schools in privileged and deprived areas and so allows us
all, especially the privileged, to maintain our belief that American education offers equality of
opportunity.

The symbolic importance of the common script for participants in schools where it is
technically ineffective first became clear to us, as we puzzled over the apparent contradictions
of life at Charles Drew High School, the one of our schools serving the most deprived and
depressed area. Charles Drew's neighborhood is desperately pour and has been all black for a
quarter century. The neighborhood is considered dangerous for students to move through,
at least after dark, and it is full of all the classic social ills associated with urban poverty.
While we were there we heard about deviance in the area gangs, drugs, robbery, and
assault and about poverty and its associated ills welfare, early pregnancy, house fires, and
constant residential mobility.
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Howes er, Charles Drew is not a typical urban school. It has a oredorninanty black
faculty and completely black administrative team. It has a large stable core among both
teachers and administrators. There is both respect and connection between many members of
this staff and the conununity. Despite residential mobility, families stay within the area. One
assistant principal knew large proportions of the families; he had taught many students'
parents and knew or had even taught their grandparents. Teachers were expected to get to
know the parents of their homeroom students and to establish a continuing relationship with
them. Many teachers took this responsibility seriously and did els velop collaborative
relationships with these parents. Administrators and some teachers spoke of 'the
community' respectfully and with some knowledge.

The school had a core of administrators and teachers who were trying hard to make
Charles Drew a viable high school that would assist its students to develop a solid academic
background and to move on to steady jobs or to higher education. But Charles Drew struck
us as deeply contradictory. It was in many ways far more relaxed than any of our other
schools, especially in the sense of time. Even though, by district decree, there were more
periods in a day than in our other schools, so that each period was only forty minutes long,
students trickled in through the first five to ten minutes of class. A few were up to twenty
minutes late. Despite the presence of supervising teachers and security guards, there was a
constant flow of traffic in the halls. Students skipped classes as well as coming late. The
principal declared an amnesty day for truant students while we were visiting the school near
Thanksgiving. Supposedly students who had been systematically skipping a class could
return without penalty.

These patterns were adjustments the sthool made to its student body. With a dropout
rate of around 50 %, one of the school's main problems was trying to kcal, students from
severing ties completely. Administrators insisted that teachers accept -.rdy students in their
classes, lest tardy students who missed class fall so far behind that they ceased to come at all.
Similarly, they asked teachers to give a second chance to students who had given up on a class
if they would return under the amnesty provision.

The sr aool also adjusted to students' low skills. Nearly 60 % of the sopl mores who
took the Iowa Test of Achievement scored in the bottom quartile, compared to a national
sample, in hot h reading and mathematics. This figure understates the problem, since some of
the weakest ,t idents dropped out before reaching the sophomore year. Consequently, many
teachers spent at least part of their time instructing students in skills and material that were
far more I, ,sk than those the title of a course would suggest although they also presented
material that did indeed fit the traditional high school course labels- Teachers varied in the
mix of their compromise. Most teachers seemed to present some material on the level of the
course title and some that was remedial. Sometimes these adjustments consisted in class
meetings that reflected titles, but written work that was simpler.

On the other hand, the formal curriculum of the school went to the other extreme. The
principal had raised course requirements above district minima. Students had to take four
years of English, four of mathematics, four of science and three of social studies to graduate.
Furthermore, there were no easy electives to fill out these requirements. For example,
students progressed from freshmen English through American literature to English literature
and then to a senior class in composition and world literature. In that semor class they read,
among other works, Heude:!'s Brave Mu, World and Dante's Inferno. In science they moved
from general science, to biology, to chemistry, to physics. As a consequence of these
requirements, the school's vocational education program shriveled and nearly disappeared.

These contradictions were bridged by allowing students to progress to physics after
taking, but not necessarily passing, biology and chemistry and without a requieemett that

9
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they pass geometry and advanced algebra. The physics teachers taught fundamental
measurement skills, and one said that she hoped te complete mechanics with students having
a solid grasp of it by the end of the year but might get no further. Teachers at other scho,,is
told me they would complete mechanics before Christmas. In senior English, we saw
students practising and struggling with the elementary forms and skills of a tusiness letter,
even though they would be reading Dante's Inferno later.

In short, the school's life was shot through with disjunction and contra!iction. A
formal curriculum as demanding as that in our highest SES schools, including texts and
primary .eadings that were just as difficult, was contradicted oy student skills and written
work that were infinitely weaker. In junior and senior classes serving the half of the students
who would not drop out, there was also more discussion than was comnion in the other low
and middle SES schools. Some students seemed to us to perform well, though some teachers
cut off or failed to build on what we thought were perceptive comments. But students'
written work did not come near to matching this oral performance. There was a similar
disjunction 4...-tween the formal standard requirements for use of time and space and the
casual sense of time and large numbers of students moving about the school outside
classrooms during class hours.

We came away from this school with a sense that the staff were putting enormous
energy into creating a situation where every one could go through the actions that indicated
that they were teachers and students in a real high school. It was here that we began to see
the dramaturgical qualities of high school life. We felt that we were witnessing a play. The
title was 'Real School'. Though there was tremendous social energy invested in the
production, its contradictions gave it a fictional quality. It became clear that the participants
were the audience as much as were we, or parents, or central office supervisors. There was
nothing cynical about this production though some teachers, played their parts
lacksadaisically or with ironic distance.

In the stressed circumstances that this school faced, dealing with a student body most of
whom did not have academic adequate for high school work, and most of whom were
distracted by turmoil in the community and their families, it became important to create a
social drama that assured 11 participants that they were teaching and learning in a Real
School. They also needed socially viable signs that they were Real Teachers and Real
Students.

It is helpful in understanding what was happenir g at Drew to think of Real School as a
ritual, rich with symbols of participation in cultured society and in access to opportunity.
Teaching Dante, Huxley and physical mechanics to every graduating senior assured both
teachers and students that they were participating in a high school that was worthy of the
appellation. By making sure that every graduating senior had a rigorous academic course of
study on his or her transcript, Drew's administrators made a statement that Charles Drew
offered as good an education as the best suburb, and that its graduates were fit to compete
with graduates of such institutions. Participating in the classroom actions that were part of
this ritual, discussing novels by Steinbeck or the principles of the Enlightenment, assured
teachers as well as students that they were doing Real Teaching and Real Learning.
Participation itself engaged them both in actions that assured them that this was really a
school and that it was a Real School thus making them Rea! Teachers and Real Students.

As Nancy Lesko (1986) has pointed out in discussing rituals in a Catholic school, ritual
has a chance through the medium of participation, which is less linear than discourse, to heal
contradiction. Charles Drew's many problems made it difficult for it te run a standard high
school program without incurring a host of contradictions. By emphasizing school practices
redolent with the symbolism of the best academic schooling and by instituting higher
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graduation requirements than the system expected, Charles Drew set high sights for both its
students and its teachers and reassured them that despite their daily struggles to teach and to
have a hope that high school could benefit them as students, the school was offering as

genuine an education as that in the best suburban schools. Participation in the daily rhythms

of a school, even if raggedly perfotmed, handling and discussing difficult books, even if not
writing about them in complex ways, reassured teachers and students that they were keeping

up and gave them feehngs of participating in a common drama played out in similar
classrooms throughout the metropolitan area and the country.

The lessons that were so vivid at Drew seem transferable to the less dramatic
productions at the other school in a poor area and to the two schools in our ,ample in areas
that were economically solid but predominantly blue collar. Teachers doggedly maintained
the patterns of Real School despite various adjustments to deal wits their students'
alienation. By following through with the ritual of Real School, teachers could feel they had
taught, whether or not students learned. It seemed that it was at Drew and at Ulysses S.

Grant, the other low income school, that the symbols and ritual of Real School were more
underscored. It was at these schools that the status of the school and its teachers and students

as Real was most in doubt, and therefore needed the most reaffirmation.
At Grant the affirmation that it was a Real School took quite a different form from that

at Drew, however. The mostly white faculty of Grant, who had seen the school change to a
majority black school with a progressively poorer, more depressed, less skilled student body,
tried to preserve their sense that they were running a Real School by 'maintaining
standards'. That meant assigning some difficult work, but it especially meant giving low
grades if students did not come up to teachers' ideas of a national standard of performance.
The failure rate at Grant was very high. When the pri icipal, under orders from the central
office to do something about it, published a list of the average grade point given by each
teacher, it was teachers with the highest, rather than the lowest, grade point averages who
told us the list had le-ti them to think they might be out of line and should adjust their grading

practices. We also heard teachers criticizing and dismissing other teachers as lacking integrity
because they thought those teachers gave too high grades. By demanding work from students
that 'maintained standards' teachers could thus show that they, at least, were Real Teachers,

even if most students were not Real Students.

Real School as a symbol of equity

The symbols and ritual of Real School are important not only for the immediate school
communities, but also for a regional, state, and national audience. These audiences want to

be able to assume that all schools follow a common template and can be said to be offering the

same, commonly understood and commonly valued, high school education.' in the current
rhetoric of the national reform movement and in the rhetoric of many local and regional
commissions, it is axiomatic that high schools should be the same across communities. The

reasons for this are so much taken for granted as to be little discussed, but preparation of a
capable labor force and equity are the main reasons given where any become explicit.

In the United States we say we do not believe in passing privilege from parent to child;
rather we expect individuals to earn favoured slots in society through talent and hard work.
Equality of opportunity, mostly through education, is a central tenet of our social and

economic system. The schools have been given :ha task of judging new citizens' talent and
diligence. Consequently, it is important to our national sense of a social system that is fairly

ordered that aq children have an equal opportunity through education. If we are to say that
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success in education is a fair and just criterion by which to award each child a slot in an adult
occupational hierarchy based upon individual merit, then the poorest child must have access
to as good an education as the richest.

How, then, to guarantee an equal education? By guaranteeing the same education. State
legislatures and large school districts standardize in the name of equity. The reform reports,
with their bland references to 'The American High School', reflect a strong public consensus
on importance of offering a standard high school experience to all American children.
Thy orrunon script and its enactment with symbols and rituals of Real School in all high
schools gives a skeletal reality to the claim of equity through sameness.

But societal perceptions here bear some scrutiny. Just as the rituals of Rea: School create
more social reassurance than technical substance in the daily life of some schools, so do they in
the regional and national life of the society. Although the schools we studied served
communities that differed widely in privilege and power, since all followed the common
script they were similar in most formal respects: in social structure, in the use of time and
space, in grouping of students and even in the formal curriculum. But they were very
different in one formal respect. They had very different distributions of measures of student
achievement. Grades, nationally standardized test scores, dropout rates, and rates of colsge
attendance all varied significantly between schools and all were correlated with the
socioeconomic status of the community.

Schools not only teach the young the content of the curriculum and some of the social
graces required to he a member in good standing of a school community, they also sort
young people into groups labeled as barely employable, possessing moderate skill, capable of
much further development, or showing extreme promise. 7 he public schools rank the
students who emerge from their doors after thirteen years in ways which are fateful for those
young people's work, their economic fortunes, and their status among other members of
society.

Imagine what would happen if, with the class of 1993 that enters high school this fall,
the goal that educators and reformers officially seek were actually accomplished. All students
would become top performers. All of them would make perfect scores on the Scholastic
Aptitude Test, not to mention having perfect A records throughout their schooling. Chaos
would ensue. Colleges would not have room for all, but would have little ground on which
to accept some and reject others. Employers looking for secretaries, retail salespersons,
waiters, bus drivers, and factory workers would have jobs unfilled as every student
considered such work beneath his or her accomplishments.

As long as education is used to rank young people and sort them into occupational
futures that differ substantially in the money, status, power, and intrinsic rewards they can
yield, good education, or students' success at education, must remain a scarce commodity.
Those who do succeed have less compet;tion for access to attractive occupations, if large
numbers of others do not. Families with the resources to affect the quality of their children's
education have strong motivation both to provide a superior education to their children and
to keep access to such a superior education limited, so that their children will face less
challenge from others.

Consequently, an unspoken principle that opposes equality of opportunity through
standardization of education is also at work. The public perceives schools to be in practice
very unequal. Middle class parents will make considerable sacrifices to locate their children in
schools they perceive to be better than others. Communities of parents with the economic
and political means to do so will construct schools with special resources for their own
children and will keep access to them exclusive. The social class and race of peers is often used
by parents as a rough indicator of school quality.
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Separate suburban school districts facilitate residents' ability to create superior schools
based on selected peers, generous material resources, and teaching positions that attract many
applicants from which to choose. Ordinances requiring certain sizes for lots, or only single
occupancy housing, can keep out lower income families. Fair Housing groups across the
country document the continued practice of racial steering by real estate agents; it can be used
to keep many suburban communities all or mostly white. These districts can take advantage
of their higher tax base to add the amenities of higher salaries for teachers, smaller class
sizes, and richer stores of materials to their 'standard' schools.

The six public schools we studied, although chosen to be ordinary and not including
any really elite schools, provide eloquent testimony to the differences in public education that
economic and racial housing segregation create in this country. In the communities they
served, students received very different amounts of economic and educational resources from
their parents and enjoyed very different levels of community safety and supporn Students
from different communities arrived at high school with visibly different skills, attitudes, and
future plans. Different levels of funding available from local tax bases were visible in the
schools' architecture, the nt .teaching duties expected of their faculties, their extracurricular
activities, and their supplies. Not only parents and students but school staff entertained very
different visions of students' futures; these visions shaped the relationships of staff and
students and the curri'ula -in -use (Hemmings and Metz, forthcoming; Metz, forthcoming).
The differences among these schools remind us that more is hidden than revealed when one
speaks in a single phrase of 'The American High School'.

Political scientist Murray Edelman (1977), argued that our political life is shot through
with contradictory ideas that the public entertains simultaneously, but in alternation, so that
no sense of inconsistency troubles our individual or collective consciousness. We perceive
each side of the contradiction as it suits the context, or our social purposes and self-interests.
In this way, Ar iericans seem to live with a contradiction between officially equal education
based on the common script for the drama of Real School, on the one hand, and tremendous
variety in the quality and content of education resulting from schools' ties to socially and
racially segregated communities on the other. Middle class parents make sacrifices to buy
houses where schools are supposed to be 'better' and communities strongly resist moves for
school consolidation with neighboring communities, let alone proposals to desegregate
schools or to introduce low income housing into suburbs. Despite continuous strenuous
efforts to place children in superior schools and to preserve their exclusiveness, we rarely see,
let alone openly acknowledge, the contradiction between these practices and equality of
opportunity through the standardization of educational patterns.

Society's blindness to this contradiction serves the interests of the well-educated middle
class. Children in schools with better prepared peers, which are attractive to better prepared
teachers, have a considerable advantage in competition with the other products of America's
supposedly standard and equal public schools. But middle class leaders feel no inconsistency in
claiming that the young of the society are rewarded according to merit, even while they take
care to place their own individual children in contexts that fc merit much more actively
than those to which other children find themselves cosigrn

The formal regulations and informal expectations thir
high schools, and that lead school staffs to use that seri.
School, reinforce the apparent equity of American education
School thus becomes a guarantor of equity across schools. It
this way to an outside audience of citizens and educatic
participants. Thus not only do the staffs and parents ec
reassured that these are Real Schools; so also do district adri
leading citizens with an interest in educational equity
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Conclusion

The common script for high school practice with its standard social structure, technical
routines, and curricular scope and sequence has taken on a deep cultural value in this country.
Its e actment assures both participants and outsiders of the equity of public schooling in the
nation as a whole, while it certifies teachers and students who follow it as legitimate and
worthy participants in the academic and social life of the broader society. To follow the script
is to accomplish these ends more clearly and surely than it is to effect students' mastery of
geometry, chemistry, grammar, and clear written expression. The script serves as a symbol
of unity and equity in American education. Participation in the drama it sketches out is
participation in a ritual that affirms membership in mainstream American life.

The symbolic and ritual aspects of the play called 'The American High School' are most
visible where its routines are least technically effective in teaching geometry, chemistry and
English. We reached our insights into the symbolic and ritual aspects of the common script as
we puzzled over its persistence in schools where it was manifestly not technically effective.
Our conviction of the importance of symbol and ritual in maintaining Real School grew as
we considered the outpouring of writing already cited which indicates that -u recent years,
not only in our schools for the poor and the working class, but in most American public high
schools for students not headed for selective colleges, the script is no more than minimally
effective while student alienation and even student failure are endemic.

This is not to say that the common script that we have developed for high school
structure and instruction is irrelevant to its technical ends. It works with reasonable technical
effectiveness in schools where certain unstated preconditions are met. In our study, it worked
where students came to high school with strong literacy, numeracy, and writing skills and a
rudimentary knowledge of history and science. Its effective operation also sect led to depend
on students' having realistic hopes of at least modestly successful economic futures to give
them extrinsic motivation to compete with each other and to accept the staff's agenda as
worthwhile. These conditions apply to the majority of students in a decreasing number of
schools, in only two of the six public schools we visited and only three of the total eight. In
our study, they applied where the majority of studens expected to attend colleges with
admissions standards that would eliminate some high school graduates.

Persons who are in a position to influence district, state, and national agendas for
education are usually persons who were reasonably successful in learning through the
patterns of Real School themselves. Most will expect it to work well for their own children,
and for most it will indeed do so. These children will come to school from home prepared
with relevant skills and a cultural style matched to school discourse. They will be able to
expect later rewards for effort and good performance. They will be in schools with peers
with similar ad iantages who will allow teachers to proceed with planned agendas and will
stimulate one another to competition.

Many persons in policy-making positions have little direct experience from which to
reflect on schooling processes and student reactions other than their own schooling and that
of their children. Many have had little or no firsthand experience with schools for blue collar,
let alone really poor or minority children, and little or no firsthand experience with the
families or the life experience of students in such schools. If their images of what happens
inside these schools are not clear and their diagnosis for the students and the schools not well-
suited to the realities of their lives, no one should be surprised. Lacking this knowledge, they
can easily believe that poor and minority and even blue collar children do not learn well in
school because of defects in their characters that can be remedied with stronger demands and
coercive pressures, with a sterner imposition of Real School. They can see differences
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between schools for poor children and the schools their own children attend in terms of
talent and its lack, or effort and sloth, not in terms of advantages in their children's school
experience. The system seems to them to offer equality of opportunity through the common
script, while dramatic differences in patterns of student accomplishment between schools can
be attributed to merit and fault in the individuals who attend them.

The lack of search for alternatives to the common script is a striking feature of current
high school life though some individual teachers do have successful alternative practices in
place. But the many experiments that were tried in in the 1960s and '70s, producing at least
some anecdotal evidence of success, were rarely visible in the schools we studied. Some were
still remembered. For example ethnic studies classes, like Afro-American history at Drew,
had been discontinued within recent memory at some schools. This lack 1 alternatives feeds

on itself, as schools that offer unconventional courses or teachers who follow unconventional
practices, become increasingly exceptional.

The pressures of the reform movement on the schools we studied strengthened the grip
of Real School. Rising graduation requirements, increased standardized testing, and
increased monitoring of drop-out rates and grading practices pushed teachers not only to use
the script, but to follow it more slavishly and improvise less than they otherwise might have.

Once in place. the oamon script and the practice of Real School are reinforced by an
interacting set of influences that overdetermine a conformist outcome. Broad societal
support for these standardized patterns is frozen into bricks and mortar and into legal
language. Thus school buildings, union contracts, and curriculum guides at the district level
all support its patterns and are difficult to alter. Nationally distributed textbooks, college
entrance requirements, state policies and laws, and nationally visible tests such as the ACT
and college board achievement tests also play their parts.

These structural conditions and .he less explicit expectations for curriculum and
pedagogy twat accompany them constrain teachers' practice directly but also set invisible
boundaries around the content and style that teachers can easily claim to be legitimate. They
significantly limit the range of teachers' ways of working. By legitimating, even certifying as
required, a particular, apparently effective technical approach, they make teachers responsible
both to use this approach and to make it successful. If teachers' practice is not then effective,
the explanation seems evidently to lie in the actors within the school, in defects either in
teachers' own performance of the script or in students' application of themselves to their
parts. Teachers must blame themselves or blame the students as will outsiders.

The institutionalization of Real School is embraced not only by powerful, well-
educated families for whom it usually works well, but by powerless and minimally educated
families and their children as well. Even where students are not learning well, parents can be
very insistent on the importance of traditional, Real, patterns of schooling (Joffe 1977,
Lubeck 1985, Ogbu 1974). Even the students who skip classes or refuse to do the written
work when they come, may accept only the most traditional activities of Real School as
authentic. James Herndon's (1967) description of his experience of teaching poor black
children in junior high school in the late 1950s gives vivid evidence of this attitude. He
describes how the children celebrated when a substitute teacher gave them grade level books,
which they embraced, but never worked in. They wanted the books; so they could 'not-do'
them. as Herndon says. In our terms, the books gave them symbolic status as Real Students,
but were not something they wanted to involve themselves in learning.

Nonetheless, there is some technical wisdom in the reluctance of school administrators
and parents alike to open the flood gates of experimentation in poor areas. Standard
curricular materials cut down the amount of work that teachers must do to present students
a lesson that has at least minimal substance. Experimentation with genuinely alternative
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educational processes in an attempt to elicit students' intrinsic interest requires much more
work from teachers. Many, perhaps most teachers, are likely to find the rewards unequal to
the efforts such teaching requires. A good deal of skill and imagination is probably also
required to succeed in such efforts, and not all teachers possess these requisites. Curriculum
guide. and texts support the efforts of the less than gifted. Poor and minority parents, who
have been exposed to the low end of American schooling, are well aware of the effects of
despair or malfeasance among teachers; they have experienced some of them in action despite
the protections of the common script. They are probably not wrong in seeing some
guarantee and insurance of education for their children in the patterns and rituals of Real
School.

Alternatives to Real School exist; they have a history that extends well back into the
nineteenth century (Cremin 1961). Many have met with great success in particular
situations. A few, like the Montessori method for young children, have become well-
codified and have gained considerable social recognition. Especially at the elementary level,
but also at the high school level, similar ideas keep being reinvented by teachers or founders
of schools. They fade away, only to reappear again in a new guise a few years later in another
place. But few have become fully institutionalized and widely recognized. Hence, when the
obvious policy question 'What method is better than Real School?' is raised, there is no
systematic loyal opposition waiting to take over control, no alternative 'one best system'
(Tyack 1974) standing in the wings.

A reason for the lack of codified substitute plan for schooling system lies in the emphasis
of many alternative patterns upon responsiveness to students' prior experience and current
interests. Such educational approaches must be relatively unstructured; they will take
variable forms in varied settings. They also do not lend themselves to mass production with
textbooks, standardized tests, and comparable credentials all features that mass schooling
and mass credentialing of students demand.

A concatenation of influences thus support the dominance of Real School and make its
patterns extremely difficult to dislodge, even whet -heir technical effectiveness falters and is
clearly vulnerable to criticism. However ironic it may be, many dispossessed parents and
students, together with their teachers, see in Real School, a chance to maintain their pride
and their sense of membership in the mainstream of American education, and so in American
society. At the same time, precisely because Real School is not very effective in improving
learning for more than small numbers of children from poor, minority or even established
blue collar families, the relatively privileged educational decisionmakers who determine its
content can support offering it to all students, and even intensifying its requirements for all,
without fear that they will increase competition for the children of more educationally
privileged parents like themselves. Offering the same education to all appears to be the
essence of fairness unless one has a sense of the interactive processes that transform the
same structures and formal procedures into the diverse daily lives of schools in differing
communities.
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Notes

1. We visited the schools with two person teams for the teacher study. As principal investigator for the
teacher study, I took the Lead role in fieldwork at six of the eight schools. Nancy Lesko, a staff researcher at
the National Center on Effective Secondary Schools, took the lead role in two of the eight schools.
Graduate assistants Anisette Ilemmings and Alexander K. Tyree. Jr. alternated as the second team member;
at two schools both were present, sharing the second role. In a co-ordinated but separate study, Richard
Rossmilkr and Jeffrey Jacobson worked with administrators in the same schools. I have not counted their
eight days in the schools in our total.

2. Perhaps the only exception was parental support for flexible scheduling at the middle class Catholic high
school. This departure from both the daily time schedule and the size of class groupings was the most
significant difference in pattern at any of our schools and could be called an actual rewriting of the script

3. Meyer and Rowan (1978) made this point a decade ago.
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The politics of technology utilization

Philip K. Pie le
University of Oregon

Surely some revelation is at hand;
Surely the Second Coming is at hand.

W. B. Yeats 'The Second Coming',
Collected Poems (Macmillan, 1924)

The purpose of this chapter is to explore the politics of technology utilization in schools,
especially as it pertains to current activities and future trends. The scope of the chapter's
discussion is confined to K-12 public schools in the United States, thus excluding post-
secondary institutions such as community colleges and universities, as well as technology
utilization issues in other countries.

The chapter's poll ical analysis is focused primarily on external, rather than internal,
issues surrounding the utilization of technology in the schools. That is to say, while some
attention to organizational (typically bureaucratic) politics of schools is unavoidable
especially when discussing political issues related to the use of the microcomputer in schools,
the external politics of technology utilization involving local, state, and federal levels of
government will be the central focus of this chapter. Interest-group politics will also be
examined, especially as practiced at the state level by professional associations representing
teachers, administrators, and school board members.

The chapter first examines the failure of the microcomputer to transform the traditional
role of the teacher ia tLe schools and then assesses the promise of interactive distance learning
to do so. To anticipate, the primary conclusion reached is that only technologies like
interactive distance learning, with its capacity to offer an educationally viable and
cost-effective alternative to the classroom teacher, will have a real impact on schools. One
test of the significance of that impact is, I argue, the amount of political pressure exerted by
interest groups to block such alternatives from being adopted.

Why microcomputers failed to transform the schools

Early proponents of the use of computers in the schools tended to hold to a belief in
technological determinism: computers would irresistibly sweep aside or circumvent
established education practices in this country. Certainly the most visible and influential of
the early prophets of a microchip-induced transformation of the public schools was Seymour
Papert, a professor of mathematics and education at MIT, whose book Mindstorms, published
in 1980, became holy writ for computers in education among academics and practitioners
worldwide. In summarizing his vision of student learning radically transformed by the
microcomputer, Papert said:

0268-0939/89 $3.00 (.) 1989 Taylor & Francis
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lbdirse that the computer presence will enable us to so modify the learning environment outside the classrooms that
much if not all the knowledge schools presently try to teach with such pain and c:.oense and such limited success will
he learned, as the child learns to talk, painlessly. successfully. and without organiaed instruction. This obviously
implies that schools as we know them today will have no place in the future.

(Par rt 19S41: 91

Now, more than a decade after computers began to invade the schools, the evidence from
respected researchers and nationally prominent advocates of school reform finds the reality of
computer use in most public schools in this country to be more form that substance. Most
computer applications are relegated to fairly mundane skill-building instruction like teaching
keyboarding to elementary school students, the fundamentals of the computer to middle
school students, and introductory programming courses in BASIC and Pascal to high school
students, with a wide variety of drill and practice progcams for various subjects and nearly all
grade levels thrown in along the way.

'Use of computers will remain at the periphery of the institution [school] not affecting
its core activities', says Dekker Walker, 'just as other forms of technology films, video,
tape records, and so forth - do today' (Walker 1986: 32). Thus, concludes Walker, 'I cannot
agree with those who foresee the death of organized sohooling, certainly not in this century'
(p. 37).

In his influential study of the American high school, Ernest Boyer presaged Walker's
findings when he found use of computers in schools to be not only 'spotty and uneven', but
used 'largely by male students in mathematics classes' (Boyer 1983: 189). Unless more
teachers are trained to use microcomputers in their classes, suggests Boyer, the
microcomputer, like other technologies promising to revolutionize schools in the past, will
bypass the schools 'because teachers have been bypassed in the process' (p. 191). One
explanation for the peripheral status accorded technology in most schools is suggested by L.
J. Perelman:

The common practice .'f t
of the rest of the system's
education fruitless.

mp y to adJon technology to education while actively prohibiting transformation
nfrastructure is just what has made much of the technological experimentation in

(Perelman 1987: 33)

And Albert Shanker, president of the American Federation of Teachers, supports Perelman's
explanation. Shanker stated, 'I know of no other fields save education whose structure,
technology, and basic ways of operating (and problems) have remained unchanged for over
150 years' (Shanker 1988: 29).

The politics of the early years of providing access to microcomputers in the schools
centered, at the state and federal levels at least, on passing legislation making funds available
to schools to buy microcomputers and related hardware. Local efforts in this arena centered
on school districts scrambling to establish, equip, and staff microcomputer labs initially in the
high schools and spreading down from there to as many middle schools and elerru.ntary
schools as state and federal funds and local taxpayer forbearance could be stretched. The
politics of the early microcomputer hardware acquisition period roughly a five-to-six-year
period beginning in the early 1980s saw federal, state, and local educational agencies eagerly
responding to the promise of a microcomputer-induced educational utopia where every child
would have access to his or her own electronic tutor in a traditional learning environment
more or less transformed from a bureaucratic, mass-processing, control-oriented place to an
open, creative, stimulating place where teachers and computers collaborated to inspire and
enrich the lives of students.

Although many teachers may have been initially threatened by the new electronic
teaching machine on the block, they soon found that far from having to learn to integrate the
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microcomputer into their more traditional teaching methods, they could virtually ignore the
microcomputer altogether, sending their students off to microcomputer labs to be supervised
by the staff's local microcomputer 'expert'. Teachers continued to teach in much the same
way they had since entering the teaching profession. And certainly the vastly oversold
promise that these new electronic teaching machines would revolutionize public education
by rendering obsolete much of the more mundane tasks of teaching, leaving teachers to
engage in more conceptual, problem-solving, and creative learning activities with their
students, in all but a few rare and short-lived cases, never materialized. No need here for state
teacher associations to lobby their legislators to apply state textbook selection criteria, for
example, to microcomputer software, or to insist that teams of programmers creating
instructional software be certified to teach it any state, let alone certified to teach in the
state where the software would be used. Vast amounts of microcomputer-based software
are currently being used to teach basic and advanced courses in mathematics, foreign
language, English grammar, and biological and physical science courses. Do we hear or
read about any efforts by states to enforce current statutes on textbooks and other
curriculum materials and teacher certification to prevent this microcomputer-based
instructional software from being used in the schools? No. And why not? Because its use
is not seen as a realistic threat to present and future teaching positions. The current
generation of ,nicrocomputer hardware and software used by the vast majority of public
schools in this country is still too technologically primitive and educationally limited to
provide a viable electronic alternative to the human teacher.

After all the glitz and glitter of the early frenzied years of school-based microcomputer
acquisition and adoption had passed, many schools began to realize they were stuck with a
lot of worn-out or obsolete hardware that was costing many times more than the original
price to maintain. In the meantime, the people staffing this technology - those who had the
interest and foresight to take a few computer literacy courses at the local university settled
down to the bureaucratically inspired (some would say endemically human) activity of
enhancing and protecting their newly acquired turf.

The introduction of microcomputers in the school, while failing to transform them
educationally, has surely added one more curricular component to an already overburdened
curricular load carried by many teachers, especially those in the elementary schools, diverted
physical space and resources to maintain the facade of computer-based instructional viability,
and added to the district's administrative burden by creating the positions of microcomputer
co-ordinator, director of instructional computing, and the like. All of this has cost additional
money or diverted money from other areas of the educational enterprise. Rut while much
money has been spent on buying microcomputer hardware and software and adding staff and
administrators, not much in the way of transformation has occurred. Even so, some current
proponents of the use of computer-based instruction in the schools argue for the expenditure
of more money, not less; a stronger, more interventionist state and federal effort, not a
weaker, laissez faire one; and a concerted effort to mobilize public support, government
legislation, and corporate expertise to restructure the schools into temples of technological
tutelage (see, e.g., Gillman 1989).

While the microcomputer has found a niche as a tool for use in remedial and enrichment
programs in many schools, the time to rally public support, legislative action, and corporate
expertise to tran4orrn the schools with the microcomputer has probably passed. Those who
successfully made the early educational arguments for bringing microcomputers into the
schools have not continued to make those arguments in the face of their underwhelming
impact on the traditional organization, administration, and curriculum of elementary and
secondary schools. So while many of the early highly visible proponents of educational
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benefits of the microcomputer have had their fifteen minutes of fame (as predicted by the late
nop artist Andy Warhol) and faded from the scene, many of the true believers and recently
converted who remain in our schools and universities still gather at state and national
meetings, write articles in state and national magazines, and try to convince state and federal
educational agencies, foundations, and computer companies that the promises of the
microcomputer can be kept - all that's need is better hardware, better software, and more
money to buy the same. And the second coming will come.

Indeed it will, but not in the form expected. ".'he real technologically induced
transformation of the schools has already begun, not by the microcomputer, but by a
technology structurally more powerful and, therefore, able to touch far more students' and
teachers' lives than the microcomputer. The technical details and operation of this
technology are virtually unknown to all but a small percentage of the population, but its
applications are known, used and relied upon by nearly everyone: telecommunications.

The technology of interactive distance learning

For instructional purposes the foremost example of the use of telecemmunicanon,
technology is what is now generically referred to as distance learning. Distance learning uses
two-way audio (radio) instruction - for years the principal means of delivering instruction to
children living in remote parts of Australia or one-way video (television), the dominant
mode of transmitting instruction and educationally relevant information to schools for over
thirty years. While not free of political controvers ;,' instructional television (ITV as it is
commonly referred to in education jargon) has, like other technological innovations before
and since, been relegated to a narrow and educationally circumscribed place in the public
schools' curriculum.

Most recently, interactive distance learning systems have started to combine one-way
video with two-way audio instruction. Instruction is provided by an instructo: at some
remote site, frequently in another state, and transmitted, generally, vie "tellite to a receiving
station with a satellite antenna and then by cable (sometimes by microwave ground station or
telephone lines) to a televison set in a classroom where students watch the instruction, ask
questions, or make comments to the instructor, by means of the two-way audio link
(generally a cordless telephone). The instructor's response is seen on the screen and heard
over the audio portion of the video monitor.

The equipment needed to receive satellite-transmitted voice and video signals includes a
receiving antenna, a concave 'dish' approximately six feet in diameter, but larger or smaller
depending on the geographic proximity to the center of the signal path (called the footprint);
the closer the receiving station is to the center of the signal path the smaller the size (within
certain technical limits) of the dish required. The costs of these satellite receiving antennas
depend on their size and the sophistication of their onboard electronic equipment, each as
automatic tracking systems, which not only allow the receiving station to stay tuned into the
strongest signal, but also allow it to switch between different transmitting stations, alternate
geostationary satellites, or different transmitting frequencies on a single satellite. Whereas an
FCC license is required to transmit audio, video, or digital signals via satellite, none is
required to receive them.

Additional equipment needed by educational users of satellite-based distance learning
systems include a video monitor, a VCR to tape and store the lessons for later replay, and a
microcomputer with a printer to receive, store, and print text material such as written
instructions for class assignments and examinations. With the increased availability and
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declining cost of fascilitate machines, several distance learning providers have begun to send
text material via this electronic option.'

!n addition to its ability to reach more students cheaply and quickly, interactive distance
learning technologies are more effective than microcomputers and other recent instructional
advances because they provide an unprecedentet! level of information density. Television
quality video, while less information rich than photographs, and certainly less adequate than
direct experience, has proven fully capable of generating 'true to life' experiences for children
and adults. When interactive audio is combined with professional graphics and uniquely
talented teaching pedagogy, the result is a reasonable substitute for the classroom
performances of typical public school teachers. Research on the consequences of such
substitutions is urgently needed, since ordinary citizens and education policy-makers are apt
to give increasing support to rapid expansion of its use in a wide variety of school settings.

State level providers of distance learning services

Several distance learning providers employing the above telecommunications technology are
currently operating in this country. The largest of these providers, TI-IN, a for-profit
company operating from San Antonio, Texas, 'currently serves subscribers in 28 states and
broadcasts over 140 hours per week of live, interactive high school credit courses, student
enrichment viewing, staff development programs, and college credit courses' (De Freitas
1989). A sampling of TI -IN's high school credit courses planned for the 1989-90 school year
includes beginning and advanced foreign language instruction in Spanish, German, French,
and Japanese; mathematics instruction in elementary analysis, trigonometry, and calculus;
science courses in anatomy and physiology, astronomy, marine science, computer science,
physical science; and social science courses in psychology and sociology . Courses in
elementary fine arts, art history, and reading improvement are also provided. These
50-minute courses are transmitted five days a week over four channels to subscribers in all
four time zones.

Distance leaning services are also provided by state and local educational agencies in
Washington, Virginia, Missouri, and Kentucky. Several other states are planning to cffer
such services this year. In Oregon, for example, the 1989 session of the Legislature is
considering a bill to establish Oregon Ed-Nct, 'an integrated state-wide telecommunications
network for purposes of providing educational programs, worker training and retraining
and telecommunications system throughout the state' (Oregon Legislative Assembly
1989: 1). The legislation defines -:nregrated as 'an electronic system capable of transmitting
video, voice and data communications to support delivery of educational services, courses,
staff development, data sharing, conferencing and meetings' (ibid.). The bill calls for the
establishment of a governing board, whose nine members are appointed by the Governor to
serve three -year terms without compensation. The board, in, tulle is authorized to appoint a
person to serve a four-year term as director and to establish ad hoc and standing committees to
aid and advise the board on technical and other matters as it considers necessary. Initial
funding of Oregon Ed-Net, requested in the amount of $8 million, would come from the
Oregon Lottery F. nd.

The governan .e structures and funding provisions of other state education agencies
providing distance learning services nary from state co state. In Missouri, for example, the
school boards association established an Education Satellite Network (ESN) in 1987 to
provide instructional programs to elementary and secondary school students in small, rural
districts in the state. By the end of 1989, Missouri hopes to have satellite transmission
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receiving equipment installed in every public school in the state. Funds for the necessary
equipment were raised by a legislatively imposed tax :tin video tape rentals. The raison d'etre
for establishment of the ESN, according to Carter Ward, executive director of the Missouri
School Boads Association (MSBA), was to address 'the discrepancy in curricular offerings'
between the larger urban and suburban school districts and the smaller, rural ones
throughout the state (Ward 1989: 1).

While advanced placement and remedial instruction were initially provided to schools,
expanded services of the educational satellite network currently include enrichment
programs, in-service education, and teleconferencing for noneducational organizations and
groups. MSBA plans to offer its instructional programs to schools throughout the country
by encouraging other state school boards associations to become affiliated with ESN. 'To
date', states Ward, 'the Idaho School Boards Association has voted to become an affiliate of
ESN' (ibid.).

In several other states, the state departments of education offer distance learning
services. This is the case in Virginia, where plans call for installation of satellite downlink
equipment in every public school in the state by the fall of 1989. If school districts do not have
the necessary local funds to purchase the equipment, they can borrow the money from a
special fund established for the purchase of satellite receiving equipment. In Kentucky, the
state department of education arranged for the delivery of interactive distance learning
courses with Kentucky Education Television (KET), a separate unit of state government.
Although representatives of the state department of education sit on its governing board,
KET apparently has considerable authority in deciding what courses will be included or
exdu.ied from its program schedule. In Washingtor the service is provided by an education
service district; Education Service District (ESD) 101 in Spokane offers high school and staff
development courses to schools in -Vashington and neighboring states.

Several multistate consortium-, of interactive distance learning providers, involving state
and local (both for-profit and not-for-profit) education agencies, have been formed in the last
two years. For example, the Satellite Educatiorrl Resources Consortium (SERC),
headquartered in Columbia, South Carolina, is composed of state departments of education
in 14 states and two big-city school districts (Cleveland and Detroit). The consortium
provides live, interactive distance learning courses in foreign languages, mathematics, and
science three days a week via satellite to schools in the states and cities that are partners in the
consortium.

The federal role in distance learning

Federal funds from Star Schools a new US Department of Education administered
program in the Office of Educational Research and Improvement (OERI) - supports SERC
and three other regional distance leerning programs. One of these programs is the Midlands
Consortium, a five-state partnerchip based at Oklahoma State University in atillwater.
Composed of c.ve universities in four states (Oklahoma, Kansas, Mississippi, and Alabama)
and L.tnc school b0-4rds association in Missouri, the consortium serves schools in the five
states. Another regional consortium supported by the Fran Schools l''ogram is composed
of fosse universities in four states (Alabama, California, Illinois, and Mississippi) and a state
department of education wad a regional education services district i North Carolina and
Texas, respectively. The consortium, co-ordinated by Texas-based TI IN, will provide live,
interactive instruction to schools in 16 states Finally, the fourth program receiving Star
Schools Program sum-on is a multistate effort co-ordinated by the Technical Education
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Research Center (TERC), a for-profit company located in Cambridge, Massachusetts. The
consortium is composed of state departments of education and state broadcasting systems in
14 states in the north central, north eastern, and mid-Atlantic regions of the United States.

The legislative authorization for the Star Schools Program was sponsored by Senator
Ted Kennedy of Massachusetts, allegedly at the urging of Boston University president John
Silber, who wanted BU to be the major, if not sole, recipient of the $80 million initially
proposed to fund the program for five years. Ironically not only was BU not a major
recipient of Star Schools funding, but it received no funds at all. Proposals for funding of the
initial programs were numerous, of high quality, and very competitive. Nineteer. million
dollars were authorized to fund the four initial multistate proposals for the use of
telecommunications to deliver instruction to schools using interactive video, video tape, and
computers in FY 88. Funding was reduced to $14.4 million in FY 89.

Despite this promising initial support of distance learning, the federal role in education
technology is ambiguous at best. On the side of a stronger federal role is the following
recommendation from a 1988 report prepared for the Subcommittee on Select Education of
the Committee on Education and Labor, House of Representatives: 'OERI must make a
significant new investment in researching and evaluating new technology capable of improving
the quality of education at all levels' (emphasis added) (Subcommittee 1988: 14).3 The report
concludes by saying that Itlhere is a clear federal responsibility both to invest in the
research and development of new technology (perhaps with the benefit of private co-
operation), and to assist schools to nicaae into a new technology era an era which thus far
we have stumbled into rather than carefully planned for' (p. 15).

Nevertheless, the future of the Star Schools Program is somewhat in doubt. OERI's
proposed budget for FY 90 provides zero funding for the program. Whether money to
maintain Star Schools will be provided in the Secretary's Fund for Innovation in Education is
unclear. While OERI's proposed use of the Secretary's Fund includes plans to fund
programs to support the use of telecommunications technology for student instruction and
teacher training, no specific mention is made of the Star Schools program itself. For a detailed
discussion of overall federal policy see the Clark and Astuto chapter in this volume (Chapter
2).

The future of the program may not be decided entirely within the confines of the federal
bureaucracy, however. Several powerful United States senators from states with universities
or state departments of education affiliated with the Star Schools regional consortiurns,
notably in the South, have voiced strong support for continued identification and funding of
Star Schools. There is also strong support in the House of Representatives, especially now
that Tom Foley from the state of Washington has been elected Speaker. Speaker Foley's
congressional district includes Spokane, the location of ESD 101, one of the pioneers of live,
interactive distance learning instruction described earlier. Clearly, with so many states
involved as partners in the curaently funded Star Schools program, and with 39 states having
schools that are the beneficiaries of satellite antennas and other related equipment to receive
distance learning programs, many of them live and interactive, the likelihood of
Congressional intervention in the cERI decision to eliminate or restructure the Star Schools
program is high.

Just how effective the joint efforts at self-interest lobbying by the members of the
consortitur to prevent OERI from killing tL program will remain to be seen. But if
the history of such efforts by federally funded, multistate education programs such as the
Regional Labs, the ERIC Clearinghouses, and the National Diffusion Network is any
guide, that effort will likely be successful, at least in retaining the identity of the program, if
not restoring the previous year's funding level.
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Curriculum control: In the area of curriculum control, for example, the Kentucky
Educational Television provides distance learning instruction to schools in that state. What
happens if KET decides to cancel a program that the state department of education says it will
provide to schools? Who decides what subjects are going to be provided: the state
department of education (the constitutionally authorized education administrative agency of
the state) or a publicly funded educational television company?

State administrative agencies, traditionally responsible for developing and monitoring
legislatively mandated curricula, are being circumvented by state school boards associations,
state educational television agencies, and education service districts to say nothing of the
configurations involving multistate education agencies. Distance learning has fueled a
propensity to leap traditional state boundaries and form collaborative relationships with
other state educational organizations for the delivery of instructional services. As a result, all
kinds of creative partnerships are being devised that seem to ignore issues of state sovereignty
in the establishment and control of education.

State political experience with two other education policy issues student testing and
textbook selection suggest possible models for how the curriculum control issue will be
handled. With a few notable exceptions, states have adopted the view that private firms
responsible for development of student testing programs have a right to exercise technical
control over the preparation, scoring and interpretation of test results. State agencies
typically confine themselves to choosing from among the offerings of private vendors' the
test program that best fits their needs. Political battles over the test results rarely include
assertions that the states have abandoned their sovereignty or abandoned their responsibilities
when selecting testing 'rograms. Exceptions to this general pattern have been experienced in
New York, where the Educational Testing Service was sued for release of test content, and in
California, where state leaders insisted that the State Department of Education develop test
items explicitly to meet state curricular goals. If distance learning follows the testing model,
states will adopt particular vendors' programs, but leave the rktermination of content and
form to the producers.

Textbook politics involve stronger commitments to state or local control over program
content. While most states leave the issue to local education agencies, the major textbook
adoption states (California, Florida and Texas) have fought for substantial control in recent
years. If distance learning follows the textbook morel, a few states will display high profile
demands for control while most will abandon the field entirely, assuming that market place
choices by local districts will provide adequate quality control.

Teacher labor market politics: Another set of state level issues concerns the impact of distance
learning on teacher supply and demand. Notice the arguments being adva'.iced in support of
interactive distance learning: a more equitable distribution of adanced placement,
enrichment, and remedial instruction to small, rural schools. While not stated, the inference
is that it is too expensive or too inefficient to hire teachers even if available to teach these
courses to students in small geographically remote schools. But the net effect of this
development a de facto substitution of technology for the teacher in the classroom goes
largely unnoticed. This observation brings us to the he rt of the political controversy
surrounding interactive distance learning and it gives rise Lo the question: how are local,
state, and national teacher organizations responding politically to the issue of present and
future loss of teaching positions in certain fields? For the time being, the problem is masked
by the short supply of qualified teachers in the most widely affected subject areas, and the fact
that the available specialists are disproportionately concentrated in the wealthier medium-to-
large suburban schools.
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State level politics involving early efforts at intro- and inter-state delivery of live,
interactive distance learning instruction can already be observed in several states. In Oregon,
for example, a bill enacted during the 1989 legislative session provides a distance learning
exception to the state statute and administrative rules that required any teacher hired by a
district school board to hold an Oregon teaching certificate (ORS 342-505).4 Essentially the
bill modified the Oregon statute that penalizes districts hiring noncertified teachers.
According to the statutory language, any person delivering instruction via distance learning
will not need to hold an Oregon cei ificate, but will have to hold a valid teaching certificate
from the state where the instruction originated.

An examination of the testimony presented on this bi 1,..-fore Oregon house and senate
education committees provides insights into the political e -crests and arguments used to
influence support for distance learning technologies. On the pro side were the Oregon
School Boards Association and the Confederation of Oregon School Administrators, a
federation of associations representing superintendents, principals, and curriculum co-
ordinators in Oregon. The school board and administrator associations, joined in support of
the bill by the Oregon State Department of Education, advanced three major arguments in
support of the bill.

The first argument centered on the inability of many school districts, especially those in
rural areas, to afford high quality, comprehensive educational programs. Because of the
limited number of interested and academically qualified students, school boards in many
small and rural districts cannot afford to hire teachers specifically qualified to teach certain
courses. Distance learning increases the ability of these districts to provide comprehensive
instructional programs, especially in the areas of fen eign language, mathematics, and science.
Second, even where districts can afford to hire teachers for such courses they are in very short
supply especially teachers qualified to teach high school level courses in mathematics and
science. Third, the bill's supporters argued, Oregon school districts should not be restrained
from access to this technologically innovative method of delivering instruction because of
burdensome legal restrictions.

In addition to these three major claims, the supporters also argued that the distance
learning innovation should have an opportunity to succeed or fail in Oregon schocis on the
basis of cost, variety, and the quality of the services provided, unencumbered by a state-
imposed restriction limiting course offerings to those provided by teachers certified in
Oregon.

Testifying against any exceptions to the teacher certification law were the Oregon
Teachers Standards Commission (TSPC) and the Oregon Education Association (OEA).
TSPC and OEA argued that teacher certification rules are designed to protect the students
and the public interest; any exception to these rules would not be in the best interests of
students, teachers, oe the public.

The underlying arguments on both side of this issue embody cone pts delineated in
Anthony Downs' (1957) classic formulation of an economic self-interest theory of
democracy. While Downs' theory was developed primarily as a vehicle to explain application
of cost-benefit concepts to voting behavior in partisan political elections, it also provides
useful insights into understanding the behavior of the interest groups providing opposing
testimony on the distance learning bill. The position taken by school boards and
administrators groups supporting the bill can best be explained by their interest in securing
more educational 'bang for the buck' by providing many more students with access to
limited, high-cost courses. While not covered within the explanatory scope of Downs'
theory, support by the state department of education for a bill loosening teacher certification
is probably best explained by its constitutional and statutory duty to ensure fair and equitable
access to education by all Oregon students.
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Opposition to the bill by the Teachers Standards and Practices Commission, an
independent regulatory agency whose membership includes several representatives from the
xaching profession, is easily understood. Economic self-interest is not direct, but the
commission has become a strong advocate for teacher preparation and certification legislation
initiated or supported by the state teachers union, a propensity among state and federal
regulatory bodies.'

Economic self-interest can easily account for the state teacher union's opposition to the
bill. Fearing the actual or potential loss of teaching positions, the Oregon Education
Association, notwithstanding its publicly stated reasons for opposing the bill, clearly wanted
to protect the interests of its members.

Interesting, and quite surprising from an economic perspective, is the position taken by
the American Federation of Teachers and the National Education Association on distance
learning. The heads of both national teacher unions have expressed support for the concept.
It remains to be seen if the fears of state teacher unions like the OEA will lead the national
association to alter its position.

Loral politks

At the local level, the politics of distance learning are closely connected to issues of collective
bargaining and teacher status. the advent of formal collective bargaining fo teachers has
institutionalized the politics of self-interest for the overwhelming majority of public school
teachers. As local teacher unions focus their attention on the issue of distance learning, two
scenarios appear likely. The first springs from the economic model of collective bargaining
typically endorsed by statewide teacher organizations and frequently used by local bargaining
units. Where this happens, teacher unions can be expected to see distance learning
technologies as a threat to job security and to resist their use across the board. Optionally,
local teachers might equate access to and control over the distance learning technologies as a
much needed source of workload reduction and status enhancement. Where teachers view
distance learning technologies as non-threatening, they will recognize that using the
resources of highly talented pedagogues and professionally prepared video graphkics can
substantially reduce the workload for individual classroom teachers.

Additionally, local teacher leaders could view the incorporation of distance learning
technologic..., into daily classroom practice as an opportunity to gair recognition as a
specialized and technologically advanced profession. As training in the acquisition, use and
assessment of outcomes related to distance learning becomes more prominent, teachers could
make the case that their social and economic status in the community should be raised.

Legal barriers to interactive distance learning

Teacher certification statutes, previously discussed, pose important barriers to interactive
distance learning in states other than Oregon. A recent study of state education statutes and
adnuiL'..-.i.rative idles in four western states found several potential legal barriers to using
technology-based substitutions for the human teacher in the classroom (Pheasant 1989).
Special certification standards for mathematics and science teachers were also found to
threaten distance learnir_g programs. Other statutory or administrative rules raise potential
barriers to technological substitution of the teacher in some states, but not others. The most
important of these ancillary regulations include pupil-teacher ratio requirements, mandates
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fixing the proportion of district budgets to be used for teacher salaries, state-mandated
textbooks, and state aid formulas based on teachers or teaching units.6

Future trends and issues

Certainly, in the near-term future (the next three to five years), the impact of distance
learning on teacher jobs will be small. Providers have been careful to provide programs in
subject areas where teacher shortages currently exist. Furthermore, with a few notable
exceptions, rural schools are the main targets of the marketing efforts by distance learning
providers. Nevertheless, if school district budgets become tighter, teacher shortages grow
worse in such subjects as foreign languages, mathematics, computer science, and the physical
and biological sciences, or state-legislatures add more years of foreign language,
mathematics, and science to high school graduation standards, the political and economic
environment will come into direct conflict with state teacher union protectionist efforts in
many states.

In the years ahead, teacher unions may find themselves in some difficult political battles
either to prevent school districts from obtaining and expanding interactive distance learning
instruction or to compensate teachers for mastering its use. Not only must teacher unions
contend with the changing landscape of state and local financial support for education, but
they also face challenges in the ever-shifting arena of public opinion, where the clamor of
parental derainds for education of higher quality with greater choice have already reached the
ears of state and local policy-makers and moved issues related to excellence and choice to the
top of the educational agenda. Parents and other citizens who see interactive distance
learning as an equitable and cost-effective solution to demands for more and better courses
will not stand idly by while teacher unions seek to restrain the use of this technology by
imposing legislative, judicial, or collectively bargained barriers.

In recent years, legislation in several states has made it easy for parents to offer
instruction in the home. According to Lines 'f twenty -nine state statutes now explicitly
allow instruction at home by a parent or tutor' (Lines 1987: 514). In addition, several of
these states, including Oregon, do not require the parent to be certified. Unless state laws
prevenrng interactive distance learning in the public schools are changed, parents in many
states will subscribe to interactive distance learning services at home. In the May 1989 issue of
0 rgca Focus, a Oregon Public Broadcasting monthly publication, Maynard Orme, OPB's
Executive Director, states that because of improved antenna technology, the size of a satellite
dish can be reduced from 6 feet to 2 feet, so that it becomes less expensive and more feasible to
mount them on the roof of private homes. Furthermore, 'targeted audience ser /ices such as
direct two-way video and audio instruction', will become feasible through the development
of a technology commonly referred to as 'compressed video' which reduces the bandwidth
(and the cost) required to transmit video signals (Orme 1989: 19).

These and other technological developments will continue intensifying the pressure on
teacher unions to maintain the status quo for their members. But state and national unions
appear to have one of two choices in the face of technology that now and in the future can
and will continue to replace the classroom teacher at least n. secondary schools: either erect
legislative or collectively bargained barriers, as the railroad tenons did when the diesel engine
began to replace the steam engine, resisting the elimination of the fireman whose job was
made obsolete by diesel technology; or try to work with these new echnologies, as
American automobile unions did, when they agreed to allow more robots on the assembly
liner to meet industry-killing competition from the Japanese.
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1. For example, the local and national print and electronic news media, including articles in professional
journals, have focused on the present debate over satellite-transmitted broadcasts of daily news and
information with commercial messages to schools in exchange for free satellite receiving antennas,
television monitors, and other related equipment. At its annual convention in July 1989. the National
Education Association joined other educational organizations in adopting a resolution condemning
Channel One, the Whittle Communication television program providing commercially supported news to
schools.

2. ;or a more detailed and up-to-date overview of the technology, applications, and research on interactive
distance learning, see Kitchen (1987).

3. For further discussion of the recommendations. see pp. 14-15 of Subcommittee report. See also the Office
of Technology Assistance Report (1988).

4. Oregon Administrative Rule 584-36-010, developed by the Teachers Standards and Practices Commission.
states: 'Educators who are employed by public schools and who are compensated from public funds must
hold certificates.'

5. For supportive as well as contrary explanations of this phenomenon, generally referred to in political science
literature as the 'capture theory', see Lowi (1969) and Wilson (1980).

6. For earlier studies finding similar legal barriers to the use of technology in schools, see Scanlong and
Weinberger ;1973); Heinich and Ebert (1976); Wilkinson (1980); Duttweiller (1983); and Goldstein
(1984).
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Business involvement in education in the 1990s

Kent McGuire
University of Colorado at Lanier

Introduction

The 1980s have witnessed a tremendous growth in corporate interest and influence in
education. A number of chief executive officers from major corporations participated with
government and civic leaders in national task forces and commissions focused on education
reform. At the same time, business-initiated partnerships with schools and school districts
and corporate media campaigns supporting public education and specific school initiatives
became commonplace occurrences. Businesses and corporate foundations are also
aggressively using grants and donations, to support programs and initiatives consistent with
their aspirations and expectations for the public schools.

Two distinctive forms of involvement grew most rapidly during the 1980s. The specifics
differ from one locality to another, but the two modes of business engagement can be
identified by their popular titles: business roundtables and businesseducation partnerships.
Business roundtables (sometimes called task forces, leadership gleaps, forums or
commissions) are typically organized for the purpose of bringing business community
interests to bear on education program and policy decisions. These groups seek high -profile
political roles, frequently combining the prestige and legitimacy of the corporate boardroom
with significant fund raising to support publicity campaigns and political action lobbying.
Several hundred business roundtable type influence groups sprang up in the years
immediately preceding and following the 1983 publication of A Nation at Risk (National
Commission on Excellence 1983). A detailed study of one such business group is presented in
the Ray and Mickelson chapter in this volume.

In contrast with the roundtable groups, business-school partnerships are typically
formed to provide support rather than pursue a reform agenda. For the most part, these
partnerships are local in origin and impact. Their most frequent form is the 'adopt-a-school'
program in which businesses cortribute materials, staff expertise, and frequently cash to help
meet specific school needs or offset burdensome costs. Among the largest and most widely
publicized of these partnership ventures are Apple Computer Corporation's program of
providing one micro- computer to every school in California and IBM's corporate sponsored
'Write to Read' computer-assisted instruction program. By various accounts, partnerships
between business and local public schools number between 30,000 and 45,0011'

Whether from a support or policy standpoint, private sector involvement typically
comes with assumptions about what schools should do to improve: how schools should be
organized and managed, the subject matter that should be emphasized or strengthened, and
the problems that should receive greater attention and resources. These assumptions
influence both the nature of partnership activity and the recommendations business leaders
endorse in national policy debates on education. Increasingly, partnerships are linked to
specific school problems, such as improved math and science instruction or improved school
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attendance. Business proposals for reform range from early childhood education to high
school dropout prevention, from compulsory school testing programs to educational choke
through vouchers, from professionalization of teaching to close supervision and pay-for-
performance merit pay schemes. All are offered with wide ranging rationales and often
conflicting assumptions about how one or another of these proposals would lead to
significantly improved school performance.

In this crowded landscape of private sector activities and policy initiatives, what should
we expect of business-education interaction over the next decade? Will business interests
and motives coalesce around a coherent set of specific program and policy proposals, or will
mixed motives and divergent assumptions about school organization and management,
pedagogy and subject priorities key business interests and pressures fragmented or
contradictory?

Rationales for business involvement

No single explanation accounts for the full range of business involvement in public
education, but some discussion of the various interests and motives might help in
understanding the forms business-education interaction could take in the next decode. Three
distinct but related reasons are worthy of note: strategic self-interest, corporate civic
responsibility and nationwide social and economic crisis.

Stmtegk self: --rest

If strategic self-interest were the only reason for current private sector involvement,
businesses could be expected to concentrat on working with higher education institutions.
Resources available through colleges and universities can be used to advance such business
objectives as product development, market research, production problem solving, and access
to highly trained professional and technical staff.

Business firms do, of course, have strategic interests in elementary and secondary
schooling. High school graduates make up the primary source of low and medium skilled
workers. Hence, any improvement in the overall quality of the typical high school graduate
(provided that improvement does not diminish the supply to the point of scarcity) reduces
business training costs. Naturally, therefore, concern for raising the skill and competency of
entry-level workers is reason enough for direct business involvement it school programs for
chldren and youth. It certainly explains a lcng history of business collaboration with career
and vocational education programs. In times of rapidly changing markets and production
technologies, self-interested business leaders may be willing to make rather large investments
in upgrading the capacity of the schools to prepare workers for successful entry into the job
market.

While business interest in entry-level job preparation is easy to -,nderstand, businesses
also have a significant interest in overall community satisfaction with local school
performance. Community confidence in the public school system is an important factor in
the recruitment of highly skilled managerial and professional workers. Businesses located in
communities where schools have a reputation for poor performance will have difficulty
persuading education-conscious workers to bring their families to live in the area.

In sum, stracegic self-interest leads business to be concerned with how well public
schools: (1) prepare entry level workers; (2) contribute to a climate of product development
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and organizational innovation; and (3) assist in attracting managerial and professional
employees to the iegion.

Corporate civic responsibility

A second rationale for business involvement in education is corporate civic responsibility.
Business leaders often develop a sense of pride and ownership it the communities where their
corporations are located. These leaders nuurally adopt an attitude of support for stability and
growth in their communities as a matter of good public relations and altruistic interest in
using their resources for the benefit of ,ethers. The public schools benefit from this sense of
civic responsibility in the same way as hospitals, churches, service clubs and charitable
organizations do. Traditionally, this interest has led to school board service and membership
on school district advisory and planning committees. More recently, there has been a growth
in the willingness of business leaders to assist with fund raising, provision of materials and
sharing of specialized technical staff resources.

Natiom4'ide social and economic crisis

Neither strategic self-interest nor corporate civic responsibility can fully account for the
dramatic upsurge of business interest in the public schools in recent years. To fully explain the
current wave of business involvement we must examine the rise of a broad-based sense of
nationwide social and economic crisis and its linkage to a belief that the schools are
responsible for generating strong civic and workplace values. A growing agreement among
business leaders on this broader sense of national crisis has led them to believe that substant- 1
energy should be devoted to pressing for dramatic changes in the form, or at least the
performance, of the public schools.'

Corporate embrace of a national crisis rationale for involvement is not unprecedented in
American history. During the late nineteenth and early twentieth centuries, when the
American economy was being transformed Tom one based on agriculture to one based on
manufacturing, there W2S a similar period of business interest in educational reform and
improvement. In an agrarian economy the schools were not seen as having a major role in
preparing students for the economy. Morality and religious teachings, together with the
nurturance of intellectual and civic sensibilities, were the primary focus of school curricula in
that context. As the economy changed and wage labor replaced farm work as the primary
source of economic well being fen. ordinary Americans, however, a controversy over the
proper role of the school developed. Business and education leaders ultimately agreed that
schools had a major role to play in preparing students to become future workers. By the
1930s, the idea that public schools should `train' children, especially high school students,
was firmly established in the minds of parents, educators and employers alike (Cuban 1983).
The slogan 6If you want a good job, get a good education' was born in this context and has
controlled thinking about school program and policy for more than two generations.

So, while altruism and civic responsibility are often cited as the well springs of private
sector interest in education, recent business involvement appears to be more strongly
motivated by an acute sense of economic risk. Some observers note that the business
community has recently come to believe that it must literally save the public schools from 'a
rising tide of mediocrity' (National Commission 1983). This new anxious aggressiveness
toward the schools is fueled by the fear that the US economy is losing ground in the
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international marketplace and that the schools must be improved to restore economic
competitiveness and assure national security.' Traditional business concerns with reducing
expenditures and making marginal improvements in school operations can still be found, of
course. However, the magnitude and tone of current involvements, while linked to a
national sense of crisis, embody very different goals than those governing the earlier shift
from agriculture to industry (documented well in Callahan's 1962 classic, Education and the
Cult of Efficiency). The character of this recent interest of business leaders in assuring that
public schools become involved in solving national economic development problems can be
seen in the following sample statements by business leaders:

About two years a-m, a CFI) study of the nation's 12gginp productivity growth sparked renewed concern over the
important relationship between education and economic growth in the United States. An initial survey of our
trustees revealed the strongly held conviction that our education system was graduating too many students who
lacked the basic requirements for gaining productive employment. and this educational failure was perceived as
contributing to our declining competitiveness in world markets. (CED 1984)

Put simply, students must go to school longer. study more, and pass more advanced subject matter. There is no
excuse for vocational programs that warehouse students who perform poorly in academic subjects or for diplomas
that register nothing more than years of school attendance. From an economic standpoin:. higher standards in the
schools are the equivalent of competitiveness internationally. (Hudson Institute 1987)

To have a high-quality workforce that is competitive internationally, we will have to improve the academic and
vocational skills of those at the bottom of the ladder. (Berlin and Sum 198S)

Even in more normal times. there is a strong case to be made for a deepened business im^ctiverttent w our schools. If
the first purpose of our schools is to create good citizens, the second is to create productive people. Business ought to
do all it reasonably can to help our schools fulfill that sealed purpose ... (New York Stock Exchange 1982)

The broad sense of crisis in the national economy creates fertile ground for an ambivalent
love/hate relationship with the schools. On the one hand, business leaders chastise the
schools for failing to instill rudimentary basic skills and core social values. On the other hand,
they feel constrained to support the educational system which, itself, seems threatened by
drugs, gangs, inadequate funding, low interest in teaching, large numbers of non-English
speaking students, teenage pregnancy, dropouts, and countless other problems large and
small. They alternately demand better prepared workers and solutions to deep cultural and
social problems linked to family and community disorders.

A framework for analyzing business involvement

Research on the mechanisms by which the business community expresses its interest in the
schools is quite limited. Much of what is available addresses rather narrow questions
regarding the formation and operation of school-business partnerships.4 Historically,
partnerships have focused on 'educating' parents, students, and even school personnel on the
inner workings of the free-enterprise system or on issues close to the needs of business, such

as career or vocational education. What is striking about the partnerships of the 1980s -
whether through 'adopt-a-school' at other mechanisms - is the broad agenda of the activities
included. Today's partnerships include a much more comprehensive set of activities, covering
the fell range of subject areas and grade levels, and designed to meet the needs of school staff
as well as students.

A few important insights into the nature of the contemporary business-education
relationship can be gleaned fiom the rather modest pool of available research. As noted
above, for example, the scope of business involvement is fairly well documented. More
importantly, analysis of recent work reveals that there are three distinct roles or activity
patterns used ly for business to change school policies, programs and operations. They
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might be appropriately described as banker/philanthropist, innovator/change agent, and
policy reformer roles.

Business leaders as philanthropists

Whether in conjunction with task force activity or through local school partnerships, check
writing and philanthropy have a long history as the foundation of corporate involvement in
the public sL ols. McLaughlin (19 ) refers to this as the 'banking' model where
corporations make financial contributions to local school systems, often to support specific
business oriented interests but frequently for activities in outcomes,: 'termined by the district
as well. In a number of urban settings, for example, corporate donors belong to 'Percent
Clubs' associations where peer pressure serves to provide a predictable level of donations to
the schools. This idea originated in Minneapolis, Minnesota, where member companies still
maintain a common level of philanthropic support for the local schools. Even where these
dubs are not ,Ortnally organized, however, it is fair to say that the practice of establishing
group norms for giving to education is common. From the school's perspective, the idea is to
generate additional revenue for predetermined needs. From the corporation's point of view,
voluntary giving provides good public relations and has the virtue of a simply administered
tax deductible approach to directed influence.

During the 1980s there has been an increasing tent-i:ncy for corporations to link
philanthropy with specific program interests or goals. Many corporate donors now ask how
their resources are being used. They want to know if their grants improve the quality of
education.

Does the philanthropic grant approach signiCh..ntly affect school ycrations or improve
the overall quality of education? There is simply no good evidence available on this question.
Since both schools and businesses gain obvious benefits from participation in the
philanthropic model, the existence of relatively large numbers of such relationships cannot be
taken as evidence of any sort c' systematic impact. For the same reason, however, it is quite
likely that business leaders will continue to serve as banker /philanthropists for the schools for
the foreseeable future. It seems realistic to expect the trend of linking financial grants to
specific activities or outcomes will continue into the 1990s, both because it creates a more
personally rewarding level of involvement between individual business leaders and the
schools they support, and because general anxiety about school performance has led the
business community to want to see 'results' from their investments.

Business leaders as organizational change agents

The Alliance for Education in Worcester. Massachusetts (formerly the Center for School
Business Initiatives) has the following mission statement:

The Alliance initiates joint ventures between public education and the private sector in order to provide the tchovls
with additional financial resources. volunteer community involvement, professional development opportunities,
technical assistance, innovative program development, audio-visual resources and advocacy fur education. (Public
Education Fund 1986: 256)

Such statements move the participating businesses away from the banker /philanthropist
model described above. The goals of involvement have shifted from general support to
targeted efforts aimed at producing organizational and programmatic changes in the schools.
The Alliance represents an aggressive, multi-district organization for brokering business and
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community resources. it was created to foster change and improvement in the schools by
leveraging money and expertise to meet identified school and community needs. The
Alliance's Principal Center is a good example of its approach to schools. In this program,
business support provide professional development and management training to school
principals throughout Worcester County.

The Alliance typifies a mechanism for involvement intended to address specific goals or
opportunities for change in the schools. Public relations and altruistic philanthropy motives
are important. but they are secondary to self-conscious advocacy and strategic intervention.
Businesses using the change agent approach seek organization and program level innovations
in the schools. They rely on technical expertise as well as financial support to produce the
desired results.

Target Science, an initiative of the Los Angeles Eaucational Partnership, is another
example. This program links 'science-rich' resources from industry, higher education and
the community to selected dusters of schools in the Los Angeles Unified School District.
One component of this initiative is the creation of K-12 'science dialogues' aimed at

tablishing a collegial community of teachers across all grade le /els within a school cluster.
Another component, the Industry Initiatives for Math and Science, provides secondary math
teachers with opportunities to participate in paid project work within science-related
industries. Science forums and workshops are also used to diffuse knowledge more deeply
into the schools.

Examples of this change-agent mode can also be found in the national arena, certainly
among the efforts of corporate foundations. The Exxon Education Foundation, for example,
recently approved a $6o0,e,o0 grant to the Coalition of Essential Schools (CES), a group of
56 high schools around the country organized to experiment with new approaches to
teaching and learning. CES is organized to provide technical assistance and networking for
coalition members has linked itself with a number of national business and education groups
to provide a vehicle for addressing related issues of school program development and resource
allocation.' The Ford Foundation's UrIxin Math Collaboratives, which operate in number
of cities, also exhibit this change-agent feature. They are designed to build linkages with
industry and community resources to strengthen existing teaching and learning.

Increasingly, partnerships are used to facilitat and maintain new and important
linkages between schools, universities and corporations with the express goal of enhancing
teaching and learning. There is no reason to believe that this kind of strategic mechanism
linking business with the schools will not continue into the next century, particularly if the
collaboration provides tangible evidence of improved student outcomes.

Business leaders as policy reformers: A third element for linking business interests to school
operations involves direct political action to encourage policy change and organizational
reform. The most obvious change in school-business relations during the 1980s is the
expansive growth of this overtly political approach. Broad-based concern about the economy
has engendered a willingness to abandon !ong standing deference to educators concerning fie
direction of school programs and practices. New business initiatives are chronicled in reports
by major national organizations. In 1982, for example, the New York Stock Exchange
published a report urging American business to recognize its stake in public education (New
York Stock Exchange 1982). In the same year the US Chamber of Commerce issued
American Education: An Economic Issue, and increased its effort to stimulate local chambers to
become involved with the schools (Chamber 1982). In 1985, the Committee for Economic
Development released its report, investing in Our Children, and launched a series of
roundtables to carry the dialogue around the country. in 1987, the Conference Board held a
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major national conference on 'The New Education Agenda for Business'. There is little
doubt about the role played by the national business organizations and individual corporate
executives in stimulating and expanding a political reform emphasis in schoolbusiness
relationships.

At the state level, business pressure for refonn has produced tangible results. Business
leaders in Arizona, Arkansas, California, Minnesota, South Carolina, Texas and Washington
have actively encouraged reform. All of the active business organizations have generated or
participated in the development of broad reform agendas. Some have ased fiscal resources and
political inflaence to more reform proposals through '^giclatures and executive branch
agencies. The California Business Roundtable, for exa_arie, is widely recognized as a key
player in the campaign to fund an $800 million education package contained in that state's
omnibus reform act, Senate Bill 813 (1983).

South Carolina, which enacted a one-cent sales tax increase in 1984 to support its reform
agenda, stand: out for a number of reasons. First, the business community was centrally
involved in constructing the agenda for education reform in state. Second, corporations came
up with the resources to promote the proposed reforms. Third, business leaders have been
included, through the South Carolina BusinessEducation Committee, in the process of
oversight of the 1984 reform legislation. Recently, a new businesseducation group
proposed a reform package for the 1990s. On 1 June 1989, the General Assembly passed
'Target 2000: School Effort for the Next Decade', which builds on the earlier improvement
act. Included in the legislation is a provision to create a structured roundtable of business
people to set goals and activities for a statewide business-partnership program.6

In Washington state, a roundtable initiated its own research concerning the issues facing
the stet s education system and recently has offered up a reform agenda with a price tag in
excess of $123 million. Recommendations range from investments in pilot restructuring
initiatives, early childhood education, and class size reduction to a new degree program in
reacher education (Washington Roundtable 1989).

Unfortunately, relatively little of this activity has been subject to research or objective
review. Hence, there is net much information from which to generalize about business
involvement in policy development. Mazzoni and Clugston (1987) offer one of the few
studies available. They portray the Minnesota Business Partnership as a 'policy innovator' in
school reform. In 1982, the Business Partnership created an Educational Quality Task Force
which, in turn, launched a comprehensive review of student performance and cost
effectiveness in the public schools. Mazzoni and Clugston looked particularly at the manner
in which the Minnesota Business Partnership sought to influence the state legislative agenda
related to education. Partnership influence was characterized as modest for a series of reasons.
Among them was the lack of political authority to implement their agenda, underscoring the
fact that business leaders cannot just assume that their ideas will translate smoothly into law.
Still, the state's education policy system is said to have }yen significantly affected, especially
in setting the agenda for reform, as a direct result of the time and resources devoted by the
Partnership to education.

These same forces are at work, though often with different results, at the local level.
The emergence of Local Education Funds (LEFs) during the 1980s will provide a good case
study for the next decade (Public Education Fund 1985). LEFs are organized in over 45 cities
nationwide and operate as third party intermediaries to expand support for the public
schools. Sample statements from LEFs around the country reveal their goals and illuminate
their strategies:

To enlarge the constituency of and support for public education. to encourage magmative and creative approaches to
educatink, Memphis Public School students and to generate enthusiasm in support of public schools. (PEF 1985)
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New technologies are threatening to change the form of the school making it more difficult
for educators and business leaders to reach agreement and needed reforms (see the discussion
of restructuring the Timar and the discussion of technology by Fide in chapters 4 and 6).
Meanwhile, re-examination of the issues of federal leadership and minority rights threatens
to change the whole context of the discussion (see chapters 2 and 3 by Clark and Astuto and
Orfield and Peskin). In sum, there is much this framework does not tell us about all of the
factors shaping contemporary business-education interaction, particularly going into the
1990s.

A research agenda?

What can we realistically expect in the 1990s? Will any single approach to business
involvement emerge as dominant? In what way should we expect the interactions between
business and education to change? These questions need to become the subjects of serious
investigation. A research agenda might take off in any of the following directions.

Beneath much of the activity in the 1980s has been the assumption that a favorable
culture - a sense of civic responsibility - is critical to business-education interaction and
involvement. Worthy of analysis is the question of how this culture is formed. We know it is
not legislated nor wished into experience. A great deal of effort is given to articulating the
need for interaction, much less to careful examination of the strategies employed to bring it
about. What enables a statewide business roundtable to be effective in deseloping a common
vision of reform? How do the Local Education Funds sponsors go about building confidence
and constituency support for the public schools? What strategies do they employ? The
business role as policy innovator is key and it depends on a strong understanding of how
private sector influence is best used to influence the policy agenda.

Another area where research could facilitate understanding is in the identification of
problems that best lend themselves to solution via collaboration and partnership. It is true
that combining the power of private and public sector agencies is the most effective way to
tackle tough problems like education reform at the state level or in central cities? Or do these
collaborations interfere with professional judgment and democratic governance to the
detriment of school performance? How do public-private partnerships affect other public
service functions, e.g., the public works infrastructure, health, welfare, employment
training? What are the benefits/costs of involving non-government institutions in carrying
out historically public decisions through partnership activity? What lessons do these
partnerships offer for resource allocation and governance in the public sector?

A third area of research concerns the partnerships themselves. There is a widely known
folklore and much unsolicited advice about how to form them or raise money to keep them
going. But little is known about the factors that threaten their existence or contribute to
their vitality. Nor is it obvious what they do best. What is the nature of their most
important contribution? Is it in creating stable coalitions for revenue? Do they enhance local
capacity to manage change? Is their chief virtue simply in applying pressure on the education
establishment?

Much could be learned from a careful documentation of the enormous variety of
existing partnerships. If the 19gOs are any indication, the banker/philanthropists will
probably find it easy to stay involved, but hard to secure meaningful results. They do not
spend the time needed to 'dentify strategic opportunities for real change and thus art likely to
reinforce the status quo rather than lead in school reform. The policy innovators are also
likely to find the next decade difficult and frustrating, not for lack of good ideas but for lack
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of the authoritative power nerd. ed to enact the ideas they embrace. Not taking the time to
understand the substantially different interests of government officials and corporate leaders
will complicate their efforts. The change agents are most likely to find the next several years
productive and exciting. Without a better understanding of the difference between marginal
change and substantive reform than is now available to them, however, they are likely to be
frustrated at the lack of broad-based policy and system change. The dollar investments, if
current patterns of involvement are any indication, will be far too small to move entire
school districts.

It is perhaps uarealistic to expect much more than is now produced by the various forms
of business involvement in education, certainly not before we understand them better. What
the 1990s do offer is a chance to learn about the dynamics of current interaction patterns.
There is a real need for more study of who is involved, for what reasons. And we need a
stronger sense of how these interactions are translated into the broader political agenda of
local communities, states, and the nation. It is very difficult to speculate more about the
nature of business involvement absent answe:s to these basic questions.

Notes

1. A survey by the National Center for Education Statistics identified over 30,000 partnerships as of 1987.
Depending on definition and inteipletation, ..her sources produce different figures. A recent survey of 500
large and 6000 small companies by the Committee for Economic Development found that half of the
responding large companies and 20% of the small companies have programs to assist schools. For an in-
depth discussion of the partnership movement in public education, see Otterbourg and Timpane (1986).

2. It is fair to say tha, this broader rationale for business iavolvement drives much of the activity in the 1980s.
Recently, we have seen corporate leaders such as David Kearns of Xerox or Bill Woodside (retired
executive of Primerica) express the view that education is a 'public good' of importance not just to
employers but to society. For a more complete discussion of the argument, see Timpane (1982).

3. The 7 November, 1988 issue of Fortune magazine clearly expresses this point of view, suggesting that unless
the private sector assumed greater interest in public education, there would be little chance that major
reform in American schooling would occur. Fortune held a national conference last year to discuss what
business could do to turn the school around; see Fortune (1988).

4. One good source f';, a review, particularly around education and training issues' is the National Institute for
Work and Learning (1981). With the recent increase in partnership activity, a number of articles and
booklets have been published by and for those interested in establishing partnerships; see for instance
Chaffee (1980) and Shelton (1987).

5. A fuller description of the Coalition can be found in the Tire.: chapter of this volume.
6. 29 June 1989: memorandum from Terry Peterson, Executive Director of the Joint Business-Education

Subcommittee of the South Carolina Education Improvement Act, to representatives of the education and
business communities.

7. There are obvious reasons in terms of capacity and resources. At the same time, each year a smaller and
smaller proportion of all Americans work for large firms and this begs the question of the forms of
involvement for small business that will work.
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Business leaders and the politics of school reform

Carol Aartell Ray and Roslyn Arlin Micleelson
Unidersity of Nord: Carolina, Charlotte

Throughout the history of public education in the United States, business leaders have, at
various times and for various reasons, turned their attention to school reform. During the
past decade corporate executives have once again become active in school issues. Their
contemporary involvement centers around a widely-held view that public education is
flawed, a view that has filtered clown from national to local business leaders. Local business
leaders' involvement offers researchers the opportunity to study the rhetoric and politics
which surface in discussions and debates about school reform.

The focal point of this case study is the 'Sunbelt City' Task Force on Education and
Jobs. Our research and analysis reveal that the Task Force originated from a con-
ceptualization of the need for educational reform, offered by business members and
nominally accepted by the entire Task Force as legitimate. Subsequently, the con-
ceptualization was enlarged and reformulated, primarily through ideas and arguments
advanced by educators. The enlarged statement recast the educational reform problem.
Rather than reform of school processes and curricula, the Task Force's concluding report
defined the issue as the need to overcome the deficits of low income families.

This chapter describes the processes by which various Task Force members presented
evidence and attempted to craft a consensus about the perceived deficits in education and
acr.ompanying employment problems facing Sunbelt City. We begin with a brief review of
the historical interests of US business leaders in educational processes, the recent macro
context, and then report and discuss the unfolding of the social problems construction
process within the Task Force. We conclude by discussing future research agendas.

The historical context of business interest in education

'The Education Crisis: What Business Can Do' (Perry 1988), a Fortune magazine article,
nicely captures the US business community's apprehension about secondary education and
is just one among scores of examples of the current career of education-as-a-social-
problem. The 1980s, however, is not the first historical period during which business
leaders have mobilized to intervene in education. In the early nineteenth century in
Britain, for instance, the expanding bourgeoisie demanded that commercial languages
rather than classical languages - be taught in the universities along with commercial law
and bookkeeping (Pollard 1965).

At the dawn of the twentieth century, sorting and tracking were installed in US
schools, some argue, to achieve the 'efficient' allocation of students to the occupational
sector (Spring 1976, Heydebrand and Burris 1984). By 1910, the word 'vocation' had gained
wide currency (Gilbert 1977), and the new decade, characterized by contention over how to
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approach the issue, culminated in the 1917 Smith-Hughes Vocational Education Act
(Lazarsen and Grubb 1974).

In vocational schools, youngsters mainly immigrant children were to learn not only
English but also the ethic of internalized, individualized work (Gilbert 1977: 112). Wrigley
(1982), Katz (1966), and Katznelson and Weir (1988) chronicle the struggles between local
business elites and the working class over the content and form of education in the United
States during the Progressive Era.

Bowles and Gintis (1976) review these developments and argue that the form and
content of public education are defined by a central goal: reproduction of labor power.
Tension is created in the pursuit of this goal, however. The business community wants a
docile and obedient work force in the lower levels of company hierarchies. The sort of
education which produces this kind of worker is different than that which college bound
youngsters are expected to acquire.'

Following the first quarter of the century, corporate leaders' interest and active
intervention in the educational process either contracted or expanded depending on the
economic and social features of given periods. Following the 1968 upheavals in Paris and the
shock of the Lordstown auto iorkers' strike of the early 1970s (cf., Salpukas 1973), for
example, a new set of concerns emerged. The working class was redefined as not
undereducated but as too educated. As a result, a reassessment of management techniques
began. Many of the neo-hurnan relations practices installed in companies during the early
197th were a direct response to the 'problem' of 'blue collar blues' which business leaders
now attributed to the unmet needs for participation and autonomy among educated workers
(Thompson 1983: 68). Meanwhile, social scientists argued that many wage earners were
indeed overeducated and overcredentialed for their tasks (Berg 1970, Braverman 1974,
Collins 1979). By the close of the 1970s, however, the overeducated worker seemed to have
disappeared.

Today, in a rather stunning reversal, corporate leaders complain that employees are
badly undereducated for their work roles. While some of their assertions are directed at the
population of students who graduate from college, increasing emphasis is given to high
school graduates and high school dropouts. These new undereducated workers, business
leaders claim, are a result of the poor quality of secondary schools.

The productivity crisis

The construction of secondary education as a social problem must be considered within the
context of another emerging social problem - the 'productivity crisis' - identified in the late
1970s. The term 'productivity' underwent redefinition during this period, moving from a
concept workers used to make wage claims, to one corporate leaders used to discuss
economic stagnation (Block and Burns 1986). Spector and Kitsuse point out that when
existing terms are given new meanings, something important has happened (1987:8). In the
case of the productivity crisis, corporate leaders successfully appropriated an intellectual
resource previously used by a contending group and established the phrase 'productivity
crisis' as a widely-stated and uncritically accepted political symbol.

Corporate leaders soon began exploring possible solutions to the productivity crisis.
Two particular methods of experimentation deserve mention corporate culture and
corporate restructuring - because features of both are lodged within the most recent attempts
at secondary school reform. Each of these potential solutions to the productivity crisis,
however, consisted of mechanisms internal to the US workplace, while secondary school
reform attempts are aimed at an institution in corporations' external environment.
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Corporate culture as a management technique, lauded by some (Peters and Waterman
1982, Pascale 1985), and critically analyzed by others (Ray 1986), was one possibility.
Many company leaders believed that the utilization of intense methods of employee
socialization, together with the elaboration of symbols and rituals would foster employee
devotion to the firm thereby promoting the generation of 'excellent' (that is to say,
productive) companies. In general, this effort implied that workers were to blame for the
productivity crisis because of their lack of diligent effort.

The other widely practiced strategy for solving the productivity crisis was corporate
restrucviring. Companies became 'lean and mean' with all excess fat (usually employees;
often se, Lior, high wage employees) trimmed away. Slimmed-down firms were expected to
become productive (Russell 1987). Restructuring alone was not enough, however. The
perceived need for intense and appropriate socialization of employees remained. In the early
1980s, business leaders began to ask, 'Might needed socialization be accomplished before new
workers entered the workplace?' An affirmative answer to this question points to the
reformation and restructuring of public schools in a renewed effort to loperly socialize
future workers.

Origins of the new claims directed at education

Just as these internal mechanisms to create more productive enterprises were being explored,
An Open Letter to the American People. A NATION AT RISK: The Imperative for Erluzatior.
Reform (1983) was published by the National Commission on Excellence in Education. Most
of the members were educators or former educators, but the report, highly critical of the
educational system, was implicitly addressed to business leaders. The language of the report
conveys this address. It argued, for example, that one of the 'raw materials' already in place
to reform the educational system was 'the traditional belief that paying for education is an
investment in ever-renewable human resources that are more durable and flexible than capital
plant or equipment . ' (National Commission on Excellence in Education 1983: 16).

Additionally, the report warned, the US must have an educated work force to remain
globally competitive. Immediately following its publication, business leaders, caught up in
the corporate culture frenzy, paid little heed to the report. Indeed, the recommendations of
the Nation-at-Risk report did not seem to fall under the purview of business at all since the
solutions emphasized the need for quality teachers and the correction of alleged weak content
and processes of education. Such indifference soon changed.

The second round of activities began when the Committee on Economic Development
(CED) appointed Owen 'Brad' Butler, CEO of Procter & Gamble, to chair a group to
conduct a broad range study to 'assess the overall quality of the educational system, pinpoint
the problems impeding its success, and suggest solutions to improve the public schools'
(Butler in Levine and Trachtman 1988: ix). The report. Invriimg in Our Childs-en: Business and
she Public Schools, appeared in 1985 and was prepared mainly by business leaders. Its tenor
paralleled, and its conclusions reinforced the themes found in A Nation at Risk. Importantly,
the CED report explicitly placed the business community at the center of public school
reform.

At the same time, President Reagan and Secretary of Education Bell began to speak out
strongly in favor of business support of education to compensate for federal spending cuts
particularly in the areas of vocational and adult education (Useem 1986: 61, 104). Reagan
insisted that federal aid to education had failed, and that the states, along with business,
should expand their leadership efforts in education (Useem 1986: 9). The activity of business
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leade..-7, in the educational arena grew markedly during the eight years of the Reagan
administration.

Thus, by the middle of the decade, the federal government's withdrartal and 'ne still-
vexing effects of the productivity crisis pushed educational reform to the forefront of business
concerns creating rather dramatic effects. By 1987, more than 300 business-initiated studies
about the quality and content of education, and suggestions for reform had been completed
(Business Roundtable 1988). There was consensus among them that 'something needed to
be done' since the alleged weakness of the US educational system was one cause of the
productivity crisis. Drawing on the corporate model in its recommendations for school
reform, Kearns and Doyle's (1988) book, Winning the Brain Race: A Bold Plan to Make our
Schools Competitive, captured the strong socialization and restructuring themes of business
leaders' current attempts.

The uncontested 'grounds statement'

In any social dialogue, certain statements are offered and accepted as the 'grounds for
belief' in the viewpoints and assertions being expressed. These 'grounds statements' (Best
1987, Spector and Kitsuse 1987) articulate agreements regarding socially important facts
and values. They are presumably true and can be evoked as a basis for accepting other ideas
and inferences. Beginning with A Nation at Risk, and reaffirmed in hundreds of other
studies, the same prevailing 'grounds statement' (Best 1987) appears in virtually every
report. Briefly, it is that in order to remain globally competitive, the US must have an
educated workforce. Like any powerful grounds statement, this assertion seems intuitively
obvious and objectively neutral. Indeed there has been little, if any, contention over it in
any sector of US society. On the grounds of this global economic vulnerability, business
leaders undertook to construct socially a definition of the educa: lanai problem. By linking
economic competition to education the statement justified the involvement of business
leaders in school reform. The grounds statement becomes an 'intellectual resource' (Block
and Burns 1986), legitimating leaders' intervention in what might otherwisc. be seen as a
wholly educational matter. Bolstered by reports which show US youngsters lagging
behind students in other industrialized nations on standardized achievement tests, business
leaders can use the statement to shape discussions about educational reform and to deflect
attention from possibly negative consequences of their own policies vis-a-vis global
competition.

This grounds statements, asserting a link between schooling and economic
competition, captures the attention of a wide cross-section of the American public. It draws
together two distinct but related social conditions which many be considered problematic
and which are associated with the kind of deep mythic themes and broad cultural
preoccupations that attract and sustain media and public attention (Hilgarten and Bosk 1988).

The first problematic condition, found in the grounds statement, is the novel possibility
that the US may be at risk of losing (or has already lost) a position of leadership in the global
economy. The second problematic condition in the statement is the questionable availability
of an educated work force for the US economy. These problematic conditions are novel.
Ordinary Americans ask in -may, 'What? Do we not have an educated work force

already?' Novel claims such attract interest because they claim to identify critical new
phenomena (Best 1987). Thus, this grounds statement maintains control over the definition
of education-as-a-social-problem in a way which can successfully compete against other
asserted social problems for media and public a 'ention (Hilgarten and Bosk 1988).
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In this new statement education is neither promoted for its own rake, nor to secure a
more equal and just society (Katznelson and Weir 1988: 212). Thus, those who uncritically
accept the new grounds statement implicitly neglect earlier contentions that an educated
citizenry is important for a democratic society, and that education enables individuals to
make more informed decisions concerning child rearing, political participation, consumer
choices, work, and leisure. In place of democratic and personal grounds, the new statement
highlights the theme that education is important primarily because of its capacity to rescue,
perpetuate, or enhance US business profitability.

Things were getting worse

One useful tactic for promoting a particular social problem construction is the assertion that
things are getting worse, and more deterioration will surely occur if something is not done
(Best 1987). By 1987, the business oriented grounds statement began to produce a flood of
business oriented 'things are getting worse' analyses. Heralded by the popular press, (Time
1987, Business Week 1987, US News and World Reports 1987), a labor shortage suddenly
appeared. Business leaders began to believe, in part, that the 'product' of the educational
system was not only defective, but also in short supply.

Simultaneously, new reports about educational reform increasingly accentuated the
schools' failure to meet the challenges posed by low-income and minority students (e.g.,
Committee for Economic Development 1987). These reports suggested that it was not the
entire educational system which needed to be reformed, but services for 'at risk' students:
dropouts and non-college bound youngsters (cf., Daniels 1988).

As expected, the conceptualization of educational reform and global economic success
began to undergo modification and become enlarged (Spector and Kitsuse 1987). The
following recent elaborations of the original grounds -tement then, are worth citing:

A semi-literate population cannot support a productive economy. (Finn 1987)

Poverty and ignorance could cause shortages of qualified workers and threaten America's stance in a global
y. (CED 1987)

If we don't keep them in school and do a better job of educating them, who will do the work that enables the US
to compete successfully in the global marketplace. (Business Roundtable 1988! 9)

(Illiteracy is al menacing problem which threatens our c.untry and our democracy. (Hagemeyer 1988)

Thus, towards the end of the 1980s, corporate leaders still directed their attention at the
'restructuring' of the educational system (Perry 1988, Kearns and Doyle 19.), but placed
increasingly heavy emphasis on low-income and minority students. At the national level it is
clear that the concerns of business leaders about education are directly linked with the
productivity crisis, the growing inability of US business to maintain global market
leadership, and, most recently, a domestic labor shortage which is forcing businesses to hire
workers previously labelled unemployable.

Secondary education as a social problem: a case study

Over the last few years committees and task forces have been formed in many
communities to discuss the 'educational problem'. These local groups tend to be
composed of more than one sector of the community. Their deliberations, colored by local
history, coalitions, and events, take on a different character th4n those at the national
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level. In the next few sections, we report a study of a local educational reform task force in
Sunbelt City. We present and then analyze the content and form of this community's
debate, discourse and ultimate consensus on how to approach the educational reform
problem.

Members of the Sunbelt City Task Force on Education and Jobs originally concurred
with the popular formulation of the grounds statement (i.e., a better schooled work force
is needed for business reasons). Business members insisted that the basic problem with new
workers is poor discipline linked, in turn, with low-income and minority status. This,
they asserted, needed to be remediated in the schools. Members of the Task Force clashed
when business leaders urged that socialization be moved from existing schools to a
centralized vocational education high school. Educators on the Task Force argued that
existing school organizations were adequate. Following the national trend, these
educators claimed that weak families, not schools, cause undisciplined, unmotivated
students. Proper socialization, they asserted, needs to oeear when children arc very young
- the high school years are too late.

While the business leaders initiated and promoted the investigation into secondary
education, their influence on the outcome of the Task Force was not as pronounced as
some might expect. Surprisingly, influence flowed from the educational community
towards business rather than the other way round. Given the business role in initiating the
reform effort, the outcome was both counter-intuitive and puzzling. The processes by
which this occurred, then, is of interest to both micro and macro social analysts.

The setting

Sunbelt City is a rapidly growing city with a population of nearly 400,000 within a
metropolitan area of well over a million people. Over the past few years high technology and
related manufacturing, along with financial and shipping companies, have moved to Sunbelt
City for its moderate climate and to take advantage of low cost land, living and labor.
Notably, middle and upper level management and technical employees have relocated with
their firms.

The Sunbelt School District is geographically quite large (500 square miles), includes
about 74,000 students and was desegregated by court order in the early 1970s. The student
population is almost 40% black. Busing and annual pupil re-assignments are utilized to
maintain racial balance. Initially a source of serious community conflict, the desegregation
plan became a source of widespread community pride. Recently, however, complaints about
busing and pupil re-assignment have been increasing, especially from relocated newcomers.

In early 1987, following a Chamber of Commerce survey documenting some members'
dissatisfaction with young new employees, and the emergence of public complaints about
both secondary schools and their graduates by company officers who had relocated to Sunbelt
City, the Chamber staff organized a retreat for business leaders to discuss the major issues
confronting business in Sunbelt City. The survey results were taken as evidence that
'something is wrong with the schools,' and the Education and Employment Task Force was
born the following month.

The chancellor emeritus of a local university was appointed chair of the Task Force by
the president of the Chamber of Commerce. Other community members invited to serve
included several high ranking officers of buselesses of various sizes, representatives of the
community college and the department of education of Sunbelt University, highly placed
Sunbelt City school district staff, a local school board member, a state school board member,
and an officer of the local teachers' association. Also serving were officers of the Urban
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League and the state Employment Securities Commission, an elected local government
representative, and the director of the Chamber. Blacks comprised approximately one-sixth,
and women one-fourth, of the Task Force membership.

The Task Force meetings usually took place in meeting rooms in the Chamber
headquarters. At the first Task Force meeting, the chair appointed a business subcommittee
whose charge was to articulate concerns about education and the work force shared by the
corporate community. The business subcommittee meetings were conducted in executive
dining rooms at the corporate headquarters of the chair of the subcommittee. Two of the
business subcommittee members were recent arrivals in Sunbelt City, having relocated with
their corporation headquarters and certain operations. As we later learned, these two men
were largely responsible for the emphasis on education at the Chamber's retreat.

Sources and meinods of data collection

This research project began in late 1987 with a grant of access to all Task Force meetings
by the chair who introduced us to the members. We briefly described our anticipated roles
as observers, not participants. We attended all meetings, the business subcommittees
meetings, writing committee meetings, and the 'signature breakfast' and press conference
during which the Task Force Report was signed by all members. Since the meetings were
fairly large the presence of two researchers was unobtrusive and enhanced the reliability of
the recorded field notes. In addition, each of us kept an interpretive journal.'

Interpretation of the Task Force deliberations and report relied on a social
constructionist analysis (Spector and Kitsuse 1987). This perspective alerted us to changes
in language, members' attributions of causes, their discussions of strategy, assessments of
effects and outcomes, analyses of political alignments and so forth. The approach cautions
against the researchers evaluating or judging whether or not members' claims, arguments,
and =counts are valid or accurate; nor may the research team assign or impute motives to
members. Recent constructionist formulations suggest paying special attention to the
'vernacular resources' members use and how they use these resources (lbarra and Kitsuse
1989). The emphasis, then, is on the process by which members launch, deflect and
subvert contending claims and counter claims, and how conflict and consensus are created.

The data and findings

The initial Task Force meeting featured a talk by the director of the Chamber. He repeated
the grounds statement linking education and economic development, incorporating into it a
problem statement. What is needed, he said, are `higher educational skills and capabilities' to
'match employers' neuls' so that the US can successfully `compete with other countries',
and so that Sunbelt City can 'compete with other cities'. With the context defined this way,
the chair identified two specific purposes for the Task Force. The first was to encourage
business members to tell educators what they expect and need from young new employees,
and to describe what kinds of workers they were actually obtaining. Second. business
members were to articulate ways that they could help education meet business needs.

At the first business subcommittee meeting, members discussed their own personal
agendas. The subcommittee chair, one of the relocated corporate leaders, declared that his
relocated employees were very 'unhappy with the schools'. The Chamber assigned a support
staff member who attended all business subcommittee meetings. This staffer warned the
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chair that 'employees' kids are not the major concern of the Task Force'. The owner o; a
small business worried about dropouts. The other relocated member was especially interested
in better science and technical programs in schools.

Soon, however, the business subcommittee began to systematically discuss what is
expected and needed from young workers. Subcommittee members expressed dissatisfaction
with, a.. one member put it, the 'products' of the schools. These products were workers
with disappointing and troublesome traits. The most troubling were 'immaturity' failure
to show up on time', and the sense that workers believe owners 'owe them something'.
Mentioned last were academic skills like reading, writing, and c er.puting. The traits that
employers most wanted to see in prospective employees eeexe 'maturity', 'pride in
workmanship', 'interest in being part of the company', 'tamability', 'responsibility',
'social discipline that respects and understands authority', 'sensitivity towards others',
'realistic expectations of work and employers', and better oral and writing skills. Because
there was only one owner of a small business on the subcommittee, the members projected
that small business would account for a large proportion of new jobs, members agreed to
hold a one-time meeting with selected owners and executives of small businesses.

The next subcommittee meeting included the top managers and owners of 24 small
businesses. The chief officer of an employment agency also attended and remarked to one of
the researchers that the needs of many small business people were for `low skill, entry level
workers' but 'there just aren't enough'. This theme was repeated by others at the meeting
who were well aware of the reported 3% unemployment rate in Sunbelt City and county.
The key comments which emerged from the small business subcommittee meeting included:

Young people coming out of high school have too many choices and 'can go their own way'.

It's like they have their own unions 'cause they can leave omit+ and just go down the street' to find another.

There is a lack of motivation which isn't being taught in the schools.

Kith seem to think they can get rich quick.

You ca..i't t nd workers willing to be trained.

They need t learn to do what people tell them to.

Other remarks wezc concerned with personal appearance, adaptability, and doing more than
'just being there' . The employment officer complained that he had the applications of 100
personnel specialists but could not find a fork lift driver; 'all kids are bring pushed to go to
college', he grumbled; vocational skills are being 'downgraded'. The owner of an air
conditioner installation and service company agreed by saying that education 'has gotta find a
way to put honor back in the blue collar'. The chair of the business subcommittee responded
that many of the problems were due to the fact that there was 'no centralized vocational high
school in Sunbelt City - kids are in esoteric classes where they get no motivation'. A small
business owner added that 'vocational education could be used to combat dropouts'.

The first few meetings confirmed that 'common sense' notions that we, as researchers,
had expected to observe. Business leaders said they wanted stronger basic academic skills, but
repeatedly, and more emphatically, described deficiencies in student or worker behavioral
traits. In essence, those leaders reported being faced with discipline problems during a period
of tight labor markets, never a comfortable position for business owners (Ramsey 1977,
Edwards 1979, Braddock and McPartland 1987). In this finding, our original hunch about
what business leaders 'really' wanted was confirmed and became part of the data (Spector and
Kitsuse 1987: 53). The question was, now that members agreed on a common definition of
'the problem' with education, where would their deliberations lead them? Vocational
education soon became the pivotal issue around which discussion and debate swirled.
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Reconstascting the 'real' problem of secondary education

Based on the small business executives' remarks, the chair began to reshape the definition of
the problem with education. It was not education per se that as a problem. Rather the
problem was that non-college bound high school students were learning neither the
educotional skills nor the discipline' needed for entry level jobs. His claims-making activity
involved saying that 'vo -tech [vocational-technical] kids are too spread out' among the
district's ten high seliools and may 'distract college bound kids in, say, social studies'. He
summed up by sub .ting that such students 'may be better off in a separate school'. The
Chamber staff member ernarked that the centralization of vocational education 'gets around
to race' because it 'may lead to the resegregation of black and whites'. The chair, however,
continued his tack, and declared that 'pride must be put back in vo-tech education'.

This meeting recast the claims-making activities of the group. The probk al was no
longer secondary edneation in general, but the population of low-income and minority
youngsters wive might be socialized as productive workers via a centralized vocational
education ;ugh school. A subtext was emerging concerning the potential race and social class
resegregation of the school district. The importance of this subtext was later confirmed by
informants who had been Task Force members.

The business subcommittee expressed a continuing need to learn the opinions of the
broader Sunbelt City business community and became engaged in designing a survey of all
Chamber members, inquiring about their satisfaction or dissatisfaction with new hirees, the
secondary school system, the community college, vocational education, and so on. The next
few subcommittee meetings focused on survey design, but were also characterized by serious
discussions of vocational education, its potential centralization, and ways to make it more
appealing to students.

The chair, at the close of one subcommittee meeting, declared that his relocated
employees were 'livid' about the schools. At subsequent subcommittee meetings, the chair,
usually informally before or after a session, made remarks such as his 'employees blame the
new superintendent for busing', and that he knew he 'could not change busing'. The chair
stated his final remarks on this issue at the end of a session with an order to the research team
'Sociologists, put your pencils down!' He then asserted that his company wanted 'everyone'
who was presently sitting on the school board and 7unning for re-election in the upcoming
election 'thrown off. He concluded with the view t hat his 'employees aren't opposed to
biting; they just don't like what's going un in the classroom; it's disgusting!''

The enlar3ement of the grounds statement

The business subcommittee prepared, disseminated, and analyzed the results of its survey
over a three-month period. Simultaneously, the general Task Force membership me: and
were addressed by invited experts whe discussed various ways of understanding the problem
with education. As these discussions progressed, the grounds statement began to change and
expand.

A number of Task Force members expressed a great deal of concern about dropouts. An
adult literacy expert showed the National Alliance for Business film 'The 4th R: Readiness
to Work' which heavily supports business involvement in education. The film emphasizes
the fact that minority students will make up a large portion of the workforce by the year
2000. The film also implies that if these youngsters are undereducated and do not find good
jobs, social chaos will occur.
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At a later meeting, the representative of the state Employment Security Commission
projected the numbers of new workers needed by the year 2000 and discussed the preparation
they will need. He pointed out that non-white and immigrant workers will constitute 53%
of the %workforce by the turn of the century. Additionally, he reported that greater use of
temporary workers and contracting-out is expected. He predicted 'growing income
divisions and expanded wage inequalities'.

Task Force members, especially educators, began to emphasize the role of low income
children, their parents, and dropouts in creating the alleged problem. The core message of
the National Alliance of Business film was referenced as justification for expanding the
grounds statement. Now that numbers of minorities had been counted, their expansion
estimated, and the numbers of future jobs had been counted and the workforce expansion
measured, a new tag line could be attached to the grounds statement at the local level: 'Uwe
don't see to it that low-income and minority children are better educated, there will be not
only a shortage of skilled workers which hinders the competitiveness of US business, but
there is also the potential for social upheaval.'

Low income children and their parents as the 'real' ?roblem

Further Task Force meetings featured more expert analyses and formal presentations by local
educators, who elaborately described and defended district programs. Discussions were
frequently punctuated by the ranking official of the school district emphasizing 'at-risk kids'
and 'children having children'. These youngsters watch too much television which 'leads to
mindlessness and crime', he insisted. As a result, many drop out and 'becomea drag on
soci 'he challenge was, the school district official summarized, 'to bring these children
bac:. J the mainstream' and give them the 'attitudes and skills' which would help them.

At a subsequent meeting, a Task Force member who is a public school teacher and
head ri the Teacher's Association gave a talk about the importance of parents to the child's
educational success. In a passionate voice he asserted that it is 'the lack of parental
involvement' that gives education all of its problem... These youngsters drop out and
'diminish the quality of life' for everyone. All of us need 'locks on our doors'. He
exhorted everyone to 'join hands' to solve this 'debilitating, ruinous problem which leads
to relentless corrosion'. The family is the 'crux of the problem'. The director of the
Chamber remarked that 'we're talking about major, major social problems'. He
speculated that 'the only way' to deal with problems of this magnitude may be to follow
the example of Israel where 'there are programs which take very small children from their
families and raise them in collective situations and then return them to their families'. The
chair of the Task Force observed that during his trip to China he was impressed by the
'discipline' of very young, collectively-organized children. 'Of course, that's too
regimented', be quickly added. The seed had been planted, however, and extended
discussions of early childhood intervention. education, and care continued at subsequent
meetings.

The educators and their invited experts placed a great deal of emphasis on the positive
features of existing public education processes, programs and personnel. Simultaneously,
blame for problems was placed on low-income and minority students and their parents who
allegedly impeded the educational process. thus school personnel, responding to the
allegations which formed the Task Force in the first place that their programs created
problems for employers' competitive ability countered with claims that low-income
families were the real problem.

During this period, which lasted through three Task Force meetings, business
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official pre-empted the force of the former's presentation by revealing a major vocational
education success and then hammered away at his familiar theme, that the problem wes
low income and minority children/parents. At this point there was consensus about the
definition of 'the problem'. Both sides agreed that disadvantaged youngsters and their
parents are the crux of the issue. The solution or nature of needed school (or punil)
reforms - remained very much under contention, however.

The chair of the business subcommittee later angrily complained to one of the
researchers that the business subcommittee's Chamber support man should have alerted
him to the school district's successful vocational education program. He now believed that
the Chamber was not entirely the ally of business but had its own 'program'. Rather than
dealing with pressing issues, he felt the Chamber was most interested in 'attracting and
keeping [business] people here'. The chair also mentioned that his relocated employees,
numbenng more than half of the population of his large firm, thought that Sunbelt City
schools were 'terrible'. He, personally, wished to see the Sunbelt School District
geographically divided in half, which would mean shorter bus rides.

Outside experts anti the emergence of a rival solution

Further speakers at Task Force meetings included experts from outside the local area. One
featured speaker was a former governor who is active in educational reform at the national
level. He twice repeated the earlier, shorter version of the grounds statement: good
education is necessary for 'global strength'. The governor also promoted the expansion of
education for four-year olds, especially those who are disadvantaged znd 'don't get it at
home'. A member of the business subcommittee attempted to emphasize the absence of
centralized vocational education as the problem, and added that if there were only one or
two vocational education high schools in Sunbelt City, business could be more effectively
donate the necessary 'technology and expertise'. The ex-governor saw some merit in the
argument but added that focusing on current technology 'neglects how technology
changes too fast, and then what will the kids do [with their outmoded skills']'?

The chair of the State Board of Education also made a presentation to the Task Force.
He emphasized the need for early education of disadvantaged children, including three-
year olds, to bring them up to 'parity'. With a projected dropout rate of 40%, tl- key
was to reach disadvantaged children early these youngsters are creating 'chaos in our
schools' and will eventually cost millions of dollars in social costs. He repeated the
governor's point about the drawbacks of teaching narrow skills such as those learned in a
centralized vocational education program.

Not only had the business subcommittee been defeated on presentation day,
subsequent meetings were dominated by experts who placed heavy emphasis on Early
Childhood Education which became the principal competing 'solution' to the problems in
schools.

Throughout the final stages of the Task Force deliberations business leaders kept
inserting remarks about the need for centralized vocational education. The ranking school
district official, however, forcefully finessed each attempt by first reiterating the social and
curricular drawbacks of centralized vocational education, and by consistently repeating the
shortcomings of a particular population of students. The numbers of low income
youngsters were expanding, he insisted, 'it's going to get worse!' Concerning these
students, the official added, 'if there were a thousand jobs available and a thousand kids to
fill them it would do no good'. These children simply `don't have the work ethic'.
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Hence, employers will be 'getting the lowest of the low'. The state school board member
on the Task Force backed this analysis, noted that high and low income workers are
getting 'further and further apart' and pleaded 'poverty must be stressed in the Report'.

The Report

The elaborated grounds statement defining the education problem was repeated in the
Report. After particular reference was made to students who are illiterate, semi-literate, or
dropouts, the Report insisted that 'As the US struggles to compete in global economic
markets, the nation can ill afford such a flagrant waste of human resources'. The nearly
50-page document contained frequent references to impoverished families, and most
solutions to this problem accentuated Early Childhood Education. References to
'selectively centralizing' some vocational education courses were buried among several
dozen other recommendations. The general theme was that the children in poor families
needed to be resocialized through the educational system, and the earlier the better.

The business leaders who initially backed Chamber efforts to form the Task Force -
leaders who vociferously identified the alleged problem as de-centralized vocational
education and promoted the solution of centralized vocational education. were ultimately
rejected. While the Report acknowledged that current vocational education programs
could be improved, it emphasized the view that the real problem is the low income and
minority children populating both the schools and the existing vocational education
programs. These 'at-risk' youngsters lack the role-modeling, values and social discipline
needed to either acquire school knowledge or diligently perform on the job.

Discussion

Our case study illuminates the process by which active community forces dynamically
interact to shape school reform. By closely recording the activities and opinions of the
community leaders involved in the Task Force, we learned how the definition of 'the
problem' in secondary education shifted from lack of centralized vocational education for
low income students to the shortcomings of low income students and their families. With
this shift came a shift in 'the solution' from a centralized vocational-high school to the
formation of Early Childhood Education programs.

The flow of influence between contending groups

The key question in this study is: how did a group of business leaders powerful enough to
generate the formation of the Task Force fail to achieve their goals? The Task Force data
offer three clues to answering this question.

First the dramatic counter evidence offered by the ranking Sunbelt City school official
on the presentation day of the business subcommittee's survey results did not help the
business leaders' cause. This educator's skillful elaboration of the prevailing grou ids
statement was even more influential. After adopting the business community's language
and general concerns, he was joined by other educators in using business leaders' own
suggestions to elaborating the problem. Thus, concern over the schools' role in creating
socialized young workers was transferred into an assertion that low-income students
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create problems in schools. The case data reveal how one community group influerces
another when a topic is identified and members hold divergent views (cf., Barley et al.
1 9). Though the educators initially appeared to have been 'enculturated' into the
business leaders' views, they were actually using the business model to launch their own
arguments. This is at odds with the results expected by Spector and Kitsuse (1987: 8) who
predict that the group which adopts the language of a competing group will not achieve
its goals.

Second, some key business Task Force members became persuaded that the educators'
goals were worthy. We learned, for example, that between twelve and fifteen phone calls
took place between the rankinz school district official and the chair of the business
subcommittee. One of the reseaecilers interviewed ',ix chair of the business subcommittee
following the publication of the Report. When asked about the relative neglect of
vocational education in the Report, the chair grimaced, appeared embarrased, and
remarked that the ranking school district official 'impressed me' with his argument that,
when it comes to socializing low income children social 'integration is important for
learning middle class values' in order to produce some 'success stories'. Separating low
income students from the mainstream 'is not such a good idea'.

Third, using a strategy of hammering away at the theme of the alleged defects of low
income families, educators on the Task Force were able to marshal various experts to speak
and to elicit and receive strong support for Early Childhood Education. In this way they
deflected attention away from centralized vocational education.

The local educators, addressing the Task Force, were primarily concerned with
defending the Sunbelt City school system, presenting evidence of the relative success of the
system as a whole and of various special programs which the school district offers
including the currently dispersed vocational education program. Their unspoken agenda -
confirmed in subsequent interviews with Task Force participants - was to avoid any
reform changes which might lead to the resegregetion of the schools. In their attempts to
keep the upper hand in this battle, however, educators had to resort to a tactic which
contains a glaring irony. In order to attempt to reject and then subvert the claims and
efforts of business people to install concentrated vocational education programs, educators
repeatedly told the Task Force that the primary reason why centralized vocational
education could not solve the problem is that low income and minority children and their
parents are themselves the problem.

Paradoxically, then, educators utilized a poor-as-deviant argument to preserve a
desegregated schools system valued primarily because it attempts to treat all children as
equal and provide an escape path for the poor. In the contest over the causes and solutions
of 'the problem' facing Sunbelt City schools, educators achieved their goals by successfully
dodging the centralized vocational education bullet with its resegregation implications,
yet managed to maintain cordial relations with the business community on which they
depend for technical and financial support. Cordial relations with the business community
were purchased, however, by recasting the poor and their children as the real source of
school failures.

In this case, in this locale, as this moment in history, particular business leaders did
not achieve their goals as they understood them. The implicit goal of some of the
members of the business subcommittee the partial resegregation of the schools would
have to wait at least until the next school board election.
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Conclusion

In a very real sense, the expanded grounds statement - that undereducated low income
and minority students jeopardize not only the competitive position of US business in the
global economy but the foundations of society itself is rapidly becoming °taken for
granted'. Within the context of continuing productivity problems, a labor shortage, and
growing numbers of the poor, the statement is laden with cherished, symbolic values such
as worldwide US economic leadership, quality education, and finally, concerns about
threats to US security. The statement is political, a mechanism that serves to direct our
attention toward one particulr set of social problems and away from other issues which
may be just as troubling.

There are dear paths for further research now that the expanded grounds statement is
illuminated. Most obvious, educational reform and policy-making activities need to be
critically re-analyzed by bracketing and viewing with skepticism the linguistic and
symbolic baggage of the grounds statement concerning the need for school reform. We
suspect, in other words, that policy-makers, and even social scientists, have not been
immune to the non-critical acceptance of the business - oriented statement. Quite possibly
it is the uncritical acceptance of this grounds statement that is responsible for the lack of
lasting positive effects from reforms adopted since the release of A Nation of Risk (Elmore
and McLaughlin 1988, Kearns and Doyle 1988, Perry 1988). If important elements in the
prevailing grounds statement distort reality, reforms which flow from its are unlikely to
succeed.

Another research direction worthy of pursuit is an analysis of the degree to which
educators are caught in the middle between two social classes. Do business leaders want
schools to simply socialize the burgeoning population of improverished youngsters to
accept low paying jobs in the direct opposition to the opportunity themes of equity-
oriented rhetoric? Is there really an anti-youth movement afoot (Best 1987)? To what
exent do demands from business leaders contradict the expressed goals of public education
in a democratic society? To what extent cio educators consciously fend off these demands,
if at all?

Underlying the rhetoric of school reform in the US, is a broader theme, one linked to
the growth of poverty and the issue of race. In a rather ambiguous statement, but one
which captures the essence of this emerging theme, John L. Clendenin, CEO of Bell
South declared:

Businesses like mine need lots of people. We can't afford to have one -third of the people in this country in the
underclass. If we don't do something soon. be in a heap of trouble. (quoted in Lopez 1989).

Anxiety about the possibility that this 'heap of trouble' would involve widespread 'social
chaos' arose occasionally at Task Force meetings. And the theme of potential social unrest
has surfaced elsewhere in the popular press (e.g., Hagemeyer 1988, Erlich 1988). One
educator warns, fur instance, that if whites keep getting 'top-tier jobs, it is a recipe for
social dynamite' (quoted in Raspberry 1988).

The disenfranchised children of poverty may already be engaging in their own social
movement of sorts. By dropping out of school and 'job hopping' as if 'they have their
own union', they may be engaged in an inarticulate claims-making activity of their own
(Critchlow 1986, Mickelson 1990, Weis 1985). They may well be creating the volatile
situation suggested by Horowitz and Liebowitz (1968), and predicted by many business
people and educators. In short, dropouts and 'undereducated' high school graduates may
be engaged in a type of political activity, even if non-collectve at this point, which may
give rise to serious class struggle (Shaw 1987, Willis 1977).
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Notes

1. There is evidence that in many cases schools do not, in fact, successfully reproduce compliant workers.
The resistance literature (Apple and Weis 1983, Giroux 1983, Weis 1985, Willis 1977) argues that while
schools may be designed to, among other things, reproduce the social division of labor, working class
people and minorities often resist this. Liston's (1988) critique of radical accounts of schooling provides a
good summary and analysis of this argument.

2. We also attended other public meetings relevant to our topic (e.g., school board meetings) and conducted
semi-structured interviews with key members of the Task Force after deliberations were completed and
the Report was issued. Finally, we collected many local reports and documents from the community
college, university, the Chamber of Commerce, and other groups znd agencies associated with child care,
literacy, labor markets, and human resources.

3. We reconstructed our notes .n the classic spot to accomplish such a task, a nearby employees' restroom.
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The last several decades have witnessed a quickening tempo uf change and increasing
turbulence in the politics of Australian education. Recent changes are driven by, or at least
associated with, a gradual integration of the global economy and the rorrunitment of
Australian political leaders to resolve domestic economic problems and, make the nation
`internationally competitive'. Since the Second World War, the Australian federal
government in Canberra has taken over income-taxing power from the states and
gradually exercised the 'power of the purse' to increase funding and extend federal
involvement in education. This long term trend has been slowed under the current Labor
government, where the ascendancy of neo-conservative economic rationalist, thinkit,g,
together with fears about Australia's growing international debt and the non-
competitiveness of the labour force, has led to contradictory educational policies (Smart
1987). Perhaps the best examples of contradictory tendency are in the area of regulatory
controls over school programs and operations. On the one hand, Canberra is pushing for
increased privatization and deregulation of higher education institutions and the forgoing
of stronger links loetween education institutions and the economy. On the other hand,
intrusive centralized policy from Canberra is used as a key strategy for promoting these
outcomes.

This chapter addresses significant topics in the politics of education that will shape
Australian secondary education into the twenty-first century. Foremost are trans-
formations in the polity of Australian education, including the federal restructuring of the
education portfolio, the decentralization and centralization of state education systems and
the increased politicization of the educational policy process. Efforts by the government to
relate education to national economic needs are reflected in attempts to reform curriculum
at both the federal and state levels and in the growing debate about secondary school
assessment and certification. Finally, in a country where nearly 30% of all students attend
private schools, the issue of federal and state aid to private schools is always present.

Transformations in the polity of Ausunlian education

Largely because of differences in their educational funding mechanisms, education policy
responses by the federal governments of Australia and the United States are likely to
continue to diverge into the twenty-first century. Clark and Astuto (1987) have noted the
dramatic diminution in the federal role in the United States under the Reagan
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administration and the substitution of the 'bully pulpit' for dollars and categorical
programs. By contrast, under the Hawke Labor Government since 1983 - especially under
the forceful new education minister John Dawkins the Australian government has
increased its involvement in education policy and pressed for stronger linkages between
the education sector and the business, employment and training sectors. In this section,
we discuss four changes in the polity of Australian education: the federal restructuring of
the education portfolio; restructuring of higher education; state efforts at decentralizing
the highly centralized state education systems; and the growing politicization of the
education policy process.

Federal restructuring of the education portfolio

A major action taken by the federal government to link education more closely to national
economic needs was the amalgamation in 1987 of the Departments of Education and
Youth Affairs with the Department of Employment and Training to create a new
Department of Employment, Education and Training (DEET). This step was taken for
two reasons. First, it reflected the desire of Bob Hawke to have fewer bat larder
ministries. The mega-ministry concept, driven by concerns for administrative efficiency
and economic policy co-ordination, has led to many mergers. Education was no exception.

Second, joining education with employment and training, and especially the
deliberate placement of 'employment' before 'education' in the title of the new
department, were responses to the belief that outcomes from the compulsory education
system are not matched to the need of the national economy. Statistics on the high rate of
unemployment among youth and the country's relatively low retention rates in upper
secondary and tertiary education reinforced generally held views, particularly among
industrialists, that the present educational system was inadequate.

Not everyone supported the view that the Australian education system was
performing poorly, however. The government-appointed Quality of Education Review
Committee (1985), for example, asserted that there was no evidence to show that
cognitive outcomes had improved or worsened over the fifteen years prior to 1985.
Nevertheless, their report did note Australia's changing economic status including the
downturn in economic growth, the rise in youth unemployment, the deterioration in the
labor market and the obsolete nature of education and training for a post-industrial
economy. While these economic issues were mentioned only in passing in that report,
these matters soon came to dominate government thinking. As a result, the polity of
Australian education was restructured to break down the political isolation of the
Department of Education and place it in the context of employment, productivity and
training.

The principal characteristic of this reform in polity is to treat education not as
something of itself but as education for economic development. In his message of welcome
to the members of the new department, Minister Dawkins wrote

Employmen, has been placed first in the title (of the department] because it represents our ultimate ob tive to
help people, particularly the young. get the best job possible. This is not only in their best interests as individuals,
it is also an important national objective if we are to have a vibrant economy. This means the Department will play
a crl,tral role in gearing Australia to meet the new economic challenges of the late twentieth Century. I look
forward working with you cm this very important task. (DEET News, No. 1, 28 August 1987)
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To this end the government has highlighted a number of priorities including:

increasing participation in education and retention rates;
improving the quality cf education;
emphasizing skills training;
involving the private sector in skills education;
increasing the productivity of education and training resources.

These priorities place a heavy emphasis on secondary education and particularly its capacity
in the post-compulsory school years to reverse national and personal disadvantage.

The decision of the federal government to link educational outcomes to national
productivity in such a direct manner faces several challenges. The first is the credibility of
the federal commitment. The government's actions have shocked many purists in
education, particularly in the tertiary sphere, where resistance to this productivity
approach is high. Minister Dawkins envisages the development of more entrepreneurial
tertiary institutions, competing with each other for scarce research and other resources and
being rewarded for performance measured in the context of national productivity. In the
long run, the extent to which succeeding governments remain determined to have
education justify itself in productivity terms will largely determine the degree to which
the new role for education will be accepted.

A second challenge posed by the federal structural reform is the complexity of its
administration. The new department has a huge staff of over 10,000. Organizing
operational units in a department of this size and restructuring units from the older
constituent agencies inevitably creates problems of task clarity and staff morale.

Third, educators are accustomed to playing a major role in educational policy-making
at the national level in Australian education through their participation on commissions
and committees appointed by government. That role has been significantly reduced
through this restructuring as most of those bodies have been dissolved or incorporated
into the new structure. The overarching policy advice will now come from a board on
which educators serve as a minority, with industry, union and oth ,)ublic representatives
being the majority. This loss of formal power has fueled suspicion regarding the
educational motives of the government.

Finally, the implementation and consolidation of this major policy change by other
levels of government will take time and is uncertain. In a federal system of government,
inter-governmental persuasion is often more important than formal authority (particularly
in an area like education where the national government is not regarded as having a
constitutional power). While no state government has yet aligned its own governance
policy with that of the national government, all state governments face a de facto
obligation to implement the national government's priorities.

A reform of the magnitude described here is difficult to appraise. Assessment of its
impact will only be possible as we approach the year 2000. It is certainly the case that
education in Australia, particularly secondary education, will be increasingly guided by
national economic considerations. Education and employment are being joined to ensure
that educational outcomes are related to employment needs. Alignment of education and
training will avoid the artificial, if not elitist, distinction made between the two and enable
the government to rationalize and integrate Australia's educational services.

Restructuring higher education

In higher education, Dawkins' intervention has been rapid and profound. Since July 1987,
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he has used the political leverage of ministerial 'discussion papers' and the total federal
control of higher education funding to force a major restructuring. In trying to make the
institutions more responsive to the needs of the economy, he has:

imposed 'national' economic and research priorities;
set in process a series of institutional mergers aimed at reducing the total number of
institutions by one-half;
restructured the basis of research funding by abolishing the 'binary' distinction
between universities and colleges and creating a 'unitary national system';
insisted that the institutions will enroll 50% more students by 2001;
forced the institutions to rapidly expand student places in areas of 'national
economic need' such as business, accounting, engineering and computing (Smart,
1989).

Given the limittd availability of additional federal funds to support these new initiatives,
Dawkins has sought to increase the privatization of Australia's universities and colleges.
Privatization measures include: reintroducing tuition fees (which were abolished in 1974);
encouraging recruitment of full-fee paying overseas students; encouraging collaborative
research with industry; fostering the development of a more entrepreneurial style of
operation and management in the institutions; and tacitly supporting the creation of Bond
University, Australia's first private institution of higher education (Harman 1989).

Decentralization of centralized state education systems

Historically, Australian public education's administration and control has been
characterized by strong state education systems centralized in departments of education
based in the state capitals (Smart 1988). These bodies, established in the late nineteenth
century, have been remarkably enduring structures. They have served well in building
schools throughout this sparsely settled country; providing centralized training,
appointment, inspection, transfer, promotion and payment of teachers; and prescribing
the uniform curri.ala, syllabi, and external final examination of its students. Administered
centrally and funded centrally (not by local property tax), Australian public schools have
never developed a tradition of local control or strong parent and community participation.

While there have been periodic criticisms of this highly centralized approach to
school administration and control, it was not until the emergence of the federal Schools
Commission in the 1970s that the status quo came under serious challenge. The policies
and dollars of the new Schools Commission in Canberra challenged the monolithic control
of state departments and gave strong encouragement to curriculum diversity and to such
innovations as school-based curriculum and decision-making, and 'devolution of respon-
sibility' to the schools.

Thus, by 1980, Harman could argue that a review of the Australian literature and
reports on educational administration revealed two key themes:

One is the desirability of a much higher degree of decentralization devolution in control, and the other is the
need for much broader community and professional participation polity- making and governance.

Modest efforts to decentralize various state departments head offices' control have been
made over the years but most are appropriately interpreted as 'token'. Regional offices
created by the state departments, for example, have generally become another layer of
bureaucracy rather than mechanisms for substantial devolution of control. Recently,
however, Victoria and Western Australia 1-ave addressed the issue with more substantial
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reform efforts (Smart 1 ). Both of these states have made serious efforts to break the
cast-iron grip of the 'center' by major structural reforms and by the transfer of significant
functions, resources and personnel from the state to the local school and district levels. It is
still too catty to tell whether these efforts will succeed. Early assessments suggest that
there arc already signs of reassertion of central control. Both the remarkable tenacity of
state systems for centralized control and the fact that the real pressures for devolution of
control have come from state politicians rather than from grassroots community interests
make one skeptical of the ultimate likelihood of a genuine reduction in state department
dominance.

Attempts at reducing centralized policy control in the state departments are
accompanied by a conscious effort in some states, notably Victoria and Western Australia,
to strengthen the capacity of individual schools to manage their own affairs free from
external authority. School councils, composed of teacher, parent and student representa-
tives were relatively rare a few years ago, but are fairly common in most state systems
today. In Western Australia, for example, each school is now required to establish a
school-based decision-making group, and that group is charged with providing a long-
term school development plan.

Victoria is a state with a history of experimentation in local school management.
Since the radical decentralization reforms of 1984, Victoria's school councils have had the
power to determine the educational policies and budgets of their schools within guidelines
provided by the government (Caldwell 1988). Caldwell and Spinks (1988) recently
developed a model of the 'self-managing school' as a result of extensive trialling in
Tasmania and Victoria. This model has been widely publicized throughout Australia and
in North America and has become the centerpiece of an extensive professional
development program in several Australian see.es. Still in its infancy, management will be
a major issue in Australian education policy over the coining decade.

Increasing politicization of he education polity process

Over the past decade politicians have become increasingly involved in education policy at
both the federal and state levels. Their expanded influence has come at the expense of the
traditional controls exercised by educatioi. professionals and the bureaucracy. While the
permanent public service heads of state departments of education (directors-general or
chief executive officers whose roles are similar to chief state school officers in the United
States) were once virtually supreme, with secure long-term policy controls, that is no
longer the case today (Harman et a/. 1987). Dissatisfied with the quality of education and
the pace of educational reform, and assailed by a growing array of assertive interest
groups, politically appointed ministers have increasingly taken the policy reins into their
own hands. While removal (or a less direct 'lateral arabesque') of a director-general was
almost unheard of a decade ago, such actions are commonplace these days. Australia has a
new generation of education ministers who, like 'education reform' governors in the
United States, have sought to make their name by taking control of education policy and
seeking the rapid reform of matters as diverse as administrative structure, educational
certification, performance indicators, and curriculum content and delivery. Ministers such
as Bob Pearce in Western Australia and Terry Metherell in New South Wales are examples
of this increasingly politicized style. However desirable the stability and professional
expertise of the previous model might be, there is no evidence that a retreat from this
electorally and economically-driven politicization and turbulence in education policy will
occur in the near future.
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State and federal curriculum reform

A national cutricuhon?

The changing nature of federal-state relations in Australian education is most dramatically
seen in the area of curriculum. Of all educational undertakings, the strongest traditional
prerogative of the states has been the determination of curriculum content, design and
development. That is not to say that curriculum is not a matter of national concern. To
the contrary, federal level concern with curriculum was formalized in the establishment of
the federal Curriculum Development Center (CDC) in 1973. That federal interest is
uncertain is evidenced in the demise of the CDC as a response to federal funding
reductions in 1981, its resurrection by the Hawke Government in 1983 and the final
removal of its life support system in 1989. Throughout its turbulent life, the CDC's
effectiveness depended on participation by the states. Even at the peak of its power, the
CDC was unable to implement a national curriculum over the objections of state agencies.
The Queensland government, for example, was able to ban two _urriculum programs
(SEMP and MACOS) which had been either developed in or promoted by the CDC, even
though state leaders had actively participated in the CDC curriculum development
process.

The demise of the CuC in 1989 should not be taken as a sign that the
Commonwealth Government has relinquished its interest in the establishtnent of a
national curriculum. The government continues to pursue a national curriculum program
for Australian education by both indirect and direct means. A strong example of direct
action can be seen in events following governmental adoption of a National Policy on
Languages Report in 1987. At that time, government funds were all for the
preparation of curriculum and syllabus materials based on an understanding that one or
two states would develop materials for all Australian schools. State curriculum developers
are expect& to use a nationwide reference group in order to maintain a national focus and
to accommodate particular states' needs within the national framework. The extent to
which this process will be more successful than the CDC remains to be seen. With high
profile federal government involvement in promoting a national consensus, however, it
may well be the first subject area to have a national curriculum.

The argument for a national school curriculum was set forth by Minister Dawkins it
May 1 in Strengthening Australia's Schools: A Consideration of the Focus and Content of
Schooling. Set in the context of his government's drive to maximize the effort in education
in support of national economic development, Dawkins argues for a common curriculum
framework oriented to such objectives as greater international export competitiveness,
improved productivity and the development of skills-based industries. While the
document affirms that school policy - making lies in the constitutional domain of the states,
it also defends the federal role in promoting the national interest and demanding effective
use of national resources to meet national goals. Dawkins concludes that the fundamental
purposes of education can only be addressed by way of 'a coherent curriculum appropriate
to contemporary social and economic needs'.

In advocating the development of a national curriculum, the Minister places
considerable weight on the problem of school to school itinerancy (called transiency in the
US). Several Australian studies suggest that itinerancy is likely to lead to cumulative
deficits in terms of school achievement. with children crossing state system borders the
most seriously affected (Birch 1985, Collins and Coulter 1974). The Minister cites these
research findings for suggesting that the implem,,ntation of a national curriculum would
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offset the disadvantage suffered by mobile families, particularly those crossing state
boundaries. The cost of preparing such curricula will be considerable, even if only priority
curriculum areas are targeted. Nevertheless, the Minister has made it clear that the states
are expected to fund the curriculum development work. The question of whether a
national curriculum is the most efficient way of tackling the itinerancy issue is, therefore,
confounded with the issue of who should bear the cost of generating the new curriculum
materials.

The extent to which the national curriculum issues will change the balance of power
between federal and state education policy makers depends on a number of factors. On the
federal side the two key questions are first whether the current commitment to
'education-for-economic development' can be maintained; and second whether a strong
minister such as a ykins (who contrast quite starkly with his predecessor) will be on
hand to implement new federal policies (Smart 1989). Other key stakeholders in the
decision-making process also need to be considered, especially the federal opposition
parties, the states and the influential educational pressure groups.

Consider, for example, the two opposition parties which, in coalition, would form a
new federal government, if successful at the polls. The coalition's policy would favor
national initiatives in development in curriculum, student assessment and teacher
education. 'Exceller, and 'improvement' are also key words in its policy statement of
December 1988, which asserts that Australian schools and curricula must hold their own
in terms of international competition and comparisons. In addition, they propose a
National Standards Monitoring Program that would impinge directly on curriculum,
assessment and teacher education, as well as another federal inquiry into teacher education.
Although advanced from a different ideological perspective, and less direct or
comprentzsive than the approach of the Hawke Labor Government, this coalition policy
co -curs in reemunending substantially more federal involvement in education than the
anti-centralist coalition parties have traditionally supported.

Formal state participation in the national curriculum policy development has come
through the Australian Education Council (AEC) whose membership includes the state
and federal education ministers. The Council's approach to the national curriculum
proposals was to conduct a curriculum mapping exercise undertaken at both a general level
and of mathematics in particular. As a consequence of that exercise, the AEC has decided
to pursue common curricula wherever po!._ible, provided the inherent right of the states to
control education is not intenered with in other words, a common curriculum rather
than a national curriculum. Nevertheless, it has accepted frameworks for national
curriculum development in the fields of Languages other than English, and for
mathematics, English literacy, English as a second language, technology and science.

According to the federal minister for educat ion, key pressure groups such as the
Australian Council of Trade Unions, the Natienai Council of Independent Schools, the
Independent Teachers' Federation of Australia, the Australian High Schools' Principals
Association and the National Catholic Education Council have agreed to 'participate in
the development of national goals and priorities to strengthen the role and performance of
Australia's schools' (Media Release 145/188, 24 July '1988). Significant omissions from the
minister's list are the major government school teachers' unions and parent bodies.
Furthermore, some of the key independent school groups, named as participating by the
minister, have been fairly hostile to much of what he has so far proposed.

There is little doubt that the federal minister is attempting to take some of the sting
out of the frequent attacks on public education and is committing the Commonwealth
Government to a part in promoting and maintaining an efficient public sector. It is
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3. Articulation between primary and secondary education, and between
compulsory secondary education and other forms of education whether they be
further secondary education leading to tertiary education, or vocational
education.

4. Changes in the education of secondary teachers so that they are able to teach
across a range of disciplines (preferably two, if not three), and are able to
address the needs of students from mina:icy groups.

S. Decentralization of education to better allow for teachers to exercise their
professional expertise and for parents to take a significant role in decision-
making.

Central to these recommendations were the curriculum changes that are the subject of the
remainder of this section.

Implementation of the Beaz ley report (1984) generated considerable discussion in
government and the education ministry. The ministry faced four problems. First, the
implementation of change inevitably involves questions of timing as programmes have to
be developed, then trialled, implemental. and evaluated. How quickly should the reform
be implemented? The government permitted a lead time of almost four years before the
Unit Curriculum program ti centerpiece of the Beazley report was to be in place.
With a fairly conservative profession such as the teaching profession in Australia, it took
the direct action and demands of the minister for education to achieve th val of general
introduction of the unit curriculum only one year behind schedule. NT.1 hiie the minister
regarded this as too slow, most teachers considered it to be excessively rushed.

A second issue concerned the entrenched interests of the various disciplines. Under
the previous system, mathematics, science, social science and English were regarded as
'core' subjects and all others as 'optional' units. The core unit curriculum designers and
teachers were loathe to forgo any time in the teaching of these subjects, far less allow that
the core number should be seven. Vested curriculum interests remain a problem,
particularly as many parents also perceive that certain subjects are core and some remain
optional. The central ministry of education will ensure that all seven units are treated
appropriately and that its own priorities, the learning of a foreign language, for example,
are adequately met by schools. The extent to which attitudes are changing remains
somewhat problematic.

A third problem related to program development was the need to develop new
curricula and to amend old ones. New curriculum areas, like personal and vocational
education, required the writing, trialling and dissemination of completely new materials.
Established curriculum fields, such as mathematics, had to be adjusted to provide learning
modules covering a semester of teaching that were both complete in themselves and yet
able to lead sequentially to another unit in that field. A considerable amount of curriculum
writing was required. To some extent, old curricula were merely made to fit the new
structures imposed by the unit curriculum system.

The fourth, and more basic, issue was that of equity versus excellence. The
requirement that students study a broader range of subject areas and the focus on the
relevance of schooling for personal needs led to the criticism that the ministry was more
interested in promoting equity than excellence. The proposed curriculum policy did,
however, enable brighter students to attain excellence in their areas of interest while
providing for a broad-based and personally relevant curriculum. Further, the government
sector has responded to the considerable 'flight' by secondary students from its schools by
designating special schools where students may concentrate on studies in a particular field,



146 I. BIRCH AND D. SMART

thus permitting excellence of attainment alongside the Australian expectation of a fair
opportunity for everyone.

The education ministry implemented its curriculum reform and addressed the
criticisms made of it in an all-too-brief year in which its proposals were trialled. Seven
schools, country and metropolitan, government and private, were designated pilot schools
in which the unit curriculum changes were implemented. An illuation of the process
indicated certain problems. Insufficient time was available to dev.lap new curricula. The
need for adequate enrollment in all classes restricted the number rIt clas:;es which could be
offered. There were problems of timetabling for Etexibilitv, even using vertical
tirnetabling. And excessive worklc ads were generated by the aeed to report on each
term's activity. The evaluation found that despite these problems, all of the pilot schools
regarded the Unit Curriculum as a major educational 24vance in Western Australia.

The concept was introduced in all government set is at the beginning of the 1988
school year. It is too early to appraise the success of this innovation which is the most
significant reform in twenty years in the development of curricula for compulsory second
education. It will be some time before the benefits of the new system become apparent and
its weaknesses can be catalogued.

The Western Australian curriculum reform effort exemplifies many aspects of the
politics of educational reform. It began with highly visible 'interference' in school policy-
making by a minister of education and was troubled by the inertness of centralized state
bureaucracy nominally committed to decentralization policies. In addition to serving as a
case study in reform politics, the Western Australia case suggests that any attempt to
implement a national curriculum policy will face substantial resistance if attempted soon
after a state has instigated its own curriculum reforms generating considerable system-
wide trauma.

Secondary school assessment and q-rtification issues

In recent decades Australian schools have ccnsiderably reduced the amount of external
student assessment and certification. Currently, no assessment is normally required for
entry into primary or secondary schools (minimum age limits may apply) and children
progress to secondary education in homogenous age grou.)s. Certification at the
completion of the compulsory years (normally after ten years of schooling) is based on
internally conducted assessment. External assessment leading to certification - where it
exists is taken by students completing the full secondary education program, two years
beyond the end of compulsory schooling.

The certification and assessment of students in Year 12, the final year of secondary
schooling in the Australian education system, is quite pivotal both for the future
opportunities of individual students and for the success of national education policy. Given
the present lack of articulation between secondary and tertiary institutions, assessment of
students highlights the inappropriateness of school curricula as much as the limited
preparation of individual students. The movement towards a national education policy
linking education to national economic development highlights the issue of certification
and assessment. Using outside assessments to control access to tertiary education
underscores the limited options available to education consumers. With the inter - and
intra - sectoral obstacles preventing transition within and across educational sectors, the
refusal by secondary and tertiary institutions to adopt an integrated and articulated
curriculum slows individual progress and undermines national economic development

goals.
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Certification at the end of Year 12 has come under closer scrutiny as retention rates
from the end of compulsory schooling to Year 11 and Year 12 have increased. Expected
economic advantages from the two additional years of education are being reinforced by
government actions that make continued school enrollment more attractive than
unemployment. Dole payments have been withdrawn or made more difficult to obtain for
youth able to stay in school. Employers in both the public and private sectors are also
reinforcing completion of Year 12 by making demonstrated school experience or
achievement a prerequisite for employment. As ambivalent as employers have been about
the adequacy of the school systems, they are pressing potential employees to obtain more
advanced educational qualifications.

Another factor encouraging formal assessment of Year 12 graduates is the tertiary
institutions' expectation that secondary schools, despite the pressure for expanding the
numbers of students completing the additional two years, will adequately prepare more
students for tertiary studies and sort graduates into norm-referenced groups for admissions
screening.

Parents and students are drawing attention to assessment and certification procedures.
They find courses unsuitable, assessment procedures complex or mysterious and the
outcomes unsatisfactory, particularly when scores appear to have been manipulated by
third parties or where a score obtained, which in a previous year would have enabled entry
into a university, no longer meets admission criteria.

These factors increasing the demand for better Year 12 certification are complemented
by several factors affecting the supply of educational services and resources. Most
significantly, financial, curriculum and teaching resources are inadequate to meet the needs
of a large influx of new and returning students in the upper secondary schools. Moreover,
policies and resources do not facilitate the flow of an increasing number of individuals into
tertiary institutions. Policies governing tertiary institutions are rather confused in the face
of the new educational and political demands being placed on them. For example, in the
recent report of an enquiry into Upper Secondary Certification and Tertiary Entrance, the
Technical and Further Education (TAPE) system was said to have 'legitimate claims to
being called tertiary'. Yet TAPE was nor :ncluded in the reviewer's deliberations because it
was held to be not exclusively a tertiary system and had entrance provisions different from
the principal tertiary institutions, the universities and colleges of advanced education
(CAEs). This confusion springs frJm the fact that TAFE has traditionally been a low
status, poor cousin in the tertiary sector. All too often status overshadows national goal
setting when the issue of certification, particularly at the upper secondary level, comes
under scrutiny Institutional turf battles keep the certification system from providing
objective evidei.ce that can be used to identify placement for each student regardless of
previous experience.

Before the problem of certification can be adequately addressed, policy-makers will
have to recognize that it involves the often hidden Australian conflict between
egalitarianism and elitism. This conflict was initially broached with the introduction of
compulsory education and revisited with each increase of its duration over the last one
hundred and forty years. For so long as compulsory education kept the egalitarianism ideal
alive, it has not mattered that a minority of the population proceeded via private or upper
secondary education to tertiary educational institutions providing elite students with
access into certain professions. The educational elite controlled upper secondary
certLication and assessment, gradually accommodating a rising number of aspirants to that
certification while preventing tertiary schools from becoming na a of the egalitarian
elementary and secondary systems.
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Within the last decade this picture has changed dramatically. Completion of twelve
years of schooling, rather than the compulsory ten, is now the norm for most of the
population. Battle lines have been drawn over the appropriate role of upper secondary
education. On the one side are those who want expanded access to tertiary education,
more variety in curriculum offerings and a criterion referenced assessment system. On the
other side are those who want to maintain the traditional role of upper secondary
education as a mechanism for servicing and sorting the population to determine who will
be invited to proceed to tertiary education. This latter position does not necessarily seek to
deny upper secondary education for all students, but resists expansion at the expense of the
traditional role. Up to this point, reviews, reports and reforms covering upper secondary
certification and assessment in all states and at the federal level in Australia have, in
principle at least, left the traditional role intact. The egalitarian thrust has been
accommodated by devising alternative curricula and new forms of assessment and
certification that do not require abandoning the traditional screening process. Political
pressure may become focused on the elitism issue when assessment and certification
appropriate to the principle of upper secondary education for all are introduced in lower
secondary education. These changes may, in turn, bring renewed pressure for change at
the upper secondary level, if the youth are not to be seriously disadvantaged by the
assessment system.

The politics of certification and assessment in Australia, responding to the particular
case of upper school certification, raises questions about the political purposes of education.
The K-12 school system plays a unique role in supporting the national egalitarian ideal.
That role cannot be fulfilled unless the certification and assessment system documents
criterion referenced achievement ratilet than sorting and screening an elite for the tertiary
sector. Indeed, the development of such a system for Year 12 students will soon be
confronted with a further demand to open the tertiary sector itself for egalitarian
participation. If new certification systems are not developed, the sheer weight of demand
may swamp the upper secondary system and spill over into other education institutions.

Policies that have any hope of resolving the elite-egalitarian tension will need to be
based on three premises:

1. Acknowledgement that the entire K-12 elementary and secondary system is
intrinsically egalitarian - legitimated by its ability to provide school for all.

2. The tertiary education sector will manage its own entrance requirements
rather than relying on secondary certification and assessment screening.

3. A national framework for certification and assessment for all educational
sectors will be designed to maximize articulation.

the emerging nation' commitment to link education with economic development has
already accepted the first two of these premises. The third a national certificat. n and
assessment framework - could be produced through the participation of federal and state
policy makers. If co-operation is not forthcoming, we can expect a top-down federally
imposed system which is politically and constitutionally possible, or disparate and
inadequate responses which will weaken both individual opportunity and the national
interest.

The private sector is a wild card in the political resolution of this problem. Australian
primary and secondary education has been strongly influenced by this sector, generally
composed of fee-paying, church-founded institutions with a reputation for maintaining an
educational elitism. Up to the present, however, the private sector has had little impact on
tertiary education which has been the domain of government institutions. The emergence
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of private - not always for profit - tertiary institutions may in pact on the certification and
assessment issue. Initial readings of the situation suggest the impact will not be based on
the egalitarian premises noted above.

The politics of aid for private schools

Almost 30% of all Australian students now attend private schools, the majority of which
are Catholic parochial schools (Smart and Dudley 1989). In 1964 the bipartisan tradition of
'no state aid' for private schools was breached by the conservative Menzies federal
government's provision of science laboratories for all secondary schools. A subsequent
challenge in Australia's High Court has confirmed the constitutionality of government aid
for private schools (Birch 1984).

Aid to private schools from both state and federal governments now total- roughly
$Alb per annum. The model of aid for private schools has been the 'needs based' one
established by the federal Schools Commission in 1973. This currently provides for a
graduated twelve category scale of school 'need' in which the poorest schools (Category
12, which includes 75% of the Catholic schools) receive $1627 per student and the
wealthiest schools (Category 1) $498 per student. The state governments provide roughly
similar amounts of aid on the same need category basis.

Over the twenty-five year period of federal aid to schools, the federal government has
gradually come to be regarded as the guarantor of the right to existence and financial
support of private schools. However, the 'state aid' question is by no means dead and it
resurfaces periodically in relation to the 'elite' private schools. Both the Whitlam
(1972-75) and Hawke (1983- ) Labor governments attempted to abolish aid to wealthy
private schools but were ultimately forced by powerful private school interests to concede
the right of such schools to some support form the public purse (Smart 1987a). The
wealthiest private schools continue to be suspicious of the intentions of governments
towards them and many have established impressive fund-raising foundations and trusts in
recent years with a view to ensuring their continued viability in the event that govern-
ment support is ever withheld.

On the other hand, the vast majority of private schools are poor and Catholic and rely
on governments for as much as 75% of their operating sts. These schools have become,
in many respects, an alternative government system, run much like a state department of
education by their large bureaucratic state Catholic education commissions.

With large sums of government money being spent on private schools it is hardly
surprising that government bureaucratic regulation and accountability mechanisms have
proliferated and become a major cause of concern to private school administrators. In
particular, increasingly intrusive and obstructive regulations concerning school expansion
and development, change of school sites, accountability statements on school enrollment
and governance policies, and so on, have been the source of much debate and concern.
Many of the so-called 'elite' non-Catholic private schools which pride themselves on their
autonomy are convinced that the Hawke Labor Government is deliberately frustrating
their independence (Smart 1988a). Many of these schools are increasingly asking whether,
in the long run, it zeight be better to forgo government support in order to avoid the
growing risk of depenJency, or of ultimate 'takeover' by government. Uncertainty about
the future has been abetted by the recent abolition of the federal Schools Commission and
its replacement by a smaller less consensual Schools Council.

Two future scenarios or some combination of them seem possible. First, we may see a
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situation emerge in which the state and federal governments 'take control' of the Catholic
systems which they now largely fund. The more likely scenario is a continuation of
something not unlike the present situation though with the possibility of the 'elite'
private schools being refused government support on equity grounds, or their declining to
accept government aid on the grounds that it is too little support for too great a sacrifice in
autonomy. What is certain, however, is that no government can now turn back the dock
and decline support for the poor Catholic schools. The Australian polity now firmly
accepts that such aid is appropriate and just.

Conclusion

It is cleat that increasing integration of the global economy and its enhancement of
national consciousness of international competition is a powerful dynamic influencing
much reform and restructuring in Australian education. Undoubtedly economic
rationalism is a major force behind the increasing federal role in Australian education
policy, a role which we predict will continue to grow as we move into the twenty-first
century. At both state and federal policy levels the same dynamic s' :ms likely to foster a
continued press for stronger linkages betwePr the traditionally aloof education sector and
the sectors of business, employment and training.

Recent turbulence in the education policy-making arena seems likely to accelerate as
its professional ranks become increasingly influenced and infiltrated by 'outsiders' such as
politicians, employers and concerned community groups. In short, the politicization of
education policy seems likely to grow rather than diminish so long as widespread anxiety
about the quality and direction of education persists in the community. Other .aajor on-
going issues in Australian education are those of structural reform, curriculum reform,
and accountability. We have seen two contradictory movements in structural reform - an
increasing centralization of education policy in the hand of state and federal ministers as
they reduce or even a);olist Cue role of education commi "ions and expert advsory bodies
and, simultaneously, apparently serious r vt is to el: centralize the power of state
departments of education. There seems to be a strong commitment to correcting a
traditional Australian weakness of school-level autonomy by providing structural and
financial support for the development of stronger school site management. It is possible
that as Australia decentralizes and the United States centralizes at the state department
level we may reach a common point in our educational governance in the future.
Curriculum reform is being driven very much by the national economic agenda. It remains
to be seen just how far the federal government is prepared or able to go (given state
constitutional sensitivities) in its current push for ars:teed national educational goals and a
national curriculum framework.

Finally, accountability is perhaps the most important emerging issue as the politicians
gain an increasing stranglehold on education policy. The lack of educational sophistication
of these new education policy supremos leads us to predict that a ceetral issue in the
politics of Australian education as the twenty-first century approaches will be that of
' performance indicators' .
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Education Politics f or the New Century:
past issues and future directions

Douglas E. Mitchell
University of Cahforing, Riverside

The formal study of the politics of education is a relatively recent phenomenon. While
political analysis is among the oldest of the social science disciplines, its application to
schooling was almost totally neglected before the 1950s. Mainstream political scientists had
well developed theories and a substantial body of empirical data on political behavior at all
levels of goverment for several decades before serious attention was given to the political
parameters of educational program and policy dimensions. Indeed, to this very day,
intellectual interest in education politics is the province of only a tiny handful of scholars and
researchers. There are not a dozen scholars holding appointments in university departments
of political science who specialize in public school politics, and only a small fraction of the
schools or departments of education have political specialists.

V'hile interest in the political dimensions of American et! acation has grown
substantially in the last three decades, we are dependent on historians, rather than political
scientists, for scholarly analysis of events prior to the 1950s. Political scientists, who began
work in earnest before 1960, expanded their influence substantially in the two decades
following the founding of the Politics of Education Association at the 1969 meeting of the
American Educational Research Association. Political analysis, while still very limited when
compared with psychologically-based studies of learning and child development or
sociologically-based studies of school organization and administration, has produced a
number of good books and a steadily growing research literature. It is illuminating to briefly
retrace the historical circumstances that created the context for this growing interest in the
politics of education.

Why the political view was so slow to develop

Three broad social developments during the early years of the twentieth century helped to
deflect attention from the political dimensions of public education. All were rooted in late
nineteenth century developments but came into full view shortly after the turn of the
century. Taken separately, each would have had a relatively limited impact. In combination,
however, they gave rise to the widely endorsed slogan: 'Get politics out of education and get
the schools out of politics.'

The first development, the urban reform political movement, succeeded in moralizing
the politics of municipal and county government and challenged the legitimacy of the ethnic

and social class-based, special interest 'machine' politics that dominated local governance
during the last decades of the nineteenth century. In! .zany states this movement succeeded in
creating civil service protection for government workers, including tenure laws for public
school teachers. It also broke up the ward-based election system in many communities,
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removed political partisanship from the candidate selection process, and moved elections to
off-years or away from scheduled party-based elections for state and national office (see
Mitchell 1984 and Peterson 1985).

The second important development was the adoption of a philosophy of progressivism by
many leading educators, most notably John Dewey. Progressivism provided a fundamentally
new rationale for selecting school programs and policies. Progressive educators encouraged
professional control over the schools by insisting that the primary goal of education is to
transform children - preparing them for a new world of social and economic realities which
they would create for themselves, rather than simply passing on to them the cultural values
and technical skills of their parents generation (see Cremin 1964)

The third critical development during this period was the advent of scientific
management. As articulated by Frederick Taylor (1911) and other popular theorists of the day,
scientific management provided the rationale for the development of a strong superintendent
role for local school districts. Scientific managers, the theory went, could dramatically
inc ease productivity and overall cost-efficiency if they =Led closely supervised,
bureaucratically structured school organizations. Managers could improve the economic
efficiency of the schools by carefully conducting 'time and motion studies' to determine
exactly how large classes should be how long they should remain in session, a rsd how
students should he moved and tracked through the educational system (set Calla'san 1962).

In combination, these three forces virtually eliminated the legitimacy of ordinary
political processes in education. The urban reformers saw politicians as self-centered
advocates of special interests whose principal contribution to urban life was replacement of
the public interest with special interest venality and greed. Theexcesses of machine politics in
New York, Chicago and other metropolitan centers gave ample evidence to support this
view. The philosophical progressives saw education as a source of community development,
and encouraged separating program and policy decisions from the preferences of the
uninformed and unenlightened. Education, from this point ofview, is the leading edge of
progressive community improvement - not a service provided in response to articulated
family or community interests. And the scientific managers wanted politics removed from
the process so that there would be no interference with the development of a business-like
system of hierarchical control and direction.

While all three social movements sought to disconnect the schools from the politics of
regular governmental bodies, they differed sharply regarding both the reasons for removing
politics from school governance and the intended beneficiaries of the changed decision
making process. Urban reformers wanted to give power to non-partisan members of a civic
elite - individuals who would take public service as a moral duty rather than an economic
opportunity. They assumed that this would insulate the schools from the baser motives of
uneducated lower class citizens and the self-serving opportunism of unscrupulous party
hacks. Such a view obscures the role of political leadership in discerning and articulating
fundamental community values and norms. Political decision making is inherently value
laden some values are reinforced, others are suppressed. The question is not whether this
will happen, but whose values will dominate the process. When rcrponsibility for
identifying the 'public interest' is passed into the hands of a political elite whose sense of civic
responsibility guides their policy judgments, members of that elite bring the values and
norms of their own social class into the office with them. Generally, they express those values
unseif-consciously, as if they naturally represented values embraced by the entire community.

The progressives accepted elite political control, but their primary interest was in
freeing school policy from the press of immediate political and client demands. They sought
to professionalize education, to see schools as a vehicle for expanding human potential rather
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than a device for serving current needs. Progressives believed in community influences so that
children learned about possibilities for an idealized future rather than the mundane realities of
the present.

The scientific managers were the beneficiaries of a business and industry take-over of
local school boards. They reinforced the urban reformers dedication to buffering the schools
from direct political pressure. The result was an effoit to make the superintendent of schools
the only important political actor on the school payroll, protecting all other school
employees by making them explicitly subordinate to superintendent supervision and
direction.

As these three forces coalesced, the idea that schools are political entities disappeared
from public consciousness. Schools were merely productive organizations like business and
industrial corporations. Control was to be ana yzed in terms of business management, and
programs evaluated in relationship to professional standards. Public investment was to be
measured in terms of civic and economic development - not responsiveness to family and
student interests and desires. The personal investments of families and students who paid for,
and worked at learning in, the schools were to be measured in terms of long term 'return on
investment', rather than short term availability of desired services. It made perfect sense, in
this con,ext, to say that education need not be an enjoyable experience and to tell the
recalcitrant or unhappy student that, 'If you want a good job you better get a good
education.'

The eclipse of education politics was so successful that neither political scientists nor
educators undertook a single importart empirical study of the nature and effects of political
factors in education during the entire first half of the twentieth century. As lannaccone
(1967) has noted, the professional control over education, which dominated school policy
during the second quarter of the twentieth century under the banner of keeping politics out of
the schools, was one of the most successful political strategies in American history.
Professional control was almost uniformly accepted. Debates had to be couched in technical
and psychological language just to get onto the decision-making agenda of most school
boards and many state legislatures. Throughout this period federal involvement was limited
to program level support - primarily for vocational and agricultural education programs.

There were, of course, important political issues plaguing policy-makers and
professional educators throughout this period. They were seen primarily as moral and civic
questions, however, not as the proper business of party politics and democratic deliberation.
The three most prominent issues during the first half of the twentieth century eventually
came to be known as the 43R.s of school politics': Religion, Race and Rural/urban conflicts
over school finance (see lannaccone and Cistone 1974).

The religion issue initially surfaced as a struggle over whether families would be allowed
to separate themselves from the public schools and incorporate religious concepts and
worship experiences into the entire fabric of their children's educational programs. This
aspect of the issue was resolved in favor of religious expression in Pierce v. Society of Sisters

268 US 510 (1925). The right to maintain private sectarian schools was affirmed in this early
court case but the issue was far from settled. Members of religious minority groups
continued to feel that many public schi, al systems were utilizing state funds and state
authority to foster particular religious beliefs in violation of the Constitutional
`establishment' clause. Two arguments dominated the debate. First, religious minority
groups were joined by civil libertarians in arguing that prayer, Bible reading, recognition of
various religious holidays, and various other religion-related activities in the schools were
constitutionally prohibited whether or not objecting children were excused from
participation. Second, families who were paying tuition to send their children to sectarian
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religious schools tended to feel that they were being 'double taxed' for education - paying
once for the public schools and then having to pay again for the education of their own
children.'

Attention to the issue of race was largely informal and generally involved defending
inadequate schools for minority populations with the 'separate but equal' doctrine handed
down in Plesry v. Ferguson, 168 US 537 (1896). The anti-politics of the urban reform,
progressive education, scientific management coalition was largely successful in keeping the
K-12 school system from becoming overtly entangled in race politics until the issue was
addressed by the Supreme Court in Brown v. Board of Education, 347 US 483 (1954). The
political strategy for insulating the race question was to claim that public school programs
and policies are 'color blind', and that differences in the quality of service were accidents of
geography or the fault of the minority families themselves.

Conflicts between rural and urban interests focused on distributing the cost of education
between state and local taxing authorities. Until Baker v. Carr, 369 US 186 (1962) established
the one-man/one-vote principle, most state legislatures were dominated by rural interests.
Industrial and commercial properties located in urban school districts enabled them to raise
greater revenue through local property taxes. The picture changed dramatically when states
were forced to re-district, with the result that urban districts turned to state funding sources
more frequently and helped create the system of categorical programs that would justify
directing state funds to urban centers and special needs children.

Discovery of the politics of education

Four events of national importance dramatically altered school politics during the 1950s and
'60s. In combination, these events brought an end to the urban reform, progressive
education, scientific management anti-political consensus that had dominated education
policy making for half a century.

Yankee ingenuity

First came a reconstruction of the role of education in national security. During and
immediately following the Second World War it became dear that technological innovation
rather than manpower strength or popular dedication would control the future of armed
warfare. Though the Geneva Convention limited the use of biological and chemical warfare,
it worked only by facilitating mutual restraint not by ending the development and
stockpiling of lethal substances. Simultaneously, popular awareness of the famed '1Vtrihattan
Project' for development of the atomic bomb gave credance to a widely held belief that
' yankee ingenuity' had won the War.

As the 'Ad War replaced overt conflict, a heightened emphasis on economic and
technical might underscored the importance of education as an element in national security.
Foreign language instruction, math, science and technology training, and above all,
reiteration of the virtues of the American free-enterprise system were increasingly brought
into national consciousness as fundamental education ge als.
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Desegregation

Before this changing view of education could substantially undermine the progressive
ideology stressing schooling as socialization for adult life and an opportunity for individual
growth and development, the second majc event occurred. After years of litigation, the
Supreme Court's landmark Brown v. tam! of Education decisions in 1954 and 1955 (359 US
294) declared that schools had a positive role to play in the creation of equal opportunities for
all citizens. Striking down the 'separate but equal' doctrine of PIessy the Court ordered the
dismantling of the nation's dual school systems.

The Brown decision brought politics directly to the schoolhouse door. First in the South
where governors and local educators openly resisted the Court, and later in the North and
West as it became clear hat many school officials were conspiring with racist community
leaders to isolate minority groups by controlling the location of new schools or gerry-
mandering existing school attendance boundaries. Over the next several years it became
increasingly obvious that power politics played a key role in creating and sustaining a system
of unequal access to fiscal as well as human resources for the ration's schools.

Documentation of systematic inequalities dramatically undermined public confidence in
the professionalism and political neutrality of the earlier coalition of reformers and scientific
managers. Blacks had demonstrated what many other citizens suspected school resources
were not being allocated on the basis of either political equity or economic productivity
criteria. The coalition which for half a centuey had insisted that politics must be kept out of
the schools in order to keep interest groups from exploiting them was shown to be equally
implicated in a system of neglect and abuse.

Sputnik

Just as resistance to racial desegregation was becoming front page news, the nation's
attention was once again riveted on the role of education in national security by the 1957
launching of the Russian Sputnik satellite. If the race question undermined confidence in the
mcral commitments of progressives and urban reformers, Sputnik was devastating to
American confidence in the school's scientific managers. In shrill cries of panic not to be
heard again until publication of A Nation at Risk in 1283, federal leaders called for a crash
program to improve school productivity. National security and educational program
development were explicitly linked in 1958 with passage of the National Defense Education
Act. Education was declared too important to be left to the educators; political interest in
school programs and management practices quickly spawned massive federal investments
and linked school budgets to the adoption of programs adopted by Congress and state
legislatures.

Soon the fiscal control strategy of categorical budgeting becai Plae norm for programs
acleiressi,ii; racial equity issues as well. Schools were required to show that funds were spent
for purposes defined by the political system rather than by professional educators.
'Supplementing versus supplanting' controversies soon arose as political leaders suspiciously
eyed educators suspected of trying to undermine the over-riding goals in international
competition and equalization of educational opportunity.
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Collective bargng

With the New York teachers' strike of 1960, the last remaining vestiges of the earlier anti-
politics framework collapsed. Fcrmalization of collective bargaining required direct political
intervention by state legislatures and the creation of adjudication mechanisms in the
executi" and judicial branches of state government. Unlike earlier state level policy
decisions, this divided the educational community in rancorous and extended conflict.
Elected ofEcials at all levels of government were forced to choose between teacher advocates
and the defenders of school administrators and local boards who insisted that collective
bargaining was a violation of managerial integrity and an abrogation of the political
sovereignty of the local school board. Though the battle lasted for nearly two decades,
teachers in all but a few states eventually won the right to organize unions and engage in
collective bargaining follow'ng the model established by the National Labor Relations Act of
the 1930s (see Kerchner and Mitchell 1 81

Collective bargaining is an affront to scientific management theory. It assumes that
workers have legitimate interests that managers either cannot recognize or will not
voluntarily accommodate. It also departs from the progressive philosophy of a totally child-
centered educational system by making conflict among adults a critical element in the
formation of programs and policies. Finally, collective bargaining represents an abandon-
ment of the anti-politics of the urban reform movement. Teacher organizers directly
challenged the virtues of non-political school governance. They had to argue that direct
political expression of teacher self-interest was both legitimate and necessary. Indeed, they
had to assert that existing sche )1 policies and practices were the result of self-interest on the
part of school adminstrators and unrepresentative board members in order to muster the
political support needed to get collective bargaining laws through state legislatures. Thus, by
the time the New York teacher strike was settled, the nation was well aware that school
policy is every bit as political as social welfare, criminal justice, transportation or any other
domestic policy problem. In th- ensuing decade, school politics played prominent role in
both the legislative and judicial branches of the federal government.

Recent developments in education politics

By the end of the 1950s it had become clear that political considerations were every bit as
important to the development of school programs and policies as learning psychology,
teaching pedagogy or management theory. Some scholars -were even beginning to take
school politics seriously. Thomas Eliot (1957), writing in the prestigious American Political
Science Review, offered a plan for scholarly investigation of the politics of education. Shortly
thereafter a fledgling literature on the subject began to develop. By 1962, the first major
study of state level politics was published (Bailey et al. 1962). In the ensuing thirty years a
small group of politically-trained scholars has examined a broad range of key issues. With the
formation of the Politics of Education Association in 1969 a true sub-discipline came into
existence - complete with a professional association, sharing of scholarly work in progress at
annual conferences, and the haz,;nnings of a scholarly journal. During the 1970s and '80s
political science interest in the politics of education was augmented by work derived from
rational planning, program evaluation and policy research scholars. A new US journal,
Educational Evaluation and Policy Analysis, was launched by the American Educational
Research Association. Then, in 1986, the British publisher Taylor & Francis brought
international recognition to the field by agreeing to publish an annual politics of education
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Beyond fiscal considerations, the shear number of teachers required to staff the public
schools makes it difficult to recruit enough individuals willing to accept professional
responsibility for their work. In the US, public school teaching requires nearlyone-quarter of
the graduates produced by the nation's colleges and universities. Just insisting that they be
drawn from the top half of their graduating classes (a standard well below that of medicine
and other prestigious professions) would mean that public schools would need to recruit half
of this pool of eligibles. Raising salaries would help, but little is known about theextent to
which business, law, engineering, medicine and other professions would be willing to bid
still higher for these highly qualified candidates.

School restructuring is the other political development of international significance
Where professionalization seeks to make schools more effective by enhancing the
productivity of the teaching workforce, restructuring is supported by those who see
productivity as a systemic rather than a teacher performance problem. Most restructuring
proposals involve two key elements. First, they extend the decentralization or devolution of
authority concepts that have driven recent federal policy changes by emphasizing the critical
importance of enhancing discretionary authority and power at the school site. By allowing
local educators, working directly with children and their families, to plan and organize
educational programs, the argument goes, complex adjustments to individual differences,
local circumstances and subcultural variations are most likely to be productive. The extent to
which decentralization involves political rather than managerial discretion varies from one
restucturing proposal to another. Administrative and managerial authority is basic, but
many restructuring advocates insist that political control is critical to long term success.

The second key element in most restructuring proposals is an emphasis on the
importance of sub-cultural norms and values in school productivity. As outlined in the
chapters by Mary Metz and Thomas Timar, staff and community beliefs are closely linked to
individual school sites and are changed, if at all, by addressing them at the site level. This
insight has led to increasing support for the creation of stronger site level organizations
capable of capitalizing on the strengths of local values and able to directly address the
limitations imposed by inappropriate local value systems.

Cynics may view the popularity of restructuring as an admission that a quarter-century of
reform and innovation have not worked. Federal, state and district policy-makers have tried
an enormous variety of policy tactics to bring about school and classroom level change
Virtually every major sub-system programs, curricula, assessment, governance,
management, finance. facilities design has been subjected tc, direct intervention. The
results, restructuring advocates seem to insist, have been disruption and contradiction rather
than improved productivity.

Whether rooted in despair over past reforms or a determination to build on previous
accomplishments, however, restructuring is now the dominant theme in school reform. It is
linked, as noted by Carol Ray and Roslyn Mickelson, to the forced restructuring of industry
brought about by international markets and rapid technological change. It is also linked to
the belief that schools should respect individual differences and enhance equal opportunity for
all children the principal legacy of racial and cultural equity reforms during the last quarter
of a century. It remains to be seen, however, whether local school sites can achieve the
cohesiveness and dedication to excellence that restructuring advocates expect.

The core tensions to be faced by twenty-first century politics

If federal withdrawal, legalization of decision-making, professionalization of teaching, and
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restructuring of local schoo: stems are currently the dominant themes of school politics,
what issues will drive education policy and politics as we move into the next century?
Attempting to answer such questions is risky and almost embarrassing to those foolish
enough to try. Despite this risk, however, speculation on the future is helpful in putting
present conditions into proper perspective, even if unforeseen events overpower the logic and
make a mockery of the assumptions used in making projections. Let me conclude this
chapter, therefore, by proposing that education politics at the beginning of the twenty-first
century will be controlled by seven key decisions - decisions C .:" must be made by the seven
fundamental interest groups whose actions determine overall education policy directioes and
control the operations of school organizations, however they are structured.

The key questions to be faced include:

1. By the nation as a whole: How are the economic productivity and civic
socialization goals of education to be balanced?

2. By education policy-makers: How are local autonomy and centralized authority
to be balanced in school organization and deign?

3. By reformers and their supporters: Are school cultures appropriately seen as the
objects or the instruments of reform?

4. By professional educators: Are schools best seen as managed bureaucracies or as
professional service communities?
By families and communities: Are the core goals of education best pursued
through private choice or insistence on compliance with the public interest?

6. By students: Is the greatest benefit from learning the protection and
enhancement of property interests, or does it come from formation and
expansion of personal and cultural identity?

7. By education planners and researchers: Is advancing technology education's
primary problem, or does it represent the most promising solution to pressing
social, cultural and resource problems?

Economic productivity or civic socialization?

National support for mass, free compubory education has always involved a mixture of civic
and economic goals. Economic productivity is linked to education through the concept of
'human capital development' the idea that education increases the skill and capacity of
workers, thus raising the overall value of their work. Whether viewed from the perspective
of increasing the general capacity of average workers, or enhancing the unique value of
specialized workers with more advanced training, this approach to education evaluates
school performance on the basis of whether graduates are able to secure and hold jobs.

By contrast, the civic goals of education relate more to personal, family and political life.
Schooling is widely recognized as playing a major role in the formation of community
values, the creation of sound families, and the enhancement of personal satisfaction and
enjoyment. Viewed from this perspective, schools are seen as productive when political
participation is high, crime and alienation are low, families are stable, and individuals have
access to the world of science and art, ideas and rewarding personal experiences.

While both of these educational goals are essential to a prosperous and stable society,
they are in continuous tension. Resources used to enhance personal sensibilities may or may
not lead to greater productivity; economically valuable knowledge and skills may or may not
enhance personal, family or community life. As we move into the twenty-first century it will
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be necessary to wrestle with the balance between these goals and to organize and fund
schools according to the priority assigned to each.

Centralized authority or local autonomy?

The most obvious examples of the growth of centralized policy control involve the
expansion of federal involvement in the schools. While federal policy centralization was
dramatically reduced during the 1980s, the result has been more than offset by the growth in
centralized state-level policy control. Ideologically, however, the battle fires have been
drawn greater centralization is advocated by those who fear local school districts cannot be
trusted to guarantee school performance effectiveness in a context of equal opportunity,
decentralization is supported by those who fear that state and federal policy-makers are
insensitive to local variations in context and educational goals. Whatever the mix of
economic and civic goals established for the schools, policy makers will need to identify a
proper balance between centralized control over the school operations and support for
decentralized and locally autonomous school districts and sites. For more that a quarter of a
century the emphasis has been on centralized intervention to reform or redirect local
programs and practices. Reform advocates recogm. xi, and regularly decried, the 'religion of
localism' rl'at protected local educators from responding to pressures for change.

Centralization of authority has been the policy strategy of those who see financial
efficiency and equalization of educational opportunity as the most important problems facing
the schools. Support for decentralized authority and local autonomy have always been
endorsed by those who see preservation of choice and maintenance of program quality as the
more important policy considerations.

The tension between centralization and decentralization of policy control is well
documented in the chapters of this book. Mary Metz and Thomas Timar describe the power
of local cultures and the importance of utilizing them for creation of quality programs. The
Atlanta story as told by Orfield and Peskin presents the dilemma of equity advocates
centralized power forces recognition of the problem, but does not seem able to force
redirection of school programs and outcomes. As suggested in McGuire's chapter, business
leaders seeking accountability and efficiency in the schools tend to organize state level
coalitions to influence policy. Those who want program change tend to follow local.
strategies school partnerships and local district duration task forces.

Schools as cultures or culture as reform inctrurnent?

Perhaps the most important theoretical argument to be faced in preparation for the new
century concerns the role of culture in the schools. It is quite clear that culture is a
fundamental element in school operations. What is not clear is whether culture is the means
of reform or the object of reform. Where culture is seen as the means of reform, educators are
urged to manage cultural elements. They are told to create a 'common vision' of school
purposes, establish a 'positive climate' for learning, and assure 'high expectations' for
student achievement throughout the school. Where culture is seen as the object of reform,
however, such strategies are viewed ;s naive and unduly optimistic. As described in the
chapter by Mary Metz and confirmed in the case study data presented by Ray and Mickeison,
cultures are more enduring and less subject to direct manipulation than many recent teacher
and administrator training programs would suggest. Cultural norms are both more
tenacious and less explicit than many reformers recognize.
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Nevertheless, cultural norms and values play a critical role in sustaining school programs
and directing the energies of both students and teachers. Hence, fundamental and lasting
reforms will eventually have come to grips with the cultural foundations of schooling.
Children whose families are unwilling or unable to inculcate core values needed for successful
participation in the labor market, or whose own sense of identity and worth has been
damaged to the point that the motivation to learn is impaired, must be treated with cultural
enhancement as well as ordinary pedagogical techniques. The question that will carry
reformers and researchers alike through the remaining years of the twentieth century is how
to create powerful school cultures without trampling upon and destroying needed elements
in family and community cultural systems. To do so will call for new insights into the
development of pluralistic social systems, the naturalization of cultural aliens, and the
synthesis of diverse cultures into synergistic new c patterns.

Managed bureaucracy or professional community?

For administrators the key question is whether to view schools as bureaucracies or as
professional communities. During the early decades of the twentieth century,
administrators, together with their school board supporters, strus, led mightily to turn
schools from local child care and nurture institutions into businesslike managed
bureaucracies. Hierarchical authority, formal rules of procedure, merit based supervision of
subordinates, differentiation of status, and other marks of what Max Weber called an 'ideal
type' bureaucracy we-e carefully nurtured.

Whitt there is no chance that schools could be returned to their nineteenth-century
structural form, there are serious pressures to replace current bureaucratic features with those
of a professional community. Professional community organization is the essential character
of the school site management thrust outlined in the chapter by Ian Birch and Don Smart. It
is also the organizational form endorsed by the Coalition of Essential Schools described in
Thomas Timm s chapter.

The distinguishing feature of the professional community approach to organizational
administration is the shift of power away from 'line' administrators and into the hands of
those who are directly responsible for the productive process. In the case of the schools, this
means dividing the teaching workforce into relatively small teams who are assigned
comprehensive responsibility for the education of a cohort of students. In order for
administrators to have the confidence needed to support such an organization, they need to
believe that teachers are truly professionalized willing and able to accept broad
responsibility for assessing student learning needs and developing programs to meet those
needs. Such confidence contrasts sharply with the attitudes and beliefs responsible for the
earlier bureaucratization of the school. Bureaucratic organization was developed on the
assumption that central management had to overcome the limited capacity of teachers to
diagnose student needs, develop appropriate programs, and manage the fiscal and political
dimensions of school/community relations. Over the next decade it will, no doubt, become
clear whether teacher preparation and collegial planning systems can create and sustain an
authentic professionalism. If so, teacher unions can be turned into professional associations
and given a major role in school organization and management. If not, administators will be
expected to reassert comprehensive responsibility, treat teacher unions as 'blue collar'
worker organizations and shift program planning and teacher supervision into he hands of
specialists with the training necessary to perform these tasks.
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Private choke or public interest?

For families and ordinary citizens, the central issue is whether education is a matter of private
preference or public interest. While the fondamental interests of families in the welfare and
education of their children ha. long been recognized, compulsory school attendance laws
were adopted because many parents did not enroll their children in public schools. These
laws assert the unequivocal interest of the state in assuring that all children will receive at
least a minimum education. Where, then, is the boundary between family choice and the
public interest in an educated citizenry?

Legally and officially, the early twentieth century answer to this question was that
families had a right to control the duration and content of their children's education only if
they were willing to: (a) adhere to minimal state standards; and (b) pay all costs associated
with their choices. Recently, the issue of family choice has once again become the focus of a
major education policy debate. Voucher plans, open enrollment options and home schooling
plans have been added to elective courses and multiple track school programs to give impetus
to the move toward expanded family control over education. At the same time, pressures to
standardize school programs, prepare children for entry into a national labor market, raise
overall achievement in comparison with other industrialized nations, and use the schools to
assure acquisition of national and community values continue to militate against freedom of
choice for both students and their families.

In the co..aing years, finding an acceptable balance between individual choice and
enforcement of the public interest will remain a critical political issue. Equally important,
this issue intersects with the issues of professionalism, centralization, school cultural
development, and economic versus civic socialization goals for education described above.
The simplest mechanisms for ,nhancing choice are likely to undermine other important
political goals. If demands for expanded choice are ignored, however, broad political support
for the public school system may be threatened. Perhaps the most important question
confronting policy-makers and researchers on this issue is whether there are ways of
enhancing family choice that do not threaten our ability to protect the public interest in high
standards, support for national cultural values, and professionally sound school program
designs.

Property rights Of cultural identity?

Individual students and their advocates in the policy community confront the question of
whether education in the next century will be viewed primarily in economic or in cultural
terms. Viewed economically, students have a property interest in education' schooling
represents an investment in their future and serves as the primary means of access to wealth
and social status in an advanced industrial society. Culturally, education serves a dual role it
is a potent means for transmitting family and community norms, and it provides individual
students with the capacit: to critically appraise their cultural heritage and develop for
themselves a personal and cultural identity.

In pursuit of their property rights, students can be expected to demand educational
programs that prepare them for entry into the labor market. These demands will often
conflict, however, with community culture values and may require that children become
alienated from parental or neighborhood cultural norms in order to accept the norms of
mobility and workplace behavior needed for economic success. Recent experience, supported
by significant research evidence, indicates that cultural alienation is not simply the high price
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children from minority sub-cultures must pay for economic viability. In fact, cultural
alienation may be the primary reason why schools typically fail to prepare minority students
for economic success. Cultural identity appears to be the foundation of economic success, not
a competing goal for education. Hen a the issue for the next century is how to develop
schools where children acquire a cultural foundation upon which to build an economically
viable set of attitudes and labor market skills. Schools will not achieve these twin goals by
dismissing or suppressing family cultures they will have to find ways of combining the
strengths of family background with access to the broader national culture in ways that
motivate and empower rather than alienating children who come to them.

Technology as problem or as solution?

While researchers and educational planners need to grapple with all of the key questions
described above, they will play a special role in relation to the issue of technology. As
technological change induces dramatic changes in the eceonomy and in the life-styles of
individuals and communities around the globe, technology presents itself as a critical
problem for educators. Viewed from this perspective, the issue is how schooling can keep up
with workplace and life-style changes in order to prepare students for the adult world of their
own future rather than reproducing the obsolescent one of their parents generation.

Technological change presents an equally important challenge to the educational process
itself. Today's schools continue to utilize technologies that are hundreds or thousands of
years old teacher lectures, class discussions, chalk boards, printed textbooks, laboratory
demonstrations, individual grades, etc. It is important to consider whether recent changes in
information technologies will make these traditional technologies (and perhaps the
organizational forms through which they are utilized) obsolete. Throughout the twentieth
century information technology changes have been repeatedly hailed as harbingers of
educational change, only to prove inadequate to the task of fundamental educational process
change. Radio, photographs, audio tape recording, film strips, overhead projectors, moving
pictures, television, xerography and microcomputers have each been heralded as

breakthrough technologies. Up to this point, only photog -aphs and the various relatives of
xerography have made fundamental char ;es in either curriculum content or pedagogical
practice.

As information technologies become less costly and educators learn how to combine
them effectively, educational changes may become more far reaching and dramatic. The
microcomputer, linked to high resolution television and the mass storage capacity of optical
laser disks, may provide a powerful new instructional tool. If this is so, however, its
importance in the classroom has yet to be proven. In his chapter, Phillip Piele makes a
convincing case that technological developments associated with distance learning
(interactive video) are likely to be more important than microcomputer-based instructional
innovations during the remaining years of this century. Whether distance learning or
microcomputer-based pedagogical change turns out to be the most important roate to the
incorporation of new information technologies into the educational process, it is important
to recognize the paucity of good research on either the educational effec s or the
organizational implications of these developments. Researchers and policy planners need to
mount a long term co-operative effort aimed at testing and evaluating these changes
examining their potential for keeping school programs in touch with rapidly changing social
and economic technology shifts as well as their role in supporting or redirecting traditional
instructional p OLSSe
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Conclusion

With three decades of increasingly sophisticated political research and analysis to draw upon,
professional educators and school polity-makers have come to fully appreciate the essentially
political character of public education. We now recognize that both the content and the form
of schooling is determined through the conflicts and coalitions found at the core of local,
state and national political systems. With that knowledge has come an awareness that public
support and organizational effectiveh?ss depend on identifying and resolving fundamental
questions regarding the goals of education rid strategies to be utilized in pursuing those
goals.

The chapters of this volume provide a broad introduction to a number of key issues.
Both space and intellectual limitations have forced us to select a few of the most salient issues
for analysis. As the Politics of Education Association enters its third decade, there is ample
work left to be done.

In dosing, we should remind ourselves that political insight and analysis do not
guarantee public virtue. The potentials for abuse of the public trust are enormous. As this
chapter is being writte- , daily lisclosures of military procurement and housing development
corruption in the US federal government underscore the potential for abuse by large,
centralized and well financed public bureaucracies. In the same newspapers, however, reports
of mismanagem -tat and corruption in US savings and loan institutions demonstrate that
private owner lir and decentralization of power provide no better guarantees of success.
Political resedrci, may point the way, but school operations are actually controlled by the
daily interplay between an informed and energized citizenry willing to demand quality from,
and offer political support to, a cadre of professional educators who accept responsibility for
teaching and school administration.

Notes

1. These arguments were addressed in such Supreme Court cases as Co, bran et al. v. L Oil na State Board of
Education, 281 US 370 (1930), Everson v. Board of Education, 330 US 1 (1947), McCollum v. Board of
Education, 333 US 203 (1948), Engel v. Vitale, 370 US 421 (1962), School District of Abington v. Schempp,
374 US 203 (1963), Board of Education v. Allen, 392 US 216 (1968), Lemon v. Kurtzman, 403 US 602
(1971), Wisconsin v. Yoder, 406 US 205 (1972), Committee for Public Education and Religious Liberty v.
Nyquist, 413 US 756 (1973), Committee for Public Filigation and Religious Liberty v. .Regan, 441 US 646
(1980) and Mueller v. Allen, 103 S.Ct 3026 (1983).

2. The United States Supreme Court, in its 1954 Brown decision, stated that, 'in these days. its doubtful that
any child may reasonably be expected to succeed in life if he is denied the opportunity to an education'
(347 US 483, 493). In 1975, in Coss v. Lopez, 419 US 565, the Court declared that students had a property
interest in their .xlucation and due process was required before a student could be denied continued access
to that education.
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