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The purpose of this thesis was to develop and test

a causal model of Texas city manager policy role orien-

tation. The first chapter contains a selective review of

major works concerning the city manager and the council-

manager plan. From these works, research perspectives

and variables thought to affect managerial policy behavior

were identified. A policy role orientation typology was

constructed from nine role questions. Four "types" of

managers were identified. After a review of the charac-

teristics of the Texas council-manager cities and managers

surveyed, the analysis of the isolated variables was

carried out. A causal model of managerial policy role

orientation was developed and the predictions and assumptions

were tested. Further study was indicated, due to the model's

failure.
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INTRODUCTION

Today, a struggle is taking place: it is a struggle to

create more humane, workable, and responsive environments in

which to live and be governed. Because local government and

politics are the present scene of both serious challenges and

great opportunities, this thesis attempts to address itself

to several topics of concern: the role orientations of city

managers in the municipal policy process and the factors that

affect and produce the various policy role orientations that

are found among city managers. The result will be the develop-

ment and testing of a causal model of managerial policy role

orientation.

The Present Setting

One outgrowth of the continuing attempt to provide a

better urban governmental system has been the council-manager

form of government. Originally proposed as part of a "pack-

age" of plans to clean up the widespread graft and corruption

in local governments in the late 1800's and early 1900's and

to stop the inefficiency of previous plans, the council-

manager plan was heralded as the answer to the urban ills of

America. The council-manager plan was to consist of an

elective council to "enact local legislation, adopt budgets,

determine policies, and appoint the city manager who shall

1
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execute the laws and administer the government of the city."1

Implicit in the plan was a politics-administration dichoto-

my in which the city council would be involved in politics

and the manager would remain neutral. Today, the city mana-

ger is pictured as a political administrator, or to put it

more pointedly, he has been thrust into the political arena

by virtue of his position in the local community and the

political structure.

Because of the city manager's shift from a "neutral"

administrator to a "political" administrator, it is important

that the role orientations of the city manager be brought in-

to clearer focus. The change in the actual practice of the

council-manager plan, when coupled with the other reform mea-

sures, could forecast a lessening in the representativeness

and responsiveness of many urban governments along with inade-

quate political leadership for the community.2  While the

manager certainly plays many roles at the same time, one role,

the policy role, has engendered the most discussion. In this

study, the perceptions that managers have toward their policy

role will be explored and, secondly, an attempt will be made

to test various propositions about the causal relationships

of variables which might affect the policy role orientations

of the city manager.

1National Municipal League, Model City Charter, Article
I, Section 2 (New York, 1941).

2 Edward C. Banfield and James Q. Wilson, City Politics
(New York, 1963), P. 186.
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Purpose and Reasons for the Study

There are several reasons for studying the city mana-

ger and the role he performs in the policy process. One

reason is the plan's widespread popularity among medium-to

medium-large-sized cities. A second reason lies in the fact

that the council-manager plan and the city manager have been

the subject of much traditional research. It is hoped that

this study will bring different concepts and methods to the

study of the city manager. Early studies tended to take

solely a prescriptive-legalistic approach to the study of

cities and their governance. Third, the literature dealing

with the urban crisis has shown a trend toward the proposition

that the solutions to the problems of the city will depend

to a great extent on innovation and leadership by local

political executives and greater direct participation by

the electorate. Fourth, the philosophy of the council-

manager plan is found in the politics-administration dicho-

tomy prevalent in the early literature. The plan was further

to be carried out in an air of nonpartisan elections with

the manager striving for technical proficiency and utmost

3 l bid., p. 1 .

4See Robert Dahl, "The City in the Future of Democracy,"
American Political Science Review, (December, 1967), 967,
and Richard Goodwin, "The Shape of American Politics,"
Commentary, (June, 1967), 36, for general discussions on
this matter.



efficiency. This concept needs to be reevaluated continu-

ally since it may lead to a situation where community decisions

will be made with little attention or responsibility to the

electorate.

The city manager and the council-manager plan have occu-

pied a conspicuous place in the field of urban politics/

public administration. It is hoped that this study will add

to the existing body of knowledge about the city manager and

make a unique contribution to knowledge of the manager's role

and the extent of his role in the policy process. Further-

more, it is time to move in the direction of trying to develop

causal models dealing with the city manager and his various

roles. Only then will one really begin to know the city

manager.

Why Study Texas Council-Manager Cities

Texas is a logical state in which to study the city

manager because of its substantial number of council-manager

cities, second only to California in the United States. A

second reason can be found in the fact that Texas is a large,

diverse state with differing geographic and socio-economic

areas. Thus, the number of managers to be studied is quite

5Richard Childs in Civic Victories: The Story of an
Unfinished Revolution (New York, 1952T furnishes a good dis-
cussion on the defusing of urban areas through nonpartisan
elections as does Robert L. Lineberry and Edmund P. Fowler's,
"Reformism and Public Policies in American Cities," American
Political Science Review, LXI (September, 1967), 701-716.



large and varied.6 Because of the varied city sizes,

differing ethnic and economic backgrounds of the city popu-

lations, and the different economic bases of the cities

studied, it must be assumed that the council-manager cities

studied in Texas are similar to council-manager cities in

other geographic areas.

Problems to be Explored

Specifically, this thesis is directed at three central

problems. First, the manner in which the city managers de-

fine their policy role will be examined by analyzing certain

questions dealing with the role perceptions of city managers

towards their policy role. The significance of this problem

is that an actor's conception of his role will naturally

influence his behavior. Secondly, from the manager responses

to the role questions, a typology will be constructed whereby

the managers can be classified into different orientations

in terms of policy role. This will not only make the analysis

easier and more suitable for comparative purposes, but it will

allow the typology to be duplicated with other samples of

city managers. A third problem will be to develop a causal

model of managerial policy role orientations. Certain indi-

cators appear frequently in the literature, and these indicators

or variables will be used to build the model. From the

6The number of cities included in the study is 179.
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causal model propositions will be developed and tested

with the subsequent goal being a reformulation of the cau-

sal model if need be.

Organization

This study will begin with a review of the literature

relevant to the study of the city manager, his relationship

with the city council, and his policy role and the variables

affecting managerial policy role orientation. This summary

will be carried out by utilizing a combination historical

survey/review of the literature approach to enable the reader

to get an overview of the council-manager plan's history,

its role in urban government, its growth, the criticisms of

the plan, and published research on the city manager and

his policy role. The second chapter will deal with the meth-

odology of the study as well as the propositions derived from

the causal model. Chapter III will include a survey of the

general environment of Texas municipal government, the cities

studied, and general characteristics of the city managers

surveyed. The fourth chapter will involve an analysis of the

data in regard to the policy role views of the city managers

and the development of the policy role typology. Possible

sources of intrapositional consensus and conflict will also

be discussed. The fifth chapter will detail the testing of

the propositions and any changes in the causal model of

managerial policy role orientation that have been suggested
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in the analysis. The chapter will conclude the thesis with

a summary of findings on the city manager's policy role as

evidenced in the data and possible areas for subsequent

exploration.
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CHAPTER I

REVIEW OF SELECTED LITERATURE

Much has been written about council-manager government

in the United States, but a significant amount of the litera-

ture is not germane to this study because of the focus on

technical prescriptions for managerial success. For example,

The International City Management (formerly Manager's) Asso-

ciation publishes a monthly journal, Public Management, which

is addressed almost solely to the practitioner. Consequently,

the review of the literature contained in this chapter is

purposely selective, focusing on major scholarly works that

present important themes in the history of council-manager

government or that represent recent empirical efforts to

analyze council-manager government. Such selectivity is em-

ployed in order to develop meaningful research perspectives.

The Literature

The American urban picture changed rather sharply between

the years of 1860 and 1910. This was, for the most part,

due to the impact of new technology, population migration,

and economic growth. Municipal government during this period,

however, was a dismal failure. City life, efficiency of

services, and rising costs were the object of much criticism.

Reflective of the thought during this period is The Shame
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of the Cities, by Lincoln Steffens.1 Written shortly after

the formation of the National Municipal League, the Steffens

classic documented the social, economic, and governmental

histories of the cities of St. Louis, Minneapolis, Pittsburgh,

Philadelphia, Chicago, and New York. The book is comprised

of articles that were written by Steffens while he was the

managing editor of McClure's Magazine. Like most early works

dealing with municipal government, The Shame of the Cities

is highly moralistic and has a specific mission: " . . . to

sound for the civic pride of an apparently shameless citizen-

ship."2 During that period of time, favoritism, graft, and

patronage were common and were generally given credit for

the woes of the nation's cities. While speaking about St.

Louis, Steffens noted:

Along about 1890, public franchises and privileges
were sought, not only for legitimate profit and
common convenience, but for loot. Taking but slight
and always selfish interest in the public councils,
the big men misused politics. The riffraff, catch-
ing the smell of corruption, rushed into the Munici-
pal Assembly, drove out the remaining respectable
men and sold the city . . . .3

The writings of Steffens and others helped the reform

movement grow and expand. The core of the movement was the

National Municipal League, which was formed in 1894. It

1Lincoln Steffens, The Shame of the Cities (New York,
1904).

2Ibid p. 1.

3 1bid., p. 20.
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provided for communication between existing "good government"

groups and aided in the formation of new affiliates. In

1899, the League recommended the adoption of the strong-mayor

form of municipal government and in 1915, the League recom-

mended the city manager plan. In addition to the Model City

Charter, the 1915 plan offered recommendations on matters

such as special legislation and home rule which were to be

included in state constitutions. The Model City Charter,

which embodies the council-manager plan, was revised in 1925

and 1933, and in 1941 a new edition was prepared and still stands.4

The first city to adopt the manager plan was Sumter,

South Carolina, in 1913. The same year, Dayton, Ohio, became

the first large city to adopt the plan. After that, the

growth of the plan proceeded at a steady pace, with the largest

coming since World War II and the "suburban" boom.

The city manager form of government is more than a set

of legal arrangements; it also makes assumptions on how good

government should work. Initial acceptance of the plan can,

to a great extent, be attributed to the inventor of the plan,

Richard S. Childs. As executive secretary of the National

Short Ballot Organization, Childs was able to place his per-

sonal ideas on the agenda for national reform. He conceived

the manager plan as comprising a "package" of reforms aimed

at improving municipal government, but more specifically aimed

4National Municipal League, Model City Charter (New
York, 1941).
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at remedying the main weaknesses of the mayor and commission

forms of government-the imposition of administrative duties

on elected representatives and the lack of expert adminis-

tration. Although the manager form of government was an

elitist innovation, the "good government" movement had as

one of its central tenets the popular control of municipal

government. These beliefs were espoused by the founder

Richard S. Childs in a book written some years after the

founding of the plan. In Civic Victories: The Story of An

Unfinished Revolution, Childs set forth three rules for

democracy:

(1) Elective offices must be visible. If elective
offices are too numerous, voting will be blind.

(2) The constituency must be wieldy. Too large a
constituency would make the task of canvassing
beyond the power of ordinary candidates.

(3) Governments must be well integrated. Complex
governmental structure makes control by the parti-
cipants more difficult. The council-manager plan
would provide a more simple organization and clear
lines of responsibility.2

While the Model City Charter contained many reform pro-

visions, the most important for immediate analytical purposes

is the strengthening of the executive. Childs in 1915 wrote,

"The position of city manager is the central feature of the

plan."6 But, given the unification of authority and final

5Richard S. Childs, Civic Victories: The Story of An
Unfinished Revolution (New York, 1952), pp. 191-192.

6Richard S. Childs, "How the Commission-Manager Plan is
Getting Along," National Municipal Review, IV (July, 1915), 373.
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responsibility in the city council, the question arose of how

to be sure the councilmen would give the city manager a

chance to perform as a "chief executive." The answer was

to spell out and distinguish the functions of the city mana-

ger from those of the city council. This dichotomy of

"politics" for the councilmen and "administration" for the

manager was embraced by most political scientists and re-

formists as being sound logic. But, this politics-adminis-

tration dichotomy suffered quickly at the hands of reality,

and managers were soon speaking out in favor of executive

leadership even though the plan formally called for this

dichotomy.

Traditional Studies

The first major study of the city manager was by Leonard

D. White. White presented a position which characterized

the early literature dealing with the council-manager plan;

it was mostly normative and filled with praise. White notes

that "city managers have furnished the American cities with

a new and finer conception of official duty." White's

study was based on interviews and records of International

City Managers Association conventions. In the book he deals

with famous managers in the United States, city manager-city

council relations, and the manager as a professional executive.

White described the "neutral" manager who "must stay out, even

306.

7Leonard D. White, The City Manager (Chicago, 1927), p.
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at the cost of losing a plan."8  The manager was supposed to

be an administrator, not a politician. But, White did note

the importance of the manager to the policy process:

Observation of the managers at work leads the writer
to the conviction that many, if not indeed most
managers, do in fact possess the initiative in
most matters of policy. One manager, who is care-
ful to avoid any appearance of pushing himself
forward, frankly said that 99 percent of council
business originated with him or with officials
under his control . . . . The office of the city
manager has become the great center of initiating
and proposing (but not deciding) public policies
as well [s the sole responsible center of adminis-
tration.,

Thus, while White propounded the traditional politics-adminis-

tration dichotomy, he acknowledged the "political" role of

the city manager. This uncertainty of roles has charac-

terized most research on the plan. When speaking about the

manager and council relationships, White notes that at every

annual convention of city managers a debate raged over the

proper role of the manager.10 But, in the conclusion, White

returns to the politics-administration dichotomy.

It ought to be possible in this country to separate
politics from administration. Sound administration
can develop and continue only if this separation
can be achieved. For a century they havT1 been con-
fused, with evil results beyond measure.

While White's study of the city manager and the council-

manager plan was reformist and highly descriptive-prescriptive

8 Ibid., p. 192. 9 Ibid., p. 210.

10 Ibid., p. 198. 11Ibid., p. 301.



in orientation, it provided a useful starting point for fu-

ture research. Particularly, acknowledgement of the manager

as initiator is important.

The next major study of the city manager and the council-

manager plan was undertaken by Harold Stone, Don Price, and

Kathryn Stone. The study was sponsored by the Social Science

Research Council and the book, City Manager Government in the

United States, was published in 1940.12 The book was the

result of a nationwide study of the progress of the city

manager plan of municipal government.13 At the time of the

study over 440 cities had adopted the council-manager form of

government and many of the cities had been operating under

the system for twenty years or more. The authors spent

periods ranging from a month to part of a week in eighteen

"carefully selected cities," and experts throughout the

country studied thirty-two other cities. The researchers

observed the life of the community and the government in

action, interviewed officials and leaders, checked newspaper

files, and talked with citizens of "all classes." While

the methodology used and the comparisons made are not out-

standing by today's standards, the Stone, Price, and Stone

study was an excellent attempt to comparatively measure the

12 Harold A. Stone, Don K. Price, and Kathryn H. Stone,
City Manager Government in the United States: A Review After
Twenty-Five Years (Chicago,1T940).

13 Ibid., p. v.
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"success" of the manager plan. Even though this was an

objective attempt to report on the progress of the city

manager movement, the study emphasized how well the manager

plan had worked. Generally, Stone, Price, and Stone found

that the conventional wisdom of political science and the

prevailing ethos of the profession about the separation of

politics and administration simply did not exist. They found

that city managers were, as a rule, deeply involved in the

choice of policies for their communities and that the identi-

fication of managers with specific policies was inevitable.

Manager Government in the United States is divided

into three sections: "The Development of City Manager Govern-

ment," "Administration," and "Politics." In the first section

the authors provide a good historical survey of dissatis-

faction with municipal government and the rise and spread of

the council-manager plan. The plan was advocated by groups,

either within or without the existing governing body, that

wanted the city government to become a more effective and

important institution in the community. The plan appealed to

different groups because it provided for an organizational

framework similar to the one used by the institution that was

usually considered the most vital and effective in American

life-the business corporation.1 4

The second section, "Administration," deals mainly with

topics such as organization and administrative planning,

14Ibid., p. 49.
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personnel, financial administration, and the manager as co-

ordinator. But, one important contribution is the authors'

acknowledgement of the effects of governmental structure on

the community. "By effecting a practical division of labor

in governing a city, this new idea with the unification of

powers caused significant changes both in the work of the

council and in the administration of municipal services."15

The final section of the book deals with the political

aspect of the plan and its participants. The authors note

that "The improvement in administrative practices under the

city manager plan was accompanied by marked changes in muni-

cipal politics." 16 Stone, Price, and Stone infer that this

"good" change is attributable to the city manager and the

unification of powers in the council, but it seems more

plausible that the changes were also the result of the other

reform measures which were usually part of the council-manager

"package." The authors also document in this section how

cities which had been "Spoils-Ridden" or "Faction-Ridden"

were freed from their strangle holds and the community and its

politics improved. Probably the greatest contributions of the

Stone, Price, and Stone study are:

(1) The comparative nature of the study.

(2) The relation of the actual working of the plan
to the history of the various cities and their poli-
tical environment.

161bid.,pp. 165.15Ibid., P. 53.a
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(3) The attention devoted to the involvement of
the manager in policy initiation and formulation
and the conceptualization that there is a "spec-
trum" of managerial behavior.

Another study published during this "traditional"

period was Orin F. Nolting's Management Methods in City

Government.17 Published in 1942 by the International City

Managers Association, the purpose of the study was to set

forth a composite of good management practices developed

by managers in the administration of their office and

duties.18 The most important chapter, at least in terms of

the manager's policy role is Chapter Eight, "The Manager's

Relations with the Council." In a continuation of the trend

towards recognition of the nonexistence of the politics-

administration dichotomy, Nolting notes:

The subject matter of municipal government cannot be
divided into two categories, policy and administration,
in order to define them as exclusive provinces of the
council and manager respectively. The council and the
manager must work together on the same problems.19

17 0rin F. Nolting, Management Methods in City Government
(Chicago, 1942).

18 The International City Managers Association has published
numerous volumes dealing with the city manager and council-
manager government, such as: Clarence E. Ridley, The Role of the
City Manager in Policy Formulation (1958); Frank P. Sherwood
and Wallace Best, Supervisory Methods in Municipal Adminis-
tration (1958); Robert L. Brunton and Jeptha J. Carrell, Man-
agement Practices for Smaller Cities (1959); City Management:
A Growing Profession (1957); Handbook for Councilmen in Council-
Manager Cities (1955); Guideposts on Assuming a City Manager
Position (1957); John C. Bollens and John C. Ries, The C
Manager Profession: Myths and Realities (1969); and Arthur W.
Bromage, Urban Council Making: The Council Manager Partnership
(1970).

19Nolting, op. cit., p. 43.
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Throughout the book, Nolting keeps pointing out that the

council has the "ultimate" authority to make decisions, yet

the manager must be allowed to recommend certain things.

Thus, the major task of the manager is to "interpret the

technical aspects of local government . . . . It is his duty

to initiate recommendations for legislative action." 20

Contemporary Studies

The council-manager form of government grew out of dis-

satisfaction with municipal government and was given a push

by the "good government" movement in the early 1900's. Like

the "good government" movement, the early literature dealing

with the city manager and the council-manager plan was highly

normative. The studies of municipal government consisted

mostly of prescribing reformed governmental institutions de-

signed to promote the good of the community, describing

structural arrangements, and calling for the elimination of

group conflict and partisan politics from the governmental

picture. By describing formal institutions and the way they

function (according to the laws), scholars fostered an impression

of harmony. Along with this feeling was a belief that there

was a "right" answer to every public question. Thus, the

early studies of the manager and the council-manager plan

stressed legal institutions and arrangements, whether or not

they were working effectively, and continually tried to propound

20Ibid., p. 44.
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and further the council-manager plan. The Stone, Price and

Stone study started a trend away from this normative-pre-

scriptive approach. They hinted at the political environment

and the effect that it and other ecological variables might

have on the working of the manager plan. Especially after

World War II, the emphasis of urban research shifted from

the study of institutions to the informal processes of

government., the participants, the environmental base of

government, community power, and the policy process.

As stated previously, after World War II the research

perspectives of many political scientists changed. This

shift in emphasis is particularly true in regard to research

dealing with the city manager and the council-manager plan.

The period reflected an increasing concern with the manager's

actual policy role, various variables affecting the political

system of a community, and conflict between the councilmen

and manager, not whether the manager was or should be involved

in politics.

In 1958, the Public Administration Review published three

articles dealing with the city manager. Two of the articles

are especially pertinent to this study. Charles R. Adrian in

"A Study of Three Communities" presented data about how de-
21

cisions were made in three council-manager cities in Michigan.

21 Charles R. Adrian, "A Study of Three Communities,"
Public Administration Review, XVIII (Summer, 1958).
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Adrian used a decisional approach to identify who the policy

innovators and leaders were. His conclusions were that the

manager and his administration are the principal sources of

policy innovation and leadership in council-manager cities,

even though the manager seeks to avoid a public posture of

policy leadership. Adrian also concluded that the manager

has resources that enable him to withstand attempts by some

councilmen to take policy leadership away from him; that non-

official groups provide a greater amount of leadership than

is allowed for in the theory of the council-manager plan;

and that this leadership vacuum is created by a lack of

councilmanic leadership.22  Adrian notes that previous studies

of the city manager and the council-manager plan have failed

to consider the role in the municipal policy-making process

of other individuals and groups, such as the mayor, the

council, and interest groups. In all three cities, the mana-

ger played the social role expected of him by his professional

organization. In other words, the manager avoided taking a

public role of policy innovator, except at the request of

the council or in cases where he could be considered a

technical expert.23  The manager was also found to present

and sometimes strongly defend policy proposals that had

originated from one of his own agencies, from an advisory

22Ibid .,208.

23Ibid., 209.
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group, or private groups. By using these outside groups,

Adrian felt that the manager could gain a needed psychologi-

cal advantage for those policies he liked by saying, "pro-

fessional planners tell me . . * 0.24 He would take the

position of leadership in policy matters, but preferred to

attribute policy innovation to other individuals or groups.

Members of the city council were not found to be either

general policy innovators or general policy leaders. Instead,

Adrian found that the individual councilman was more likely

to assume leadership in connection with a specific issue or

governmental function. These findings are particularly

interesting since they document something that had been

thought to exist-that the manager and his administration

were leaders in the policy area and that this diverged

considerably from the original theory of the council-manager

plan.

A companion article in this same symposium is "The

Manager Is a Politician" by Karl A. Bosworth.25 Bosworth

notes that what the manager or any other governmental official

does "may depend upon the form of government and political

system within which the officer works."26  Furthermore, he

241Ibid., 209.

25Karl A. Bosworth, "The Manager Is a Politician,"
Public Administration Review, XVIII (Summer, 1958).

26 Ibid., 216.
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notes that the involvement of the manager in the policy pro-

cess could have important effects on the allocation of values

in a community because, "Not only is he (city manager) in-

evitably in public view, but the range of his operations

is broad, and the fate of his community may be determined

in part by the public goals his thoughts lead him to set for

his government."27 Bosworth contended that the recent aware-

ness of the broad policy roles of the city managers has

raised the question as to whether council-manager government

is developing as an acceptable political system. But, the

policy role of the managers is not a "marked change in their

role." 28  Research has just emphasized other aspects of the

manager's roles. Bosworth goes on to identify three types

of city managers: the "administrator" manager, the "policy

researcher" manager, and the "community leader" manager. In

conclusion, Bosworth states that managers should be perceived

as "officers of general administrative direction and political

leadership, for that is what they are." 29

In the early 1960's the trend of focusing on the city

manager and the roles he plays was continued. One of the

first studies completed during this period was Jeptha J.

Carrell's "The Role of the City Manager: A Survey Report."30

27Ibid., 216. 28Ibid., 217. 29 Ibid., 222.

30Jeptha J. Carrell, "The Role of the City Manager: A
Survey Report," Public Management, XLIV (April, 1962) 73-78.
This was later expanded and published as The Role of the City
Manager (Kansas City, 1962).
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The cities surveyed in the Carrell study were located in

Kansas, Illinois, and Missouri. Mail questionnaires and

personal interviews were used to assess the role orientations

of the managers and councilmen. Because there was not a

complete response, the study's data base is comprised of in-

formation on six city managers and twenty-one city councilmen.

Carrell notes that role is an imprecise term and managers

occupy several roles; he thus focuses on the manager's position

as professional head of the city administration. Due to the

fact that the city manager is a political administrator,

Carrell concludes that the relationship between the elected

council and its manager is now of greater importance and

charged with greater potential for friction than ever before.31

Furthermore, Carrell proposes that because of the differing

views of observers and many managers about the manager's

"politico-policy" role, it seems that there might be charac-

teristic differences in the viewpoint of the manager and the

council as to the manager's role. Any differences found might

constitute a basis for conflict.32

Carrell found that the councilmen tended to regard the

manager's activities as being untainted by partisan political

considerations, compromise with pressure groups or special

concern for persons of influence, and that the managers were

31 Carrell, "The Role of the City Manager: A Survey
Report," 74.

32Ibid.



guided by principles which were more rigid than the managers

report them to be. None of the councilmen's conceptions of

the actual role of the manager are in accord with the prag-

matic approach which managers attribute to themselves. The

managers agreed that program principles were open to com-

promise but ethics were not and that the councilmen should

not be "made to look bad," but sometimes in the name of "good

government" steps must be taken by conscientious managers

which place them in the mainstream of politics. The

managers were also characterized as receiving considerable

reward from doing things which improve the city, and they

often measured accomplishments in terms of "hardware" improve-

ments.3 The area in which the managers were least satisfied

was with the leadership in the council.

Even though this role study was exploratory, it provided

several useful items. First, Carrell acknowledged the con-

flict inherent when two positions are brought together; thus

a study of the role orientations of both positions is needed.

Secondly, six conflict categories were delineated; power

prerogatives, personality clashes, the political setting,

policy expediency differences, managerial inflexibility and

rectitude, and communication and cognition difficulties.

However, the small sample size limits the findings to the

33Ibid., 76. 34Ibid., 77.
35 Ibid., 78. "Hardware" improvements are improvements

of a physical or visible nature.
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population sampled. Also, Carrell did not consider the role

expectations of the positions and no attempt was made to

bring in the socio-economic factors and other ecological

factors which affect actors in a social system.

A 1962 study entitled City Managers in Politics: Analysis

of Ciy Manager Tenure and Termination tried to explore

another area of the city manager and the council-manager

plan.36  The idea of this study was conceived as an attempt

to explain the short tenure of Florida city managers. More

specifically, the authors attempt to examine the functioning

of council-manager government in Florida to see how city

manager tenure and terminations accord with the doctrinal

assumptions of the plan and to show how a series of case

studies can be used for comparative-analytic purposes.

The study makes three assumptions in regards to the city

manager and the council-manager form of government. The first

assumption is that there is no basic difference between poli-

tics and administration, regardless of the literature which

states the opposite. Secondly, the city manager is a parti-

cipant in the policy-making process, and the third assumption

is that the political factors in communities have been

overemphasized insofar as they affect the operation of

36 Gladys M. Kammerer and others, City Managers in Politics:
An Analysis of City Manager Tenure and Termination (Gainesville,
Florida, 19627.
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council-manager government. Four hypotheses are put forth

by the authors. The first hypothesis deals with institutional-

structural factors such as the manner of selecting the mayor

and the electoral system of the community. A second hypothe-

sis deals with the personal characteristics of the manager.

Included in the personal characteristics are educational

background, career line, "professional" or "amateur" status,

and "local-boy" or "outsider" status. The third hypothesis

deals with nonpolitical community factors such as the rate

and absolute increase in community population growth and

the length of community experience with the council-manager

plan. The final hypothesis is based upon political factors

such as the political stability or instability of the com-

munity.38

The conclusions of the study can be condensed to four

areas. First, the popular election of the mayor was found

to have some effect on manager tenure in the form of shorter

tenure. The major reason lies in the different political

power bases of the mayor and the council. The mayor has an

imputed power to take a policy lead. This brings him into

conflict with the city manager, especially if the manager

engages in the public advocacy of policy. Of all the insti-

tutional factors, the election of a mayor was related most

positively to manager tenure.

37 Ibid., p. 12. 38Ibid., pp. 19-22.
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A second finding dealt with population growth. A high

rate of population growth was not found to affect manager

tenure adversely. But, it was the increase in the "types"

of people with differences in income and class from the

pre-existant majority that was crucial. New income groups,

social groups, and age groups alter the old interest group

structure, and this alteration results in conflict. "It is

the interest conflict, not growth per se, which helps to

explain manager tenure."39

A third major finding was based on the "professional-

amateur" and "local-outsider" classifications of city managers.

The authors found that local and amateur managers have a

better chance than professional and outsider managers to

acquire longer average tenure. Local managers often have

some factional or clique ties that impart political strength

whereas the outsider has no power position except that based

on public image of his expertise. The professional city

manager was found to be anxious to "move on" to other cities

and take an active role in policy. The amateur managers,

who also were usually local boys, were often so " . . . com-

pletely interwoven into the life of the community and of the

leadership clique . . . ." that dislodgement was hard to

effect.4o

39 Gladys M. Kammerer and Others, City Managers in Politics:
An Analysis of City Manager Tenure and Termination (Gainesville,
Florida, 19627, p. 40.

OIbid., p. 82.
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A final conclusion hinged on what should have been an

evident factor in manager tenure that managers tend to play

major policy roles in the making of the principal decisions

of the city, and they tend to incur political hazards. Con-

sequently the manager is placed in the middle of the political

scene. The manager in making one decision might alienate

one group of interests and in making another decision ali-

enate another group of interests.41 This possibility was

especially important in the community that had a professional

manager. Because he is normally an outsider, he is less likely

to have a group to appeal to for support of his policy pro-

posals or for help in blocking his removal.42 The most

important factors were the conflict level in the community

and the city manager's possession or lack of a separate power

base.

The study recommends that the adversary system between

manager and council over critical issues be ended in favor of

cooperation. The authors also noted that partisan elections

and the popular election of a mayor would help assure a more

responsible and responsive community government. This study

is noteworthy because of its comparative nature and the

authors' attempts to determine the factors which influence

city manager role expectations.

John C. Buechner conducted a study of the role perceptions

414Ibid., p. 83. 42Ibid.
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of city councilmen and city managers in Colorado council-

manager cities. The study tests the hypothesis that there

are systemic differences in the perceptions held by Colorado

city managers and city councilmen toward the role of the city

manager. The findings are based on responses to oral inter-

views and mailed questionnaires by city managers and city

councilmen from thirty-six council-manager cities in Colorado.

The Buechner study goes further than the Carrell study, which

attempted only to determine what the actual role of the city

manager was in performing his tasks and responsibilities.

Buechner asked both managers and councilmen to state their

expectations of the manager' s role as well as what role he

actually performed.

Buechner uses the "systemic linkage" concept in the

study. A systemic linkage is the process whereby the elements

of at least two social systems come to be articulated so

that at some times they may be viewed as a single system.44

Thus, in the study, the position of city councilman or city

manager is seen as a link between two systems. Counter-

positions within the same organization have positions which

link or obligate them to different organizations and it is

for this reason that systemic differences will be evident be-

tween groups who respond to the same set of role expectations.

3John C. Buechner, Differences in Role Perceptions in
Colorado Council-Manager Cities (Boulder, Colorado, 1965).~

44 Ibid., p. 6. 45 Ibid.
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Buechner found that the Colorado council-manager cities

were similar to other council-manager cities in the United

States. In reference to the role analysis, Buechner found

that the managers were in agreement in certain areas. Most

managers agreed that they should accept full responsibility

for their subordinates' decisions; that they should read

professional journals regularly; and that they should be ac-

tive in professional organizations.46 But, manager responses

to role expectation items related to leadership, community

activity, or council-manager relationships were not as uni-

form. It was also in the areas of leadership, community

activity, and council-manager relationships that city council-

men displayed the most disagreement as to what the manager's

role should be. Three major conclusions were drawn by the

Colorado study. First, as mentioned above, differences were

found in the way Colorado city managers and city councilmen

perceive the role of the city manager. These differences

centered around the roles of the city manager in community

activities, policy issues, leadership, and council-manager

relationships. Second, Buechner found that persons occupy-

ing similar formal positions will not always be in agreement

about role expectations. A third conclusion noted that

differences in role perceptions seem to be inherent in a

formal organization. In other words, there will always

46 Ibid., p. 47. I7bid.

4Ibid. 49Ibid.
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be some level of conflict regardless of the individuals

holding the positions because the nature of the systematic

relations prejudice agreement on role expectations. This

study is valuable because of the attempt to determine the

expectations of city managers and city councilmen toward

the city manager's role and its attempt to determine what

roles are actually performed by the manager. The general

characteristics of Colorado council-manager cities, managers,

and councilmen are also valuable for comparative purposes.

A final study to be included in the review of the liter-

ature is Ronald 0. Loveridge's City Managers in Legislative

Politics, which was published in 1971.50 Loveridge examines

the city manager as a political actor, and his relation to

the process of policy making. The study is part of a larger

study, the City Council Research Project, which was undertaken

by the Institute of Political Studies at Stanford University.

Data were gathered from interviews and questionnaires from

435 city councilmen in eighty-seven cities and towns in the

San Francisco Bay area. Underlying the study is the assumption

that "the so-called good life is inseparable from the good

city . . . . and the city manager with his expertise and

his monopoly of technical information and other detailed

information has been thrust into a pivotal policy position.

50 Ronald 0. Loveridge, Cit Managers in Legislative
Politics (Indianapolis, 1971).

51Ibid., p. 3.
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Loveridge examines the history of the council-manager plan,

the policy role views of the managers and councilmen, the

manager as a policy maker, and consensus and conflict

between the manager and council.

Loveridge does not try to identify specific expectations

but, instead, tries to distinguish general policy commitments

or "styles" of policy making. Each city manager was asked

nine questions which were designed to measure the direction

and content of city manager role conceptions.52 Substantial

agreement was found to exist among the city managers on most

major policy expectations. Most city managers see themselves

as active participants in the policy process, and most mana-

gers felt that the city manager should be a policy innovator

and policy advocate. Three out of four managers rejected

the politics-administration dichotomy.i Loveridge noted

that one of the best measures of the strong policy role

expressed by many managers was the . . . normative expectation

among 40 percent of the managers that they should 'encourage

people . . . to run for city council.'"' But, there was

also disagreement among managers as to what the definition

of their policy role should be. Loveridge developed a policy

orientation typology to aid in the spotlighting of trends

and distinctions of the differing policy orientations.5 5

52.Ibid., p. 48. 531bid., p. 50.

5Ib.id . 55Ibid.. pp . 51-57.
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These orientations were broken down into four classes:

Political Leader, Political Executive, Administrative Direc-

tor, and Administrative Technician. Political Leaders took

the broadest view of the policy role, giving endorsement

to managers as idea men and means for change. 5 6  Political

Executives were much like the Political Leaders yet their

viewpoint varied to some degree because of personal experi-

ence or the community's political environment. The Political

Executive was less willing to "stick his neck out." 5  Adminis-

trative Directors were managers who shared an ambivalence,

combining professional yet local commitment to policy

making. They tended to be preoccupied with ". . . the art

of the possible, stressing constraints rather than problems."5 8

The fourth group were the Administrative Technicians who de-

fined the policy role in a narrow context, which resembled

the politics-administration dichotomy.59 While dealing with

the city manager, Loveridge also pays attention to community

characteristics. The city manager thinks and acts within

the confines of the community. "The community presents the

city manager with specific conditions-social, economic, and

political-that delimit what he can or cannot do as a policy

maker." 60

5 6Ronald 0. Loveridge, CitManagers in Legislative
Politics (Indianapolis, 1971), p.50.

5 7 bid., p. 54. 58 bid., p. 55.
59Ibid., p. 56. 601bid., p. 67.
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Loveridge next looks at the views of the city council-

men, since they are the city manager's decisive "significant

other." The council is important in the study of the mana-

ger since they hold the manager 's job contract, they work

closely with the manager, and they are elected by the citizens

of the council-manager community. City councilmen were found

to define the proper policy activities of the manager in

terms of his formal duties and powers.61 The four most

frequently cited activities of the manager were that he

should be a good administrator, that the manager should

avoid direct involvement in the policy and political process

of the city, that the manager should keep the council well

informed on all problems facing the city, and should keep

the council informed of all on-going activities of the city.62

This suggests that, in short, the city manager should repre-

sent the council and not present or lobby for an executive

policy program. To further highlight the council policy

views, Loveridge developed a five-category policy view

typology. Again the highest agreement (9 out of 10 council-

men) was exhibited on the classic dichotomy between politics

6'and administration. 6 Councilmen consistently limited the

proper policy activities to those of staff administrator

and council advisor.

61 6Ibid., p. 80. 62Ibid., pp. 81-82.
63 Ibid., p. 85.
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After examining the role expectations of the managers

and councilmen, Loveridge looked at interposition consensus

and conflict. This conflict should be expected because the

city manager ". . . occupies an interstitial position that

is open to challenge and interpretation."64 The city manager

also is likely to become the major focus for group conflicts,

thus ". . . it is likely that the city manager's policy

role would be subject to acute and chronic disagreement."65

Loveridge goes on to examine the conflicts and where they

are grounded. The major reasons for conflict were found to

arise from personal and positional differences. The final

section of City Managers in Legislative Politics is devoted

to the city manager and his role in policy making and commu-

nity politics.

Loveridge's study is valuable to the study of city mana-

gers and the council-manager form of government for several

reasons. First, the study is valuable simply because it

"broke ground" by comparing the role orientations of city

managers and city councilmen in regard to one specific role

situation. The study also brought up to date the study of

the city manager and the council-manager form of government

since there had not been a major study since the Stone, Price,

and Stone study of 1940. The typology developed by Loveridge

64
Ronald 0. Loveridge, QCityManagers in Legislative

Politics (Indianapolis, 1971), p.83.

65Ibid.
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is also valuable since it provides a means by which managers

can be compared. However, there are several serious short-

comings of the study. First, the data base is too small

for any really meaningful generalizations about city mana-

ger policy role orientations. (Data were available for only

fifty-eight city managers. However, the study included

data from 435 councilmen and eighty-seven cities.) Second-

ly, Loveridge overlooked the significant influence that

the business interests often hold over communities.

Summary

As evidenced by the literature summary reviewed in

Chapter I, the city manager is not a new topic of concern.

Over the last fifty years there have been studies pub-

lished which are prescriptive, descriptive, exploratory,

and speculative. Research has evolved from a concern for

describing the council-manager plan, its benefits, and

the virtues of the separation of politics and administration

to a concern for the realities of the plan. Emphasis has

also been placed on an examination of the informal pro-

cesses of government, the participants in the political

process, and the environmental bases of government. The

critical questions of today are: how is the relationship

between the manager and council characterized, what are

the role expectations of the various positions and how do

they differ, and what ecological variables affect managerial
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role orientations, the council, and the plan? Chapter II

answers these questions and presents the propositions

used in this study.



CHAPTER II

METHODOLOGY AND PROPOSITIONS

Although the majority of the literature, the profes-

sional conferences, and training sessions have devoted some

time to the role of the city manager, there is still no unan-

imity as to what his role is in the council-manager plan of

government. Much attention has been directed toward the

functional tasks of the city manager such as the supervision

of city departments, administrative management, the preparation

of a budget and the selection or firing of personnel. Other

studies have looked at the manager' s "over-all" role in the

plan. Few studies have attempted to look at the perceptions

of city managers toward the city manager's policy role or

to develop a causal model or a set of relationships that

seem to affect managerial role orientation. 1

Research Perspectives

Why is it important to study the policy role of the

city manager? Buechner2 pointed out that, if it can be

1
Ronald 0. Loveridge, Cit Managers in Legislative

Politics (Indianapolis, 1971 ), is one of the few studies that
have done an in-depth analysis of the policy role perceptions
of city managers.

2JohnC. Buechner, Differences in Role Perceptions in
Colorado Council-Manager Cities (Boulder, Colorado, 1965T

38
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shown that differences in role perception are integral fac-

tors in council-manager government, research should be

directed toward specific roles of the city manager. "In

short, all-encompassing views about the role of the city

manager will have little significance for the practical

functioning of council-manager government.1t3 The city mana-

ger is an important policy executive in his own right. The

city manager is the executive for a popular form of govern-

ment, but even more important, the manager has the potential

to be a major policy innovator and leader. The early

students of the council-manager plan acknowledged the mana-

ger' s potential for policy innovation and later students

have documented this very fact.6 The manager's expertise,

position as chief executive, and possession of technical

information has thrust him into the policy arena. The

manager has also been identified as one of several elites

3 Ibid., p. 8.

See the symposium in Public Administration Review,
XVIII (Summer, 1958) for a discussion of the manager as a
political administrator.

5See Leonard D. White, The City Manager (Chicago, 1927)
and Harold K. Stone, Don K. Price, and Kathryn H. Stone,
City Manager Government in the United States (Chicago, 1937)
for this viewpoint.

6See particularly Charles Adrian, "A Study of Three
Communities," Public Administration Review, XVII (Summer,
1958) and Ronald 0. Loveridge, City Managers in Legislative
Politics (Indianapolis, 1971).



in most council-manager communities.7 Thus, because the

city manager is so strategically positioned, this study

assumes that the manager's policy views and activities have

important effects on who gets what, when, and how in a

community.

This study approaches the city manager and his relation

to the policy process by focusing on the policy role of the

city manager. If one accepts the statement that "the be-

havior of all agents in the political process is conditioned

by the conception of appropriate roles for themselves"8 and

that the conceptions of appropriate behavior are influenced

by "significant others" (the councilmen), the policy role of

the city manager should be of interest. The policy role is,

therefore, conceived as the linkage between the city mana-

ger and the policy process.

Role is one of the key concepts in many of the social

sciences, yet its definition is still much in dispute.

Neal Gross and his co-authors present one of the clearest

definitions of role.9 In their analysis, three categories of

role are chosen for examination. First, the "normative

7Thomas A. Flinn Local Government and Politics (Glenview,
Illinois, 1970), pp. 66-91.

8Duane Lockard, Politics of State and Local Government
(New York, 1963), P.

9Neal Gross, Ward S. Mason and Alexander W. McEachern,
Explorations in Role Analyss: A Study of the School Superin-
tendency _RoleTNew York, 1958), p. 8.
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culture patterns" are looked at, and these are most clearly

embodied in Ralph Linton's The Study of Man. Linton saw the

social system as a cultural phenomenon, a set of blueprints

for behavior. It is the "sum of the ideal patterns which

control the reciprocal behavior between individuals and

between the individual and society . . *."10

A second category which has application to this study

is "the group of definitions relating to the individual's

perception of his situation and the relationship that he

sees between his situation and other positions which relate

to his." 1 Stansfeld Sargeant states that "a person's

role is a pattern or type of social behavior which seems

situationally appropriate to him in terms of the demands

and expectations of those in his group."12 Sargeant further

added that roles are composed of cultural, personal, and

situational factors, but never is role wholly determined

by any one factor.

A third category delineated by Gross dealt with role

as the behavior of actors occupying social positions. This

refers to what actors actually do as position occupants, not

10 Ralph Linton, The Study of Man (New York, 1936), p. 105.

11Gross, p. 13.

12Stansfeld Sargeant, "Concepts of Role and Ego in Con-
temporary Psychology," Social Psychology at the Crossroads,
edited by John H. Rohrer and Muzafer Sherif (New York, 1951),
p. 360.



what they should do or feel they should do. Kingsley

Davis stated that "How an individual actually performs

in a given position, as distinct from how he is supposed

to perform, we call his role." 13 While the definitions of

role may differ, the basic concept is that individuals in

social locations behave with reference to expectations.14

Gross further points out that the behavior of people is not

random; their behavior is influenced to some extent by

their own expectations and those of others in the group or

society in which they are participants.

A role expectation is defined as an "evaluative stan-

dard applied to an incumbent of a position."1 There are

two expectations, with the first being a personal expectation.

These are expectations that a person holds toward himself.

The second refers to expectations of the other position;

the expectations that others hold toward the focal person.

The position being studied here is that of city manager.

The manager is the incumbent or focal person. City managers

will apply certain evaluative standards to what they believe

should be their policy role. Likewise, councilmen will

apply evaluative standards to what they believe should be

the manager's policy role. Certain issues will carry

13Kingsley Davis, Human Society (New York, 1948), p. 90.

14 Gross, p. 17.

15 Ibid., pp. 58-59.
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particular expectations from both positions as to how the mana-

ger should behave. Together, these positions and expectations

form a system. This study will attempt to identify only the

expectations that the city managers have in regard to the

city manager' s policy role and any intrapositional consensus
16

or disagreement that might be found. Such identifications

will be a preliminary step in the development of the typolo-

gy, the identification of variables or indicators that could

possibly aid in the development of a causal model of managerial

policy role orientation, and in the refinement of the model.

For the purposes of this study, the following role concepts

will be used: Position-a location of an actor or class of ac-

tors in a system of social relations; Role-a more-or-less in-

tegrated subset of expectations that can be distinguished from

other sets of expectations applied to the same position; Expec-

tation-an evaluative standard applied to how the occupant of

a position ought to behave.

Methodology

The method for gathering the data for this study was a

questionnaire.17 The questionnaire, which consisted of open

16These concepts are from Frederick Bates, "Position,
Role, and Status: A Reformulation of Concepts," Social Forces,
XXXV (May, 1956), 313-321.

17The survey itself was conducted by Jerry L. Yeric and
Charldean Newell of the North Texas State University Department
of Political Science, and the data were made available to this
writer. However, the propositions generated and the analyses
of data were done independently of the larger faculty study.



and closed-ended questions, was sent to all council-manager

cities in Texas. There were separate versions of the ques-

tionnaire for managers and councilmen. The return rate for

the city managers was 76 percent and the return rate for the

city councilmen was 45 percent. This high rate of return

is important because it reduces the problem of response

bias which often results from a low return rate. This high

rate of return also increases the chances that a cross-

section of managers from throughout the state are represented

in the survey. After the questionnaires were returned, they

were coded and the data stored on punched cards.

Generally, the two questionnaires were designed to gather

information on the same basic characteristics.18 First,

questions dealing with the background of the community are

asked. Specific information includes the characteristics

of the majority of the community population in terms of

social status, types of political organizations in the com-

munity which appear to influence local government, and the

proportion of the population composed of minority groups.

Another area of inquiry deals with the general back-

ground of the managers and councilmen. Included are:

place of birth, community in which the respondent grew up,

level of education, professional training, and the respon-

dent's race and religious preference.

18See Appendix A for the complete questionnaire that was
mailed to the city managers.



Career patterns composed a third area of inquiry.

This section included questions on how long the respondent

had been in his present position, positions held before the

present position, occupation prior to present position, and

motivations for seeking his present position or job.

A fourth area of interest dealt with national and

state-local issues. These included revenue sharing, federal

housing, population control, federal grants, and public

involvement in the decision-making process. The respondent

was asked whether he felt government activity should increase,

decrease, or remain the same in the above areas.

The most important section of the questionnaire, insofar

as this study is concerned, is the section containing the

role questions. The respondents were asked the same questions

twice. The first time they were asked what the manager's

role ought to be. The second time the respondents were

asked to assess what manager's role actually is. Among the

areas explored are the following: what role the manager

should/does take in the policy-making process, who should

be/is the principal spokesman for the city in policy matters,

and what should be/is the council-manager relationship?

The Policy Orientation Typology

As stated earlier, the policy role questions form the

heart of this study. While the role questions alone are

valuable in identifying managerial policy role orientations,



a typology constructed from many of the role questions will

be preferable because it yields a composite "picture" of

the orientations of the Texas city managers towards the

manager's policy role. In order to construct the typology

nine of the role questions were selected because of the

range they covered in trying to assess manager policy role

orientations. The responses to each of the nine questions

were scored according to +3 for strongly agree, +1 for tend

to agree, -1 for tend to disagree, and -3 for strongly dis-

agree. The response scores for each manager were then summed

over the nine questions.19  The summed scores represent the

relative direction of policy role orientations held by Texas

city managers. From the summed scores, city managers were

classified as having one of four policy role orientations:

Political Leader, Political Executive, Administrative Direc-

tor, and Administrative Technician.20 These four classifi-

cations reflect fairly distinct managerial policy role

19 Loveridge, 2p. _cit., p. 203. The present typology is
patterned after the Loveridge typology of managerial policy
orientation. It should be noted that the scores for many of
the items had to be reversed in order to make the results
consistent with the direction of the other questions and the
Policy-Administration continuum. Managers not answering a
question were assigned a score of zero for that question but
were still included in the typology. This decision was made
after an inspection of the manager responses. No manager
declined to answer more than one question. Therefore, the
results should not be in substantial error.

20
The four policy role orientations have been taken from

Ronald 0. Loveridge City Managers in Legislative Politics
(Indianapolis, 19713, pp. 53-57.
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orientations with the Political Executive and Adminis-

21
trative Director being closest in regards to responses.

While the policy role orientations are empirical con-

structs, based on questions which can be duplicated elsewhere,

it must be kept in mind that the typology constructed from

the role questions cannot be generalized to city managers

outside of Texas. The major value of the typology is that

it will allow the observation of any differences among the

managers in regards to personal, motivational, institutional,

and ecological factors. Through the observation of differ-

ences and the isolation of key indicators which may contribute

to certain policy role orientations much more can be learned

about the Texas city manager.

Development of the Causal Model

It is convenient and valuable to know the various

managerial policy role orientations, but the knowledge per

se does not advance the development of a theory of managerial

behavior. However, by developing a causal model of city

manager policy role orientation, one can derive propositions

about the relationships between certain indicator variables

and managerial policy role orientations. These propositions

can then be tested to determine the "realness" of the rela-

tionships set forth in the causal model. After reviewing

A complete operationalization of the four policy
role "types" will be given in Chapter IV.
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the literature on the city manager, the council-manager form

of government, and the urban politics literature in general,

the writer selected four key "blocks" of indicator variables

because of their frequent use in the literature and previous

studies. Table I lists the four variable "blocks" and their

TABLE I

VARIABLE BLOCKS AND INDICATORS
INCLUDED IN THE CAUSAL MODEL

A. Personal Characteristics
al - Educational achievement level
a2 - Previous occupation
a- Age of manager

- Liberal-conservative index score
a5 - Personal tenure index score

B. Motivation
b, - Desire to develop personal views
b2 - Desire to be community leader
b3 - Preference for public service

C. Ecological Characteristics of Communities
ci - City growth rate

c2 - Population Density
c - Median family income
c,- Percent blue collar-white collar

D. Institutional-Structural
di - Manner of selecting the mayor
d - Community tenure index score
2

indicators. While there are a great many other indicators,

especially in the ecological block, that could have been

included in the model, it was felt that not only should the

model not be too "simplistic," but that it should also not
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be unmanageable and thereby increase the chances of its being

unintelligible. Figure I shows the causal model using the

four variable "blocks" which affect managerial policy role

orientation. Block C

Block D
1 2

Block A1 2

a

Role
Orienta-

tion

Block E

b 2\ b

Block B

Fig. 1--Multiple-indicator causal model

A complex or "multiple indicator" causal model was cho-

sen because of the exploratory nature of this study. While

it is known that city managers differ in their policy role

orientations, it is not known what the specific effects of

certain variables are on the manager's policy role orien-

tations. Furthermore, it is not known just which variables

explain the greatest amount of the variation in managerial
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policy role orientations. Richard Curtis and Elton Jackson

have argued that the use of each indicator separately has

certain advantages over combining them into an index or

using the "best" single variable in a causal model.22 First,

the use of multiple indicators increases the number of pre-

dictions made by a particular model; secondly, it enables

the careful researcher to determine the existence of an

unknown spurious correlation; thirdly, it increases confi-

dence in the validity of the indicators; and, finally, it

guides conceptual reformulation. A common problem in the

testing of complex causal models is the selection of indi-

cators. Often, one indicator is selected from a number of

indicators. This not only involves a loss of information

but increases the unexplained variance. Another common

solution is to combine three or four indicators into an in-

dex in an attempt to represent the construct in a better

manner. This also loses information since the indicators

are not individually tested. The multiple indicator complex

causal model seems to overcome the liabilities of the first

two methods. First, the researcher does not have to choose

just one variable because "it looks good" and secondly, the

variables do not have to be collapsed into one index and

and forever lost to analysis. However, the multiple indicator

22 Richard F. Curtis and Elton F. Jackson, "Multiple
Indicators in Survey Research," American Journal of Sociology,
LXVIII (September, 1962), 195-204.T~
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model can become quickly unmanageable if too many variables

are included. For this reason, the number of indicators

in each block have been kept to the smallest size possible.

From the causal model presented in Figure 1 it is pos-

sible to derive a number of propositions dealing with city

manager policy role orientations. Below are the propositions:

1. City managers will differ in their policy role

orientations according to differences in their

personal characteristics.

a. Educational achievement will be related to

policy role orientation. The more political

managers will tend to have higher educational

achievement levels than the more administra-

tively oriented managers.

b. Policy role orientation will be positively

related to age. As age increases, the more

political the manager will be.

c. Policy role orientation will be related to the

manager's previous occupation.

2. Motivation will be related to a manager's personal

characteristics.

3. City managers will differ in their policy role

orientations according to differences in their mo-

tivation to enter the management profession. The

manager who is strongly desirous of seeing his

personal views implemented or wants to become a
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community leader is likely to be more political

in his orientations than will the manager who

entered the profession for other reasons.

4. City manager policy role orientations will differ

according to institutional-structural factors of

the city in which they serve.

a. If the mayor is elected by the people of the

community, the mayor and manager will come into

conflict than might otherwise be the case. The

result will be a lessening in managerial acti-

vism, since the mayor has an imputed authority

to lead the city. Therefore, the political

manager will be most likely to serve in towns

where the mayor is elected by the council.

b. A community's "managerial tenure" provides an

index of the climate of the community with

regard to managerial activism. As a community's

tenure increases, so will the manager's policy

role orientation take on a more administrative

orientation.

5. City manager policy role orientations will differ

according to the ecological characteristics of the

city. As heterogeneity increases, the manager's

policy orientation will tend to be more political.

a. As a city's growth rate increases, the changes

in the social, economic, and demographic
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make-up of the community produce a concomitant

upheaval in the normal relationships and per-

ceptions of the policy actors. When this

situation occurs, the manager will tend to

adopt a political orientation.

b. As population density increases, there will be

an accompanying increase in the propensity of

the manager to be political in his policy role

orientations.

c. There will be a negative relationship between

managerial policy role orientation and a city's

median family income. As the median family

income in a city increases, the manager will

tend to be more administratively oriented.

d. There will be a positive relationship between

the percentage of blue-collar workers and the

policy role orientation of the city manager. As

the percent blue-collar increases, the manager

will tend to be more politically oriented. Con-

versely, as the percent blue-collar workers

decreases, the manager will tend to be more

administratively oriented.

Summary

Because the city manager is strategically positioned,

his policy views and activities have important effects on who



gets what, when, and how in a community. As Chapter II

discusses the behavior of actors in various positions is

conditioned by the actor's conceptions of appropriate be-

havior for himself and the conceptions of "significant others."

Role theory serves as a useful tool for the analysis of the

linkage between the city manager and the policy process.

Using nine policy role questions a scale was constructed

which yielded the rank-order relation of the city managers.

From this ranking, a typology of managerial policy role ori-

entations was developed. The typology will help make analysis

and comparison of the managers more manageable. From the

literature a causal model of managerial policy role orientation

was developed and propositions have been set forth. Chapter

III continues with a socio-economic portrait of the state

and a presentation of some of the survey data in summary

form.



CHAPTER III

THE COUNCIL-MANAGER CITIES AND

CITY MANAGERS SURVEYED

The purpose of this chapter will be to present a general

description of the Texas council-manager city and the Texas

city manager. However, before attempting a general de-

scription of Texas council-manager cities, one should look

at the Texas socioeconomic and political environment.

The Socioeconomic and Political
Environment of Texas

Population Composition

Nearly 75 percent of all current Texas residents were

born in Texas. The remainder were born in other states and

emigrated here and only 3 percent of the total population

were foreign-born. The foreign-born and another 8 percent

who are native-born of foreign parentage are mainly from

Mexico, with Germany, the United Kingdom, Czechoslovakia

and a few other countries making up the remainder.

Generally, the Texas population is divided into three

major groups: Negro, Mexican-American, and Anglo. In 1970

1Unless noted otherwise, the data discussed in this
chapter were taken from U.S. Bureau of the Census, General
Social and Economic Characteristics, Texas: 1970 (Washington,
D.C., 1971).
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around 12.5 percent of the total population in Texas was

Black, and while there are at least some Negroes in every

county, nearly all the Black population is located in an

area which is east of a line from Corpus Christi to Austin

to Fort Worth and to the Oklahoma boundary. Furthermore,

over 50 percent of the Black population is located around

the cities of Houston, Dallas, Fort Worth, San Antonio, and

Beaumont-Port Arthur.

Mexican-Americans make up around 16.3 percent of the

total population of Texas. The highest concentrations of

Mexican-Americans lie along the Texas-Mexico border and along

the migratory route up through San Antonio, Odessa, and Lub-

bock. However, in absolute numbers, most Mexican-Americans

are found in urban areas like most other Texans, with close

to 60 percent of them located in or around San Antonio,

El Paso, Houston, Corpus Christi, Laredo, and several other

cities in the Rio Grande Valley. The remaining 70 percent

of the Texas population are classified as "Anglos."

Urbanization

One of the most prominent features of Texas is its

increasing urbanization. In 1900, the population of Texas

was 82.9 percent rural; by 1970 it was 79.7 percent urban.

Primarily, this trend towards the population centers, as in

the rest of the United States, is due to several factors.

Among them are: improved economic opportunities in the cities,
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advances in farm technology and an accompanying drop in the

need for farm manpower, and the dislocations associated with

World War II. Texas today is the fourth most populous

state with a population of slightly over eleven million peo-

ple. Around 65.5 percent of the total population of Texas

is located in the twenty-three Standard Metropolitan Statis-

tical Areas.

During the 1960-1970 decade most of the area west of a

line from Fort Worth to San Antonio to Laredo lost population

or showed no net increase in population. So, it seems that

the westward shift of population has been halted. The most

significant increases in population were recorded in the

counties in North Texas around Fort Worth-Dallas, in Central

Texas around Austin and San Antonio, and along the Gulf

Coast, particularly in the Houston-Galveston and Beaumont-

Port Arthur areas.

Educational Characteristics

The educational level of the Texas population is, on

the whole, at the same level as that of the rest of the

United States. However, the percentage of Texans with no

education at all is slightly higher. The greatest dispari-

ties in education are between the Negroes, Mexican-Americans,

and Anglos. Over 36 percent of all Mexican-Americans have

not progressed beyond the eighth grade. For Negroes, the

percentage is around 43 percent. This compares to the Anglo



average of 28 percent. The median number of school years

completed by the Anglos was 11.9, for Negroes it was 9.8,

and for the Mexican-American population, a low 7.6 years.

Economic and Political Development

In 1970, Texas ranked thirtieth among all states in

per capita personal income. And while it can be said that

on the whole, Texas is not a wealthy state, the plight of

the Mexican-Americans and Negroes is even worse. In 1970,

11.4 percent of the Anglo families made less than $3000 a

year, while 26.5 percent and 20.7 percent respectively,

of the Negro and Mexican-American families made less than

$3000 a year. The median incomes for families in Texas also

show the disparity in income between the three major popu-

lation groups. For Anglos, the median income in 1970 was

$8930, and for Negroes it was 40 percent less, or $5334 per

family per year. The Mexican-American family was somewhat

better off than the Black population with a median family

income of $5897 a year.

John Crittendon has developed several measures of

economic and political development. With his measures, it

is possible to compare the economic and political development

of Texas with other states.2  The first economic measure is

2John Crittendon, "Dimensions of Modernization in the
American States " American Political Science Review, LXI
(December, 19673, 989-1001.
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labeled Metro-Urbanism, and states developing in this respect

experience sharp population growth, population shifts to

urban areas, large proportions of the employed in white-

collar and professional occupations, low fertility rates,

sizable newspaper circulation, and ethnic diversity. Texas

ranks sixth among the states, following New York, California,

New Jersey, Illinois, and Massachusetts. A second dimension

is Integrative Message Exchange. This refers to character-

istics of a state that tend to facilitate communication among

people-education, income, telephone availability, compe-

tition between political parties, and voting. Texas ranks

low in all of these areas and over-all ranks thirty-ninth

among the states. Another dimension of economic development

is Migratory Pull on which Texas ranks fairly high, eleventh,

with Maryland, Oregon, and Utah.

Crittendon also developed several measures of political

development. The first is Competition-Turnout, on which

Texas ranks thirty-eighth. Professionalism-Local Reliance is

a second dimension. This includes amounts spent on judicial

and legislative salaries, legislative activity, and locally

derived and expended funds. Texas ranks tenth, at the same

level as Florida, but well below New York and California.

Another dimension is Scope of Government, which measures

the size of government employment and the degree to which a

state taxes and spends relative to its population size. On

this dimension, Texas ranked thirty-second with South
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Carolina, North Carolina, and Illinois. This reflects the

cultural notion in Texas that government should refrain from

interfering with "individual initiative." Finally, on the

Welfare-Education dimension, which includes welfare payments

and the tendency of high school students to remain in school

until graduation, and other characteristics, Texas ranked

thirty-seventh. Thus, while Texas is becoming more urbanized

and "modernized," it seems that changes in political and

policy development are not increasing at the same time.

The Texas Local Government Scene

As of 1970, Texas had 999 incorporated municipalities.3

In Texas a community may incorporate under either the general-

law or the home-rule approach. However, a community must

have a population of more than 200 before it can incorporate

as a municipality. Cities of 5,000 or less and those who

have not adopted a home-rule charter are governed by statutes

and are known as general-law cities. Those cities with

populations over 5,000 may adopt their own charter and are

known as home-rule cities. Between 1957 and 1970, the number

of municipalities increased from 793 to 999, a net increase

of 206 municipalities.

Finally, a few words need to be said about the local

political environment. It must be acknowledged that the size

3Texas Municipal League, "For Texas: Another Explosively
Urban Decade," Texas Town and City, XXX (April, 1971), 21.
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and diversity of Texas probably produce differing political

styles at the municipal level. The recent trend towards

greater urbanization of the state also brings with it many

problems. These problems are all known too well but in-

clude: construction of transportation systems to handle the

ever increasing numbers of automobiles, increased pollution,

crime, the deterioration of the inner city, and the provision

of services. These problems have been compounded by the fact

that the cities have been forced to rely on the property tax

in order to finance the needed services and improvements

that come with growth. The city sales tax has eased this

burden somewhat, but the problems are still there. Antiquated

state laws also restrict innovative and quick action by

cities of all sizes who are in need of help.

The "good government" movement has also had an impact

on the Texas local government scene, especially on the elec-

toral system. All cities in Texas choose their officials

on a nonpartisan basis. This has perhaps had an anti-demo-

cratic effect since it takes control over the candidates

away from the parties and instead puts the control in the

hands of "cliques" of local elites and influentials. Or, as

Charles Adrian found in the small towns and cities, the style

of politics is more likely to be characterized as a "friends

and neighbors" style. Thus, it appears that the nonpartisan

4Charles R. Adrian, "A Typology of Nonpartisan Elections,"
Western Political Quarterly, XII (June, 1959), 449-458.
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election only diffuses rather than centralizes political

responsibility. Another spillover from the "good government"

movement is the at-large election of officials rather than

ward election. The major consequences of at-large elections

seem to be that the political influence of the middle and

upper classes is increased, representation of minorities

in city government is more difficult, and city hall is gener-

ally more remote from the rank-and-file citizens. This

coupling of the nonpartisan at-large ballot with the council-

manager form of government, has probably helped put municipal

government out of the grasp of most citizens and increased

citizen alienation and apathy.6

The Council-Manager Cities Surveyed

The remainder of this chapter will present data that

were generated by the mail survey responses. First, the

general characteristics of the council-manager cities will

be discussed, and secondly, the general characteristics of

the city managers will be discussed.

The council-manager cities examined in this study ranged

in size from 2,104 to 844,401 population. Table II lists

the council-manager city size classifications used in this

5H. Clifton McCleskey, The Government and Politics of
Texas, 4th ed. (Boston, 1972T7,p. 255.

6Bryan Jones and Delbert Taebel, "Urban Politics in
Texas," Politics in the Urban Southwest, edited by Robert
D. Wrinkle (Albuquerque, 1971), p. 6.
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TABLE II

1972 TEXAS COUNCIL-MANAGER CITIES ACCORDING
TO POPULATION RANGES

Population Range Number of Cities Percentage of Cities

250,000 and above 3 1.7

100,000 to 249,999 2 1.1

50,000 to 99,999 12 6.7

25,000 to 49,999 14 7.8

10,000 to 24,999 49 27.4

5,000 to 9,999 50 27.9

4,999 and below 49 27.4

Totals 179 100.0

study. In 1972, the average size of the Texas council-

manager city was around 10,000 population. This conforms

to the national average council-manager city size of 10,000

population.7  It is also interesting to note that 82.6

percent of the council-manager cities in Texas are under

25,000 population. In 1972, the council-manager plan had

7Throughout the remainder of this chapter when
reference is made to, or percentages are cited as the "na-
tional average" for city managers, the data are from
International City Management Association, The Modern City
Manager: A 1971 Profile (Chicago, 1971).



been in operation in some Texas communities for one year

or less and as long as fifty-eight years in other commu-

nities. Table III lists the number of years that the plan

TABLE III

YEARS THE COUNCIL-MANAGER FORM OF
GOVERNMENT HAS BEEN OPERATIVE

IN THE CITIES SURVEYED

Number of Years Number of Cities Percentage of Cities

0Oto 5 24 14.5

6 to 10 30 18.2

11 to 15 24 14.5

16 to 20 27 16.4

21 and above 60 36.4

Totals 179 100.0

had been in operation for the cities studied. The median

number of years that the council-manager plan had been in

operation was eighteen years, with fully 36 percent of the

cities having had the plan for twenty-one years or more.

Table IV illustrates the number of managers employed by

the council-manager cities in Texas since the adoption

of the plan for each city. The median number of managers

employed in the cities studied was three, with the range

running from as few as one to as many as fifteen managers.
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TABLE IV

NUMBER OF CITY MANAGERS EMPLOYED BY THE
TEXAS COUNCIL-MANAGER CITIES

Number of Managers Number of Cities Percentage of Cities
Employed

1 to 2 50 31.6

3 to 5 66 41.8

6 to 8 29 18.4

9 and above 13 8.2

Totals 158* 100.0

*21 managers did not respond to this question..

The city managers were asked to classify their commu-

nities as either being urban, suburban, or rural. There is

often much discussion over the definitions of the three

ecological classifications for communities; so, in order

to avoid the arbitrary assigning of classifications, the

surveyors asked the managers to classify their community.

Table V illustrates the descriptions of the communities

which were offered by the managers. The modal category

is urban with rural drawing the next largest number of

responses. However, when the urban and suburban categories

are joined, the total urban/suburban is 70.7 percent of all

the cities studied.
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TABLE V

ECOLOGICAL CHARACTERISTICS OF TEXAS COUNCIL-
MANAGER CITIES AS CLASSIFIED BY

THE CITY MANAGERS

Characteristic Number of Percentage of
Ecological Cities Cities

Urban 76 43.7
Suburban 47 27.0
Rural 51 29.3

Totals 174* 100.0

*5 of the managers did not respond to this question.

As a similiar line of inquiry, the managers were asked

to describe their community according to social class and

TABLE VI

TEXAS COUNCIL-MANAGER CITIES CLASSIFIED
ACCORDING TO SOCIOECONOMIC CLASS

AND DOMINANT POLITICAL PARTY

Selected Attribute Number of Cities Percentage of Cities

Upper Class 7 4.0

Upper-middle Class 41 23.7
Middle Class 113 66.0
Lower Class 11 6.3

Totals 172* 100.0

Democratic Party 152 84.9
Republican Party 10 5.6
Parties Equal 17 9-5

Totals 179 100.0

*7 of the managers did not respond.
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the majority political party. Table VI presents the

results of these two questions. As can be seen a sub-

stantial majority (66 percent) of the council-manager cities

are middle class and another 27.7 percent are described as

upper-middle class or upper class communities. Politically

speaking, the managers classified their communities as being

overwhelmingly Democratic (84.9 percent).

The 1960 to 1970 growth rates and population per square

mile were also obtained from the census publications for

1970. Slightly less than 32 percent of the communities

experienced a growth rate of 20 percent or more during the

1960's. A little over 10 percent of the council-manager

cities had a growth rate in excess of 100 percent. Table VII

TABLE VII

1960 TO 1970 GROWTH RATES FOR TEXAS
COUNCIL-MANAGER CITIES

1960 to 1970 Growth Number of Cities Percentage of Cities
Rate in Percent

100 and above 18 10.1
35.0 to 99.9 20 11.2

20.0 to 34.9 19 10.6
10.0 to 19.9 25 14.0
0.0 to 9.9 34 19.0

-9.9 to -0.1 45 25.1
-10.0 and below 18 10.0

Totals 179 100.0
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displays the growth rates for the various communities. Of

particular interest is the fact that over 35 percent of

the cities experienced a net loss of population. Further

population data are shown by Table VIII which lists the

TABLE VIII

POPULATION PER SQUARE MILE OF TEXAS
COUNCIL-MANAGER CITIES, 1970

Population Per Number of Cities Percentage of Cities
Square Mile

3,501 and above 8 5.0

3,001 to 3,499 6 3.8

2,501 to 3,000 17 10.7

2,001 to 2,500 27 17.0

1,501 to 2,000 35 22.0

1,001 to 1,500 40 25.2

1,000 and below 26 16.3

Totals 159* 100.0

*data for 20 of the cities were not obtainable

various population density categories. The modal category

was the 1,000 to 1,500 persons per square mile category

and the median category was the 1,501 to 2,000 persons per

square mile category. Thus, the Texas council-manager city

is one of relatively low population density.
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To summarize, the communities examined in this study

had an average population of 10,000. Most of the commu-

nities had adopted the council-manager form of government

within the past twenty years and the median number of

managers employed by the cities had been three. Thus, it

seems, that on the whole, the communities studied had been

fairly stable insofar as manager tenure is concerned. The

communities in the study can be characterized as urban and

suburban with middle or upper-middle class residents. The

communities also reflect the "one party" background of

Texas, with over 80 percent of the managers listing the

Democratic Party as being the dominant party in their com-

munity. Finally, the majority of the council-manager cities

appear to be gaining in terms of population and they gener-

ally have low population densities.

The City Managers Surveyed

In order to establish a composite "picture" of what

the Texas city manager looks like, the researcher chose

several factors for discussion. Included are: the place of

birth of the managers and the community in which they grew

up, their ages, their educational achievement, occupation

before entering the management profession, the primary

factors motivating the managers to enter the city management

profession, and the number of years that the managers had

served as a manager as well as the number of positions held.
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Slightly over 73 percent of the managers were born

in Texas. Table IX shows the birthplace of the Texas mana-

gers and the community in which they grew up. Nationally,

TABLE IX

PLACE OF BIRTH AND COMMUNITY RAISED IN
FOR TEXAS CITY MANAGERS

Birthplace and Number of Manager Percentage of Managers
Community Type

In Texas 131 73.2

Not in Texas 48 26.8

Totals 179 100.0

Urban 44 24.9

Suburban 25 14.1

Rural 108 61.0

Totals 177* 100.0

*2 managers did not respond.

only around 44 percent of all managers serve in the same

state that they were born in. In addition to the localism

that prevails in the Texas manager's birthplace, the majority

of the Texas city managers were raised in a rural environment

(60 percent), with only 24 percent of the managers coming

from an urban environment.
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Table X displays the level of educational achievement

for Texas city managers. Slightly less than 60 percent

of the Texas managers are college graduates. This compares

TABLE X

HIGHEST LEVELS OF EDUCATION FOR
TEXAS CITY MANAGERS

Level of Education Number of Managers Percentage of Managers

Grades 0 to 8 --

Grades 9 to 12 29 16.2

Attended College 43 24.o

Graduate - Texas 86 48.0
College

Graduate - College 21 11.8
Outside Texas

Totals 179 100.0

with a national average of 69 percent. Among the managers

with a college degree, around 48 percent are college gradu-

ates of Texas colleges. Most surprising is the fairly

large number of managers (16.2 percent) who have only a

high school diploma at best.

The Texas city manager has a mean age of 47 years,

which is four years above the national average. Table XI

illustrates the various age categories of the managers.
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AGES OF

TABLE XI

TEXAS CITY MANAGERS

Age Number of Managers Percentage of Managers

30 and under 18 10.3
31 to 40 45 25.-9
41 to 50 52 29.9
51 to 60 45 25. 9
61 and over 14 8.0

Totals 174* 100.0

*5 of the managers did not respond.

Particularly interesting was the discovery of a bimodal

distribution of age, with eleven managers who are thirty

seven years old and ten who are fifty years old.

Information on the previous occupations of the Texas

city managers is contained in Table XII. There are several

OCCUPATION
MANAGEMENT

TABLE XII

PRIOR TO ENTERING CITY
OF TEXAS CITY MANAGERS

Occupation Number of Managers Percentage of Managers

Business 54 31.4
Engineering 16 9.3
Military 13 7.6
Public Service 43 25.0
Other 46 26.7

Totals 172* 100.0

*7 of the managers did not respond.
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interesting facts with regard to the previous occupations

of the managers. First, the percentage of Texas managers

who were engineers prior to becoming a city manager is

much smaller than the national average of 16 percent.

Secondly, a smaller percentage of the Texas managers come

from business backgrounds than do those at the national

level (31 percent compared to a national average of 47

percent). Around 25 percent of the Texas managers come

from public service occupations.

In terms of motivation, the Texas managers seem to be

a highly motivated group. Table XIII presents the three

motivational reasons that were most often designated by the

managers. The reason most frequently given for entering

TABLE XIII

MOST FREQUENTLY EXPRESSED REASONS OF
TEXAS CITY MANAGERS FOR ENTERING

THE MANAGEMENT PROFESSION

.t .oNumber of Percentage of
Motivation Managers Managers

Preference for Public 115 87.8
Service

Desire to Develop 97 75.3
Personal Views

Desire to Become a 94 72.0
Community Leader
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the management profession was a general preference for

public service (87.8 percent). The second most frequently

designated reason was a desire to develop their own per-

sonal views (75.3 percent), with a desire to become a

community leader coming in third (72 percent).

Texas city managers have been practicing their pro-

fession on an average of ten years and have averaged three

positions during that time. In other areas, such as

religion, the Texas managers are almost entirely Protes-

tant. Fully 89 percent of the managers are Protestant and

only six percent are Roman Catholic. The Texas managers

are also virtually all male American Caucasians, with less

than one percent being female or Black. Finally, when there

is a partisan affiliation, the Texas manager is usually

Democratic, with 45 percent claiming to be Democrats, but

41 percent claim no party affiliation.

In summary, it seems safe to say that in most respects

the Texas manager is much like the managers elsewhere in

the United States. The major differences lie in the lower

level of education held by the Texas managers and their

tendency to have been born and educated in the state where

they practice-Texas.

Summary

Chapter III has looked at the socio-economic environment

of Texas, which has a fairly heterogeneous population with
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varying educational and economic achievements. Furthermore,

Texas had been described as being developed economically,

but "underdeveloped" politically. The Texas local government

scene is characterized by rapid growth and the intergovern-

mental problems found in most other states. The council-

manager cities surveyed had an average population of 10,000

and were middle or upper-middle class urban municipalities

that had been operating under the council-manager plan for

around twenty years. The Texas city manager is likely to

be a male, American Caucasian with a college degree. He

is also likely to have been born in a rural Texas community

and to have been a practicing city manager for ten years.

Chapter IV will present the policy role orientation typology

and attempt to account for any differences among the city

managers in regard to their policy role orientations.



CHAPTER IV

THE POLICY ROLE TYPOLOGY

Thus far, the city manager has been isolated as an

occupant of a focal position in the urban political process.

One important function of the city manager is his partici-

pation in the local policy process. Why the city manager

acts as he does is largely still a mystery. By focusing

on the role expectations associated with the position of

city manager, some of the heretofore hazy explanations can

perhaps be made somewhat clearer. The primary goals of this

chapter are threefold. They are: to look at how city managers

define their policy role; to look at any differences in con-

ception that may exist; and to offer some variables that

may account for any differences in the role conceptions of

the city managers.

Policy Role Views

This study will attempt to identify general styles of

policy making rather than specific expectations toward the

policy making process. Perhaps a more complex scale or index

could have been constructed or, several "definitions" of the

city manager's policy role could have been taken from the

literature. However, it was felt that much of the policy

process is characterized by activities that are difficult,

76
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at best, to tap and assess. Thus, the focus in this chapter

will be on the various styles of policy participation evi-

denced by the managers in their responses to the role

questions, which should provide fairly stable points of

reference. Through the elaboration of the various styles of

policy participation, the three goals stated above can be

achieved. This process will also aid in the identification

of variables that might prove to be useful in the causal

model or in the elimination of variables that are not use-

ful in the identification of role behaviors.

Nine questions were chosen because of their usefulness

in assessing a variety of managerial policy commitments and

the direction of these commitments. Each city manager was

asked, "The following list of statements describes activities

of city managers, councilmen, and mayors. Please mark the

appropriate space for each statement according to what

you think Should or h to be the case." A total of fifteen

questions were asked and the responses provided were: strongly

agree, agree, disagree, strongly disagree, no opinion, and

no answer. Table XIV lists the nine questions used in the

role analysis and the percentage of the city managers agreeing

or disagreeing for each question. The percentages do not

add to 100 because of no opinion/no answer responses.

City manager agreement is evident on most political/

administration questions. However, it is not clearly evident

whether the majority of the managers are "politically" or
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TABLE XIV

TEXAS CITY MANAGER POLICY ROLE VIEWS

Percentages

Questions
Agree Disagree

1. The city manager ought to be directly 27 69
accountable to the mayor?

2. The city manager should become infor- 12 84

mally involved in council elections?

3. The city manager should take a neutral 20 76
stand on community-wide issues in-
volving taxation, health, new services,
etc?

4. The city manager should give extra at- 12 82
tention to influential local citizens?

5. City councilmen should initiate new 76 21
proposals for new city policies and
programs?

6. City councilmen should support mana- 27 61
gerial proposals for civic projects
even though there is considerable
opposition in the community?

7. The city manager should personally 91 8
and regularly inspect all municipal
departments?

8. The city manager should make no major 50 42
changes in city policies without first
seeking public support?

9. The city manager should carry out 98
council policy even though the policy
is counter to the manager's recommen-
dations?
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"administratively" oriented. The individual questions

themselves, generally indicate that a small number of mana-

gers will be at each end of the political/administrative

spectrum, with the remainder of the managers falling in the

middle of the spectrum and being slightly more administra-

tively oriented than politically oriented. Table XV

presents the nine role questions and the various response

categories with the mean answer and the standard variation

around the mean for each question. This variation (or

standard deviation) around the mean provides a good measure

of "consensus" among the managers for each question.

On the first expectation item, there is a high degree

of consensus as to whether the manager should be accountable

to the mayor or not. Almost 70 percent of the managers

felt that they should not be responsible to the mayor.

This response should be expected since the city council is

the body that usually holds the key to the manager's future.

It is also reasonable to assume that the manager who wants

to take a leading role in the policy process would not want

to be responsible to the mayor since the mayor is elected

by the citizens (in over 80 percent of the cities surveyed)

and, therefore, is under considerable public persuasal. The

result would be frequent clashes between the mayor and the

manager. It would be best from the manager's viewpoint for

the political manager to be accountable to the city council,

which is usually made up of "amateurs."
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On the second expectation item the managers overwhel-

mingly expressed that they should not become informally

involved in council elections. Such involvement is expressly

prohibited in the manager's Code of Ethics devised by the

International City Management Association.

The third expectation item dealt with the stand that

a manager should take on community-wide issues. Over 75

percent of the managers felt that they should not take a

neutral stand on community-wide issues. Consensus on this

item is very high, and this item, perhaps more than any

other item, illustrates the strong normative feeling among

the Texas managers that they should not be "apolitical" and

just step aside during the consideration of important

issues.

The fourth expectation item attempted to assess whether

or not the managers felt that they should give extra attention

to influential local citizens. The managers endorsed the

idea that manager should not give extra attention to local

influential citizens (82 to 12 percent). However, the

degree of consensus is not as strong as the degree exhibited

on the first three items.

The initiation of new city policies and programs was

the focus of the fifth expectation item. Slightly over 75

percent of the managers agreed that the council should

initiate proposals for new policies and programs. But,

when the response categories are examined, the majority of
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the managers responded "agree" to the item and not

"strongly agree." This accounts for the lower degree of

consensus as displayed in Table XV. This finding corres-

1
ponds with previous findings in this area. Table XVI

gives the responses of the managers to the question, "Do

TABLE XVI

MANAGER SHOULD TAKE A LEADING ROLE
IN THE POLICY MAKING PROCESS

Response Number of Managers Percentage

Yes 108 62.8

No 64 37.2

Totals 172* 100.0

*7 of the managers did not respond.

you think a city manager should take a leading role in policy

making in your particular community?" While this question

was not included in the set of nine questions, it is prof-

itable to look at the responses to the question. As can

be seen, slightly over 60 percent of the managers felt that

the manager should take a leading role in the policy making

1See Karl A. Bosworth, "The Manager Is a Politician,"
Public Administration Review, XVIII (Summer, 1958) and John
C. Buechner, Differences in Role Perceptions in Colorado
Council-Manager Cities (Boulder, Colorado, 196).
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process. Once again this corresponds with previous studies

that have found that, while the manager felt that he should

lead in the policy making process, he should not play an

overt role.

Expectation item number six attempted to tap the

managerial feeling that the city council ought to support

the manager's proposals for civic projects even though

there might be considerable opposition in the community.

The majority of the managers (61 percent) did not feel

that the council should lend support even in the face of

considerable community opposition. However, when the speci-

fic responses are observed, it can be seen that the responses

are clustered in the middle of the response continuum. The

variance on this item was the second highest of the items.

The city managers overwhelmingly endorsed item number

seven. Over 90 percent of the managers felt that they

should personally and regularly inspect all municipal

departments.

The eighth expectation item dealt with whether the

manager should make major changes in city policies without

first seeking public support. The "political" nature of

this item is revealed by the narrow split between the

managers. Exactly 50 percent agreed that the manager

should make no major changes, while 42 percent disagreed.

The variation on this item was naturally the highest of

the nine questions.
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The final expectation item dealt with the carrying

out of council policy even if it were counter to the mana-

ger's recommendations. Once again, the endorsement of the

manager as "messenger boy" is found, with 98 percent of the

managers agreeing with the item.

To sum up the findings from the nine individual role

expectation questions, it seems fair to say that an open

endorsement of the manager as policy initiator and policy

leader was not found. This appears to be counter to some

of the literature, which has often reiterated such an

endorsement. On most of the questions, the Texas managers

tended to lean toward the administrative end of the politi-

cal-administrative continuum. However, on certain questions

the managers did endorse a political role for the manager.

Policy Role Orientations

Because the managers differ in the definition of their

policy role, these differences deserve further exploration.

From the responses to the nine role expectation questions

a typology of role orientations can be constructed. The

city manager scores on the nine questions given in Table XIV

produce a policy role typology.2 Every manager in the

survey, in other words, can be placed at some point along a

political-administration continuum. This reveals the

2
See Appendix B for manager responses to the nine

questions classified by "policy role orientation."
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direction and strength of the manager's commitment to

participate in the policy process. Table XVII shows the

TABLE XVII

DISTRIBUTION OF CITY MANAGER RESPONSE SCORES
AND THE FOUR POLICY ROLE ORIENTATIONS

Policy Orientations Number of Percentage of
Managers Managers

Political Leader 11 6.2

Political Executive 70 39.1

Administrative 80 44.6
Director

Administrative 18 10.1
Technician

Totals 179 100.0

results of the manager response scores. As can be seen, the

majority of the managers are classified as "administrators"

(54.7 percent). Before going any further in the discussion

of the differences in manager responses and the exploration

of the relationships between the various variables and

manager role orientation, one should make an attempt to de-

lineate the differences between the four policy role ori-

entations identified in Table XVII.

Political Leaders take the broadest view of the manager's

policy role. Insofar as Texas is concerned, the Political
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Leader sees himself as being an agent of change and an inno-

vator. He believes the city councilmen should support him

in his civic proposals, and the Political Leader overwhel-

mingly feels that he should take an active role in the

defense or opposition of community-wide issues. The Poli-

tical Leader, more than any other manager, is willing to

give councilmen informal aid in council elections and to

give community influentials extra attention. The Political

Leader also feels that he should be accountable to the city

council and not to the mayor.

The Political Executive differs from the Political

Leader more in the degree to which he will use his energies

in the policy process than anything else. The Political

Executive believes that the manager should be policy initi-

ator and innovator. The Political Executive, like the

Political Leader, feels that he should be accountable to the

city council and not to the mayor.

The Administrative Director feels that the manager

should participate in the policy process, but he is less

willing to assume a visible profile than either of the "poli-

tical" managers. The Administrative Director of this study

conforms fairly well to Bosworth's "policy-researcher" manager.3

The city council is where the "expertise" lies, and the manager

should not be the initiator of new programs and policies.

A discussion of the policy-researcher can be found in
Chapter I.
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The Administrative Technician is the most traditional t

of the managers, in as much as the politics/administration

dichotomy is concerned. The Administrative Technician feels

that the manager should carry out council policies at all

times, that the manager should regularly and personally

inspect all city departments over which he is responsible,

and that he should keep out of such political areas as

giving aid to community influentials and councilmen who are

up for election or reelection. Most important, the Adminis-

trative Technician feels that the manager should assume a

neutral posture on policy issues of community-wide interest,

and the majority do not feel that the manager should lead

the policy making process.

Possible Sources of Policy Orientations

As stated earlier, role conceptions are a useful means

for explaining behavior. The Texas city managers display

a variety of policy orientations; however, the orientations

can be grouped into several fairly meaningful categories.

The problem in this section of the chapter will be to focus

on the variable blocks and the various indicators contained

in the blocks as presented in Chapter II. While role

conceptions are the product of many interrelated experiences

in a person's life, it is hoped that the variables selected

will be at least partially successful in accounting for

policy role differences. The four variable blocks are
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personal characteristics, motivation, institutional charac-

teristics of the community, and ecological characteristics

of the community in which the manager serves.

Personal Characteristics

Personal qualities in individuals predispose them to

adopt a certain role or pattern of behavior. The first two

variables that will be explored in relation to personal

characteristics are the educational achievement and previous

occupations of the managers before entering the management

profession. Together, these two variables should give an

indication of the "educational-career" pattern of the various

managers. Table XVIII presents the education achievement

TABLE XVIII

EDUCATIONAL ACHIEVEMENT AND ROLE
ORIENTATION OF THE MANAGERS

IN PERCENTAGES

Manager Role Educational Achievement
Orientation______

Grade Some College Totals
9-12 College Graduate

Political
Leader 9.1% 9.1% 81.8% 100.0% (N=11)

Political
Executive 10.0 30.0 60.0 100.0 (N=70)

Administra-
tive Direc- 20.0 21.2 58.8 100.0 (N=80)
tor

Administra- 27.8 22.2 50.0 100.0 (N=18)
tive Tech-
nician
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of the Texas city managers. Overall, the Texas manager

is reasonably well-educated. The high level of education

remains when looking at the relationship between education

and managerial role orientation. However, the differences

between the two extreme ends of the typology are of con-

siderable magnitude. The Political Leader is by far the

best educated of all the managers, with more than 80 percent

having graduated from college. The Political Executive is

likely to have graduated from college, but more of the

Political Executive managers did not complete college (30

percent). The percentage difference of managers graduating

from college is very small between the Policy Executive and

the Administrative Director. But, when the percentage who

completed only a high school education at best is looked

at, the main area of difference becomes evident. The Ad-

ministrative Director is more likely to have only a high

school diploma than the Political Executive. Finally, the

Administrative Technician has the lowest level of educational

achievement of the various managers. Exactly 50 percent

graduated from college and 27.8 percent of the Administrative

Technicians had at best graduated from high school.

The previous occupations of the Texas city managers are

presented in Table XIX. Several interesting trends are

evident from the data presented in the table. First, the

Political Leaders and Political Executives are more likely

to come from "public service" occupations than are either
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of the administratively oriented manager categories. How-

ever, the Political Executive is almost as likely to come

TABLE XIX

SELECTED PREVIOUS OCCUPATIONS
AND ROLE ORIENTATION OF THE
MANAGERS IN PERCENTAGES

Manager Role Previous Occupation
Orientation

Business Engineering Military ServiceTotal

Political
Leader 10.0% 20.0% - -30.0% (N=6)

Political
Executive 25.4 7.5 4.5 26.9 (N=43)

Admini stra-
tive Direc- 40.3 6.5 7.8 20.0 (N=57)
tor

Administra- 27.8 22.2 22.2 5.6 (N=14)
tive Tech-
nician

from a business occupation as from a public service occupation.

Secondly, the Administrative Director is most likely to come

from a business occupation. A third observable trend is

that the Administrative Technician is not likely to come

from any one occupational field. Particularly interesting

is the fact that 22.2 percent of the Administrative Tech-

nicians were in the military before entering the management

profession. Interpretations from this table must be made
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with caution since over 25 percent of the managers listed

their previous occupation as "other" than the occupations

listed.

Several conclusions can be made from the data on edu-

cation and previous occupation of the Texas managers. The

Political Leader is more likely to have a college degree

(81.8 percent) and to have been in a public service occu-

pation or engineering. The Political Executive is either

a college graduate (60 percent) or has had some college

(30 percent) and comes from a public service or business

occupation (52.3 percent). The Administrative Director is

likely to be a college graduate or have had some college

and have been in a business occupation prior to entering

the management profession. Finally, the Administrative

Technician, who defines the manager's policy role in the

narrowest terms, is as likely to have a high school degree

or some college hours as he is likely to be a college

graduate. Furthermore, the Administrative Technician does

not seem to enter the management profession through any one

field of employment (only 5.6 percent were in a public

service occupation).

A third personal characteristic variable chosen for

study was the manager's age. Table XX presents the managers

over and under 40 years of age and their corresponding role

orientation. The over 40 and under 40 classifications

were chosen because of the bimodal characteristic of the
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TABLE XX

AGE OF THE MANAGERS AND ROLE
ORIENTATION IN PERCENTAGES

Manager Role Age of the Managers
Orientation

Under 40 Over 40 Totals

Political Leader 18.2% 81.8% 100.0% (N=11)

Political 45.6 54.4 100.0 (N=68)
Executive

Administrative 29.5 70.5 100.0 (N=78)
Director

Administrative 41.2 58.8 100.0 (N=17)
Technician

age of the managers. In Chapter II, the proposition was

stated that age and role orientation would be positively

related. In other words, as age increased there should be

a corresponding increase in the "politicalness" of the mana-

ger's role orientation. This propensity to become more

"political" insofar as the policy orientation of a manager

is concerned is confirmed when the Political Leader is

examined. Over 80 percent of the Political Leaders are

over 40 years of age. However, the relationship between

age and role orientation for the other groups is not clear.

Therefore, it appears that age is not a crucial factor in

the formation of managerial role orientations.
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A measure of political philosophy, namely the con-

servatism-liberalism continuum, was chosen as the fourth

variable for examination. The administrative managers

should take a more conservative stance insofar as the role

of government in society is concerned. Conversely, the

political managers, who have a broader conception of govern-

mental action, should exhibit a more liberal stance eg.,

(favor governmental expansion of programs).

In order to secure a measure of the political ideology

of the managers, eleven questions which dealt with political

and economic activities at the state and national levels

were included in the questionnaire. The managers' responses

were scored and summed. This sum was then divided by the

total number of questions to yield each manager's score.

Table XXI presents the results of the Conservatism-Liberalism

measure. Many of the city managers (48 percent) preferred

to classify themselves as moderates. A majority of the

Political Leaders and Political Executives classify them-

selves as liberal. The Administrative Directors are evenly

divided, with 48.8 percent classifying themselves as liberal

and 48.8 percent classifying themselves as moderate. In

this same group were the only managers (N=2) classifying

4The political philosophy measure used in this thesis
is based on the measure used by Flinn. Thus, for a detailed
explanation for its construction see Thomas A. Flinn and
Frederick M. Wirt, "Local Party Leaders: Groups of Like
Minded Men," Midwest Journal of Political Science, IX (Febru-
ary, 1965), 77-98.
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TABLE XXI

MANAGER ROLE ORIENTATION AND CONSERVATIVE-
LIBERAL INDEX SCORE IN PERCENTAGES

Manager Role Conservative-Liberal
Orientation Measure

Conservative Moderate Liberal Totals

Political
Leader .. 45.5% 54.5% 100.0% (N=11)

Political
Executive ... 44.3 55.7 100.0 (N=70)

Administrative
Director 2.4 48.8 48.8 100.0 (N=80)

Administrative
Technician ... 61.1 38.9 100.0 (N=18)

themselves as conservative. Over 60 percent of the Adminis-

trative Technicians classified themselves as moderate and

only 30.9 percent classified themselves as liberal.

Thus, it can still be maintained that the more politic-

ally/economically conservative a manager, the more likely

he will hold an administrative orientation. Conversely,

the more politically/economically liberal a manager is, the

more likely it is that he will hold a political orientation.

The fifth indicator in the personal characteristics

block is "personal tenure."5 Personal tenure is simply a

5Gladys Kammerer and others, City Managers in Politics:
An Analysis of Cit Manager Tenure and Termination (Gaines-
ville, Florida, 1962), p. 17.



96

a score for each manager that is computed by dividing the

number of years the person has served as a manager by the

number of positions that the person has held. This gives

an indication of the frequency that the person has made a

change in position, forced or voluntary, proportionately

to the number of years the person has been a manager.

Table XXII presents the personal tenure scores of the mana-

gers and the policy role orientations. One could make

TABLE XXII

PERSONAL TENURE SCORE AND ROLE
ORIENTATION IN PERCENTAGES

Role Orientation

Political Leader

Political
Executive

Administrative
Director

Administrative
Techni cian

Personal Tenure Score
- I

High

40.9

46.3

41 .2

Low

63.6%

59.1

53.7

58.8

Totals

100.0% (N=11)

100.0 (N=66)

100.0 (N=80)

100.0 (N=17)

the proposition that the more political managers will tend

to have a high personal tenure score and that the adminis-

tratively oriented managers will tend to have a low personal
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tenure score. The data in Table XXII do not uphold the

proposition. In fact, the relationship appears to be in

the opposite direction: the more political managers tend

to have low personal tenure scores and the more adminis-

tratively oriented managers tend to have a high personal

tenure score.

Motivation

The second block of variables to be considered will be

the "Motivation" block. Naturally, much of what has happened

to a person during his life will influence his motivations

for choosing a certain "path" to follow. Table XXIII lists

TABLE XXIII

THREE MOST FREQUENTLY MENTIONED CONSIDERATIONS
IN ENTERING THE MANAGEMENT PROFESSION AND

THE ROLE ORIENTATIONS OF TEXAS CITY
MANAGERS IN PERCENTAGES

Desire to Prefer Desire To
Policy Role Develop Public Become A
Orientation Personal Pubvic Community

Views Service Leader

Political Leader 85.7%*(N=6) 100.0% (N=8) 100.0% (N=7)
Political

Executive 78.8 (N=41) 89.5 (N=46) 75.0 (N=39)
Administrative

Director 74.6 (N=44) 84.9 (N=51) 67.8 (N=4O)
Administrative

Technician 58.4 (N=7) 90.9 (N=10) 66.6 (N=8)

*Percentages are based on the number of managers answering
the motivation question.



98

the three most frequently mentioned considerations for

entering the city management profession.

Over 85 percent of the Political Leaders answering

the question indicated that they wanted to develop their

personal views whereas only 58.4 percent of the Adminis-

trative Technicians indicated a desire to develop their

personal views as a reason for entering the city management

profession. The Political Executives and the Adminis-

trative Directors are fairly close in their motivation for

entering the profession, with only a 4.2 percent difference

between them.

All of the managers indicated that a preference for

public service played a role in their decision to enter the

management profession. The Political Leaders displayed the

highest percentage, listing a 100 percent preference for

public service, and the Administrative Directors displayed

the lowest, with 84.9 percent indicating a preference for

public service.

The third motivational reason that appeared most fre-

quently was a "desire to become a community leader." It

is on this motivational consideration that the various

managers differ. Exactly 100 percent of the Political

Leaders answering this question indicated that a desire to

become a community leader was a primary consideration in

their entering the management profession. When one looks

at the Political Executive the percent listing this reason
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drops to 75 percent. The Administrative Directors and

Technicians indicated a desire to become a community leader

in 67.8 and 66.6 percent of their respective responses.

Institutional-Structural

Institutional-Structural characteristics of the

communities constitute a third variable block in this

study. Included in this block are two variables: method

of selecting the mayor and a "community tenure" index.

Table XXIV displays the relationships between the

selection of the mayor and the various role orientations.

TABLE XXIV

SELECTION OF MAYOR AND MANAGERIAL
ROLE ORIENTATION IN PERCENTAGES

Role Orientation
- - - - - -- - - -- - -

Political Leader

Political Executive

Administrative
Director

Administrative
Technician

Totals

By Council

Selection of Mayor

By Voters Totals

27.3% 72.7% 100.0% (N=11)

15.7 84.3 100.0 (N=70)

17.7 82.3 100.0 (N=79)

11.1 88.9 100.0 (N=18)

(N=30) (N=148) (N=178)

______________________________ I
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Over 83 percent of the Texas council-manager communities

elect their mayor popularly, rather than by the city coun-

cil, which is the traditional council-manager formula for

selecting the mayor. This compares to a national average

of around 60 percent of the council-manager cities. Thus,

the high percentage of Texas council-manager cities that

elect their mayor popularly may distort the relationship

between selection of mayor and managerial role orientation.

In Chapter II it was stated that the more political managers

would tend to come from communities where the mayor is

elected by the city council and the more administratively

oriented managers would tend to come from communities that

elect their mayor popularly. When the mayor is popularly

elected, the chances are that he will take the lead in policy

initiation and leadership. If the manager is also of the

same disposition, the result is likely to be frequent mana-

ger-mayor conflict. Thus, the administrators will tend

to come from popularly elected mayoral communities, with

the political managers coming from council-elected-mayor

cities.

This relationship does not appear to be confirmed in

Table XXIV. For each role orientation category, the

majority of the managers are serving in communities where

the mayor is popularly elected. However, a higher per-

centage of the Political Leaders come from communities

where the mayor is elected by the council than any other
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group. The Administrative Technician, conversely, is

least likely to serve in a community where the city

council elects the mayor.

The second variable included in the institutional-

structural block is a "community tenure" index. The index

was constructed in the same manner as was the community

tenure index in the Kammerer study.6 The community tenure

index was computed by dividing the number of years that the

city had had the council-manager form of government by the

number of managers it had had during the same period. This

index should give some clue as to the community stability

insofar as the retention or turnover of managers is con-

cerned. The proposition relating to this variable would

posit that as community tenure decreases, the manager hold-

ing the present position would tend to be politically

oriented, and as community tenure increases, the manager

holding the present position would tend to be administra-

tively oriented. This proposition is based on the assumption

that communities tend to draw certain types of city managers.

The profession is such that most managers can choose the

"type" of city they would like to serve in. Thus, the

political manager might choose a city which has a history

of high manager turnover due to various political-economic

6Gladys Kammerer and others, City Managers in Politics:
An Analysis of City Manager Tenure and Termination (Gaines-
ville, Florida, 1962), p. 17.
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factors associated with the community. Table XXV presents

the findings on the relationship between community tenure

TABLE XXV

COMMUNITY TENURE AND MANAGERIAL
ROLE ORIENTATION

Poientatone Community Tenure

Low Medium High
0.0-2.0 2.1-3.9 4.0 and above Totals

Political
Leader 100.0% ... ... 100.0% (N=12)

Political
Executive 100.0 ... ... 100.0 (N=67)

Adminis-
trative
Director 98.7 1.3 ... 100.0 (N=77)

Adminis-
trative
Techni- 94.1 5.9 ... 100.0 (N=17)
cian

and managerial role orientation. As can be seen, the council-

manager communities in Texas have overwhelmingly low commu-

nity tenure scores. All but two of the communities for

which scores were available were in the low community tenure

category. Because of this finding, the relationships be-

tween role orientation and community tenure cannot be

upheld.
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Ecological Characteristics

The fourth block of variables is labeled as the eco-

logical block. Included in this block are community growth

rate, community characteristics (urban, rural), community

size, median school years completed by the adult population,

the median family income, and the percentage of the working

force employed in "blue-collar" positions. Some of these

variables have been discussed already in Chapter III. How-

ever, the analysis in this chapter will not be on the

frequencies of the various categories within the variables,

but on the relationship between the variables or indicators

and city manager role orientation.

Table XXVI presents the data concerning the community

growth rates for the council-manager cities and managerial

TABLE XXVI

COMMUNITY GROWTH RATE AND MANAGERIAL
ROLE ORIENTATION IN PERCENTAGES

oientatone City Growth Rate

High Low Declining
20% and 19.9-0.0% -0.1 and Totals
above below

Political
Leader 54.6% 18.2% 27.3% 100.0% (N=11)

Political
Executive 26.0 40.6 33.3 100.0 (N=61)

Admini strative
Director 25.1 41.2 33.8 100.0 (N=80)

Administrative
Technician 29.4 23.5 47.1 100.0 (N=17)
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role orientation. The data largely confirm the proposition

that as a community's growth rate increases the problems

and issues that confront the community will increase in

number. In a high growth area, old relationships are con-

stantly being undermined and uncertainty and change become

more prominent. It is in the high growth rate communities

that one would, therefore, expect to find the more political

managers. A majority of the Political Leaders (54.6 percent)

are serving in high growth rate communities. For the Poli-

tical Executives and the Administrative Directors the

modal category is the low growth community. Over 47 percent

of the Administrative Technicians are in communities with

a declining growth rate.

The second indicator included in the ecological block

is the population per square mile (population density) of a

community and the manager's policy role orientation. Table

XXVIII presents the data for population per square mile

and manager role orientation. One would expect that the

political manager might be located in the most densely

populated communities. This is verified to a certain ex-

tent by the data in Table XXVII. The Political Executives

are more likely to be located in a high population per

square mile community than are any of the other groups

of manager. However, the relationship is not clear when

the data for the other managers is analyzed.
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TABLE XXVII

POPULATION PER SQUARE MILE OF COMMUNITY AND
MANAGERIAL ROLE ORIENTATION IN PERCENTAGES

Poientatone Population Per Square Mile

High Medium Low
2001 and 2000- 1500 and Totals

above 1501 below

Political
Leader 20.0% 60.0% 20.0% 100.0% (N=10)

Political
Executive 13.8 44.6 41.6 100.0 (N=64)

Administrative
Director 1.4 55.7 42.9 100.0 (N=70)

Administrative
Technician 14.3 35.7 50.0 100.0 (N=14)

A third variable included for examination is the median

family income for each city and its relation to managerial

role orientation. The proposition set forth in Chapter II

stated that the more politically oriented managers should

tend to serve in the lower income cities where they will

be "pressed" into a policy initiation and leadership role

because of the lower financial resources of the community.

In high income cities, the administrative managers are

most likely to be found. High income communities place

a greater number of contraints on the activities of the
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manager and most other officials. High income communities

are also more likely to be suburban in nature and require

fewer governmental services. Thus, the manager is more

of a caretaker. Table XXVIII presents the data on median

TABLE XXVIII

MEDIAN FAMILY INCOME LEVELS AND MANAGERIAL
ROLE ORIENTATION IN PERCENTAGES

Orien aoneMedian Family Income Level

High Medium Low
$9001 and $9000- $5500 and Totals

above 5501 below

Political
Leader 27.3% 45.4% 27.3% 100.0% (N=11)

Political
Executive 25.4 57.6 17.9 100.0 (N=67)

Administrative
Director 26.0 53.2 20.8 100.0 (N=77)

Administrative
Technician 23.5 58.8 17.7 100.0 (N=17)

family income for Texas council-manager cities and the rela-

tionship between income and managerial role orientations.

There does not appear to be any clear relationship between

median family income levels and managerial role orientation.

A majority of the managers in each role orientation category

serve in medium income level communities, with the Political
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Leaders being the only exception. Only 41 percent of the

Political Leaders serve in medium income communities and

33.3 percent serve in low income communities. This is a

higher percentage than any of the other manager categories.

The fourth variable in the ecological block is the

percent of the working force that can be classified as

blue-collar workers. Table XXIX presents the relationship

between the percent of the working force that is "blue-

collar" and the manager's role orientation. The proposition

TABLE XXIX

PERCENTAGE OF WORKING FORCE IN BLUE-COLLAR
OCCUPATIONS AND MANAGERIAL ROLE

ORIENTATIONS IN PERCENTAGES

Policy Role
Orientation

Political
Leader

Political
Executive

Administrative
Director

Admini strative
Technician

Percent Blue-Collar

1* - +

High
42.1% and

above

Medium
42.0%-
35.0%

Low
35-O% and

below
Totals

--- -- - - -

91 .7%

89.6

80.5

76.4

8.3%

0.0

1 .3

0.0

0.0%

18.2

23.6

100.0% (N=11)

100.0 (N=67)

100.0 (N=77)

100.0 (N=17)

I I _________ ______________



108

in Chapter II posited that as the percentage of blue-

collar workers increases, the likelihood that the com-

munity's manager will be politically oriented will increase.

Likewise, as the percentage of blue-collar workers de-

creases, there will be an increase in the likelihood that

the manager will be administratively oriented. The data

in Table XXIX only partially support the proposition. Over

90 percent of the Political Leaders were in high blue-col-

lar communities and almost 90 percent of the Political

Executives were in high blue-collar communities. However,

when looking at the administrative managers, one finds that

the percent who are serving in high blue-collar communities

is also high. Conversely, the Political Leaders were not

found to be serving in any low blue-collar communities,

and only 10.4 percent of the Political Executives were

serving in low blue-collar communities. Over 18 percent of

the Administrative Directors and 23.6 percent of the Adminis-

trative Technicians were serving in low blue-collar communities.

Because several of the ecological indicators did not

hold up well under analysis, four more ecological indicators

were introduced in order to increase the explanatory value

of the model. The four indicators are: city size, the

percent of the population that is "Negro or other," the

median number of school years completed by the population

over twenty-five, and the community characteristics of the

community in which the manager is serving.
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City size is the fifth variable in the ecological

block. Table XXX lists the relation between city size and

managerial role orientation. Once again, the data largely

TABLE XXX

CITY SIZE AND MANAGERIAL ROLE
ORIENTATION IN PERCENTAGES

Policy Role City Size
Orientation

Large Medium Small
50,000 and 49,999- 9,999 and Totals

above 10,000 below

Political
Leader 45.4% 27.3% 27.3% 100.0% (N=11)

Political
Executive 6.2 46.9 46.9 100.0 (N=64)

Administrative
Director 11.8 38.2 50.0 100.0 (N=68)

Administrative
Technician see 30.8 69.2 100.0 (N=13)

support the proposition that as city size increases, the

more likely it is that a politically oriented manager will

be serving in the community and, conversely, that as city

size decreases, the more likely the manager will tend to

be administratively oriented. The modal category for the

Political Leaders is in the large community category. How-

ever, the Political Executives can be found in medium or
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small communities in the same percentages (46.9 percent).

The administrative managers clearly support the proposition,

with 50 percent of the Administrative Directors and 69.2

percent of the Administrative Technicians serving in small

communities.

The sixth indicator to be included in the ecological

block is the percent of the community's population that is

"Negro or other." This indicator should give a good approx-

imation of the heterogeneity of the population. It must

be remembered that Mexican-Americans are classified as

"White" by the Bureau of the Census; therefore, this in-

dicator may not tap heterogeneity adequately. Table XXXI

illustrates the relationship between the percent "Negro or

TABLE XXXI

PERCENTAGE OF' POPULATION THAT IS NEGRO
OR OTHER AND MANAGERIAL ROLE

ORIENTATION IN PERCENTAGES

Policy Role
Orientation Percent Negro or Other

High Medium Low
14.1% and 14.0%- 5.0% and Totals

above 5.1% below
Political

Leader 36.4% 27.2% 36.4% 100.0% (N=11)

Political
Executive 28.4 28.4 43.3 100.0 (N=67)

Administrative
Director 26.0 26.0 48.1 100.0 (N=77)

Administrative
Technician 35.3 17.6 47.1 100.0 (N=17)
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other" and managerial role orientation. The data yield

no intelligible relationship insofar as the percent "Negro

or other" might influence the manager's policy role orienta-

tion. It should be expected that a manager in a community

with a high percentage of the population that is "Negro

or other" should face a different set of demands than might

otherwise be expected. However, this relationship does

not appear to hold up in the Texas survey.

The seventh indicator, the median number of school

years completed by the population in a community over twen-

ty-five years of age, is presented in Table XXXII. One

TABLE XXXII

MEDIAN SCHOOL YEARS COMPLETED BY THE POPULATION
OF THE COMMUNITY AND MANAGERIAL
ROLE ORIENTATION IN PERCENTAGES

oien aoneMedian Number of School Years

High Medium Low
11.1 and 11.0- 9.0 and Totals

above 9.1 below
Political

Leader 45.41o 27.3% 27.3% 100.0% (N=11)

Political
Executive 56.7 28.4 14.9 100.0 (N=67)

Administrative
Director 50.0 30.3 19.7 100.0 (N=76)

Administrative
Technician 76.5 5.9 17.6 100.0 (N=17)
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would expect to find that the more political managers

would tend to come from communities with a "low" educa-

tional level and the administrative managers would tend to

come from communities with a "high" educational level. This

expectation is partially borne out by the data in Table

XXXII. The Political Leaders tend to come from "low" or

"medium" education communities and the Administrative

Technicians overwhelmingly come from "high" education

communities, however, the relationship is not as clear for

the Political Executives and Administrative Directors.

The final indicator to be included in the ecological

block is "community characteristics" of the community in

which the manager is serving. The political managers should

tend to serve in urban or suburban communities, whereas

the administrative managers should tend to come from rural

communities. Table XXXII presents the data for "community

TABLE XXXIII

COMMUNITY CHARACTERISTICS AND MANAGERIAL
ROLE ORIENTATION IN PERCENTAGES

Orientaton Community Characteristics

Urban-Suburban Rural Totals

Political Leader 81.8% 18.2% 100.0% (N=11)
Political Executive 74.3 25.7 100.0 (N=70)
Administrative
Director 69.7 30.3 100.0 (N=76)

Administrative
Technician 52.9 47.1 100.0 (N=17)
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characteristics" and managerial role orientation. While

the majority of all the managers come from urban or

suburban communities, there is a tendency for the political

managers to come from urban or suburban communities, where-

as the administrative managers tend to come from rural

communities.

Summary

In this chapter an attempt has been made to identify

policy role orientations among Texas city managers. Four

policy role orientations were identified through the exam-

ination of the nine policy role orientation questions,

individually, and together. From the literature on the

council-manager form of government, the city manager, and

urban government in general, four "blocks" of variables

were identified in Chapter II. A causal model was con-

structed from the four blocks. The indicators within

each block have been used to look at managerial policy role

orientation. Chapter V will present a new listing of the

variables to be included in the causal model. The pre-

dictions and assumptions of the model will then be tested

and the propositions accepted or rejected.



CHAPTER V

TESTING THE CAUSAL MODEL AND IMPLICATIONS
FOR FURTHER RESEARCH

The purpose of this chapter will be to present the

indicators that comprise the revised causal model of mana-

gerial policy role orientation and to test the predictions

and assumptions of the model. Once the model has been

tested, the propositions can be accepted or rejected. Fi-

nally, the chapter will conclude with a summary of the data

presented, a discussion of possible reasons for the failure

of the model, and suggestions for further research.

The Variables and Indicators in the Model

The revised model has four blocks of variables or indi-

cators. Table XXXIV presents the four blocks, the components

of each block, and the appropriate subscript designations.

These indicators have been derived from the literature on

the city manager, the council-manager plan, and the urban

literature in general. The first block is designated

"Personal Characteristics of the Manager." It is to be

expected that certain personal characteristics will have

some effect on the role orientation that a person will

adopt. Educational achievement and previous occupation of

the city manager should produce varying role orientations

114
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TABLE XXXIV

COMPONENT BLOCKS OF THE CAUSAL MODEL
OF MANAGER POLICY ORIENTATION

A. Personal Characteristics of the Manager
a1  Educational Achievement
a2  Previous Occupation
a Age

Political Philosophy
a5  Personal Tenure

B. Motivation for Entering the Management Profession
b, Desire to Develop Personal Views
b2 Desire to Become a Community Leader

C. Ecological Characteristics of the Community
cl Community Characteristics

c2  City Growth Rate
c3 Population Density
c4  City Size
c Median Family Income
C9 Percent Negro and Other

c7 Median School Years Completed
c8 Percent Blue-Collar Workers

D. Institutional-Structural Factors
di Method of Selecting Mayor

E. Manager Role Orientation
e1 Policy Role Orientation

among city managers. A person's age also should contribute

to his role orientation. A young manager might not have

his policy norms established, whereas an older manager will

probably know where he stands in the policy process. As

age increases, length as a manager should also increase,

which should in many cases produce a more politically

attuned manager. The fourth indicator in the "personal"
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block is the political philosophy of the manager. Cer-

tainly if a manager is a moderate, he will not adopt so

active a policy role as will the liberal manager. Personal

tenure (the number of years served as a manager divided

by the number of positions) should also be related to a

manager's role orientation. A manager with a high personal

tenure level is likely to be administratively oriented,

whereas a manager with a low personal tenure score is likely

to be politically oriented.

The second block in the causal model is composed of

certain considerations that the managers listed as influ-

encing their decision to enter the management profession.

The two indicators in this block are "a desire to develop

personal views" and "a desire to become a community leader."

The third component of this block, "a preference for public

service," was dropped from the model because of the almost

universal choice of the indicator as a reason for entering

the management profession.

The ecological characteristics of the community compose

the third block in the model. The first indicator classi-

fies cities as either being urban-suburban or rural in nature.

The rationale behind this indicator is that rural and urban

cities should have differing problem agendas and therefore

require different manager policy role orientations. A

city's growth rate should also have some effect on the role

orientation of the manager serving the city. Population
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density, city size, percent Negro and other, and the percent

of the population over 16 years employed in blue-collar

occupations provide an approximation of the heterogeneity

of a community. A large community that is high in population

density, has a high percentage of the population that is

black and has a considerable number of blue-collar workers

should differ from the small, low density, Caucasian, high

white-collar worker community. Median family income and the

median number of school years completed provide an indicator

of the social class of the community. A high income, high

education community will probably present a different set

of demands to the local governmental system than the low

income or low education community. These differences in

policy demands should require different policy role orien-

tations on the part of the managers.

The fourth block consists of only one indicator, the

method of selecting the mayor of the community. The exis-

tence of a popularly elected mayor should result in the

community's having an administratively oriented manager and

vice versa. The other variable originally included in this

block, community tenure (number of years the city has had

the council-manager system divided by the number of mana-

gers), was deleted because all but two of the cities were

in the same community tenure category.

The indicators in Figure 2 are much the same as the

original list of indicators presented in Chapter II. As
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Block C

Block A Block D
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Block B

Fig. 2--Revised model of managerial policy role
orientations.

indicated above, two of the indicators were dropped; pre-

ference for public service and the community tenure index.

Four indicators were added because it was felt that they

would provide a new dimension of the concept represented

by the block or because it was felt that they would provide

a "back-up" for other indicators that had already been

specified.

Testing The Model

Figure 2 illustrates the causal model with the various

indicators and variables in the blocks. The block and

indicator designations correspond to the designations given
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in Table XXIX. As noted in Chapter II, this causal model

is an initial attempt to represent what might be the actual

factors that contribute to a manager's policy role orien-

tation. One possible explanation for any finding that one

might derive from the model is that some known or unknown

third indicator or factor is related to the indicators

under investigation. By correlating each indicator in each

block with the indicators in the other blocks, one can

test for spurious relationships. In other words, tests

can be made to verify whether the model represents only those

relationships shown by the causal paths and no other rela-

tionships. In order to check for spurious relationships,

predictions must be made for all the indicators not joined

by causal paths. This allows a fairly rigorous series of

tests of the relationships. If too many of the prediction

tests fail (correlation significant where it should not be),

then one is thrown into an ex post facto analysis.1 Appen-

dix C lists the predictions of "no relationship" which were

made, the individual tests, and the results of the tests.

For each pair of indicators, the coefficient of correlation

(r) was computed and checked for significance at the .05

and .01 levels of significance. At the .01 level of sig-

nificance, 65 tests were not significant and only one test

was significant. This is about what would be expected

1
A detailed discussion of the selection of the mul-

tiple indicator causal model is given in Chapter II.



120

by chance; therefore it would be difficult to reject the

null hypothesis of no relationship between the blocks

not joined by the causal paths.

The next step of the acceptance or rejection of the

causal model is to test the "assumptions" of the model.

The assumptions are merely the relationships that are

purported to exist between the blocks and the indicators

in the blocks. Appendix D presents the assumptions of

the model, the tests of the assumptions and the results

of the tests. As in Appendix C, the results of the tests

are reported at the .05 and .01 levels of significance. At

the .01 level only two tests were significant, whereas 24

of the tests at the .01 level were not significant. There-

fore, it must be concluded that the blocks and the indicators

that comprise the causal model are not "related to" or

"cause" managerial policy role orientations.

Some attention must also be given to the propositions

originally generated from the causal model. As set forth

in Chapter II, the propositions are:

1. City managers will differ in their policy role

orientations according to differences in their

personal characteristics.

a. Educational achievement will be related to

policy role orientation. The more politi-

cal managers will tend to have higher edu-

cational achievement levels than the more



121

administratively oriented managers.

b. Policy role orientation will be positively

related to age. As age increases, the more

political the manager will be.

c. Policy role orientation will be related

to the manager's previous occupation.

The propositions in the personal characteristics block

must be rejected. The correlation between education and

role orientation was -.035. This is not only a negligible

relationship, but it is a negative relationship. The co-

efficient of correlation between age and the policy role

orientation was only .011 and was not significant at the

.01 level. Thus, it appears that age has no effect upon

managerial role orientation. The third proposition, that

previous occupation and policy role orientation would be re-

lated, must also be rejected since the correlation of .164

was not significant at the .01 level.

2. Motivation will be related to a managers per-

sonal characteristics.

This proposition must be rejected since only one per-

sonal characteristic indicator, age correlated with moti-

vation. The correlation between age and "desire to develop

personal views" was .246, which is significant at the .01

level. The other indicator, "desire to become a community

leader," was not related to any of the personal indicators.

3. City managers will differ in their policy role
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orientations according to differences in their

motivation to enter the management profession.

The manager who is strongly desirous of seeing

his views implemented or wants to become a

community leader is likely to more political

in his orientations that will a manager who

entered the profession for other reasons.

Both of the indicators in the motivation block were

found to be not significant at the .05 and .01 levels.

Therefore, we must reject the proposition that motivation

will be related to policy role orientation.

4. City manager policy role orientations will

differ according to institutional-structural

factors of the community in which they serve.

a. If the mayor is elected by the people of

the community, the mayor and manager will

come into conflict more often than might

otherwise be the case. The result will

be a lessening in managerial activism,

since the mayor has an imputed authority

to lead the city. Therefore, the poli-

tical manager will be most likely to

serve in towns where the mayor is elected

by the council.

b. A community s "managerial tenure" pro-

vides an index of the climate of the
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community with regard to managerial acti-

vism. As a community's tenure increases,

so will the manager's policy role take on

a more administrative orientation.

The second proposition in this institutional block was

dropped because all but two of the council-manager cities

studied had low community tenure scores. Thus, by default,

the relation of community tenure to policy role orientation

is zero. The first proposition, that the method of selecting

the mayor and policy role orientation will be related, must

be rejected. This proposition had a correlation of .010

and was not significant at the .05 level.

5. City manager policy role orientations will

differ according to the ecological character-

istics of the city. As heterogeneity increases,

the manager's policy orientation will tend to

be more political.

a. As a city's growth rate increases, the

changes in the social, economic, and demo-

graphic make-up of the community will pro-

duce a concommittent upheaval in the normal

relationships and perceptions of the policy

actors. When this situation occurs, the

manager will tend to adopt a political

orientation.

b. As population density increases, there will
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be an accompanying increase in the propen-

sity of the manager to be political in his

policy role orientations.

c. There will be a negative relationship between

managerial policy role orientation and a

city's median family income. As the median

family income in a city increases, the mana-

ger will tend to be more administratively

oriented.

d. There will be a positive relationship between

the percentage of blue-collar workers and the

policy role orientation of the city manager.

As the percent blue-collar increases, the

manager will tend to be more politically

oriented. Conversely, as the percent blue-

collar workers decreases, the manager will

tend to be more administratively oriented.

Four new propositions were added to the ecological block

and they are:

e. City manager policy role orientation will

differ according to the "characteristic" of

the community the manager is serving in. Ur-

ban-suburban managers will tend to be more

political than managers serving in rural

communities.

f. As city size increases, the manager will be



125

more likely to have a political orientation.

g. As the percentage of a community's population

that is Negro or other increases, the policy

role orientation of the manager will tend

to be more political in nature.

h. As the median number of school years com-

pleted by a community's population increases,

the manager will tend to be administratively

oriented.

All of the propositions in the ecological block were

rejected with the expection of city size and role orien-

tation which had a correlation of .258 and was significant

at the .05 and .01 levels. The correlation between growth

rate and policy role orientation was only .049. The cor-

relation between population density and role orientation

was .158, which is not significant at the .05 or .01 levels.

The proposition that median family income and policy role

orientation will be related must also be rejected since the

correlation was only -.020. The correlation between the

percentage of the labor force employed in blue-collar occu-

pations and policy role orientation was .153. This is not

significant at the .05 or the .01 levels. The three indi-

cators that were added to the model were also rejected. The

correlation between "community characteristics" and policy

role orientation was only .045. The correlation between the

percent Negro and other also was not significant at the .05
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or .01 levels with a correlation of .025. Finally, the

median number of school years completed by the population

of the community did not have any effect on manager policy

role orientation, with a correlation of -.003.

Summary of Findings

This thesis has addressed itself to several areas of

concern. First, a selective survey of the literature dealing

with the city manager and the council-manager form of govern-

ment was undertaken. From the review of the selected works,

various research perspectives and variables which were

thought to affect city manager policy behavior were iden-

tified. Second, a city manager policy role orientation typo-

logy was constructed from a series of nine questions dealing

with manager policy role expectations. From the individual

role questions and the typology, four styles of policy

orientations were identified. The city managers were then

studied by utilizing the role orientation typology and a

number of variables which had been isolated as being most

likely to account for differences in managerial role orien-

tations. The analysis of the managers was carried out after

a brief review of the characteristics of the council-manager

communities and the city managers in the study. Third, a

causal model composed of four "blocks" of variables was

developed. Within each block were the variables identified

and examined previously. The predictions and assumptions

of the model were tested and the model was subsequently
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rejected. This resulted in the rejection of most of

the propositions developed from the causal model.

Over the last fifty years many studies have been

published which deal with the city manager and the coun-

cil-manager form of government. Much of the literature

has been prescriptive, descriptive, or speculative in na-

ture. City manager research has evolved from a concern for

describing the council-manager plan, the benefits of the

plan, and the virtues of the separation of politics and

administration to a concern for the realities of the plan.

Today the emphasis is placed, to a great extent, on an exami-

nation of the informal processes of government, the various

actors in the political process, and the environmental

bases of government and resultant policy outputs.

The critical questions are: how is the relationship

between the manager and city council characterized, what

are the role expectations of the positions, how do the ex-

pectations differ, and what variables affect managerial

role orientations? It was toward the last of these questions

that this thesis was directed. The city manager has been

identified as a significant and important actor in the ur-

ban policy process in council-manager communities. More

recently, studies have attempted to delineate the various

role expectations that city managers and city councilmen

posses. However, it seems that studies must now attempt

to focus on specific role orientations of the city manager
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and attempt to identify and verify the variables that con-

tribute to the various role orientations of city managers.

It was to these purposes that this thesis was committed.

Role theory was chosen as the tool for the analysis

of the city manager and the identification of policy par-

ticipation orientations. The behavior of actors in the

political process is, in part, determined by the conception

of appropriate roles for themselves. Thus, the identifi-

cation of expectations that managers have in regard to the

city manager's policy role was the first step in the analysis.

The Texas council-manager communities were described

within the context of the Texas political-socioeconomic

environment. Nearly 75 percent of all current Texas resi-

dents were born in Texas and only 3 percent of the population

was foreign-born. The Texas population can be divided into

three major groups: Negro, Mexican-American, and Anglo, with

the Negro and Mexican-American populations comprising about

30 percent of the total population. Furthermore, the Black

population is located primarily in the Eastern half of the

state in the large metropolitan areas. The Mexican-Ameri-

cans are concentrated in the Rio Grande Valley and the

metropolitan areas of the South Texas and the Gulf Coast.

Texas has undergone fairly rapid urbanization, with

over 79 percent of the state's residents living in urban

areas. This is due to the improved economic opportunities

in the cities, advances in farm technology, and dislocations
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associated with and spurred by World War II. The educa-

tional level of the Texas population is, on the whole, at

the same level as that of the rest of the United States.

However, the percentage of Texans with no education at

all is slightly higher. This could be due to the low

educational levels of the Black and Mexican-American popu-

lation. On an economic and political modernization scale,

Texas was ranked as becoming more urbanized and "modernized,"

but that changes in political and policy development were

not increasing at a rate equal to the rate of urbanization

and modernization.

As of 1970, Texas had 999 general-law or homerule in-

corporated municipalities. In addition to the multitude of

incorporated municipalities, there are over 2,300 special

and school districts. This makes for a rather "disintegrated"

system of local government. The "good government" movement's

greatest impact on the Texas local government scene seems to

have been on the electoral system. All cities in Texas

choose their officials on a nonpartisan basis and by at-

large elections rather than ward elections. A substantial

body of literature supports the speculation that these two

by-products of the "good government" movement have probably

put local control of government in the hands of "cliques"

of local elites and influentials and removed city hall from

the citizenry.

The council-manager communities examined in this study
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had an average population of 10,000. Most of the communi-

ties had adopted the council-manager form of government

within the past twenty years and the median number of mana-

gers employed by the cities had been three. The communities

can be characterized as urban or suburban with middle or

upper-middle class residents. The communities also reflect

the "one-party" background of Texas, with over 80 percent

of the managers listing the Democratic Party as being the

dominant party in their community. Finally, the majority

of the council-manager cities appear to be gaining in terms

of population and they generally have low population den-

sities.

Next, an attempt was made to establish a composite

"picture" of the Texas city manager. The Texas manager

can be characterized as a male, Caucasian, Protestant,

who has been a city manager for 10 years. Furthermore,

the Texas manager is likely to have been born and raised

in a rural, Texas community, a college graduate and be

around forty seven years old. The majority of the managers

also came from a public service or business occupation be-

fore entering the management field.

The next part of the thesis presented the policy role

orientation typology and the indicators that it was felt

would influence of be related to managerial policy role

orientations. Four general styles of policy making were

identified and differences between the styles pointed out.
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The four styles are Political Leader, Political Executive,

Administrative Director, and Administrative Technician.

Generally, the styles of policy making range along a "poli-

tical-administrative continuum." However, even though

four general styles of policy making were identified, there

was much variation in the policy orientations of the mana-

gers. The four blocks of indicators were used in the next

part of the thesis in order to account for managerial dif-

ferences in orientation.

The four variable blocks were composed of indicators

derived from the literature on the city manager. The four

blocks were personal characteristics, motivation, institu-

tional-structural characteristics of the community, and

the ecological characteristics of the community in which

the manager serves. After a presentation of the individual

indicators and their relation to managerial role orientation,

several of the indicators were deleted from the model because

of their evident lack of association with role orientation.

Four indicators were added to the ecological block in order

to supplement and back up the variables already included in

the ecological block.

The model was then reformulated to include the four

new ecological indicators and show the deletions from the

motivation and institutional-structural blocks. The pre-

dictions of the model were tested and no relationships

occured except as might be expected by chance. Thus, the
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model had been checked for spurious correlation and it was

determined that the causal paths in the model were the only

relationships in existence. Next, the assumptions about

the relationships between the various indicators and policy

role orientation were tested. All but two of the assump-

tions failed at the .01 level of significance. Because the

model did not aid in the explanation of managerial policy

role orientations, it was rejected. The various propositions

generated from the causal model were then rejected or ac-

cepted.

Possible Explanation for the Failure of the
Model and Suggestions for Further Research

There are several possible explanations for the failure

of the causal model. First, it might be argued that the

Texas city manager is atypical. However, it has been demon-

strated in this study that insofar as education and other

background factors are concerned, the Texas manager is not

much different from his counterpart in other areas of the

United States.

A second explanation could be that the "wrong" indica-

tors were included in the causal model, thus dooming the

model to failure. However, most of the variables and indi-

cators mentioned in the literature dealing with the city

manager or other actors in the urban policy process were

used in the model. Nevertheless, there are several short-

comings of the model in this area due to the lack of
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available data. Several important indicators not included

in the model are the undergraduate major of the manager,

whether or not the manager served an internship before

assuming a manager post, and whether the manager is active

in professional organizations, conferences and meetings.

These indicators all relate to the "professionalism" of a

manager. But, it does not seem that the ommission of these

three indicators would be the reason for the failure of

the model.

A third and perhaps more plausible explanation for

the failure of the model is that the literature dealing

with the city manager is, to a great extent, fallacious in

the interpretations of factors that affect managerial role

orientations. This explanation appears to be the most

fruitful for several reasons. First, all of the previous

studies dealing with the role orientations of the city mana-

ger have had small sample sizes. The largest sample size

prior to this study, was fifty eight managers and the

smallest was six managers. The existence of a small sample

size does not a priori doom the study and hence its findings,

but it should alert the researcher and reader that wide

generalizations made from the data may be inaccurate. It

appears that such caution has not been exercised by many

of the previous researchers. Secondly, the previous studies

have usually been carried out in small geographic areas.

The "Bay Area" study by Loveridge was composed of fifty
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eight council-manager cities that supposedly ran the "gamut"f

of city sizes and types. However, the average city size

in the Loveridge study was 33,000, which is considerably

larger than the average council-manager city size nationally.

The Bay Area of California is also composed of fairly homo-

geneous cities of similar economic and population bases.

The Carrell study, to give another example, was composed

of six managers from three states. While the need for

studying managers in many states at one time is great, the

small sample size of the Carrell study erases any merits of

a multistate study simply because of the small sample size.

A third possible explanation for the disparities be-

tween the literature and the model is that the previous

studies utilized techniques of analysis that can be described

as rudimentary at best. Certainly statistical analysis

should not be used at random or when it is not really needed,

but the use of statistical analysis can often help a re-

searcher "know" his data better and help to verify and

strengthen any interpretations that might be made from the

data. All of the previous studies have simply consisted

of an analysis of the "roles" of the city manager or of

differences in role expectations between the manager and the

city council. Only one study, the Loveridge study, has at-

tempted to account for role expectation differences by a

method other than the "intuition" method. Loveridge

utilized bivariate tables in his analysis; however, he did
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attempt to check any of the relationships that he found

with statistical tests. This should make his inferences

suspect. While this study has not used a large number of

statistical tests, the various indicators and their rela-

tionships with policy role orientation were tested by

correlation analysis and the relationships confirmed or

rejected. Thus, the checking of the relationships in this

study could account for the differences between the findings

of this study and the findings of previous studies.

When one looks at the various blocks and the failure

of the indicators in the blocks, several more explanations

come to mind. In terms of the personal and motivation

blocks, two factors arise. First, this study included a

rather large, diverse group of city managers. Because of

the wide variation in the various personal indicators, it

is likely that none of the indicators would correlate highly

with motivation or policy role orientation. Secondly, it

is highly probable that the Texas manager's policy role

orientation is influenced more by "professional" factors

than has been previously thought.

There are also several possible explanations for the

failure of the ecological and institutional-structural

blocks to correlate highly with policy role orientation.

The first explanation must go back to the probable influ-

ence of professional norms on the manager. The influences

of the profession could supersede any ecological or
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institutional-structural factors in the influencing of

policy role orientation. Secondly, there could be a form

of "socioeconomic determinism" that shapes the policy

demands that are transmitted to the local governmental

system.2 This could explain, in part, the "non-relation-

ship" between the ecological block and manager policy

role orientation. In other words, the community environ-

ment determines the responses to problems: therefore, the

manager's role orientation plays only a limited role in

the process. A third possible explanation is that policy

makers (e.g., the city manager) do what they themselves

want to do (egg., pursue their own policy preferences)

in relative freedom from any concern about demands of

pressures from the citizenry. Prewitt and Eulau have

found that out of eighty-two cities studied, the policy

makers in at least thirty-six of the cities relied on their

own sense of what the community needs were. This is a

distinct possibility in a "good government" council-

manager community where amateur councilmen often leave a

void for the "expert" city manager to fill. This problem

could be considerably worsened by a manager who is not

2 Brett W. Hawkins, Politics and Urban Policies
(Indianapolis, 1971), p. 115.

3Kenneth Prewitt and Heinz Eulau, "Political Matrix
and Political Representation: Prolegomenon to a New Depar-
ture from an Old Problem " American Political Science
Review, LXII (June, 19693, 729.
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"overtly" attuned to the political process and would

therefore not respond at all times to ecological-environ-

mental pressures.

Recommendations for Further Research

It is evident that the need for further research on

the city manager is great. Principally, increased at-

tention should be given to the delineation of specific

roles of the city manager. Increased attention should also

be given to the isolating of variables and indicators that

do influence managerial role orientations. Specifically,

the manager's policy role orientation, which undoubtedly

is the most important of the various roles of the city mana-

ger, snould be given increased attention. More use should

be made of techniques such as causal modeling and path

analysis once indicators and variables have been isolated.

Increased attention should also be given to the testing

of hypotheses with statistical measures to determine if

the relationships that "appear" to exist, really do exist.

Furthermore, more attention must be given to the dynamics

of the urban policy process, especially in the council-

manager community. Most important, there is a need for

national studies covering a number of states, in addressing

the questions that remain in regard to the city manager

and the council-manager plan. There is a need to address

questions such as "Do environmental pressures have an

effect on the policy orientations and outputs of the local
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policy makers?" Further research needs to be done on the

relationship of "professional" variables on manager role

orientation. These questions must ultimately be answered

before one will begin to know anything about the factors

that influence city manager policy role orientations.
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CITY MANAGER SURVEY

This questionnaire has been designed to take a

minimal amount of your time, and your answers will be kept

in absolute confidence. The success of our study depends

entirely on your help, and we will certainly appreciate

your returning the completed questionnaire in the specially

stamped return envelope.

Q. 1: Place of birth

Q. 2: Which of

in which

Q. 3: What is y

1. In Texas

2. If not Texas, what state?____

the following best describes the community

you grew up?

1,. Urban

2. Suburban

3. Rural

iour highest level of education?

1. Grades 0 - 8

2. Grades 9 - 12

3. Attended college

4. Graduate of a college or university in

Texas

5. Graduate of a college or university

outside of Texas

139
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Q. 4: Have you received advanced graduate or professional

training in one of the following fields? (Check

the field of highest degree sought or held.)

1. Business Administration

2. Law

3. Engineering

4. Medicine

5. Public Administration

6. Others

Q. 5: Where was this advanced degree done?

1. In Texas

2. Out of state (specify)

Q. 6: What is your age?

Q. 7: What is your religious preference?

1. Protestant

2. Catholic

13. Jewish

4. No religious affiliation

5. Other (specify)

Q. 8: How long have you been in your present position?

Q. 9: How many years have you been a professional city

manager?

Q.10 How many city manager positions have you held exclu-

ding your present one?

Q.11: How many years has your city had the council-manager
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form of government?

Q.12: Since the time of the original adoption of the

council-manager form of government, has your city

ever changed to some other form?

1. Yes

2. No

Q.13: Is there presently a movement in your community to

abandon the council-manager form?

1. Yes

2. No

Q.14: How many other managers has your city had since

first adopting the plan?

Q.15: How is the mayor of your city selected?

1. By the council (commission, board of

aldermen, etc.)

2. By the voters

3. By highest total vote in council

elections

Q.1 6 : To whom is your legal responsibility?

1. Council

2. Mayor

Q.17: Do you view your community as being:

1. Suburban

2. Urban

3. Rural

4. Metropolitan
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5. Other

Q.1 8 : How would you best describe your political party

affi liation?

1. Democrat

2. Republican

3. Independent

4. Other (specify)

If Independent, do you tend to lean more to the

5. Democrats

6. Republicans

7. About equal

Q.19: Of the following reasons, which were the most im-

portant in causing you to enter the city manager

profession? (Rank each reason 1 through 6, with 1

being the most important and 6 being the least

important.)

1. Higher salary than I could earn in

private business

2. More security than private business

3. More opportunity to develop my own

personal views

4. General preference for public service

over private enterprise

5. Desire to be a community leader

6. A stepping-stone to future adminis-

trative work
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Q.20: If you held a previous manager's position, indicate

which of the following reasons were most important

in your decision to accept your current job. (Rank

each reason 1 through 6, with 1 being the most im-

portant and 6 being the least important.)

1. Higher salary

2. Fringe benefits

3. Conflict with a council minority

4. Conflict with a council majority

5. Failure by the council to support my

general program

6. Conflict with the mayor

Q.21: What was your occupation before entering city management?

1. Business

2. Engineering

3. Military

4. Public Service

5. Other (specify)

Q.22: In social and economic terms, which of the following

categories best describes a majority of your com-

munity' s population?

1. Upper class

2. Upper-middle class

3. Middle class

4. Lower class

Q.23: Which political party is dominant in your community?



1. Democrat

2. Republican

3. Practically equally divided

4. American Independent Party

5. Other (specify)

Q.24 : In local elections, does the community have organized

groups/associations such as a "Charter Association,"

"Citizens for Better Government," etc.?

1. Yes

2. No

If yes, how many groups or associations?

Q.25: What proportion of your city's population is composed

of so-called "minority groups?"

1. Less than 10%

2. 10% - 19%

3. 20% - 29%

4. 30% and over

Q.26 : Do you think a city manager should take a leading

role in policy making in your particular community?

1. Yes

2. No

Q.27: In which of the following categories would you

place yourself:

1 . American Indian

2. American Negro

13. Mexican American



4. American Caucasian

5. Other (specify)

Q.28 : Who should be the principal spokesman for the city

regarding policy issues?

1. Mayor

2. Manager

13. City Council

The following list of statements describes activities

of city managers, councilmen, and mayors. Please mark the

appropriate space for each statement according to what you

think Should or Ought to be the case.

H Q Q) 0
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Q.29: The City Manager ought to

be directly accountable

to the mayor.

Q.30: The City Manager should

become informally in-

volved in council elec-

tions.

Q.31: The City Manager should

take a neutral stand on

community-wide issues

involving taxation,



146

0) (1) 5
H 0) H1) 0

W Ol b COi P! ci *
F- W bfl FA U) P

43-P -H 0

health, new services, etc.

Q.32: The City Manager should

give extra attention to

influential local citi-

zens.

Q-33: City Councilmen should

initiate new proposals

for new city policies

and programs. -

Q.34: City Councilmen should

support managerial pro-

posals for civic projects

even though there is con-

siderable opposition in

the community.

Q-35: The City Manager should

personally and regularly

inspect all municipal

departments.

Q-36 : The City Manager should

have a capital improve-

ments plan on paper.
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Q-37: The City Manager should

make no major changes in

city policies without

first seeking public

support.

Q.38 : The City Manager should

carry out council policy

even though the policy is

counter to the manager' s

recommendations.

Q.39: City Councilmen should be

a check upon the manager's

handling of regular adminis-

trative duties.

Q.40: The City Manager should

favor local firms in award-

ing contracts even though

this may increase munici-

pal governmental cost.

Q.41: The City Manager should

periodically re-evaluate

the personnel and effec-

tiveness of all departments
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Q.42: City Councilmen should

support the manager's

recommendations for

reorganization, salary

increases, training

programs, etc.

Q.43: The City Manager should

be willing to assume

responsibility for the

actions of his subor-

dinates.

The following issues involve governmental activity.

Please indicate whether governmental support for the issue

should increase, decrease, or remain the same.
Remain

Increase Decrease Same

Q.44: Revenue-sharing

Q.45: Federal housing

Q.46: Population control

Q.47: Busing

Q.48 : Increased public involve-

ment in decision making

Q.49: Utilities regulation
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Increase Decrease Remain
Same

Q.50: Reliance on property tax

Q.51: Space programs

Q.5'2: Increase use of federal

planning grants

Q.53: Unionization of public

employees

Q.54: Higher education

Q.55: Motion-picture censorship

Q.56 : Trade with Communist

nations

Q.57: Welfare reform

,Q.58: Health care

Q.59: Highways

The following list of statements describes activities

of councilmen and city managers. Please mark the appropriate

space for each statement according to the answer which you

think is the Actual case in your city.

H (3) H$a) 0

0ca) ca) W 0 40 0

COW WkCO P

Q.60: The City Manager is willing

to assume responsibility for

the actions of his subordinates._

Q.6 1: City Councilmen support the



150

3) "C() CHQ() CH ()
CH 0 0 O 0 O
0Orj oH Or o cH or-

4) 4)4-" ) 4- 0 ()4)
H WQIi 0W 9
HA(1) 0 W0) 00) ZCOI00)

manager's recommendations

for reorganization, sala-

ry increases, training

programs, etc.

Q.62: The City Manager periodi-

cally re-evaluates the

personnel and effective-

ness of all departments

with the view toward re-

organization.

Q.63: The City Manager favors

local firms in awarding

contracts even though this

may increase municipal

governmental cost.

Q.64: City Councilmen are a check

upon the manager's handling

of regular administrative

duties.

Q. 65: The City Manager carries out

council policy even though

the policy is counter to the

mpnte's recommendations.
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Q.66: The City Manager makes no A- _A-' P

major changes in city poli-

cies without first seeking

public support.

Q.67: The City Manager has a

capital improvements plan

on paper.

Q.68 : The City Manager regularly

and personally inspects all

municipal departments.

Q.69: City Councilmen support

managerial proposals for

civic projects even though

there is considerable op-

position in the community.

Q.70: City Councilmen initiate

new proposals for new city

policies and programs.

Q.71: The City Manager gives

extra attention to influ-

ential local citizens.

Q.72: The City Manager takes a

neutral stand on community-wide
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issues involving

taxation, health, new

services, etc.

Q.73: The City Manager is in-

formally involved in

council elections.

Q.74: The City Manager is di-

rectly accountable to the

mayor.

Thank you for your time and consideration. Your help

and assistance is necessary for the success of this project,

and we appreciate it.

We would be glad to have you write down any comments

you may wish to make concerning your city's political

organization or reactions to this questionnaire.
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CITY MANAGER RESPONSES TO THE NINE ROLE
EXPECTATION QUESTIONS BY "POLICY
ROLE ORIENTATION" IN PERCENTAGES

Orien aoneManager Accountable to the Mayor

Agree Disagree

Political Leader 9.1% 90.9%

Political Executive 17.2 81.4

Administrative
Director 31.3 63.7

Administrative
Technician 61.1 33.3

Poientatone Manager Involved in Council Elections

Agree Disagree

Political Leader 18.2% 63.6%

Political Executive 14.3 80.0

Administrative
Director 10.0 87.5

Administrative
Technician 5.6 94.4
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Policy Role
Orientation

Political Leader

Political Executive

Administrative
Director

Administrative
Technician

7

Manager Should be Neutral
with Policy

Disagree

100.0%

88.7

68.7

*6.

Agree

10.0

23.8

50.0

Policy Role Manager Should Give Extra Attention
Orientation to Influentials

Agree Disagree

Political Leader 27.3% 63.6%

Political Executive 14.374.3

Administrative
Director 8.7 88.8

Admini strative
Technician 5.6 88.9

v 9 1
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Policy Role Councilmen Should Initiate
Orientation Policy Proposals

Agree Disagree

Political Leader 72.7% 27.3%

Political Executive 60.0 35.7

Administrative
Director 86.3 11.2

Administrative
Technician 94.4 5.6

Policy Role Councilmen Should Support
Orientation Manager on Policy

Agree Disagree

Political Leader 63.6% 18.2%

Political Executive 25.7 61.4

Admini strative
Director 25.0 63.8

Administrative
Technician 16.7 72.2
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Policy Role
Orientation

Political Leader

Political Executive

Administrative
Director

Administrative
Technician

Policy Role
Orientation

Political Leader

Political Executive

Administrative
Director

Administrative
Technician

1*

Manager Should Inspect
Departments Regularly

i a

Agree

63.6%

92.9

91.2

100.0

Disagree

7.5

. . .

Manager Should Not Change Policies
Without First Seeking Support

Agree

41 .4%

60.0

72.2

Disagree

100,.0%

48.6

33.8

16.7

-

I
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Policy Role
Orientation

Political Leader

Political Executive

Administrative
Director

Administrative
Technician

Manager Should Carry Out
Council Policy

4 I

Agree

90.9%

97.1

98.7

100.0

Disagree

I.

. ..
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TESTS OF THE PREDICTIONS OF THE CAUSAL
MODEL AND THEIR COEFFICIENTS

OF CORRELATION

Predictions

4.-

1. YAD=0
(1) -ald 1
(2) -a 2d1  =
(3) fa d =
(4) fa d1 =
(5) fa5 1 =

2. YAC = 0
(1) fac1 =
(2) fac 2 =
(3) (al c =
(4) fac =
(5) wa c 5 =
(6) fac6 =
(7) i-al c7(8) 'falc8
(9) fa2 c1 =

(10) ira2 c2 =
(11) fa2c3 =
(12) fa2 c4 =
(13) 'a. 2c=5
(14) fa2 c6 =
(15) -a2c7 =
(16) fa 2 c8 =
(17) fa 3c1 =1
(18) -a 3 c2 =
(19) fa3 c =
(20) <a 3c4 =
(21) fa 3c5 =
(22) fa3c6 =
(23) <a3c7 =

-.126
-.016
-. 036

*002
.049

-.012
-.062
-.119
-.217
-.134
-.071
-. 201
-- 220
-.015

.066
-.116
-. 080

.069

.082
-048
.044

-. 069
-. 067
-.010

.018

.052
-.036

.020

Significance
Level

.05

-4.

NS
NS
NS
NS
NS

NS
NS
NS
S

NS
NS
NS

S
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS

158

.01

NS
NS
NS
NS
NS

NS
NS
NS

S
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
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APPENDIX C--Continued

Predictions

(24)
(25)
(26)
(27)
(28)
(29)
(30)
(31)
(32)
(33)
(34)
(35)
(36)
(37)
(38)
(39)
(40)

3. BC =
(41)
(42)
(43)
(44)
(45)
(46)
(47)
(48)
(49)
(50)
(5.1)
(52)
(53)
(54)
(55)
(56)

0

4. BD =0
(57)
(58)

-a c 8
<aE c1
fa1+c2

a, 5.c 5

1(ac7

fa .c8

fb1 c3
'fb c

fac5

1bg d2

.ra., c 5
1ar c

.2446
-(Y, c67
-rb. c 8

-fb da
,fab. ca

= -. 004
= -.030
= .050
-.021

= .080
= .109
- .032
= .050
- .034
= -.005
= -.013
= .104
- .120
= .052
= -008
= .123
= .098

= -.1014
= .007
= .146
= .015

.036
= -.152
= .022
= -.041
= -.099
= -113
= .128
= .184
= .068
= .044
= .207
= .173

= -.066
= .162

Significance
Level

.05

NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS

NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
S

NS
NS
S

NS

NS
S

.01

NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS

NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS
NS

NS
NS

--
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APPENDIX C--Continued

Predictions
Significance

Level

4

5..<CD =
(59)
(60)
(61)
(62)
(63)
(64)
(65)
(66)

0
,r c 1
fc
rc q

fc 5d
7ed

orc d

.088
-.072
.069
.154

-. 080
*221
.148
.126

.05
-

NS
NS
NS
NS
NS
S

NS
NS

_________________________________________ I I

.01

NS
NS
NS
NS
NS
S

NS
NS
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TESTS OF THE ASSUMPTIONS OF THE CAUSAL
MODEL AND THEIR COEFFICIENTS

OF CORRELATION

Assumptions Significance
Level

.05 .01

1. fAB # 0
(1-)fa = -.035 NS NS
(2) -f<ab = -.156 NS NS
(3) fa2b1 = -.031 NS NS
(4) -fa2b2 = -.109 NS NS
(5) fa3b = .246 S S
(6) fab2 = .007 NS NS
(7) a4b1 = .029 NS NS
(8) fa4b 2 = .000 NS NS
(9) fa5 b = .063 NS NS

(10) a b2 = .009 NS NS

2. 'fAE;# 0
(11) -ra1e =-.100 NS NS
(12) fae1 = -.164 S NS
(13) -ae1 = .011 NS NS
(14)) faei = .063 NS NS
(15) ra 5 e1 = .008 NS NS

3. ThBE$:/0
(16) Ybe1 = .103 NS NS
(17) 2e1 = .151 NS NS

4. -fCE #40
(18) c1e o = .045 NS NS
(19) Yce1 = .049 NS NS
(20) c e1 = .158 NS NS
(21) fc)e1 = .258 S S
(22) Yc 5 e1 = -.020 NS NS
(23) rce = .025 NS NS
(24) fc e1 = -.003 NS NS
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APPENDIX D--Continued

Assumptions
Significance

Level

.05 .01

(25) fc8 e = .153 NS NS

5o. DE# 0
(26) 1d el = .010 NS NS
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